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POLITICAL SCIENCE AND POLITICAL CORRUPTION:

THE CASE OF THE COUNTY COMMISSIONER SCANDAL IN OKLAHOMA

BY: FRANK S. MEYERS 

MAJOR PROFESSOR: HARRY HOLLOWAY, Ph.D.

This d i ss e r ta t io n  inquired in to  a huge scandal tha t  surfaced 

in Oklahoma during the early  1980s. The scandal, Okscam, 

centered upon Oklahoma’ s county commissioners who were 

taking kickbacks on purchases made in connection with county 

road programs.

One purpose of t h i s  d i sse r ta t io n  was to  contribute to 

the methodology of studying p o l i t i c a l  corruption. This 

study sought to  supplement the t ra d i t io n a l  h i s to r ic a l  and 

descr ip t ive  approach to  the study of p o l i t i c a l  corruption by 

applying quan t i ta t ive  techniques. Consequently, public 

opinion research was brought to  bear. Another contribution 

was the use of several new survey items designed to  measure 

a t t i t u d e s  toward ru le—breaking. In addit ion , interviews 

with incumbent and convicted commissioners were conducted, 

thereby allowing a comparison of the a t t i t u d e s  of p o l i t i c a l  

e l i t e s  and masses. I t  was found tha t  corruption research 

bene f i ts  by a multi—methodological approach.

xi
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Another purpose o-f th i s  d isse r ta t io n  was to  contribute 

to  theory-building in the -field o-f corruption research by 

tes t ing  a systems theory approach. This approach was -found 

to be use-ful in the  study o-f corruption because i t  allowed 

the necessary la t i tu d e  for a broad—ranging inquiry while 

simultaneously providing an over—arching in te g ra t iv e  scheme.

Because Okscam had been going on for as long as anyone 

could remember, probably since statehood, and because almost 

a l l  of Oklahoma’s counties were touched, i t  was hypothesized 

tha t  Oklahoma had an unusually corrupt p o l i t i c a l  culture 

tha t  permeated public opinion, s ta te  in s t i tu t io n s ,  and local 

governments. This was expected to  be manifested in a 

tolerance for rule-breaking by both public o f f i c i a l s  and 

private c i t iz en s .  This cu ltura l  hypothesis received 

considerable support under the t rad i t iona l  h i s to r ic a l  and 

descriptive approach, but none of these hypotheses were 

supported by the empirical data. I t  was concluded tha t  the 

primary cause of Okscam was a permissive in s t i tu t io n a l  

envi ronment.

xi i
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POLITICAL CORRUPTION AND POLITICAL SCIENCE:
THE CASE OF THE COUNTY COMMISSIONER SCANDAL IN OKLAHOMA

CHAPTER I

POLITICAL SCIENCE AND POLITICAL CORRUPTION 

Introducti  on

In the early 1980’s corruption on a huge scale  surfaced in 

Oklahoma tha t  demands the a t ten t io n  of p o l i t i c a l  s c i e n t i s t s .  

The scandal centered upon Oklahoma’s county commissioners 

who were taking kickbacks on supplies, material ,  and 

equipment connected with county road programs.

The f i r s t  major reason fo r  studying th i s  a f f a i r  i s  the 

s ize  of the scandal. I t  involved hundreds of people, cost 

the tax payers of Oklahoma m il l ions  of do l la rs ,  and extended 

over several decades. But t h i s  scandal i s  only the l a t e s t  

in a long s e r ie s  of p o l i t i c a l  scandals dating back to 

Oklahoma’s e a r l i e s t  years of statehood, and continuing to 

the present.  This record r a i se s  questions about the 

p o l i t i c a l  cu lture  of Oklahoma and one could argue tha t  

Oklahoma i s  an espec ia lly  corrupt s ta te .  I t  i s  important to

1
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examine t h i s  theory o-f a corrupt p o l i t i c a l  culture- This 

will be done by looking at the major scandals in the s t a t e ' s  

h i s tory ,  analyzing Okscam in in d e ta i l ,  comparing Oklahoma 

with the  nation in terms o-f demographi cs, p o l i t i c a l  

a t t i tu d e s ,  and issue or ien ta t ions ,  and by probing other 

aspects o-f public opinion within Oklahoma.

A second major reason for studying Okscam concerns the 

de f in i t ion  of p o l i t ic a l  corruption. P o l i t i ca l  corruption 

has often been loosely defined in the l i t e r a tu r e .  While i t  

i s  t ru e  tha t  the major crime in Okscam was the kickback and 

tha t  t h i s  f a l l s  well within the t ra d i t i o n a l  legal def in i t ion  

of p o l i t i c a l  corruption, Okscam ra i s e s  issues tha t  go beyond 

these c lea r ly  felonious kickbacks. Okscam’s pervasive and 

long h is tory  ind ica tes  th a t  many viewed i t  as a part  of the 

system, suggesting that perhaps the public to le ra ted  

corruption. This ra i se s  questions about the fur ther

meanings of corruption, including lesser  forms, and how they 

are seen by the public and by e l i t e s .  I t  may well be tha t  

some contribution can be made to  the def in i t ion  of 

corruption.

A th i rd  reason for studying Okscam i s  the te s t ing  of a 

th eo re t ica l  framework. Once d e f in i t ion s  are c la r i f ie d  there  

i s  a need to decide on a theo re t ica l  approach to  the study 

of corruption. This, too, has been fraught with 

d i f f i c u l t i e s  in the l i t e r a tu r e .  The l i t e r a t u r e  on t h i s  

subject i s  not well organized and cons is ts  mostly of a
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number of contending notions without an in tegrating 

framework for analysis.  Okscam was pervasive and

long-last ing .  I t  seemed to permeate the  en t i re  system and 

may have involved popular a t t i tu d e s ,  the in s t i t u t io n s  of 

s ta te  and local government, and the a t t i tu d e s  of local 

o f f i c i a l s  (especially county commissioners). What i s  

apparently needed i s  a broad systems approach. Michael 

Johnston has offered such a systems model,1- and a part  of 

th i s  study involves a t e s t  of h i s  systems model in a major 

case of corruption.

A fourth  reason for studying Okscam has to do with 

methodology and data co l lec t ion .  P o l i t i c a l  corruption has 

usually been studied a f te r  the fac t  from records tha t  

perta in  d i re c t ly  to  criminal a c t iv i t y .  The focus upon 

Richard Nixon and many of h is  assoc ia tes  as the centerpiece 

of inquiry in the Watergate scandal i s  a case in point.  In 

the case of Okscam a conscious e f f o r t  will be made to expand 

the scope of t h i s  inquiry in several ways. The t rad i t io n a l  

sources w il l ,  of course, be consulted. But beyond th i s ,  use 

will be made of a large public opinion survey of Oklahomans 

which probed opinions on Okscam. In addit ion,  interviews 

will be conducted with incumbent county commissioners and 

with some of the commissioners implicated in the scandal. 

The public opinion survey and the county commissioner 

interview schedule will both contain a se t  of questions 

designed to  t e s t  a t t i tu d es  toward rule-breaking by both
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public o f f ic ia l s  and pr iva te  c i t i ze n s .  In addition,  the 

re su l t s  of public opinion pol ls  involving national samples 

will be consulted when appropriate.  The in ten t  i s  to  bring 

together a t t i tu d e s  of e l i t e s  and masses on th i s  sens i t ive  

subj e c t .

If de f in i t ion ,  ana ly t ica l  framework, and data co l lec t ion  

hold up successfu l ly , many benef i ts  should flow from th is  

study. Okscam i t s e l f  should be well understood, including 

the ro les  of the public ,  the i n s t i tu t i o n s  of government, and 

the personnel who occupied the of f ice  of county 

commissioner. Secondly, some contribution to  the def in i t io n  

of p o l i t i c a l  corruption should be forthcoming. A th i rd  

contribution will be the tes t ing  of a systems theory

approach to  the study of corruption. If t h i s  model

functions well in t h i s  inquiry p o l i t i c a l  s c i e n t i s t s  will 

have a tested ana ly t ica l  approach to a subject tha t  has long 

needed one. A fourth contribution may be in the  areas of

method and data co l lec t io n .  If the use of survey research,

e l i t e  interviews, and the se t  of questions designed to te s t  

a t t i tu d es  toward ru le -breaking , are found to  be of value in 

th i s  inquiry t h i s  would give researchers  more too ls  with 

which to  research p o l i t i c a l  corruption in other s e t t in g s .

A f i f t h  contribution may be the spec if ica t ion  of some of 

the conditions th a t  contr ibu te  to  corruption. These could 

be in the areas of public opinion on the subjects  of 

tolerance for rule-breaking or in s t i tu t io n a l  weaknesses.
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Success in these matters should, in the long run, enable a 

contribution to corrective or p reventative  leg is la t io n  that 

might be needed beyond what has already been done. I t  may 

also contr ibute  to re s i s t in g  e f f o r t s  to  turn back the clock 

by undoing the re-forms already enacted. But the  -first tasks 

are to  brie-fly discuss Okscam and the  concept o-f p o l i t i c a l  

culture .

Okscam and Oklahomans P o l i t i c a l  Culture 

One o-f the major reasons given for  the study o-f Okscam was 

the s iz e  of the scandal and i t s  implications respecting 

p o l i t i c a l  cu l tu re  in Oklahoma. One can, based upon the 

presence of numerous other p o l i t i c a l  scandals in Oklahoma’s 

h is tory  and the nature of Okscam, make a strong case that  

Oklahoma has a p o l i t i c a l  cul ture  tha t  i s  unusually to le ran t  

of p o l i t i c a l  corruption. This p o l i t i c a l  cu l tu re  would then 

be expected to  be a basic contr ibuting  fa c to r  in Okscam. 

But f i r s t  Okscam needs to  be described.

The scandal centered on Oklahoma’s county commissioners 

who were taking kickbacks on supplies,  material ,  and 

equipment connected with county road programs. Generally, 

commissioners would order supplies,  material ,  and equipment 

from selected  suppl ie rs  i f  the suppl ie rs  would agree to  kick 

back par t  of the cost to  the commissioners. The orders were 

usually delivered, but sometimes they were not.  If the 

order was delivered the kickback was about 10 percent. If 

the order was not delivered the kickback was about 50
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percent. Suppliers in-flated the prices charged to  the 

county to  cover the cost of the kickbacks.

Another component of Okscam involved the leasing of 

equipment by the counties.  Heavy equipment such as rock 

crushers would be leased at  in f la ted  prices and the county 

commissioner would receive a portion of t h i s  in f la ted  price 

as a kickback. Many supp l ie rs  accepted these arrangements, 

however i t  was occasionally  necessary for  a commissioner to 

extort  kickbacks from suppl ie rs .

The scandal’s dimensions were huge. Nearly every one of 

Oklahoma's seventy-seven counties was im pl ica ted .2 When the 

federal probe was completed in 1984 224 incumbent

commissi oners, former county commissioners, and suppliers ,  

had been convicted in Oklahoma alone.3 The amount of money 

involved has been estimated to  be in the  hundreds of

millions of dollars."* The scandal has received nationwide 

p u b l ic i ty3 and federal prosecutors have characterized i t  as 

perhaps the worst case of p o l i t i c a l  corruption in  the en t i re  

h is tory  of the n a t io n .6

This scheme had been going on for decades, some say

since statehood. And i t  i s  d i f f i c u l t  to  believe  tha t  a

system so pervasive and large could endure as long as i t  

apparently did without the knowledge and t a c i t ,  i f  not 

overt, consent of many other Oklahomans, both in government 

and in pr iva te  l i f e .  In f a c t ,  i t  has often been reported 

tha t  i t  was common knowledge th a t  "something was going on."
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In other words th i s  episode r a i s e s  a basic question: is

Oklahoma an unusually corrupt s ta te ?  The issue a t  hand is ,

therefore , an aspect o-f p o l i t i c a l  cu l ture .

Po l i t i ca l  cu l tu re  i s  regarded as a component of a larger

general cu l ture  but with i t s  own distinguishing

c h a ra c te r i s t ic s . '7 As with many other concepts in p o l i t ic a l

science, p o l i t i c a l  culture  has more than one def in i t ion .

Elasar, for example, says p o l i t i c a l  cul ture  i s  “The

p a r t icu la r  pa t te rn  of o r ien ta t ion  to  p o l i t i c a l  action in

which each p o l i t i c a l  system i s  embedded."® Kinkaid reports

several other d e f in i t io n s9 but s e t t l e s  on the following:

P o l i t ic a l  cu l ture  may be regarded as an enduring set of 
publicly shared and soc ia l ly  communicated be l ie fs ,  
values, and t r a d i t i o n s  about p o l i t i c s  which cons ti tu tes  
a general framework of plans, recipes,  rules,  and 
ins t ruc t ions  for  the conduct of p o l i t i c a l  l i f e ,  
especially  who gets what, when, and how.1®

More will be said l a t e r  on the subject of p o l i t i c a l

culture ,  but for now Kinkaid’s de f in i t ion  will be used. The

def in i t ion  one chooses i s  a matter of individual preference,

but there can be l i t t l e  doubt th a t  the concept i s  quite

appealing as an explanation for Okscam. This i s  evident

from a brie f look a t  Oklahoma's past .

Corruption can eas i ly  be traced to the very founding of

the s ta te ,  and even before. During Oklahoma’s t e r r i t o r i a l

days the area was the la s t  haven for outlaws who were

fleeing U.S. ju r i s d ic t io n .  Corruption was also rampant when

the t e r r i t o r y  was f i r s t  o f f i c i a l l y  opened to white
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se tt lement.  The s t a t e ' s  early  h is to ry  saw the impeachment 

of two governors, Klan-inspired rac ia l  r i o t s  in Tulsa, 

scandals in the judiciary , and scandals involving prominent 

l e g i s la to r s .  These have continued through contemporary 

times as evidenced by the 1984 conviction o-f former Speaker 

of the House Dan Draper and h is  Majority Leader Joe 

Fitzgibbon on vote fraud charges .11

This h i s to r ic a l  record makes i t  invi t ing  to  construct a 

case th a t  Oklahoma i s  an unusually corrupt and violent 

s ta te .  These incidents consequently demand a closer 

examination, and Oklahoma's h is tory  will be b r ie f ly  examined 

with a focus upon these events. But one should re f ra in  from 

basing a conclusion about Oklahoma's p o l i t i c a l  culture  

so le ly  upon th i s  h is tor ica l  evidence, for i t  i s  easy to omit 

important events, weight th e i r  s ign if icance  improperly, and 

to be otherwise misled. The assessment of Oklahoma's 

p o l i t i c a l  cu l ture  would be s ig n i f ic a n t ly  enhanced by the 

inclusion of more empirical evidence.

Oklahoma will ,  therefore,  be compared to the r e s t  of the 

nation in terms of demographic c h a ra c te r i s t ic s ,  certain  key 

p o l i t i c a l  a t t i tu d e s ,  and issue o r ien ta t ion s .  If Oklahoma 

has an unusually corrupt p o l i t i c a l  cu l ture  one would expect 

to find major differences between the s ta te  and nation in 

these a reas .  In addition, public opinion within Oklahoma 

will be probed in the area of to le rance  for rule-breaking by 

both public o f f ic ia l s  and p r iv a te  c i t ize n s .  If Oklahoma
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has a corrupt p o l i t i c a l  culture  one would expect to  -find a 

high to le rance  -for such rule-breaking.

This combination o-f h i s to r ica l  data,  s ta te -na t ion  

comparisons, and ana lys is  o-f public opinion within Oklahoma 

should y ield a more balanced appreciation o-f Oklahoma’s 

p o l i t i c a l  cu l ture .  But f i r s t  i t  i s  necessary to  have a 

def in i t ion  of corruption, an ana ly t ica l  framework, a 

methodology, and some hypotheses.

Defin i t ions  and Concepts of P o l i t i c a l  Corruption 

The l i t e r a t u r e  on p o l i t i c a l  corruption i s  plagued by 

problems of d e f in i t io n ,  conceptual vagueness, and a lack of 

a unifying theory. In fa c t ,  one of the major problems in 

studying corruption i s  th a t  the l i t e r a t u r e  i s  so diverse and 

lacking in focus.

This section begins the review of t h i s  l i t e r a t u r e  by 

discussing what i s  meant by p o l i t i c a l  corruption and the 

closely re la ted  subject of some of the conceptualizations of 

corruption. The l i t e r a t u r e  on various theor ies  of 

corruption will be covered in the next section of th i s  

chapter.

D ef in i t ions  of P o l i t i ca l  Corruption 

There a re  several conceptualizations of p o l i t i c a l  corruption 

and no consensus presently  ex is t s  as to  which should be 

adopted. Because of t h i s  lack of agreement on the concept 

we find lack of agreement on i t s  d e f in i t io n .  This

d isser ta t ion  avoids these boundry problems because accepting
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kickbacks c o n s t i tu tes  a felony in  Oklahoma and legalism i s

the core of most d e f in i t io n s .  The debate occurs on what

else should be included.

Four general c la s s i f ic a t i o n s  of d e f in i t io n s  have been

offered by Heidenhiemer and Scott and these four

c la s s i f ic a t i o n s  seem to cover the present types of

d e f in i t ion s .  Heidenheimer c l a s s i f i e s  d e f in i t ion s  into th ree

groups: market de f in i t ion s ,  public  o f f ice  d e f in i t io n s ,  and

public i n t e r e s t  d e f i n i t i o n s .12 Scott a lso groups

d e f in i t ion s  in to  three ca tegories:  legal de f in i t ion s ,  public

opinion d e f in i t io n s ,  and public in te r e s t  d e f in i t io n s .  1=5

Heidenheimer and Scott overlap in some of th e i r  categories

but are d i s t i n c t  in others.

L eg a l is t ic  Defin i t ions . Heidenheimer and Scott each

offer a l e g a l i s t i c  category of d e f in i t ion s  but they label

them d i f f e r e n t ly .  Heidenheimer c a l l s  them public o f f ice

d e f in i t ion s  while Scott l a b e ls  them legal d e f in i t io n s .

Under l e g a l i s t i c  def in i t ions  corruption i s  associated with a

v io la t ion  of the  law. Also included in t h i s  category are

v io la t ions  of the regulatory au thor i ty  associated with a

public o f f ice ,  especia lly  for some personal gain. James

Bryce o f fe rs  an example of a l e g a l i s t i c  de f in i t ion :

Corruption may be taken t o  include those modes of 
employing money to  a t ta in  p r iva te  ends by p o l i t i c a l  
means which are criminal or a t  l e a s t  i l l e g a l ,  because 
they induce persons charged with a public duty to 
t ransgress  tha t  duty and misuse the functions assigned 
to  them- 1 A
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Heidenheimer;, in h is  discussion o-f the question, "Whose

norms se t  the c r i te r ia ? " ,  suggests tha t  such le g a l i s t i c

d e f in i t io n s  are too narrow. 10 Berg e t .  a l . also c r i t i c i z e

le g a l i s t i c  d e f i n i t i o n s . T h e y  point out tha t  those holding

p o l i t i c a l  power are able to determine le g a l i ty .  The danger

here i s  the au thor i ty  of the powerful ra ther  than the ju s t .

A second danger i s  tha t  c i t i z e n s  might be inhibited from

expressing t h e i r  moral indignation about the acts  of public

o f f i c i a l s  and demanding s t ruc tu ra l  change. Legal

d e f in i t io n s  of p o l i t i c a l  corruption may, therefore ,  be too

narrow and subject  to  abuse by the  powerful.

Public In te re s t  D efin i t ions . Heidenheimer and Scott

both of fe r  a public i n t e r e s t  category for  d e f in i t ion s  of

corruption. Public in te re s t  d e f in i t io n s  broaden corruptness

to  include some v io lat ion  of the  public in te r e s t .  Carl

Friedrich o f fe rs  an example:

The pa t te rn  of corruption can be said to ex is t  whenever 
a power—holder who i s  charged with doing certa in  things, 
i . e . ,  who i s  a responsible functionary or officeholder,  
i s  by monetary or other rewards not lega l ly  provided for 
induced to  take actions which favour whoever provides 
the rewards and thereby does damage to  the public and 
i t s  i n t e r e s t s . 17

Unfortunately problems ex is t  here too. One central 

problem i s ,  of course, tha t  of defining what i s  meant by 

"public i n t e r e s t . "  This i s ,  a t  bes t ,  an e lusive notion tha t  

changes from person to person and depends upon the issue at 

hand. Johnston points out another problem with th i s  

c r i te r io n .  He suggests tha t  t h i s  def in i t ion  may lead to the
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ju s t i f ic a t io n  th a t  the ends o-f p o l i t i c a l  actions may ju s t i f y  

th e i r  means. 10 A case in point i s  Watergate, wherein 

national se cu r i ty  was the j u s t i f i c a t io n  for many acts.

Public Opinion Defin i t ions . Scott  o f f e rs  a public 

opinion category of de f in i t ions .  An example of th i s  type of 

def in i t ion  comes from Joseph J.  Senturia.  An act i s  corrupt 

i f  " . . .  the best  opinion and morality of the time, examining 

the in ten t  and se t t ing  of the  ac t,  judge i t  to  represent a 

s a c r i f ice  of public for p r iva te  b e n e f i t . . . . " 1̂  But who 

would decide? In Heidenhiemer’s view Senturia i s  relying 

upon the e l i t e s ,  but who cons t i tu tes  t h i s  e l i t e ?  Needless 

to  say, the iden t i f ica t ion  of t h i s  e l i t e  group is  a major

problem. And e l i t e  groups d i f f e r  from place to  place, the

re su l t  being a lack of a uniform standard. Furthermore,

opinions as to  what cons t i tu tes  corruption vary over time 

ju s t  as do other opinions. Would, for  example, the public 

opinion judgement of fourth century Rome be comparable to 

f i f te e n th  century England? Another d i f f i c u l ty  with a public 

opinion de f in i t ion  i s  that  an act may not be corrupt until  

a f te r  i t s  occurrence and a consensus of opinion has formed.

Market—Centered D ef in i t ions . Heidenheimer o f fe rs  a 

category of def in i t ions  id en t i f ied  as market-centered.

Market-centered def in i t ions  envision public off ice as a 

business- l ike market s i tua t ion  in which people seek to 

maximize th e i r  gains based upon a balancing of anticipated 

costs  and b en ef i ts .  Van Klaveren o f fe rs  an example:
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A corrupt c iv i l  servant regards h is  public off ice as a 
business, the income o-f which he w i l l . . .  seek to 
maximize. The o f f ice  then becomes a "maximizing uni t ."  
The s ize  of h is  income depends.. . upon the market 
s i tu a t io n  and h is  t a len ts  for f inding the point of 
maximal gain on the p u b l ic ' s  demand carve.28

Caiden argues tha t  the emphasis on the  r e la t i v e  weights 

of costs vs benefi ts  i s  u s e fu l .31 I t  can cause 

organizations to  re-examine themselves, but he i s ,  in the 

end, not s a t i s f i e d  with market d e f in i t io n s .  Caiden 

c r i t i c i z e s  such de f in i t ions  because they divorce non

economic motivations ( i .e .  e th ics)  from the decision-making 

process, yet e th ica l considerations can be very powerful 

fac tors .  In fac t ,  i t  i s  t h i s  e th ica l  dimension tha t  

d is t inguishes between the corrupt and not corrupt in many 

cases. Caiden says th a t  i f  these  market-centered

de f in i t ion s  are not expanded to include such considerations 

they run the r isk  of being " . . . sha l low ,  s t a t i c ,  and 

mechani c a l . 1,33

A re la ted  problem of de f in i t ion  has to do with degrees 

of corruption. In other words some actions may be more 

corrupt than o thers .  Heidenheimer suggests d iffering 

degrees of the tolerance of corruption based upon a public 

opinion approach.33 Corruption i s  categorized in to  "black," 

"gray," and "white ." Black corruption involves a par t icu la r  

action which a majority consensus of both e l i t e  and mass 

opinion would condemn and would want to  see punished on 

grounds of p r inc ip le .  An example of black corruption might
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be taking kickbacks when the government receives nothing in 

return -for -funds expended such as occurred in Qkscatn. Gray 

corruption cons is ts  o-f actions about which no consensus 

ex is ts  respecting punishment. Some elements, usually 

e l i t e s ,  may want to  see the action punished but others do 

not think punishment i s  appropriate,  and the majority may 

well be divided. Examples o-f gray corruption might include 

t i c k e t—fixing, a p o l i t i c ia n  who accepts presents  from a 

company doing business with government, or a p o l i t i c ia n  who 

exercises favoritism. White Corruption involves act ions  for 

which the majority of both e l i t e  and mass opinion probably 

would not vigorously support an attempt to convict.  An 

example of white corruption might be a county commissioner 

who uses a county bulldozer to  help a farmer ex trac t  h is  

t rac to r  from a muddy f i e ld .

The problem of degree of corruption i s  exacerbated by 

the f a c t  that  d i f f e re n t  cu l tures  see even the  same acts  

d i f fe ren t ly  in terms of corruptness.  In S ic i ly  and Greece 

i t  i s ,  for example, regarded as proper for an o f f ic i a l  to 

require a bribe from a peasant in order for the peasant to  

receive what i s  r ig h t f u l ly  h is  under the law.24 Needless to  

say, such a thing would be roundly condemmed in present-day 

America.

Each category of d e f in i t io n s  has been seen to  have i t s  

problems and i t  would appear tha t  no s ing le  type of 

def in i t ion  i s  su i tab le  for a l l  purposes. Progress does.
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however, appear to be being made on two -fronts. In the 

-Frist place,  Peters  and Welch have taken an empirical 

approach to  the p r o b l e m . M o r e  will be said on th i s  

research l a t e r  in t h i s  chapter, but i t  i s  appropriate  at  

th is  point to  note the major thrust o-f th e i r  work. Peters  

and Welch note the problem of definit ion and seek to  c l a r i f y  

matters. They break corruption into four component par ts :  

the donor, the rec ip ien t ,  the  favor, and the payoff. The 

decomposition of the concept into the above four categories  

i s  designed to  determine which components contr ibu te  to  the 

a t t r ib u t io n  of corruptness in a given s i tu a t io n .

In the  second place a consensus may be emerging around 

the narrower l e g a l i s t i c  type of def in i t ion .  Caiden reviewed 

four books on p o l i t i c a l  corruption in the May/June 1979 

issue of Public Administration Review. 3* She f inds  th a t  the 

authors of a l l  these books employ e ss e n t ia l ly  the same 

d e f in i t ion :

. . .  the agonizing over definit ion which marked much of 
the e a r l i e r  l i t e r a t u r e  has been replaced by broad 
agreement which focuses on the i l l i c i t  use of influence 
in public d e c is io n s . . . .  However, the primary concern i s  
with bribery,  which includes ex tor t ion ,  kickbacks, 
r e ta in e r s ,  and campaign contributions from corporations 
seeking government bus iness .27

Most of these primary concerns are fe lo n ies .  I t  

therefore  appears as i f  the  essence of the  emerging 

consensus focuses upon legal standards. Michael Johnston 

of fe rs  a d e f in i t ion  tha t  i s  in tune with t h i s  emerging 

consensus. Johnston defines p o l i t i c a l  corruption as the
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" . . .  abuse of a public role  for p r iva te  benefi t  in such a 

way as  to  break the law (or formal administrative regula

t io n s ,  which I will ca l l  "laws" for b r e v i ty 's  sake). "ze 

Johnston argues tha t  the benefi ts  of such a defin i t ion  

outweigh i t s  l im ita t ion s .  Laws and written regulations 

provide a more precise  standard for the judgement of 

behavior. They are also more consistent  over time, and 

probably r e f le c t  a consensus of public opinion and public 

in te r e s t .  Furthermore, the courts in te rp re t  these laws and 

regula t ions  in a reasonably consis tent  manner over time. 

But, Johnston adds, there  i s  a more compelling reason to  use 

the l e g a l i s t i c  de f in i t ion :

Perhaps most important, the formal/legal d e f in i t io n  gets 
r ig h t  to the heart of the matter: i t  i s  in  large part 
formal/legal standards tha t  make up the bottleneck 
between what the people want from government and what 
they get,  and i t  i s  the  bottleneck th a t  encourages 
people to  seek corrupt influence. A legal def in i t ion  
best  captures the fundamental tension between the law 
and the behavior i t  seeks t o  r e g u la te . . .  3‘5’

Johnston 's  def in i t io n  will be adopted in t h i s  study for

several reasons. In the  f i r s t  place, Okscam centered around

public o f f i c i a l s  taking kickbacks, and in Oklahoma i t  i s  a

felony for a public o f f i c ia l  to accept a kickback. Second,

Johnston 's  def in i t ion  meshes with the  emerging consensus.

In the th i rd  place, Johnston in te rg ra tes  t h i s  def in i t ion

within a broader ana ly tical  framework which will  be employed

in t h i s  research.
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Concepts o-f P o l i t i c a l  Corruption 

In the previous section several de-finitions o-f corruption 

were discussed and Michael Johnston's  defin i t ion  was 

selected for use. I t  i s  time now to  turn to  the closely 

re la ted  topic of concepts of p o l i t i c a l  cor ruption .3®

Lowi o f fe rs  a comparatively simple conceptual scheme of 

p o l i t i c a l  corruption in which corruption i s  dichotomized 

into "Big C" and "L i t t le  C. "31 L i t t l e  C i s  corruption tha t  

" . . . r e f l e c t s  or contributes to  individual moral depravity" 

such as bribery . According to  Lowi, L i t t l e  C i s  the type of 

corruption with which we are most familiar  and is  " . . .  

widely, though needlessly, fea red ."33 The real th rea t  i s  

Big C.

Big C i s  much larger in scale  but more d i f f i c u l t  to

de tect .  Big C is :

. . .  corruption tha t  contr ibutes to  the decomposition, 
d isso lu t ion ,  or d isor ien ta t ion  of the const i tu tion  -  
tha t  i s ,  the legitimacy or au thority  of government 
i t s e l f . 33

Big C attempts to  make se l f-se rv ing  actions into "good" 

actions, i . e . ,  to  leg itimize s e l f  in te r e s t  over the public 

i n te r e s t .  Along these l ine s .  Big C i s  often ju s t i f ia b le ,  

as, for example, when i t  becomes necessary to  employ the 

"noble l i e . "  Watergate i s  ci ted as an example of Big C.

Pessen o f fe rs  a dichotomous conceptualization of 

p o l i t i c a l  corruption s imilar  to  Lowi's.3-* One form of 

corruption i s  "corruption of ven a l i ty ."  This i s  similar to
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Lowi's L i t t l e  C in which government of-fice i s  misused for 

personal gain via bribery, g ra f t ,  embezzlement, th e f t ,  

fraud, blackmail, or nepotism.355 A second form of abuse of 

power i s  s imilar  to  Lowi5s Big C. Pessen also uses

Watergate as an example of the abuse-of—power type of

p o l i t i c a l  corruption. This second form i s  often ignored, 

due possibly to  the d i f f i c u l t i e s  involved in  i t s  detection 

and measurement, for i t  i s  subtle ,  and more ea s i ly  

camouflaged or denied than i s  corruption of vena li ty .

Heidenheimer offe rs  a complex typology of p o l i t i c a l

corruption .3<s> He suggests four types of p o l i t i c a l

communities: t rad i t io n a l  fam il i s t ,  t r a d i t io n a l  patron,

modern boss, and modern c iv ic .  He then t races  nine 

c h a ra c te r i s t ic s  of corruption through each community.3-7 

Next, Heidenheimer id e n t i f ie s  ten types of p o l i t i c a l l y  

corrupt behavior and groups them in to  pe t ty  corruption, 

routine corruption, and aggrevated corruption .30 

Heidenheimer's ideas emerge from the perspective of 

comparative p o l i t i c s  and are designed to cover a wide range 

of soc ie t ies .  The re su l t  i s  a very elaborate  typology tha t  

i s  too complex for t h i s  study. His conceptualization of 

black, gray, and white corruption mentioned e a r l ie r  w i l l ,  

however, be of use. Otherwise, t h i s  research will be b e t te r  

served by se lec ting  a simpler typology focusing upon 

corruption here in the United States.

Michael Johnston o f fe rs  j u s t  such a typology.3‘?’. His
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typology employs two major dichotomies. One major dimension 

•focuses upon the purpose of the  corrupt act.  I t  i s  

dichotomized into ac t s  done to  obtain power and acts  done to  

obtain material benef i ts .  The other major dimension 

concerns the form of execution of the corrupt act.  This 

dimension i s  divided in to  ac t ions  done only by public 

o f f i c i a l s  and actions involving both public o f f i c i a l s  and 

pr iva te  c i t i z e n s .  Actions done only by public o f f i c i a l s ,  

called "public ro le  holders ,"  a re  labeled "uni la te ra l  

executions." Actions involving a mixture of public 

o f f i c i a l s  and pr iva te  c i t i z e n s  a re  labeled “transac tiona l 

execu t ions ." His typology includes a wide varie ty  of 

a c t i v i t i e s  including vote-fraud, vote buying, the 

f a l s i f i c a t i o n  of records, bribery, ex tor t ion ,  and kickbacks.

Several typologies on the subject of p o l i t i c a l  

corruption have been presented. Some seem to  be s im pl is t ic  

dichotomies (Lowi and Pessen) while another was too complex 

for the purposes a t  hand (Heidenheimer). Johnston's 

typology seems more appropriate.  I t  includes those crimes 

associated with Qkscam (especial ly  kickbacks). Okscam also 

involved members of the public (suppliers) and public 

o f f i c i a l s  (county commissioners). Johnston's  typology 

includes t h i s  s i tu a t io n  as one of the two major types of 

executions (transactional  executions).  But Johnston does 

not include Heidenheimer' s notion of black, gray, and white 

corruption, yet such d is t in c t io n s  seem useful.
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These black;, white, and gray categories o f fe r  the notion 

of the degree of corruptness of a given a c t ,  a notion 

missing in Johnston’s  typology. Yet i t  seems tha t  such a 

notion could be useful in examining Okscam. Consider, for 

example, the "blue sky deals" involving a 50-50 s p l i t  of the 

money when nothing was delivered to  the county. Although 

th i s  p rac tice  will be discussed in more de ta i l  l a t e r ,  i t  i s  

appropriate to  note here tha t  such p rac t ices  were widely 

condemned by g u i l t y  commissioners and in v es t ig a to rs  a like,  

and would undoubtedly cons t i tu te  black corruption. On the 

other hand, the 10 percent kickbacks were ra t ion a l ized  by 

some of the convicted commissioners. The a t t i t u d e  of the 

public toward these  kickbacks i s  also important to  consider. 

These 10 percent kickbacks were d e f in i te ly  i l l e g a l  and, as 

such, const i tu ted  black corruption in and of themselves. 

But there was d e f ina te ly  a difference in a t t i t u d e  on all  

s ides toward the "50—50’ s" as opposed to  the  10 percent 

kickbacks. Thus i t  may be tha t  some corrupt behavior i s  

"blacker" than o thers .  This study can contr ibu te  to 

Heidenheimer’s notion of gradations of corruption by 

exploring th i s  po in t.

Another re la ted  problem has to do with the  difference 

between black and gray corruption. Heidenheimer’ s scheme 

could be enhanced by an understanding of t h i s  sens i t ive  

matter. This study seeks to probe a t t i t u d e s  toward

rule-breaking th a t  i s  not necessari ly  i l l e g a l  by e l i t e s  and
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masses. The questions used to measure a t t i tud es  toward gray 

corruption are  new and may contribute to th i s  d i f f i c u l t  

shadowy area.

Before moving on to  a discussion of the var-ious theories  

about the causes of p o l i t i c a l  corruption i t  i s  appropriate 

to  summarize the discussion of de f in i t ion s  and concepts of 

corruption. The preceding discussion has pointed out that  

the study of p o l i t i c a l  corruption has been hampered by the 

lack of a uniform de f in i t ion .  Scholars have offered • four 

major categories  of de f in i t ions :  l e g a l i s t i c ,  market-

centered, public opinion, and public in te re s t .  Each one has 

i t s  l im i ta t ions ,  but a consensus may be developing in the 

use of the  narrower l e g a l i s t i c  de f in i t ion .  It was therefore  

decided tha t  Michael Johnston's l e g a l i s t i c  def in it ion  would 

be appropriate for t h i s  study.

Several typologies of corruption e x is t .  Some are too 

simple such as Lowi * s " L i t t l e  C" and "Big C, " while

Heidenheimer' s was too complex. Michael Johnston's typology 

was found to be appropriate- I t  did not, however, include 

the dimension of the gradations of corruption, a notion 

deemed useful for t h i s  study. Having selected a defin it ion

and a typology, i t  i s  now time to consider the various

theories  about the causes of corruption.

Theories on the Causes of P o l i t ic a l  Corruption 

What causes corruption? Over the centuries  t h i s  question 

has been considered by normative p o l i t ic a l  th e o r i s t s .

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

nation—bui1ders, socio logis ts ,  reformers, jo u rn a l is t s ,  h i s 

to r ians ,  and o thers .  The r e s u l t  has been the postulation of 

a ll  manner of causes including po l i t ic a l  machines, the 

unequal d i s t r ib u t io n  of wealth in society, supply—demand 

imbalances respecting governmental services,  fau l ty  

governmental s t ruc ture ,  the ro le  of money, and human nature.

This l i t e r a t u r e  i s ,  at present ,  unorganized.-*® Neat 

paradigms do not ex is t .  Lacking also are debates between

contending points of view, as i s  evident in other f ie ld s  

within the d isc ip l ine .  A debate i s  under way between the 

fu n c t io n a l is t  and post—fu n c t io n a l is t  schools, but t h i s  

debate i s  not very old and i s  an iso la ted instance.

Consequently, there  i s  no consensus within p o l i t i c a l  science 

as to  a unified theory of the  causes of p o l i t i c a l

corruption. Instead, a number of individual contending

theories  e x is t .  Furthermore, the task o-f thoroughly 

organizing t h i s  l i t e r a t u r e  i s  a major undertaking fa r  beyond 

the scope of the present study. All th a t  can be attempted 

here are some generalizations based upon a general review of 

th i s  vast body of disorganized l i t e r a tu r e .

This body of l i t e r a tu r e  may be divided into two 

sections.  One section i s  labeled the " t rad i t iona l

l i t e r a t u r e . "  The t rad i t iona l  l i t e r a t u r e  extends from the 

writings of the c lass ica l normative th e o r i s t s  u n t i l ,  

roughly, the  early  twentieth century. The other section is  

labeled the  "contemporary l i t e r a t u r e . " The contemporary
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l i t e r a tu r e  extends roughly -from the 1950’s un t i l  the present 

time. The reader will notice a gap between these two 

periods. Such a gap does appear to ex is t ,  but i t s  causes 

are a matter o-f speculation and will not be dea lt  with at  

any length in t h i s  study.

The Traditional L i te ra ture

The l i t e r a t u r e  on p o l i t i c a l  corruption i s  thousands of years

old. Dobel has, for example, developed a theory of the

causes of corruption, and i t s  consequences for the s t a t e ,

based e n t i re ly  upon the writings of f ive  such th e o r i s t s :

Thucydides, Plato , A r is to t le ,  Machiavelli, and Rousseau.*1

Central to Dobel’ s theory are the  e f fec t s  of a permanent and

unequal d i s t r ib u t io n  of wealth, power, and s ta tu s  within a

society.  This leads to  the development of fac t ions  which,

in turn,  destroy the lo y a l t ie s  which sustain the s t a t e .

These fac t ions  are not simple Madisonian fac t ions .  They are

centers of power th a t  can become laws unto themselves:

. . . f a c t i o n s  develop the i r  own laws for th e i r  own 
members.... they must often suborn government o f f i c i a l s  
and gain p r iv i leg es  from the law. I t  becomes ra t iona l  
to work systematically  to  corrupt the government in 
order to  maintain the fa c t io n ’s own basis  of power.*2

Placing s e l f - i n t e r e s t  before the public in te r e s t ,  the

fac tions  s o c ia l i s e  c i t i z e n s  in to  t h i s  framework. The

ultimate pr ize  i s  control of the government i t s e l f .

Controlling government provides a mantle of legitimacy and

the vast au thori ty  of the s ta te .  The dynamics of fac t ions

are "toward dominance and con tro l" as opposed to  Madison’ s
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view o-f competitive coexistence. The remedies -for th i s  

s i tua t ion  a re  s ign if ican t  increases in p o l i t i c a l  

pa r t ic ipa t ion  by the masses and s ig n i f ica n t  re d is t r ibu t io n s  

of wealth, power, and s ta tu s .

This theory has d i f f i c u l t i e s  when juxtaposed with

r e a l i t y .  There were, for  example, s ig n i f ica n t  increases in

pa r t ic ipa t ion  during the Jacksonian era, but tha t  period is

not remembered for the c lean l iness  of government. In fa c t ,

the la te  lSSS's i s  known as the Gilded Age in American

his tory , a period wherein corruption went on the rampage.

Furthermore, h i s  remedies seem naive.

Corruption was also of concern of the Founding Fathers.

John Adams f e l t  tha t  a concentration of power led to

corruption. He f e l t  t h i s  was an inev i tab le  re su l t  of the

nature of man and h is  remedy was to  separate power:

S e l f - i n t e r e s t ,  p r iva te  avid i ty ,  ambition, and avarice,
will e x is t  in every s t a t e  of society,  and under every 
form of government. A succession of powers and persons, 
by frequent e lec t ion s ,  will not lessen these passions in 
any case, in a governor, senator,  or represen ta t ive ;  nor 
will the  apprehension of an approaching e lect ion 
re s t r a in  them from indulgence i f  they have the power.
The only remedy i s  to take away the power, by 
contro l l ing  the s e l f i sh  av id i ty  of the governor, by the
senate and house; of the senate, by the governor and
house; and of the house, by the  governor and
senate. . . . •*3

Adams7 view of human nature was not unique, and he 

shared Madison •' s view that  p r iva te  property i s  a d iv is ive  

element. In f a c t ,  he forshadowed Marx when he said "In 

every socie ty  where property ex is ts ,  there  will ever be a
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struggle  between rich and poor. ""*■*

Mar:: saw the  ex ist ing s t ru c tu re s  as leading to  a

co n f l ic t  between a c lass  of haves and a c las s  of have nets.  

Private  property would create temptations th a t  ordinary 

people would find i r r e s i s t i b l e ;  hence, his  solution of s ta te  

ownership of property. Marx was, of course, writing of the 

England of the nineteenth century. The indus tr ia l

revolution was in f u l l  swing and the p ic ture  was grim for 

the "have not" working class .

The abuses of the spo i ls  system tha t  accompanied the 

rapid in d u s t r ia l iz a t io n  and urbanization of America in the 

middle to  l a t e  nineteenth century motivated a concern th a t  

perhaps the ex is t ing  system was too p o l i t ic ize d .  The 

assassinat ion of President Garfield by a job-seeker f in a l ly  

motivated the  U.S. Congress to pass the Pendleton Act in 

1S83. The purpose of th i s  act was to remove the 

administration of government from the hands of the corrupt 

"Boss Tweeds" of the day by placing i t  in the hands of 

civic-minded public servants who were not dependent upon 

p o l i t i c a l  patronage for  th e i r  jobs. This was to be 

accomplished by the establishment of the merit system and 

the Civil Service Commission.

Academics awakened to  these problems about t h i s  same 

time. This i s  re f lec ted  in the writings of Woodrow Wilson 

and Frank J .  Gcodnow. In 1837, while a professor a t  

Princeton, Wilson published h is  famous essay "The Study of
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Administration, "■*s and Frank J.  Goodnow of Columbia 

University soon -followed (1900) with h is  in f lu en t ia l  book 

F o l i t i c s  and Admini s t r a t i  on. These authors argued th a t  an 

impartial administration of the law would go a long way 

toward removing p o l i t i c s  and corruption from government.

This review of the t rad i t ion a l  l i t e r a tu r e  will close by

considering the Muckraking jo u rn a l i s t s  of the turn of the

century such as Lincoln Steffens. Steffens,  in The Shame of

the C i t i e s . '*'7’ exposed corruption in several American c i t i e s .

He, too, saw the system as the primary problem. This i s

well i l l u s t r a t e d  by an item from his  Autobi □□raohv.

Steffens was debating the roots  of corruption with some

prominent c i t i z e n s  from Los Angeles, Californ ia  who were

gloating over the exposure of corruption in San Francisco.

The question concerned who s ta r ted  the ev i l .  An Episcopal

bishop asked more then ju s t  who s ta r ted  i t  in San Francisco.

He wondered how i t  s ta r ted  "way back, in the beginning."

Steffens had been saying i t  was rea l ly  society which of fe rs

the prizes  of evil-doing, money, posi t ion ,  and power, but he

wasn't gett ing through. The Bishop's way of s ta t ing  the

question prompted the following reply from Steffens:

"Oh, I think I see," I said. "You want me to  fix the 
f a u l t  a t  the very s t a r t  of things. Maybe we can, 
Bishop. Most people, you know, say i t  was Adam. But 
Adam, you remember, he said i t  was Eve, the  woman; she 
did i t .  And Eve said no, no, i t  wasn't she; i t  was the 
serpent. And t h a t ' s  where you clergy have stuck ever 
since. You blame tha t  serpent, Satan. Now I come and I 
am trying to  show you tha t  i t  was, i t  i s ,  the apple.
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This concludes the review o-f the t rad i t iona l  l i t e r a tu r e .

I t  has emphasised concentration of power, the f r a i l t i e s  of

human nature, and the ch a ra c te r i s t ic s  of p o l i t i c a l ,

economic, and social systems as the causes of p o l i t i c a l

corruption. Another ch a rac te r i s t ic  of t h i s  l i t e r a t u r e  i s

tha t  i t  i s  non-quanti ta t ive.  I t  should now be noted th a t  a

gap of several decades in the p o l i t i ca l  science l i t e r a t u r e

on corruption seems to e x is t .  Why th i s  gap occurred i s  a

matter of conjecture.

Pinto—Duschinsky argues tha t  for several decades the

assumption was tha t  p o l i t i c a l  corruption became obsolete

because the reforms of e a r l i e r  days corrected the conditions

tha t  created co r rup t ion .=<D Berg e t .  a l .  agree with

Pinto—Duschinsky regarding the  d i s c ip l in e ’s complacent

a t t i tu d e  toward the problem and offer  a t e l l i n g  quote to

support th e i r  contention:

(We have tended) . . .  to understate corruption in t h i s  
country. This posit ion was espoused by Bayless Manning, 
former Dean of the Stanford Law School, who 
asserted,  "Though some may find i t  surpr is ing ,  the fact  
i s  th a t  in t h i s  country we are currently  l iv ing in an 
era of unexampled honesty in public administra tion."  
According to Manning, th i s  paradise of public propriety  
was created by the " . . .  evolution of modern
administrative techniques for f i s c a l  co n t ro l , 
development of a professional sense in the c iv i l  
service, v i r tua l  elimination of the sp o i ls  system,
spread of competitive bidding, increase in public 
education, enrichment of the economy, and other 
(unnamed) basic s h i f t s . . . " 31

P hi l l ip  M. Simpson adds to the argument that  other 

factors  have operated to produce th is  neglect by the
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disc ip l ine .  He suggests th a t  p o l i t i c a l  s c i e n t i s t s  have been 

the unwitting victims of Kaplan's "law of the 

instruments."== Simpson reasons tha t  our research methods, 

too ls ,  and foci have become increasingly behaviora lis t  while 

p o l i t i c a l l y  corrupt behavior i s  delibera te ly  contrived to  be 

unobserved. I t  should be remembered tha t  a behavioral 

revolution was occurring within p o l i t i c a l  science during 

much of t h i s  time, and i t  seems reasonable to  speculate  tha t  

the a t ten t io n  of many p o l i t i c a l  s c i e n t i s t s  was absorbed by 

th i s  major development. Besides, reform had j u s t  occurred. 

Furthermore, p o l i t i c a l  s c i e n t i s t s  had not shown much 

previous i n t e r e s t  in t h i s  subject,  p referr ing , instead, the 

more t r a d i t i o n a l  topics  such as the study of government 

s t ruc ture ,  co ns t i tu t ion s ,  e tc .

Another fa c to r  tha t  may have inhibited the development 

of a body of corruption l i t e r a t u r e  during t h i s  period could 

have been the overpowering impact of current events. 

Considering the  fact  th a t  th i s  period saw two world wars, 

the great  depression, and the re -de f in i t ion  of the ro le  of 

government in American socie ty  under the New Deal, i t  would 

not be too surp r is ing  i f  p o l i t i c a l  s c i e n t i s t s  had other 

concerns on t h e i r  minds. At any r a t s ,  a gap in the 

l i t e r a t u r e  does ex is t .

The Contemporary Literature  

The contemporary l i t e r a t u r e  continues the emphasis placed 

upon the corrupting tendencies of power and "the system,"
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although d i f fe ren t  aspects  of i t  may be emphasized. Modern 

scholars  are also continuing the normative non-quantitative 

approach. But the modern period also  contains new and 

s ig n i f ic a n t  d iffe rences.  One such difference i s  the 

beginning of the application  of the s c i e n t i f ic  method to 

the study of corruption -  a trend tha t  has ju s t  began and to 

which the present study may contribu te .  A second 

s ig n i f ica n t  d iffe rence  i s  the development of the 

fu n c t io n a l i s t  and post—fu n c t io n a l is t  schools. Contributions 

to  the  corruption l i t e r a t u r e  were also su bs tan t ia l ly  

stimulated due to  the Watergate scandal. The f i r s t  sub jects  

for consideration are the fun c t iona l is t  and post-  

fu n c t ion a l is t  schools of thought on p o l i t i c a l  corruption.

Func t iona l is ts  argued tha t  corruption i s  a normal part 

of the  modernization process within developing countries  

because i t  a s s i s t s  the t r a n s i t io n  from t r a d i t i o n a l i s t i c  

family-oriented so c ie t ie s  to  modern bureaucratic indus t r ia l  

s o c ie t ie s .  They went on to  argue th a t  corruption would 

gradually go away as the modernization process advanced. 

Werner summarizes the fu n c t io n a l i s t  position as fo llows:33

1. Corruption i s  an inseparable byproduct of modern
ization  and development.

2. Corruption i s  a functional influence in p o l i t i c a l
and economic development.

3. Corruption i s  a s e l f —des truc t ive  process.

4. Corruption i s  an individual action committed by the
occasional immoral o f f ic i a l  for personal benef i t .

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

The scandals of the  early lPTS's prompted a d if fe ren t  

view of corruption. This post—functional school challenged 

the fu n c t io n a l i s t s  on every major point. They' asserted that  

the fu n c t io n a l i s t s  had fa i led  to demonstrate th e i r  case with 

data and tha t  th e i r  posit ion was not only' wrong, i t  was 

dysfunctional because i t  led to  a fa lse  sense of security  

about the problem. Werner summarizes the post—funct iona l is t  

school 's  posit ion  as fo l low s:3-*

1. The generalizations of the  fu n c t io n a l is t s  are exces
s ive  and t h e i r  points are i n t e l 1ec tua l1y
i nconsi s ten t .

2. The fundamental tene ts  of the fu n c t io n a l is t  school
are simply incorrect .

3. They warn academics, the s ta te ,  and society  against
the  "auto-narcotic e f fects"  of the "functional
corruption myth" < i .e . ,  corruption i s  not a problem 
in America because we a re  already modernized and i t  
i s  not a problem in developing so c ie t ie s  because i t  
will automatically go away during modernization). 
They urge the development of s t r a te g ie s  to defeat 
corruption.

4. The fu n c t io n a l is t s  have fa i led  to  offe r  a new
deductive theory of corruption.

P o s t - fu n c t io n a l is t s  see corruption as endemic, and even 

an epidemic, within the American p o l i t i c a l  system as well as 

o th e rs .313 New l in e s  of research are proposed, the debate 

continues, and the l i t e r a t u r e  i s  growing.36 This debate is ,  

however, the exception rather  than the ru le  in the 

corruption l i t e r a t u r e .  Other portions of the contemporary 

l i t e r a t u r e  build upon the  t ra d i t io n a l  period. One example 

i s  the Marxist view.
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In 1956, C. Wright Mills published an in-fluential book

t i t l e d  The Power E l i t e . 37 In i t  t h i s  modern Marxist argued

that  America was dominated by p o l i t i c a l ,  economic, and

m ili ta ry  e l i t e s ,  and he addressed the  issue o-f corruption

within t h i s  "power e i l t e , "  saying:

P o l i t ic a l  corruption is  one aspect o-f a more general 
immorality; the level o-f moral s e n s ib i l i t y  tha t  now 
preva ils  i s  not merely a matter o-f corrupt men. The 
higher immorality i s  a systemic fea ture  of the American 
e l i t e ;  i t s  general acceptance i s  an essen t ia l  feature 
of the mass s o c ie ty .5=0 

He a s s e r t s  tha t  these e l i t e s  have forgone the t rad i t iona l

values of the Founding e l i t e  in favor of crass materialism.

Corruption within t h i s  framework i s  inev itable :

Businessmen are  supposed to  be out for themselves, and 
i f  they successfu lly  skate on le g a l ly  th in  ice, 
Americans generally  honor them for having gotten away 
with i t .  But in a c iv i l i s a t io n  so thoroughly
business-penetrated as America, the ru les  of business 
are carr ied  over into government - espec ia l ly  when so 
many businessmen have gone into government.

Mills reminds one of the Marxist c r i t iq u e  offered by

Parenti in th a t  both see business as se l f ish  and both see

government thoroughly penetrated by people espousing th i s

s e l f i s h  business e th ic .  Parenti maintains th a t  America is

e ss e n t ia l ly  ruled by a c a p i t a l i s t i c  plutocracy and that

within such a system corruption i s  inevitab le:

The temptation for corporate in te re s t s  to  use large sums 
of money to  win decisions th a t  bring in v as t ly  larger 
sums i s  strong; indeed, i t  i s  a temptation th a t  promises 
grand rewards and r e la t i v e ly  few r i sk s ,  especia lly  since 
those who would be the guardians of the law themselves 
have th e i r  palms out or are in other ways beholden to 
the corrupting powers. P o l i t ic ian s  too face a 
competitive market, and th e i r  campaign expenses are 
burdensome. To avoid yielding to the special in te re s t s .
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to re-fuse to  take from the haves, i s  to  turn oneself 
in to  a have-not and lower one’s chances of p o l i t i c a l  
survi va l .

In sum, i f  the powers and resources of the social  order 
i t s e l f  are  used for the maximization of p r iva te  greed 
and gain, and i f  the operational e th ic  i s  "looking cut 
for number one," then corruption will be chronic ra ther  
than occasional,  a systematic product ra the r  than an 
outgrowth of the p o l i t i c i a n ’s flawed c h a ra c te r .6®

Parenti does not blame human nature, p o l i t i c a l  machines,

etc.  He argues th a t  corruption is the  f a u l t  of greedy

capitalism. But h i s  argument is too narrow and does not

account for the corruption in other so c ie t ie s ,  such as

present—day Russia!61

James Q. Wilson has presented th ree  theor ies  of 

p o l i t i c a l  corruption: (1) p o l i t ic a l  ethos or s ty le ;  (2)

ordinary men facing extraordinary temptations; and (3) our 

s t ruc tu re  of government.*62 The "p o l i t i c a l  ethos"

explanation applies  to  "lower—class  immigrant voters" who, 

faced with the problems of coping in an a l ien  environment, 

want "help, not j u s t i c e . "  The "ordinary men facing 

extraordinary temptations" explanation i s  a t t r ib u te d  to 

Lincoln Steffens.

The th ird  explanation cen te rs  upon the s t ru c tu re  of 

government in America. Wilson c i tes  Henry James Ford who 

was also writing a t  the  turn of the century (1904) in th i s  

connection. The cen tra l  theme of t h i s  theory i s  tha t  our 

system of separation of powers and checks and balances i s  at 

the heart  of the  problem. The consequences are that  power
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i s  too widely dispersed and tha t  nobody has enough authori ty

to get anything done. This, in turn,  leads to  the

development of other organisations (po l i t i ca l  machines) that

circumvent the government. Wilson summarizes Ford on these

points as -follows:

What the Founders have put assunder, the p o l i t i c ia n s  
must jo in  toge ther i-f anything i s  to  be accompl i shed. . . 
The boss, the  machine, the p o l i t i c a l  party, the bagman - 
a l l  these operate,  in Ford’s view, to  concert the action 
o-f lega lly  independent branches of government through 
the exc ange of favors.  The solution to  corruption , i f  
th i s  i s  i t s  cause, i s  to bring these various departments 
together formally and c o n s t i t u t i o n a l ly . . . .  If  the chief 
executive, by v i r tu e  of e ither h is  cons t i tu t iona l  
position or h i s  control of a d isciplined majority party, 
is  strong enough to  ru le  without the consent of 
subordinate or the intervention of l e g i s l a to r s ,  then no 
one will b ribe subordinates or l e g is l a to r s  — they will 
have nothing to  se l l . -6'3

Berg e t .  a l . c r i t i c i z e  the three theo r ie s  offered by 

Wilson.*5"* F i r s t ,  Wilson includes only those ideas developed 

in the l a te  nineteenth century. Second, th eo r ie s  th a t  blame 

the individual are found def ic ien t  because they d iver t  

a tten tion  from other p o s s ib i l i t i e s ,  such as in s t i tu t i o n a l  

defects.  Third, Wilson’s ethnic theory i s  an unwarranted 

and unconsionable aspersion upon the character of members of 

these groups. Fourth, Wilson neglects the  broader 

ramifications of corruption by f a i l i n g  to  deal with the 

re la tionsh ip  of money to  the acquisi t ion  of p o l i t i c a l  o f fice  

and thence to i t s  in fluence on public policy. Berg e t .  a l . 

then offer th e i r  own views on the subject of corruption.

Berg e t .  a l . begin with a public in te r e s t  d e f in i t io n  of
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corruption and then offe r  a systemic explanation based upon 

the conjunction of economic and p o l i t i c a l  power. A key 

v i l l a in  i s  money. Writing in the aftermath of Watergate, 

they argue th a t  money i s  a cen tral  element due to  the high 

costs  of ge t t ing  elected . P o l i t i c ia n s  a re  forced to accept 

campaign contr ibu tions  in order to  get e lec ted .  But among 

the many cont r ibu tors ,  a very few large contributors 

dominate and are  the most important. These contr ibu tors  are 

called "angels" and the  p o l i t i c ia n  becomes beholden to  them. 

Angels can be ind iv iduals  or organizations such as big 

business or labor. Angels seek f i r s t  t h e i r  own protection 

and second special  advantages. They do not t ry  to  buy votes 

outright but they expect the i r  p o l i t i c ia n s  to look out for 

them and to  vote r igh t  on the i r  own. The r e s u l t  i s  a public

policy favoring the special i n t e r e s t  a -F  these few over the

public i n t e r e s t ,  a condition meeting th e i r  t e s t  for

corruption.

Berg e t .  a l . do not ju s t  c r i t i c i z e .  They also offer  a 

program of reform. They argue th a t  reforms requiring 

disclosure,  beefing up s ta f f  ass is tance  to  le g is la tu re s ,  and 

streamlining the le g is la t iv e  process have not been very 

e f fec t ive  in reducing corruption, and never will be because 

they do not deal with the money issue e f fec t iv e ly .  They 

ca ll  for a grea ter  in te re s t  among academics in the

re la t ionsh ip  between private  money's influence on public 

policy via campaign contr ibutions.  In addition they call
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•for the public -financing o-f congressional e lec t ions  and for 

stronger p ena l t ie s  fo r  v io la t ions  of the laws regulating 

campaign con tr ibu tions .  These penali tes  would include 

mandatory j a i l  terms of a minimum of six months in some 

cases.

But Berg e t .  a l . may have neglected other causes of 

corruption. In th e i r  discussion of Watergate they emphasise 

i t s  monetary aspects, but Watergate was about much more than 

money. Personal f inanc ia l  gain was not the rea l reason for 

Watergate. Watergate was e sse n t ia l ly  about the preservation 

of power and the abuse of power in order to preserve i t .  

Watergate was pass ib le  because of too much power, i . e . ,  The 

Imperial Presidency. 63 in the hands of too few people. From 

th is  point of view there  may will  be a p a ra l le l  between 

Watergate and the county commissioner scandal. In fac t ,  one 

of the hypotheses in t h i s  d i sser ta t ion  i s  tha t  the  o f f ice  of 

county commissioner was very powerful and tha t  the 

commissioners operated autonomously in the area of county 

roads and bridges.

Another p a ra l le l  between Watergate and Okscam may exis t .  

Jeb Magruder, in An American Life: One Man's Road to

Watergate. explains how he thinks Watergate happened and 

blames the individual p a r t ic ip a n ts  as well as s o c ie ty .66 He 

says society now teaches goals which are too m a te r ia l i s t i c  

and th a t  he and others were not prepared for the  temptations 

they would face. They lacked the moral courage to say no.
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(He blames o thers  too.) This also an t ic ip a tes  an hypothesis 

o-F th i s  d i s se r ta t io n  which says the individual commissioners 

did not have an e th ical  value system tha t  enabled them to 

r e s i s t  temptation. Furthermore, the combination o-f a 

too-power-ful o-f-fice coupled with occupants who could not 

r e s i s t  the temptations they -faced existed in both cases, and 

in both cases th e  re su l t  was corruption.

Peters  and Welch take an empirical approach to the study 

o-f corrupt ion .67. Finding the same problems with a 

de f in i t ion  of corruption that  have been elaborated herein, 

they seek to  c l a r i f y  matters by specifying the elements of 

an act tha t  give r i s e  to  i t s  being defined as corrupt. By 

breaking the concept of a an act in to  four components the'/ 

hope to iden t i fy  the c h a ra c te r i s t ic s  of each component that  

contr ibute  to  the  a t t r ib u t io n  of "corrupt" in a given 

s i tu a t io n .  These four elements are the donor of the favor, 

the re c ip ien t  of the favor, the favor i t s e l f ,  and the payoff 

for  the favor. Their methodology involved the construction 

of a questionnaire composed, in par t ,  of ten items. Each 

item consisted of a s i tu a t io n  involving the action of a 

public o f f ic ia l  such as a le g is la to r  who accepts a large 

campaign contr ibution  in re turn for voting "the r igh t  way" 

on a b i l l .  Questionnaires were mailed to  97S s ta te  senators 

in 24 s ta te s .  After th ree  waves they had a to ta l  of 441 

responses.

Their f indings are in te re s t ing .  Any one component, taken
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in iso la t io n ,  does not seem to determine corruptness,  but

i l lega l  ac ts  th a t  r e s u l t  in personal f inanc ia l  gain were

perceived as corrupt by over 90 percent of the respondents.

Peters and Welch infer  that corruption in these cases

re su l ts  from the "merger of the donor and public o f f ic i a l

ro le . "  On the  other hand, l e s s  than 40 percent judged as

corrupt influence peddling such as: "A public o f f ic i a l  using

influence to  get a fr iend or r e la t iv e  admitted to  law

school." Here, the payoff is ind irec t  and the act i s  seen

by many as a normal type of p o l i t i c a l  favor, and not

corrupt. Conflict  of in te re s t  s i tu a t io n s  pose the most

d i f f ic u l ty  in determining corruptness. The nature of the

p o l i t i c a l  ro le  i s  also important, with judges being held to

a higher e th ica l  standard than are other public  o f f i c i a l s .

Peters and Welch summarize th e i r  research as follows:

In sum, the simple rank ordering of our ten examples 
shows a t  one end of the continuum a c lus te r ing  of acts  
tha t  are c lea r ly  i l l e g a l  or represent a d i re c t  f inanc ia l  
gain, a t  the other,  acts tha t  are minor influence 
peddling, and in between a se t  of ac ts  representing a 
wide v a r ie ty  of conf1i c t - o f - i n t e r e s t  s i t u a t i o n s . . . .  
Using only these ten ac ts ,  i t  could not be determined 
which (if  any) - components, or combinations of 
components, were crucial  in influencing perceptions. 
More research on t h i s  point i s  necessary.*0

Peters  and Welch represent an ana ly tical  approach tha t

has been long needed. But, as they would admit, i t  does

have ce r ta in  l im i ta t ion s .  F i r s t ,  i t  su f fe rs  those problems

associated with any public opinion conception of corruption.

Second, th e i r  data are exclusively from mail questionnaires
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and were e l i c i te d  only -from one group of s t a t e  e l i t e s  (s ta te  

senators) .  These problems li /nit  the u t i l i t y  o-f th e i r  work, 

but th e i r  general ana ly t ical  approach o-f decomposing a 

s i tua t ion  into the donor, rec ip ien t ,  -favor, and payo-f-f is  

c learly  a s ig n i f ic a n t  advance in the  study o-f corruption. 

The same, by the way, may be said fo r  the ten s i tua t ion s  

they employed. More work along th e i r  l in e s  i s ,  as they 

suggest, c lea r ly  warranted.

Pinto—Duschinsky continues the non-quanti ta tive approach 

o-f the pre-modern period in h is  discussion o-f corruption. 

He of fe rs  four reasons for corruption in modern America:*'9

1. Human nature
2. The growth of government a c t i v i t i e s
3. The profusion of e lec t ive  o f f ice s
4. Morality laws

His f i r s t  reason has already been discussed in the 

section dealing with the pre-modern period. The growth of 

governmental a c t i v i t i e s  provides new opportun it ies for 

corruption because more and more governments a re  spending 

more and more money. More and more consultants  are  “needed" 

and more and more regulatory a c t i v i t i e s  e x is t  by th is  

increased number of governments over more and more areas. 

The profusion of e lec t ive  of f ices encourages corruption 

because i t  overburdens the voter, makes i t  increasingly 

d i f f i c u l t  to get anything done, and forces more and more 

p o l i t i c ia n s  to  r e ly  upon campaign backers for  support. The 

morality laws encourage corruption because th e i r
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a r t i f i c i a l i t y  c reates  disrespect  for  the law (and i t s  

attendant system of "innocent g r a f t " ) .  Yet the growth of 

government a c t i v i t i e s ,  the profusion of e lective of f ices ,  

and morality laws are a l l  in tegra l  p a r t s  of our p o l i t i c a l  

system. Because of these fac to rs  Pinto-Duschinsky sees 

p o l i t i c a l  corruption as " . . . a  normal systemic phenomenon."

Simpson has examined the question of the re la t ionsh ip  

between governmental s truc ture  and cor rupt ion .7® Simpson's 

work i s  p a r t ic u la r ly  relevant because i t  deals d i rec t ly  with 

the county commissioner scandal. Simpson was a member of 

the governor 's  task force th a t  examined the scandal as i t  

was breaking and recommended reforms. He was an Oklahoman 

and an academic who was able to  study the  scandal and reform 

close ly .

Adapting a systems view, Simpson sees the scandal as the

product of several fac to rs  such as Oklahoma's p o l i t i c a l ,

h i s to r i c a l ,  so c ia l ,  and cu l tura l  background (Jacksonian

populis t  democracy). A product of t h i s  Jacksonian her i tage

was the creation of numerous elected of f ices  at  the s ta te

and county leve l .  This s t ruc tu re  fragmented authority

thereby making i t  vulnerable to  corruption. Structure is ,

therefore ,  seen to be a contributing fa c to r  in the scandal.

Simpson leaves no doubt on t h i s  point:

If I were designing in s t i t u t io n a l  or s t ruc tu ra l  features 
to c rea te  a vehicle for corrupt o f f ic i a l  behavior, I 
would use the Oklahoma system as a model... The basic 
supers truc ture  design as well as the  de ta i l  of spec if ic  
procedures appears to be fau l ty  and permissive."71
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This perspective i s  reminiscent o-f the c r i t iqu es  of

local governments a t  the turn of t h i s  century. Spurred by

Lincoln S te ffens and other muckrakers, the newly farmed

National Municipal League adopted a reform program p a r t ia l ly

consisting of the cen tra liz ing  of administra t ive duties

under an appointed c i ty  manager. R espon s ib i l i t ies  would be

more c lea r ly  defined, the s t ruc tu re  made more responsive,

and corruption reduced.

Hanson a lso  h in ts  a t  a possible  cause of corruption in

the o f f ice  of county commissioner in Oklahoma in his

discussion of a possible  ro le  co n f l ic t  the commissioners

fa ce .72 On the one hand, commissioners are elected

o f f i c i a l s  and, hence, required to  be p o l i t i c ia n s .  On the

other hand, the o f f ice  i s  adminis tra tive  in nature, a

s i tua t ion  in which one would expect an administrator as

opposed to  a p o l i t i c ia n .  Hanson puts i t  t h i s  way:

They are p o l i t i c ia n s  in th a t  they show a d isposit ion to 
in g ra t ia te  d i f fe ren t  po ten tia l  benefactors,  e .g . ,  
voters,  patrons, dealers, and con tractors .  An
administrator,  by contrast ,  possesses ( theo re t ica l ly  a t  
least)  a d isposi t ion  to obey ru les  se t  by a superior 
authority'.  The county commissioner, l i k e  p o l i t ic ian s  
generally ,  cannot be constrained to one s e t  of rules 
without offending poten tia l  f r iends who think in terms 
of other ru les  and values. He must improvise and he 
must take l i b e r t i e s .  So he paves church parking lo ts  
and favors some merchants ra the r  than o th e r s .7-3

Hanson thus points out another s t ru c tu ra l  aspect of

Oklahoma government th a t  may have contributed to Qkscam.

Not only are Oklahoma-'s county commi ssi oners e lected , they

are elected on a partisan b a l lo t  from s u b d is t r ic t s  within
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each county. This system may build in inev i tab le  con f l ic ts .  

One con f l ic t  i s  the tension between the p o l i t i c a l  party in 

power and the party out of power. A second c o n f l ic t  i s  the 

tension between the  temptation to  do special favors in order 

to  get reelected as opposed to  being impartial as a good 

administrator i s  expected to  be. Another tension ex is t s  

between the needs of the county a t  large and the  needs of a 

commissioner1’s own d i s t r i c t .  One is  again reminded of the 

c r i t ic i sm s  of tu rn-of- the-century  c r i t i c s  and the reform 

program of the National Municipal League. The League

called, in pa r t ,  for the e lec t ion  of c i ty  councils  based

upon a nonpartisan ba l lo t  and on an a t—large basis .

The various theo r ies  considered thus fa r  generally  stand 

apart from each other.  What has been missing i s  an

in tegra tive  approach. Steffens comes close and the Marxist

view certa in ly  i s  comprehensive, but i t s  prime focus i s  not 

corruption. Berg et .  a l . say they re ly  upon a systems 

notion but i t  i s  not elaborated as one would expect in a 

systems view ( i . e . ,  inputs,  transformation mechanism, 

outputs, feedback, environment, e tc . ) .  Michael Johnston 

f i l l s  t h i s  gap.

Johnston has specif ied  a systems theory approach to  the 

study of p o l i t i c a l  corruption in America tha t  seems 

u se fu l .7’'* Placing the p o l i t i c a l  system within a larger  

socioeconomic system, he asks how such a framework can 

a s s i s t  in understanding corruption. The answer, he says,
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l i e s  within three c h a ra c te r i s t i e s  of the governmental 

process:

1. The f r u i t s  of governmental action are often e x t re 
mely valuable (or, in the case of p e n a l t ie s  and 
sanctions, extremely cos t ly ) ,  with demand for
benefi ts  frequently exceeding supply.

2. The benef i ts  and sanctions can be gotten or avoided
only by dealing with government.

3. The rou tine process through which b e n e f i t s  and
sanctions are conferred i s  time-consuming, 
expensive, and uncertain  in i t s  outcome.

Government confers l i censes ,  permits, concessions; i t  

performs inspections; i t  regula tes  various a c t i v i t i e s  such 

as aviation and heal th ;  i t  a r r e s t s ,  prosecutes, and

imprisons. These b en e f i t s  and sanctions can make a huge 

d iffe rence in the livelihood of thousands of people and 

corporations (who, in tu rn ,  a f f e c t  the l ives  of thousands of 

people). Government i s  a l so  the only source of many of 

these benef i ts  and sanctions. These fa c t s  serve to  make the 

competition for bene f i ts ,  or to  avoid sanctions,  even

stronger- I t  i s ,  therefore ,  obvious t h a t  thousands of people 

will des ire  to  influence the d i s t r ib u t io n  of these  b en e f i t s  

and sanctions.

This s i tua t ion  i s  fu r the r  compounded by the f a c t  tha t  

the process of making governmental decisions i s  often 

lengthy and the outcome often uncertain .  All of t h i s  has 

consequences for p o l i t i c a l  corruption. Influencing a key

government o f f ic ia l  (be i t  Senator, Congressman, or

bureaucrat) can reduce the time involved, reduce or
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eliminate the uncertainty, or both. But the combination o-f

these -factors c rea tes  an even more compelling lu re  -for

corruption,  or as Johnston says:

The sum o-f these observations i s  th a t  because government 
bene f i ts  can be so valuable, because they can often be 
obtained only from government, and because the legally  
sanctioned policy process i s  so arduous, government and 
i t s  standard procedures stand as a "bottleneck" between 
what people want and what they get.  The bottleneck 
e f f e c t  will  be a c h a ra c te r i s t ic  Qf the policy process, 
a t  l e a s t  to  some extent, regardless  of the e th ic s  and 
t r a in in g  of public o f f i c i a l s ,  and desp ite  any good 
in ten t io n s  underlying the laws and in s t i t u t i o n s  within 
which they must work.76

I t  i s ,  therefore ,  important to  see government as one 

component within a larger system i f  we are to  understand 

p o l i t i c a l  corruption. But Johnston does not ignore 

ind iv idua ls  or governmental i n s t i t u t i o n s .  He recognizes 

th a t  a focus upon individuals can help understand

corruption.  He also recognizes the importance of

in s t i t u t i o n s  as a fac tor  in understanding corruption (lax 

auditing procedures, the c reation of loopholes during the

l e g i s l a t i v e  process, the long b a l lo t ,  e t c . ) .  Consequently, 

Johnston suggests tha t  an inquiry in to  p o l i t i c a l  corruption 

proceed upon a th ree-fo ld  approach. He says we must examine 

the people, in s t i tu t i o n s ,  and the system i t s e l f  i f  we are to  

understand properly p o l i t ic a l  corruption.

Soc io logis ts  have also contributed to  the study of

p o l i t i c a l  corruption in th a t  i t  i s  a portion of what they 

label as "deviant behavior." The deviant behavior

l i t e r a t u r e  goes back into the la s t  century, and i t  would be
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going too fa r  a f ie ld  to present a de ta iled review. One 

author does, however, o f fe r  an idea that  might be relevant 

to  Okscam.

Edwin H. Sutherland proposed a "theory of d i f f e r e n t ia l  

association" which s ta te s  th a t  criminal techniques are 

learned in association with o th e rs .7"7. In other words, 

criminals learn a t t i tu d e s  and techniques through th e i r  

associations with other criminals.  Since so many

commissioners were involved in Okscam i t  i s  unlikely tha t  

they were a l l  criminals when they f i r s t  took of f ice .  If 

t h i s  i s  t rue  then they were socialized in some way, and i t  

may well be th a t  Sutherland 's  nation of d i f f e r e n t ia l  

association helps explain t h e i r  new behavior.

This brings to  a close the  review of the l i t e r a t u r e  on 

the theories of the causes of corruption. I t  may be 

beneficia l  to end with an overview before moving on to  a 

consideration of the methodology, data co l lec t ion ,  and 

hypotheses. The l i t e r a tu r e  on theories  of corruption was

found to  be vast ,  covering many centuries, many so c ie t ie s ,  

and to  be written from several perspectives. I t  i s ,  a t

present,  without a paradigm, not well organized, and

contains a gap in the early par t  of th i s  century. The

l i t e r a t u r e  was, for the purposes of t h i s  research,  divided 

into a t ra d i t io n a l  period and a contemporary period. The

trad i t io n a l  l i t e r a t u r e  contained a concern with corruption 

among the c lass ica l  scholars,  the Founding Fathers, Karl
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Marx, Woodrow Wilson, Frank J.  Goodnow and Lincoln Steffens. 

There was an emphasis upon the corrupting influences of 

power, the inherent weaknesses of human nature, and the 

system as causes of corruption.

The contemporary l i t e r a t u r e  continues the concerns of 

the t ra d i t io n a l  period having to  do with the causes of 

corruption such as power, human nature, and the system. 

Modern w ri te rs  also continue to  write  from the normative or 

non-quanti ta tive  perspective. But the modern l i t e r a tu r e  i s  

a lso  d i f f e re n t  in some important ways. One such difference 

i s  the beginning of the applicat ion of quanti ta tive  

techniques to the study of corruption. The modern period is  

also witnessing the formation of contending schools of 

thought on the subject as evidenced by the func t iona l is ts  

and p c s t - fu n c t ia n a l i s t s .  But the modern l i t e r a tu r e  also 

contains another contribution long needed in th i s  f ie ld  of 

inquiry. This i s  an approach th a t  in tegra tes  these various 

possib le  causes into one comprehensive model tha t  can d i rec t 

research in a systematic way and a t  the same time allow the 

researcher to  move between various individual theories as 

necessary. Michael Johnston has offered an approach tha t  

may have answered th i s  important need.

Johnston 's  conceptualization was adapted for t h i s  

research for several reasons. F i r s t ,  i t  should enable the 

use of a wide variety  of variab les  grouped under three broad 

ca tegories:  individual people, p o l i t i c a l  in s t i tu t io n s ,  and
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the macro-system. Second, i t  enables one to  sh i f t  focus as 

required. Third, i t  emphasises the broader systemic

or ien ta t ion  advocated in one way or another by a whole host 

of authors including Steffens, Marx, F'arenti , Mills, Berg 

e t .  a l . ,  Pinto—Duchinsky, Simpson, and Sutherland. Fourth, 

i t  r e t a in s  a p o l i t i c a l  o r ien ta t ion .  I t  i s ,  therefore , 

important to t e s t  Johnston’ s systems theory as an approach 

to  the study of p o l i t i c a l  corruption.

Having established a working de f in i t io n  of p o l i t i c a l  

corruption, a typology upon which to re ly ,  a grasp of the 

l i t e r a t u r e  on the  causes of corruption, and a model to 

d i rec t  the  inquiry, i t  i s  time to  consider methods and data.

5. Methodology and Data

This section presents information on methodology and data, 

but before plunging in a few preliminary remarks about 

hypotheses are in order. I t  should be recalled th a t  th i s  

p ro ject  will employ Michael Johnston’s systems theory 

approach to  the study of corruption in which he advocates 

the examination of three major components within the overall 

scheme — systemic fac tors ,  i n s t i t u t io n a l  fac tors ,  and 

personal f a c to rs .  Several hypotheses flow na tura l ly  from 

th i s  approach.

The major hypothesis is  cu l tu ra l -  I t  i s  hypothesised 

tha t  Okscam was passible  because Oklahoma was possessed of a 

uniquely corrupt p o l i t i c a l  cu l ture .  The e f fec t s  of th i s  

corrupt p o l i t i c a l  culture  permeated the macro-system, i . e . .
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public opinion, the i n s t i t u t i o n s  o-f government a t the s t a t e  

and local leve ls ,  and public o f f ic e  holders. Within the 

macro-system the  public is  hypothesized to  be cynical,  

ignorant, and apathetic .  The e lec tora te  i s  fu r ther  

hypothesized to be to le ran t  of p o l i t i c a l  corruption. Within 

the in s t i t u t io n s ,  a breakdown i s  expected to have occurred 

among the various checks and balances among them, one 

consequence of which was t h a t  the commissioners operated 

autonomously. Looking a t  the individual commissioners, i t  

i s  expected th a t  they will co n s t i tu te  a group of men who, by 

v ir tue  of t h e i r  background, were unable to  r e s i s t  the  

temptations they would face. The combination of these  

circumstances enabled Okscam to  develop and th r ive .  These 

hypotheses will be tes ted  in several  ways.

Testing the cu ltura l  hypothesis will involve several 

sources of information and a mult i—methodological approach. 

One approach will  be h i s to r ic a l .  The h is tory  of Oklahoma 

will be reviewed from i t s  t e r r i t o r i a l  days until  the present 

with an accent upon the unique components of t h i s  h is tory  

tha t  could be the basis  for a uniquely corrupt p o l i t i c a l  

cu l ture .  This review will a lso  include some of the major 

p o l i t i c a l  scandals within the s ta te - 's  h is tory  as evidence of 

a past pat te rn  of p o l i t i c a l  corruption. Daniel E laza r 's  

work on p o l i t i c a l  cu l ture  will  be included because of i t s  

national scope, h is  theo r ies  on p o l i t i c a l  subcultures, and 

because of h i s  treatment of Oklahoma within these contexts.

R e p ro d u c e d  with p e rm iss ion  of th e  copyrigh t ow ner.  F u r th e r  rep roduction  prohibited w ithout perm iss ion .



www.manaraa.com

4 3

Some o-f the l i t e r a t u r e  tha t  has attempted an empirical 

t e s t in g  of Elazar will also be reported. I t  i s ,  however, 

necessary to r e ly  upon material other than the above 

mentioned h is to r ic a l  evidence because of the potentia l  to 

make erroneous in te rp re ta t io n s  of h is tory ,  to  e rr  in

emphasis, or to inadvertan tly  omit important events.

The cultura l  hypothesis will a lso be tes ted  via public 

opinion data. One major source of data will be a survey of 

Oklahomans designed by Dr. Harry Holloway and Dr. Je ffrey  L. 

Brudney. The survey consisted of telephone interviews with 

895 Oklahomans over 19 years of age who were randomly

se lec ted .  This survey was performed by the Center for 

Economic Management Research a t  the University of Oklahoma 

during the period of November 1932 to February 1993. The 

questionnaire contained 133 items, including several

orig ina l  items designed sp e c i f ic a l ly  to  measure tolerance 

for corruption. The survey a lso  contained other questions 

such as t ru s t  in government items and p o l i t i c a l  eff icacy 

items from national surveys. These data will  permit an 

ana lys is  of the reported a t t i tu d e s  of Oklahomans themselves. 

If Oklahoma has a corrupt p o l i t i c a l  cu l ture  i t  should be 

evident here. But the argument i s  not j u s t  th a t  Oklahoma i s  

corrupt,  i t  i s  th a t  Oklahoma i s  unusually corrupt.  This 

must a lso  be te s ted .

The a ty p ic a l l i t y  of Oklahoma will be tes ted  by comparing 

Oklahomans to the nation.  This will be accomplished in
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several ways. U.S. Census data for Oklahoma and the nation 

will be compared to  t e s t  for demographic s i  mi 1a r i t i e s .  

Att i tudinal s im i l a r i t i e s  will be tes ted  by comparing 

Oklahoma survey responses with national surveys. By

combining h is to r ic a l  evidence, U.S. Census data, and survey 

data for the s t a t e  and nation a broader understanding of the 

a ty p ic a l l i ty  of Oklahoma's p o l i t ic a l  cu l ture ,  and i t s  

tolerance for p o l i t i c a l  corruption, should be obtained. A 

general pattern characterized by large d ifferences would 

tend to support the hypothesis of a typ ica l1i t y , whereas a 

general pattern character!zed by s im i la r i t i e s  would tend to 

weaken the hypothesis of an unusually corrupt p o l i t i c a l  

culture .

Hypotheses re la ted  to  the in s t i t u t io n s  of government 

will be examined d i f fe ren t ly .  In t h i s  case i t  will be 

necessary to lock in to  the history of Oklahoma and to 

describe the s t ru c tu re  of county government within Oklahoma. 

In addition, published documents on the scandal will be 

consulted and interviews with numerous re levant individuals 

including people from the FBI, the U.S. Attorney 's  o ff ice,  

and present and former county commissioners will be 

conducted.

Testing hypotheses re la ted  to the county commissioners 

will be based upon the data collected in e l i t e  interviews 

with present and former commissioners. Commissioners can be 

compared to the general public in Oklahoma on certa in  key
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a t t i tu d e s  because iden tical  items are contained in the 

public opinion survey and in the e l i t e  survey

questionnaires.  In addition, the a t t i tu d e s  of commissioners 

as a group will also be probed based upon the same data se t .

Several problems may be present in t h i s  study. Some of 

these d i f f i c u l t i e s  will be the usual ones associated with 

item wording, mail questionnaire response ra te s ,  and 

estab lish ing  rapport during e l i t e  interviews. But other 

d i f f i c u l t i e s  may come from the unique nature of t h i s  study.

Because of the sens i t ive  nature of the subject i t  may be 

d i f f i c u l t  to  gain access to  the convicted commissioners. 

Many of them are incarcerated in the federal prison system 

and there  i s  no guarantee tha t  the federal a u th o r i t i e s  will 

cooperate. Another re la ted  problem i s  gaining access to 

incumbent commissioners. If  access i s  gained to the 

convicted commissioners there  is  the fur ther  problem of 

obtaining th e i r  cooperation. Federal regula tions require 

tha t  inmates must sign a consent form before p a r t ic ipa t ing  

in research and th i s  may inh ib i t  some to  such an extent tha t  

they refuse to  p a r t ic ip a te .  Furthermore, those convicted on 

federal charges may a lso  face criminal or c iv i l  actions by 

s t a t e  au th o r i t i e s .  This may present a real problem since 

the convicted commissioners would be expected to  be very 

apprehensive about discussing the i r  s i tua t ion  under these 

circumstances, espec ia l ly  with a stranger. They may also be 

sick and t i r e d  of the whole thing and simply not want to
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discuss i t  unless they have to,  and they cannot be coerced 

in any way. Data-collecting problems associated with 

convicted supplie rs  are expected to be s im ila r  to  the

problems associated with the convicted commissioners.

The incumbent commissioners are not expected to  have the 

same in h ib i t io n s  as the convicted commissioners and are 

expected to  p a r t ic ip a te  in interviews. The problem here i s  

one o-f scheduling, t ranspor ta t ion ,  time, and money.

Problems may also ex ist  within the un ivers ity  bureaucracy 

since t h i s  p ro ject  must be approved by the In s t i tu t io n a l  

Review Board.

Another s e t  o-f problems e x is t s  with respect to  the

questionnaire used during the interviews. Many o-f the items 

are new and, consequently, do not have any ex is t ing  data 

base -for comparison purposes, nor has th e i r  r e l i a b i l i t y  and 

v a l id i ty  been s t a t i s t i c a l l y  assessed. The questionnaire 

must be designed such that  i t  i s  su i tab le  -for mailing and 

-for personal interviews. The response ra te  for mail surveys 

i s  no toriously bad under normal circumstances, and the

se n s i t ive  nature of t h i s  subject may reduce i t  even fur ther .

If these  po ten t ia l  obstacles can be overcome the r e s u l t  

should be a comprehensive body of data from a varie ty  of 

sources tha t  will explain Okscam. I t  should be possible to 

evaluate the  major hypothesis of an unusually corrupt

p o l i t i c a l  cu l ture ,  in s t i tu t io n a l  weaknesses, and the 

c h a ra c te r i s t ic s  of the off ice-holders .  I t  has been
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necessary to re-fer to  hypotheses several times in t h i s  

section,  but they have not yet been spelled out in

su f f ic ie n t  d e ta i l .  This i s  the next task.

Hypotheses

As previously noted, t h i s  d i sse r ta t io n  will adopt Michael 

Johnston’s systems theory as a basis -for research- I t  may

be reca lled  th a t  he advocates a three-pronged approach to

the study of corruption, consisting of a focus upon systemic 

fac to rs ,  in s t i tu t i o n a l  fac to rs ,  and individual fac tors .  

Hypotheses for each o-f these  three fac to rs  w il l  be 

developed.

Generally, i t  i s  hypothesized that  Oklahoma’s p o l i t i c a l  

cu lture  i s  unusually corrupt and th a t  t h i s  element of

corruption permeated public opinion, the in s t i t u t io n s  of 

s ta te  and local government, and the off ice-holders .  I t  

consti tu ted an atmosphere in which corruption could sprout, 

grow, and eventually f lou r i sh .  The macro-system includes a

public that i s  to le ra n t  of p o l i t i c a l  corruption. 

Furthermore, the public i s  expected to  be apathetic ,  

ignorant, and cynical.  From an in s t i t u t io n a l  perspective,

i t  i s  hypothesized th a t  a se t  of checks and balances among 

the i n s t i tu t i o n s  of s ta t e  and county government broke down. 

Looking next a t  personal fac to rs ,  i t  i s  hypothesized that  

the o f f ice  of county commissioner was occupied by a group of 

people who, by v i r tue  of t h e i r  general background, were 

susceptible  to the temptations they would face.
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Hypotheses Related to  the Electorate 

I t  has been suggested th a t  one general -factor contributing 

to  the cause of Okscam was th a t  Oklahoma i s  by an unusually 

corrupt p o l i t i c a l  culture  and tha t  the public is  also 

apa the tic ,  ignorant,  and cynical.  These g e n e ra l i t i e s  may 

take several sp ec if ic  forms. I f ,  for example, Oklahoma has 

an unusually corrupt p o l i t i c a l  cu l ture  one would expect i t  

to  be manifested in p o l i t i c a l  a t t i tu d e s  and issue 

o r ien ta t ions .  I t  i s ,  therefore ,  hypothesized th a t

Oklahomans are d i f fe ren t  from the  nation in th e i r  a t t i tu d e s  

toward such key concepts as p o l i t i c a l  t r u s t  and p o l i t i c a l  

e f f icacy .  Oklahomans would be expected to  be le s s  t rus t ing  

and less  e f f icac iou s .  One would a lso  expect Oklahomans to 

be d i f fe ren t  from the nation in th e i r  posit ions on cer ta in  

p o l i t i c a l  issues  such as national defense spending, spending 

to  improve and protect  the environment, spending to  control 

crime, gun co n t ro l , and such c iv i l  l i b e r t i e s  issues as 

allowing a r a c i s t  or communist to  speak in public.

If Oklahomans are apathetic  and ignorant then one might 

expect them to  not know such th ings as the  way county

commissioners are  selected and the number of commissioners

per county, and one would also  expect to find a lack of

p a r t ic ip a t ion  in e lec t ions .  These are ra ther basic measures

but i f  these expectations are confirmed there should be 

l i t t l e  doubt as to merit of the hypothesis.
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If Oklahoma i s  possessed by a corrupt p o l i t i c a l  culture 

then Oklahomans would be expected to  be a t  l e a s t  somewhat 

to le ran t  of corruption. More sp e c i f ic a l ly ,  one would expect 

them to  be to le ran t  of a p o l i t ic ian  who accepts favors from 

those doing business with government, of p ro f i t in g  from the 

sa le  to  the government of personally held land, of accepting 

campaign contributions from those doing business with 

government, of finding government jobs for f r iends and 

r e la t iv e s ,  and even of accepting kickbacks.

If Oklahomans are to le ran t  of rule-breaking by th e i r  

public o f f i c i a l s  then they might also be to le ran t  of 

rule-breaking by private  c i t i z e n s .  Consequently, one would 

expect them to  be to le ran t  of p r iva te  c i t i z e n s  who cheat on 

th e i r  income taxes, of only warning a drunk driver or 

speeding dr iver ,  of allowing bingo games in church, and of 

accepting favors from p o l i t i c ia n s ,  even i f  they are i l l e g a l .

Hypotheses Related to  In s t i tu t i o n s  

Generally, i t  i s  hypothesized th a t  the system of checks and 

balances among the i n s t i tu t io n s  of Oklahoma’s s ta te  and 

local governments broke down. Mors s p e c i f i c a l1y, i t  i s  

hypothesized tha t  the county commissioners operated 

autonomously. Effective cons tra in ts  upon th e i r  use of road 

moneys are expected to be lacking, both from s ta te  audits  

and from in te rna l  county mechanisms such as the Board of 

County Commissioners. Although road funds are for the use 

of the e n t i r e  county, commissioners are expected to  have
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informally divided these county road -funds in to  th i rd s  and 

then to  have exercised autonomous control over the i r  

respective th i r d s .  Commissioners are also expected to  have 

avoided the cons t ra in ts  upon favoritism imposed by the 

s t a t e ’s bidding law requiring that  large purchases be made 

based upon the lowest confidential  bid by re ly ing upon a 

loophole in the  law permitting them to also  consider the 

best bid, a subjective judgement based upon considerations 

other than p r ice .  Furthermore, i t  i s  expected th a t  the 

commissioners combined the functions of purchasing agent, 

authorizing agent, and receiving agent in the expenditure of 

these funds. Autonomy was further encouraged by the 

commissioner’s au thority  over the construction and 

maintenance of the  county road program. The autonomy of the 

commissioners i s  also expected to be enhanced by other 

fac tors  including a norm of "turf"  tha t  prevailed in county 

courthouses, the  lack of adequate inves t iga t ive  au thori ty  on 

the part of law enforcement au tho r i t i e s  at  both the s ta te  

and local leve l ,  the inh ib it ing  e f fec ts  of the commissioners 

as p o l i t i c a l l y  powerful forces both at  the local and s ta te  

leve l,  by the t a c i t  i f  not overt cooperation of some s ta te  

o f f ic ia l s ,  and by the absence of an in q u is i t iv e  press and 

publ ic .

Hypotheses Related to Individuals 

The major hypothesis i s  tha t  the o f f ice  of county 

commissioner was generally held by a group of people who
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were not prepared for the temptations they would -face. They 

are expected to  be long-time res idents  of Oklahoma with a 

limited formal education. They would not be expected to be 

too p o l i t i c a l l y  ambitious and to  see the o f f ice  more in 

p o l i t i c a l  terms than as an adminis tra tor. They are expected 

to  feel poorly compensated for  what they see as a very 

demanding job in terms of time, respon s ib i l i ty ,  and personal 

expenses. Commissioners are expected to  oppose reform and 

too see i t  as a th rea t  to  th e i r  power in favor of a 

ce n t ra l iz a t io n  of power in the s ta te  c a p i ta l .  They are, 

consequently, expected to  be willing to break the  ru les  when 

they think necessary. And, as was found in Small Town in 

Mass Soc i e t  v. t hey are expected to function ra ther  

informally ra ther  than being accustomed to  such form ali t ies  

as abiding by procedures for meetings and purchases. Nor 

would they be expected to  be well informed on the law, 

prefe rr ing ,  instead , to re ly  upon th e i r  d i s t r i c t  attorney or 

s t a t e  a tto rney  general for legal advice.

The r e s u l t  of a l l  of these factors  was th a t  the 

commissioners held an off ice  containing a great deal of 

d isc re t iona ry  power in the area of county roads and bridges. 

Furthermore, they operated within a p o l i t i c a l  cul ture  tha t  

to le ra ted  corruption and they viewed the o f f ice  as a means 

for personal gain as well as public service. In addition, 

they were not subjected to e f fec t ive  r e s t r a i n t s  on the part  

of the s t a t e  or the media. The re su l t  was corruption on a
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grand scale .

Disserta tion Chapter Outline 

The d isse r ta t ion  will contain e igh t chapters. Chapter I has 

presented an overview o-f the e n t i r e  pro ject .  I t  contained a 

statement o-f the purposes o-f the project  and a review o-f the 

l i t e r a t u r e  on p o l i t i c a l  corruption. A model -for inquiry, 

Michael Johnston's systems theory approach, has been 

selected and several hypotheses were developed. The

methodology to be employed has been outlined and some 

an t ic ipa ted  problems were mentioned.

Chapter II  will delve into the h i s to r ica l  s e t t in g  o-f the 

scandal. I t  will contain a brie-f review o-f the h is tory  o-f 

Oklahoma concentrating upon some of the previous lawlessness 

in the s ta te .  The in ten t  here i s  not to  denigrate  the s ta te  

of Oklahoma. I t  i s ,  instead, to  point out t h a t  the county 

commissioner scandal i s  not a unique instance of corruption 

within the  s t a t e ' s  h is tory .  With t h i s  in te n t  in mind, a 

pa tte rn  of lawlessness s t re tch ing  back to  Oklahoma's 

t e r r i t o r i a l  days will be traced and several major p o l i t i c a l  

scandals since statehood will be also be discussed. In 

addit ion,  conditions unique to  Oklahoma will be presented. 

Chapter II  will a lso  contain a more general discussion of 

the p o l i t i c a l  culture  of Oklahoma.

Chapter III focuses upon county government. This 

r e l a t e s  to the in s t i t u t io n a l  aspects of Johnston 's  model. 

This chapter will describe the se t t ing  of county government.
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The central  theme will be the autonomy of the county 

commissioners. Topics will include county government in 

general, the o-f-fice o-f county commissioner in p a r t icu la r ,  

and the re la t ionsh ip  of the commissioners to  other county 

of f ices .

Chapter IV focuses upon the scandal i t s e l f .  Topics will 

include previous inves tiga t ions  a t the s ta te  and local 

leve l,  the federal  invest iga tion  tha t  uncovered the scandal, 

how the Okscam system operated, how new commissi oners were 

indoctrinated in to  i t ,  and reform e f fo r t s  by the governor 

and leg is la tu re .

Chapter V will consist  of a comparison of Oklahoma and 

the nation. U.S. Census data for the s ta te  and nation will 

be used to compare demograhpic ch a rac te r i s t ic s  of the two 

groups. A tt i tud inal  comparisons will be accomplished via 

the use of the Oklahoma survey and major national surveys. 

This will p a r t i a l l y  address selected  c h a ra c te r i s t ic s  of the 

system in Johnston's  model. I t  will also present evidence 

as to whether or not Oklahoma i s  reasonably s imila r to  the 

r e s t  of the nation with respect to cer ta in  key demographic 

c h a ra c te r i s t ic s ,  key p o l i t i c a l  a t t i tu d e s ,  and issue

ori en ta t i  ons.

Chapter VI fur the r  probes public opinion in Oklahoma. 

This will represent a continuation of the systemic component 

of the model. This chapter will present an analysis  of

to lerance for rule-breaking by Oklahomans. Tolerance will
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be broken in to  two major dimensions. One dimension will be 

tolerance for rule-breaking by pr iva te  c i t i zen s .  The second 

dimension will be to le rance  -for ru le —breaking by public 

o f f i c i a l s .  Tolerance -for rul e-breaking by public o f f ic ia l s

will then be taken as the dependent variab le  in a

multivaria te  analysis .  These e f fo r t s  should a s s i s t  in

determining whether or not Oklahoma has a p o l i t i c a l  culture

that  i s  to le ran t  o-f p o l i t i c a l  corruption. They should also 

contr ibu te  to the methodology -for researching p o l i t ic a l  

corruption.

Chapter VII -focuses upon the county commissioners. 

Atti tudes o-f commissioners and the public will be compared. 

In addition, incumbent commissioners will be compared to 

gu i l ty  commissioners. This should help c la r i f y  the personal 

c h a ra c te r i s t ic s  of the off ice-ho lders  and how these 

c h a ra c te r i s t ic s  did or did not contr ibu te  to the scandal.

Chapter VIII summarizes the e n t i r e  research project  and 

draws conclusions. Those fac to rs  contributing to  i t  will be 

indicated and th e i r  re la t ionsh ips  will be described. In 

th i s  process the adequacy of the cu l tura l  hypothesis will be 

assessed. In addition, the u t i l i t y  of Johnston’s systems 

theory approach will be evaluated. Furthermore, the 

methodology employed in t h i s  study will be appraised and 

some suggestions for fu r the r  research will be offered.
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CHAPTER II

THE SETTINS 

Introducti on

In Chapter I several hypotheses were advanced to explain 

Okscam, the major one being cu ltura l .  I t  was suggested that 

Oklahoma had an unusually corrupt p o l i t ic a l  cu l ture  and that 

th i s  corrupt p o l i t i c a l  cu l tu re  was pervasive in i t s  e-f-fects 

upon the p o l i t i c a l  system within Oklahoma. I t  was expected 

to have in fected public opinion, the i n s t i t u t i o n s  of 

government a t  both the s t a te  and local levels ,  and to also 

have infected the individual people holding government 

of f ice .  The purpose of t h i s  chapter i s  to  begin the 

h i s to r ica l  examination of t h i s  cultural  hypothesis.

A br ie f  h is to ry  of Oklahoma i s  provided which emphasizes 

two in te r r e la te d  themes? (1) lawlessness and (2)

explo i ta t ion ,  opportunism, and greed. The chapter will 

consist  of three sec t ions .  The discussion will  open 'with 

the theore t ica l  foundation for hypothesizing a corrupt 

p o l i t i c a l  cu lture .  This will  center upon Danial Elazar’s

67
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work on p o l i t i c a l  subcultures and some o-f the attempts to 

subject E laz a r ' s  theories to  empirical t e s t in g .  Section 2 

deals with the  early  h is tory  o-f Oklahoma. Section 3 

considers some o-f the major p o l i t i c a l  scandals since 

statehood.

The P o l i t ic a l  Culture o-f Oklahoma 

Daniel Elazar has elaborated a theory o-f p o l i t i c a l  

subcultures within America tha t  i s  naitional in scope and 

that  has application  to  Oklahoma.1 Relying upon immigration 

and migration pa t te rns ,  Elazar postu la tes th ree  types o-f 

p o l i t i c a l  subcultures within the United S ta tes ;  m ora lis t ic ,  

ind iv idu a l is t ic ,  and t r a d i t i o n a l i s t i c . He charac te rizes  

Oklahoma as a blend o-f the t r a d i t i o n a l i s t i c  and 

in d iv idua l is t ic  cu l tures .

In the in d iv id u a l i s t ic  subculture, government i s  

bas ica lly  a care—taker.  I t  ex is ts  only to  provide those 

services that  a re  demanded by the people instead o-f being 

the prime mover in the c reation o-f the "good soc ie ty ."  This 

culture ra i se s  pr iva te  concerns to central  importance. The 

democratic order i s  seen as a market place which must be 

kept -free -from community intervention in order to -function 

a t  i t s  best.  P o l i t i c s ,  then, i s  seen as " jus t  another means 

by which indiv iduals  may improve themselves soc ia l ly  and 

economically." Eschewing ideological concerns, i t s

po l i t ic ian s  take a business -l ike  approach to government;
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I t s  po l i t ic ian s  are in te rested in o-ffice as a means of 
controll ing the d i s t r ib u t ion  of favors or rewards of 
government ra ther  than as a means of exercising 
governmental power for programmatic ends.

Some who chose p o l i t i c a l  careers  c lea r ly  commit 
themselves to (high) norms in return for the  s ta tus  and 
economic rewards considered th e i r  due. . . .  others 
believe tha t  an of f iceho lder ’s primary re sp ons ib i l i ty  is  
to serve himself and those who have supported him 
d i rec t ly ,  favoring them even a t  the  expense of the 
public. =

This leads to an expectation of corruption as a routine

occurrence in t h i s  cu l ture .  In fa c t ,  the ind iv idu a l is t ic

subculture has the highest a f f in i ty  for corruption among a l l

th ree  of E lazar 's  subcultures.  Since Oklahoma i s

characterised as p a r t i a l l y  being under the influence of the

ind iv id u a l is t ic  subculture one should not be surprised to

find corruption. One would even expect i t  as a routine

occurrence. But the in d iv id u a l is t ic  cul ture  i s  not the only

one tha t  influences Oklahoma, for Elazar says th a t  the s ta te

i s  also under the influence of the t r a d i t i o n a l i s t i c  culture.

Although the t r a d i t i o n a l i s t i c  culture  does not d irec t ly

condone corruption as much as the in d iv id u a l i s t ic  culture,

i t  s t i l l  is  favorably disposed to  i t ,  and with good reason.

In the f i r s t  place, i t  too sees the p o l i t i c a l  system as a

marketplace, although not as much as does the

ind iv idu a l is t ic  subculture.  In the second place, th i s

cu lture  is  quite  antibureaucracy. I t  s t r e s se s  social and

family t i e s .  Elazar puts i t  t h i s  way:

. . . t r a d i t i o n a l i s t i c  p o l i t i c a l  cu l tures  tend to be 
in s t inc t iv e ly  an tibureaucra tic  because bureaucracy by
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i t s  very nature in te r fe re s  with the f ine  web of informal 
in terpersonal re la t ionsh ips  tha t  l i e  a t  the root of the 
p o l i t i c a l  system and which have been developed by 
following t rad i t io n a l  pa t te rns  over the yea rs .3

This leads to  a negative view of a merit system. Public

of f ice  vacancies should, instead, be f i l l e d  via recruitment

from the  e l i t e -c o n t ro l le d  p o l i t i c a l  party .  One should not,

therefore ,  be surprised to find a th r iv ing patronage system

in a t r a d i t i o n a l i s t i c  s ta te .  Furthermore, th i s  cul ture

tends to  have a low level of in te rp a r ty  competition.'*

Support for an expectation of corruption within the

t r a d i t i o n a l i s t i c  subculture in Oklahoma comes from Russell

L. Hanson. He makes mention of the county commissioner

scandal in Oklahoma and then quotes Governor Nigh, who

lamented th a t  many of the people involved in Okscam didn’ t

know they had been dishonest because they had been told t h i s

was the  way one did business. He then says such a mistaken

impression i s  understandable in view of Oklahoma’s previous

experiences with corruption .3 He draws the following

conclusion about corruption within t r a d i t i o n a l i s t i c

subcultures:

Frequent and systemic corruption i s . . . a n  integral  part 
of t r a d i t i o n a l i s t i c  p o l i t i c s ,  la rgely  because i t  i s  not 
viewed as a betrayal of public t r u s t .  Since p o l i t i c s  i s  
not oriented toward the "public i n t e r e s t , "  corruption i s  
a na tu ra l ly  occurring phenomenon. I t  i s  the rule,  
ra the r  than the exception, in t r a d i t i o n a l i s t i c  
su bcu l tu res .*

To see Oklahoma as a combination of the t r a d i t i o n a l i s t i c  

and in d iv id u a l i s t ic  subcultures would go fa r  in accounting
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for Dkscam because corruption i s  seen as an in tegra l  part of 

both subcultures.  Corruption should be expected rather  than 

being surpr is ing .  The argument i s  fu r the r  strengthened when 

one considers the  th i rd  subculture postulated by Elazar, the 

moralis t ic  subculture.

The mora lis t ic  subculture stands in sharp contrast  to 

the other subcultures,  espec ial ly  in i t s  a t t i t u d e  toward 

corruption. Here, p o l i t i c s  i s  considered one of man’s 

highest ca l l in g s  and public o f f ice  i s  viewed as a public 

t r u s t .  Serving the community as a whole i s  the central 

proposition and, consequently, p r iva te  gain a t  the public 

expense i s  condemned. In other words, corruption i s  not 

expected and i s  not considered an in tegra l  part  of the 

system. I t  i s ,  therefore ,  s ig n i f ican t  th a t  Elazar does not 

charac te rize  Oklahoma as possessing a m ora l is t ic  subculture.

Elazar’s concepts of p o l i t i c a l  cu l tu re  have been put to 

the t e s t  several times, with r e s u l t s  tha t  are chiefly  

supportive. The f i r s t  edit ion of E lazar’ s Ameri can 

Federalism: A View from the S ta te s . 7 published in 1966, led

Ira Sharkansky to  attempt an empirical t e s t  of Elazar’s 

notions. The r e s u l t s  of his work were published in 1969 and 

showed empirical support for the concept.® Sharkansky 

developed a scale  of p o l i t i c a l  cu l ture  ranging from 1 to  9 

in which a score of 1 corresponded to  the Moralistic 

cul ture ,  5 corresponded to the Ind iv idu a l is t ic  cu lture ,  and 

9 to the T ra d i t io n a l i s t ic  cu lture .  Oklahoma scored S .25.

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

7 2

Sharkansky then employed 23 dependent variables  that  were 

" likely  co r re la te s  of p o l i t i ca l  cul ture ."  F if teen  of these

23 dependent var iab les  correlated a t  the .05 level of

s t a t i s t i c a l  s ignif icance  or higher. Sharkansky then

controlled for personal income, urbanization, and

regionalism and 8 dependent variables  achieved s t a t i s t i c a l

sign ificance a f t e r  these controls.  Sharkansky summarized

his  research as follows:

The evidence presented in t h i s  a r t i c l e  lends some weight 
to  the designations of p o l i t i c a l  cu l tu re  made by 
Professor Daniel J. E l a z a r . . . .  the re su l t in g  scale  of 
p o l i t i c a l  cu l ture  shows important re la t ionsh ips  with 
several t r a i t s  of s ta te  p o l i t i c s  and public s e rv ic e ." Q

More support for E lazar’s conceptualizations comes from

Susan Welch and John G. Peters. One pro jec t  tes ted  the

connection between p o l i t i c a l  corruption and Elazar’s

conceptualization of p o l i t ic a l  c u l tu r e .10 More

spec i f ica l ly ,  the  pro ject  inquired in to  the re la t ionsh ip  of

p o l i t i c a l  cu l tu re  to  the a t t i tu d e s  of s ta te  le g is la to r s

toward corruption. The authors developed three measures of

corruption as follows: (1) perception of a c t s  as being

corrupt, (2) support fo r  other o f f i c i a l s  engaged in corrupt

acts ,  and (3) perceived frequency of occurrence of corrupt

ac ts  within a s t a t e .  Data on these variab les were collected

from a mail survey of 441 s ta te  senators  d i s t r ib u ted  among

24 s ta te s .  Pete rs  and Welch concluded as follows:

The single  most important finding of t h i s  research i s  
tha t  there  is  empirical evidence to  support the notion 
tha t  p o l i t i c a l  cu l ture  helps explain why some s t a te s  are
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more corrupt than o th e r s .11

In a second project Pe te rs  and Welch re l ied  upon 

Elazar’s  work to  investigate re la t ion sh ips  between p o l i t i c a l  

subcultures and the a t t i tu d e s  of s ta te  senators in 24 s ta t e s  

toward p o l i t i c a l  corruption and issues o-f so c ia l ,  economic, 

and welfare l ib e ra l i s m .12 In t h i s  study Peters  and Welch 

found th a t  E lazar’s subcultures did have some pred ic i tve  

u t i l i t y  although cu lture  was admittedly measured crudely.

Michael Johnston has also conducted empirical research 

to  e s ta b l ish  a re la t ionsh ip  between p o l i t i c a l  corruption and 

Elazar’s work. Johnston inquired in to  th i s  question using 

federal ju d ic ia l  d i s t r i c t s  as the unit  of a n a ly s i s .13 He 

analyzed federal corruption conviction data for  85 of the  94 

d i s t r i c t s  during the period 1976-1978 to  determine i f  there  

were any d iffe rences based upon p o l i t i c a l  cu ltures  as 

conceptualized by Elazar and found general support fo r  the 

concept. Johnston concluded th a t  "The p o l i t i c a l  cu l tu re  

hypotheses receive support, with the mora lis t ic  scale  

showing the la rg es t  co e f f ic ien t ."

Other researchers  have a l so  found value in E lazar’s 

conceptualization of p o l i t i c a l  c u l tu r e ,1** but one study has 

not supported Elazar’s theory. This study by Shil tz  and 

Rainey found Elazar’s notion of subcultures to  be of l i t t l e  

p red ic t ive  value, but t h i s  study has been subjected to  a 

devastating c r i t i q u e  by Robert L. Savage.

Sh il tz  and Rainey attempted to  t e s t  the accuracy of
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Daniel E lazar’s work respec ting the geographical 

d i s t r ibu t ion  o-f h is  subcultures throughout the United 

States.  1=1 The inquiry employed survey research data -from

the Comparative S ta te  Elections Pro jec t which sampled 13 

s ta tes :

The th i r te e n  s ta te s  are n ice ly  arrayed with th ree  
c l a s s i f i e d  by Elazar as m ora l is t ic  and -five each 
indenti-fied as in d iv id u a l is t ic  and t r a d i t i o n a l i s t i c .  
Moreover, questions in the CSEP questionnaire are 
germane t o  several -  though not a l l  -  o-f the assumed 
d is t in c t io n s  between the su b cu l tu re s .1*

Shil tz  and Rainey then presented tab les  of mean values

resu lt ing  from the categorization of several items from the

questionnaire,  but they did not include any t e s t s  of

s ignif icance.  Nor were any measures of variance presented.

Nonetheless, Shiltz  and Rainey concluded as follows:

The data presented provide scant evidence th a t  E lazar’ s 
proposed d is t r ibu t ions  of p o l i t i c a l  subcultures are 
accurate representa tions of r e a l i t y .  The bulk of the 
evidence i s  nega t ive .17.

Savage’s c r i t iq u e  of Shiltz and Rainey i s  sharp:

there a re  a number of . . .  shortcomings in th e i r  
analysis .  These shortcomings include: (1> f a i lu r e  to
address the  fundamental ambiguities of several questions 
used in the survey; (2) inadequate formulation of 
hypotheses to be tested,  i . e . ,  they put many words in to  
Elazar’s mouth; (3) s t a t i s t i c a l  analysis  and 
presenta tions th a t  leave much to  be desired; and <4) a 
rummage-sale approach to the study of p o l i t i c a l  cu lture  
demonstrating an altogether inadequate conceptualization 
of the research a t  hand.1S

In e f fec t  Savage i s  saying th a t  Shi l tz  and Rainey simply 

did not know what they were doing. They did not understand 

the concept they were examining, i . e . ,  p o l i t i c a l
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subcultures.  Their hypotheses were inadequate. The data 

they used were questionable because of vague questions in 

the orig inal  questionnaire.  And th e i r  s t a t i s t i c a l  analysis 

was both rudimentary and incomplete. The negative findings 

of Shiltz  and Rainey therefore  seem to  con tr ibu te  l i t t l e  to 

the empirical assessment of E lazar’s work.

The empirical examination of the re la t ionsh ip  of 

p o l i t i c a l  cu l tu re  to  p o l i t i c a l  corruption i s  in i t s  early 

stages and more work i s  needed. On the  whole, however, 

E lazar’s conceptualization of p o l i t i c a l  cu l tu re  appears to 

have merit .  I t  h is  withstood the c r i t i c i sm  of Shil tz  and 

Rainey, received considerable support from several other 

scholars, and seems to have merit in explaining Oklahoma’s 

apparent to le rance  for  p o l i t i c a l  corruption. But does the 

h i s to r ica l  record ind ica te  tha t  p o l i t i c a l  corruption has 

ac tual ly  occurred on a large scale in Oklahoma? Answering 

th i s  question i s  the next task.

A Brief History of Oklahoma 

The early  h i s to ry  of Oklahoma i s  one of the rough f ro n t ie r .  

Oklahoma was o r ig in a l ly  s e t t l ed  by Indians who were promised 

th e i r  lands in perpetuity,  but they were l a t e r  driven from 

much of th e i r  land by greedy whites. During i t s  days as a 

t e r r i t o r y  Oklahoma became the la s t  refuge in America for 

those f leeing  U.S. ju r i s d ic t io n .  The consequence was tha t  

i t  a t t ra c te d  a lo t  of very rough charac ters  indeed.
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The T e r r i to r ia l  Days 

Oklahoma entered the Union in 1907 as America's 46th s ta te .  

Although the land within the s t a t e  was acquired -for the 

United States via  the Louisiana Purchase o-f 1803, t h i s  new 

t e r r i t o r y  did not contain a s izab le  population of whites

unt i l  well into the 19th c e n t u r y . P r i o r  to  t h i s  time, the

area had been occupied primarily by Indians from numerous 

t r ib e s .  =a* The land in Oklahoma was divided among these 

various Indian nations and se t  aside for t h e i r  exclusive use 

in perpetu ity .  This process took several decades and was

accomplished by numerous t r e a t i e s  in which the  Indians were 

compensated to same degree for th e i r  lands. This i s  not to 

say th a t  the Indians desired these arangements, for in many 

cases they did not. At any ra te  the r e s u l t  was tha t  by the 

la te  1800’s two separate  t e r r i t o r i e s  ex is ted.  One t e r r i to ry  

was the Indian Ter ri to ry  which generally consisted of the 

eastern half of Oklahoma. I t  belonged to  the  Indians and 

was not under the ju r i s d ic t io n  of whites. The second 

t e r r i t o r y  was the Oklahoma Terr i to ry  which generally

consisted of the western half of the s t a t e .  I t  was a U.S. 

t e r r i t o r y  wherein the white man’s law prevailed .

Although Oklahoma was not a s ta te  during the  Civil War, 

the war had an impact upon the t e r r i t o r y .  The leaders of 

the Five Civilized Tribes21 signed t r e a t i e s  annexing the ir  

t e r r i t o r y  to the Confederacy. Portions of Oklahoma then
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became a b a t t l e  ground, both during the war and a f te r ,  as 

remnants o-f such para-mi1 i t a ry  -forces as Colonel William C. 

Q uan tr i l l ’s Raiders roamed the t e r r i t o r y . 33 The pos t—war 

period brought Texas cattlemen who drove huge herds over the 

t e r r i t o r i e s  en route t o  northern markets. The need for 

large acreages of grazing pasture for the c a t t l e  encouraged 

the cattlemen to  lease lands from the various Indian t r ib e s  

on terms much to  the  disadvantage of these Indians.33 But 

the cattlemen were not the only ones looking for land.

Inspired by El ias  C. Boudinot, who has been described as 

' ' . . .  an ambitious ra i l road  promoter with d i rec t  t i e s  to 

major southwestern (railroad) 1 ines.  . . , land-hungry

whites roamed the  t e r r i t o r y  looking for land they could 

capture and s e t t l e .  Again, the Indians were t h e i r  victims. 

These whites, under the  leadership of David L. Payne, became 

known as "Boomers." The Boomers i l l e g a l ly  s e t t l e d  on Indian 

lands and were repeatedly driven off by federal troops, but 

they kept coming back. In fa c t ,  th e i r  pers is tence was so 

great tha t  the  U.S. Congress eventually gave in to th e i r  

demands, took back the lands that had been given to  the 

Indians “in perpe tu i ty , "  and opened them to  white 

settlement.

The Indians had t h e i r  own laws and t r ib a l  courts  and, 

according to  Shirley, did not recognize the laws of the 

whites.33 The consequence was tha t  outlaws and outlaw gangs 

sought refuge in the Indian Territory from apprehension by
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whites -for crimes they had committed under the white man's 

ju r isd ic t ion .  Furthermore, t h i s  was the only place in the

nation where such conditions prevailed. The Indian

Terri tory  thereby became a unique haven -for these 

desperados. Sh ir ley 's  account indicates how serious the 

problem was:

Soldiers o-f fortune rode the plains.  The c a t t l e  and 
horse th i e f ,  the p r o s t i t u te ,  the desperado, the whiskey 
peddler -  a l l  sought refuge where there was no "white 
man's court" and no law under which they could be 
ex tradited  to  the s t a t e  or t e r r i to r y  where they had 
committed th e i r  crimes.

Their savagery flaunted i t s e l f .  I t  seemed that every 
white man, Negro, and half-breed who entered the country 
was a criminal in the s t a t e  from which he had come; tha t  
the la s t  thing on his  mind at night was thievery and 
murder, and i t  was h i s  f i r s t  thought in the morning. No 
American f ro n t ie r  ever saw leagues of robbers so 
desperate, any hands so red with blood.

The fu ture  Oklahoma was fa s t  acquiring a soiled

reputation, as indicated by Gibson:

The reputation of Indian Terri to ry  spread f a r  and wide 
as "the Robbers' Roost" and "the Land of the Six-Gun" 
and i t s  shame was epitomized in the widely broadcast 
slogan: "There i s  no Sunday west of Saint Louis-.no God
west of Fort Smith. ,,=r7'

Some of the more famous outlaws and gangs included the 

Dalton Brothers, the James Brothers, remnants of the 

Quantrill  gang, Belle S ta r r  and her gang, Nad Chr is t ie  and 

his gang, and the Younger Brothers. About the  only "law" 

was a group of U.S. Marshals operating out of Fort Smith, 

Arkansas, under Issac "Hanging Judge" Parker.30 Capturing 

these outlaws was d i f f i c u l t ,  and part of the reason seems to
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concern the a t t i t u d e  ct the people. Se t t le ,  for example, 

discusses several films in which Jesse James was portrayed 

as a modern-day Robin Hood. 3,9

This view i s  supported by the  nationally  renowned folk 

a r t i s t  Woody Guthrie, who said tha t  many local res iden ts  

perpetuated t h i s  legend of Jesse  James and even claimed 

bu l le t  scars to  prove the i r  au th e n t ic i ty .3® Other outlaws 

such as the Daltons were not, however, held in a f fec t ion  by 

the public. In fac t ,  the hangings a t  Judge Parke r 's  court 

were so widely attended th a t  the scaffold was ordered 

enclosed by a wooden fence.31 Nevertheless, public support 

for the James Gang, and o thers ,  indicates  a p o l i t i c a l  

cu l ture  to le ra n t  of some degree of lawlessness.

Whites continued to s e t t l e  i l l e g a l ly  in the t e r r i t o r y  

reserved for the  Indians. Pressure continued to  mount un ti l  

the federal government decided to open portions of the 

Indian Terr ito ry  to white set t lement.  The f i r s t  land to  be 

opened for the  whites was an area known as the Unassigned 

Lands located in the cen tral  portion of present-day 

Oklahoma.3=

Occupation of the new t e r r i t o r y  was set to  begin a t  high 

noon on April 22, 1SS9, and not before. Needless to say, 

many white s e t t l e r s  ignored th i s  time cons tra in t  and 

i l l e g a l l y  occupied the land before the specif ied  time. 

These people became known as "Socners" and, to t h i s  day, 

Oklahoma i s  known as the "Sooner S ta te ."  Thus the o f f ic ia l
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nickname under which the s t a t e  proudly advertises i t s

vir tues  commemorates a movement o-f land—hungry whites who

thwarted the law to s a t i s f y  th e i r  greed.

This "run" of 1889 caused towns of thousands to spring

up l i t e r a l l y  over n ight .  The Boomers were looking for a new

s t a r t ,  for adventure, or for a chance to speculate. Morgan

and Morgan charac te r ise  them as follows:

The early  s e t t l e r s  were generally  two kinds of id e a l i s t s  
so fam il ia r  to  the American scene: those who had fa iled 
elsewhere and s ta r te d  again, confident of success; and 
those eager to succeed the f i r s t  t ime."33

Espousing a la i s se s  f a i r e  Social Darwinism, the ir  

driving ethos was to  develop the land and make a fa s t  

buck.3* Of course the land they grabbed belonged to the 

Indians but that did not matter. "Grafters" defrauded these 

Indians and operated with impunity.33 Blacks fared l i t t l e  

be t te r .  After an uneasy co-e::istence, blacks were driven 

from white communities although they were allowed to remain 

in a l l -b lack  towns.36 The ra i l ro a d s  were also key players 

in these t e r r i t o r i a l  days.

Railroads were, a f te r  1870, b u i l t  to link the trade 

centers in Missouri and Kansas with the greater  southwest, 

and the t e r r i t o r y  was crossed by the Missouri-Kansas-Texas 

<MKT>, Chicago, Rock Island and Pacif ic ,  San Frisco and St. 

Louis, and the Santa Fe l ine s .  In fa c t ,  some believe that 

i t  was t h i s  desire  for expansion, and the consequent need 

for land, that  caused Elias Boudi.not to encourage white
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s e t t  1 ement. 3'5' In any event the construction of these

ra i l ro a d s  brought even more disorder- According to Gibson:

Each o-f the ra i lheads  and construction camps became a 
so r t  o-f Satan’s paradise. These migrant communities 
had, in addition to  the rough and ready, brawling 
construction crews, a regular assortment of tinhorn 
gamblers, th ieves,  p ro s t i tu tes ,  whiskey s e l le r s ,  and 
assorted hoodlums. Bibson S tation , a typical r a i l  camp, 
was reputed to have at  l ea s t  one k i l l in g  each n ight -3“

The ra i l road s  were seen as essen t ia l  to the survival of

t e r r i t i c r i a l  towns. This made them ta rg e ts  of much wooing

by these towns in the town’s attempts to  obtain a s t a t i o n . 3*5’

Furthermore, the  ra i l ro ad s  ran roughshod over these

t e r r i t o r i a l  communities and th e i r  people. Goble, in his

exce llen t work. Progressive □klahoma. Aa’ provides one example

involving the Rock Island Line and i t s  dealings with the

small towm of Dover in what was to be Kingfisher County.

The permanent ra i l road  bridge over the Cimarron River near

Dover washed out and was replaced by a wooden "temporary

s t r u c t u r e . " This "temporary s truc ture"  remained in place

for several years desp i te  the pleas of local res iden ts  for a

more subs tan t ia l  bridge. Ten years la te r  th i s  bridge

collapsed under the weight of a passenger t ra in  k i l l ing  over

one hundred people. The Rock Island Line replaced th i s

bridge with another "temporary" wooden s t ruc ture ,  ignored

the orders of a federal judge enjoining them from using the

bridge, and even had the injunction quashed!

Incidents sucn as t h i s  changed the  a t t i tu d e  of the

t e r r i t o r i a l  people away from laissez f a i r e  Social Darwinism
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and large t r u s t s .  The r e s u l t  was a joining of -forces in to  a 

re-form movement known as Progress! vi sm. Contois over prices 

were advocated, as were demands for more government 

regulation, and for the  i n i t i a t i v e  and rsferenduin.41 The 

reform movement became so strong th a t  i t  welded the 

Democratic Party in to  a winner against the entrenched 

Republican t e r r i t o r i a l  administra tion.  These reform-minded 

Progressive Democrats flexed th e i r  muscles during the quest 

for statehood.

Oklahoma History Since Statehood 

Flesidents of the Oklahoma and Indian T e r r i to r ie s  saw 

statehood as the next logical step (a ll  bordering lands were 

already s ta te s  except New Mexico). Early attempts at 

statehood fa i le d  but, a f te r  considerable discussion between 

Indians and whites, a second con s t i tu t iona l  convention was 

held at Guthrie in 1906. This e f fo r t  was successful and 

Oklahoma was admitted to the Union in 1907 as the 46th 

s ta te .

One feature  of the new cons t i tu t ion  was i t s  treatment of 

counties. I t  estab lished the county system of government in 

Oklahoma, created 75 of the present 77 counties within the 

s ta te ,  and provided for the county commissioner system 

within the counties. This basic s t ru c tu re  i s  s t i l l  in tac t  

today. I t  i s  time now to consider the location of the

capitol of the s ta te ,  fo r t h i s  episode contained elements of
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controversy and disregard -for ex is t ing  law by the s t a t e ’s

highest elected o f f i c i a l ,  the governor.

The enabling act for  Oklahoma statehood established the

c i ty  of Guthrie as the temporary capitc l  un t i l  1913, a f te r

which the s ta te  could place i t s  capitol whereevsr i t  wished.

The act fur ther  provided tha t  no s t a t e  funds could be

appropriated to  change the cap itc l  un t i l  tha t  time:

The cap i tc l  of said S ta te  shall  temporarily be a t  the 
c i ty  of Guthrie, in the present Terri tory  of Oklahoma, 
and shall  not be changed therefrom previous to anno 
domini nineteen hundred and th i r te e n ,  but said cap ita l 
shall  a f te r  said year be located by the e lec to rs  of said 
S tate  at an e lection to be provided fo r  by the
Legislature: Provided, however, th a t  the Legisla ture  of
said S tate ,  except as shall  be necessary for the
convenient t r a n s i t io n  of the public business of said
State a t  sa id  cap i to l ,  shall  not appropriate  any public 
moneys of the S ta te  for the erection of buildings for 
capitol purposes during such per iod .A3

But Governor Haskell d is l iked  Guthrie because i t  was a 

"Republican n es t ."  He decided he would attempt to move the 

capital p rior to 1913 in sp i te  of th i s  spec if ic  prohibition 

in the enabling le g is la t io n .  In 1910 he called a special 

election in which the people would decide the issue. The 

resu l tan t  vote authorized the removal of the s t a t e  capitol 

from Guthrie to  i t s  present location in Oklahoma City, but 

there i s  considerable doubt as to whether or not the issue 

was presented as the governor intended to  carry i t  out. The 

problem was that  no spec if ic  date for changing the capitol 

was mentioned in the issue as presented to  the people. 

State Question No. 15 appeared as follows:
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A proposition to  permanently loca te  State Capitcl;  
Creating Commission of three to be appointed by 
Governor, January 1, 1911, or sooner; defines powers and
duties;  appropriates  six hundred thousand dolla rs  to 
purchase not to exceed two thousand acres; State to  be 
reimbursed from sa le  of lo ts .  Capital fund created 
therefrom; Board may exercise power of eminent domain.

Said Commission and School Land Commission to  ap- pra ise  
value of lands and improvements separately . Makes 
Oklahoma City, Guthrie and Shawnee candidates; Provides 
for others  by p e t i t io n .

Proposed separa tely  to  determine questions; (1) Shall 
Capitol be located, and (2) Where.

The people approved S ta te  Question 15, but many may have

in te rpre ted  t h i s  proposition to  mean moving the capitol in 

1913, as prescribed in the  enabling ac t .  This was cer ta in ly  

the posit ion of the Oklahoma City Chamber of Commerce and 

the Daily Oklahoman — two of the s trongest  advocates for 

removal. Governor Haskell, however, did not see i t  th a t

way.

On the very night of the e lection,  June 11, 1910,

Governor Haskell moved the s ta te  cap i to l .  He and some 

associa tes took the s t a t e  seal and some other papers, and, 

in the middle of the night,  moved the sea t of government to 

Oklahoma C i ty . -*55 The governor opened for business brigh t

and early on June 12, 1910 in temporary of f ices  s i tua ted  in

the Lee—Huckins Hotel. This surprised everyone and inflamed 

the c i t i z e n s  of Guthrie. A lawsuit ensued in which the 

governor's act ions  were upheld by the U.S. Supreme Court, -a<i> 

but t h i s  does not a l t e r  the  fac t  that the  governor acted in 

defiance of ex is t ing  law at the time.
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Oklahoma’s s a r ly  statehood years also saw the

continuation of the outlaw period. One of the more famous

outlaws of the  1900’ s was Pre t ty  Boy Floyd. Floyd, who was

from Sallisaw, Oklahoma, was seen by some as another modern 

Robin Hood. The folk a r t i s t  Woody Guthrie was also from

eastern Oklahoma, grew up only seventeen miles from Floyd, 

and had numerous common f r iends  with Floyd . ^  Guthrie 

eventually wrote a song e n t i t l e d  "Pretty Boy Floyd" which 

has perpetuated th i s  Robin Hood image. Some of the more 

pert inen t verses follow:

There’ s many a s t a r v in ’ farmer 
the same old story  to ld .

How t h i s  outlaw paid t h e i r  mortgage 
and he saved th e i r  l i t t l e  home 

Others t e l l  you about a s tranger 
who comes to  beg a meal,

Underneath h is  napkin
l e f t  a thousand dolla r b i l l  

I t  was in Oklahoma City,
i t  was on a Christmas day.

There was a whole carload of groceries 
come with a note to say 

Well, you say tha t  I ’m an outlaw, 
you say tha t  I ’m a th ie f  

Here’s a Christmas dinner
for the famil ies on relief"*®

The people hid and protected Floyd. Some measure of 

th e i r  a f fec t ion  for him i s  given by the following remarks by

Guthri e!

" . . . I  want to  venture to say, without s t re tch ing  the 
t ru th ,  th a t  Pre tty  Boy Floyd i s  sung about on more l ip s  
and more mouths, and thought be t te r  of in more hear ts ,  
he’ s a ll  around more popular, than any governor that  
Oklahoma ever had.

Guthrie’s remarks on the popularity  of Pre tty  Boy Floyd
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suggest that  outlaws could be popular in Oklahoraa.=<a

Thus far  theo re t ica l  grounds to ju s t i f y  an expectation 

of corruption in Oklahoma has been established and 

Oklahoma's early h istory  has been seen to contain aspects 

that  would seem to predispose Oklahoma to the influence of 

the lawless and corrupt- I t  i s  time now to  look at 

p o l i t i c a l  scandals in the s t a t e ' s  history.

P o l i t i c a l  Scandals in Oklahoma History

Pre-Statehood Scandals 

P o l i t i c a l  scandal can be traced back to  the s t a t e ' s  

t e r r i t o r i a l  days. One major example i s  the scandal 

surrounding the founding of Oklahoma City, the s t a t e ' s  

la rges t  c i ty  and capitol sea t .  This event involved abuse of 

power and serious v io la t ion s  of the law by the top leaders 

of the  Boomer movement. The following discussion i s  based 

upon Goble's excellen t account.31

William L. Couch, now the leader of the Boomers, and 

others concocted a scheme to seize control of the promising 

new c i ty .  They f i r s t  planted f r iends  in key places prior to 

the time specified for the land opening which had been set  

for noon, April 22. 1889. As the law-abiding Boomers

s ta r ted  crossing the boundary at the appointed hour. Couch 

and h is  fellow conspirators  were stepping off a t r a in  at 

Oklahoma City specia lly  arranged for the i r  use. The t r a in
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crossed the l in e  early in c lea r  v io la tion of the law.

The -first objective of t h i s  group was to  claim the 

choice property before anybody e lse  had a chance a t  i t .  

Having seized the choice land i l lega lly . ,  they next moved to 

secure p o l i t i c a l  control of the c i ty .  The Couch gang 

secured p o l i t i c a l  control by ca ll ing  for immediate 

e lec t ions .  Their cronies captured every important po l i t ic a l  

o f f i c e .== The next move was to  ensure the f inanc ia l  future 

of t h e i r  corporation, the  Seminole Town Improvement Company. 

They did so by ra i l roading  through the company—contro l1ed 

government a se r ie s  of measures designed to  prevent 

challenges to th e i r  i l l e g i t im a te  land claims.

The next phase in t h i s  episode was a s truggle  between 

the outlaw establishment known as the Seminoles and the 

opposition group known as the Kickapcos. The Kickapoos 

demanded a revised char te r  and new e lec tions ,  but the 

Seminoles refused to go along. Mayor Couch confiscated the 

ba l lo t  boxes. A second attempt to  hold e lections was 

thwarted by federal troops and some would-be voters were 

wounded in the process. The Kickapoos were, however, 

eventually successful a f te r  Mayor Couch resigned from office 

to tend his homestead. The Kickapoos managed to repeal the 

most i r r i t a t i n g  ordinances but,  when a l l  was said and done, 

the Seminole Town Improvement Company s t i l l  managed to make 

quite a b i t  of money.

Having seen that  p o l i t i c a l  skullduggery was present in
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the -formation o-f one o-f the two most prominent c i t i e s  within 

the s t a te ,  and in the la te r  removal o-f the s t a t e  capitcl  to 

i t ,  i t  i s  now time to examine some scandals -following 

statehood.

Scandals Involving Governors

Oklahoma's -first governor was ta in ted  by scandal. Governor

Haskell was serving as Democratic National Treasurer -for the

1908 p resident ia l  e lec tion  campaign. William Jennings Bryan

was th e i r  candidate. During t h i s  period Governor Haskell

was accused o-f misappropriating approximately *6,000 for

legal s e rv ic e s .33 Furthermore:

Deta ils  of Haskell 's  e a r l i e r  sharp promotions, inflamed 
charges of past dishonesty, and pointed suggestions of 
previous collusion with the Standard Oil Company were 
paraded da ily  in the Hearst p a p e r s , . . . .  There was too 
much hard evidence in p r in t  to dismiss the charges as a 
mere part isan smear. . . .  3'a

The accusations became so se r ious  tha t  Governor Haskell 

was forced to resign in disgrace as t reasu rer .  In sp i te  of 

a l l  t h i s  Governor Haskell survived h is  term as governor, a 

s i tu a t io n  which in and of i t s e l f  i s  a commentary on the 

to le rance  of Oklahomans for corrupt o f f ic i a l s .

The same cannot be said for Oklahoma's f i f t h  governor. 

Jack Walton. Governor Walton was inaugerated in January, 

1923 and then impeached and ousted from of f ice  on November, 

19, 1923. His was the sho r tes t  term of any e lected governor

in the s t a t e ' s  h i s to ry .33 His term of o f f ic e  began on a 

high note of popularity due to  a huge "old fashioned"
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barbecue to which everyone was invited . I t  came complete 

with twelve jazz bands, tons o-f beef, thousands of gallons 

of coffee, and other trimmings. Attendance was measured in 

the tens of thousands, but t h i s  huge populari ty  soon turned 

into public outrage and le g is la t iv e  h o s t i1i ty .

His t roubles s ta r te d  with attempts to s ta f f  the s t a t e ' s  

colleges and u n iv e rs i t i e s  with p o l i t i c a l  patronage 

appointments. This brought the wrath of educators, regents,  

alumni, students,  and concerned members of the s ta te  

senate. '3'7' His next t a rg e t  was the K'u Klux Klan and he made 

his  move even before the furor over education had run i t s  

course. After the occurrence of Klan violence in Okmulgee 

and Tulsa Counties he declared martial law in parts  of Tulsa 

County and suspended the writ of habeas corpus, an action 

c learly  in d i re c t  v io la t ion  of the s t a t e ' s  co ns t i tu t ion .  He 

la te r  extended martial law across the e n t i r e  s ta te .  One 

consequence of t h i s  was tha t  a grand jury  scheduled to  meet 

in Oklahoma County for the purpose of inves t iga t ing  the 

governor was prevented from assembling, as was the 

le g is la tu re .  S ta te  guardsmen used the th re a t  of m il i ta ry  

force to  carry out the governor’ s orders.

The le g is la tu re  soon called i t s e l f  in to  session, 

impeached Walton, and then convicted him on eleven of the 

sixteen a r t i c l e s .  Scales and Goble have summarized the 

offenses for which he was convicted and removed from of f ice  

as follows:
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They involved Walton’s i l l e g a l  col lec tion  o-f campaign 
-funds, padding s t a t e  payrolls ,  preventing the assembly 
o-f a lawful grand jury, issuing improper deficiency
c e r t i f i c a t e s ,  paying a pr iva te  chauffeur with s ta te  
funds, suspending the writ of habeas corpus, making 
excessive use of h is  pardoning au thor i ty ,  and being
generally incompetent."aB

Walton was the  f i r s t  governor to  be impeached and ousted

from of f ice  but he was not to be the l a s t ,  for he was soon

followed by Oklahoma’s 7th governor, Henry S. Johnston.

Unlike the Walton a f f a i r ,  Johnston’s problems were more

re la ted  to poor p o l i t i c a l  s e n s i t i v i t i e s  and poor choice of

advisors. He was inept a t  dealing with the s e n s i t i v i t i e s  of

the s t a t e ’s l e g i s la to r s ,  espec ia lly  with respect to

p o l i t i c a l  patronage, even though they had already

demonstrated t h e i r  willingness to impeach and convict a

governor. I t  wasn’ t  th a t  he opposed patronage, i t  was that

the wrong people were exercising i t ! 3*9 Furthermore his

choice of a personal secretary  was to  contribute  to both

aspects of h is  problems. Mrs. Mayme 0. Hammonds blacked the

access of d isgruntled le g is la to r s  to the governor. Morgan

and Morgan summarize h is  d i f f i c u l t i e s  as follows:

In to le ran t  of opponents, he seemed blind to weak 
fr iends.  He ignored party leaders and l e g i s la to r s  in 
favor of a strange co te r ie  of p r iva te  advisors. He 
procrast inated in making decisions and spent hours 
meditating over Rosicrucian philisophy or consulting
with h i s  p r iva te  as t ro lo g e r   He a lso  offended
old-fashioned c a l l e r s  in appointing Mrs. Mayme Hammonds 
h is  personal secretary . Her prim screening of 
Johnston’s  v i s i t o r s  offended many s e n s i t i v i t i e s . . . .

. . .  he tampered with highway department patronage and 

. . .  l ike  Walton, seemed out of touch with po l i t i ca l  
r e a l i ty ,  almost bent on destruction.
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Johnston staved off one impeachment attempt but h i s  

support o-f Alfred E. Smith during the 192S presiden t ia l  

election proved d isas trous .  Smith was a Democrat but he was 

also Roman Catholic, -from New York’s Tammany Hall gang, and 

was "wrong" on the question o-f national prohibition.  Smith 

was a "wet." The 192S e lec tion  brought v ic tory  -for the 

Republican Hoover and many Republicans rode h is  coat t a i l s  

in e lections within Oklahoma. The re su l t  was a le g is la tu re  

bent on gett ing r id  o-f Johnston. Impeachment was the -first

order of business of the newly consti tu ted House and t h i s

time he was unable to thwart th e i r  wil l .  But Johnston has

been adjudged more a victim of the times than a real problem

such as Walton. Scales and Goble summarize the eleven 

impeachment a r t i c l e s  upon which he was convicted, saying 

"Most were pe t ty  or, a t  best ,  technical charges, and none of 

them alleged dishonesty or malfeasance.

The fourth Oklahoma governor to  have serious problems 

due to questionable a c t i v i t i e s  while in of f ice  was 

Oklahoma’s 19th governor, David B. Hall. Governor Hall was 

accused of s o l i c i t in g  a bribe but escaped escaped 

impeachment in 1974 when the House f e l t  tha t  su f f ic ie n t  

evidence was 1 acking.**3 The federal government was not so 

reluctant  to ac t  however. Governor Hall was indicted in 

1975 on federal charges of extort ion and for seeking a 

$50,000 bribe in return for influencing the investment of
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$ 10, 000,000  in  s ta te  retirement -funds. Hall was convicted 

on these charges and sentenced to three years in federal 

p r i son . A3

The discussion of executive branch scandals has thus far 

concentrated upon the highest o f f ic i a l  within tha t  branch, 

the governor, but scandal has a lso touched others within the 

executive branch.

Other Executive Branch Scandals 

Scandal has touched the Secretary of S ta te  of Oklahoma and 

Oklahoma's Commissioner of Labor, both of whom are elected 

o f f ic i a l s -  In 1975 the House of Representatives entertained 

reso lu t ions  to impeach Labor Commissioner Wilbur Wright and 

Secretary of S ta te  John M. Rodgers. Commissioner Wright was 

alleged to have f i l e d  fa lse  t rave l  claims mostly for travel 

between his home in Muskogee, Oklahoma and Oklahoma City 

" . . . inc lud ing  466 miles claimed for January 5, 1973, a day 

of impossible driving conditions in t h i s  s ta te  for that

dis tance because of an ice storm "6'* He was also charged

with "corruption in off ice  and offenses involving moral 

tu rp itude . M,b!S The consideration of t h i s  resolution was 

postponed u n t i l  the following January (1976) due to a 

pending criminal prosecution and Mr. Wright eventually 

cooperated with the invest igat ion  of Governor Hall .A<i*

Secretary of State  Rodgers was impeached. The House 

Special Investigating Committee considered eleven
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a l lega t ions  including p a r t ic ip a t io n  in a -forgery scheme,

improper actions in ra i s in g  campaign funds for Governor

David Hall, f a i l u r e  to  properly care for s t a t e  records,

s o l ic i ta t io n  of a bribe,  and possib le  v io la t ion s  of federal

e lec tion  laws.67 The majority report of the  committee

recommended postponement of fur the r  action, c i t in g  the  need

for more time to  consider ex is t ing  a l lega t ions  and to

consider new a l leg a t io n s  made at  the la s t  minute, but the

House decided to  accept the minority report and voted to

impeach on three  A r t ic le s  charging incompetence, abuse of

power, w il l fu l  neglect of duty, corruption in of f ice ,  and

moral turpi tude. "se He was convicted and ousted from of f ice .

In 1984 the s t a t e ' s  highway department came under a

cloud of suspicion. This inquiry has centered upon

expenditures for s ta te  road-building pro jec ts .  As of th i s

writing a probe i s  expected to be conducted by a jo in t

le g is la t iv e  committee. This inquiry was prompted by several

a r t i c l e s  in the Daily Oklahoman the previous several months.

These a r t i c l e s  alleged th a t :

Oklahoma lo s t  about $2S million a year on highway 
construction unti l  1980, la rgely  because of bid rigging, 
a lack of s t i f f  competition among con tractors  and 
f a i l u r e  of t ranspor ta t ion  o f f i c i a l s  to get the best
deal . . . .

Road contractors  co l lec ted  $21 million in overruns on 41 
percent of a l l  Oklahoma highway construction pro jec ts  in 
the la s t  six years.

Gov. George Nigh abandoned long-range needs s tud ies  and 
replaced them with p o l i t i c a l  considerations as a method 
of determining what highway pro jects  will be funded in
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Okl ahoma. A<7

At the present time these are only a l lega t ions ,  but they 

dc co n s t i tu te  evidence o-f a pa tte rn  o-f corruption th a t  began 

be-fore statehood and continues through the present.  Scandal 

has been abundant in the  executive branch of government, 

reaching on more than one occasion even the s t a t e ' s  highest 

executive of fice .  It i s  time now to turn to the judic ia l  

branch of government, where the standard of behavior i s  to 

avoid even the h in t  of impropriety ." T<°

Scandals Involving the Judiciary

Scandal has touched the s t a t e ' s  highest court.  A bribery

scandal surfaced tha t  began in 1936 and continued u n t i l  i t

was uncovered in the I960 's. I t  involved a t  lea s t  three

s i t t i n g  ju s t ic e s .  A fourth supreme court judge was accused

but died before his  t r i a l . ^ 1 Furthermore, two of the three

convicted ju s t ic e s  were also convicted in federal court on

charges of income tax evasion. The scandal involved these

ju s t ic e s  and an Oklahoma City attorney  who was also a former

candidate for governor. The essence of t h i s  scandal was the

sale of jud ic ia l  ru l ing s .  The attorney would bribe ju s t ice s

to throw decisions h i s  way. Malcolm Hall provides an

indication of the magnitude of the scandal:

A . . .  former ju s t i c e  i s  now serving a prison term for 
federal income tax evasion, and has confessed to 
handling more than $157,000 in bribes to  throw opinions 
and has s ta ted  th a t  he could not remember a year in the 
twenty he was accepting payoffs in which he did not 
receive a bribe. '7'3

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without pe rm iss ion .



www.manaraa.com

9 5

This scandal inspired the l e g is la tu re  to  reform the

s ta te  ju d ic ia l  system, one aspect of which was the

renovation of the off ice of county atto rney.  The county 

attorney was renamed d i s t r i c t  a t to rney , ju r i sd ic t io n  was 

expanded to cover these newly created jud ic ia l  d i s t r i c t s ,  

and funding for  the of fice  of d i s t r i c t  a ttorney was now 

p a r t i a l ly  provided by the s ta te .  In more recent times a 

former d i s t r i c t  attorney who l a t e r  became a s ta te  judge 

became embroilled in scandal.

In 19S3 Oklahoma County D is t r ic t  Judge William C. Page 

was indicted on four counts of racketeering  and extortion by 

a federal grand jury. He was charged with accepting bribes 

in return for fixing criminal cases.  This involved 

promising to secure reduced or probated sentences and

promising to dismiss felony charges while he was an

a s s i s ta n t  Oklahoma County d i s t r i c t  atto rney  and a special 

d i s t r i c t  judge.'73 The case went to t r i a l  July IS, 19S3 in 

U.S. D is t r ic t  Judge Ralph G. Thompson’s Oklahoma City 

federal court.  Judge Page was found g u i l ty  on a l l  counts 

and sentenced to  a seven year prison te rm .7*

Scandals Involving the L eg is la t ive  Branch 

Speaker of the House J.D. McCarty who, i ro n ic a l ly ,  presided 

as Speaker of the House during the Supreme Court scandal, 

was a lso  involved in a scandal. McCarty served in the 

Oklahoma House of Representatives from 1940 u n t i l  1966 and.

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

9 6

at one time, had the reputation as the s t a t e 7s most powerful 

po l i t ic a l  f ig u r e . ,r=s In 1960 he became Speaker of the House, 

served an unprecedented th ree terms in th a t  o f f ic e ,  and had 

pledges guaranteeing him a fourth term as Speaker when he 

ran for ree lect ion  in 1966. He was, however, defeated in 

that race. Within a year a f te r  his defeat for re -e lec t ion  

to the House he was indicted by a federal grand jury on six 

counts of income tax evasion and was convicted on two of 

these six counts .74 He was sentenced to  a th ree  year term 

in federal prison and was incarcerated un t i l  June 1, 1970.'7''7'

In June, 19S3, another Speaker of the  Oklahoma House of 

Representatives. Democrat Dan Draper, was indicted in a 

vote-fraud case. Draper and his House Majority Leader Joe 

Fitzgibbon were both indicted by a federal grand jury on one 

count of conspiracy and nine counts of mail -fraud.70 In 

addition to these two le g is la to rs ,  Mr. Barney Girdner and 

Mrs Faye Newton, both of Sallisaw, Oklahoma, were also 

indicted. The charges stemmed from a run-off e lection in 

Adair County, Oklahoma, in which Mr. Draper's fa ther  was an 

unsuccessful candidate for o ff ice .  According to  the Lawton 

Constituti  on:

The charges center on 96 ba l lo ts  cas t  in the primary 
runoff won by Larry Adair. They accuse the two 
lawmakers of paying for Girdner and Mrs. Newton to have 
absentee b a l lo t s  fraudently notarized and mailed to the 
county Election Board. '7S>

In addition to the above named persons, Mrs. Dora 

Girdner, mother of Mrs. Faye Girdner, and Mr. Dan Abbott,
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another unsuccessful candidate in the  race, pled gu i l ty  to  a 

misdemeanor charge of obstructing the mail in connection 

with t h i s  same case. House Speaker Draper and 

Representative Fitzgibbon both denied the  charges and 

entered pleas of not g u i l t y ,0® as did Mrs. Faye Newton and 

Mr. Barney Girdner. In addition,  Mr. Draper's  fa ther ,  Dan 

Draper I I ,  a lso  denied any wrongdoing on the part  of his  

son.01 The r e s u l t  was an on-again, o f f—again p o l i t i c a l

fracas.

Trial was se t  for the U.S. D is t r ic t  Court docket 

beginning August 8, 1983. Draper and Fitzgibbon were both

convicted and immediately announced they would appeal.

These convictions did not stand because evidence was found 

th a t  warranted a r e - t r i a l .  In the end Draper did not run 

for another term and Fitzgibbon was defeated in the August 

1984 primary.

State Employment Practices 

I t  may be reca l led  tha t  one aspect of t ra d i t io n a l  p o l i t i c a l  

subcultures i s  the existence of a patronage system. Thus, 

i f  Oklahoma has such a subculture one would expect to find 

p o l i t i c a l  patronage. The h is to r ic a l  record supports t h i s  

expectation. Oklahoma has been under the  grip of a 

p o l i t i c a l  patronage system th a t  was established during the 

t e r r i t o r i a l  days. Some evidence of t h i s  system was evident 

in the con f l ic t  between Governor Walton and the  leg is la tu re .
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but the patronage system did not confine i t s e l f  to

l e g i s l a to r s  alone. Professor Jean E. McDonald comments on

how deeply imbedded t h i s  system was p r io r  to the 1950’s:

Prior to  the merit system, the Oklahoma le g is la to r  
performed a patronage task s im ila r  to th a t  of party 
county chairmen in some s t a t e s ,  acting as middle-man 
between employee (most l ik e ly  a consti tuen t)  and the 
formal appointing au thori ty  (whether i t  be governor or 
agency). Without the endorsement of the le g is la t iv e  
middle—man, most s t a t e  jobs were d i f f i c u l t  to  obtain; 
the l e t t e r  of endorsement from one 's  l e g is la to r  was the 
f i r s t  s tep in obtaining a jo b .“=

But l e g i s l a to r s  were not alone in th e i r  p a r t ic ip a t io n ,

as i s  evidenced by Governor Walton’s problems. H.O. Waldby

a s s e r t s  th a t  governors used the patronage system as leverage

in ge t t ing  t h e i r  programs through the  le g is la tu re ;

Too often the o f f ice  of the governor has sent job 
applicants  with p o l i t i c a l  backing to the  various 
departments and instructed the department heads to add 
them to  the s t a t e  payroll .  One reason for t h i s  p ractice  
i s  th a t  the most potent weapon availab le  to the  governor 
to  obtain l e g is la t iv e  approval of h is  program i s  the 
promise of additional patronage to  members of the 
l e g i s l a t u r e . 03

According to  Waldby, the function of many of these

appointees was primarily p o l i t i c a l :

In the tu rbulent  and f ie rc e ly  fought p o l i t i c a l  campaigns 
in Oklahoma, there  are  many instances of persons placed 
on the public pay-roll  who have no other du t ies  than to 
campaign for the candidate responsible for th e i r  
appoi ntment. €3'*

The above should not surp r ise  the reader in view of the 

nature of t r a d i t i o n a l i s t i c  p o l i t i c a l  cul tures .  While the 

s i tu a t io n  appears to be improved today,s= the purpose has 

been to  describe the p o l i t i c a l  climate in early  Oklahoma,
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and that  climate contained a patronage system. Thus -far, 

seen evidence o-f corruption has been -found in every branch 

o-f s ta te  government, but there  i s  more.

The S a t t l e  over Reaoportionment 

In addition to  being ta in ted  by corruption, the Oklahoma 

le g is la tu re  has demonstrated a disregard for  the s t a t e ' s  

highest law, the Oklahoma Constitution. A major case in 

point concerns reapportionment. In t h i s  case the 

le g is la tu re  simply ignored, for decades, c lear  ins truc t ions  

in the Oklahoma Constitution to  reapportion i t s e l f  at  

specified in te rv a ls .  While t h i s  i s  not a scandal in the

same sense as the previous episodes, i t  does cons t i tu te  more 

evidence of a f lag ran t  disregard for the law, and as such 

merits inclusion in t h i s  discussion.

Prior to  1964, A rt ic le  V, Section 9(a) of the Oklahoma 

Constitution contained the following provision pertaining to 

the Senate:

At the time each sena tor ia l  apportionment i s  made a f te r  
the year Nineteen Hundred and Ten the S ta te  shall be 
divided in to  fo r ty —four d i s t r i c t s . . . .  Said d i s t r i c t s  
. . .  sha ll  contain as near as may be an equal number of 
inhabitants ,  such population to be ascerta ined by the
next preceding Federal census, or in such manner as the
Legislature may d i r e c t . . . . O A

A similar provision pertained to  the House of

Representatives. 0-7

The le g is la tu re  i n i t i a l l y  complied with th i s

cons t i tu t iona l  mandate in 1911 and again in 1921. But a f te r
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tha t  the l e g is la tu re  patently  ignored i t . 00 Governor J .  

Howard Edmondson, a re-form governor e lected  in 1958, t r i e d  

to e f fe c t  reapportionment v ia  S ta te  Question 397, but the 

question was soundly defeated in a special  e lection held on 

September 20, 1960.°^ The 1962 Baker vs. Carr decision of

the U.S. Supreme Court*7® gave new impetus to  the 

reapportionment drive. The Federal D is t r ic t  Court in 

Oklahoma City followed with a ru l ing  th a t  the present system 

was null and void and tha t  i t  discriminated against urban 

residents.*71 The 10th Circuit  Court of Appeals established 

March 8, 1963 as  the deadline for reapportionment.

The le g is la tu re  was, therefore ,  under considerable 

federal pressure to  effect  meaningful reapportionment. 

Another plan was submitted p r ior  to  the above deadline, but 

t h i s  e f fo r t  was also declared unconsti tu t ional  by the 

Federal D is t r ic t  Court.*73 Having allowed the le g is la tu re  

ample opportunity to  produce a s a t i s f a c to ry  reapportionment 

plan of i t s  own, and having received no sa t i s fa c to ry  r e s u l t ,  

the Court, in an unprecedented move, took i t  upon i t s e l f  to  

apportion both houses of the le g is la tu r e .  I t  used as a 

basis  a modified version of a plan designed by the Bureau of 

Government Research of the University of Oklahoma. Although 

the le g is la tu re  did successfully  reapportion i t s e l f  a f te r  

the 1970 and 1980 decennial censuses, t h i s  does not a l t e r  

the fac t  th a t  i t  f lagran tly  disregarded the Oklahoma 

Constitution for several previous decades.
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The County Commissioner Scandal

No r e c i t a t i o n  o-f Oklahoma’s p o l i t i c a l  scandals would be 

complete without some mention o-f the county commissioner 

scandal- I t  i s  appropriate to  point out tha t  the 

le g is la tu re  had investigated the purchasing prac tices  o-f the 

county commissioners in 1958. Although th i s  probe 

id en t i f ied  a l l  the p rac t ices  eventually brought to  l igh t  in 

the federal investigation  of the ear ly  1980’s,  the 

le g is la tu re  did nothing to correct  the  defic iencies 

uncovered by i t s  own inquiry. The county commissioners have 

also been the  object of reform e f f o r t s  on the par t  of one of 

Oklahoma’s governors, J .  Howard Edmondson. His attempts at 

reform will a lso  be discussed in Chapter I I I ,  but su f f ice  i t  

here to say th a t  Governor Edmondson also  f a i le d .

Before turning to  Chapter I II  i t  i s  appropriate to

summarize the material presented in t h i s  chapter. The

purpose of t h i s  chapter has been to  begin an inquiry into

the major hypothesis regarding "why Okscam." The major 

hypothesis has been th a t  Oklahoma i s  an unusually corrupt 

s t a t e  and th a t  t h i s  r e s u l t s  from an unusually corrupt 

p o l i t i c a l  cu l tu re .  One l ine  of inquiry in to  t h i s  hypothesis 

i s  h i s to r ic a l  and another is  empirical.  Chapter II has 

in i t i a te d  the h i s to r ic a l  inquiry.

A th eo re t ica l  foundation for a cu l tura l  hypothesis was 

established by presenting Daniel E lazar’s work on p o l i t ica l

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

102

subcultures. He hypothesized three  p o l i t i c a l  subcultures; 

moralistic ,  in d iv id u a l i s t ic ,  and t r a d i t i o n a l i s t i c .  He also 

categorized Oklahoma as a blend of the in d iv id u a l i s t ic  and 

tradi  t ional i s t i c  subcultures.  Both o-f these  subcultures 

were found to  be conducive to the existence of p o l i t i c a l  

corruption. Empirical support for E la ia r ’ s suggestions was 

then sought, and i t  was found tha t  h is  ideas have fared well 

in empirical t e s t s .

A brief  h i s to ry  of Oklahoma was then presented. 

Oklahoma's t e r r i t o r i a l  days were examined in search of 

anything that  might be unusual and tha t  would also  be 

conducive to  corruption . I t  was found th a t  the  t e r r i t o r i a l  

days were those of the rough and tumble f r o n t ie r  where 

greed, opportunism, and lawlessness were on the rampage. 

But there  was an unusual element present in Oklahoma. 

Oklahoma was, in those days, the la s t  place in the nation 

where the  criminal element could escape U.S. ju r i s d ic t io n .  

This circumstance a t t ra c te d  the worst elements of American 

society, and i t  was argued that th e i r  contr ibution to  the 

p o l i t i c a l  cu l tu re  of the  area could not have been posit ive .  

I t  was also suggested th a t  th i s  outlaw period extended well 

in to  statehood.

Having la id  a th eo re t ica l  and h is to r ic a l  foundation for 

the expectation of corruption in the s t a te ,  the  next task 

was to examine the record since statehood for  evidence of 

p o l i t i c a l  corruption. I t  was found tha t  every branch of
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s t a te  government has been touched by major p o l i t i c a l  scandal 

-From the very highest leve ls  on down. Furthermore. scandal 

has been present -For several decades within each branch. In 

addition, the s t a t e  has been in the grip o-f a thr iving 

patronage system -for several decades.

What, then, i s  one to make o-f a l l  t h i s ?  I t  i s  

appropriate to  mention tha t  corruption, lawlessness, greed, 

and opportunism are not the only themes in the h is tory  o-f 

Oklahoma. But there can be l i t t l e  doubt th a t  they were 

present and th a t  they were s ig n i f ic a n t .  Furthermore, 

theo re t ica l  grounds ex is t  th a t  p red ic t  such a pa t te rn  o-f 

behavior. Thus, a t  t h i s  point there  are va l id  grounds, both 

in theory and in the h is to r ica l  record, to  conclude tha t  

Oklahoma may have a d i s t in c t ly  corrupt p o l i t i c a l  culture.  

The cu ltura l  hypothesis i s ,  therefore ,  off to a good s t a r t .
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C H A P T E R  I I I

COUNTY GOVERNMENT IN OKLAHOMA 

Introducti on

Chapter II i n i t i a t e d  an examination of the hypothesis tha t  

Oklahoma i s  possessed by an unusually corrupt p o l i t i c a l  

culture- I t  examined the h i s to r ic a l  evidence supporting 

th i s  hypothesis- In th i s  chapter the focus s h i f t s  to  the 

p o l i t i c a l  in s t i t u t i o n s  within the  system with an emphasis on 

county government and on the o f f ic e  of county commissioner. 

A basic theme will be the r e la t iv e ly  unchecked power of the 

county commissioners.

The chapter contains four main par ts .  The f i r s t  part  

presents an overview of county government. Part two 

examines the o f f ice  of county commissioner. Par ts  one and 

two also focus upon formal du t ies  and r e s p o n s ib i l i t i e s .  The 

informal side of county government i s  brought out in part  

three. Since the autonomy of the  county commissioners i s  a 

basic hypothesis in th i s  study par t  four i s  devoted e n t i re ly  

to t h i s  topic .

I l l
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An Overview of County Government in Oklahoma 

This section s e t s  out the or ig ins  of county government

within Oklahoma, i t s  major functions, the most important 

o f f ice s ,  and basic information on county finances.

Consti tu tional  and S ta tu tory  Basis for County Government 

County government in Oklahoma i s  rooted in A r t ic le  17 of the 

Oklahoma Constitution and is  fur ther  specified in T i t le  19 

of the Oklahoma Sta tu tes.  A r tic le  17 of the Oklahoma 

Constitution e s tab l ish es  the system of county government

within the s t a t e . 1 Among other th ings  i t  names the f i r s t

seventy f ive  of Oklahoma’s seventy seven counties and 

sp ec if ie s  t h e i r  borders, spec if ie s  c e r ta in  elected  

o f f i c i a l s ,  prescribes the procedures for the creation of new 

counties,  and delegates to the le g is la tu re  considerable 

au thori ty  to elaborate  upon t h i s  basic s t ru c tu re .  T i t l e  19 

contains leg is la t io n  re la t in g  to  county government.3 

Examples of i t s  content are the requirement for bids to  be 

awarded on the basis  of the lowest and best bid,

r e s t r i c t i o n s  upon the use of county road funds, and the 

du ties  and r e s p o n s ib i l i t i e s  of the Board of County

Commissioners.

Functions of County Government 

Oklahoma’s counties are bas ica l ly  adminis tra tive un its  of 

government. They are generally concerned with implementing 

ex is t ing  federal and s t a t e  programs ra ther  than with the
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creat ion  of new ones. These concerns include enforcing the 

law, levying and co l lec ting  taxes, storing and preserving 

important records and documents, operating a county school 

system, providing health,  human, and welfare services,  

constructing  and maintaining a county road and bridge 

system, operating a j a i l ,  and a myriad of other matters. 

Inherent in a l l  of t h i s  i s ,  of course, the necessity  to 

determine a budget, l e t  contracts ,  pay monies, h i re  and f i r e  

personnel, e tc .  These various tasks  are accomplished by 

several e lec ted  o f f ice rs .

Elected O ff ic ia l s  in County Government 

Elected county o f f i c i a l s  include the county commissicners, a 

county s h e r i f f ,  county c le rk ,  county court c le rk ,  county 

assessor ,  county t re a su re r ,  county superintendent of 

schools, and a d i s t r i c t  attorney. All of these o f f i c i a l s  

serve four year terms of o f f ice .  With the exception of the 

county commissioners and the d i s t r i c t  a t to rney , each runs 

county wide on a part isan  ba l lo t  in a run-off system. The 

following discussion will be r e s t r ic te d  to  the of f ices  of 

county c le rk ,  d i s t r i c t  attorney, and county s h e r i f f .

The county clerk i s  the custodian of important documents 

(deeds, e tc . )  and is  a lso  charged with the issuance of 

payments (warrants) when the county buys something. In 

addit ion,  the clerk i s  charged with the duty to  insure tha t  

warrants are written for legit imate  expenditures. But
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warrants are writ ten only on the in s truc t ion s  of the Board 

of County Commissioners.

The d i s t r i c t  attorney is  the county's lawyer and 

prosecutor. This o f f ice  i s  a revision of a former of f ice  

known as the county a ttorney. In the past the county 

attorney had ju r i s d ic t io n  only within the county, but the 

d i s t r i c t  a ttorney often serves more than one county. For 

example, the Comanche County D is tr ic t  Attorney also  serves 

Cotton County. Furthermore, the county a t to rn ey ’s budget 

was t o ta l ly  funded by the county, whereas the d i s t r i c t  

attorney i s  now e n t i r e ly  funded by the s ta te .  Most of these 

reforms resu l ted  from a scandal within the ju d ic ia l  branch 

of Oklahoma’s government. However, fu l l  f inancial  

independence from the county budget was not achieved unt i l  

the reforms resu l t ing  from Okscam. The d i s t r i c t  a ttorney 

functions only within h i s  d i s t r i c t ,  and county a ttorneys 

could function only within the ir  counties. This meant tha t  

subpoena powers were, and are, re s t r ic ted  to tha t  d i s t r i c t  

or county. This feature  made i t  d i f f i c u l t  for local 

prosecutors to  build e f fec t ive  cases against supplie rs  and 

commissioners suspected of wrong-doing.

The county s h e r i f f  i s  the chief law enforcement o f f ice r  

for the county. He i s  responsible for the maintenance of 

law and order within the county, the serving of subpoenas, 

the operation of the county j a i l ,  and the performance of his  

deputy s h e r i f f s ,  whom he h ires and f i r e s .  This br ie f  tour
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of the county courthouse has illuminated a few of the more 

important county o f f ic ia l s  in the commissioner’s immediate 

environment. But before considering the commissioners 

themselves i t  i s  necessary to look at county finances.

County Finances

This section describes the major sources of revenue in 

county government. In addition,  county road funds are

discussed in more deta il  since they were so intimately

involved in Okscam.

General Sources of Revenue. County government in

Oklahoma operates from three major sources of revenue; a 

general fund, revenue sharing funds, and t r a n s fe r  payments.3 

General fund monies are used for the general operation of 

county government, excluding county roads and bridges. The 

general fund i s  funded by local ad valorem taxes and by 

other local co l lec t ions  (court fees,  e t c . ) .  Expenditures 

from t h i s  fund are made in accordance with an annual l ine  

item budget. The general fund i s  supplemented by revenue 

sharing funds. Revenue sharing monies come from t ransfer  

payments from the federal government under the revenue 

sharing program. Both funds are under t i g h t  budgetary 

control and were not involved in Okscam.

Transfer payments to  the county come from both the 

federal and s t a t e  governments. They fund numerous aspects 

of county government including county schools, various human
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services programs, and the count'/ road and bridge program. 

Federal t ran sfe r  payments do not go to  the county road and 

bridge program and were not involved in Okscam. O-f the 

s t a t e  t r a n s fe r  payments only a portion go for  county roads 

and bridges. Thus Okscam centered upon only one aspect of 

the revenue sources ava i lab le  to county government, county 

road funds.

County Road and Bridge Finances. The county road and 

bridge program i s  financed by a special category of funds 

called road funds.4 Road funds are t r a n s fe r  payments from 

the s t a t e  to  the counties and are earmarked so le ly  t o  the 

county road and bridge program. Their expenditure is  

regulated by Sections 331, 519, 602, and 704 of T i t l e  19, 

Oklahoma Sta tu tes .  Generally, these funds may not be 

encumbered unt i l  they are ac tua l ly  on hand in the  county.3

In the  past,  a commissioner could act as authorizing 

agent, purchasing agent, and receiving agent in the 

expenditure of these funds. This enormous d isc re t ionary  

power combined with the absence of such r e s t r a i n t s  as a l ine  

item budget created a s i tu a t io n  in which these  road funds 

became a commissioner’s own private  cookie j a r .

County road monies may be used for several purposes and 

have a va r ie ty  of sources. Road funds may be used for 

personnel services,  maintenance and operational  expenses, 

capito l outlay purchases, to rent or lease machinery, for 

workman’s compensation insurance, to construct and maintain
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school bus and mail routes,  and for commi ss i  oner •' s s a la r ie s .  

S ta te  revenue sources for road funds include co llec tions  

from the gasoline excise tax, special  fuel use tax,

commercial vehicle  tag revenue, bus mileage tax, gross

production tax (except natural gas), and other miscellaneous 

sources . *

The s t a tu te s  provide a procedure for the d is t r ibu t ion  of 

road funds to  the  counties and for t h e i r  re lease.  Each 

month the Oklahoma Tax Commission sends each county i t s

monthly road funds in care of the county t rea su re r .  Road

funds are d i s t r ib u ted  to  the counties based upon a formula 

involving county population, road miles, and land area. The 

treasu rer  c e r t i f i e s  the amount ava ilab le  for appropriation 

to  the commissioners. The commissioners then request, from 

the County Excise Board, permission to  appropriate the 

funds. The County Excise Board reviews the commissioner •' s 

request to  insure th a t  the funds are ava ilab le  and tha t  the'/ 

will be spent according to the law. Qnce i t  has s a t i s f ie d  

i t s e l f  on these two points the Excise Board re leases  the 

funds for use . -7

The prohib it ion against the encumbering of road funds 

prior  to  th e i r  being on hand in the county i s  based upon the 

uncertain nature of the s t a t e ’s revenue co l lec t ions  and the 

s ta tu to ry  prohibit ion against d e f ic i t  spending.® In other 

words the s t a t e  cannot be sure a specif ied amount of money 

will be co llected  from the earmarked revenue sources in an'/
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one month. I t  therefore  cannot promise th a t  a specified

amount will be sent to  the counties. And s ince the counties 

are not cer ta in  of how much they will rece ive  they are

supposed to  delay spending unti l  they ac tua l ly  have the 

money on hand. But the re su l t  of t h i s  uncerta in ty  i s  that  

road funds are exempted from l ine  item budgetary control.  

They are, consequently, designated "cash funds, " and the 

counties are generally  precluded from encumbering them 

before they are ac tua l ly  on hand. In the past exceptions to 

th i s  ru le  existed in the area of the lease/purchase of heavy 

equipment and machinery. In these cases the  county could

agree to  an insta llment contract , '5’ but these  were exceptions 

ra ther  than the ru le .

This br ie f  overview of county government has indicated 

some of the key elements with which the county commissioners 

must contend. Their powers are delineated by the

leg is la tu re  but the Oklahoma Constitution d ivides county 

duties  among several other elected o f f i c i a l s .  The s ta tu te s  

provide for a system of funding county roads and bridges but 

th i s  money i s  t rea ted  d i f fe ren t ly  than other county funds. 

With these g e n e ra l i t i e s  in mind le t  us now turn our

a t ten t ion  to a more de ta iled look a t  the o f f ic e  of county

commi ssi oner.
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The County Commissioner in Oklahoma

The Office of County Commissioner

Each county in Oklahoma has three county commissioners. 

Each county i s  divided in to  three d i s t r i c t s  and has one 

commissioner from each of the th ree  d i s t r i c t s .  

Commissioners are se lec ted  from part isan b a l l o t s  using the 

run-off system. The term of of fice  i s  se t  a t  four years. 

The three commissioners co l lec t ive ly  con s t i tu te  the Board of 

County Commissioners fo r  the county and are,  by law, 

required to act for  the  benefi t  of the e n t i r e  county. x a *

This s t ruc tu re  bu i lds  in co n f l ic t s  of in t e r e s t .  One 

con f l ic t  of i n t e r e s t  cen te rs  upon the special in te r e s t s  of a 

d i s t r i c t  versus the general a t - la rge  in t e r e s t s  of the 

county. On the one hand commissioners are expected to  make 

decisions based upon the  general i n t e r e s t s  of the entire  

county. On the other hand they gain and hold p o l i t ica l  

o f f ice  from a constituency consisting of only a portion of 

the county. This p o l i t i c a l  r e a l i ty  encourages them to  cater 

to th e i r  own d i s t r i c t s ,  which, in tu rn ,  encourages 

autonomous operations.

Another c o n f l ic t  of in te r e s t  centers upon the needs of 

an o f f ic ia l  who gains o f f ic e  via election versus the ro le  of 

an adm inis tra tor . On the one hand, commissioners gain
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office  by winning an election.  Gaining and keeping such an 

off ice means responding to the needs and desires  of

consti tuen ts ,  promising to  do things, and being exposed to 

the pressures of public opinion. Furthermore, the e lection  

i s  part isan in nature. I t  i s  widely recognized th a t  the 

partisan p o l i t i c a l  in te r e s t s  of a p o l i t i c a l  party might 

appose the public in t e r e s t  as issues a r i s e  in any public

off ice.  This s i tu a t io n  is  common in American p o l i t i c s ,

especially  in openly p o l i t i c a l  o f f ice s  such as s ta te

senator, U.S. House of Representatives, e tc .  But i s  i t  

appropriate for an of f ice  that i s  e s sen t ia l ly  adm inis tra t ivs  

in nature? Woodrow Wilson cer ta in ly  did not th ink  so in his 

landmark essay "The Study of Administration,"11 In h is  view 

the administration of government programs was no place for 

partisan p o l i t i c s .  An easy extension of t h i s  argument is  

tha t  an adminis tra tive  off ice  i s  no place fo r  election  

p o l i t i c s .  Administrators must be free  to  administer the law 

and programs im par t ia l ly  and according to  the  law. The

pressures to  play fa v o r i te s  caused by e lec t ions  presen ts  an 

unnecessary c o n f l ic t  in an e s se n t ia l ly  adminis tra tive  

of f i  ce.

As for t h e i r  pay, county commissioners receive

compensation according to  a formula, are reimbursed for some 

of the i r  t ravel  expenses, and generally see themselves as 

underpaid.12 Their annual salary varies from county to

county because the  formula combines the net valuation of a l l
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population o-f the county-13 Consequently, those

commissi oners -from the more populated and wealthier counties 

receive su b s tan t ia l ly  more than those -from the sparsely 

populated poorer counties.  Oklahoma County i s ,  -for example, 

the s t a t e ' s  most heavily populated county (568,933 people in 

1980) and one o-f i t s  w ea lth iest .  In 1984 an Oklahoma 

County Commissioner received an annual sa la ry  o-f 

463,939.96.13 On the other hand, Cimmarron County i s  the 

s t a t e ' s  l e a s t  populated county (3,648 people in 1 9 8 0 ) and 

one o-f the  s t a t e ' s  poorest.  The 1984 sala ry  of a Cimmarron 

County Commissioner was $ 1 8 , 0 4 5 . In addit ion,  a 

commissioner receives 3 monthly travel allowance i f  he uses 

h is  own vehicle.  The maximum travel  allowance i s  s e t  at 

$125.00 per month. However a commissioner may receive an 

additional $75.00 per month if  he has more than 100 miles of 

road in h i s  d i s t r i c t  and if  the Board of County 

Commissioners in h i s  county a g re es .10

A major problem with t h i s  system of compensation i s  that 

most of Oklahoma’s counties are sparsely populated and poor. 

The r e s u l t  has been low s a l a r i e s  for most of Oklahoma’s 

county commissioners. This low pay in turn c rea te s  a great 

temptation. And th i s  low pay was a j u s t i f i c a t i o n  voiced by 

many g u i l ty  commissioners who took kickbacks.19 Thus the 

system of compensation was probably a s ig n i f ic a n t  fac tor  in 

Okscam.
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Apart -from the pay problem there  was the matter o-f 

t ra in ing .  Learning the job of county commissioner has 

usually been accomplished by experience on the job and 

without the aid of formal t r a i n i n g .3® I t  has only been in 

recent times th a t  they have enjoyed a s truc tured  program in 

th i s  respect .  This assis tance arrived in 1975 in the form 

of the Handbook for County Commissioners published by the 

Center for Local Government Technology a t  Oklahoma State  

Universi ty .31 Personnel from Oklahoma Sta te  University had 

been advising commissioners long before 1975, but the  scope 

of th i s  advice was comparatively narrow and generally 

concerned the  construction and maintenance of roads and 

bridges. Thus, for a majority of the years of Oklahoma 

statehood the  s t a t e ' s  county commissioners had to  re ly  on 

th e i r  own experiences on the job and upon th e i r  fellow 

commissioners to  learn th e i r  du t ies .

The p ra c t ice  of learning how to be a county commissioner 

through experience and on-the-job tra in ing  could well have 

provided the means for the Okscam system to  perpetuate 

i t s e l f .  Newly incumbent commissioners could have been 

taught the system as a part of t h e i r  routine experiences and 

conversations with other commissioners, or supplie rs ,  or 

both. Furthermore, the lack of a formal t ra in ing  program 

prevented an opportunity to teach new commissioners what was 

ac tual ly  expected of them under the law. This lack of 

formal t ra in ing  may have been espec ia l ly  c r i t i c a l  since most
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commissioners were rura l  farmers who did not have extensive 

t ra in ing  in the role of an impartial administra tor.  Relying 

upon a system of on-the-job t ra in ing  and not providing 

formal t ra in ing  could well have interacted with each other 

to  re inforce  other corrupting influences and thereby a s s i s t  

in the perpetuation of the Okscam system.

The Board of County Commissioners 

Although each commissioner i s  e lected  from a separate 

d i s t r i c t  within the county these commissioners are supposed 

to function c o l le c t iv e ly  as a Board of County Commissioners. 

The Board of County Commissioners i s  composed of the three 

commissioners from the separate d i s t r i c t s  within the county 

and i s  the governing body for the county. The Board i s

chaired by one of the th ree commissioners. The chairman has

numerous du t ies  including conducting Board meetings, 

preparing the agenda for such meetings, and signing 

documents on behalf of the Board. Under T i t le  19 of the

Oklahoma S ta tu tes ,  the Board has a wide v a r ie ty  of du ties  

and powers.

Under the law the  Board i s  the  county’s business

manager.22 I t  appoints one member of the important County 

Equalization Board, which i s  in timately  involved in 

determining county taxes.  The Board of Count'/ Commi ss i  oners 

also makes a l l  orders regarding the purchase of property for 

the county. In addition, and importantly, the Board has
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ju r i sd ic t io n  over the county road and bridge program.

The law provides the Board with numerous fiscal 

powers.23 I t  can call  special bond e lec t ions  in order to 

r a i s e  funds for public pro jec ts ,  award contracts  on behalf 

of the county, and i t  i s  a key pa r t ic ipant  in the annual 

budgetary process. I t  a lso authorizes the purchase of 

supplies  for the commissioners and for the r e s t  of count'/ 

government, and i s  responsible for the expenditure of other 

county monies. When large purchases are an t ic ipa ted  the 

Board advertises for bids (often in the local newspaper). 

But i t  has d i sc re t ion  here too, for i t  i s  not obligated to 

take the lowest bid. I t  may take the lowest and best bid. 

The inclusion of "best bid" in the c r i t e r i a  for awarding 

con tracts  allowed the commissioners to  consider factors  

other than pr ice  such as r e l i a b i l i t y ,  a v a i la b i l i t y ,  service, 

and q u a l i ty .3-* This aspect of the county purchasing 

procedure provided a loop hole through which commissioners 

could eliminate unwanted bidders and favor vendors who paid 

kickbacks.

The Board of County Commissioners has s ta tu tory  

au tho r i ty  to become involved in the a f f a i r s  of other county 

o f f i c i a l s . 33 This power derives from i t s  s ta tu to ry  duty to 

ensure f isca l  re sp o n s ib i l i ty  on the part  of other county 

o f f i c i a l s .  In t h i s  connection i t  can audit the  books of 

other county o f f i c i a l s  in order to inspect records of their  

re c e ip ts  and expenditures. If i r r e g u la r ! t i e s  a re  found the
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Board may i n i t i a t e  action to  remove the o f f ic ia l  in 

question. While a l l  o-f the above matters a re  undoubtedly 

important, most of Oklahoma's county commissi oners 

interviewed claimed th a t  th e i r  most important du ties  are 

re la ted  to  roads and bridges.

County Roads and Bridges 

Most commissioners spend a great deal of t h e i r  time and 

energy on the county 's  roads and bridges. This is  

espec ial ly  true  in the rura l  counties, and fo r  good reasons.

One important reason for th e i r  concern with roads and 

bridges i s  p o l i t i c a l .  Oklahoma has a strong rura l  heritage 

and agr icu l tura l  i n te r e s t s  are powerful in  the s ta te .  

County roads and bridges are of v i t a l  i n t e r e s t  to  rural  

people and to the economies of rural regions. I t  i s ,  a f te r  

a l l ,  over these rura l  roads and bridges tha t  rural  children 

must pass on th e i r  way to  and from school. And i t  i s  over 

these same roads and bridges tha t  farmers must t rave l  as 

they go to and from markets. I t  should not be surpris ing,  

therefore ,  tha t  most commissioners feel tha t  a s u re - f i r e  way 

to  lose the next e lect ion i s  to neglect these roads and 

bri dges. 2‘5'

Another important reason for the commissioner's concern 

over county roads and bridges i s  legal .  The County 

Commissioner’s Handbook devotes an e n t i r e  chapter to the 

topic of roads and bridges and ind ica tes  th a t  the-/ have
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broad s ta tu to ry  au thor i ty  in t h i s  regard:

I t  shall  be the duty o-f the Board of County 
Commissioners in each county to construct and maintain, 
as county highways, those roads which bes t  serve the 
most people of the county.20

This i s ,  indeed, a broad mandate- Under the  lew the 

commissioners, acting c o l le c t ive ly  as the Board of County 

Commissioners, have the au tho r i ty  to  decide where to build a 

county road or bridge, when to build i t ,  what design to  

employ, what materials  will  be used in i t s  construction, and 

who will do the  job- Each county purchases (or lease s ) ,  

contro ls ,  and maintains i t s  own f l e e t  of construction 

equipment (road graders,  bull  dozers, t rucks ,  e tc . ) .  In

addition,  each county operates  i t s  own equipment storage 

f a c i l i t i e s  (commonly re fe r red  to as "barns") and employs 

fu l l - t im e  maintenance and construction workers. 

Consequently, a Board of County Commissioners possesses the 

necessary resources to build several types of roads or 

bridges. But they can a lso  l e t  the construction project out 

on a contract ,  in which case the Board decides who will

receive the contrac t .  This decision i s  based upon the 

lowest and best bid c r i t e r i a .

What has been said of road and bridge construction 

applies  equally to maintenance. Under the  law the Board

decides which roads and bridges will be repa ired  and in  what 

order. I t  also decides what materials  to  use in repair or 

maintenance p ro jec ts  and when a project will begin and end.
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The commissioners have the cap ab i l i ty  to  perform a wide 

range of repa ir  and maintenance jobs but they can also l e t  

these jobs out on contracts .  If  a contract i s  t o  be l e t ,  

the lowest and best bid c r i t e r i a  p reva il .

Formal Purchasing Procedures Related to  Roads and Bridges 

Okscam centered around the purchase of county road and 

bridge supplies ,  materials ,  and equipment. Consequently, i t  

i s  of obvious importance to understand how the purchasing 

system worked.

T i t le  19 has long provided for a general purchasing 

procedure within the counties.  Under the law each county 

commissioner could be designated a purchasing agent in 

connection with the county road and bridge program.39 The 

amount of money available for each month would be specif ied 

in the minutes of the f i r s t  Board meeting during the month, 

although t h i s  to ta l  could be changed a t  a l a te r  meeting.

Each purchase re la t ing  to the  expenditure of county road 

and bridge funds began with the preparation of a purchase 

order by a purchasing o f f ic e r ,  usually a commissioner.5® 

The purchase order would then be submitted to  the county 

clerk who would c e r t i fy  in writ ing tha t  funds were ava i lab le  

and assign a control number to the  purchase order.

I t  was not necessary to  s o l i c i t  bids for every purchase 

because the  county maintained bid l i s t s  from vendors and 

these bid l i s t s  contained b ids on many commonly used
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supplies and materials .  But i f  the amount o-f money involved 

was *500.00 or more the county was required to s o l i c i t  bids 

•for th a t  spec i f ic  purchase.31 The purchasing o f f ice r  would 

review these bids, or consult the bid l i s t .  If the amount 

was under *500 and not on a bid l i s t  the purchasing o f f ice r  

was supposed to  call  three suppl ie rs  and get telephone bids. 

The purchasing o f f icer  would then se lec t  a supplier based 

upon the c r i t e r i a  of the lowest and best bid. The purpose 

of the lowest and best bid c r i t e r i a  was to  allow some 

la t i tu d e  respecting price  since i t  was f e l t  tha t  p rice  might 

not always be the best basis for a purchase.

The la s t  s teps were delivery and payment. After the 

purchasing o f f ic e r  selected a supp l ie r ,  t h i s  supplier would 

be no t if ied  of the purchase and provided with a copy of the 

purchase order. When the vendor made delivery he was 

required to  provide the purchasing o f f ic e r  with a dated and 

sp ec i f ica l ly  itemized invoice. The supplier was a lso  

required to  swear in writing on t h i s  invoice tha t  he had not 

taken a kickback on the purchase. In addition, t h i s  

statement disavowing a kickback was required to be 

notarized. When delivery was made to  the county the 

purchasing o f f ic e r  would sign the appropriate blank on the 

purchase order.  I t  should also be noted here tha t  under the 

law the purchasing of f ice r  could also  function as receiving 

agent and take delivery. The purchasing o f f ice r  would then 

co l lec t  the purchase order, the del ivery  invoice, and any
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other supporting documents, and give i t  to  the county clerk.

At th i s  point the clerk would have an approved purchase 

order, with purchase order number indicated thereon, and a 

rece ip t  -from the vendor indicating th a t  the county had 

ac tua lly  received what i t  had purchased. When these 

documents were in  hand the clerk would present them to the 

Board -for approval of the purchase and au thorizat ion  to make 

payment. After the Board approved the purchase i t  would 

in s t ru c t  the c lerk  to issue a payment warrant. The clerk 

would then f i l e  a l l  the paperwork connected with the 

purchase for fu tu re  reference or audit.

This purchasing system was basica l ly  qu ite  simple. In 

addition to  i t s  simplic i ty , t h i s  system had another 

important fea tu re .  In the case of the county commissioners, 

th i s  system combined the functions of purchasing agent, 

authorizing agent, and receiving agent. The discussion thus 

fa r  has concentrated upon the formal aspects  of some of the 

of f ices  within county government and upon county finances. 

But th a t  i s  only part  of the story, for  county government 

had an informal s ide  too.

Informal Practices  in County Government 

Ph i l l ip  Simpson has found th a t ,  ju s t  as in Small Town in

Mass Societv. 33 county courthouses in Oklahoma have

t r a d i t io n a l1y operated on a ra ther  informal b a s i s . 33 The 

discussion will begin with the informal operations within
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the o-f-fice o-f county commissioner. Since the county clerk 

i s  also involved in purchasing and record keeping the 

discussion includes th a t  o-f-fice as well. The autonomous 

operation o-f the individual commissioners will be apparent.

In-formal Practices  o-f County Commissioners 

In the past  many Boards of County Commissioners tended to 

operate ra the r  informally. This informal pattern pertained 

to  the handling of county road funds and compliance with a 

requirement th a t  Board meetings be open to  the public. A 

norm of " tur f"  was an important element in these informal 

operati ons.

County road money came to the county for use by the

e n t i re  county. But the commissioners informally divided

these funds in to  th i rd s  and exercised autonomous control 

over th e i r  respect ive t h i r d s . 3** Each commissioner would 

spend h is  th i r d  as he saw f i t .  Board approval of these 

expenditures was required but i t  was usually a rubber stamp 

procedure. Major exceptions to  t h i s  pa t te rn  occurred in 

Tulsa County and Oklahoma County. These two counties 

contain the la rg e s t  concentration of the  state-" s  population 

and are heavily urban. Coordination between c i t y  and county

government was often necessary because the c i t y  and county

often combined resources in construction pro jec ts .  But even 

in Oklahoma County some county commissioners were convicted 

in the Okscam probe. Furthermore, in the rural  counties
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there was occasionally  some cooperation, such as when a road 

went along the boundary between d i s t r i c t s .  Nonetheless the 

typical p rac t ice  in Oklahoma's counties was one o-f 

commissioners having th e i r  own individual funds and almost 

complete d i sc re t io n  in spending them.

A norm of " tu r f"  also prevailed within Oklahoma's county 

courthouses.33 Almost a l l  of Oklahoma's county

commissioners took care of th e i r  own d i s t r i c t s  and expected

to be l e f t  alone to  do so. In re turn ,  they l e f t  the other

commissioners alone about matters within th e i r  d i s t r i c t s ,  

unless asked to intervene. They a lso  l e f t  other county

o f f i c i a l s  alone about matters within th e i r  ju r i s d ic t io n s  and 

expected re c ip ro c i ty .  This was not t rue  everywhere and the 

s i tu a t io n  i s  changing today. Several incumbent

commissioners who replaced convicted commissioners said they 

saw i t  as t h e i r  duty to be concerned about the en t i re  

county, as apposed to a concern centered only upon th e i r  

d i s t r i c t s .  But the old a t t i tu d e s  appeared to  p e r s i s t  in 

many counties- In general,  commissioners from the urban 

areas tended t o  take  the broader view while those from the 

rural counties tended to cling to the  older and narrower

vi ew.

Another example of the informal way in which county

commissioners operated concerns the s t a t e ' s  open meeting 

law. Usually commissioners met only among themselves to 

discuss business and were unaccustomed to  formal open
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meetings. In Cleveland County the  s tory  i s  to ld  tha t  the 

county commi ss i  oners were so unsure o-f themselves as to  how 

to  conduct properly an open meeting tha t  they held a 

p rac t ice  se ss ion .34 But in-formality has not been con-fined 

to  the of-fice of county commissioner.

Informal Practices by the County Clerk 

The county clerk has a duty to  see to  i t  tha t  warrants are 

written for legitimate  public expenditures .37. But county 

cle rks do not see themselves as policemen. They tend to 

accept the  norm of tu r f  j u s t  as the commissioners do and 

normally confine themselves to  t h e i r  jo b .3® If the Board of 

County Commissioners t e l l s  a c le rk  tha t  a warrant i s  needed 

to  s a t i s f y  a debt and the paper work i s  in order the word of 

the Board i s  good enough for the clerk.

Another example involves the  determination of the value 

of recently  purchased property for the purpose of aff ix ing 

revenue stamps. When rea l  property changes hands the new 

deed i s  recorded in the county courthouse and the county 

clerk i s  the public o f f ic ia l  responsible.  Bu<_ taxation i s  

a lso  accomplished at the same time. When the deed i s  

presented a t  the c le r k ' s  o f f ice  the value of the property i s  

determined and the appropriate amount of revenue stamps are 

affixed by the c lerk.  But how i s  the c lerk  to know the 

value of the  property? In p rac t ice  the new owner i s  asked 

by the clerk to  declare the purchase pr ice .  The owner's
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ward i s  taken a t  -face value by the clerk,  and other county 

o f f i c i a l s  do not as a ru le  challenge the clerk in th i s

regard. One clerk said tha t  she suspects th a t  c i t i z e n s  are

lying to  her about the purchase pr ice  of property, but tha t  

she does not have the time or inc l ina t ion  to check each 

person’s story.

An important thread running through t h i s  analysis  of 

informal p rac t ice s  in county government has been the 

autonomy of the county commissioners and the tendency for 

county government to  fragment in to  separate  of f ices ,  each

with i t s  own tu r f .  With t h i s  background in mind i t  i s  now

possible to  concentrate  upon the d i s t in c t iv e  autonomy and 

d iscre tionary  power of the county commissioners.

The Autonomous County Commissioner 

From the analysis  so fa r  i t  should be apparent that  the 

county commissioners of Oklahoma operated with a great deal 

of autonomy in the area of county roads and bridges. This 

autonomy grew from a combination of si:-: main fac tors :  the

s ta tu te s  gave the Board of County Commissioners complete 

au thori ty  over the  county road and bridge program; the 

commissioners contro lled county and bridge funds; the 

s ta tu te s  allowed county commissioners to combine the 

functions of purchasing agent, authorizing agent, and 

receiving agent in the  expenditure of county road funds; the 

county commissioners were insulated from other local
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au tho r i t ie s  and ignored by local media: the commissioners

were not e f f e c t iv e ly  checked by s ta te  au tho r i t ie s ;  and the 

commissioners could exercise considerable p o l i t i c a l  power i f  

they so desired.

F i r s t ,  the  s ta tu te s  gave the Board of County 

Commissioners complete au thori ty  over the  e n t i r e  county road 

and bridge program- The commissioners, acting as a Board, 

were empowered to  decide what was to  be b u i l t  or repaired, 

as well as when, where, how, with what materials ,  and by 

whom. In actual p rac t ice  each commissioner made most of 

these decisions for h is  d i s t r i c t  autonomously. Furthermore, 

each commissioner operated h i s  own "barn;" he hired and 

f ired  h is  own road crews; he bought (or lease/purchased) the 

construction equipment for his  d i s t r i c t ;  and he maintained 

th i s  f l e e t . 3*5’

Second, the commissioners exercised autonomous control 

over county road funds. Each commissioner had access to  a 

monthly flow of large sums of money not constrained or 

controlled by a l ine  item budget. These county road funds 

were informally divided into th i r d s  by the three 

commissioners within the county and each commissioner 

controlled h is  th i r d .

Third, an individual commissioner could function as 

authorizing agent, purchasing agent, and receiving agent in 

the expenditure of road funds. The Board of County 

Commissioners was supposed to  function as a check on the
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behavior of individual commi ssi  oners, but i t  became a rubber 

stamp. Thus the check on the behavior o-f the commi ss i  oners 

tha t  was to be provided by requiring c o l le c t iv e  action broke 

down. This breakdown enabled commissioners to operate 

autonomously, and to  circumvent the law.

Fourth, the commissioners were well insu la ted from 

detection, prosecution, and conviction by local au th o r i t i e s .  

The s h e r i f f ,  d i s t r i c t  attorney, and clerk each had some 

p o l i t i c a l  power of th e i r  own and some au tho r i ty  th a t  was 

independent of the  county commissioners. But th e i r  

independence to  inves tiga te ,  a r r e s t ,  and prosecute county 

commissioners was inh ib i ted  by the powers of th e i r  o f f ice  

and by the norm of t u r f .  For example, county c le rks  were 

charged with the r e sp o n s ib i l i ty  to  insure th a t  warrants were 

written for legit imate  public expenditures, but county 

cle rks  did not see themselves as policemen. And a local 

county attorney  or d i s t r i c t  a ttorney who suspected wrong 

doing was hampered by the subpoena powers of h i s  o f f ice :  he

could subpoena only within h i s  county or d i s t r i c t ,  yet v i ta l  

evidence might well res ide  elsewhere.

Nor did the local media in rural a reas  take a keen 

in te re s t  in the proceedings of the Board of County 

Commissioners.40 In f a c t ,  local newspapers had an incentive 

not to become too in q u is i t iv e  because ty p ic a l ly  some of 

th e i r  advertis ing derived from decisions contro l led  by these 

commissioners. The urban press in Oklahoma City and Tulsa
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was not so constrained. The Daily Oklahoman and The 

Oklahoma Observer ran numerous s to r i e s  over the  years about 

corruption in government. But generally  speaking across the 

s t a t e  the media tended to  ignore the procedings o-f county 

o f f i c i a l s .  Thus the media in the form of the local press

was generally  not w il l ing  or able to serve as much of a

check on county commissioners.

F if th ,  the commissioner's autonomy was fu r th e r  enhanced 

by th e i r  insulation  from checks a t  the s t a t e  level. For 

example, the Office of Attorney General within the  s ta te  of 

Oklahoma has generally been viewed as weak with respect to 

i t s  powers to  i n i t i a t e  independent inves t iga t ion s  and to 

conduct prosecutions. I t  could intervene in local

inves tiga tions  only when asked.*1 Another example i s  the 

Office of S ta te  Auditor and Inspector.

The Office of S ta te  Auditor and Inspector could not 

bring legal proceedings i f  i t  found evidence of wrong doing. 

This o f f ice  could only pass the information along to  some

other s t a t e  agency with prosecutorial  powers, such as the 

Oklahoma Sta te  Bureau of Invest igat ion,  and hope they might 

a c t . -*3 Nor could the s ta te  auditor and inspector mandate 

accounting and inventory systems per ta in ing  to  roads and 

bridges. I t  could only recommend.*3 I t  could conduct

audits ,  but the counties could decide upon their  own 

inventory systems with respect to  road and bridge supplies, 

equipment, and material .  And in many cases these  inventory
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and accounting systems did not provide an adequate 

accounting of the d isposi t ion  of these various items.

Sixth, the county commissioners were regarded as 

bastions of p o l i t i c a l  power. This fac tor  i s  admittedly

harder to  pin down, but evidence does e x is t  th a t  indicates 

i t s  presence. This point will be developed in the next 

chapter, but su ff ice  i t  here to say th a t  the county 

commissioners were generally reputed to  be qu i te  powerful in 

local and s ta te  p o l i t i c s .  Nor were they paper t ig e r s  in 

t h i s  respect for they were able to thwart l eg is la t iv e  

reforms on several occasions.

In sum, the focus of t h i s  chapter has been upon county 

government. Such an in s t i t u t io n a l  focus was suggested by 

Michael Johnston as part  of a systems theory approach to the 

study of corruption. County government has been examined 

with an eye for  in s t i tu t i o n a l  s t ruc tu res  and practices 

conducive to corruption. This analysis  has revealed that 

the county commissioners operated with a grea t  deal of 

autonomy, especially in the area of the road and bridge 

program. They did so p a r t ia l l y  because of s ta tu tory  

provisions and p a r t i a l l y  because of informal p ra c t ice s .  The 

net r e s u l t  was a very permissive in s t i t u t io n a l  environment. 

The consequences of th i s  permissive environment are 

presented in Chapter IV.
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NOTES

1. The Constitution of Oklahoma. A r t ic le  17.

2. Counties and County Officers ,  19 O.S. 1971. The 1971 
edition of the s ta tu te s  has been selec ted  since i t  i s  
the most recent edit ion prior to Okscam. The actual 
meaning of any p a r t icu la r  section of the 1971 edition of 
T i t l e  19 would be affected by subsequent l eg is la t iv e  
actions, the in te rp re ta t ion  of these s t a tu t e s  by the 
courts, and by opinions of the Attorney General of 
Oklahoma.

3. The Center for Local Government Technology and The 
Oklahoma Cooperative Extension Service, eds..  County 
Commissioner’s Handbook. revised edit ion (S t i l lwater,  
Ok.: Oklahoma State University, 1979), pp. 79—94.

4. Ib id . , pp. 85—90. The term road funds has been selected 
for use here in order to  avoid confusion. This 
confusion r e s u l t s  from the terminology used by county 
and s ta t e  government. They ca l l  road and bridge funds 
"T Funds," but t h i s  can be misleading because there are 
ac tually  th ree  categories of road funds, one of which is  
also known as the T Fund. The other two categories are 
the 2T Fund and the 4T Fund. See note 6 for more de ta i l  
these funds.

5. Handbook, pp. 86-87.

6. The T fund, 2T fund, and 4T fund are  commonly refered to 
co l lec t ive ly  as "T Funds," yet each of these funds has a 
designated purpose and earmarked sources of revenue. 
The following information i s  from the Handbook. p. 
89-91.

The general purpose of the T fund i s  to  build and 
maintain county roads. T funds may be used for the 
following spec if ic  purposes: personnel services,
maintenance and operational expenses, capitol outlay 
purchases, to  rent  or lease machinery, and for workman's 
compensation insurance. No r e s t r i c t i o n s  upon i t s  use 
are s ta ted in the Handbook. The T fund i s  funded by an 
earmarked portion of s ta t e  co l lec t ion s  from the gasoline 
excise tax, special fuel use tax, commercial vehicle tag 
revenue, bus mileage tax,  gross production tax(except 
natural g a s ) , and from the surplus of equipment sa les .

The general purpose of the 2T fund i s  to  construct 
and maintain school bus and mail routes.  2T funds may 
be spent on the following spec if ic  purposes: personal
services,  maintenance and operation, and for
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commissioner’s s a la r ie s .  But 2T funds may not be used 
to  purchase or ren t  machinery or equipment. The 2T fund 
i s  funded by earmarked s t a t e  c o l le c t io n s  from the 
gasoline tax, special use fuel tax, and any surplus from 
the preceding year.

The 4T Fund has two general purposes. One general 
purpose is  to  construct permanent bridges and culverts .  
The second general purpose i s  to  surface and resurface 
school bus and mail routes.  4T funds may not be used to 
buy any equipment, except one gravel loader per county. 
Nor may i t  be used to  lease or rent machinery, except to  
h ire  trucks for hauling gravel.  The 4T Fund i s  funded 
by earmarked co l lec t ions  from the gasoline excise tax,  
special use fuel tax,  and from miscellaneous revenues.

7. Handbook -. pp. 86—87.

S. Interviews with 50 incumbent Oklahoma county 
commissioners during the period March through November 
1983. Due to  prac t ica l  considerations a random sample 
was impossible to  obtain. But the sample did include 
commissioners from a l l  four quadrants of the  s ta te .  In 
addition, the  sample included crommissioners from urban 
and rura l counties,  3 of the  6 female commissioners, and 
1 of the 2 black commissioners. Commissioners risked a 
lo t  i f  they chose to spend more than was avai lable  
because the penalty could be ouster from o f f ic e .

9. Handbook. p. 120.

10. Ib id . ,  p. 3.

11. Woodrow Wilson, "The Study of Administra tion,” P o l i t ic a l  
Science Quarterly Vol. 2 (June 1887): 197—222; reprinted 
in James L. Perry and Kenneth L. Kraemer, eds. Public 
Management (Palo Alto, CA.: Mayfield Publishing Company, 
1983), pp. 6—16.

12. Handbook, pp. 1-2. Commissioners revealed a sense of 
being underpiad during the interviews noted above.

13. Handbook, pp. 79-94.

14. Center for Economic and Management Research, S t a t i s t i c a l  
Abstract of Oklahoma 1982 (Norman, Ok: University 
Printing Services, 1982), p. 16.

15. Telephone interview with secre ta ry ,  Oklahoma County 
Commissioners, Friday, September 28, 1984.

16. S ta t i s t i c a l  Abstract 1982. p . 15.
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17. -fill in

18. Handbook. pp. 1-2.

19.

20.

Interviews with Mr. William Price,
Western D is t r ic t  of Oklahoma, 
interviews, one in the spring of 
summer of 1983, and a th i rd  in the 
Harry Holloway accompanied the 
interview. All interviews were conducted in Mr. Price 
o f f ice ,  Federal Building, Oklahoma City, Oklahoma.

U.S. Attorney for the 
There were three 

1982, a second in the 
f a l l  of 1983. Dr. 
author in the las t

"New County Commissioners Having to Learn Their 
Doing," The Sunday Oklahoman. March 7, 1982, p.

Jobs
17.

by

21. Handbook. pp. i - i i .

22. Ib id . , pp. 3-4.

23. Ib id . , pp. 4-5.

24. Ib id . ,  pp. 104-105.

25. Ib id . , pp. 5-6.

26. Interviews with incumbent commissioners.

27. Interviews with incumbent commissioners.

28. Handbook, p. 116.

29. Ib id . , pp. 103-104.

30 This discussion re ly s  
especially  pp. 100—109.

heavily upon the  Handbook.

31 • The amount th a t  a purchasing of f ice r  could spend varied 
depending upon the circumstances. The general ru le  was 
a l im it  of $500.00. However a commissioner could spend 
$1,500 for  crushed rock, gravel, sand, cement, hotmix, 
ho t - la id  asphalt ,  s te e l ,  or other m ater ia ls  for the 
construction and maintenance of the county’s highways. 
In fac t ,  page 119 of the Handbook says th a t  the Board 
may spend $1,500 per c la ss  of itmes in the same 
purchase. In other words the  Board could order $1,500 
of s te e l ,  $1,500 of gravel,  and $1,500 in hot—mix a l l  in 
the same order and not v io la te  the l im i t .

Vidich, Arthur J. and Joseph Bensman, Small Town In Mass 
Society (Garden City, N.Y.: Doubleday and Company, Inc.,
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1960 )

33. P h i l l ip  M. Simpson, "The County Government Scandals in 
Oklahoma: The Structure/Corruption Relationship," paper
prepared for delivery a t  the annual meeting of the 
Southern P o l i t i ca l  Science Association, Atlanta, 
Georgia, October 27-29, 1982.

34. Interviews with incumbent commissioners.

35. Interviews with incumbent commissioners.

36. This s to ry  i s  told by a person who was a member of the 
Oklahoma leg is la ture .

37. Handbook, p. 35.

38. These statements come from personal interviews with 
county c le rks  in two counties conducted in the Fall of 
1983. These genera lisat ions  appear to be j u s t i f i e d  for 
several reasons. Each clerk said th i s  view was typical 
of the c le rks across the s ta te .  Secondly, the nation of 
tu r f  a lso  appeared in interviews with approximately 53 
incumbent county commissioners across the  s ta te .  In 
addit ion , Ph i l l ip  M. Simpson found evidence of the norm 
of tu r f  in the operations of Oklahoma’s county 
courthouses. See Simpson, "The County Government 
Scandals in Oklahoma." Furthermore, Simpson has 
interviewed several county c le rks  as a part  of an 
ongoing research project in county government and he has 
found similar  a t t i tu d es  among these c le rks .

39. Interviews with incumbent commissioners.

40. Interviews with incumbent commissioners. Commissioners 
were asked to  recal l  the qua li ty  and extent of media 
coverage given to  the a c t i v i t i e s  of the Board of County
Commissioners before Okscam erupted and the general
response was th a t  the media ignored Board procedings.

41. The Council of S ta te  Governments, The Handbook of the 
S ta tes  Vol. 23 (Lexington, Ky. : The Council of S tate
Governments, 1981), pp. 178-180. The book indicates 
tha t  the Oklahoma Attorney General had au thori ty  to
i n i t i a t e  local prosecutions only i f  asked to  do so by 
the governor or l eg is la tu re .  Nor could he intervene in 
local prosecutions, supersede the local prosecutor, or 
even a s s i s t  the local prosecutor unless asked to do so 
by the  governor or l eg is la tu re .  The a tto rney  general 
did not have the au thori ty  to  commence criminal 
proceedings and had only limited subpoena powers.
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42. "Kickback Probe Raises Questions o-f Accuracy in Future 
Audits, Daxon Says," The Saturday Oklahoman and Times. 
August 8, 1981, p. 17. Mr. Tom Daxon i s  another 
individual who was not con-fident th a t  s t a t e  and local 
government o f f i c i a l s  would prosecute cases of wrong 
doing by the commissioners and, consequently, turned 
over evidence discovered by h is  department to federal 
a u tho r i t i  es.

43. Ib id .

44. Ibid.
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C H A P T E R  I V

QKSCAM 

Introducti on

Chapter I I I  examined county government and the o f f ice  of 

county commissioner in part to loca te  features of th a t  

system tha t  enhanced the d isc re tion of county commissioners 

and could therefore  contribute to Okscam. Above a l l  i t  was 

found th a t  in the past county commissioners possessed 

v i r tu a l ly  unchecked d iscre t ion  over the county road and 

bridge program and in the d isposit ion of county road and 

bridge funds.

In t h i s  chapter the focus s h i f t s  t o  the scandal i t s e l f .  

The purpose i s  to describe invest iga tion ,  the scandal 

i t s e l f ,  and the  resu l t ing  reform le g is la t io n .  The opening 

sections deal with early e f f o r t s  by s t a t e  and local 

government o f f i c i a l s  to  reform the of fice  of county 

commissioner. Attention will then s h i f t  to the local e f f o r t  

tha t  led to  the federal probe, the Stephens County Grand 

Jury invest iga tion  of 1978. This background helps demon-

143
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s t r a t a  how widespread and deeply rooted the corruption in 

county government was and some idea o-f the d i f f i c u l t i e s  

s t a t e  and local o f f i c i a l s  encountered in attempting to 

expose i t .  In par t  four the federal investigation will be 

described. Part f ive  will concentrate upon Okscam i t s e l f .  

This will include a descrip tion  of the three major types of 

transac tions  involved in Okscam. I t  will also include a 

discussion of how the system was perpetuated and some of the 

b a r r ie r s  to  prosecution i t  presented. The chapter will 

conclude with the  re su l t ing  reform e f fo r t s  by the s ta te .

The Sandlin Report 

Rumors have c i rcu la ted  within Oklahoma for years tha t  some 

county commissioners, and perhaps quite  a number of them, 

were c o r ru p t .1 In 1958 the leg is la tu re  of Oklahoma 

investigated the purchasing prac tices  of the county 

commissioners and rendered a report  of i t s  f indings known as 

the  Sandlin Report. This repor t  i s  s ign i f ica n t  for two 

reasons. One reason i s  tha t  i t  de ta i led  the prac t ices  tha t  

were uncovered in the federal probe, but i t  did so almost a 

quarter of a century e a r l i e r .  The second reason i s  th a t  the 

Oklahoma le g is la tu re  did l i t t l e  to  enact e f fec t ive  reforms.

The Sandlin Report was the report  of a jo in t  s e lec t  

l e g is la t iv e  committee whose purpose was to inquire in to  the 

purchasing prac t ices  of Oklahoma’s county commissioners.2 

I t  was chaired by Senator Hugh M. Sandlin, Democrat from
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Holdenville, Oklahoma. The vice chairman was Representative 

Charles G. Qzmun, Democrat -from Lawton, Oklahoma. The 

committee gathered information from pr iva te  study and 

conducted four public hearings a t  which testimony was taken 

from 25 people representing pr iva te  en te rpr ise ,  the 

Association of County Commissioners, the S ta te  Examiner and 

Auditor 's  o f f ice ,  and members of the leg is la tu re .  This 

inves tiga t ion  resu l ted  in 27 separate f indings.  Examples of 

key f ind ings are as follows:

2- County commissioners by and large have not func
tioned as a board although the law prescribes  tha t  
they must. . .

5. Various companies se l l ing  and supplying the county 
commissioners with th e i r  supplies  have e i th e r  
combined together designedly or a t  l e a s t  by p rac t ice  
have fixed the market on these various items so tha t  
our counties by and large are paying in excess of 
the regular market price, at l ea s t  between 20 and 
25X.. .

6. Bidding laws of Oklahoma, as they now e x is t ,  are  of 
l i t t l e  or no value since they can e a s i ly  be evaded, 
and have not served th e i r  intended purpose.

8. Our subcommittee has had information from r e l ia b le
sources tha t  many items are sold in Oklahoma and 
never d e l iv e re d . . .

10. Law enforcement on commissioners' v io la t ions  a t the
county level i s  in many instances weak and 
ine f fec t ive .  These matters are reported
per iod ica l ly  by the State Examiner's Office to  the 
county attorney and, in most cases, there  i s  nothing 
done about i t -

11. Offic ia l  audits  and other evidence d isc lose  tha t  
county highway funds have been diverted to  uses 
other than road purposes, such as improvement of 
p r iva te  property and chari ty  programs. This i s  in 
d i rec t  v io la t ion  of the law.
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17. . . .  we believe that  the  system in i t s  present -form 
invokes the unscrupulous to take advantage o-f i t ,  
and th a t  too many times i t  has been a spawning 
ground -for corruption and misuse of funds.

18. There i s  no system of follow-up to insure proper
prosecution of law v io la to rs .

2 0 .  The accounting systems used in county road programs 
are inadequate and lack uniformity.

22. A number of l e g is la to r s  se l l  supplies  to  county
commissioners.

27. . . .  an e ffec tive  system of supervision and checking
of county road expenditures i s  necessary.3

These key findings and o thers  not c i ted  here describe a 

system ridd led with mismanagement and v io la t ion s  of the law 

so pervasively as to be a "spawning ground for  co r ru p t io n .” 

In response to  these f indings the committee recommended

several reforms: the creation of a cen tral  purchasing agent

for each county, the enactment of a new competitive bidding 

law, the c reat ion  of a s ta te  revolving fund fo r  the purchase 

of heavy equipment, and more.'* The reaction of the 1958

le g is la tu re  to  i t s  own investigation  was to  leave the

exis t ing  system in place.

I t  i s  d i f f i c u l t  to devise an in te rp re ta t ion  of t h i s  

event th a t  i s  favorable to  the leg is la tu re .  Although the 

committee’s inves t iga tors  did th e i r  work well the 

le g is la tu re  opted for the s ta tu s  quo, i . e . ,  the "spawning 

ground for co r rup t ion ." This reaction represen ts  additional 

support for the  cul tura l  hypothesis, that  i s ,  a s ta t e

dominated by a corrupt p o l i t i c a l  culture .  But the demise of
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the Sandlin Report was not the end o-f the matter, for

looming on the horizon was a "P ra i r ie  Fire" re-form campaign.

Governor Edmondson" s  Attempt a t Re-form 

In 1958 a young dark-horse Tulsa County Attorney named J. 

Howard Edmondson challenged the Old Guard in the race for 

governor.0 Edmondson's story i s  signi-ficant because i t

const i tu ted  another major attempt at  re-forming the o-f-fice o-f 

county commissioner th a t  -failed, and the outcome i l l u s t r a t e s  

again the p o l i t i c a l  power of the county commissioners if  

threatened.

Edmondson ran on a broad reform platform and his 

"P ra i r ie  Fire" campaign, as people called i t ,  took 

Oklahomans by storm. Things began quite well for  the

youthful new administration.  "The Big Red E" and h is  band 

of "crew cuts ,"  as they were labeled in the press, scored 

big v ic to r ie s  in reforming Oklahoma’s liquor laws, 

es tab lish ing  a s ta t e  central purchasing system, and 

in s ta l l i n g  a merit system. But j u s t  below the surface a

real storm was brewing over those elements of his reform 

program tha t  dea l t  with s ta te  and county roads and bridges.

The f i r s t  skirmish between the new governor and the 

le g is la tu r e  involving roads concerned the State Highway 

Commission. Edmondson nominated J.L. Jones to  be chairman 

of the State Highway Commission. Jones was a Tulsa 

Republican and was ed i tor  of The Tulsa Tribune. In other
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words, Jones represented ju s t  about everything a re-former 

might want and everything the Old Guard might r e s i s t .

The Old Guard controlled the  1959 le g is la tu r e  and was 

commonly associated with the Courthouse Crowd which included 

the county commissioners. The Courthouse Crowd, in turn, 

dominated county p o l i t i c s  and county government. These 

ru ra l—oriented Democrat groups saw the nomination of a 

b ig -c i ty  Republican as a th rea t  to  th e i r  v i ta l  in t e r e s t s  and 

opposed i t .  In addition, the Edmondson administration had 

offended many le g is la to r s  through rude treatment and a lack 

of consulta t ion.  Consequently, the Senate refused to 

confirm Jones. Edmondson was adamant and submitted Jones’s 

nomination to  the Senate a second time. The Senate again 

rejected i t .  Thus the reformers l o s t  the f i r s t  round in 

th e i r  road and bridge b a t t le  with the Old Guard. Governor 

Edmondson was, however, a very determined man and took on 

the Old Guard again with respect to  roads and bridges.

A major par t  of the Edmondson reform program dealt  with 

county roads and bridges. The plan was to c e n t ra l iz e  the 

county road and bridge program a t  the s t a t e  leve l ,  but the 

plan met s t i f f  res is tance .  County commissioners saw th e i r  

tu r f  threatened and re s i s ted  through th e i r  Association of 

County Commissioners. The plan also met res i s tan ce  in the 

leg is la tu re ,  which in those days was generally dominated by 

rural in te r e s t s .  These rural  i n t e r e s t s  saw any attempt to 

cen tra l ize  programs at the s t a t e  level as an attempt by the
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large c i t i e s  to  take control o-f s t a t e  government, and to 

diminish rural influence.  I t  i s ,  therefore ,  not surprising 

tha t  Edmondson’s e f fo r t s  to  change th ings v ia  the 

le g is la tu re  f a i l e d .  But the governor was not through yet .

Edmondson next attempted to  bypass the le g is la tu re .  His 

s tra tegy was to  change the exis t ing  system via three

i n i t i a t i v e  p e t i t io n s  presented to  the people in September, 

I960. In t h i s  way he could employ his  considerable

popularity with the people and bypass the powerful rural 

in te r e s t s  in the le g is la tu re .  Furthermore, the  governor 

placed his  own p res t ige  on the l in e  by going out and 

personally debating the opposition on these issues .

S ta te  Question 396 proposed the creation of a State 

Highway Commission, S ta te  Question 397 proposed le g is la t iv e  

reapportionment, and S tate  Question 398 would t ra n s fe r  

county road funds to the s ta t e .  These changes were opposed 

by the Farmer's Union, the Rural E lec tr ic  Administration 

Cooperatives, the  S ta te  Farm Bureau, the Association of

County Commissioners, and even by h is  own party! I t  was, 

therefore , Edmondson v. Everybody Else. And popular as the 

“Big Red E” was, he was s t i l l  unable to overcome the 

combined weight of a l l  h i s  opponents. All th ree  s ta te  

questions were resoundingly defeated by margins of over two 

to  one. But there  was also another big looser -  Governor 

Edmondson. Scales and Goble summarize the  impact upon him 

saying “In l e s s  than two years he had los t  par ty  contro l,
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l e g is la t iv e  command, and his -faintly remembered mandate, as 

wel1.

I t  would be incorrec t  to assert  th a t  a l l  o-f t h i s  damage 

resu lted  -from h is  duel with the county commi ss i  oners, but 

they ce r ta in ly  played an important part  in i t .  The Governor 

had enjoyed considerable success unti l  he attacked the v i ta l  

road and bridge tu r f  of the commissioners, and these reform 

proposals were central  to  h is  reform program. This episode, 

coupled with the  l e g i s l a t u r e ’s response to  the Sandlin

Report, confirms the p o l i t i c a l  influence of the county

commissioners within the Oklahoma le g is la tu re .  Further 

confirmed i s  the  r e la t i v e  autonomy of the  commissioners with 

regard to  s t a t e  supervision. As for local e f f o r t s  at

reform, these, too, encountered problems as the  Stephens 

County Grand Jury inquiry i l l u s t r a t e s .

The Stephens County Grand Jury 

In 197S, Mrs. B il ly  McCartey, a resident of Stephens County, 

Oklahoma began a grand jury investigation  of the county

commissioners within Stephens County. This episode is  

s ig n i f ican t  for two main reasons. In the f i r s t  place i t  

i l l u s t r a t e s  some of the  problems encountered by local 

government in invest iga ting ,  prosecuting, and convicting 

county commissioners. In the second place t h i s  inquiry did 

f in a l ly  s t im ula te  federal au tho r i t i e s ,  and the resu lt ing 

federal probe eventually broke open the scandal.
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Mrs. Billy McCartey was a rural housewife who became 

upset about the condition of the bridges her children had to  

cross on the i r  way to  and from school.'7’ She knew that these 

were county bridges and th a t  her county commissioner was 

responsible for maintaining them. She also noticed that  

large quan t i t ies  of lumber were purchased by the county 

commissioners, yet the bridges remained in poor condition. 

Her response was to  s t a r t  a pe t i t ion  drive to  call a grand 

jury whose purpose would be to  invest iga te  t h i s  and other 

matters. Her p e t i t io n  drive was successful and in April, 

1978, a grand ju ry  was convened in Stephens County.

On April 10, 1978, the  Stephens County grand jury began

a two month probe in to  the purchasing practices of i t s  

county commissioners.® I t  toured various county road and 

bridge pro jec ts  and heard testimony from over f i f t y  

witnesses.4® One of these witnesses was Mr. Charles Muse of 

Oklahoma’s Office of S ta te  Auditor and Inspector.

Mr. Muse had previously conducted an audit of Stephens 

County and found tha t  there  was a f a i lu r e  to  account for 

approximately $1.19 million in county funds over the period 

of the a u d i t .1® Muse found many def ic iencies:  "no fewer 

than 364 e rrors  and discrepencies in the  use of purchase 

orders by county commissioners" in only one f iscal y e a r ;11 

within the county c le rk ’s of f ice  there were v io la t ion s  of 

the law "concerning the handling of warrants and purchase 

orders from the  county commissioners" (dates had been
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changed on dozens o-f purchase orders so th a t  purchase orders 

and de l ivery  t i c k e ts  ag reed ) ;13 the Board of County 

Commissioners did not comply with the s t a tu t e s  requiring 

them to  adver tise  for b id s ;13 and " . . . t h e  Board of County 

Commissioners purchased lumber and culver t  pipe exceeding 

th e i r  requirements for normal maintenance and 

co n s t ru c t io n .1,1

Muse had previously reported these f indings to the 

Oklahoma Sta te  Bureau of Investigation (OSBI). But he 

discovered th a t  t h i s  information was being passed on to the 

very commissioners he was in v e s t ig a t in g .13 This reaction by 

the OSBI demonstrates tha t  Okscam existed,  at  l e a s t  in some 

measure, due to  the tolerance of some s ta te  o f f i c i a l s .

And the re  i s  additional evidence of the  sufference of 

these p rac t ice s  by s ta te  o f f i c i a l s .  Mr. Tom Daxon was the 

incumbent S ta te  Auditor and Inspector at  the time Okscam was 

breaking. (He served from 1978 to  1982.) He was also a 

Republican who ran unsuccessfully for governor in 1982. Mr. 

Daxon reported tha t  his  audits  of county commissioners had 

fa i le d  to  exonerate a s ingle commissioner he had audited. 

In addit ion , he reported tha t  in recent times h i s  audits  had 

become unre l iab le  due to malpractices in accounting by the 

c o u n t ie s .1A Furthermore, h is  powers respecting county 

government en ta i led  only the power to  recommend and to pass 

along information to  prosecutors.

Another indicator tha t  some s ta t e  o f f i c i a l s  to le ra ted
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these p rac t ices  comes -from an interview with Rufus Young, an 

incumbent county commissioner -from Wagoner County. 

Commissioner Young re la ted  an incident in which he 

complained to  a member of the l e g i s la tu r e  about the low 

s a la r ie s  commissioners received. Young said the le g is la to r  

responded by saying, "Don't you know what to  do about th a t  

yet ,  Boy."1'7' The c lear  impression Commissioner Young 

received was tha t  he should augment h is  sa la ry  by accepting 

kickbacks. I t  i s  in t h i s  context th a t  the ■following events 

in Stephens County may be viewed.

In June, 197S the grand jury rendered i t s  report .  I t  

charged -four supplie rs  with fourteen counts of defrauding 

Stephens County and charged two commissioners with f a i lu re  

to  account for a t o ta l  of 41.19 m i l l i o n .1® One of those 

suppliers  was Mr. Don Skipworth, who was to  reappear la te r  

in the federal probe. The grand jury indictment charged the 

two county commissioners with "gross neglect of duty" and 

ouster proceedings were in i t i a te d  against t h e m . B u t ,  as 

was the case with the Sandlin Report, i t  was mostly down 

h i l l  from there  in so fa r  as s t a t e  and local level 

prosecutions were concerned.

In the f i r s t  place the Stephens County d i s t r i c t  attorney 

f i l e d  only misdemeanor charges against the four supplie rs  in 

sp i te  of the grand jury  evidence of the  mis—appropriation of 

over $1 million in county funds and 14 felony indictments.20’ 

Soon th e rea f te r  he d isqua l i f ied  himself from the case .21
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Then the  d i s t r i c t  judge in Stephens County who was presiding 

over the  case d i squa l if ied  himself.  These d i sq u a l i f ica t io n s  

resu l ted  in long delays in the  prosecution of the case and 

Simpson concludes tha t  they ind ica te  a lack of des ire  to 

prosecute .==

More support for  the view th a t  there  may have been a 

lack of desire  to  prosecute comes from Dr. P h i l l ip  Simpson. 

Simpson repor ts  th a t  he was to ld  by a reporte r  from The 

Duncan Banner (the newspaper serving the county sea t of 

Stephens County) tha t  "no one around the county courthouse 

wanted to move the case ."33 The reporte r  a lso  s ta ted  tha t  

he had "received e d i to r ’s pressure to  not aggressively 

report  the case. ,,='*

A new d i s t r i c t  attorney attempted to  r e f i l e  the charges 

as fe lo n ies  but he also backed off .  Ouster proceedings 

against  two of the th ree commissioners were moved to 

Comanche County where t r i a l  resumed under a d i f fe re n t  judge. 

The t r i a l  resu l ted  in the i r  evic tion from of f ice .  Thus some 

action was taken but i t  came about only a f te r  much 

res is tan ce  and delay.

The handling of t h i s  case by local o f f i c i a l s  leaves much 

to be desired and was ind ica tive  of the way commissioners 

survived previous attempts a t  prosecution a t  the local 

leve l.  The Sandlin Report, the f a i l u r e  of the two reform 

attempts by Governor Edmondson, and the Stephens County 

Grand Jury episode a l l  demonstrate that the county
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commissioners were well insulated -from s t a t e  and local 

government o f f i c i a l s  who sought to probe the s i tu a t io n  and 

clean i t  up. But the commissioners did not -fare nearly as 

well when they ran up against the -federal government.

The Federal Investigation 

Federal indictments against ten Oklahoma county commis

sioners were announced in April, 1981. These indictments 

resulted -from a th ree  year combined inv es t iga t ive  e-f-fort by 

the IRS and the  FBI. This investigation broke the back o-f 

Okscam. The FBI had, since the early 1970's, placed a 

higher p r io r i t y  on white co l la r  crime and had become 

increasingly in te res ted  in the specific  subject of p o l i t ic a l  

corruption.== FBI agents received additional t ra in ing  in 

t h i s  area and were on the lookout for  ind ica tions  of i t s  

existence. Their in te re s t  was, therefore ,  quickened by 

events in southwestern Oklahoma.

The FBI had been following the Stephens County case with 

considerable in te r e s t  and had in i t i a t e d  i t s  own 

invest iga tion .  One of the people they were in te rested  in 

was a supplier from Atoka, Oklahoma named Dorothy Griff in.  

Mrs. Griff in  was also  under the sc ru tiny  of the IRS, who 

suspected income tax evasion. In a meeting between an FBI 

agent and an IRS agent Mrs. G r i f f in 's  name was inadvertently 

m e n t i o n e d . E a c h  agent was surprised to  learn of the 

o th e r ' s  i n t e r e s t ,  and they decided to jo in  forces.  The
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re su l t  was that agents -from both services converged upon her 

home in Atoka. Mrs. Griff in  broke down and began to  cry. 

She took the agents to a barn at  the back of her house 

containing several feed sacks fu l l  of phoney invoices.

These invoices were an essentia l part  of the  criminal 

conspiracy in the  Blue Sky deals, and Mrs- G r if f in  was one 

of the sources for  them. This was the big break federal 

au tho r i t i e s  needed. Mrs. Griffin was in an ideal position 

to help because she was on the inside of Okscam. Federal 

au tho r i t ie s  persuaded Mrs. Griff in  to cooperate and tape her 

conversations with supplie rs .  These tapes led federal 

au tho r i t ie s  to o thers  in the  system, such as Guy Moore.27

Guy Moore was idea lly  suited to the needs of federal 

au thor i t i es .  He was a supplier who had trave led  the s ta te  

calling on county commissioners for 28 years.  Over the 

years he had paid huge sums in kickbacks. The exact amount 

he paid i s  unknown, but he estimated under oath tha t  he paid 

about $5.000 per month for 28 years, or $1.008.000. 20 The 

FBI confronted Moore with approximately 150 tape  recordings 

and t ran sc r ip t io n s  of tapes in an e f fo r t  to  induce him to go 

underground too. This attempt was success-ful. 2<? Federal 

au tho r i t i e s  now had what they rea l ly  needed, the  cooperation 

of a major long-time supplier.

Moore was instructed to continue ca l l ing  on 

commissioners according to  his  normal business rou tine ,  but 

he now carried  a hidden tape recorder. Moore was also
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brie-fed and de—brie-fed by FBI agents when he took kickback 

money with him, the  money now being provided by the FBI. 

The re su l t  was a devastating body of evidence, and Guy Moore 

became a key government witness in many of the  cases tha t  

followed.

Another key development grew out of a case involving 

supplier and former county commissioner Don Skipworth. 

Skipworth was charged by federal au tho r i t ie s  and decided to 

f igh t  the case. He stood t r i a l ,  was convicted, and received 

a 20 year prison sentence. This sentence served as a 

stimulus for others to plea bargain .3® The U.S. Attorney 

took a hard l ine  in bargaining and refused to  bargain unless 

these subjects  agreed to  cooperate. These e f fo r t s  were 

consis tently  backed up by Federal Judge Luther Eubanks, who 

read the r i o t  act to  those appearing before him. The r e s u l t  

was a number of t a lk a t iv e  witnesses, and the momentum of the 

investigation increased .31

At the core of the federal task force were 2 IRS agents, 

4 FBI agents, and 2 members of the United S ta tes  Attorney’ s 

Office (including the U.S. Attorney).32 They instructed 

undercover informants, interviewed informants a f te r  contacts  

with those under inves t iga t ion ,  provided informants with 

kickback funds, e tc .  This task force was expanded to 

approximately 50 during the  height of the probe as casework 

was assigned to agents in FBI f ie ld  o f f ice s  across the 

s t a t e . 33
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The probe began in southwest Oklahoma and spread north 

and east  across the s ta te .  The s ize  of t h i s  scandal i s  

indeed staggering. I t  has touched almost every one of 

Oklahoma’s 77 counties.  And 224 supplie rs ,  incumbent county 

commissioners, and former commissioners have been convicted 

or pled gu i l ty  in Oklahoma a lone .3"* In f a c t ,  the  probe even 

crossed in to  northeastern Texas where 38 convictions were 

obtained .33 This inves tiga tion  broke the back of Okscam. 

I t  i s  time now to  examine the scandal federal au tho r i t ie s  

exposed.

The Anatomy of a Scandal 

This section examines the scandal i t s e l f  and how i t  

operated. The discussion begins with a b r ie f  general 

descrip tion  of Okscam. The discussion will  then move to a 

consideration of the  th ree  types of t ransac t ions  involved: 

10 percent t ransac t ion s ,  Blue Sky t ransac t ion s ,  and 

1ease-purchase transac t ion s .  The fourth top ic  will be the 

soc ia l iza t ion  of newly elected commissioners into the 

system. The f i f t h  section deals  with the se c re t  nature of 

Okscam and the f ina l  section covers the b a r r ie rs  to 

prosecution tha t  Okscam presented.

A General Description of Okscam 

Okscam centered upon those Oklahoma county commissi oners 

who were taking kickbacks on supplies,  material ,  and 

equipment connected with county road and bridge programs.
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Generally, commissioners would order supplies,  material ,  and 

equipment -from se lected  suppliers  i f  the supplie rs  would 

agree to  kick back par t  of the cost to  the commissioners. 

The orders were usually delivered, but sometimes they were 

not.  If the order was delivered the kickback was 10 

percent.  If the  order was not delivered the kickback was 50 

percent. Suppliers in f la ted  the prices charged to  the 

county to  cover the cost of the kickbacks. These in f la ted  

prices  appeared on pr ice  l i s t s  and on bid l i s t s  supplied to 

th e  county by the  supplie rs .

Another component of Okscam involved the leasing of

equipment by the  counties.  Heavy equipment would be leased 

a t  in f la ted  pr ices  and the  county commissioner would receive 

a portion of t h i s  in f la te d  price from the lessor  as a 

kickback. Many supplie rs  accepted these arrangements. 

However, i t  was occasionally necessary for a commissioner to 

ex tor t  kickbacks from supp l ie rs .

The system re l ie d  upon the autonomy of the

commissioners. Each commissioner operated h i s  own barn 

within h is  d i s t r i c t .  He bought or leased h is  own equipment 

and machinery. He decided what repa ir  and construction 

p ro jec ts  were to  be undertaken, and in what order.  He also 

decided what materials  would be used in these p ro jec ts  and 

could make the necessary purchases i f  he so desired.  In 

addit ion , he contro lled one th ird  of the county road and 

bridge money. Furthermore, he could act as purchasing
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agent, authorizing agent, and receiving agent. With th i s  

general overview in mind i t  is  time to  examine the way the 

system operated, beginning with the 10 percent transac tions .

Ten Percent Transactions 

In the 10 percent transac tions ,  supplies,  equipment, and 

material were ordered on behalf of the county. Deliveries 

were made and th e  county commissioner received a kickback in 

the amount of 10 percent of the value of the order. This 

system functioned eas i ly  within ex is t ing  s ta tu te s  and 

procedures.

A commissioner would act as h is  own purchasing agent and 

purchase or l ea se  materials  for the road and bridge program. 

Orders involved such things as gravel, sand, culvert  pipe, 

lumber, bull dozers, road graders, grader blades, trucks,  

rock crushers,  e tc .  Approval of the Board of Commissi oners 

was required, but the Board was composed only of 

commissioners. Commissioners were encouraged to  respect 

each o th e r ’s autonomy fo r  two main reasons. F i r s t  there was 

the norm of t u r f .  Commissioners expected to  be l e f t  alone 

to  take care of things in the i r  d i s t r i c t s  and, in turn, l e f t  

other commissioners alone. Second was the fac t  tha t  most of 

Oklahoma’s commissioners were on the take. And a

commissioner who was on the take could not afford to be too 

inq u is i t ive  about the a f f a i r s  of h is  fellow commissioners. 

Reliance upon the Board of County Commissioners to  act as a
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check and balance upon the behavior of i t s  member 

commissioners was, therefore ,  l ik e  re ly ing  upon the fox to 

guard the hen house.

The requirement th a t  the counties buy from a bid l i s t  

was not an e f fec t iv e  ba r r ie r  to  the kickback system for two 

reasons. One reason was the "lowest and best bid" loophole. 

Commissioners could use th i s  loophole i f  the favored 

supplier was not the low bidder on the grounds that  he was 

the lowest and bes t  bidder. The second reason was that  

suppliers  in f la ted  th e i r  bids to cover the cost of the i r  

kickbacks.

The Board authorized county road funds to  pay for these 

purchases. But in a c tu a l i ty  the commissioners divided these 

funds in to  t h i r d s  and exercised autonomous control over 

the i r  respective th i rd s .  Bill ing the county presented no 

problem to the  supplier  because the  supplier  had a 

legitimate invoice from the vendor. The commissioner could 

also act as receiving agent and take delivery if  he so 

desired. This was not a necessary power in the 10 percent 

deals because the  material ordered was ac tu a l ly  delivered.

All things considered, these 10 percent transactions 

were low in r i s k  and coexisted ea s i ly  within the mandated 

system. The only modifications needed were autonomous 

control of the money and a rubber stamp Board. Suppliers 

were r e a l ly  nothing more than middle men. The commissioner 

could have gotten what he needed by simply calling the

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

1 6 2

vendor d i r e c t ly  and having the material delivered, but tha t  

would have jeopardized a lucra t ive  source of income. And 10 

percent was not enough for greedy commissioners.

Blue Sky Transactions 

Blue Sky transac tions  were those t ransac t ions  in which a 

commissioner gave the supplier an order but the supplier did 

not order anything from a vendor, and nothing was actual ly  

delivered. A kickback was paid to  the commissioner in the 

amount of 50 percent of the value of the order.

This system presented special problems to the  supplier ,  

such as b i l l i n g  the county. The clerk required an invoice 

before payment could be made but the  supplier  did not have 

one because he had not ordered anything tha t  would generate 

such an invoice. I t  was, therefore ,  necessary to have a 

source of phoney invoices, such as Dorothy Griffin.

Accounting for the undelivered goods presented special 

problems to the commissioner. One problem involved taking 

delivery. Whoever did so had to  sign the  purchase order, 

but i f  anyone other than the commissioner signed i t  t h i s  

th ird  person had to  be in the know. This problem was solved 

by having the commissioner act as receiving agent and sign 

the purchase order himself. A re la ted  problem was th a t  of 

accounting for materials  tha t  should be on hand but were 

not. Here, commissioners protected themselves by confining 

orders to  expendables such as lumber, g rave l, sand, etc.  If
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the commissioner was ever questioned he could claim tha t  the 

items had already been used.

Blue Sky deals  were widely regarded as the most -flagrant 

-form o-f corruption within the Okscam s y s t e m . T o  borrow 

from Heidenheimer, Blue Sky deals were examples of black 

corruption. In addit ion,  Blue Sky deals involved a higher 

level of r i sk .  This higher r i sk  resu l ted  from the need for 

a th ird  party to  provide the phoney invoices. And th i s  

proved to  be the undoing of the e n t i r e  system. In general. 

Blue Sky deals were less  prevelant than the 10 percent 

t ran sa c t io n s .37

Lease-Purchase Transactions 

Another aspect of Okscam involved the lease/purchase of 

heavy machinery such as road graders,  rock crushers,  bull 

dozers, e tc .  In these cases the commissioners took the 

i n i t i a t i v e .  Acquisitions of t h i s  magnitude were infrequent, 

usually only once or twice a year.  When a commissioner was 

in the market he would ask supplie rs  to  make an o f f e r . 30 

The motive of the supplier was to  make as much as possible 

on these deals so they were not en thu s ias t ic  about paying a 

kickback. Commissioners, on the other hand, s t i l l  wanted 

one. Consequently negotiations were required,  and the re  was 

not a standard kickback percentage, but the kickback was 

usually in the area of 10 percent. The mechanics of how the 

Okscam system operated have been described, but questions
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s t i l l  remain concerning the  orig in  and perpetuation of the 

system. How did i t  a l l  s t a r t ,  and how did i t  keep going?

Socializing New Commissioners into the System 

How did i t  a l l  s t a r t ?  This question was asked repeatedly in 

interviews hut nobody could answer with c e r ta in ty ,  including 

prosecutors and commissioners.3*" Nor could anybody s t a t e  

who the f i r s t  p a r t ic ip an ts  were. When pressed to make a 

guess people would say Okscam was probably s ta r te d  by a 

supplier ,  but nobody could offe r  a name, place, or date as  a 

beginning point."*® Okscam has, therefore,  probably existed 

for as long as anyone l iv ing  can remember and i t s  o r ig ins  

will probably remain obscure.

Once s ta r te d ,  how did i t  keep going? The system was 

perpetuated in two major ways. One method re l ied  upon a 

pool of po ten t ia l  candidates who were b as ica l ly  dishonest.  

In other words some people probably ran for the of f ice  with 

the in ten t  to bilk  the county from the s t a r t . -*1 They could 

have been a t t rac ted  by the reputation of the  o f f ice ,  fo r  i t  

was seen by some as being somewhat co r rup t . -*2 I t  i s  not 

possible to accurately s t a t e  what percentage of new 

commissioners had these motives in mind when they ran, 

however U.S. Attorney William Price has estimated i t  as a 

"substantial  percentage. M-*3 But most commissioners probably 

did not seek the  of f ice  for t h i s  purpose. This r a i se s  the 

question of how a presumably honest person was incorporated
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into the system.

The second method involved tes t ing  and soc ia liz ing  new 

commissioners. When a new commissioner assumed o f f ice  he 

was tes ted  and. i f  necessary, socia lized  by a suppl i e r . *■* 

Suppliers tes ted  new commissioners by simply offering the 

new commissioner a 10 percent kickback in cash. The money 

would be placed in plain view of the commissioner, such as 

on the seat of a pickup t ruck .*3 If the new commissioner 

took the money word was passed among supplie rs  tha t  the 

commissioner was on the take.

If a commissioner was re luc tan t  to take the money the 

supplier would begin the soc ia l iza t ion  process by attempting 

to persuade him to do so. The supplier  would talk to  the 

re luc tan t  commissioner and offer  several ra t io n a l iza t io n s  

for taking the money.-** Five of the  most common 

ra t io n a l iza t io n s  offered by suppliers  were:

1- The job does not pay enough and/or i t  dees not pay
what i t s  worth.

2. Everyone knows i t  goes on -  i t s  been going on for
years and i s  expected.

3. I t ' s  part  of your salary'. You are ca lled  a commis
sioner because you are e n t i t l e d  to  a commission when 
you purchase something for the county.

4. You give part of your pay to your const i tuen ts  out
of your own packet in order to  help them when they
are in trouble, and you are e n t i t l e d  to  get i t  back, 
plus a l i t t l e .

5. Refusing to  take the money will not save your county
anything. The prices of the materials  will remain
the same and they already include your 1051, so why 
not take what you've got coming?'*7'
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The sad thing i s  th a t  most of these ra t io n a l iza t io n s  

rang true.  As for the f i r s t  reason, most commissioners 

interviewed by the author did see themselves as being 

underpaid and thought that  i f  the  job was done r ig h t  i t  was 

worth more than i t  paid.■*s As for  the second reason, 

interviews indicate  th a t  some people in rural Oklahoma did 

suspect something i l l e g a l  was going on and even seemed to 

to le ra te  i t . * *  As for the th i rd  reason, a few people

interviewed ac tually  seemed to  think the reason a

commissioner was called  a commissioner was because he was 

supposed to  make a commission on what the county

purchased!3® The fourth reason had merit. Medical

f a c i l i t i e s  in rural Oklahoma are poor and many of the people 

cannot afford to go fa r  for treatment.  Many of these 

hardship cases are la id  a t  the commissioner’s door step, and 

many commissioners respond by digging in to  the i r  own wallet 

for busfare, food, and other help. Furthermore, l i t t l e  of

th i s  money i s  ever r e p a id .=x Even the l a s t  reason had merit 

for the county would not save any money i f  the commissioner 

refused to accept the kickback. On any single order the 

county would have to  pay the pr ice  specified on the pr ice  

l i s t  Cor as bid) regardless  of whether or not the 

commissioner took •’his" 10 percent.  While i t  i s  t rue tha t  

prices were increased from 257. to  40% over standard re ta i  1 

on the bid sheets used within each county the e n t i re  system
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would have had to  change in order to  make a difference on 

any one order. And i f  the commissioner refused to accept 

the cash he knew i t  would j u s t  go in to  the su p p l ie r ' s

pocket. All of these r a t io n a l iz a t io n s  made the  10 percent 

deals easy for many commissioners to  j u s t i f y .

Suppliers would t r y  these inducements again and again. 

If the re lu c tan t  commissioner continued to  r e s i s t ,  suppliers  

would e n l i s t  the  aid of a former commissioner. The former 

commissioner would explain the  system and attempt to

persuade the new commissioner to  p a r t ic ip a te -  In these ways 

the holdout’s res is tance  was worn down. FBI agent Hank 

Gibbons, part of the core FBI task  force,  sa id ,  “This system

would have corrupted most people."33 And, in fac t ,  i t  did.

In cont ras t ,  the Blue Sky or "50-50" deals were quite

d i f fe ren t  in nature. Blue Sky deals  const i tu ted  thievery so 

b la tant  tha t  i t  was impossible to  d isguise .  Consequently 

Blue Sky deals  were not used as t e s t  material fo r  new

commissioners. How, then, would a commissioner become 

involved in them?

Again, supplie rs  enticed commissioners.33 The offe r

would usually be made around Christmas when commissioners 

wanted to  do something espec ia l ly  nice for th e i r  road crews, 

such as  giving each person a Christmas turkey. Most

commissioners were underpaid and needed extra  money for such 

presents .  Upon becoming aware of the s i tu a t io n ,  the 

supplier  would explain how the Blue Sky deal worked. A
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r a t io n a l isa t io n  supplie rs  used in these  cases was to  call  

the payment a "campaign contr ibu tion."

The Secret Nature o-f Okscam 

This e n t i r e  system operated with great secrecy. Incumbent 

commissioners did not ta lk  to  each other about i t .®-* 

Payoffs were made in secre t ,  such as while alone in a 

pick-up truck, or outside the county barn and away -from the 

road crew, or in the commissioner's o f f i c e . 513 Members of 

the county road crews were not i nformed. And courthouse 

personnel were kept in the dark. Consequently, individual 

commissioners within a s ingle  county were often not sure i-f 

th e i r  -fellow commissioners were on the take, and the same 

may be said -for other people working in the county 

courthouse. Thus, when news of a commissioner's plea 

bargain or indictment would break, o thers  around the 

courthouse often expressed shock tha t  THEIR commissioners 

were g u i l ty  too.

Factors Inhibit ing Prosecution 

The county commissioners involved in Okscam were protected 

from exposure and conviction by a whole host of reasons 

including: the s im plic i ty  of the system, s ta tu to ry

procedures tha t  were susceptable to  corruption,  the secret  

nature of the system, the commissioner's p o l i t i c a l  power, 

the autonomy of commissioner's operations,  l im i ta t io n s  faced 

by d i s t r i c t  a t torneys,  informal p rac t ice s  within courthouses
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including the norm of tu r f ,  the t a c i t  approval or actual 

complicity of some s ta t e  o f f i c i a l s ,  ine f fec t ive  s t a t e  

in s t i tu t i o n s ,  and a lack of concern by local media.

Overall, the  Okscam system was simple yet e f fect ive .  

The s ta tu te s  provided a system so amenable to  corruption 

tha t  no major a l t e r a t io n s  were required, except in the Blue 

Sky deals.  In the case of the 10 percent deals  only two 

people r e a l ly  knew with ce r ta in ty  tha t  corruption was 

occurring -  the  commissioner and the supplie r.  There was no 

e f fec t ive  ex ternal check or balance on the commissioner’s 

d isc re tion  with respect to  the road funds. Nor was there  an 

e f fec t ive  check upon th e i r  concentration of power as 

authorizing agent, purchasing agent, and receiving agent. 

The weakest l ink  was in the Blue Sky deals because a th i rd  

party was needed to provide phoney invoices. But even here 

cracking th i s  system required the cooperation of a t  lea s t  

one of the p a r t ic ip an ts ,  - yet a l l  p a r t ie s  were so deeply 

implicated th a t  they were re luc tan t  to  do so. Under these 

conditions obtaining evidence from the p a r t ic ip an ts  was a 

d i f f i c u l t  task,  espec ially  for local o f f i c i a l s .

S ta te  ass is tance  was a mixed blessing. Qn the one hand 

s ta te  law was c lea r  tha t  kickbacks were not to  be to le ra ted .  

This was evident in the oath of o f f ice  a commissioner took 

and in the notarized statement suppliers  were required to 

attach to t h e i r  delivery invoices. Qn the other  hand the 

Sandlin Report episode makes i t  abundantly c lea r  tha t  many
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members of the leg is la tu re  were aware of these p rac t ice s  but 

preferred to leave the exis ting "spawning ground for 

corruption" in place. And Mr. Muse’s testimony before the 

Stephens County grand jury  i s  evidence th a t  other s t a te  

o f f i c i a l s  were aware of the system and were to le r a n t  of i t ,  

even to  the point of a ss i s t ing  commissioners under 

inves t iga tion .  The Oklahoma Attorney General’s o f f ice  was 

of limited help too, for the Attorney General was viewed as 

weak. All of these ingredients combined to in su la te  the 

Okscam system from exposure and reform so well th a t  i t  was 

able to th r iv e  for perhaps generations before i t  was f in a l ly  

smashed.

In f a c t ,  t h i s  corrupt system might s t i l l  be operating 

had i t  not been for the confluence of a number of for tu i tous  

circumstances involving key players from lo ca l ,  s ta te ,  and 

federal government. One factor was the heightened in te re s t  

of the FBI in matters of corruption. The second fac tor  was 

the Stephens County Grand Jury probe. The th i rd  fac tor  was 

the evidence provided by Mr. Muse. The fourth  fac tor  was 

the inadvertant mention of Dorothy G r i f f in ’s name in the 

CQversation between agents from the FBI and IRS. A f i f t h  

fac tor  was the crumbling of Mrs. Griffin when confronted by 

federal agents.

Dorothy Griff in  consti tuted the v i ta l  break in the case 

because Okscam could only have been broken with the 

ass is tance of someone on the inside. G r if f in  led
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au th o r i t i e s  to Moore and i t  was Moore’s testimony tha t  

nailed most of the commissioners. In addit ion,  federal 

au th o r i t i e s  did not have the ju r i sd ic t io n a l  l im ita t ion s

s ta t e  and local prosecutors faced, and they were insulated 

from the p o l i t i c a l  c lout of the commissioners. But careful 

investigation  and good t r i a l  work by the U.S. Attorney was 

also v i t a l ,  and the  s t i f f  sentence handed down to  Mr.

Skipworth contributed to  the breaking of t h i s  scandal.

Federal a u th o r i t i e s  broke Okscam but federal au tho r i t i e s  

could not change the system within Oklahoma. Effective 

reform would have to  come from within the s t a te .  I t  has 

already been demonstrated tha t  the commissioners could exert  

considerable p o l i t i c a l  muscle a t the s t a te  level p r ior  to 

Okscam. But how much influence would they have in the face 

of t h i s  scandal? And what would be the react ion  of s ta te  

o f f i c i a l s  when faced with a scandal they could not ignore?

Reaction and Reform 

In th i s  section the discussion will center upon the way

s t a t e  media and governmental leaders reacted to  Okscam. The

section contains four main elements. The f i r s t  element 

describes the reaction of the media to Okscam. The second 

topic i s  the reform package recommended by the governor’ s 

Blue Ribbon Task Force. The th i rd  topic i s  the reform 

package recommended by Governor George Nigh. The fourth 

topic i s  the reform package f in a l ly  enacted in to  law.
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Reaction in the Media

The -first  s to ry  on the scandal appeared in May, 1979 in The

Daily Oklahoman. one of the s t a t e ' s  leading newspapers.37

This s tory announced the federal inves t iga t ion ,  advised that

auditors  in the  s t a t e ' s  o f f ice  of Auditor and Inspector were

receiving special  t ra in ing ,  and even to ld  what they would be

looking for .  I t  also carried a response from suppliers

concerning the commissioners. Poor as the grammar may be i t

i s  s t i l l  worth noting:

Most commissioners a r e n ' t  corrupt a t  a l l ,  but are merely 
"good o l ' boys" trying to  help t h e i r  neighbors and who 
v io la te  complicated and ccn trad ic tory  laws only in a 
technical sense .30

This denial of wrong doing crumbled under the weight of 

dozens of confessions and convictions. Oklahoma's 

newspapers ca r r ied  hundreds of a r t i c l e s  de ta i l ing  charges 

against commissioners, special e le c t io n s  to  f i l l  vacancies, 

the s ta tu s  of the  probe, e tc .  These were augmented by 

e d i to r ia l s  b las t ing  corruption and ca l l in g  for reform. The 

s tory  appeared on te lev is ion  within Oklahoma and was picked 

up by the national media. S to r ie s  on the scandal were 

carr ied  in major daily  newspapers from coast to coast such 

as The Wall S t ree t  Journala ,y and The New York Times. 60 I t  

was also  covered by such major weekly news magazines as 

Time.**1 Newsweek, 4,2 U.S. News and World Report.̂ *3 and 

America. The scandal had become a national embarrassment 

to  Oklahoma.
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Governor Nigh responded by appointing a 36 person Blue 

Ribbon Task Force in August, 1981, to study the s i tua t ion  

and recommend reform- In addition,  the Governor called the 

le g is la tu re  in to  special session to  consider reform

le g is la t io n .  The le g is la tu re  created i t s  own jo in t

committee to develop reform le g is la t io n .

The Blue Ribbon Task Force Reform Program

The Blue Ribbon Task Force submitted i t s  report in November,

1981. The major findings were tha t :

I t  has become increasingly c lea r  in recent months that 
the problem in county government in Oklahoma goes beyond 
the dishonesty of individual public o f f i c i a l s .  I t  is  
the system i t s e l f  -  a system which fo s te rs  both 
dishonesty and ineff ic iency.

In addition to  castigating the  system in general terms

the task force diagnosed sp ec i f ic  problems and offered

spec if ic  remedies. Problems were broken down into  two major

areas: (1) the administrative p rac t ice s  and s t ruc tu re  of

county government, and; (2) the professionalism of i t s

personnel. The Task force found:

the g rea tes t  deficiency in the  administration of county 
government in Oklahoma to  be segmentation of 
a u th o r i t y . . .  counties were run l ike  bodies with multiple 
heads, without true leadership.  In the case of the
county commissioners, segmentation of au thority  and
unchecked independent operating prac t ices  provided 
f e r t i l e  breeding ground for the current scandal.

and

Of equal concern i s  the need for professiona lism. . . .
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Having ide n t i f ied  the major problems as segmentation of 

au thor i ty  and professionalism, the task force went on to 

make several recommendations for the  reform of county 

government:

1. To help achieve professionalism the task force 
recommended the creation of th ree  fu l l - t im e  
operating county o f f ic e rs  in the areas of 
administration (county adm in is t ra tor ) , highways 
(county road superintendent) , and purchasing (county 
purchasing o f f ice ) .

2. To make county government more accountable, the task 
force recommended a set  of p o l ic ie s  and procedures 
dealing with standardized accounting, inventory 
management and forms c o n t ro ls .69

Other task force recommendations fo r  the reform of the 

s t ru c tu re  of county government included:

3. Expanding the number of commissioners from three to 
f ive  and having them elected county-wide instead of 
from d i s t r i c t s  within each county.

4. Consolidating the elected off ices  of county 
t reasurer  and county assessor.

5. Abolishing the off ice  of county surveyor, county 
superintendent of schools and county court c lerk.

6. Changing the of f ice  of county c lerk from an elected 
of fice  to  an appointed o f f i c e . ’ya>

These proposed reforms would have fundamentally a l te red  

the s t ruc ture  of county government i f  enacted. The number 

of commissioners would increase and th e i r  e lection 

county—wide would a l t e r  th e i r  const i tuencies  d ra s t ic a l ly .  

Commissioners could no longer cate r only to  th e i r  own 

sp ec i f ic  d i s t r i c t s  and i t s  in t e r e s t s .  Instead, they would 

have to think and act in terms of a county-wide constituency
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in order to  get reelected  because they would a l l  be elected 

by the e n t i r e  county. Control, supervision, and 

accountabil i ty  would be strengthened by the abol i t ion  of 

several e lec t ive  of f ices  and replacing them with appointed 

o f f i c i a l s .  The creation of the of f ice  of county 

administrator would fur the r  contr ibute  to control and 

accountab il i ty .  The function of purchasing agent would be 

separated from the authori ty  of the commissioners and placed 

in a d i f fe ren t  o f f ice .  The commissioner's t o ta l  control 

over the county road program would also be broken by the 

establishment of the o f f ice  of county road superintendent.

P h i l l ip  M. Simpson, Professor of P o l i t i c a l  Science a t  

Cameron University and a member of the task force, has 

c r i t i c iz e d  cer ta in  aspects of the task fo rc e .7,1 The task 

force was represen ta t ive  of the  various geographical areas 

of the s ta te ,  but i t  had no budget or subpoena powers. I t s  

deliberation  time was short and most witnesses were from 

government. Academic input was “woefully inadequate" and 

the task force "did not have the time nor the inc l ina t ion  to 

ca l l  out-of—s ta t e  expert witnesses." Although these

c r i t ic ism s  have merit the task force s t i l l  appears to have 

iden t if ied  the major problem areas within county government 

and did not shrink from challenging the governor and 

leg is la tu re  to make major reforms.

The s t ruc tura l  reforms proposed by the task force were 

offered in an attempt to  "seize the moment," but they soon
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ran in to  t rouble .  County government o f f i c i a l s  saw real 

th re a t s  to  t h e i r  v i t a l  in t e r e s t s  in these  proposals. 

Enactment of these recommendations would have eliminated or 

ser iously  a l te red  several posit ions presently  held by these 

very county o f f i c i a l s .  These reform recommendations were, 

therefore ,  s trongly opposed by the  county lobby. -7=: 

Furthermore, those in favor of such major changes were not 

nearly as well organised as t h e i r  opponents.-73 Simpson 

remarks as follows on the f a te  of the Blue Ribbon Task 

Force's program when i t  reached the l e g is la tu re  "The county 

lobby was aggressively working the le g is la tu r e  against 

change while most average people were si 1 e n t . "-7'a

This “county lobby" proved i t  was s t i l l  a force with which 

to  be reckoned, for  Simpson observes th a t  "Genuine reform 

b i l l s  fa i led  one by one, as the forces  opposed to  county 

reform successfully mobilized and pro-reform forces 

f iz z le d ." 7=

Governor Nighr's Reform Program 

Governor Nigh did not openly disavow the work of the task 

force. Instead, he proposed h is  own plan for the  reform of 

county government. His plan was based p a r t i a l l y  upon the 

recommendations of the task force and p a r t i a l l y  upon the 

work of the j o in t  l e g is la t iv e  committee. The governor shied 

away from proposing major changes in the ex is t ing  system, 

such as changing the number of commissioners. Instead, he
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emphasized incremental changes:

1. Creating a county purchasing o f f ic e r .

2. Requiring counties to use the s t a t e ' s  cen tra l  pur
chasing system for la rge  items.

3. Shift ing the funding of the d i s t r i c t  a tto rney  from
the county budget to the  s t a t e ' s  budget.

4. Strenghtening the s t a t e ' s  grand jury  system.

5. Requiring a l l  county o f f ic e rs  to p a r t ic ip a te  in 
county government t ra in ing  programs.

6. Reducing the maximum allowable l im i t s  for  the pur—
chase of items without advertis ing for b id s .76

The governor 's  program did not make everyone happy. In 

f ac t ,  some even saw Nigh's plan as a defeat for r e a l ,  

meaningful, and e f fec t iv e  reform. Nevertheless, the reform 

package tha t  eventually became law c losely  resembled the 

governor' s ideas.

The Enacted Reform Package 

The reform package tha t  was enacted into law consisted of 

ten b i l l s :

1. Senate Bil l  402 created a revolving fund for  the 
purchase of road equipment ad machinery by county 
government. The b i l l  authorized the Department of 
Transportation to purchase road equipment and 
machinery from the fund for lease or 1ease-purchase 
to  counties.  In addition,  i t  eliminated the 
au thori ty  for counties to  1ease-purchase such 
equipment from anyone except the Department of 
Transportation.

2. Senate Bi l l  423 abolished the elected of f ice  of 
county surveyor.

3. Senate Bil l  444 provided for to ta l  s t a t e  funding for 
d i s t r i c t  attorneys. I t  may be reca lled  tha t  the 
of f ice  was p a r t ia l ly  funded by the s t a t e  and
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p a r t i a l l y  by the county. This b i l l  removed the 
o f f ice  -from county budgetary influences,  hoping 
thereby to  increase i t s  independence to investigate  
and prosecute as needed.

4. Senate B il l  500 attempted to  professiona l ize  the
county road and bridge program by: (1) requiring
counties to  employ a fu l l - t im e  or part-time 
engineer; (2) requiring counties to  jo in t ly  employ 
an engineer with no more than ten other counties; or 
(3) request engineering serv ices from Oklahoma’s 
Department of Transportation. In addition, the 
counties were required to  prepare, adopt, and submit 
to  the Department of Transportation a one year road 
plan and a four year road plan.

5. Senate Bill  503 required reapportionment of the
Board of County Commissioners. Commissioners were 
required to reapportion th e i r  d i s t r i c t s  with si:: 
months <180 days) of the re lease  of the Federal 
Decennial Census. If the commissioners f a i l  to  act 
as required,  the b i l l  in s t r u c ts  the  County Excise 
Board to  so ac t.

6. House B il l  1511 attempted to provide the Attorney 
General with the power to  inv es t iga te  and prosecute 
v io la t ion s  by public of f i c i a l s .

7. House B il l  1578 separated the functions of pur—
chasing agent, authorizing agent, and receiving
agent. It  created a county purchasing agent 
separate from the county commissioners. In addi
t ion , i t  created receiving agents who are also
d is t in c t  from the commissioners. Furthermore, the 
b i l l  sp e c i f ie s  procedures for county requ is i t ion ,  
bidding, purchasing, and inventory control .  The 
b i l l  a lso  required the State  Auditor and Inspector 
to  d i r e c t  uniform bookkeeping procedures for the 
counti es.

8. House B il l  1606 created the Commission on County
Government Personnel Education and Training a t  
Oklahoma Sta te  University. This b i l l  a lso required 
the county commissioners and se lec ted  other county 
o f f i c i a l s  to  p a r t ic ip a te  in a number of educational 
seminars each year.

9. House B il l  1702 required the  Board of County
Commissioners to  purchase a blanket bond for a l l  
county o f f ic e rs ,  appointive o f f ic e r s ,  employees, and 
reserve force deputy s h e r i f f s .
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10. House Bill  1894 es tab l i shes  procedures -for the sale 
of cer ta in  to o ls ,  machinery, and equipment owned by 
the county. These a c t i v i t i e s  are established as a 
part  of the du t ies  of the county commissioners.

While these b i l l s  did not go far enough to  su i t  some 

observers, several important changes were made. Many 

changes concerned the s t r u c tu re  of county government. From 

the point of view of s t ru c tu re  the reform package t h a t  was 

enacted did separate the  commissioners, the  purchasing 

agent, and the receiving agent. Another s ig n i f ican t  change 

was fu l l  s t a te  funding for  the d i s t r i c t  a ttorney, thereby 

insulating the d i s t r i c t  attorney from the  budgetary 

influence of the commissioners. Changes were a lso  made in 

the  area of county government administration by requirements 

for  a more thorough record keeping system. Furthermore, the 

commissioners lo s t  th e i r  authority  to  1 ease/purchase heavy 

equipment and machinery. This authority was replaced by 

expanding the s t a t e ’s cen tral  purchasing system to include 

these items and by requiring the  counties to p a r t i c ip a te  in 

i t .  These measures were coupled with a s tranger Attorney 

General.

An attempt to  enhance the professionalism of county 

employees and prac tices  was made in the a reas  of road and 

bridge design by a requirement to  re ta in  the serv ices of an 

engineer and the requirement to  formulate long range plans. 

Professionalism was also enhanced by the establishment of an 

education center and a requirement for county o f f i c i a l s  to
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p a r t ic ip a te  in annual t ra in ing  seminars. In addition, the 

o f f ic e  of county surveyor was abolished.

On the other hand one could well argue th a t  l i t t l e  real

change had occurred in county government. The number o-f 

commissioners remained a t  three and they were s t i l l  elected 

•from one of th ree  d i s t r i c t s  within the county, yet they were 

s t i l l  supposed to serve the  broader a t —large county 

in te r e s t s .  Road funds remained f ree  from l ine  item budget

control and were s t i l l  under the control of the 

commissioners. In addition, commissioners re ta ined  t h e i r  

d i sc re t ion  over the road and bridge programs. Another 

survivor was the lowest and best bid c r i t e r i a  in the 

awarding of contracts .

Major attempts to profess iona lise  county courthouse 

personnel also went down in flames. The county manager 

system was re jec ted  and a l l  of the other e lected  o f f ices  

within county government remained, with the exception of the 

county surveyor. Thus p o l i t i c a l  part isansh ip  and

fragmentation of authority  remained in an e ss e n t ia l ly  

administrative s e t  of o f f ices.

One could take th i s  limited response to  one of the worst 

cases of p o l i t i c a l  corruption in the n a t io n 's  h is tory  as 

fur ther  evidence that  corrupt influences have prevailed 

within the s ta te  and tha t  they s t i l l  do. On the other hand 

these reform e f f o r t s  were ce r ta in ly  more extensive than 

those of previous leg is la tu re s ,  including the reaction to
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the Sandlin Report of 1958. But the 1958 le g is la tu re  was 

not -faced with corruption on such a sca le  tha t  nearly 250 

convictions were obtained in -federal court,  or with a 

scandal tha t  had become a national embarrassment. And since 

the re-forms enacted le-ft much o-f the ex is t ing  system o-f 

county government in tac t  those inclined to  see the po ten tia l  

for  corruption in county government had fur the r  ammunition 

to  use.

What then i s  one to  make of the evidence presented in 

t h i s  and previous chapters in r e l a t i o n  to  the cultura l 

hypothesis, th a t  i s ,  tha t  the s t a te  has a p o l i t i c a l  culture  

th a t  is  to le ra n t  of corruption. The te n ta t iv e  conclusion at 

t h i s  point would have to be in favor of the  cu ltura l  

hypothesis. But a method of assessment tha t  r e l i e s  only 

upon h is to r ic a l  and descrip t ive  material i s  not su f f ic ien t  

in and of i t s e l f .  There i s ,  then, a need for  another 

approach to  the  assessment of the cu l tura l  h y p o t h e s i s .  

Chapter V begins an a l te rn a t iv e  approach to  the assessment 

o-f the cu l tu ra l  hypothesis th a t  i s  based upon a more 

quanti ta tive  methodology.
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NOTES

1. An example occurred in a conversation with a 60 year old 
minister who i s  a l i fe - lon g  res iden t  of Love County 
during the summer of 1984. This gentleman reca lled  th a t  
as a young boy he would sometimes pass the home of one 
of th e i r  county commissioners while r id ing  around with 
h is  f a th e r .  The commissioner’s home was unusually nice 
looking and h is  fa the r  would comment on t h i s  fa c t  with 
the speculation tha t  the  commissioner had to be 
dishonest in order to  afford the house. When asked why 
they d id n ' t  t ry  to  have the matter investigated the 
minister responded tha t  they f e l t  nothing would be done 
so "why bother,  i t  wasn’t  worth the time."

2. Three basic  references are ava i lab le  on the work of t h i s
committee as follows. Oklahoma Legis la ture .  Judiciary 
Committee. Frooress Report No. 1. Jo in t  committee
report  to  the Executive Committee, F if th  Regular
Session, September 11, 1958. Oklahoma Legislature.
Subcommittee on Purchasing Procedures of County
Commissioners. Report to  Judic ia ry  Committee.
Subcommittee report  to  the Judic ia ry  Committee, November 
13, 1958. Oklahoma Legislature- Jud ic ia ry  Committee. 
Final Report and Recommendations. Jo in t  committee 
report  to  the Executive Committee, Sixth Regular
Session, November 17, 1958.

3. Subcommittee on Purchasing Procedures of County Commis
sioners.  Report to  Judiciary Committee. November 13, 
1958. pp. 2-6.

4. Judiciary Committee. Final Report and Recommendations. 
Nov— ember 17, 1958.

5. This d iscussion re ly s  heavily upon James R. Scales and 
Danney Boble, Oklahoma P o l i t i c s :  ft History (Norman, Ok.: 
University i f  Oklahoma Press,  1982), espec ia l ly  pages 
307—333. This information was supplemented with 
material from Arrell Morgan Sibson, Oklahoma: A History 
of Five Centuries. second ed i t ion  (Norman, Ok.: 
University of Oklahoma Press, 1981), especially  pp. 
246-253.

6. Scales and Goble, Oklahoma P o l i t i c s :  A History , pp. 234.

7. P h i l l ip  M. Simpson, "The County Government Scandals in
Oklahoma: The Structure/Corruption Relationship ,"  paper
prepared for  delivery a t  the  annual meeting of the 
Southern P o l i t i c a l  Science Association, Atlanta,
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Georgia, October 27—29, 1982.

8 "Jurors Begin County Roads Tour Today,“ The Duncan
Banner. April 20, 1978, p. 2.

9. Ib id .

10. “County Funds Totaling *1.19 Million Missing," The 
Duncan Banner. June 14, 1978, p. 1.

11. "Audit Reveals Hundreds of Purchase Order Discrepancies
by Commissioners," The Duncan Banner. January 18, 1979,
p. 1.

12. Ib id .

13. Ib id .

14. Ib id .

15. "Oklahoma Couldn’t  Catch Croaked Commissioners," The
Sunday C ons t i tu t ion . February 7, 1982, p. 7A. The
Oklahoma S ta te  Bureau o-f Investigation looked a t  Muse’s 
evidence and said "you guys come up with something
re a l ly  concrete and we’ l l  inves t iga te  i t . "  One must
wonder how much more concrete evidence they needed! In 
t h i s  same s tory  Muse said that during the  Stephens 
County grand jury  session he was followed and tha t  he
received threatening phone c a l l s  at  h is  home. 
Commenting on these experiences. Muse said "Let me 
assure you i t  was no picnic ."  Muse then turned to 
federal a u th o r i t i e s  by contacting Mr. William Price of 
the U.S. Attorney’ s Office. Reports of th re a t s  e tc .  
are, however, the exception ra ther  than the ru le  in 
Okscam.

16. "Kickback Probe Raises Questions of Accuracy in Future 
Audits, Daxon Says," The Saturday Oklahoman and Times. 
August 8, 1981, p. 17. Mr Daxon i s  another individual 
who was not confident th a t  s t a t e  and local government 
o f f ic i a l s  would prosecute cases of wrong doing by the 
commissioners and, consequently, turned over evidence 
discovered by his  department to federal a u th o r i t i e s .

17. Interview with Commissioner Rufus Young of Wagoner 
County conducted a t  Wagoner Oklahoma, May 18, 1983. 
Commissioner Young was the only commissioner to work 
undercover for  the FBI in the federal probe. Young has 
been described as "one of a handful of county 
commissioners in Oklahoma who refused to accept 
kickbacks" in "Commissioner’ s Work With FBI Won Praise
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and Resentment," The Sunday Oklahoman. May 3, 1983, p.
1. He was offered kickbacks on three separate 
occassions and then decided to approach the FBI. He 
reported being threatened and having received "several 
l e t t e r s  ca ll ing him a t r a i t o r  to  the system." Young 
said the most vivid l e t t e r  was on yellow paper because 
" i t ’ s  your color."  The w ri te r  further  said Young was 
"not a man" and tha t  "you make us sick to our stomachs." 
The th re a ts  reported by Commissioner Young did not deter  
him from running again and apparently did not r e f l e c t  
the opinion of the people in h is  d i s t r i c t  in Wagoner 
County because he won ree lec t ion  with 60 percent of the 
vote.

18. "County Funds Totaling $1.19 Million Missing," p. 1.

19. Ib id .

20. The Duncan Banner o r ig in a l ly  reported th a t  felony 
charges had been f i l ed  in "Four Released on Bonds," June 
15, 1978, p. 1. A l a te r  s to ry  c la r i f ie d  matters.  In 
"Refiling,"  The Duncan Banner. January 15, 1979, p. 2, 
the paper said th a t  the or ig ina l  charges could only be 
t rea ted  as misdemeanors as f i l e d .

21. The d i s t r i c t  attorney’s s e l f —d isq ua l if ica t ion  resu lted  
in a long search for a special prosecutor. One was 
f in a l ly  found and appointed on July 12, 1978. These 
d e ta i l s  are in "Special Porsecutor Named for Hearing," 
The Duncan Banner. July 12, 1978, p. 1. Trial did not 
occur unti l  January, 1979.

22. Simpson, "The County Sovernment Scandals in Oklahoma."

23. Ib id .

24. Ib id . . p. 20.

25. James Q. Wilson, “The Changing FBI -  The F:oad to  
Abscam," The Public I n te r e s t . Vol. 59 (Spring 1980), pp. 
3-14.

26. Interview with FBI agent Hank Gibbons.

27. U.S. v. Orville I— P r a t t . Transcript of Proceedings, 
June 15-18, 1981, pp. 211-212.

28. Ib id . . pp. 365-367.

29. Ib id . . p. 215.
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30. "50 Commissioners Plan Guilty P leas ,"  The Lawton 
Const i tu t ion . July 28, 1981, p. 1.

31. Ib id .

32. Interview with FBI agent Gibbons.

33. Ib id .

34. Ib id .

35. Ib id .

36. Interviews with Mr. William Price, U.S. Attorney for  the 
Western D is t r ic t  of Oklahoma- There were three 
interviews: one on April 21, 1982; a second in the
summer of 1983; and a th i rd  in the f a l l  of 1983. Dr. 
Harry Holloway accompanied the author in the la s t  
interview. All interviews were conducted in Mr. P r ice’s 
o f f ice ,  Federal Building, Oklahoma City, Oklahoma. 
Interview with U.S. Attorney Price.

37. Interview with U.S. Attorney Price.

38. Ib id .

39. Interviews with 50 incumbent Oklahoma county 
commissioners during the period March through November 
1983. Due to  pract ical  considerations a random sample 
was impossible to  obtain. But the  sample did include 
commissioners from a l l  four quadrants of the  s ta te .  In 
addition, the sample included crommissioners from urban 
and rural  counties, 3 of the 6 female commissioners, and 
1 of the 2 black commissioners.

40. Consensus of opinion in a l l  interviews with 
commissioners, inves t iga tors ,  and prosecutors.

41. Interview with U.S. Attorney Price.

42. Ib id .

43. Ib id .

44. Interview with FBI agent Gibbons.

45. Interview with U.S. Attorney Price.

46. Interview with FBI agent Gibbons.

47. Ibid.
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48. Interviews with county commissioners.

49. Interviews with county commissioners and o thers .  This
opinion was most prevelant in rura l  Oklahoma.

50. Interviews with county commissioners. The author sought
to determine i f  there  was any bas is  in the law for such
a view and asked Special D i s t r i c t  Judge Peter Clinton 
Moore for h is  opinion. Judge Moore reviewed s ta te  
s ta tu te s  and said he could find no s t a tu te  supporting 
th i s  view.

51. Interview with county commissioners.

52. Interview with FBI agent Gibbons.

53. Interview with U.S. Attorney Price.

54. Ib id .

55. Ibi d .

56. Ibi d .

57. "County Commissioners Face Wide-Scale Probe," The Daily 
Ok1 ahoman. May 13, 1979, p. 1.

58. Ibi d.

59. "Bad Times Are Here For Good Old Boys," The Wall S tree t  
Journal. 22 September, 1981, p. 1 cont. p. 23.

60. "Changes in Doubt," The New York Times. 12 October, 
1981, p. A 21.

61. "Oklahoma! Where the Graft Comes Sweepin’ Down the 
P la in ,"  Time Magazine. Vol. 118, 12 October, 1981, p.
31.

62. "Payoffs as High As An Elephant’s  Eye," Newsweek. Vol. 
98, 21 September, 1981, p. 49.

63. "Where Graft Reached Epidemic Levels," U.S. News And 
World Report. Vol. 92, 11 January, 1982, p. 44.

64. "Oklahoma Scandal," America. Vol. 145, 7 November, 1981, 
p. 272.

65. Oklahoma. Report of the Governor’ s Task Force on County 
Government. November, 1981, Oklahoma City, Oklahoma.
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66. Oklahoma. Letter  o-f Transmittal to  Governor High,
Report of the  Governor's Task Force on Count v
Government. November 13, 1981.

67. Ib id .

68. Ib id .

69. Ib id .

70. IbidN.

71. Simpson, "The County Government Scandals in Oklahoma."

72. Ib id .

73. Ib id .

74. Ib id . . p. 32.

75. Ib id . . p. 31.

76. "Nigh’s 40-Point Plan Urges County Re-form," The Daily 
Oklahoman. January 5, 1982, p. 13.

77. The actual s ta tu s  o-f t h i s  power i s  not yet c lea r .  A 
telephone c a l l  was placed to the Attorney General’ s 
o-ffice in the -fall of 1983 in an attempt to determine i f  
he f e l t  he had the authority  to i n i t i a t e  and prosecute 
suspected v io la t io n s .  The Attorney General’ s o f f ic e  
provided no c lear  answer. In addition, the en te r ies  for 
the of f ice  of Attorney General in the 1984-1985 edit ion 
of The Book of the  S tates  are the same as they were for 
the 1980-19S1 ed i t ion .  On the  other hand the language 
in the b i l l  seems to  c lea r ly  grant t h i s  authori ty .
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CHAPTER V

OKLAHOMA AND THE NATION: A COMPARISON 

Introducti on

Chapters II through IV took a d e sc r ip t iv s /h i s to r ic a l  

approach to  the hypothesis th a t  Oklahoma has an unusually 

corrupt p o l i t i c a l  culture.  Oklahoma’s p o l i t i c a l  heritage,  

county government, the of-fice o-f county commissioner, and 

the scandal within tha t  o-f-fice were examined.1 The evidence 

examined thus -far has been generally supportive o-f the 

cu l tura l  hypothesis.

Chapter V begins the consideration o-f a di-f-ferent kind 

o-f evidence, i . e . ,  empirical data.  If Oklahoma has a 

unusually corrupt p o l i t ic a l  cu l ture  i t  would be expected to  

manifest i t s e l f  in such areas as the  p o l i t i c a l  a t t i tu d e s  of 

Oklahomans, and in th e i r  issue o r ien ta t ions .  A re la ted  

hypothesis i s  tha t  Oklahomans are ignorant, apathetic ,  and 

cynical.  If  major d ifferences between the s ta te  and nation 

are -found in these respects t h i s  would tend to  support the 

hypothesis of an unusually corrupt p o l i t i c a l  culture .  But

188
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i f  Oklahoma i s  found to  be f a i r l y  typ ica l  of the nation 

these findings would tend to  weaken the hypothesis of an 

unusually high to le rance  for p o l i t i c a l  corruption.

Oklahoma a lso  seems to  have the image of being more 

rural  than the  nation. Oklahomans are generally  thought to 

be le s s  well educated and poorer than the r e s t  of the

nation. I t  i s ,  therefore ,  important to  examine demographic 

c h a ra c te r i s t ic s ,  key p o l i t i c a l  a t t i t u d e s , 2 and selected

issue o r ien ta t ion s  in order to draw comparisons.

Demographic Comparisons 

Several commonly used demographic c h a r a c te r i s t i c s  will be 

compared including education, income, urban-rural residence, 

race, gender, age, crime ra tes ,  and r e l ig io u s  preferences. 

U.S. Census da ta  for 1980 will generally be r e l ie d  upon.

Consider the  demographic data in Table 5—1. Oklahoma 

mirrors the nation with respect to  education. Within both 

groups 100 percent of the population over 25 years of age

had, as of 1980, completed elementary school. The

percentages for  completion of other educational levels  are 

e i ther  iden t ica l  or they d i f f e r  by only 1 percent. The 

notion tha t  Oklahomans are le ss  well educated than the 

nation does not stand up.

If Oklahomans are as well educated as the nation th is  

difference has not been completely r e f le c te d  in personal 

income. Oklahomans are generally le ss  well to  do than the

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

190

Table 5-1
S e lec ted  U.S. Census Data -for Oklahoma and th e  Nation

Demographic C harac te r is t ic
U.S.
1980

V .

Oklahoma
1980

7 .

Education (years completed, 
Elementary school

age 25 & older)
100 100

1—3 years high school 82 82
4 years high school 66 66
1—3 years college 32 31
4 years college or more 16 15

Personal income (per capita ,  
Under $10,000

1979 dollars)
20 24

$10,000 -  $24,999 44 47
$25,000 -  $34^,999 19 17
$35,000 -  $49,999 11 8
$50,000 and over 6 4

Urban—rural residence
Urban 74 67
Rural 26 33

Race
White 86 86
B1 ack 12 7
Other 2 7

Gender
Male 49 49
Female 51 51

Median family income (1979) $19,917 $17,668
Median age (years) 30 30

Source: U.S. Bureau of the Census, 19S4 S ta t i s t i c a l
Abstract of the United S ta tes (Washington, D.C.: U.S.
Government Printing Office, 1984). Percentages may not 
to ta l  100 due to rounding

tion .  This i s  re f le c ted  in the median family income of 

Oklahomans, which i s  less  than the n a t io n ' s .  I t  i s  also 

re f lected  in personal income data. If one uses $10,000 as a 

rough break-point for th e  poverty level then the percentage
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o-f Oklahomans in poverty exceeds the national level by 4 

percent. Oklahoma a lso  has a somewhat higher percentage of 

i t s  personal income in the  next lowest income category. On 

the other hand, the re  are s l ig h t ly  -fewer percentages o-f 

Oklahomans in the two upper—most categories .  There i s  a 

uniform trend throughout each level of personal income, but 

the percentages of d iffe rence  are small in each case. I t  

may, therefore,  be concluded th a t  Oklahomans a re  somewhat 

less  well off than the  national average, but tha t  the 

differences are small and probably of l i t t l e  substantive 

significance.  In other words the The Grapes of Wrath image 

of Oklahoma c e r ta in ly  seems out of date.

Oklahoma i s  a b i t  more rural  than the  nation,  but the 

d ifference i s  not la rge.  Twenty-six percent of the nation 

l ive s  in rura l  areas while 33 percent of Oklahomans l ive  

there,  the d iffe rence  being only 7 percent. But Oklahoma 

does have strong wheat and c a t t l e  indus tr ies ,  both of which 

re f le c t  a rura l  o r ien ta t io n .  This rural  t r a d i t i o n  and 

Western her i tage  are also indicated by the pers is tence  of 

"country" ways and by the presence of the Cowboy Hall of 

Fame in Oklahoma. Furthermore, country music, ten gallon 

ha ts ,  and other manifestations of our Western heri tage  are 

now quite papular na t iona lly ,  so Oklahoma i s  perhaps not as 

fa r  apart from the  r e s t  of the nation in i t s  r u r a l—urban 

or ienta tion  as the s t a t e ’s  image might ind ica te .

Racially, Oklahoma mirrors the nation in terms of the
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percentage o-f white res iden ts  bat di-f-fers somewhat in other 

ca tegories.  The black population i s  only about one-hal-f the 

national l ev e l ,  and Oklahoma contains a la rger  percentage of 

"other" ethnic groups (especially  Indians) than does the 

nation. Oklahoma i s  a lso  currently  a t t r a c t in g  large numbers 

of Hispanics and Asians. The s t a t e  i s ,  therefore ,  less  

diverse e th n ica l ly  than the nation, but s t i l l  does have some 

ethnic d if fe rences .

There are almost no diffe rences between Oklahoma and the 

nation respecting gender and age. The population of both

the s t a t e  and the nation i s  49 percent male, and th e i r

median ages a re  a lso  the same (30 yea rs ) .

If Oklahoma has an unusually corrupt p o l i t i c a l  culture  

the s t a t e  might be expected to  have su b s ta n t ia l ly  higher 

crime r a te s  than the r e s t  of the nation. Crime ra te  data

for the s t a t e  and nation are taken from U.S. Census and are 

presented in Table 5-2.

Overall, Oklahoma has a lower crime r a te  than the 

nation, but th e re  i s  no uniform pa t te rn .  Oklahoma has crime 

r a te s  tha t  a re  lower than the nation and higher than the 

nation in both the  v io len t  crime category and the  property 

crime category. I t  i s  plain ,  however, t h a t  Oklahoma’s crime 

r a te s  are not s ign i f ica n t ly  higher than the nation’s as 

would be expected by the cu l tura l  hypothesis- Taken as a 

whole, these data do not support th e  hypothesis of an 

unusually corrupt cu l ture  tha t  i s  s ig n i f ic a n t ly  more
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Table 5 -2
Crime Rate Data fo r  Oklahoma and the Nation

Type of Crime
Crime

U.S.
1982

Rates
Oklahoma

1982

Violent Crimes
Murder 9. 1 10.8
Forcible rape 33. 6 37.1
Robbery 232 133
Aggrivated a ssau l t 281 263

Property Crimes
Burglary 1,475 1, 604
Larceny—th e f t 3,070 2,686
Motor vehicle th e f t 453 489

Total crime ra te 5,553 5,222

Source: U.S. Bureau of the  Census, 1984 S t a t i s t i c a l  Abstract 
of the United S ta tes  (Washington, D.D.: U.S. Government
Printing Office, 1984).

to le ran t  of crime than i s  the nation.

Now i t  i s  time to  consider re l ig iou s  preferences. In 

considering re l ig ion  survey data will be consulted. Data 

for Oklahoma will come from the 1982 survey while national 

data are from the 1980 national e lection study. These data 

are presented in Table 5-3. Oklahoma has a larger 

Protestant group than does the  nation (about one-third 

larger) and a smaller Catholic population. Thus, Oklahoma 

is  more homogeneous than the nation in terms of re l ig ious  

preferences.

In sum, Oklahoma seems to  be much l ike  the  national 

mainstream in education, income, urban-rural residence, 

race, gender, and age. The major difference was in the area
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T a b l e  S —3
R e lig io u s  P referen ces for  Oklahoma and th e  Nation

Religious Preference

U.S.
1980

N=1639
7.

Oklahoma
1982

N=895
*/.

Protestant 59 79
Catholic 23 9
Other 9 5
No preference or none 10 8

Figures rounded to the nearest whole number. Percentages 
may not t o t a l  100 due to rounding.

of re l ig io u s  preference. In general,  however, the dominant 

pat te rn  i s  one of s im ila r i ty  and not d ifference.

Po l i t i ca l  Att i tude Comparisons 

Having compared s ta te  and nation demographically, the focus 

now s h i f t s  to  p o l i t i c a l  a t t i t u d e s ,  the major ones being 

party id e n t i f ic a t io n ,  p o l i t i c a l  eff icacy , and p o l i t i c a l  

t r u s t .  If Oklahoma i s  an unusually corrupt s ta te

su bs tan t ia l  differences between s t a t e  and nation might exis t  

on these key p o l i t i c a l  a t t i tu d e s .

Consider the party id en t i f ic a t io n  data in Table 5-4. In 

general,  the  s t a t e ' s  d i s t r ibu t ion  of party iden t i f ica t ion  

tends to  be similar to  tha t  of the nation, but Oklahomans 

tend to be a l i t t l e  more heavily Democratic. Strong 

Democrats and weak Democrats together to ta l  53 percent of 

Oklahomans, as against 44 percent of the n a t io n 's  

respondents. Less expectedly, the s t a t e  has smaller
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Table 5 -4
Party Id e n t i f ic a t io n  in Oklahoma and the Nation

Percentages
U.S.* Oklahoma

Party Id en t if ica t ion 1982 1982
N=1,418 N=895

Strong Democrat 20 24
Weak Democrat 24 29
Independent Leaning Democrat 11 6
Independent Leaning To Neither 11 8
Independent Leaning Republican 8 6
Weak Republican 14 14
Strong Republican 10 11

* The f igures for the U.S. are from David B. Hill and 
Norman R. Luttbeg, Trends in American Electoral Behavior 
(Itasca, 111: F.E. Peacock, 2nd ed.,  19S3), p. 32.

percentages than the nation in the various categories  of 

Independents. The percentages of weak and strong

Republicans, however, a re  equal. I t  i s  worth mentioning 

that  in 1980 Oklahomans voted heavily for Ronald Reagan (60 

percent),  and th a t  Oklahoma i s  frequently called "Reagan 

Country." Furthermore, Oklahomans elected a Republican U.S. 

Senator, Don Nickles, in th a t  same year, and the Democrats 

have not carr ied  t h i s  s t a t e  in a presidentia l  e lec t ion  since 

1964. This pa t te rn  i s  not much d i f fe ren t  from the nation: 

Jimmy Carter carr ied  the nation in 1976, but l o s t  narrowly 

in Oklahoma. Otherwise, Republicans have carr ied  both s t a t e  

and nation in recent years. Thus, overall ,  Oklahoma would 

appear to be more l ik e  the nation than not in i t s  pa t te rn  of 

party iden t i f ica t ion  and presiden t ia l  voting.

The next comparison will be p o l i t i c a l  e ff icacy .  The
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concept o-f p o l i t i c a l  e-f-ficacy i s  dichotomised in to  internal 

eff icacy  and external e f f ic a c y .3 Internal e ff icacy  re fe rs  

to how much influence a person fe e l s  th a t  he or she may have 

p o l i t i c a l ly  and i s  measured by th e  following three 

"Agree-Disagree" items:

1. I d o n ' t  think public o f f i c i a l s  care  much what people 
l ike  me think.

2. Generally speaking, those we e l e c t  to Congress in 
Washington lose touch with the  people pre tty  
quickly.

3. P a r t ie s  a re  only in te res ted  in peop le 's  votes, but 
not in th e i r  opinions.

External e f f icacy  re fe rs  to  the sense people have of the 

responsiveness of the p o l i t i c a l  system and i s  measured by 

these three "Agree-Disagree" items:

1. Voting i s  the only way people l i k e  me can have any 
say about how the  government runs th ings.

2. Sometimes p o l i t i c s  and government seem so comp
l ica ted  th a t  a person l ik e  me can’t  rea l ly
understand what 's  going on.

3. People l ik e  me don 't  have any say about what 
government does.

Having seen how efficacy i s  measured, i t  i s  time to

examine the e f f icacy  data  in Table 5-5. The ta b le  r e l i e s  on 

national data from 1980 because a l t e r a t i o n s  in the wording

of the 1982 survey limited comparisons.'* But i t  i s  unlikely

tha t  the d iffe rence  of two years would matter.  What stands

out i s  the remarkable s im i la r i ty ,  the d i f fe ren ces  being so

s l ig h t  as to be in s ig n i f ica n t .  When i t  comes to  external

efficacy,  Oklahomans match the nation in th e i r  a t t i tu d e s
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Table 5-5
P o l i t i c a l  Efficacy in Oklahoma and the Nation

Percent Agree
U.S.* Oklahoma

P o l i t ic a l  Efficacy Item 1980 1982
N=S95

External P o l i t i c a l  Efficacy Items
Voting i s  my only say 70 71
P o l i t i c s  i s  so complicated 53 55
People l ike  me have l i t t l e  say 39 37

Internal P o l i t ic a l  Efficacy Items
Public o f f i c i a l s  don’t  care much 52 53
Congressmen soon lose touch 71 72
Par t ies  only want votes 59 62

* These -figures are from S.M. Lipset and William Schneider, 
"The Decline in Confidence in American In s t i tu t io n s ,"
P o l i t ic a l  Science Quarterly. vol. 98 (Fall 1983), pp. 
385-386. N i s  not given but the  authors c i t e  the  se r ie s  of 
national e lec tion  s tud ies  conducted by the  Center for 
P o l i t i c a l  Studies, University of Michigan.

toward voting as the only way people can have a say in 

government, th e i r  b e l ie f  th a t  p o l i t i c s  and government are 

complicated, and th e i r  fee ling  th a t  they don’t  have "any 

say" in what’s going on. As for in te rna l  efficacy,

Oklahomans agree with people a l l  over the U.S. in thinking 

tha t  public o f f i c i a l s  don’t  care much about "people l ike

me," th a t  Congressmen quickly lose touch with the people 

back home, and tha t  p a r t ie s  want only votes and not

opinions. Thus, in general,  Oklahomans were ne i ther  more 

nor less  e ff icac ious than other Americans.

The th i rd  key p o l i t i c a l  a t t i t u d e  for comparison i s  

p o l i t i c a l  t r u s t  (also called  "confidence in government").3
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Trust i s  commonly measured by the -following -four items:

1. How much of the time do you think you can t r u s t  the  
government in Washington to  do what i s  r igh t?

2. Would you say the government i s  p re t ty  much run by a 
few big in t e r e s t s  looking out for themselves or th a t  
i t  i s  run for the ben ef i t  of a l l  of the people?

3. Do you think the people in government waste a lo t  of 
money we pay in taxes,  some of i t ,  or don’ t  waste 
very much of i t ?

4. I don’ t  think public o f f i c i a l s  care much what people 
l ike me th in k .A

Consider now the t r u s t  data in Table 5—6. Again, the 

s t r ik in g  s im i l a r i t i e s  stand out. The most noteworthy 

difference i s  apparent in the  f i r s t  question inquiring about 

t ru s t in g  the government in Washington "to do what i s  r ig h t : "  

Oklahomans are more t ru s t in g  of the federal government "most 

of the time" than i s  the nation by a margin of 10 percent. 

In other cases Oklahomans are  less  t rus t ing  than the nation, 

but the differences are 3 percent in two cases and 7 percent 

in one case. Thus d i ffe rences  do e x is t ,  but they are 

ce r ta in ly  not g rea t,  and the message i s  more one of 

s im i la r i ty  than d ifference.  In e f fe c t ,  Oklahomans have 

t r u s t  levels  much l ik e  the r e s t  of the nation.

In sum, i t  has been found tha t  Oklahomans tend to  be 

generally similar  to  the nation in th ree  major p o l i t i c a l  

a t t i tu d e s .  The two groups are similar  in t h e i r  party 

id en t i f ica t io n ,  in th e i r  lev e ls  of p o l i t i c a l  eff icacy , and 

in th e i r  levels  of p o l i t i c a l  t r u s t .
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Table 5 -6
P o l i t i c a l  Trust in  Oklahoma and the  Nation

P o l i t i ca l  Trust Item
Percent Agree 

U.S.* Oklahoma 
1980 1982 

N=895

Can you t r u s t  government to  do r igh t?
Some of the time 62 52
Most of the time 31 41

Government run for a l l  or big in te re s t s?
Few big in te re s t s  61 64
Benefit of a l l 29 20

How much money does government waste?
A lo t 66 69
Some 29 28

Public o f f i c i a l s  don 't  care what I think
Agree 46 53
Disagree 49 45

* These -figures are -from Arthur Miller, “Is Con-fidence 
Rebounding?" Public Opinion. Vol. 6 (June/July 19S3), p. 17. 
N i s  not given but th e  author c i t e s  the se r ie s  of national 
election studies conducted by the Center for P o l i t i c a l  
Studies, University of Michigan.

Issue Comparisons 

Oklahoma has a reputation as a conservative s t a t e .  This 

conservatism will be probed on a varie ty  of issues on which 

s ta te  and national survey data are available.  The issues 

range from national spending p r i o r i t i e s  to  c iv i l  l i b e r t i e s  

to  such matters as gun co n t ro l .

The f i r s t  comparisons involve spending p r i o r i t i e s .  Data 

for the nation are from 1980 national surveys while data for 

Oklahoma are from the  Oklahoma survey of 1982.^ The items
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and responses are presented in Table 5—7.

Table 5-7
Spending P r i o r i t i e s  of the  Nation and Oklahoma

Spending P r io r i ty  Issue

U.S.
1980

N=1468
'/.*

Oklahoma
1982

N=895
’/.*

National defense 
Too l i t t l e 60 41
About r igh t 28 25
Too much 12 34

Improving and protecting 
Too l i t t l e

the environment
51 46

About r igh t 33 27
Too much 16 26

Improving and protecting 
Too l i t t l e

national health
57 52

About r igh t 35 27
Too much 8 20

Halting the r i s in g  crime 
Too l i t t l e

ra te
72 72

About r igh t 22 18
Too much 6 10

* These percentages exclude missing data. Missing data was 
generally quite small and would a f fec t  these percentages 
only s l ig h t ly .

There i s  considerable divergence on national defense 

spending. A large majority of the nation, 60 percent, say 

too l i t t l e  i s  being spent on t h i s  matter while only 41 

percent of Oklahomans f a l l  in t h i s  category. About 

one-fourth of both the nation and s ta te  say defense spending 

i s  about r ig h t ,  but there  i s  a d iffe rence  when we look a t 

those who think too much i s  being spent. We surpr is ing ly  

find a higher percentage of Oklahomans in t h i s  " l ibe ra l"
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category and the d iffe rence  is  large, 22 percent. In

general,  then, most of the nation a t  th i s  time took a 

conservative posit ion favoring current or increased defense 

spending while most Oklahomans took a le ss  hawkish posit ion 

favoring current or reduced defense spending.® This might 

also r e f l e c t  a des ire  on the pa r t  of Oklahomans for less  

government, a posit ion more in tune with conservatism.

There i s  general agreement on spending to  improve and

pro tect  the environment. About half of the nation and

almost the same percentage of Oklahomans say too l i t t l e  i s  

being spent on the environment. Approximately one-third of 

the  nation f e e l s  environmental spending i s  about r igh t

whereas only one-quarter of Oklahomans feel  th i s  way. A

higher percentage of Oklahomans think too much i s  being 

spent on the environment than does the nation. Generally, 

however, the bulk of both groups f e e l s  tha t  environmental 

spending i s  inadequate.

A majority of both groups say that  spending to improve 

and pro tec t  national health i s  inadequate. Looking a t  those

who say health spending i s  about r ig h t ,  we find the same

patte rn  as with the environment. Approximately one-third of 

the  nation agrees with curren t health spending while a 

l i t t l e  over one quarter of Oklahomans agree with current 

spending leve ls .  More than twice the percentage of 

Oklahomans think health spending i s  too high when compared 

to  the nation.
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There i s  close agreement on spending to  reduce the crime 

r a te .  About th ree-quarte rs  o-f the nation and s ta t e  say too 

l i t t l e  i s  being spent on th i s  problem. This same general 

level o-f agreement holds -for the other two categories  <not

spending enough and spending too much).

Responses to  c iv i l  l i b e r t i e s  questions may also be 

compared.*5' These data are presented in  Table 5-7. One

question asked i f  a r a c i s t  should be allowed to  give a 

public speech and the second question asked i f  a communist 

should be allowed to do so. The gun control question f a l l s  

outside the range of normal c iv i l  l i b e r t i e s  issues but bears 

some kinship to them and i s  of special  in te r e s t  given 

Oklahoma's image as a conservative rura l  s ta te .

Looking at c iv i l  l i b e r t i e s ,  a majority of both the 

nation and s t a te  say tha t  r a c i s t s  and communists should be 

allowed to  give a public speech, but there  i s  more tolerance 

for racism than communism. Furthermore, there i s  much

agreement between the nation and the  s t a t e  on these issues .  

S ix ty-three percent of the nation would allow a r a c i s t  to  

speak and nearly the same percentage of Oklahomans, 59 

percent, would be willing to  do so. When i t  comes to  a 

communist, however, we find both groups somewhat le ss  

to le ra n t .  Oklahoma i s  a b i t  l e s s  to le ra n t  than the nation 

but not too much so. In general,  then, Oklahomans are 

s imila r to  the nation on these c iv i l  l i b e r t i e s  questions.

Opinions on gun control are more divergent. Over one—
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Table 5—8 
Civil L ibe r t ies  and Sun Control 

Issues for Oklahoma and the Nation

Issue Item

U.S.
1980

N=1468
’/.*

Oklahoma 
1982 
N=895 

’/.*

Racist be allowed to speak in public?
Yes 59
No 37 41

Communist be allowed to  speak in public?
Yes 57 50
No 43 50

Require police permit to  buy a gun?
Favor 71 56
Oppose 29 44

* These percentages exclude missing data.  Missing data was 
quite small and does not s ig n i f ic a n t ly  a f f e c t  these r e su l t s .

half of the s ta te  and nation favor the idea of requiring a 

police permit in order to  purchase a gun, but the difference 

between them i s  su bs tan t ia l .  Looking a t  the nation, we find 

nearly th ree—quarters favor the proposal whereas only a

l i t t l e  over one-half of Oklahomans are so inclined. This i s  

not surpris ing since Oklahoma prides i t s e l f  on i t s  f ine 

hunting and fishing resources.  Such an a t t i tu d e  would also 

be in tune with Oklahoma’s Western her i tage .  Nonetheless a 

substantia l  majority of Oklahomans do favor t h i s  mild form 

of gun cont ro l , a response th a t  i s  somewhat at odds with

expectations.

This section has examined spending p r i o r i t i e s  on

national defense, the environment, national heal th ,  and
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combating crime. The overall p ic tu re  on spending p r i o r i t i e s  

i s  one o-f general agreement with respect  to the  environment, 

national health,  and crime. S ignif ican t  d i f fe rences do, 

however, ex is t  respecting defense spending. In t h i s  case 

the  nation was found to  be more conservative than Oklahoma! 

Two questions dealing with c iv i l  l i b e r t i e s  were examined and 

i t  was found tha t  the s ta t e  and nation are s imila r in the i r  

a t t i tu d e s  here too. The la s t  issue  concerned gun control 

and a big difference was found here. While a majority of 

both groups favored a gun control proposal, Oklahomans were 

le ss  enthusiast ic  in th e i r  support of i t  than was the 

nation. When, however, one looks a t  a l l  seven issues  the 

overall  impression i s  one of general agreement. Yes, 

differences did ex is t  on defense spending and gun control,  

but these were the exceptions ra th e r  than the ru le .  I t  can, 

therefore ,  be concluded th a t  Oklahoma i s  reasonably l ik e  the 

nation on most issues.  If the s t a t e  has a p o l i t i c a l  culture  

unusually to le ran t  of p o l i t i c a l  corruption i t  i s  not evident 

in these issue or ien ta t ions .

This chapter se t  out to  compare Oklahoma with the 

nation. Such a comparison was necessary because of the 

p o s s ib i l i ty  th a t  Oklahoma has an unusually corrupt p o l i t i c a l  

cu l ture .  If Oklahoma i s  unusually to le ran t  of p o l i t i c a l  

corruption one might expect differences in other 

c h a ra c te r i s t ic s  such as demographic features ,  key p o l i t i c a l  

a t t i tu d e s ,  and issue o r ien ta t ions .  If major d iffe rences are
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-found in these areas t h i s  would tend to  support the 

hypothesis o-f atypical 1 i t y .  I f ,  on the other hand, -few major 

di-f-ferences in these a reas  are -found th i s  would tend to 

weaken the hypothesis o-f atypical 1 i ty -  Oklahoma was, 

therefore ,  compared to  the  nation in three major categories:  

demographics, key p o l i t i c a l  a t t i tu d e s ,  and se lected  issue 

orien ta tions- I t  would be unreasonable to  expect Oklahoma 

to  be exactly l ik e  the nation in these respec ts .  One would, 

instead, expect to find diffe rences,  but the key l i e s  in the 

nature and magnitude of these d iffe rences.  If the

differences are large and pervasive then Oklahoma may well 

be unusual, but i f  the d iffe rences are minor or iso la ted  

then Oklahoma can be considered to be f a i r l y  typ ical  of the 

nation. What, then, were the findings'?

Demographic comparisons revealed much more s im i la r i ty  

than divergence. Oklahoma was found to be sim ila r  to  the 

nation in terms of education, income, urban—rura l 

res iden t ia l  pa t te rns ,  rac ia l  composition, gender, and age. 

A difference did occur with respect to re l ig io u s  preferences 

in tha t  Oklahoma i s  more Pro testant  than the nation and more 

homogeneous in terms of re l ig ion .

Comparisons of party  id en t i f ic a t io n ,  p o l i t i c a l  e ff icacy,  

and p o l i t i c a l  t r u s t  revealed a pattern dominated again by 

s im i l a r i t i e s  ra ther  than differences.  Oklahoma i s  somewhat 

more Democratic than the  r e s t  of the country, but i t  has 

voted with the nation in most recent p res iden t ia l  e lec t ions .
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And Oklahomans are l ik e  the nation in t h e i r  a t t i t u d e s  toward 

p o l i t i c a l  eff icacy  and p o l i t i c a l  t r u s t .

Issue comparisons a lso  ind icate  a preponderance of 

s im i l a r i t i e s  over d i f fe rences.  Oklahomans were seen to  be 

much l ike  the nation in th e i r  spending p r i o r i t i e s  on such 

issues  as crime, the environment, and national health.  

S ign if ican t  differences did, however, ex is t  on spending 

p r i o r i t i e s  connected with national defense, but Oklahomans

turned out to  favor the " l ib e ra l"  s ide of t h i s  issue!

Oklahomans displayed s imila r a t t i t u d e s  on c iv i l  l i b e r t i e s  

but d iffe red  on gun control although a majority of the s t a te  

did favor gun permits. The d ifference on gun control 

probably r e f le c t s  the popularity of outdoor recrea tion ,  

e spec ial ly  hunting and f ish ing ,  in Oklahoma and Oklahoma’s 

Western heritage.

What may one conclude from t h i s  evidence? The

conclusion seems c lear enough. Oklahoma i s  very much l ike  

the  nation in most of the a reas examined. Some differences 

were found, but the major pattern i s  one of s im i la r i ty  and 

not difference. Thus the image of Oklahoma as a poor s ta te  

whose people are not very well educated seems out of date. 

Furthermore, these r e s u l t s  weaken the hypothesis tha t

Oklahoma has a p o l i t i c a l  cu l ture  tha t  i s  unusually to le ran t  

of p o l i t i c a l  corruption and suggest th a t  Oklahomans may not 

be unusually to le ra n t  corruption. This i s  a t  variance with 

the  h i s to r ica l  and descr ip t ive  evidence presented e a r l ie r
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and suggests a need to  probe -further into 

evidence. Chapter VI probes -further in to  the 

Oklahomans.

the  empirical 

a t t i t u d e s  of
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NOTES

1. Some of the material in t h i s  chapter has been presented
elsewhere by the author and other members of the 
d i sse r ta t io n  committee as follows: Harry Holloway and
Jef frey  Brudney, "Attitudes Towards Corruption: The Case 
of Oklahoma," paper presented a t  the Annual Meeting of 
the Southwestern P o l i t i c a l  Science Association, March 
16—19, Houston, Texas; Harry Holloway, Frank S. Meyers, 
and Jeffrey  Brudney, "El i te  and Mass Attitudes Toward 
Corruption: The Case of Oklahoma," paper presented at 
the Annual Meeting of the Southern P o l i t i c a l  Science 
Association, November 3-5, 1983, Birmingham, Alabama;
Harry Holloway and Frank S. Meyers, "Pol i t ica l  
Corruption and P o l i t i c a l  Attitudes: The Case of
Oklahoma," paper presented at the Annual Meeting of the 
Southwestern P o l i t i c a l  Science Association, March 20-24, 
1984, Fort Worth, Texas.

2. The designation of ce r ta in  p o l i t i ca l  a t t i tu d e s  as "key 
p o l i t i c a l  a t t i tu d es"  i s  based upon Paul R. Abramson, 
P o l i t i c a l  Atti tudes in America. (San Francisco, CA: 
W.H. Freeman and Company, 1983). He also a s se r t s  that  
the trends in these a t t i t u d e s  are very important. This 
i s  an excellent source of information on the  l i t e r a tu r e  
connected with these  a t t i tu d e s ,  and we shall  have 
occasion to refer  t o  Abramson a t  other times in th i s ,  
and l a t e r ,  chapters. Abramson devotes much of th i s  
e n t i re  volume to the study of th ree p o l i t i c a l  a t t i tu d es ;  
party ID, p o l i t i c a l  e f f icacy ,  and p o l i t i c a l  t r u s t .

3. For a good discussion of th is  topic see Abramson, 
P o l i t ic a l  Attitudes in  America, especially  pp. 135—192.

4. The 1982 election study contained only two efficacy 
items, one of which was that  "public o f f i c i a l s  don't  
care what people l ik e  me th ink,"  and the other being 
"people l ik e  me have l i t t l e  say in what the  government 
does ."

5. There i s  a debate over ju s t  what these " t rus t"  items are 
measuring- In Abramson’s words, "To answer th i s  
question, we must deal with a fundamental question of 
v a l id i ty . "  (See Abramson, P o l i t ic a l  A tt i tudes in 
America. p. 193.) Arthur Miller contends tha t  these 
items probe fee l ings  about government people and 
in s t i t u t io n a l  legitimacy whereas Jack C itr in  contends 
tha t  Miller overs ta tes  the case. C i tr in  maintains that  
these items are r e a l ly  measuring only fee l ings  about the 
people in government. This debate i s  not resolved as of
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t h i s  writ ing. Matters are -further con-fused because the 
concept being measured, whatever i t  may be, i s  sometimes 
measured with -four questions and a t  other times with 
f ive  questions. Abramson r ig h t f u l ly  c a l l s  fo r  more work 
on the nature and measurement of t h i s  e lusive notion.

6. The orig inal  four items did not include the  question 
"Would you say the government i s  p re t ty  much run by a 
few big in te r e s t s  looking out for themselves or th a t  i t  
i s  run for the benefi t  of a l l  the people?" This item 
was added in 1964.

7. The 19S2 Oklahoma survey did not include a l l  of the NORC
spending p r io r i t y  items. All items common to both 
surveys have been included in t h i s  analysis .

S. National opinion on defense spending was s ig n i f ica n t ly  
d i f fe ren t  in 1982 according to  a Gallup Poll conducted 
November 5-8, 1982. In the January 1983 issue of Publie
Opinion Gallup Report No. 203 indicated the following 
r e s u l t s  on defense spending:

Too Too About No
l i t t l e  much r igh t  opinion

National Opinion 16 41 31 12

The question was "There i s  much discussion as to the 
amount of money the government in Washington should 
spend for national defense and m il i ta ry  purposes. How 
do you feel about th i s?  Do you think we a re  spending 
too l i t t l e ,  too much, or about the r ig h t  amount?"

Here we see big d iffe rences  between the nation and 
s ta te ,  but Oklahoma i s  now more hawkish than i s  the 
nation. Only 16 percent of the  national sample f e l t  too 
l i t t l e  was being spent on national defense whereas 41 
percent of the Oklahoman sample f e l l  in to  t h i s  category. 
Thirtyone percent of the national sample f e l t  defense 
spending was about r igh t  compared to  25 percent of the 
Oklahoma sample. And 41 percent of the national sample 
f e l t  too much was being spent compared to  34 percent of 
the Oklahoma sample. Thus Oklahoma appears to  have been 
considerably more hawkish than the  nation in 1982, a 
re su l t  tha t  i s  more in l in e  with expectations given 
Oklahoma's conservative reputa tion .

9. The 1982 Oklahoma survey did not include a l l  of the NORC 
c iv i l  l i b e r t i e s  items, and the NORC data s e t  does not 
contain data on a l l  items for  1980. The comparison 
presented in th i s  study cons is ts  of a l l  items common to 
both s tud ies  for which data were ava i lab le  in both 
cases.
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CHAPTER VI

PUBLIC OPINION IN OKLAHOMA 

Introduction

In Chapter V an empirical approach to  an evaluation of the 

cu ltura l  hypothesis was in i t i a te d  by comparing Oklahoma and 

the nation with respec t to  demographics, p o l i t i c a l  party, 

p o l i t i c a l  e f f icacy ,  t r u s t  in government, and ce r ta in  issues. 

I t  was found th a t  Oklahoma was very much l ik e  the  nation, an 

i n i t i a l  finding a t  odds with the hypothesis th a t  Oklahoma 

has a d i s t i n c t i v e ly  corrupt p o l i t i c a l  cu l tu re .

This chapter continues to  probe public opinion but 

concentrates more intensely  upon Oklahoma.1 The chapter 

explores the hypothesis that  the Oklahoma e lec to ra te  is 

cynical,  apa the tic ,  and ignorant. This hypothesis will be 

examined via several variab les  including public p a r t i c i 

pation in county government, knowledge of county government, 

and t r u s t  in county government. Attention will  a lso be 

devoted to  to lerance for ru le—breaking. Rule—breaking is  

divided into rule-breaking by public o f f i c i a l s  and ru le -

2 1 0
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breaking by pr iva te  ind iv idua ls .  If Oklahoma has a culture  

tha t  i s  to le ra n t  of corruption the public would be expected 

to  be to le ra n t  of ru le —breaking by private  individuals  and 

public o f f i c i a l s .  A s e r ie s  of new items were included in 

the Oklahoma public opinion survey designed to  measure th i s  

concept. In addition, a demographic comparison of those low 

in to lerance for public  rule-breaking with those high in 

to le rance  will be made to  see i f  any s ig n i f ic a n t  differences 

ex is t .  With respect t o  a t t i tu d e s ,  i t  i s  expected that  

rule-breaking by public o f f i c i a l s  will be po s i t ive ly  re la ted  

to  rule-breaking by pr iva te  individuals,  to  knowledge of 

county government, and to  t r u s t  in government. Testing 

these expected re la t io n sh ip s  will involve fac to r  analyses 

and a m ult ivar ia te  regression analysis .

Testino Oklahomans fo r  Apathy. Information, and Cynicism 

The e lec tora l  hypothesis proposes th a t  the people of 

Oklahoma are apa the t ic ,  poorly informed, and d is t r u s t f u l .  

Several questions in the  survey were d irected  at these 

c h a ra c te r i s t ic s .  Apathy was operationalized via a body of 

questions concerning contact  with local government. These 

questions, and th e i r  associated responses, are  presented in 

Table 6-1.

When asked i f  "you had ever talked to anyone such as a 

friend or neighbor about county government" nearly 60 

percent said they had, and 43 percent claimed to  have
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Table 6-1 
Concern For County Government

Item Response Percent
N=895

Ever discussed county government? Yes 59
No 41

Ever contacted county government? Yes 43
No 57

Voted in county government elections? All 36
Most 30
Some 18
None 16

contacted an o f f ic ia l  of county government. As for 

e lec to ra l  par t ic ipa t ion ,  two-thirds claimed to have voted in 

"most" or "a l l"  e lections.  Based upon these responses i t  

would be d i f f i c u l t  to  characterize  the e lec to ra te  as 

apathet ic  about county government.

Knowledge of county government was operationalized by 

several questions. These questions, and th e i r  associated 

responses, are presented in Table 6—2. Fully 90 percent of 

the  respondents had heard of the inves tiga tion  of county 

commissi oners, and 57 percent knew, correct ly ,  tha t  

two—th i rd s  or more of the commissioners were involved. Most 

people demonstrated correct  knowledge regarding some of the 

major functions of county government. Three-quarters of the 

sample knew, for  example, th a t  roads are an important 

function of county government, and nearly two—th i rd s  knew 

th a t  law enforcement and tax collect ion  are also important.
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Table 6-2
Knowledge of County Government

Item Response Percent
N=895

Heard of invest igat ion? Yes 91
No 9

Number of commissioners involved? 1/3 or less 14
1/3 to 2/3 26
2/3 or more 57
DK 3

Number of commissioners in your correct 42
county (respondent supplied answer) incorrect 58

How are  ccmmissioners selected? Elected 79
Appointed 2
DK 19

Roads part  of county government job? Large part 76
Small part 21
No part 2
DK 1

Tax co l lec t ion  part of county gov.? Large part 64
Smal1 part 28
No part 6
DK 2

Law enforcement part of county gov.? Large part 69
Smal1 part 26
No part 4
DK 1

Another s e t  of questions dealt with knowledge of the 

off ice  of county commissioner- Over th ree-quar te rs  of those 

surveyed knew how commissioners are selected and 42 percent 

knew the correct  number of commissioners, three,  in each 

county- These questions did not require sophis tica ted  

p o l i t i c a l  knowledge, but they did explore a basic level of
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knowledge about county -functions and components. And i t  

cannot be said from these data th a t  the Oklahoma public i s  

abysmally ignorant of county government.

Cynicism was operationalized by one dozen " trus t  in 

government" items taken or adapted from the ICPSR election 

study question bank- We have already seen tha t  Oklahoma is  

about as t ru s t in g  as the nation,  but the survey probed 

further  dimensions of t r u s t .  One se t  of four questions 

asked how often each level of government could be trusted to 

"do what i s  r ig h t . "  These questions, along with th e i r  

associated responses, are presented in Table 6-3.

Table 6—3 
Trust in Levels of Government

Item Response Percent*
N=S95

Trust i n national government Always 3
Most time 41
Some time 52
None o>

Trust in s t a t e  government Always 6
Most time 53
Some time 39
None 2

Trust i n county government A1ways 6
Most time 49
Some time 42
None 4

Trust in c i ty  government Always 7
Most time 50
Some time 37
None 6

* Percentages may not to ta l  100 due to rounding.
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Some 44 percent said they could t r u s t  the national 

government "most of the time" or “always," while 59 percent 

reported similar  t r u s t  in s ta te  government, and nearly the 

same number reported t h i s  level of t r u s t  in c i ty  government. 

F i f ty - f ive  percent said they could t r u s t  county government 

"most of the time" or "always." The federal  government i s  

seen as leas t  trustworthy. S ta te ,  county, and c i ty  

governments have approximately the  same level of 

trustworthyness.

The level of confidence in county government i s  somewhat 

surprising in view of the  public i ty  Okscam received across 

the s t a t e .  U.S. Attorney William Price suggests one 

possible explanation. He suggests th a t  people believe the 

invest igat ions have generally cleaned up county government 

corruption and have made the counties about as worthy of 

t r u s t  as s t a te  and c i t y  governments across the s t a t e . 3

Another se t  of items sought to  measure r e la t iv e  levels  

of confidence in the federal government and county 

government. This was accomplished by asking the standard 

four " t ru s t  in government" items from the  ICPSR question 

bank respecting the  federal government and four similar 

items directed a t  county government. These items, along 

with t h e i r  associated responses, are presented in Table 6-4.

Nearly two-thirds of the sample said  th a t  both the 

federal and the county governments are run for "a few big
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Confidence in
Table 6-4 

Federal and County Government

Federal County
Item Response N=S95 N=895

7.* 7.*

Government run for Few big in te r e s t s 65 65
benefit  of big inter— Benefit of a l l 20 34
e s ts  vs a l l  people Depends-both 15 1

People in government Lot of money 70 43
waste tax money Some money 28 47

Not much money 2 11

People in government A11 smart 49 45
know what they are AI1 not smart 55
doing (vs don ' t  know) Both-depends 17 0

How many people in Quite a few •re;>w 31
government are crocks Not many 53 50

Hardly any 12 19

* Percentages may not to ta l  100 due to  rounding.

in te r e s t s , "  but more people believe th a t  county government 

is  run -for "all  the people" than the federal government. 

County government looks considerably b e t te r  than the federal 

government regarding perceived leve ls  of wasteful spending.

Seventy percent thought the federal government 'wastes a 

" lo t  of money" while only 43 percent sa id  t h i s  i s  true  of 

county government. On the other hand, county government 

looks somewhat worse than the national government regarding 

the competence of th e i r  governmental employees. Approx

imately one-third responded tha t  not a l l  of the federal 

employees know what they are doing, whereas over one half 

said t h i s  of county employees. Both leve ls  of government 

were quite  close in perceived leve ls  of crocked personnel.
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Although both leve ls  of government seem to  be -fairly 

similar ,  county government seems to  enjoy a higher level of 

over—all  confidence than does the federal government- I t  is  

perceived to  be le ss  wasteful, run more for  the benefit  of 

a l l  the people, and to  be about as honest as the federal 

government. I t s  employees are, however, believed to  be 

somewhat le ss  competent.

The above ana lys is  does not support the  contention that 

the e lec to ra te  in Oklahoma i s  apa the t ic ,  uninformed, and 

cynical about county government. C r i t i c s  might quibble over 

some of the questions used, but they do provide a picture of 

the e lec tora te  re su l t in g  from the 22 separa te  items tha t  is  

not unfavorable. In short ,  Oklahoma voters  do not appear to 

be notably apa the t ic ,  ignorant, or cynical .

Tolerance of Rule-Breaking: Public and Private  

P o l i t i ca l  cu l ture  i s  an important element within Michael 

Johnston's systems framework.3 If Oklahoma has a re la t ive ly  

corrupt p o l i t i c a l  culture  one would expect to find 

wide-spread to le rance  for rule-breaking by public o f f ic ia l s .  

This, in turn , might also be associated with a t t i tudes  

toward rule-breaking by private  ind iv idua ls .  I t  is ,  

therefore,  necessary to  examine to le rance  fo r  rule-breaking 

by both public o f f i c i a l s  and pr iva te  c i t i z e n s .

Two special s e t s  of questions were devised for the 

Oklahoma public opinion survey in order to  operationalize
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these two hypothesized dimensions of ru le—breaking. Eight 

items were posed to measure to le rance  -for p rivate  

rule-breaking. Each item consisted o-f a statement whose 

response ca tegories  consisted of a four—item Likert scale 

ranging from "Strongly agree" to "Strongly disagree." These 

items, and t h e i r  associated response frequencies, are 

presented in Table 6—5. Seven items measured a t t i tu d e s  

toward rule-breaking by public o f f i c i a l s .  These items are 

presented in Table 6-6.

Looking f i r s t  a t  Table 6—5, i t  was found tha t  nearly 

th ree-quarte rs  of the  sample agreed th a t  churches should be 

allowed to run bingo games, but to le rance  ends here. Over 

two—thirds  disagreed with simply warning a speeding driver,  

even i f  nobody has been hurt, and an overwhelming majority 

of 95 percent re jec ted  only warning a drunk driver under 

similar conditions. Over three—quarters  agreed with a 

maximum punishment for those who report f a l s e  information to 

the IRS, and over two-thirds agreed with a maximum 

punishment for those who f a i l  to re g is te r  for the d ra f t .  

Another overwhelming majority of 90 percent agreed with a 

maximum punishment for those who report  f a l s e  information in 

order to  get food stamps. And almost everyone, 97 percent, 

re jected accepting favors from public o f f i c i a l s  and outright 

s tea l ing ,  even i f  the  value of the  goods stolen i s  not 

great.  The majority in many of these s i tu a t io n s  i s  t ru ly  

huge and i s  not ind ica t ive  of a permissive public .
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Table 6-5 
Tolerance for  P r iva te  Rule—Breaking

Item Response Percent*
N=895

Churches should be allowed to Strongly agree 13
run bingo games Agree 57

Disagree 21
Strongly disagree 9

Speeding drivers  should only Strongly agree
be warned instead of t icke ted Agree 28
i f  nobody has been hurt Disagree 54

Strongly di sagree 14

People who report  f a l s e  info Strongly agree 20
to  the IRS should be punished Agree 59
to  the maximum l im it Disagree 18

Strongly di sagree O

People who f a i l  to  r e g is te r Strongly agree 24
for  the draf t  should be pun Agree 46
ished to  the maximum l im it Disagree 26

Strongly di sagree 5

Drunk drivers  should only be Strongly agree 1
warned instead of t icke ted Agree 4
i f  nobody has been hurt Disagree 34

Strongly disagree 61

People who report f a l s e  info Strongly agree 36
to  get food stamps should be Agree 54
punished to  the maximum limit Disagree 9

Strongly di sagree 1

I t ’s OK to take home things Strongly agree 0
from work i f  they don’t  cost Agree 3
very much Disagree 60

Strongly disagree 37

I t s  OK to  accept favors from Strongly agree 0
public o f f i c i a l s  and i f  no Agree 3
body gets hurt (even i f  the Disagree 63
favors are i l l e g a l ) Strongly disagree 34

* Percentages may not to ta l  100 due to  rounding.
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Table 6-6 
Tolerance -for Public Rule—Breaking

Item Response Percent*
N=895

Ok for a public o f f i c i a l  to Strongly agree 1
accept campaign presents Agree 21
from companies Disagree 52

Strongly di sagree 26

Ok for a public o f f ic ia l  to Strongly agree 1
benefit  from land sa le  to Agree 20
the government i f  nobody i s Di sagree 56
hurt Strongly di sagree 23

Ok for a public o f f i c i a l  to Strongly agree 1
accept campaign contr ibu tions Agree 31
from those doing business Disagree 53
with the county Strongly disagree 15

Ok for a public o f f ic i a l  to Strongly agree i
find government jabs for Agree 24
r e la t iv e s  or f r iends Di sagree 52

Strongly disagree 23

Ok for a public o f f ic i a l  to Strongly agree 0
do favors for people (even Agree 4
i f  the favors a re  i l l e g a l ) Disagree 64
i f  nobody gets hurt Strongly di sagree 31

Ok for public o f f i c i a l s  to Strongly agree 2
not follow the s t r i c t Agree 44
l e t t e r  of the law i f  i t Disagree 45
helps people Strongly disagree 10

Public o f f i c i a l s  who accept Strongly agree 42
kickback should be punished Agree 53
to  the fu l l  extent of the Disagree 5
law Strongly disagree 1

* Percentages may not to ta l  to  100 due to  rounding.

Looking next a t  Table 6-6, i t  was -found th a t  the sample 

was s p l i t  -fairly venly over the question o-f whether or not 

i t  i s  permissible to  deviate -from the s t r i c t  l e t t e r  of the
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law "if  i t  helps people." Forty-six percent said i t  is  

permissible while 55 percent said i t  i s  not. This near 

par i ty  in to le rance  -fell off  sharply when more spec i f ic  

questions were posed. For example, th ree -quar te rs

disapproved of accepting presents from companies and a 

similar majority disapproved of a public o f f ic ia l  p ro f i t ing  

from a land sa le  to  the government, even i f  nobody i s  hurt .  

Two—th i rd s  disapproved of accepting campaign contr ibutions 

from those doing business with the  government and 

three-quarte rs  re jected  the practice  of finding government 

jobs for "fr iends and re la t iv e s .  “ Overwhelming m ajor i t ies  

of 95 percent re jec ted  accepting kickbacks and doing favors 

under the condition tha t  nobody gets hurt .

The message from these responses i s  c lear .  Oklahomans 

do not admit to  condoning ru le —breaking by th e i r  

p o l i t i c ian s .  As with a t t i tu d e s  toward rule-breaking by 

private  indiv iduals ,  the level of agreement in opposition to 

ru le —breaking i s  astonishingly large in several cases. From 

these data i t  would be d i f f i c u l t  to characte r ize  Oklahoma’s 

p o l i t i c a l  cu lture  as to le ran t  of corruption.

Oklahomans demonstrated an in to le ran t  a t t i tu d e  toward 

ru le —breaking by pr iva te  c i t izens ,  a finding which i s  in 

apparent co n f l ic t  with similar research reported recen t ly  in 

The Mall S t ree t  Journal .'* The Wall S t ree t  Journal funded a 

public opinion survey conducted by the Gallup Organization 

concerning e th ical  standards on the part  of the national
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public and the  business community. Samples ■from both the 

general public and business executives were asked i f  they 

had ever taken home work supplies? 74 percent of the 

business executives said they had and 40 percent of the 

general public  said they had. When asked i f  they had ever 

overstated deductions on the i r  income taxes, 35 percent of 

the executives said they had while only 13 percent of the 

general public admitted to  having done so. A th i rd  re levant 

question asked i f  they had ever driven while drunk; 80 

percent of the  executives admitted to  drunken driving while 

33 percent of the  public admitted to the same p rac tice .  

Otherwise, the  public gave low marks to the business 

community regarding e th ica l standards yet executives said 

they apply higher standards.

On the whole, Oklahomans seem le ss  to le ra n t  of p r iva te  

ru le—breaking than does the nation, but the d iffe rences may 

re su l t  pa r t ly  from the types of questions used. In the 

Oklahoma survey the items asked about a t t i tu d e s  toward 

spec if ic  kinds of ru le—breaking behavior but not about 

actual behavior. The Gallup survey asked i f  people would 

admit to  having done cer ta in  things. Thus a d ifference 

e x is t s  with respect to  exactly what was asked. In any 

event, the Gallup research does not support the notion tha t  

Oklahoma i s  dominated by a more corrupt p o l i t i c a l  cu l ture  

than i s  the nation.  In fa c t ,  Oklahoma seems to contain a 

cu lture  with higher standards than the nation!
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Although th e re  i s  general consensus on the items among 

Oklahomans, th e re  i s  a lso  some variance. Perhaps there  are 

demographic d i ffe rences  between those who scored high on 

tolerance of public rule-breaking as opposed to  those who 

scored low on t h i s  variable.

Demographic Differences 

In general, respondents ra ther  one-sidedly re jected 

rule-breaking. But i t  i s  possible th a t  there  are

s ign i f ican t  demographic var ia t ions  between those who 

exhibited a low tolerance for  rule-breaking by public 

o f f i c ia l s  and th e  minority who were to le r an t .  One might, 

for example, expect tha t  rural res iden ts  would be more 

to le ran t  of rule-breaking by public o f f i c i a l s  than urban 

residents  s ince  res iden t ia l  pa t te rns  are more s ta b le  and 

personal among rural  res idents .  These more s ta b le  and 

personal re s id e n t ia l  pa tte rns  lead to  s tranger and 

longer—las t ing  fr iendships .  This would seem to  c rea te  an 

environment more conducive to  tolerance fo r  ru le —breaking 

than one would find in an urban area, with i t s  more 

impersonal l i f e  s ty le .  Other demographic v a r iab les  of 

in te re s t  include gender, education, age, and family income.

In order to  t e s t  demographic d iffe rences a sca le  of 

tolerance was created. The items in the sca le  were based 

upon a factor analys is  of the public rule-breaking items in 

order to  eliminate  those items tha t  did not load well on a
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single  -factor. As a r e s u l t  of t h i s  procedure four of the 

eight public ru le —breaking items were selected :

1. I t ’s a l l  r ig h t  for a public o f f ic ia l  to  accept
campaign presents  from companies as long as the 
taxpayers don’t  su f fe r .

2. I t ’ s a l l  r ig h t  for  a public o f f i c ia l  to make a 
p ro f i t  when the government buys some land so long as 
only a f a i r  p r ice  i s  charged.

3. I t ’s a l l  r ig h t  for a public o f f ic i a l  to  accept
campaign donations from people or o rganizations who 
do business with the government.

4. I t ’s a l l  r ig h t  for public o f f i c i a l s  to  find
government jobs for f r iends or r e l a t i v e s  in 
government.

The resu l t ing  sca le  ranged from a low score of 1

representing the lowest tolerance to  a high score of 13 

representing the highest to lerance.  The d is t r ib u t io n  of 

scores on th i s  sca le  i s  presented in Table 6-7.

Table 6-7
Tolerance fo r  Rule-Breaking by Public O ff ic ia l s

Scale Score

i 
n l 1 1 1 1 1

Z 
1 

II 
1 

00 
1 

>0 
1 

Ld 
1 1

'/ .

1 Lowest to le rance 48 5
2 35 4
3 72 8
4 100 11
5 241 27
6 158 IS
7 113 13
S 64 7
9 20 2

10 0*
11 0 0
12 0 0
13 Highest to lerance 1 0*
Missing data 41 5

* Less than one ha lf  of one percent.
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This d i s t r ib u t io n  i s  skewed with the bulk o-f respondents 

a t  the lower end o-f the scale ,  ind ica ting  again tha t  the 

Oklahoma public has a low to le rance  -for rule-breaking. In 

f a c t ,  the  data are so skewed th a t  they present a problem in 

the designation o-f high and low categories.  For example, 

nearly th ree-qua r te rs  of the sample was in to le ran t  of 

rule-breaking and only three people out of 895 respondents 

could be c la s s i f ie d  as very to le ra n t .

The ideal s i tu a t io n  for comparing low and high tolerance 

groups would be to divide the  sca le  into four equal 

ca tegories  and compare them. But there  were not enough 

cases in  the highest category to  use four nearly equal 

ca tegories  as un i ts  of ana lysis .  I t  was therefore  decided 

to  se lec t  the bottom three  values ( i . e . ,  scores 1,2, and 3) 

as the "Low Tolerance" category (N=155) and the top 7 scores 

( i . e . ,  scores 7,8,9,10,11,12,  and 13) as the "High 

Tolerance" category (N=200). This procedure focuses upon 

the two extremes of the scale  while also balancing N to a 

reasonable degree. This should maximise any exist ing 

d if fe rences  between the extremes and provide enough cases 

for a meaningful analysis .

Data on urban-rural residence, education, family income, 

gender, and age were obtained for the low tolerance and high 

to le rance  groups and are presented in Table 6-8. An 

urban-rural var iable  was created in which communities of 

le ss  than 10,000 were c la s s i f ie d  as r u r a l . I t  did not seem

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

226

Table 6-8 
Demographic Characteris t ics  

Low and High Tolerance -for Public Rule-Breaking

Variable
Low Tolerance 

N=395 
N 7.

Hi Tolerance 
N=B95 
N 7 .

Urban—rural residence
Urban 8? 58 116 59
Fiural 64 42 82 41

Education
Less than HS graduate 29 19 23 12
High school graduate 38 25 62 33
Some college 51 33 47 25
College graduate & + 34 22 56 30

Family Income
Up to *10.000 27 17 41 20
*10,000 -  *25,000 65 42 69 34
*25,000 -  *50,000 46 30 63 32
*50,000 and over 17 11 27 14

Gender
Mai e 81 53 121 61
Female 72 47 78 39

Average age (std. dev . ) 45.2 (16.1) 40.9 (17.4)

* Percentages may not to ta l  100 due to rounding.

to matter whether one lived in an urban or rural  area when 

considering to lerance o-f rule-breaking by public o f f i c i a l s .  

Of those in to le ran t  of ru l  e-breaking, 58 percent were urban 

residents  and 42 percent were ru r a l , and of those high in 

tolerance 59 percent were urban and 41 percent were r u r a l . 

This was somewhat surpr is ing .  It was i n i t i a l l y  expected 

that  rural  res iden ts  would have a higher to le rance  for 

rule—breaking than urban residents since rura l  re s ide n ts  

were thought to be b e t te r  acquainted with th e i r  p o l i t i c a l  

f igures and more understanding about coping with l i f e  in
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rural Oklahoma. But the data  did not support t h i s  

expectation.®

Some d iffe rences did ex is t  respecting education.* 

Among those who were in to le ran t ,  22 percent were college 

graduates while 30 percent o-f the highly to le ran t  had 

graduated from college.  Furthermore, among those who were 

in to le ran t ,  19 percent had not graduated from high school 

while only 12 percent of the  highly to le ran t  had not done 

so. F if ty -e igh t  percent of both the to le ran t  and the 

in to le ran t  groups were high school graduates or had some

college. These findings corresponded closely to

expectations.

L i t t l e  difference ex isted respecting family income. 

Among those who were in to le ra n t  17 percent had incomes of 

$10,000 or le s s ,  while 20 percent of the highly to le ran t  

group had a s imilar  income leve l .  Looking at family incomes 

of $50,000 or more, i t  i s  found th a t  17 percent of the

in to le ran t  group were in th i s  income category compared with 

14 percent of the to le ra n t  group. Among those who were

in to le rant 72 percent had family incomes between $10,000 and 

$50,000 while 66  percent of the highly to le ran t  had s imila r 

family income leve ls .  Family income, l ik e  urban-rural 

residence, did not help much in understanding the  difference 

in a t t i tu d e  respecting ru le  breaking.

Some d iffe rences were found with respect to  gender and 

age. Among those who are low in tolerance 53 percent are
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males. On the other hand among those high in tolerance 61 

percent are male. I f ,  therefore ,  one i s  to le ran t  then one 

i s  more l ike ly  to  be a male. Those who are high in 

tolerance are a lso  younger, but not much more so. The 

average age o-f those high in to le rance  i s  41 years while the 

average age o-f those low in to lerance i s  45 years.

The attempt to  construct demographic p ro f i le s  of those 

low in to le rance  vs those high in to le rance  has met with 

limited success. There were no appreciable urban—rural 

differences,  nor did s ig n i f ica n t  d if fe rences  occur in family 

income. The highly to le ran t  individual does, however, 

appear to  be a male who i s  b i t  younger than h is  in to le rant 

counterpart and who i s  also b e t te r  educated. On the other 

hand, the in to le ra n t  could well be male or female, but he or 

she i s  l ike ly  to  be a b i t  older and le s s  well educated.

Understanding Tolerance for  Public Rule-Breaking 

If tolerance for rule-breaking by public o f f i c i a l s  i s  an 

element of the  p o l i t i c a l  cu lture  within a s ta te ,  i t  should 

be an id e n t i f ia b le  and perhaps quantif iab le  en t i ty .  The 

data thus fa r  suggest some support fo r  t h i s  a t t i tu d e  as a 

d i s t in c t  en t i ty ,  but i t s  independence from other variables 

has yet to be demonstrated. This construct  has, therefore, 

been selected as the  dependent var iab le  for consideration in 

a multivaria te  ana lys is  involving fac to r  analysis  and 

regression ana lys is .
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From a theore t ica l  point of view there  are several 

c lu s te rs  of questions within the survey tha t  appear to  be 

useful in understanding to le rance  for public rule-breaki.ng. 

It i s ,  for example, reasonable to  expect a re la t ionsh ip  

between one’s a t t i tu d e s  toward rule-breaking by private  

individuals and rule-breaking by public o f f i c i a l s -  Those 

who are more to le ran t  of p r iv a te  rule-breaking would be 

expected to  be more to le ra n t  of public ru le -breaking. In 

other words i t  i s  expected th a t  these two var iab les  will be 

posit ively  re la ted .

Trust in government i s  another p laus ib le  candidate- The 

reasoning here i s  tha t  those who are more t ru s t in g  in 

government would be more wil l ing  to  grant d isc re t ion  to  

public o f f i c i a l s  in t h e i r  reso lu t ion  of problems- Since 

doing what i s  r ig h t  to  solve a problem may not always be 

sononomous with s t r i c t  obedience of the law, there  i s  an 

implici t  allowance for  some rule-breaking- Thus one might 

expect a posit ive  re la t ion sh ip  between t r u s t  in government 

and tolerance for rule-breaking by public o f f i c i a l s .

A th i rd  variab le  th a t  seems p laus ib le  i s  knowledge of 

county government. I t  seems reasonable to  expect tha t  as 

one becomes more famil ia r  with the du t ies ,  r e s p o n s ib i l i t i e s ,  

and finances, of county government, one would became mare 

aware th a t  ru les  cannot be writ ten  to cover a l l  s i tu a t io n s .  

Hence, i t  may be necessary to  occasionally break a ru le .  

The more knowledgeable a person i s  regarding these
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circumstances. the more to le ra n t  tha t  person would be 

expected to  be respecting rule-breaking. Consequently, one 

would, again, expect a p o s i t iv e  re la t ionsh ip  between these 

two variables .

Each o-f the th ree va r iab les  (a t t i tudes  toward private 

rul e-breaki ng, t r u s t  in government, and knowledge o-f county 

government) was opera tionalised  by a number of d i s t i n c t  se ts  

of questions in the Oklahoma survey. The dependent variable 

was also operationalized by several questions. The f i r s t  

task i s ,  therefore ,  one of data reduction. These numerous 

questions, roughly 35, should be reduced to a more

manageable number for input into a multiple regression

analysis .

This s i tua t ion  c a l l s  for  fac tor  a n a ly s i s ,7, but a problem 

a r ise s  due to the assumptions underlying fac to r  analysis. 

Factor analysis  assumes in te rva l  level measurements and 

linear  re la t ionsh ips  yet our data are ordinal and the

re la t ionsh ips  may not be linear.® I t  i s ,  however, f e l t  that

the power and parsimony obtained from fac to r  analysis far 

outweigh any damage re su l t in g  from v io la t ing  these 

assumptions. And s ince  many of these items are new, no 

established empirical guides e x is t  for t h i s  research. In 

exploratory s i tu a t io n s  such as th i s  fac tor  ana lysis  i s  an 

appropriate technique.
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The Dependent Variable 

The -f irs t  factor analysis  concerned the dependent variable,  

tolerance for rule-breaking by public o f f i c i a l s .  Seven 

questions were developed to  measure t h i s  concept. These 

seven items were subjected to  a p r inc ip le  components factor 

analysis  under Kaiser’s c r i t e r i a  which resu l ted  in one 

factor accounting for  34.8 percent of the variance. The 

items and th e i r  fac to r  loadings a re  presented in Table 6-9.

Table 6-9
Public Rule-Breaking Factor Loadings

Item Factor Loading

OK to  do favors .6539
OK to  accept presents . 6513
OK to  find jobs .6209
OK to  accept campaign donations .6141
OK to  take kickbacks .5744
OK to  p ro f i t  from land sale .5535
OK to  not obey s t r i c t  l e t t e r  of the law .4280

Eigenvalue = 2.434 Explained Variance = 34. 3 7 .

These data indicate  th a t  one very powerful fac tor  i s  

present,  a s i tua t ion  which i s  th e o re t ic a l ly  pleasing even i f  

the explained variance i s  not as la rge  as one might desire .  

This provides a conceptually c lea r  dependent variable  

su i tab le  for use in a regression analysis .  This fac tor  was 

labeled PUBLIC-1 and the factor scores generated from i t  

will co n s t i tu te  the data for the dependent variable.
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Independent Variables Related to  Private Rule-Breaking 

The second -factor ana lys is  developed a set  independent 

var iab les  th a t  concentrated upon tolerance for rule-breaking 

by p r iva te  individuals.*5' In t h i s  case i t  was necessary to 

conduct several fac tor  analyses in order to  eliminate those 

items which did not load well on any fac tors  and those items 

which produced fac to rs  tha t  contained only one i tem .1® 

K aiser 's  c r i t e r i a  were applied and the fac to rs  were 

subjected to  a Varimax ro ta t io n .  These procedures reduced 

the orig inal  eight items to two fac tors  th a t  accounted for 

57.6 percent of the variance, as indicated in Table 6-10.

Table 6-10 
Private  Rule-Breaking Factor Loadings

Item Factor Loadings
Factor 1 Factor 2

OK to  s tea l  from work . 8275 . 1251
OK to  accept favors .8259 . 9872
OK to  warn drunk driver .5582 .0918

Punish tax cheaters .0259 .7724
Punish d ra f t  evaders .0597 .7652
Punish foodstamp cheaters .3253 .6772

Eigenvalue (3.4611) 2.2466 1.2145
Explained Variance (57.67.) 37.47. 20.27.

The f i r s t  fac to r  r e l a t e s  mostly to s tea ling  from work, 

accepting favors from a public o f f ic i a l ,  and approval of 

only warning a drunken driver.  The second fac tor  re la te s  

mostly to punishment for v io la t ing  federal ru les  and
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regula tions such as cheating on one's  taxes, not reg is te r ing  

■for the  d ra f t ,  and providing -false information in order to 

receive foodstamps. The f i r s t  fac to r ,  then, seems to  be a 

general ru le —breaking fac to r  while the second seems to be a 

federal rule-breaking fa c to r .  These two factors  were 

labeled PRIVATE-1 and PRIVATE-2 respectively ,  and the fac tor  

scores generated from them will c o n s t i tu te  the data for 

these independent var iab les .

Independent Variables Related to  Trust in Government 

The th i rd  fa c to r  analysis  developed a set of independent 

variables  th a t  concentrated upon t r u s t  in government. The 

twelve t r u s t  items were subjected to  a principal components 

fac tor  ana lys is  based upon K aiser 's  c r i t e r i a .  This produced 

four fa c to rs  which accounted for 61.8 percent of the 

variance. These four fac to rs  were also subjected t o  a 

Varimax ro ta t io n .  The variables ,  fac to rs ,  and fac tor  

loadings are presented in Table 6-11.

The f i r s t  fac tor  c lea r ly  r e l a t e s  to  the d i re c t  question 

of t r u s t  in the four lev e ls  of government. The basic 

question was how often one could “t r u s t  the (federal,  s ta te ,  

c i ty ,  or county) government to  do what i s  r ig h t . "  Thus th i s  

fac tor  appears to  be a " t ru s t  in government" factor.  The 

second fac to r  r e la te s  mostly to county government. I t  

combines the th ree  items concerning waste in spending by 

county government, whether county government i s  run for  the
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Table 6-11
Trust in  Government F actors and Loadings

I tern
Factor 1

Factor
Factor

Loadings 
2 Factor 3 Factor 4

Trust s t a t e  gov. .7769 .0707 .0910 . 1526
Trust c i t y  gov. .7754 .2252 .0158 . 0889
Trust county gov. .7584 .3644 -.0054 .0799
Trust federal gov. .6088 1322 . 5420 . 1005

County gov. crooks .0809 .7505 .0862 .0619
County gov. waste . 1857 .6871 .2030 -.0339
County gov. big i n t . .2259 .6057 . 1411 .2412

Federal gov. waste $ . 0070 . 1736 .7645 -.1131
Federal gov. big in t ..1165 . 1026 .6979 .2741
Federal gov. crooks .0209 .3826 .5421 . 1311

Federal people smart . 1227 -.0437 . 1601 .3253
County people smart . 1504 .2686 .0100 .7675

Eigenvalue (7.4113) 3.7153 1.3937 1.1912 1.1111
Explained Variance (61.S%) 31-0% 11.6% 9.9% 9.3%

benefit  of a -few big in t e r e s t s  or -for a l l  the  people, and 

how many of the  county government people a re  crooks. This 

factor appears to  be a "confidence in county government" 

fac tor .  The th i rd  fac tor  i s  similar to  the second but the 

focus here i s  upon the federal government. The l a s t  factor 

r e la te s  mostly to  the competence of governmental employees 

a t  both the federal and county levels .  This i s  ind icated by 

the fa c t  that the  two items loading most s trongly ask 

whether the people in the federal government and county 

government are smart or don’ t  seem to know what they are 

doing. Thus t h i s  l a s t  factor appears to  be a “competence in
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governmental personnel" -factor. These four factors  were 

labeled TRUST-1, TRUST-2, TRUST-3, and TRUST-4 respectively 

and the  fac to r  scores generated from them will cons t i tu te  

the data for these four independent variables in the 

upcoming regression analysis.

Independent Variables Related to County Government 

The fourth fac to r  analysis  developed a se t  of independent 

variables th a t  concentrated upon knowledge of, and 

par t ic ipa t ion  in ,  county government. There are several such 

items within the  questionnaire and a se r ies  of fac to r  

analyses was conducted to weed out those items which did not 

load well on any sing le  fac to r  and those which seemed to 

c reate fac to rs  on which only a s ing le  item loaded well. The 

r e su l t  of t h i s  procedure was th a t  eight items were subjected 

to a pr inc ip le  components fac tor  ana lysis  under K aiser 's  

c r i t e r i a .  This factor analysis  produced a three fac tor  

solution tha t  accounted for 49.3 percent of the variance. 

These three fac to rs  were then subjected to  a Varima:< 

ro ta t ion .  These items, the th ree  fac to rs ,  and the fac tor  

loadings are presented in Table 6—12.

The f i r s t  fac tor  seems to r e l a t e  mostly to  in te res t  and 

par t ic ipa t ion  in county government. Four items load 

strongly on t h i s  fac tor ,  th ree of which indica te  an i n t e r e s t  

or p a r t ic ip a t io n  in the a f f a i r s  of county government. One 

item asked i f  the  respondent had ever contacted an o f f ic ia l
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T a b l e  6 - 1 2
Knowledge of County Government Factor Loadings

Item
Factor

Factor Loadings 
1 Factor 2 Factor 3

Ever contacted county gov.? 
Ever discussed county gov.? 
Voting in county e lec t ion s  
Number of commissioners

.7210

.6995

.5830

.5278

-.0043 
-.0196 

. 0268 

.3786

-.0330 
-.1373 

. 1480 

. 1548

How commissioners selected 
Roads important county job?

-.0052
.0568

.7287

.6947
.1140 

-.1475

Impact of invest iga tion  
Corruption a se rious  problem?

. 1047 

. 1568
-.1040 
-.1151

-.7080 
. 7023

Eigenvalue (3.9437) 
Explained Variance (49.3%)

1.7525 
21.9%

1. 1110 
13.9%

1.0802 
13.5%

of county government. A similar item asked i f  the

respondent had ever discussed the scandal, and a th i rd  item 

asked how often the respondent voted in county e lections.  

The fourth item i s  a knowledge of county government item in 

which the respondent was asked to  s t a t e  the number of 

commissioners per county. Thus the  f i r s t  factor i s  

dominated by " in te re s t"  and " p a r t ic ip a t io n ," and can be 

iden t if ied  as an " in te re s t  in county government" fac tor .  

The second fac to r  i s  dominated by two "knowledge of county 

government" items. One item asked how commissioners are 

selected while the second asked i f  roads were a large part 

the job of county government. The second fac tor  therefore 

seems to  be a "knowledge of county government" fac tor .  The
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th ird  -factor i s  dominated by two items connected to  the 

scandal. One item asked i f  corruption i s  a se rious  problem 

in county government while the second asked i f  the  federal 

probe would make corruption a more serious problem, less  

serious,  or have no e f f e c t .  We may, therefore ,  iden t ify  

t h i s  fac tor as a "reform f a c t o r . " These th ree  fa c to rs  were 

labeled COUNTY-1, COUNTY-2, and COUNTY-3 respec tively .  

Factor scares from these three fac to rs  will c o n s t i tu te  the 

input data for a regression analysis .

These e f fo r t s  have resu lted  in reducing 35 questionnaire 

items to  1 0  f ac tors .  One of these  fac tors ,  PUBLIC-1, will 

become the dependent variab le  in the regression analysis,  

and the  other nine will  con s t i tu te  the independent 

variables .  Data reduction has, therefore ,  been successful.  

I t  i s  now time to  turn to  the regression ana lys is .

Multiple Regression Analysis 

A multiple regression analysis  was performed to  explore the 

re la t ionsh ip  of the nine independent var iab les to  tolerance 

for r u le —breaking by public o f f i c i a l s . 11 One of the 

assumptions of t h i s  technique i s  that  the data a re  interval  

leve l,  a condition which i s  s a t i s f ie d  reasonably well by the 

generation of fac tor  scores. Another assumption of 

regression i s  th a t  the  b iva r ia te  d i s t r ib u t io n s  of each 

independent variable  with the dependent va r iab le  are 

homoscedastic and normal. An examination of the  b ivar ia te
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sc a t te rp lo ts  ind ica tes  th a t  t h i s  assumption has not been 

met.12 Another assumption o-f regression i s  tha t  the 

independent variables  a re  s t a t i s t i c a l l y  independent o-f each 

other. An examination o-f the  cor re la t ion  matrix o-f these 

independent variables  ind ica te s  tha t  t h i s  assumption has 

been generally well met. The s u i t a b i l i t y  o-f regression 

under these  conditions i s  a matter of judgement. I t  i s ,  

however, f e l t  th a t  regression i s  appropriate in sp i te  of the 

fa i lu re  to  fu l ly  meet a l l  assumptions because of the power 

and robustness of regression and because of the exploratory 

nature of t h i s  inquiry.

The fac to r  ana lysis  has produced nine independent 

variables and one dependent variable.  The i n i t i a l  

m ultivaria te  model i s ,  therefo re ,  as follows:

PUBLIC-1 = B m  + Bx(PRIVATE-1) + B=(PRIVATE-2) + B3 (TRUST-1)

+ B*(TRUST-2) + Bo(TRUST-3) + B*(TRUST-4)

+ B-r (COUNTY—1) + Be (COUNTY-2) + B«* (COUNTY-3)

+ Error

where:

PUBLIC—1 = Dependent Variable = Tolerance for Rule—Breaking
by Public O ff ic ia l s

Ba> = In tercep t on Y axis

Bx through B<? = Regression co e f f ic ien ts  for  the nine
independent var iab les

PRIVATE-1, PRIVATE-2, TRUST-1, TRUST-2, TRUST-3, TRUST-4, 
COUNTY-1, COUNTY-2, and COUNTY-3 = the nine independent 
vari abl es

Error = Error term
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The above model was evaluated using le a s t  squares 

regression. Stepwise and simultaneous so lu t ions  were

specif ied,  and standardized regression co e f f ic ien ts  (Beta 

weights) were o b ta ined .13 The resu l t ing  so lution included 

the following f ive  independent variab les:  PRIVATE-1,

PRIVATE-2, TRUST-1, TRUST-2, and TRUST-3. These f ive

variab les  accounted for a l i t t l e  over one-fourth of the 

variance, R= = .27 2 .^  A serious problem with t h i s  solution 

was th a t  N f e l l  54 percent, from the  original 895 to  432. 

Various treatments of missing data were u t i l i z e d  in an 

attempt to salvage N but with l i t t l e  success. I t  was also

observed tha t  none of the  th ree  COUNTY variables  entered the

equati on.

Since the  COUNTY variables  did so poorly another 

configuration of these  COUNTY variab les was also tes ted .  

This configuration included eleven items and the factor

analysis  produced four COUNTY f a c t o r s . 13 The regression 

analysis  was then performed on t h i s  version of the original 

model in which these four new COUNTY variables  replaced the 

original three COUNTY variab les .  The simultaneous solution 

to  t h i s  model included PRIVATE-1, PRIVATE-2, TRUST-1, 

TRUST-2, TRUST-3, and COUNTY-3 and accounted for about 

one-quarter of the  variance, Ra = .282. In th i s

configuration one COUNTY variable  did enter the equation, 

but i t  contributed only 0.013 to  Ra . N continued to be low
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a t  411. An examination o-f the b ivar ia te  s c a t te rp lo ts  

revealed tha t  these COUNTY variab les were also the  primary 

cause o-f the d ra s t ic  -fall in  N.

Since these COUNTY variables  were performing so poorly 

in the regression analysis  and were also the cause o-f the 

•fall in N, i t  was decided to  omit them -from fur ther  

consideration. This lead to  the spec if icat ion  of a modified 

model:

PUBLIC-1 = Ba, + Bx (PRIVATE-1) + B=» (PRIVATE-2) + B3 (TRUST-1) 

B*. (TRUST—2) + Bo (TRUST-3) + B* (TRUST-4) + Error 

where the various terms have s imilar meanings to those

previously defined.

The simultaneous lea s t  squares solution to  t h i s  model 

contained four of the six independent variables:  PRIVATE-1, 

PRIVATE-2, TRUST-2, and TRUST-3. These four variables

accounted for  almost one-fourth of the variance, Ra = .244. 

This was a b i t  below those obtained in the f i r s t  two cases 

(R= = .272 and .282 re sp ec t ive ly ) , but the d iffe rence was

only .04 percent at the most. This difference i s  so small 

th a t  i t  i s  t r i v i a l ,  especially when compared to  the 

parsimony gained by the deletion of the COUNTY variab les  

from the model. This model also resulted in a s ig n i f ic a n t  

improvement in N. In t h i s  case N = 741 whereas i t  had

equaled only 432 and 411 in the two previous cases. Thus 

the revised model offered an improvement in N, more

parsimony, and comparable explained variance. This was,
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therefore ,  the f ina l  solution . The f ina l  model i s  presented 

below:

PUBLIC-1 = 2.312E—03 + .3908(PRIVATE-1) + .2186(PRIVATE-2) +

.1171(TRUST-2) + .1050(TRUST-3)

The data from t h i s  solution are presented in Table 6—13.

Table 6-13 
Regression Analysis Results

Variable Beta SE Beta t Significance of t

PRIVATE-1 .3908 .0322 12.119 .0000
PRIVATE-2 .2186 .0327 6.693 .0000
TRUST-2 .1171 . 0323 3.620 . 0003
TRUST-3 .1050 .0320 3.287 .0011

B«,=2 . 313E-03 N=741 F=39.440 Significance of F=.0000

Tolerance of rule-breaking by private  individuals  seems 

to  be an important variable  in understanding to le rance  for 

rule-breaking by public o f f i c i a l s .  This i s  a t te s ted  to  by 

the fa c t  that the two most powerful independent variab les  in 

t h i s  model were PRIVATE-1 and PRIVATE—2. Furthermore, the 

signs of both regression co e f f ic ien ts  a re  posit ive as was 

expected by theory. PRIVATE—1 concerns taking th ings home 

from work ( i . e . ,  s te a l in g ) ,  accepting favors from a public 

o f f i c i a l ,  and only warning a drunk driver.  PRIVATE-2 

concerns punishment for the v io lation of cer ta in  federal 

laws and regulations,  such as cheating on one 's  taxes, 

f a i l u r e  to reg is te r  for the d ra f t ,  and providing fa l se
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information in order to  receive foodstamps.

An understanding of to le rance  for public rule-breaking 

also seems to be ass is ted  by knowledge of a t t i tu d e s  toward 

t r u s t  in government. This i s  evidenced by the fa c t  th a t  the 

other two items in the equation were TRUST-2 and TRUST-3 

respec tively .  Here again, the  signs of both coe f f ic ien ts

are pos i t ive  as was expected by theory. I t  may be recalled 

th a t  these were the two fa c to rs  dealing with confidence in 

the federal government and confidence in county government. 

Both fac to rs  were dominated by s imila r items such as the 

federal (or county) government wastes money, i s  run for the 

benefi t  of a few big in t e r e s t s ,  and has crooked people.

Taken co l lec t iv e ly ,  these four variables  account for 

one-quarter of the variance and the F s t a t i s t i c  indicates  

th a t  random fac to rs  are quite unlikely to  have played a role 

in the observed re la t io n sh ips .  The performance of the 

COUNTY items was poor. I t  may be tha t  the theory i s  at 

f a u l t  here, but there may also be a measurement problem. I t  

was noted e a r l i e r  tha t  these were ra the r  crude measures of 

knowledge of county government or in te re s t  in county 

government, and i t  may well be th a t  t h i s  i s  the problem. If 

a wider range of in te r e s t  and knowledge questions were 

posed, such items may have dist inguished b e t te r  among the 

sample. This i s  an area for fu tu re  research on the subject 

of quantif icat ion  in the  f ie ld  of p o l i t i c a l  corruption.

In the end, however, i t  appears from these re la t ionsh ips
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tha t  to le rance  -for ru le —breaking by public o f f i c i a l s  i s  a 

p o l i t i c a l  a t t i t u d e  th a t  may be distinguished -from o thers  and 

tha t  i t  i s  re la ted  to  other important p o l i t i c a l  a t t i tu d e s .

This chapter presented an inquiry in to  ce r ta in  aspects  

o-f Oklahoma’s  p o l i t i c a l  cu l ture .  The f i r s t  matter for

discussion dea lt  with the  hypothesis th a t  Oklahomans are

apa the tic ,  i l l - in form ed, and cynical.  The f indings from 

these data were th a t  the original hypothesis was not 

supported. In other words Oklahomans cannot be

characterized as notably apathetic,  i l l - in formed, or 

cynica l.

The second subject for analysis was to le rance  for 

ru le—breaking by private  individuals and by public 

o f f i c i a l s .  If  Oklahoma has a d i s t in c t l y  corrupt p o l i t i c a l  

cu l ture  then one would expect to  find considerable to le rance  

for public rule-breaking. The findings were th a t  Oklahomans 

are not to le ra n t  of rule-breaking by pr iva te  c i t i z e n s .  In 

fac t ,  they appear to  be quite in to le ran t .  With respec t to 

to le rance for ru le —breaking by public o f f i c i a l s ,  the 

f indings were again in the negative. In other words 

Oklahomans cannot be characterized as being to le ra n t  of

ru le—breaking by i t s  public o f f ic i a l s .  One must conclude 

from these f ind ings tha t  Oklahoma i s  not dominated by a

corrupt p o l i t i c a l  cu l ture ,  a t  l e a s t  in so fa r  as such a 

p o l i t i c a l  cu l tu re  i s  manifested in these measurements.

The th i rd  major topic for discussion was an attempt to
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understand to le rance  -for ru le—breaking by public o f f ic ia l s .  

This was approached by combining -factor analysis  and 

multiple regression analysis .  Factor ana lys is  reduced some 

35 individual survey items to 10 var iab les .  One factor was 

tolerance for rule-breaking by public o f f i c i a l s  and i t  

became the  dependent variable  in the multiple  regression 

analysis .  The other nine f a c to rs  consti tu ted  the

independent va r iab les  and fe l l  in to  th ree  major categories: 

to lerance fo r  ru le —breaking by pr iva te  individuals, 

a t t i tu d e s  toward t r u s t  in government, and knowledge of or 

in te re s t  in county government. I t  was generally found tha t  

tolerance for rule-breaking by public o f f i c i a l s  i s  a 

d i s t in c t  and measurable p o l i t i c a l  a t t i t u d e  and that  i t  i s  

re la ted  to to le rance  for rule-breaking by private

individuals and to a t t i tu d e s  toward t r u s t  in government. 

Knowledge of, or i n te r e s t  in, county government contributed 

l i t t l e  in t h i s  regard despite  good th e o re t ica l  support and 

i t  was suggested that  the  problem lay with measurement in

tha t  these items were not wide-ranging enough.

Thus fa r  Okscam has been examined in terms of systemic 

and in s t i tu t io n a l  fac tors  as suggested by Johnston, but he 

also recommends looking a t  the people themselves. This will 

be the task in the next chapter.
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NOTES

1. Much o-f the material in th i s  chapter has been presented 
in convention papers by the author and other members o-f 
the committee as -follows: Harry Holloway and Je-f-frey
Brudney, "Atti tudes Towards Corruption: The Case o-f
Oklahoma, " paper presented a t  the Annual Meeting o-f the 
Southwestern P o l i t i c a l  Science Association, March 16—19, 
Houston, Texas; Harry Holloway, Frank S. Meyers, and 
Jeffrey  Brudney, "E l i te  and Mass Atti tudes Toward 
Corruption: The Case o-f Oklahoma, " paper presented at
the Annual Meeting o-f the Southern P o l i t i c a l  Science 
Association, November 3-5, 19S3, Birmingham, Alabama;
Harry Holloway and Frank S. Meyers, "Polit ical 
Corruption and P o l i t i ca l  Att i tudes:  The Case o-f
Oklahoma," paper presented a t  the Annual Meeting o-f the 
Southwestern Social Science Association, March 20—24,
Fort Worth, Texas.

2. Interviews with Mr. William Price, U.S. Attorney -for the 
Western D is t r ic t  of Oklahoma. One of these interviews
occurred during the summer of 1983 and Dr. Holloway
accompanied the author. Mr. Price was shown the data 
about t r u s t  in the various leve ls  of government. By way 
of explanation he said that perhaps people f e l t  that the 
inves tiga t ion  had done a p re t ty  good job of cleaning up 
county government.

3. Michael Johnston, P o l i t ic a l  Corruption and Public Policy 
in America (Monterey, CA: Brooks/Cole, 1982).

4. The Wall S t ree t  Journal . October 31 through November 3,
1983. Four a r t i c l e s ,  each authored by Roger Ricklefs, 
appeared as follows: "Executives and Seneral Public Say 
Ethical Behavior i s  Declining in U.S .,"  Monday, October 
31, 1983, pp. 25 and 41; "On Many Ethical Issues, 
Executives Apply S t i f f e r  Standard than Public ,"  Tuesday, 
November 1, 1983, p. 31; "Public Gives Executives Low
Marks For Honesty and Ethical S tandards," Wednesday, 
November 2, 1983, p. 29; and, "Executives Apply S t i f f e r
Standards Than Public to Ethical Dilemmas," Thursday, 
November 3, 1983, pp. 27 and 43.

5. The University of Michigan’s urban-rural coding system 
was used. This system was fu r th e r  ref ined by coding 
each community for Standard S t a t i s t i c a l  Area (SSA) 
s ta tu s .  Communities were coded for  e i th e r  being in an 
SSA or not. I t  was thereby possib le  to designate as 
rural  only those communities with a population of le ss  
than 1 0 , 0 0 0  and not in an SSA.
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6. The p o s i t ive  re la t ion sh ip  between education and toler— 
ance i s  well known in the  social  sciences. For two 
reviews o-f the l i t e r a tu r e  on th i s  subject  -from di-f-fering 
perspectives see Thomas R. Dye and L. Harmon Zeigler, 
The Irony o-f Democracy. 6th Edition (Monterey, CA: 
Brooks/Cole, 1984), espec ia l ly  pp. 117—130, and Harry 
Holloway and John George, Public Opinion (New York, NY: 
St. Martin’ s  Press,  1979), espec ia l ly  pp. 89-106.

7. Several good references are ava i lab le  on the subject o-f 
•factor ana lys is .  For a b r ie f  treatment see Samuel A. 
Kirkpatrick, ed. Quantitative Analysis of P o l i t ic a l  Data 
(Columbus, OH! Charles E. Merrill Publishing Co., 1974), 
especially  pp. 237—256, or Fred N. Kerlinger,
Foundations of Behavioral Research. 2nd Edition (New
York, NY: Holt, Rinehart and Winston, Inc.,  1964),
especially  pp. 659-692. A convenient step by step 
approach to fac tor  analysis can be obtained from David 
G. Kleinbaum and Lawrence L. Kupper, Aoolied Regression 
Analysis and Other Multivariable Methods (Boston, MA: 
Duxbury Press, 1978), especially  pp. 376-413. SPSS
users will f ind  useful information in in te rpre ting  an
SPSS pr in tou t  in  Norman H. Nie e t .  a l . SPSS. 2nd Edition 
(New York, NY: McGraw Hill Book Company, 1975),
espec ial ly  pp. 468—514. This SPSS manual i s  not valid 
for SPSSX but i s  much b e t te r  than th e  SPSSX manual with 
respect to  the in te rp re ta t ion  of a fac to r  analysis
output. SAS users must re ly  upon a separa te  companion 
volume to  the  basic  SAS users guide which i s  SAS User’s 
Guide: S t a t i s t i c s  (Cary, NC: SAS I n s t i t u t e ,  Inc.,  1982). 
More detailed coverage of fac tor  ana lys is  can be found 
in the following two companion SAGE publications: 
Jae—On Kim and Charles W. Mueller Introduction to Factor 
Analysis: UJhat I t  Is  and How To Do I t  (Beverly Hills ,
CA: SAGE Publications,  1978) and Jae—On Kim and Charles 
W. Mueller Factor Analysis: S t a t i s t i c a l  Methods and
Practical  Issues (Beverly H il ls ,  CA: SAGE Publications, 
1978). Two of the most complete references on the 
subject are Harry H. Harmon Modern Factor Analysis 
(Chicago, 111: The University of Chicago Press, 1967)
and R. J .  Rummel Applied Factor Analysis (Evanston, 111: 
Northwest University Press, 1970).

8. The other assumptions of fac tor  ana lys is  are similar to 
those of regression.  I t  i s  assumed th a t  the  variances 
are equal (homoscedasticity) and th a t  error i s  
s t a t i s t i c a l l y  independent.

9. This factor analysis  began with a l l  15 rule-breaking 
items in order to  see i f  the  items c luste red into the 
two intended groups (public ru le—breaking and private
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rule-breaking) . In general they did but a -few items did 
not- Some items, or pairs  of items, did not c lu s te r  as
cleanly as expected and several factor analyses were
required to  eliminate those items which were c le a r ly  not
rela ted  to  to le rance  for public ru le—breaking ot
tolerance for  p r iva te  ru le—breaking.

10. The bingo item was eliminated because i t  did not load 
well on any fa c to r .  The item asking about warning a 
speeding dr iver  was eliminated because i t  was the only 
item on a fac to r .  A more parsimonious so lu t ion  was
obtaned by eliminating t h i s  item because t h i s  also 
reduced the number of fac to rs  from 3 to  2.

11. Several good references are available  on the subject  of 
regression ana lysis .  I t  i s ,  for example, t re a ted  in 
numerous basic s t a t i s t i c s  t ex ts  such as Hubert M. 
Blalock, J r .  Social S t a t i s t i c s . 2nd Edition (New York: 
McGraw Hill Book Company, 1972). SPSS users should 
consult second ed i t ion  of the SPSS users guide noted in 
note 5 above as well as the current guide to  SPSSX. SAS 
users will a lso  need the companion volume c i ted  in note 
5 above. A conceptual and re la t iv e ly  non-technical 
treatment of regression may be found in Sam K. Kachigan 
Multivariate S t a t i s t i c a l  Analysis: A Conceptual
Introduction (New York, NY: Radius Press, 1982). A more 
thorough treatment i s  ava ilab le  in Fred R. Kerlinger and 
Alazar J.  Pedhazur Multiple Regression in Behavioral 
Research (New York, NY: Holt, Rinehart and Winston,
Inc.,  1973).

12. Regression also assumes tha t  the error terms are uncot— 
rela ted  but there  i s  no way to  evaluate t h i s  assumption. 
The general p rac t ice  i s  to  simply proceed as i f  t h i s  
assumption were met.

13. Beta weights are preferable  since they e liminate  the 
impact of d i f fe ren t  u n i t s  of measurement by re ly ing  upon 
2 scores instead of raw scores.  Care must, however, be 
used beacuse the use of beta weights i s  not j u s t i f i e d  
when comparing regression re su l ts  from d i f f e re n t  
samples. See Charles F. Cnudde and Donald J.  McCrone, 
"Reply," in Kirkpatrick, Quantitative Analysis of 
P o l i t ic a l  Data, pp. 226-230.

14. A forward stepwise solu tion  was obtained in order to 
assess the impact of m ult icol ineari ty .  I t  was found 
tha t  the beta weights were a l i t t l e  unstable but not 
severely so. As a fu r th e r  check on the impact of 
multi co l in ea r i ty  a second order fac tor  ana lys is  was 
performed upon fa c to rs  cons t i tu t ing  the independent
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va r iab les  in which an orthogonal ro ta t ion  (Varimax) was 
spec if ied .  The idea for fa c to r  analyzing fac tors  comes 
from Kerlinger in Foundations of Behavioral Research. 
Kerlinger c a l l s  t h i s  technique "second order fac tor  
ana lys i s ."  The re su l t s  were su b s tan t ia l ly  the same as 
were obtained from the simultaneous regression. I t  does 
not, therefore ,  appear tha t  these r e s u l t s  were
contaminated by multi co l in e a r i ty  problems. The forward 
stepwise regression and the second order fac tor  analysis  
were preformed on a l l  subsequent regression runs with 
s im ila r  r e s u l t s .

15. The modified COUNTY variable  contained the following 
items:

(1) How are county commissioners selected?
(2) How many commissioners a re  there  per county?
(3) What p ar t  does road work play in county government?
(4) What p a r t  does law enforcement play in county 

government?
(5) What p a r t  does tax co l lec t ion  play in county 

government?
(6) Have you ever discussed Ok—scam with anyone?
(7) Have you ever contacted an o f f ic ia l  of county 

government?
(8) How often have you voted in county e lections?
(9) How ser ious  a problem i s  corruption in county 

government?
(10) How will  the federal probe impact corruption in 

county governemnt?
(11) Have you heard of the scandal in county government?
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C H A PT E R  V I I

DEMOGRAPHIC AND ATT ITUD INAL- 
CHARACTER ISTICS OF OKLAHOMA'S COUNTY COMMISSIONERS

Introducti on

Since Okscam involved pervasive corruption among Oklahoma's 

county commissioners i t  i s  necessary to  examine them 

closely. I t  may be reca l led  tha t  a major hypothesis was 

that  Oklahoma i s  dominated by a corrupt p o l i t i c a l  culture.  

Considerable support -for the cu l tura l  hypothesis was 

obtained via the  descrip tive and h is to r ic a l  approach taken 

in Chapters I I ,  I I I ,  and IV. But the empirical data in 

Chapters V and VI did not support the  th e s i s .  I t  may, 

however, be th a t  Oklahoma’s county commissioners hold a set  

o-f a t t i tu d e s  th a t  r e f le c t  a corrupt cu l ture .  But i f  the 

commissioners do not evidence a d i s t in c t i v e  se t  of a t t i tu d es  

in t h i s  regard, then the cultura l hypothesis will be further 

weakened. Previous chapters focused upon systemic variables 

in Michael Johnston’s analy tical  scheme.1

In t h i s  chapter the focus s h i f t s  to  the  th i rd  component 

in Michael Johnston's  approach, the  county commissioners
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themselves. A -finding th a t  the county commissioners held a 

se t  o-f a t t i t u d e s  to le ran t  o-f rule-breaking would indicate

tha t  Okscam resu l ted  in part from weaknesses within these

public o f f i c i a l s ,  the "bad apples" in the system. This

finding would be in addition to  the in s t i t u t io n a l  weak

nesses already noted. Okscam would then not be explained 

due a popular cu l ture  laced with corruption. I t  would, 

instead, be due to  weak in s t i t u t io n s  and weak people. But a 

finding tha t  the  commissioners do not hold such a t t i tu d es  

would ind ica te  th a t  Okscam was primarily  the re su l t  of

problems in only one of his  categories,  a permissive

in s t i t u t io n a l  environment.

The discussion begins with a descrip tion of the

interviews and questionnaire. This will be followed by 

demographic data and data on the a t t i tu d e s  of commissioners. 

The discussion of a t t i tu d e s  compares the commissioners and 

the general public in Oklahoma. Public rule-breaking will 

be taken as a dependent variable and examined in re la t ion  to 

private  rule-breaking and t ru s t  v ia  multiple regression. 

The in ten t  i s  to  pa ra l le l  the ana lysis  in Chapter VI as much 

as possible .  The l a s t  section concentrates D n the guil ty  

commi ss i  oners.

Methodology

Data on Oklahoma’ s county commissioners was co llected  from 

112 of the  s t a t e ’s 231 incumbent county commissioners as of
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1983. In addition data was obtained -from 14 convicted 

commissioners. Data from incumbent commissioners was 

collected from the  spring to  the  fa l l  of 1983. Data from 

the convicted commissioners was collected  in the summer of

1984. Incumbent commissioners and convicted commissioners 

will be t rea ted  separa te ly  in the  forthcoming ana lysis .

The Questionnaire 

The same instrument was used for both incumbent 

commissioners and convicted commissioners, and for personal 

interviews as well as mail survey e f fo r t s .  (See Appendix 

1.) Most of the  42 questions were taken from the Oklahoma 

public opinion questionnaire in order to  develop a 

comparable body of data. But the fa c t  tha t  the instrument 

had to  be su i ta b le  for mailing re s t r ic te d  i t s  length. Some 

items applied only to the county commissioner, but both the 

public and commissioners were asked many of the same 

questions including a l l  tolerance of ru le —breaking 

questions, four t r u s t  in government items, selected 

demographic items, and cer ta in  other questions.

Incumbent Commissioner Data 

Data from incumbent commissioners were obtained via personal 

interviews and a mail survey. Personal interviews were 

conducted with 49 incumbent commissioners located throughout 

the s ta te  and a mail questionnaire was sent to  a l l  

commissioners not personally interviewed.
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Personal in terv iews were conducted in commissioner' s 

o f f ice s ,  county barns, a commissioner's home, and even a 

res tauran t in one case. Every e f fo r t  was made to  es tab l ish  

rapport during the interview. Techniques of estab lish ing  

rapport included appropriate a t t i r e  (casual d ress  such as 

blue jeans) and an informal approach. This was supplemented 

by a l e t t e r  of introduction  from the Chairman of the 

Dissertation Committee. In addition, the  cooperation of the 

Association of County Commissioners was obtained.

The President of the  Association agreed to be the f i r s t  

commissioner interviewed and th e  Association 's  name was used 

in arranging interview appointments. The author also 

attended several s t a te  conventions of the Association to 

mingle on an informal basis .  The author was introduced at 

one of these meetings by the President of the Association, 

who asked the  commissioners to cooperate. Such measures 

were helpful given the  se n s i t ive  nature of the top ic  and the 

group of people involved. Nevertheless, not a l l  incumbent 

commissioners contacted for an interview cooperated. Some 

said they were too busy while others simply said  they did 

not wish to be interviewed. Even though some commissioners 

did not cooperate many did.

Mail questionnaires were sent to  a l l  182 incumbent 

commissioners not personally interviewed- A cover l e t t e r  

explaining the  research pro ject  was enclosed and a 

postage—paid in s t i t u t i o n a l  re turn  envelope was enclosed with
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the questionnaire.  Each questionnaire was assigned a 

control number in order to  iden tify  those responding. This 

survey netted 63 re p l ie s .  Thus the  combined N for a l l  

incumbent commissioners was 112. This group amounted to 

almost one-half of the s t a t e ’s incumbent commissioners

( i . e . ,  48 percent) and was as represen ta tive  as

circumstances allowed. Ideally a random sample would have 

been used, but t h i s  was not possible due to  the geographic 

dispersion of the commissioners, time and f inancial

cons t ra in ts ,  scheduling problems, and the  cooperativeness of 

the commissioners. Although the sample was not random i t  

did include commissioners from a l l  geographic regions of the 

s ta te ,  a l l  s ix female commissioners, and one of the two 

black commissioners.

Convicted Commissioner Data 

Data from convicted commissioners was d i f f i c u l t  to obtain. 

Problems were encountered in unexpected places and

contributed heavily to  the small number of convicted 

commissioners who f in a l l y  part ic ipated in the study. Some 

account of the d i f f i c u l t i e s  that  crippled th i s  phase of the 

pro ject  would, therefo re ,  seem in order.

The Bureau of Prisons a t f i r s t  refused to  grant

permission to enter  the El Reno Federal Reformatory to 

interview commissioner inmates, who to ta led  roughly 80 or so 

in 1983. The r e q u i s i t e  forms were f i l l e d  cut and permission
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to interview was -first submitted in March, 1983. No 

response was received -from the Bureau -for several weeks and 

during the summer o-f 1983 i t  was discovered th a t  they had 

lost  the application.  The application was resubmitted. In 

the -fall o-f 1983 the Bureau responded with a curt  l e t t e r  

refusing permission.

The next phase in attempting to  interview incarcerated 

inmates involved contacting the s t a f f  of one of the s t a t e ’s 

federal o f f ice  holders and a personal v i s i t  in Washington 

D.C. with one of the leading administra tors  within the 

Bureau of Prisons by the Chairman of the D isserta tion  

Committee. These e f fo r t s  to  gain access to  the convicts 

were not success fu l .

Permission was f in a l ly  granted in the Spring of 1984 

a f te r  the U.S. Attorney for the Western D is t r ic t  of 

Oklahoma, Mr. William Price, put in a good word for t h i s  

research with Prison Bureau bureaucrats.  The resu l t ing  

delay was devastating because most a l l  of the incarcerated 

commissioners had been released by t h i s  time. Only 13 

remained from an original group th a t  numbered nearly 80. Of 

these 13 only s ix  agreed to  be interviewed.

If the bureaucrats in Washington were re lu c tan t  to 

permit access the  same could not be said of the s t a f f  a t  the 

El Reno Re-f ormatory. Dr. Jerome Sullivan, s ta f f

psychologist at  the El Reno Reformatory, was the  point of 

contact and was most helpful.  He ass is ted  in f i l l i n g  out
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the necessary -forms and supported the research -from the very 

beginning. Furthermore, he and others a t  the prison were 

very help-ful in the actual conduct o-f the interviews by 

making inmates ava ilab le  and o-f-fering important comments. 

Interviews were conducted with a l l  six inmates 'who were 

willing to  cooperate. Prisoners were required by the Bureau 

c-f Prisons to  f i l l  out an informed consent form. These 

forms are on f i l e  a t the El Reno Reformatory. Interviews 

were conducted by the author and Dr. Holloway. Neither Dr. 

Sullivan nor any other prison administrative personnel were 

present during these interviews.

The Bureau of Prisons requires tha t  the researcher 

recognize th e i r  cooperation in the presentation of the 

r e s u l t s  of the research. Such cooperation i s  herein 

recognized, in so fa r  as i t  went.

Due to  the d i f f i c u l t i e s  in gaining access to the 

convicted commissioners s t i l l  in prison consideration was 

given to  interviewing those who had already been released, 

but t h i s  option was not feasib le .  Most of these people l ive  

in rural areas throughout the s ta te .  Contacting them for 

appointments would have been expensive and finding th e i r  

homes would have been d i f f i c u l t .  The problems encountered 

in locating the residence of one incumbent commissioner was 

convincing evidence of the magnitude of the problem i f  such 

attempts were made on a large scale.  To t ry  to  track  down 

convicted commissioners in the i r  homes throughout the vast
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Oklahoma countryside would have been extremely 

time-consuming and expensive- And experience la t e r  showed 

th a t  many would probably have re-fused to  cooperate.

The g u i l ty  commissioners were none too cooperative. In 

the f i r s t  place these convicts s t i l l  faced possible  legal 

problems because s t a t e  o f f i c i a l s  talked of in s t i tu t i n g  s u i t s  

for  damages, and some law s u i t s  were ac tua l ly  f i l e d .  

Second, many of these gu i l ty  commissioners simply wanted to 

put th i s  a f f a i r  behind them and not discuss i t  anymore. 

This a t t i tu d e  became evident when interviews were sought 

with convicted commissioners in the Lawton area. Requests 

for interviews were repeatedly refused.

Since interviewing a la rge number of convicted 

commissioners was not fea s ib le  i t  was decided to t ry  mail 

questionnaires.  Names and addresses for  as many convicted 

commissioners as possible were obtained. This information 

was ava i lab le  for 86 convicted commissioners and 

questionnaires were mailed to  each one. Twelve responses 

were received. Two respondents simply returned the 

questionnaire unanswered. Two o thers  returned the

questionnaire unanswered but wrote a l e t t e r  expressing th e i r  

views. Eight returned a completed questionnaire.  A second 

mailing produced no responses.

Another problem concerns the v a l id i ty  of the data 

obtained from these convicted commissioners. One must bear 

in mind that  these respondents may have taken th i s

R e p ro d u c e d  with pe rm iss ion  of th e  copyright ow ner.  F u r the r  reproduction  prohibited w ithout perm iss ion .



www.manaraa.com

2 5 8

comparison with the general public in order to  examine how 

rep resen ta t ive  commi ss i  oners are, and to lay a -foundation 

-for the  a t t i tu d in a l  comparisons to  come.3 Table 7-1 

presents comparative demographic data for the incumbent 

commissioners and the Oklahoma public.

The general public and the county commissioners within 

Oklahoma are similar  in th e i r  educational leve ls ,  although 

the commissioners tend to be a b i t  l e s s  educated than the 

public. I t  may seem unusual for an e l i t e  to be less  

educated than the public,  but t h i s  i s  understandable in the 

case of the commissioners. The o f f ice  of county 

commissioner has t r a d i t io n a l l y  been seen as the province of 

rural i n t e r e s t s  and i t s  incumbents have generally been 

farmers.* The fact th a t  the general public appears to  be 

somewhat more educated may also be due to  a s l ig h t  

over—sampling of the  higher educational leve ls  in the 

general population.3 Furthermore, today 's  commissioners are 

more educated than th e i r  predecessors of two decades ago.

Bert i l  Hanson repor ts  educational data  on a sample of 

commissioners from two decades ago.6 These data and 

educational data from contemporary commissioners are 

presented in Table 7-2. In 1965 nearly two th i rd s  of the 

sample reported only a high school education or less ,  but by 

1983 t h i s  group had diminished to j u s t  over one half  of the 

sample. Furthermore, only 4 percent of the sample reported 

having a college degree or more in 1965, whereas 15 percent
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Table 7-1
The Public and County Commissioners Compared: 

Demographic C harac te r is t ics

Demographic Charac te r is t ics
Public
N=895

•/.*

Commissioners 
N=112 

'/ .*

Educati on High school or less 48 52
Some college 29 33
College graduate S t + 23 15

Ethnicity' Whi te 91 95
Black 4 1
Indi an 4 5

Sex Male 53 95
Female 47 5

Party ID Strong Democrat 24 56
Not so strong Democrat 29 24
Lean Democrat 6 3
Independent 8 4
Lean Republican 6 1
Not so strong Republican 14 11
Strong F:epublican 11 3

Religion Protestant 79 86
Catholic 9 3
No preference 5 8

Age Mean 44 50
Residence in s t a t e Mean 32 45
Residence in county Mean 23 40

* Percentages may not to ta l  100 due t o  rounding.

of the 1983 sample reported having a co llege degree or more. 

Although contemporary commissioners a re  more educated than 

th e i r  predecessors neither group could be ca l led  especially  

wel1-educated.
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Table 7-2
Educational Levels o-f County Commissioners 

1965 vs 1983

1965 1983
Educational Level N=131 N=112

7.* '/ .*

High School or les s 63 52
Some college 34 33
College graduate and over 4 15

Percentages may not to ta l  100 due to  rounding.

In addition to th e i r  educational s im i la r i t i e s ,  the 

public and the  commissioners are a lso  s im ila r  in the ir  

e thn ic i ty  and re l ig io u s  a f f  i 1 i a t i  ons. Both are

overwhelmingly white and predominately Protestant.  

Ninety—one percent o-f the public was white and 79 percent o-f 

i t  was Pro tes tan t .  With percentages o-f t h i s  magnitude in 

the general population one would expect s im ila r  percentages 

in i t s  elected o f f i c i a l s .

Commissioners do di-f-fer signi-ficantly from the public in 

other respec ts .  Ninety-five percent of the commissioners 

are male and approximately th ree -quar te rs  of them are 

Democrats, while the general public i s  about equally divided 

in each of the above areas.  I t  should not be surprising 

tha t  the of fice  i s  dominated by males s ince  t h i s  i s  the norm 

in most p o l i t i c a l  o f f ices .  Nor should i t  be surpr is ing  that  

the of f ice  i s  dominated by Democrats s ince  Oklahoma p o l i t i c s  

has t r a d i t io n a l ly  been dominated by Democrats, as was 

pointed out in Chapter I I .  I t  i s ,  however, of i n te r e s t  that
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nearly twice as many commissioners s e l f - id e n t i fy  as strong 

Democrats as does the public.  This, however, i s  also 

understandable since running -for elected of f ice  i s  often 

motivated by strong par t isan motivations.

Another major difference ex is t s  with respect  to

res iden t ia l  pa t te rns .  Commissioners are much more s tab le

than the general public. On the average, commissioners have 

lived in the s t a t e  45 years while the public has lived in 

Oklahoma an average of 32 years. In other words 

commissioners have lived in Oklahoma nearly 50 percent 

longer than the  public. But the  difference i s  even more 

s t r ik ing  when i t  comes to county re s iden t ia l  pa t te rns .  On 

the average, commissioners have lived in th e i r  counties 40 

years whereas the  public has lived in the county only 23 

years. In other words commissioners have lived within th e i r  

respective counties almost twice as long as the public. A

re la ted  d ifference i s  age. Commissioners tend to  be 

somewhat older than the public, as evidenced by the fac t  

tha t  the average age for the commissioners was 50 while the 

average age of the public was 44. But one must bear in mind 

tha t  the sample of the public could include most any age

from 18 on up, whereas i t  i s  unusual for the young to  be

elected o f f i c i a l s ,  pa r t icu la r ly  a t  the county leve l .

I t  therefore  appears tha t  Oklahoma’ s county 

commissioners are much l ike  the public in most ways although 

there are differences.  Having examined some basic
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demographic a t t r ib u te s ,  the -focus will now s h i f t  to  a 

comparison o-f the a t t i tu d e s  of the commissioners and the 

public.

Ccmoarative Attitudes Toward Trust in Government 

I t  may be reca l led  that one of the  a t t i tu d e s  th a t  was found 

important to  the understanding of to le rance  for public 

ru le—breaking was t ru s t  in government. Table 7—3 presents 

comparative data on t r u s t  in government.

Table 7-3
The Public and County Commissioners Compared 

Trust in Government

Trust in Government Item Response
Public
N=895

'/ .*

Commi ssi  oners 
N=112 

7.*

Trust the federal govern Most/always 44 37
ment to  do what i s  r ight Some of time 52 62

None of time 3 1

Trust the s t a t e  govern A1ways 6 2
ment to  do what i s  r ight Most of t i  me 53 49

Some of time 39 47
None of time 2 2

Trust the c i ty  govern Always 8 6
ment to  do what i s  r ight Most of time 50 66

Some of time 37 27
None of time 6 1

Trust the county govern— Always 6 16
Most of time 29 68
Some of time 42 16
None of time 4 0

* Percentages may not to ta l  100 due to  rounding.

Generally, the federal government i s  not t rus ted  by the 

public or the commissioners, whereas s t a t e  and local
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governments are.  These pa t te rns  are highligh ted  when the 

ca tegories  are collapsed. "Always'1 and "most o-f time" are 

collapsed in to  " t ru s t in g ,"  and "some of the time" and "none 

of the time" are collapsed in to  "d is t ru s t in g ."

Although both the public and the commissioners generally 

d i s t r u s t  the federal government, the commissioners are even 

less  t r u s t f u l  than is  the  general public. This i s  evidenced 

by the fac t  tha t  55 percent of the public i s  d i s t ru s t in g  

whereas 63 percent of the commissioners i s  so c la s s i f ie d .  

Furthermore, both groups generally t r u s t  s t a t e  and local 

government, but some in te re s t in g  var ia t ions  occur here. The 

public demonstrates a ra ther  consistent level of t r u s t  for  

a l l  th ree  leve ls  of s ta t e  and local government. Their 

consistency i s  indicated by the fac t  th a t  the range of t r u s t  

i s  only four percent for the general public ,  but the same 

cannot be said  of the commissioners. The commissioners are 

evenly s p l i t  in the i r  t r u s t  of s ta te  government, but they 

t r u s t  local government by a large margin. Eighty—four 

percent t r u s t  county government and 72 percent t r u s t  c i ty  

government.

The finding tha t  the commissi oners are  t ru s t in g  of local 

government i s  not surpris ing,  but the wide range of th e i r  

level of t r u s t  over a l l  four leve ls  of government i s  

impressive. Perhaps the often heard r e f r a in  th a t  the best 

government i s  the government closest  to  the people i s  a 

matter of conviction on the part  of Oklahoma’ s county
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commissioners. This -finding i s  also consis ten t  with

Oklahoma's populis t  background and rural heri tage.

Comparative Atti tudes Toward Public Rule—Breaking 

Another important group o-f items that bear comparison are 

the a t t i tu d es  of commissioners and the public concerning 

tolerance for ru le—breaking. Both the public and the 

commissioners were presented a l l  15 to le rance  for 

rule-breaking items. The f i r s t  items to be examined deal 

with tolerance for rule-breaking by public o f f i c i a l s .  These 

data are presented in Table 7-4.

The major pa t te rn  in these data i s  one of s im i la r i ty .  

Three-quarters or more of both samples concur tha t  public 

o f f i c i a l s  should not accept presents  from companies; t h a t  i t  

i s  not proper fo r  a public o f f i c i a l  to  p ro f i t  from the sale 

of his own land to  the government, even i f  no one i s  hurt; 

tha t  public o f f i c i a l s  should not do favors th a t  may be 

i l l e g a l ,  even i f  no one i s  hu r t ;  and tha t  a public o f f ic ia l  

who accepts a kickback should be punished to  the maximum 

extent allowed by the law. There are a few percentage 

points of d ifference between these two groups on each item, 

but these are small in comparison to  the magnitude of 

agreement in each case. There i s  also an unusually high 

level of agreement concerning the propriety of accepting 

campaign contr ibutions from those doing business with the 

government. Approximately two th irds  of each group
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Table 7 -4
The P ub lic  and County Commissioners Compared:

Tolerance for Rule-Breaking by P ub lic  O f f i c i a l s

Item Response
Public 
N=895 

7 .*

Commi ssi  oners 
N=112 

"/.*

OK to accept cam Strongly agree 1 2
paign presents  from Agree 21 17
companies Disagree 52 49

Strongly disagree 26 32

OK to benefi t  from Strongly agree 1 6
land sa le  i f  no Agree 20 17
one i s  hurt Disagree 56 41

Strongly disagree 23 36

OK to accept cam Strongly agree 1 6
paign $ from those Agree 31 31
doing business with Di sagree 53 41
government Strongly disagree 15 23

OK to  find govern- Strongly agree 1 3
jobs for f r iends Agree 24 41
and r e la t iv e s Di sagree 52 44

Strongly di sagree 23 12

OK to do favors Strongly agree 0 5
for people even i f Agree 4 7
i l le g a l  so long as Di sagree 64 62
nobody i s  hurt Strongly disagree 31 26

OK not to  follow Strongly agree 6
s t r i c t  l e t t e r  of Agree 44 49
the law i f  i t Disagree 45 33
helps people Strongly disagree 10 7

Maximum punishment Strongly agree 42 31
for public o f f i c  Agree 53 58
i a l s  who accept Di sagree 5 10
kickbacks Strongly di sagree 1 1

* Percentages may not to ta l  100 due to  rounding.

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

2 6 6

disagreed with such prac tices .  Thus on -five of the seven 

items re la ted  to  tolerance -For ru le —breaking by public 

o f f i c i a l s  both the commissioners and the public a re  in 

sub s tan t ia l  agreement. The remaining two items deal with a 

public o f f i c i a l  finding jobs for f r iends  and r e l a t i v e s ,  and 

deviating from the s t r i c t  l e t t e r  of the  law i f  the r e s u l t s  

help people. Over half of each group disagrees with a 

public o f f i c i a l  finding jobs for  f r iends  and r e l a t i v e s ,  but 

there  i s  a s ign i f ica n t  d ifference in the level of 

disapproval. Three-quarters of the public sample disagrees 

with t h i s  p rac tice  while only s l i g h t l y  over one—half  of the 

sample of commissioners disagree. Thus commissioners are 

much more willing to  to le ra te  t h i s  practice—than i s  the 

public. This may be re la ted  to  the experiences of

commissioners because almost every commissioner interviewed 

reported frequent requests by members of the public for jobs 

and help in finding jobs. These requests from the public 

may convey the impression tha t  f inding jobs for f r iends  and 

r e la t i v e s  i s  permissible. Such an impression i s  probably 

strengthened by the long-standing patronage system in 

Oklahoma wherein a person had to  have a l e t t e r  from a 

le g is la to r  in order to  obtain employment in many areas  of 

s ta te  government. Furthermore, commissioners h i r e  t h e i r  own 

road crews and are not without influence with o ther  elements 

in s t a t e  in local government. I t  should not, th e re fo re ,  be 

surpris ing to find a difference here.
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The only real disagreement between the public and the 

commi ss i  oners occurred on the issue o-f deviating from the 

s t r i c t  l e t t e r  of the  law in order to help people.

F i f ty - f ive  percent of the public disagrees with t h i s  

p rac t ice  while 55 percent of the commissioners agree with 

i t .  Commissioner’s responses to t h i s  item support the 

hypothesis th a t  commissioners tend to  see the o f f ic e  more as 

a p o l i t i c a l  one than as an administrative one- The public, 

on the other hand, tends to favor an impartial administrator 

as opposed to  a p o l i t i c o .

The difference in ro le  perceptions may a lso  be re la ted  

to  knowledge of county government. Commissioners frequently 

reported th a t  s t r i c t  obedience to the law i s  r e a l ly

impossible because laws sometimes con f l ic t  with other laws, 

and laws can be vague and confusing to  laymen.'5'

Furthermore, commissioners soon r e a l iz e  tha t  laws cannot be 

written to cover a l l  circumstances and th a t  technical

v io la t ions  are sometimes necessary. Consider, fo r  example, 

the case of a farmer who has a t ra c to r  stuck in a muddy 

f ie ld  following a ra in .  I t  i s  a technical v io la t ion  of the 

law for the commissioner to use county road equipment for 

personal service to  a pr iva te  individual,  espec ia l ly  on tha t  

indiv idual’ s p r iva te  property. But i t  would go against  the 

grain of the commissioner and the farmer for the 

commissioner to  simply drive by and ignore an old fr iend  in 

need. In t h i s  s i tu a t io n  the commissioner would probably use
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the county road grader to  pull th e  farmer’s t r a c to r  out of 

the mud. Since commissioners encounter such s i tu a t io n s  more 

frequently ,  and in a wider var ie ty  of contexts,  than do 

members of the public i t  i s  not surpris ing to find tha t  

there  a re  disagreements on t h i s  issue.

In sum, th e re  i s  a high level of s im i la r i ty  between the

public and the  commissioners in th e i r  a t t i tu d e s  toward

rule-breaking by public o f f i c i a l s .  Both groups generally

condemn such behavior, but v a r ia t ion s  do e x is t .

Comparative Atti tudes Toward Private Rule—Breaking 

Eight items measured a t t i tu d e s  toward pr iva te  rule-breaking. 

Comparative data for the public and the commissioners are 

presented in Table 7-5.

As with a t t i tu d e s  toward public rule-breaking, the major 

pattern in these data i s  one of s im i la r i ty  between the 

commissioners and the public. In every case there  i s  

consensus—level agreement. Seventy percent of both samples 

agree with church bingo. Nearly the same percentage of both 

groups disagree with only warning a speeding driver ,  even i f  

nobody has been hurt .  Approximately 80 percent of both 

groups agree with administering the maximum punishment to

those who report fa l se  information to  the IRS. 

Commissioners take a harder l in e  on punishing draft-dodgers, 

but both groups are overwhelmingly against i t .  Eighty—five  

percent of the commissioners agree with a maximum punishment
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Table 7-5
The Public  and County Commissioners Compared:

Tolerance -for Rule—Breaking by P r iv a te  In d iv id u a ls

Item Response
Public 
N=895

Commi ss i  oners 
N=112 

7.*

OK -for churches to Strongly agree 13 7
run bingo games Agree 57 63

Disagree 21 23
Strongly di sagree 9 7

OK to only warn a Strongly agree 6
speeding driver i f Agree 28 22
no one i s  hurt Disagree 54 54

Strongly disagree 14 17

People who report Strongly agree 20 22
■false info to  IRS Agree 59 59
should receive max Disagree 18 17
imum punishment Strongly di sagree 2

People who do not Strongly agree 24 33
re g is te r  for d ra ft Agree 46 52
should receive max Di sagree 26 10
imum punishment Strongly disagree 5 4

OK to only warn a Strongly agree 1 O
drunk driver i f  no Agree 4 5
body has been hurt Di sagree 34 42

Strongly di sagree 61 49

People giving fa lse Strongly agree 36 43
info to  get food- Agree 54 50
stamps should rec Disagree 9 6
eive max punishment Strongly di sagree 1 2

I t s  OK to  take Strongly agree 0 5
things from work i f Agree 3 o
they do not cost Disagree 60 41
very much Strongly di sagree 37 52

I t s  OK to  accept Strongly agree 0 3
favors from public Agree 3 3
o f f i c i a l s  i f  no one Disagree 63 52
gets hurt Strongly di sagree 34 41

* Percentages may not to ta l  100 due to  rounding.
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•for those not reg is te r ing  for the d raf t  while 70 percent of 

the public sample agreed.

The leve ls  of consensus on the l a s t  four items are 

staggering. Over 90 percent of both samples disagreed about 

only warning a drunk dr iver ,  even i f  nobody has been hurt .  

Ninety percent or more of both samples agreed tha t  people 

who report  f a l s e  information in order to  receive foodstamps 

should receive the  maximum punishment. Over 90 percent of 

both samples disagreed with the statement th a t  i t s  OK to 

take th ings  home from work so long as they don’ t  cost much. 

And over 90 percent of both groups disagreed with the 

statement tha t  i t s  OK to  accept legal or i l lega l  favors from 

public o f f i c i a l s  so long as no one gets hurt.

There i s  a high level of s im i la r i ty  between the public 

and the  commissioners in  t h e i r  a t t i tu d e s  toward 

rule-breaking by public o f f i c i a l s  and rule-breaking by

private  individuals.  Furthermore, both groups have somewhat 

similar  leve ls  of t r u s t  in government, but the commissioners 

have a wider range in th e i r  level of t r u s t .  The next task 

will be to  attempt to  understand a t t i tu d e s  toward 

rule-breaking by public o f f i c i a l s  in terms of a t t i tu d e s

toward pr iva te  rule-breaking and t r u s t  in government.

Understanding Tolerance for Public Rule-Breaking 

In Chapter VI a re la t ionsh ip  between tolerance for public

rule-breaking, p rivate  rule-breaking, and t r u s t  in
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government was -found. In t h i s  chapter t h i s  analysis  will 

continue, but a comparative perspective will  be employed. A 

s imila r se t  o-f var iab les  will be developed to  compare the 

public and the county commissioners in th e i r  a t t i tu d e s  

toward public rule-breaking. Public ru le —breaking will 

again be the dependent var iab le  and regression will again be 

used.

Although the analysis  in t h i s  chapter will employ the 

same basic var iab les  as in the previous chapter, ce r ta in  

d iffe rences are necessary. In the f i r s t  place the county 

commissioner’s questionnaire did not contain any of the 

knowledge of county government items presented to the 

general public.  But knowledge of county government did not 

perform well as an independent variable  in the preceding 

analysis  and i t  caused quite  a reduction in N. This 

variable  was, therefore ,  dropped from the model.

A second d ifference concerns the independent variab le  

" t ru s t  in government." The county commissioner’s

questionnaire did not contain the complete s e t  of t r u s t  

items. Commissioners were asked only the four t r u s t  

questions pertaining to lev e ls  of government, as indicated 

e a r l i e r  in t h i s  chapter. In f a c t ,  these four items

correspond to the f i r s t  fac to r  generated by the  fac to r  

ana lysis  of the t r u s t  items in Chapter VI. I t  may be 

recalled tha t  t h i s  fac tor  did not en te r  the regression 

equation in the  previous ana lys is ,  but i t  will be employed
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in t h i s  ana lys is  because a d i f fe ren t  method o-f constructing 

the  va r iab le  will be used in the -forthcoming analysis .

As indicated above, a th ird  d ifference concerns the way 

the variab les  are constructed. In Chapter VI fac tor  

ana lys is  was used to  construct each variab le  in the 

regression model and factor scores consti tu ted  the input 

data for the regression analysis .  This procedure could be 

applied here, but several problems occur. F i r s t ,  a fac tor  

ana lys is  of the county commissioner public rule-breaking 

data did not produce a s ing le  fac to r  solution. Instead, the 

r e s u l t  was two fa c to rs .  This s i tu a t io n  clouds the c l a r i t y  

of the dependent va r iab le  for the county commissioner model 

and precludes a d i re c t  comparison of t h i s  dependent variable  

with the s ing le - fac to r  dependent variab le  resu l t ing  from the 

public opinion data.  Second, the input data for the public 

and the commissioners would be d i f f i c u l t  to compare because 

one would have to  compare two d if fe ren t  scales of fac tor  

scores.  Clearly, then, conceptual c l a r i t y  and comparative 

e f f o r t s  would both benefit  in t h i s  case from some 

a l te rn a t iv e  to factor analysis.

In view of the above d i f f i c u l t i e s  i t  was decided to  

adopt a d i f fe ren t  way of constructing the variables  for the 

regression model. This analysis  will be based upon three  

var iab les ,  each of which will consis t  of a simple addit ive  

index for  the  items in question. The dependent variable ,  

PUBLIC, will now be composed of an index based upon each of
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the seven public rule-breaking items. Each respondent will 

have an index score determined by adding h is  score to  each 

item in the scale .  The independent variable PRIVATE will 

now be composed o-f an index based upon each o-f the eight 

p rivate  rule-breaking items. Again, the index score will  be 

the sum o-f the scores -for each item in the index. The 

independent variab le  TRUST will now be based upon the -four 

t r u s t  items and each respondent will have an index score 

determined by adding h is  scores to  each of the t r u s t  i tems.’  

This procedure produces comparable indices and each index 

r e s u l t s  in data th a t  are approximately in te rval  in nature. 

Furthermore, the variab les  are d i rec t ly  comparable and 

conceptual c l a r i t y  i s  achieved. In addition, t h i s  provides 

an a l te rn a t iv e  procedure to the analysis  presented in 

Chapter VI. -If su b s ta n t ia l ly  s imila r r e s u l t s  are  obtained 

then the general conclusions are strengthened by the 

incorporation of such an a l te rn a t iv e  procedure. Prior to 

examining the r e s u l t s  of the  regression ana lysis  i t  i s  f i r s t  

necessary to  examine the basic frequency d is t r ib u t io n s  for 

each variable.

Tolerance for Rule—Breaking by Public O ff ic ia l s  

Tolerance for public ru le—breaking i s  the dependent variable 

in each regression analysis  and i s  labeled PUBLIC in both 

cases. The index for PUBLIC ranges from a low score of 1 

which represents the lowest possible to le rance  for
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rule-breaking, to  a high o-f 22 which represen ts  the highest 

possible to lerance for ru le  breaking. This index and the 

associated data are presented in Table 7-6.

The s im i la r i ty  of the  two groups i s  evident a l l  along 

the  index. One ind ica tor  of th e i r  s im i la r i ty  i s  provided by 

the  mean scores.  The mean for the public was 7.9 while i t  

was S.4 for the commissioners. Although the mean fo r  the 

commissioners was somewhat higher the d iffe rence  was only 

one-half of one point on a scale containing 22 po in ts .  This 

d ifference i s  not considered to be s ign i f ican t .

The s im i la r i ty  of the two groups i s  fur ther  highlighted 

by collapsing the index in to  four categories .  Index values 

1-6 are categorized as "very in to le ran t ,"  values 7—11 as 

" in to le ran t ,"  values 12-16 as " to le ran t ,"  and values 17-22 

were categorized as "very to le ra n t . "  Not only are both 

groups similar  in th e i r  a t t i tu d e s  toward ru le —breaking by 

public o f f ic i a l s ,  both groups are in to le ran t  of i t .  The 

public seems a b i t  l e s s  to le ran t  as evidenced by the  fact 

th a t  27 percent of the public was very in to le ra n t  compared 

with 22 percent of the  commissioners. The two groups 

d iffe red  by only one point in the in to le ran t  category since 

59 percent of the public was in to le ran t  while 5S percent of 

the  commissioners was so c la s s i f ie d .  Seven percent of the 

public was to le r a n t  while 9 percent of the commissioners 

were so c la s s i f ie d .  It  i s  also in te res t ing  to  note that 

absolutely none of the public was very to le ra n t  while 2
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Table 7 -6
The P ub lic  and County Commissioners Compared:

Performance on a Tolerance -for Public  Rule-Breaking Index

Index Value
Public
N=895

'/ .*

Commi s s i  oners 
N=112 

'/ .*

1 Lowest Tolerance 2 4
2 2 2
3 4 2
4 4 3
5 6 4
6 9 7
7 10 11
8 15 11
9 16 15
10 11 12
11 7 9
12 5 4
13 2 3
14 0*-*- ■tj
15 0 ** 0
16 0** 0
17 0 0
18 0 0
19 0 2
20 0 0
21 0 0
22 Highest Tolerance 0 0

Missing Data 6 11

Mean 7.9 8.4
Standard deviation 2.7 3.3
Range 15 18

* Percentages may not to ta l  100 due to  rounding. 
Less than one—half o-f one percent.

percent o-f the commissioners were so c la s s i f ie d .
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Tolerance for Rule-Breaking by Private Individuals 

Tolerance for p r iva te  ru le—breaking i s  one of the dependent 

variab les  in each regression model and i s  labeled PRIVATE in 

both cases. The index for PRIVATE ranges from a low score 

of 1 which represents  the lowest possible to le rance  for 

rule-breaking to a high of 25 which represents  the  highest 

possible  to lerance for rule-breaking. This index and the 

associated data are presented in Table 7-7.

As with the public ru le —breaking data, the indexing 

procedure re inforces the  previous discussion which 

emphasized the overall  s im i la r i ty  between the a t t i tu d e s  of 

commissioners and the public concerning ru le—breaking by 

pr iva te  individuals.  Although minor differences do ex is t  at 

some values, the major message i s  one of s im i la r i ty  a l l  

through the index. Their s im i la r i ty  i s  evidenced by 

comparing the mean scores. The mean for the public was S .7 

and i t  was 8.2 for the commissioners, the d iffe rence  being 

only one-half of a point on a 25 point index.

This i s  fu rther  reinforced by collapsing these data into 

four broad categories .  Index values 1-6 are categorized as 

"very in to le ra n t , "  values 7-12 as " in to le ran t ,"  values 13—19 

as " to le ran t ,"  and values 20-25 were categorized as "very 

to le r a n t . "  The commissioners seemed a b i t  more in to le ran t  

of p r iva te  rule-breaking than the public since 21 percent of 

the public was very in to le ra n t  compared to 27 percent of the 

commissioners, while 68 percent of the  public was in to le r an t
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Table 7—7
The P u b lic  and County Commissioners Compared:

Per-formance on a Tolerance -for P r iv a te  Rule—Breaking Index

Index Value
Public
N=895

7 .x

Commi ss i  oners 
N=112 

7 .x

1 Lowest Tolerance 1 1
1 1

3 2 4
4 4 5
5 6 6
6 7 1 0

7 7 14
8 11 7
9 14 12
10 18 12
11 1 0 8
12 8 6
13 4 4
14 1 3
15 0 x x 0
16 0 x x - 0
17 0 0
18 0 0
19 0 0
2 0 0 0
21 0 0
22 0 0
23 0 0
25 0 0
25 Highest Tolerance 0 0

Missing Data 6 7

Mean 8.7 8.2
Standard deviation 2.8 2. 9
Range 15 13

* Percentages may not to ta l  100 due to  rounding.
** Less than one-hal-f o-f one percent.
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compared with 59 percent o-f the commissioners. Only 5 

percent of the public was c lass i f ied  as to le r a n t  compared to 

7 percent of th e  commissioners. I t  i s  also in te res t ing  to 

note th a t  absolutely none of the public or of the 

commissioners were c la ss i f ied  as very to le ra n t  of private 

rule-breaking.

Trust in Government 

Trust in government i s  the second and l a s t  independent 

variable  in the  regression model. The index for TRUST 

ranges from a low score of 1 which represen ts  the lowest 

possible level of t r u s t  in government, to  a high of 13 which 

represents th e  highest possible level of t r u s t  in 

government. This index and the associated data are 

presented in Table 7-8.

The index ind ica te s  tha t  neither group overwhelmingly 

t r u s t s  government. This i s  indicated by the  fa c t  that  the 

scares c lus te r  in  the center of the  index. Furthermore, the 

means for both groups f a l l  almost exactly in the center of 

the index. The mean for the public was 7.2 and for the 

commissioners i t  was 7.6. Thus, in overall  t r u s t  both 

groups are s im ila r .  But var ia t ions  do ex is t .

These var ia t ions  are highlighted by collapsing the data 

in to  four ca tegories .  Index values 1—3 are categorized as 

"very d i s t r u s t in g ,"  values 4-6 as " d is t ru s t in g ,"  values 7-9 

as " trus t ing ,"  and values 10-13 as "very t r u s t i n g ."  Only 2
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The P ub lic  and County Commissioners Compared:

Per-formance on a Trust in  Government Index

Index Value
Public
N=895

7.*

Commi ssi oners 
N=112 

'/ .*

1 Lowest level of t r u s t 0** 0

1 0
3 1 0
4 o 1
5 22 12
6 Q 12
7 16 21
a 17 15
9 23 30
10 4 5
n 2 2
12 1 1
13 Highest level of t r u s t 1 0

Missing Data 1 2

Mean 7.2 7.6
Standard deviation 2.0 1.6
Range 12 8

* Percentages may not to ta l  100 due to  rounding.
* *  Less than one-hal-f o-f one percent.

percent of the public was c la ss i f ied  as very d is t rus t ing  and 

none of the  commissioner f e l l  in to  t h i s  category. One-third 

of the public ,  33 percent, was c l a s s i f i e d  as d is trus t ing  

while one-quarter ,  25 percent, of the commissioners were so 

c la s s i f ie d .  Over one-half,  56 percent,  of the public was 

c la s s i f ie d  as t ru s t in g  while fu l ly  two-thirds,  67 percent, 

of the commissioners were so c la s s i f ie d .  And an equal 

proportion of both groups, S percent,  were c la ss i f ied  as

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

280

very t ru s t in g .  Thus the  s im i la r i ty  indicated by the  mean 

t r u s t  index scores masks some v a r ia t ions ,  but the  dominant 

theme i s  one o-f overall  s im i la r i ty .  Having examined each 

variable in the  regression analysis ind iv idua l ly ,  i t  i s  now 

time to  proceed to  the regression analys is  i t s e l f .

Regression Analysis 

One regression model will  be developed and applied to  both 

the public opinion data se t  and the county commissioner data 

se t .  The purpose i s  to  compare the per-formance of the 

independent v a r iab les  discussed in the previous sect ion . I t  

i s  expected th a t  the general r e s u l t s  will be the  same for 

both groups s ince the basic frequency d is t r ib u t io n s  for the 

groups have been s imila r for each of the v a r iab les  involved.

Prior to specifying the regression model some remarks 

are in order concerning the frequency d is t r ib u t io n s  

involved. An examination of the d i s t r ib u t io n s  reveals  that  

none meet reg ress ion 7s requirement of normality. The leas t  

disturbed of the  th ree i s  the TRUST d is t r ib u t io n ,  but even 

i t  i s  not normal. In fac t ,  a l l  th ree  d i s t r ib u t io n s  are 

skewed. The a p p l ic a b i l i ty  of regression in s i tu a t io n s  where 

important assumptions are not met i s  a matter of judgement. 

But the argument was made in the previous chapter th a t  the 

advantages of regression outweigh the impact of po tentia l  

problems re su l t in g  from the v io la t io n  of certa in  

assumptions. With the above caveats in mind, the  regression
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model i s  as follows:

PUBLIC = B® + BiPRIVATE + ENTRUST + E 

where:

PUBLIC = Tolerance o-f r u le —breaking by public o f f i c i a l s ,  the 
dependent var iable

B® = Constant

PRIVATE = Tolerance of rule-breaking by p r iv a te  individuals,  
the f i r s t  independent variable

TRUST = Trust in government, the second independent variable

E = Error term

This model was applied to the public opinion data set 

and to  the county commissioner data s e t .  A stepwise and a 

simultaneous le a s t  squares solution was obtained in each 

case. The r e s u l t s  of the stepwise regression are  indicated 

in Table 7-9.

The re la t ion sh ip  between PUBLIC and PRIVATE i s  similar  

for both groups as evidenced by the regression co e f f ic ien ts .  

PRIVATE'S Beta fo r  the public opinion data se t  was .438 and 

for  the county commissioner data se t  Beta = .522. The sign 

of both c o e f f ic ien ts  i s  posit ive  and t h e i r  magnitudes are 

s imilar .  Furthermore, the t  s t a t i s t i c  for both

re la t ionsh ips  f a l l s  well within the  .05 level of 

s i  gnificance.

The TRUST var iab le  did not perform as well. I t  entered 

the equation only in the public opinion data s e t ,  and even 

here the contr ibution to  explained variance was small 

CR==.014). This re la t ionsh ip  i s ,  however, on a par with
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Table 7-9
Comparative Stepwise Regression Analysis 

Public Opinion and County Commissioner Data Sets

Public Commissioners
Regression S t a t i s t i c  N=895 N=112

Adjusted N 793 95

B® (constant) 2.999 3.453

PRIVATE (Independent variable)
R square . 189 .273
Beta .438 .522
t 13.787 5.908
Significance of t .000 .000

TRUST (Independent variable) did not enter
R square .014 N/A
Beta . 117 N/A
t 3.691 N/A
Significance of t .000 N/A

Total R square .203 .273
Adjusted R square .201 .265

F 100.714 34.902
Significance of F .000 .000

Correlation c o e f f ic ie n ts
PRIVATE*TRUST -.023 .114
PUBLIC*PRIVATE .435 .522
F'UBL I Cx TRUST . 107 . 181

Resulting Regression Equations

Public PUBLIC = 2.999 + .438(PRIVATE) + .117(TRUST)
Commissioners PUBLIC = 3.453 + .522(PRIVATE)

tha t  obtained -for t h i s  portion o-f the TRUST variables 

analysed in the l a s t  chapter. But why d id n ' t  i t  ente r the 

equation -for the  county commissioners? One would expect i t  

to  s ince the corre la t ion  coef f ic ien t  for PUBLIC*TRUST is
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larger  in the county commissioner data se t  than in the 

public opinion data se t  (.181 v .107). This precludes the 

explanation th a t  the re la t ionsh ip  simply i s  not as strong in 

the case o-f the county commissioners, fo r  i-f t h i s  were the 

case the  cor re la tion  coe-f-ficient would be smaller ra ther  

than la rger .  The most l ike ly  answer i s  th a t  the  adjusted N 

i s  much la rger  in the public opinion data s e t  (793 v 95). 

When N i s  t h i s  large even weak re la t ionsh ips  can achieve 

s t a t i s t i c a l  s ignif icance,  and t h i s  appears to  be the case in 

the public opinion data se t .  If  N for the  commissioners had 

been la rger  t h i s  variable would probably have entered the 

equation.

Both equations appear to  r e f l e c t  a substantive 

re la t ionsh ip  between the dependent variab le  PUBLIC and at 

l e a s t  one of the independent variables ,  as evidenced by the 

level of significance of F in each case (.000). 

Furthermore, multi col ineari ty  does not appear to  be a 

problem in e i ther  case, as evidenced by the small 

corre la t ion  coe f f ic ien ts  between the two independent 

var iab les  in each data se t .  In addition,  N did not suffer 

excessively in e i the r  case. The adjusted N for the county 

commissioners was 95, a f igure which i s  large enough for the 

number of var iab les  under consideration. This conclusion i s  

supported by the small difference between R= and the 

adjusted R= for the  commissioners (.273 v .265). If  N were 

too small to  yield a meaningful ana lysis  the  adjusted Ra

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

would have been considerably smaller.

The above analysis  y ie lds several t e n ta t iv e  conclusions. 

F i r s t ,  i t  would appear tha t  tolerance -for rule-breaking by

public o f f i c i a l s  i s  a viable concept and tha t  i t  is

quantif iab le .  Second, i t  would seem tha t  t h i s  concept is

re la ted  to  a tolerance for ru le—breaking by private  

individuals.  This re la t ionship  appeared in the regression 

analysis  for both data s e t s  and the chances th a t  i t  was the 

r e s u l t  of random farces  i s  remote. Third, tolerance for 

rule-breaking by public o f f i c i a l s  i s  probably re la ted  to 

t r u s t  in government, but the  re la tionsh ip  seems to  depend 

upon the way t r u s t  i s  operationalized and a large sample may 

be required to be required to  capture i t .  The focus thus 

f a r  has been upon comparing the public and the incumbent 

commissioners, but i t  i s  now time to  consider the gu i l ty  

conimissioners and how they compare to the incumbents.

The Guiltv Commissioners 

The analysis  of the guil ty  commissioner data will begin with 

demographic information. This will be followed by 

a t t i tu d in a l  information from the questionnaires.  The 

demographics and a t t i tu d e s  of the gu i l ty  commissioners will 

be compared with the incumbent commissioners, but before 

entering such a discussion some ground ru le s  should be 

mentioned. This i s  necessita ted by the fa c t  th a t  N is  small 

fo r  the guil ty  commissioners. Since N i s  only 14, small
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changes in N r e s u l t  in large changes in the percentages. 

For example, each response amounts to 7 percent of the 

whole. Hence questions a r i s e  as to  how big a d ifference 

between the incumbent commissioners and the g u i l ty  

commissioners must ex is t  to  be regarded as s ig n i f ic a n t .

One way o-f addressing t h i s  issue i s  with t e s t s  -for 

s t a t i s t i c a l  s ign if icance .  When public opinion data were 

compared with incumbent commissioner data very large N’s 

were involved, thereby making s t a t i s t i c a l  s ign if icance  easy 

to  obtain, even with small differences.  In these

circumstances t e s t s  fo r  s t a t i s t i c a l  s ign if icance  were not 

re a l ly  helpful.  Consequently the issue of s ign if icance  was 

decided by judging the magnitude of the observed differences 

in the context of the  individual item or s i t u a t i o n .  But 

when incumbent commissioner data and convicted commissioner 

data are compared the N's are not so large, thereby making 

s t a t i s t i c a l  s ign if icance  more d i f f i c u l t  to  obtain .  Judging 

the significance of the observed differences i s  d i f f i c u l t  in 

these circumstances. I t  would, therefore ,  seem to  be 

appropriate to use some s t a t i s t i c a l  t e s t  such as the t - t e s t  

fo r  a d ifference of means, or the  difference of proportions 

t e s t ,  a variant of the t —■t e s t . B u t  another problem i s  

tha t  these data  do not s t r i c t l y  meet the assumptions for 

such t e s t s . 11 The d iffe rence  of proportions t e s t  and t - t e s t  

are ,  however, otherwise well su i ted  for the s i tu a t io n  and 

should be employed i f  caution i s  exercised in in te rp re t in g
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the re su l t s .  The r e s u l t s  should provide a rough guide to 

the is sue  of how big a d iffe rence  must ex is t  to  say the 

d iffe rence  i s  meaningful.

Since N i s  small and many questions have four response 

categories per question some s im pl if ica t icn  i s  in order. 

This will be accomplished by dichotomizing the response 

ca tegories.  This procedure c l a r i f i e s  comparisons and

reduces the s t a t i s t i c a l  problem to  simple d iffe rences of 

proportions among dichotomies.

One fu r ther  issue i s  the spec if ic  c r i t e r i a  to  be 

employed in judging whether or not an observed diffe rence  i s  

s ig n i f ican t .  The standard c r i t e r i a  i s  the .05 level of 

s ignif icance,  but t h i s  i s  too forgiving under the  present 

circumstances because i t  i s  known tha t  the data do not meet 

the required assumptions. Consequently some more s tr ingent 

c r i t e r i a  needs to  be used and the .01 level of s ignif icance 

therefore  seems appropriate.

Demographic Comparisons 

Demographic data for incumbent and gui l ty  commissioners are 

presented in Table 7—10. The major message of the 

comparative demographic data i s  one of s im i la r i ty .  For 

example, the e n t i r e  sample of gu i l ty  commissioners was white 

and male and white males dominated the incumbent 

commissioners. Ninety—five  percent of the incumbent 

commissioners were male and 95 percent were white. Both
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T a b l e  7 - 1 0
Incumbent and Guilty Commissioners Compared: 

Demographic C harac te r is t ics

Demographic Characteri s t i  cs
Incumbent 

N=112 
" /.*

Gui1ty  
N=14 

’/.*

Education High school or less 52 71
Some college 33 29
College graduate & + 15 0

Ethnicity White 95 100
Black 1 0
Indian 5 0

Sex Male 95 100
Female 5 0

F’arty  ID Strong Democrat 56 21
Not so strong Democrat 24 50
Lean Democrat 3 0
Independent 4 0
Lean Republican 1 7
Not so strong Republican 11 3
Strang Republican 3 0

Religion Pro testan t 36 86
Catholic 3 0
No preference 8 14

Age Mean 50 60
Residence in s ta te Mean 45 54
Residence in county Mean 40 58

* Percentages may not t o t a l  100 due to  rounding.

groups were also s im ila r  in th e i r  party id e n t i f ic a t io n .  

Seventy—one percent of the gu i l ty  commissioners claimed to 

be Democrats, 21 percent Republican, and 7 percent 

Independent. The incumbent commissioners contained 79 

percent Democrat, 13 percent Republican, and 7 percent
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Independent. An in te re s t in g  varia t ion  did however occur 

with respect to  party identi-f ication , s ince  56 percent o-f 

incumbents c la s s i f ie d  themselves as strong Democrats whereas 

only 21 percent o-f the  g u i l ty  commissioners so c lass if ied  

themselves. Another s im i la r i ty  occurred in re l ig ious  

a f f i l i a t i o n .  Eighty—six percent of both groups were

Pro testan t.

The la rges t  d iffe rences appeared in age and res iden t ia l  

pa t te rns .  On the average, the gu i l ty  commissioners have 

lived in the same county and th e  s ta te  subs tan t ia l ly  longer 

than the incumbent commissioners- Guilty commissioners 

averaged 54 years in the same county whereas incumbent 

commissioners averaged 40 years.  And gui l ty  commissioners 

averaged 57 years in Oklahoma whereas incumbent 

commissioners averaged 45 years.  The guil ty  commissioners 

were also  somewhat older than the  incumbent commissioners. 

The average age of the convicted commissioners was 60 years 

whereas the average age of incumbent commissioners was 50 

years.

The age d i f f e r e n t ia l  and county re s iden t ia l  difference 

were s t a t i s t i c a l l y  s ig n i f ic a n t ,  but the s ta te  res identia l  

difference was not. A t - t e s t  for the 10 year age 

d i f f e re n t ia l  resu lted in a t  score of 3.469, and the 

required t  for  a two ta i le d  t —te s t  (since the d irection 

could not be predicted) a t  the .01 level of s ignif icance  and 

124 degrees of freedom i s  2.575. In fa c t ,  t h i s  difference
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was s ign i f ican t  at  the .001 level since the required t  i s  

3.300. A t - t e s t  fo r  the 18 year d if fe rence in county 

residence resu lted  in a t  score of 4.292. Again, th i s  meet 

the c r i t e r i a  for s ign if icance a t  the .01 level,  and even the 

.001 level. The t - t e s t  for  the  9 year d ifference i s  s t a t e  

residence resu lted in a t  score of 2.479. This fe l l  ju s t  

short  of the required 2.575 value of t  for s ignif icance  a t 

the .01 level,  but i t  was s ig n i f ic a n t  a t  the t ra d i t io n a l  .05 

level (the required t  being 1.960).

Another area of d i f fe rence  concerned education. In 

general,  the incumbent commissioners were more educated than 

the g u i l ty  commissioners. F if teen  percent of the  incumbents 

had a college degree or more, whereas none of the gu i l ty  

commissioners -fell in t h i s  category. Furthermore, 52 

percent of the incumbents had a high school education or 

le ss  whereas 71 percent of the gu i l ty  commissioners f e l l  in 

t h i s  group.

In sum, the two groups appear to  be generally  similar  in 

demographic terms, but d if fe rences  do e x is t .  Both groups 

are similar in th e i r  e th n ic i ty ,  gender, party  

id en t i f ica t ion ,  re l ig io u s  a f f i l i a t i o n ,  and s t a t e  res iden t ia l  

pa t te rns .  On th e  other hand the  gu i l ty  commissioners are 

several years older than the  incumbent commissioners and 

they have resided in th e i r  counties for  a longer period. 

Furthermore, the  incumbents seem more educated than the 

gu i l ty  commissioners.
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A tti tudes Toward Trust in Government 

The gui l ty  commissioners were presented the same four t rus t  

items as were the  incumbent commi ss i  oners. In view o-f the 

experiences of the  convicted commissioners i t  i s  expected 

th a t  they will evidence a more d i s t r u s t f u l  a t t i t u d e .  Since 

d i rec tion  can be predicted a one—ta i l e d  t e s t  of significance 

i s  appropriate, and the required value of t  fo r  a o.ne-tailed 

t e s t  a t  the .01 level  of s ign if icance  and 124 degrees of

freedom i s  2.237. If the calculated  t  meets or exceeds th is

value the difference will  be regarded as s ig n i f ic a n t .  The 

data are presented in Table 7—11.

Both groups appear to  t r u s t  local government more than 

they do the federal government. And both groups t rus t  

county government more than any other level of government. 

Furthermore, both groups appear to be s im ila r  in their  

overall pat te rns  of t r u s t .  None of t h i s  should be

surpris ing since a l l  of the  respondents are, or were, county 

government o f f i c i a l s .  These are,  however, bes t  highlighted 

when the data are collapsed. "Always" and "Most of the 

time" will be collapsed into “Trusting," and "Some of the 

time" and “None of the time" will be collapsed into

"D is t rus t ing ."

Both groups are  nearly iden t ica l  in th e i r  level of t rus t  

in the federal government. Thirty-seven percent of the 

incumbents were t ru s t in g  and 3 6  percent of the  gu i l ty  were 

so c la ss i f ied .  A d ifference of proportions t e s t  for t h i s
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Table 7-11
Incumbent and G uilty  Commissioners Compared:

Trust in  Government

Trust Item Responses
Incumbent 

N=112 
Freq %*

Guilty 
N=14 

Freq " /.*

How much of the time Always 0 0 0 0
can you t r u s t  the Most of the t i  me 41 37 5 36
federal government Some of the t i  me 68 61 9 64
to  do what i s  r igh t None of the time 1 1 0 0

How much of the time Always 2 2 0 0
can you t r u s t  the Most of the time 54 48 5 36
s t a t e  government Some of the time 52 46 8 57
to  do what i s  r igh t None of the time 2 1 7

How much of the time A1ways 18 16 1 7
can you t r u s t  the Most of the time 75 67 12 86
county government Some of the time 17 15 1 7
to  do what i s  r igh t None of the time 0 0 0 0

How much of the time Always 7 6 0 0
can you t r u s t  the Most of the time 72 64 11 79
c i ty  government Some of the time 30 27 3 21
to  do what i s  r igh t Ncns of the time i i 0 0

* Percentages may not to ta l  100 due to  rounding.

d ifference of 1 percent resu lted in a Z of .072 which was 

not s ig n i f ic a n t ,  even a t  the  t ra d i t io n a l  .05 level .  F i f ty  

percent of the incumbents t rus ted  s ta te  government whereas 

only 36 percent of the gu i l ty  commissioners t rus ted  i t .  Z 

for t h i s  14 percent d ifference was .979 and was not 

s ign i f ica n t .  Eighty-three percent of the incumbents t rus ted  

county government as compared with 93 percent fo r  the gu i l ty  

commissioners. Z for th i s  10 percent d ifference was .962 

and was not s ig n i f ican t .  Sixty-eight  percent of the

incumbents trusted c i t y  government as compared with 79
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percent of the g u i l ty  commissioners. Z for t h i s  11 percent 

difference was . S33 and was not signi-f ican t.

In sum, none of the differences in lev e ls  of t r u s t  

achieved s t a t i s t i c a l  s ign if icance,  even a t  the more 

forgiving .05 level of significance.  At times the guil ty  

commissioners appeared to  be more t ru s t in g  than incumbents, 

while a t other times they appeared to be le s s  t ru s t in g .  But 

none of these d ifferences were s ig n i f ic a n t .  And the 

d irect ion  of the observed differences was in the expected 

d irection in only one—half of the items. The conclusion i s ,  

therefore ,  th a t  both groups were about the same in th e i r  

t r u s t  in government.

Atti tudes Toward Rule-Breaking by Public O ff ic ia l s  

Both groups were presented a l l  seven public rule-breaking 

items and t h e i r  responses are reported in Table 7-12. In 

general, one would expect the gu i l ty  commissioners to be 

more lenient than the incumbent commissioners. Since 

d irection  can be predicted a one-tailed t e s t  i s  in order. 

Thus the calculated value of Z must equal or exceed 2.237 

for a difference to  be s ign if ican t  a t  the .01 level.  (Z 

must equal or exceed 1.645 for s ign if icance  at the 

t rad i t io n a l  .05 level of s ignif icance,  and 3.100 for 

significance a t  the .001 level of s ign i f icance . )

I t  would appear th a t  differences ex is t  between these 

groups in th e i r  a t t i tu d e s  toward rule-breaking by public
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Table 7-12
Incumbent and G u ilty  Commissioners Compared:

Tolerance -for Rule—Breaking by P ub lic  O f f i c i a l s

Item Response
Incumbent 

N=112 
Freq V .*

Gui1ty 
N=14 

Freq '/.*

OK to accept cam Strongly agree 2 2 2 14
paign presents from Agree 19 17 9 64
companies Di sagree 53 49 14

Strongly disagree 35 32 1 7

OK to benefit  from Strongly agree 6 6 0 0
land sa le  i f  no Agree 18 17 2 14
one i s  hurt Di sagree 44 41 8 57

Strongly disagree 38 36 4 29

OK to accept cam Strongly agree 6 5 2 14
paign $ from those Agree 34 31 7 50
doing business with Di sagree 45 41 4 29
government Strongly disagree 25 23 1 7

OK to find govern- Strongly agree 3 3 0 0
jobs for f r iends Agree 45 41 7 50
and re la t iv e s Di sagree 48 44 7 50

Strongly disagree 13 12 0 0

OK to do favors Strongly agree 5 5 1 7
for people even i f Agree 8 7 4 29
i l leg a l  so long as Di sagree 67 62 7 50
nobody i s  hurt Strongly di sagree 28 26 2 14

OK not to  fallow Strongly agree 7 6 2 14
s t r i c t  l e t t e r  of Agree 53 49 9 64
the law i f  i t Di sagree 41 38 3 21
helps people Strongly disagree 8 7 0 0

Maximum punishment Strongly agree 34 31 0 0
for public o f f i c  Agree 64 58 8 57
ia l s  who accept Disagree 10 9 4 29
kickbacks Strongly disagree 1 1 2 14

* Percentages may not to ta l  100 due to  rounding and to the 
■fact tha t  missing data were not included.

o f f ic ia l s .  These d iffe rences are  more apparent i f  the data 

are collapsed. "Strongly agree" and “Agree" are collapsed 

into "Agree," and "Strongly disagree" and "Disagree" into
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*' “Di sagree. "

One s ig n i f ic a n t  d iffe rence occurred on the question of 

accepting campaign presen ts  from companies, and the 

d iffe rence  was in the expected d irec tion .  Only 19 percent 

of the incumbent commissioners agreed with t h i s  practice  

whereas 78 percent of the  g u i l ty  commissioners agreed. The 

ca lculated value of 2 in t h i s  case was 4.72, thus th i s  

d iffe rence of 59 percent was s ig n i f ic a n t  a t the required .01 

level of s ign if icance .  In fa c t ,  t h i s  difference was 

s ig n i f ic a n t  a t  the more s t r in g e n t  .001 leve l.

A second s ig n i f ic a n t  d iffe rence  occurred on the question 

of punishment for accepting kickbacks. Both groups

expressed agreement t h a t  accepting kickbacks should be 

severely punished, but the gu i l ty  commissioners were 

s ig n i f ic a n t ly  more len ien t .  An overwhelming majority of 39 

percent of the incumbent commissioners agreed to  maximum 

punishment, whereas s l ig h t l y  over one-half,  57 percent, of 

the g u i l ty  commissioners agreed. I t  i s  somewhat surprising 

th a t  gu i l ty  commissioners would agree with such a statement 

since t h i s  was the charge on which most were convicted. The 

d iffe rence in t h i s  case was 32 percent and Z was 3.168. 

This d iffe rence  was s ig n i f ic a n t  at  the .01 lev e l .  In fac t ,  

i t  was a lso  s ig n i f ica n t  a t  the .001 level.

A th i r d  s ig n i f ican t  d iffe rence  occurred on the  issue of 

doing favors for people. Both groups expressed disapproval, 

but the  g u i l ty  commissioners were s ig n i f ica n t ly  more
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len ien t .  Only 12 percent of the incumbent commissioners 

agreed with t h i s  p rac t ice  while some 36 percent of the 

gu i l ty  commissioners agreed. Z for t h i s  item was 2.376. 

This d iffe rence  of 24 percent achieved s ign if icance  a t  the 

.01 level .  There was a lso  disagreement over the prac tice  of 

accepting campaign contr ibu tions  from those doing business 

with the government, but the difference did not achieve 

s t a t i s t i c a l  s ign i f icance  a t  the required leve l .  Here, only 

36 percent of the incumbents agreed while 64 percent of the 

gu i l ty  commissioners f e l t  t h i s  was proper. Z for th i s  

difference was 2.014. This diffe rence of 28 percent was 

s ig n i f ican t  a t  the .05 level of s ign if icance,  but i t  did not 

achieve s ignif icance  a t  the  more rigorous level required by 

th i s  research.

Both groups disagreed with prof i t ing  from the  sa le  of 

land a t  roughly the same leve ls .  Seventy—seven percent of 

the incumbents disagreed and 86 percent of the gu i l ty  

commissioners disagreed. The difference in t h i s  case was 

only 9 percent and Z was .763. This d iffe rence  did not 

achieve s t a t i s t i c a l  s ign if icance ,  even at the  .05 level .  

Both groups f e l t  about the same regarding the prac tice  of 

finding jobs for f r ien ds  and re la t iv e s .  Forty—four percent 

of the incumbents agreed with t h i s  p rac tice  while 50 percent 

of the gu il ty  commissioners agreed. This d iffe rence of only 

6 percent did not achieve s t a t i s t i c a l  s ign if icance ,  even at  

the .05 level of s ign if icance  since Z was .423. A majority
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of both groups agreed th a t  i t  i s  a l l  r ig h t  to  not follow the 

s t r i c t  l e t t e r  of the law i f  the  r e s u l t s  help people, but the 

g u i l ty  commissioners were again more len ien t .  F i f ty - f iv e  

percent of the  incumbent commissioners agreed whereas 78 

percent of the gu i l ty  commissioners agreed. The difference 

in t h i s  case was 23 percent- Z was 1.631 and did not 

achieve s ign if icance,  even a t the .05 level (although i t  was 

c lose) .

In sum, s t a t i s t i c a l l y  s ign if ican t  d iffe rences existed in 

almost one-half of the public ru le —breaking items. Three of 

the seven items e l i c i t e d  s ig n i f ica n t ly  d i f f e re n t  responses. 

And the g u i l ty  commissioners were more to le ran t  in every 

case, even i f  the dif fe rence was not s t a t i s t i c a l l y  

s ign i f ican t .  Attention will now s h i f t  to  the pr iva te  

rule-breaking items.

Attitudes Toward Rule-Breaking by Private Individuals 

The data for the e igh t private ru le—breaking items are 

presented in Table 7-13. Convicted commissioners are again 

expected to be more to le ran t  of rule-breaking than the 

incumbent commissioners. Consequently a one-ta iled t e s t  for  

s ignificance i s  again in order. I t  would appear th a t  more 

s im i la r i t i e s  e x is t  here than in the public ru le—breaking 

items but t h i s  pattern  will become more evident a f te r  the 

responses are dichotomized.

There were s t a t i s t i c a l l y  s ig n i f ica n t  d ifferences in two
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Table 7 -13
Incumbent and G u ilty  Commissioners Compared:

Tolerance -for Rule—Breaking by P r iv a te  In d iv id u a ls

Item Response
Incumbent 

N=895 
Freq '/.*

Gui1ty  
N=14 

Freq V .*

OK -for churches to Strongly agree a 7 o 14
run bingo games Agree 69 63 7 50

Disagree 25 23 5 36
Strongly di sagree 8 7 0 0

OK to  only warn a Strongly agree 7 6 2 14
speeding driver i f Agree 24 22 5 36
no one i s  hurt Disagree 59 54 7 50

Strongly di sagree 18 17 0 0

People who report Strongly agree 24 22 0 0
fa ls e  info to IF:S Agree 65 59 10 71
should receive max Disagree 19 17 3 21
imum punishment Strongly di sagree r> 2 1 7

People who do not Strongly agree 37 33 2 15
r e g is te r  for d ra f t Agree 58 52 9 69
should receive max Disagree 11 10 1 8
imum punishment Strongly di sagree 4 4 1 8

OK to  only warn a Strongly agree 3 3 0 0
drunk driver i f  no Agree 6 5 4 29
body has been hurt Disagree 47 42 7 50

Strongly di sagree 54 49 3 21

People giving f a l s e Strongly agree 47 43 1 7
info to  get food— Agree 55 50 10 71
stamps should rec Di sagree 6 6 3 21
eive max punishment Strongly disagree r? r> 0 0

I t s  OK to take Strongly agree 5 5 0 0
th ings from work i f Agree 2 2 0 0
they do not cost Di sagree 46 41 11 79
very much Strongly disagree 58 52 3 21

I t s  OK to  accept Strongly agree 3 3 0 0
favors from public Agree 3 3 6 43
o f f i c i a l s  i f  no one Disagree 57 52 7 50
gets  hurt Strongly disagree 45 41 1 7

* Percentages may not t o t a l  100 due to  rounding and to the 
-fact tha t  missing data were not included.
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cases, and a l l  observed d iffe rences except one were in the 

expected d irec t ion .  One s ig n i f ica n t  d iffe rence was found in 

the item dealing with the  prac t ice  of accepting favors from 

public o f f i c i a l s .  Only 6 percent of the incumbent 

commissioners agreed with t h i s  p rac tice  while 43 percent of 

the gu il ty  commissioners agreed. The d iffe rence  here was 37 

percent and Z was 4.302. This diffe rence was s ig n i f ica n t  at 

the required .01 level .  In fac t ,  i t  was s ign if ican t  at  the 

.001 level.

Another s ig n i f ica n t  d iffe rence occurred in the item 

dealing with the treatment of drunk d r ivers .  Only 8 percent 

of the incumbent commissi oners f e l t  th a t  simply warning them 

was proper whereas 29 percent of the g u i l ty  commissioners 

f e l t  t h i s  way. This d iffe rence  of 21 percent resu lted  in a 

Z of 2.414. This q u a l i f ie s  for s ign if icance  at the  .01 

level.  A s im ila r  item dealing with speeding drivers  did not 

achieve s ignif icance.  Only 28 percent of the incumbent 

commissioners agreed with the pract ice  of warning speeders

instead of giving them a t i c k e t  whereas 50 percent of the

gu i l ty  commissioners f e l t  a warning was su f f ic ie n t .  The

difference in t h i s  case was 22 percent and 2 was 1.879.

This difference would have been s ig n i f ica n t  under the .05 

c r i t e r i a ,  but i t  fa iled  to  meet the more rigorous .01 

c r i t e r i a .

Both groups approved of church-run bingo games and the 

difference was not s ig n i f ic a n t .  Seventy percent of the
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incumbents agreed and 64 percent o-f the gu i l ty  commissioners 

agreed. The d ifference in t h i s  case was only 6 percent and 

Z was .458. This was not s t a t i s t i c a l l y  s ig n i f ic a n t ,  even at 

the .05 level .  Both groups a lso  agreed th a t  those reporting 

f a l s e  information to  the IRS should receive the maximum 

punishment. Eighty-one percent of the incumbent

commissi oners agreed and 71 percent of the gu il ty  

commissioners agreed. The d iffe rence  here was only 10 

percent and Z was .877. Thus the d iffe rence  was not 

s ig n i f ica n t .  A s im ila r  item dealing with foodstamps 

produced somewhat similar  r e s u l t s .  This item asked if  

people who report  fa l s e  information in order to  receive 

foodstamps should receive the maximum allowable punishment. 

Ninety-three percent of the incumbents agreed and 78 percent 

of the gu i l ty  commissioners agreed. This d iffe rence  of 15 

percent resulted in a Z of 1.875. Under the more forgiving 

.05 c r i t e r i a  t h i s  diffe rence would have been s ign if ican t ,  

but i t  fa i led  to  meet the more s t r in g en t  .01 c r i t e r i a .  And 

sim ilar  levels  of agreement were found concerning maximum 

punishment for those not reg is te r ing  for  the d ra f t .  Here, 

85 percent of the  incumbent commissioners agreed and 84 

percent of the gu i l ty  commissioners agreed. This difference 

of only 1 percent was not s ig n i f ic a n t  <Z=.095>.

There was almost complete agreement on the question of 

s tea l in g .  The item asked i f  i t s  OK to  take home and keep 

things from work i f  these things don't  cost much. Only 7
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percent o-f the incumbent commissioners agreed with th i s  

p rac tice  and none o-f the g u i l ty  commissioners agreed. This 

was the only case where the  gu i l ty  commissioners expressed a 

more in to le ra n t  a t t i t u d e  than the incumbents. This 

d iffe rence of 7 percent resu l ted  in a Z of .273 and the 

difference was not s ig n i f ic a n t .

In sum, the overall  pa t te rn  in a t t i tu d e s  toward private  

rule-breaking was one of s im i la r i ty ,  but va r ia t ion s  did 

e x is t .  Both groups expressed s imila r approval of church—run 

bingo. Both groups s im ila r ly  approved of administering the 

maximum punishment for cheating on taxes,  lying to receive 

foodstamps, and not reg is te r ing  for the d ra f t .  In addition, 

both groups re jected  s tea l ing  a t  s im ila r  l eve ls .  Two 

s ig n i f ican t  d iffe rences were observed. Incumbent 

commissioners were le ss  to le ra n t  of accepting favors from 

public o f f i c i a l s  and ju s t  warning drunk dr ive rs .  This has 

la id  the foundation for constructing a p ro f i le  of the gu i l ty  

and incumbent commissioner.

P ro f i le s  of Incumbent and Guilty Commissioners 

Another way of comparing the  g u i l ty  and incumbent 

commissioners i s  to  construct a p ro f i le  of a typical 

commissioner from each group. The f i r s t  p ro f i le  will be the 

typical incumbent commissioner.

The typical incumbent commissioner i s  a white male 

Pro testant  who has a high school diploma and some college.
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He i s  also  a 50 year old Democrat who has lived in Oklahoma 

45 o-f h is  50 years, and who has lived in the same county 40 

of his  50 years. He t r u s t s  the federal government the leas t  

and county government the most- He thinks i t  improper to 

accept campaign presents from companies or to  accept 

campaign contributions from those doing business with the 

government. With respect to  rule-breaking by public

o f f i c i a l s ,  he disapproves of p rof i t ing  from the sa le  of land 

to the governments doing special favors; and finding 

government jobs for f r iends  and r e la t iv e s .  He also thinks 

th a t  public o f f i c i a l s  who accept kickbacks should receive 

the maximum punishment, but he thinks i t  i s  a ll  r igh t  to  not 

follow the s t r i c t  l e t t e r  of the law i f  the r e s u l t s  help 

people. With respect to rule-breaking by pr iva te  c i t izens ,  

he approves of church-run bingo; fee ls  speeders and drunk 

dr ivers  should receive t i c k e ts  instead of warnings; thinks 

th a t  the  maximum punishment should be administered to people 

who report  f a l s e  information to  the IRS, people who give 

fa l se  information in order to  get  foodstamps, and people who 

do not reg is te r  for the  d ra f t .  In addition, he strongly 

disapproves of s tea ling  and accepting favors from public 

o f f i c i a l s .

The typical g u i l ty  commissioner i s  also a white male 

Pro tes tant  who has a high school education or le ss .  He i s  a 

60 year old Democrat who has l ived in the s ta te  54 of h i s  6 0  

years, and who has lived in the same county 50 of h i s  60
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years. He t r u s t s  the  -federal government the le a s t  and 

county government th e  most. With respect to  rule-breaking 

by public o f f i c i a l s ,  he thinks i t  i s  a l l  r igh t  to  accept 

campaign presents  from companies and to  accept campaign 

contr ibutions from those doing business with the government. 

He disapproves of p ro f i t ing  from the sa le  of land to the 

government and doing special favors. He thinks i t  i s  a ll  

r igh t  to  not follow th e  s t r i c t  l e t t e r  of the law i f  the 

r e s u l t s  help people and probably thinks i t  i s  a l l  r igh t  to 

find government jobs fo r  f r iends and r e la t iv e s .  He also 

thinks tha t  public o f f i c i a l s  who take kickbacks should be 

punished as much as the law allows. With respect  to 

rule-breaking by p r iva te  c i t i zen s ,  he approves of church-run 

bingo; fe e l s  speeders and drunk drivers  should be t icketed  

instead of warned; th inks  th a t  people who report  fa l se  

information to  the IRS, people who give f a l s e  information in 

order to  get foodstamps, and people who do not r e g i s te r  for 

the d ra f t  should a l l  be punished to  the f u l l e s t  exten t of 

the law. In addit ion , he strongly disapproves of s tealing  

and accepting favors from public o f f ic i a l s .

In comparing these two p ro f i le s  cer ta in  s i m i l a r i t i e s  and 

differences e x is t .  Both are  white male Protestant 

Democrats, but the g u i l ty  commissioner tends to  be somewhat 

older and i s  a longer resident of his  county and the s ta te .  

The gu i l ty  commissioner and incumbent commissioner a lso  seem 

to be have about the  same level of t r u s t  in government-
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Furthermore, both commissioners are in to le ran t  o-f public and 

private  rule-breaking, however the incumbent commissioner 

tends to  be somewhat more s t r i c t .  The incumbent 

commissioner takes a signi-f ican tly  harder l in e  against 

accepting -favors -from public o f f i c i a l s  and j u s t  t ick e t ing  

drunk dr ivers .  In addit ion,  he takes a s ig n i f ic a n t ly  harder 

l ine against accepting presents from companies and 

administering the maxiumum punishment fo r  accepting 

ki ckbacks.

In t h i s  chapter the focus was upon the individual actors  

in Michael Johnston’s ana ly t ica l  system. A finding th a t  the 

county commissioners were in to le ran t  of ru le-breaking would 

reinforce the conclusion that  Okscam resu l ted  ch ie f ly  from a 

permissive in s t i t u t i o n a l  environment and fu r th e r  weaken the 

cultural  hypothesis th a t  public a t t i tu d e s  were a s ig n i f ica n t  

contributing fa c to r .  To th i s  end the  incumbent

commissioners were examined in terms of th e i r  demographics 

and a t t i tu d e s  toward t r u s t  in government, ru le-breaking by 

public o f f i c i a l s ,  and ru le —breaking by pr iva te  ind iv idua ls .  

Furthermore, these incumbent commissioners were also  

compared with the  general Oklahoma public and with the 

convicted commissioners.

With respec t to  demographics, the  incumbent 

commissioners were found to be generally s im i la r  to  the 

Oklahoma public and to  the  g u i l ty  commissioners. Incumbents 

were similar  to  the public in the areas of education.

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

334

e thn ic i ty ,  r e l ig io u s  a f f i l i a t i o n ,  and age. Differences 

were, however, found in the areas of par ty  id en t i f ica t ion  

and re s id e n t ia l  p a t te rn s .  Incumbent commissioners were more 

Democratic and had more s tab le  re s id e n t ia l  pa tte rns.

Incumbents were a lso  similar  to g u i l ty  commissioners in 

terms of gender, e thn ic i ty ,  party  id e n t i f ic a t i o n ,  and 

re l ig iou s  a f f i l i a t i o n .  S ignif ican t  d iffe rences  were, 

however, found in the areas of education, age, and

re s iden t ia l  p a t te rn s .  Incumbents were b e t te r  educated, 

younger, were somewhat less  s tab le  in t h e i r  res iden t ia l  

pa t te rns  than the  gu i l ty  commissioners.

With respect t o  t r u s t  in government, the incumbent 

commissioners were more t ru s t in g  of local government than 

was the public, but they were le s s  t r u s t i n g  of s ta t e  and 

federal government. On the other hand incumbents turned out 

tc  be about the  same as the gu i l ty  commissioners in th e i r  

t r u s t  pa t te rns .

With respect to tolerance for  rule-breaking by public 

o f f i c i a l s ,  incumbents were quite  s im i la r  to  the general 

public. Both groups generally condemned i t .  Major

differences ex is ted  only in the areas of finding jobs and 

not obeying the s t r i c t  l e t t e r  of the law i f  the r e s u l t s  help 

people. On these  two issues incumbent were more to le ran t .  

When incumbents were compared with g u i l t y  commissioners a i t  

was found th a t  both groups disapproved of ru le —breaking by 

public o f f i c i a l s ,  but the g u i l ty  commissioners tended to  be
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more len ien t .  S ign if ican t  d ifferences were found on the 

is suers  of accepting presents  from companies, accepting 

c a m p a i g n  con tr ibu tions from those doing business with the 

government, and s t r i c t  punishment for public o f f i c i a l s  who 

accept kickbacks. I t  was hypothesized th a t  the gu i l ty  

commissioners would be more to le ran t  and t h i s  expectation

was found in every case, even i f  the d ifference was not

s t a t i s t i c a l l y  s ig n i f ic a n t .

With respect to  tolerance for rule-breaking by private  

individuals,  incumbents were again much l i k e  the general 

public. Again, both groups condemn i t .  When incumbents

were compared to  g u i l ty  commissioners a s im ila r  pattern

emerged. S ignif ican t d i ffe rences were found in only two of 

the eight p r iva te  ru le—breaking items. One d iffe rence was 

tha t  the convicted commissioners were more to le ran t  of 

private  c i t i z e n s  accepting favors from public o f f i c i a l s  and 

the other d if fe rence was tha t  gu i l ty  commissioners were more 

to le ran t  of ju s t  warning drunk drivers .  I t  was hypothesized 

tha t  the g u i l ty  commissioners would be more len ien t  and th i s  

was the case in a l l  items save one.

Another portion of t h i s  chapter concerned a comparative 

regression analysis .  The purpose was to see how well the 

model developed in the previous chapter performed in 

comparing the public and the incumbent commissioners with 

respect to  a t t i tu d e s  toward rule-breaking by public 

o f f i c ia l s .  The same model was applied to  both data s e t s  and
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the re su l t s  were s im ila r .  Tolerance -for rul e-breaking by 

public o f f ic ia l s  was most strongly re la ted  to  to le rance  for 

rule-breaking by pr iva te  individuals.

The most outstanding finding was the high level of 

s im i la r i ty  in so many areas.  Yes, d iffe rences did ex ist  

throughout, but they were overwhelmed by the s im i l a r i t i e s .  

Neither the public, the incumbent commissioners, nor the 

gu i l ty  commissioners were to le ran t  of rule-breaking. This 

finding further weakens the hypothesis tha t  Okscam resulted 

from a p o l i t ica l  cu l tu re  th a t  i s  to le ran t  of p o l i t i c a l  

corruption, a t  lea s t  in so far  as i t  i s  operationalized 

herein. One i s ,  therefore ,  l e f t  with the conclusion that  

Okscam resulted primarily from a permissive in s t i t u t io n a l  

environment ra the r  than from corrupt systemic fac to rs  ( i . e . ,  

a corrupt culture) or corrupt o f f ic ia l s .  These findings 

must be tempered by the f a c t  tha t  N for the gu i l ty  

commissioners was small and by the fa c t  th a t  they are 

convicted fe llons.  Furthermore, these findings are only 

part  of the to ta l  e f f o r t ,  and i t  now time to  summarize and 

conclude the e n t i re  pro jec t .  This will be the task in the 

next, and la s t ,  chapter.
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NOTES

1. Michael Johnston, P o l i t ica l  Corruption and Public Policy 
in America (Monterey, CA: Brooks/Cole, 1982).

2. Berti l  L. Hanson, "County Commissioners o-f Oklahoma," 
Midwest Journal o-f Pol i t ica l  Science. Vol. 9 (November 
1965), pp. 388-400.

3. Much o-f the  material in t h i s  chapter has been presented
in convention papers by the author and other members of 
the committee as follows: Harry Holloway and Jeffrey
Brudney, "Attitudes Towards Corruption: The Case of
Oklahoma," paper presented a t  the  Annual Meeting of the 
Southwestern P o l i t ic a l  Science Association, March 16—19, 
Houston, Texas; Harry Holloway, Frank S. Meyers, and 
Jeffrey  Brudney, "Elite  and Mass Attitudes Toward 
Corruption: The Case of Oklahoma," paper presented at
the Annual Meeting of the Southern P o l i t ic a l  Science 
Association, November 3-5, 1983, Birmingham, Alabama;
Harry Holloway and Frank S. Meyers, "Pol i t ica l
Corruption and P o l i t i ca l  Att i tudes:  The Case of
Oklahoma," paper presented a t  the  Annual Meeting of the 
Southwestern Social Science Association, March 20-24, 
Fort Worth, Texas.

4. Hanson, "County Commissiones of Oklahoma."

5. Holloway, Meyers, and Brudney, "E l i te  and Mass Attitudes 
Toward Corruption: The Case of Oklahoma," p. 4.

6. Hanson, "County Commissioners of Oklahoma," pp. 393-394.

7. Interviews with 50 incumbent county commissioners.

8. Ib id .

9. The scores on each of the th ree indicees have been
adjusted such th a t  the lowest score i s  1 in each case. 
This was done by subtracting an appropriate  number from 
an ind iv idua l’s score. For example consider the Trust 
Index. In t h i s  case the index contained 4 items and the 
minimum coded value for each item was 1. Therefore the 
minimum undajusted score for a respondent was 4, but 4 
is  a clumsy number with which to  begin an index. Since 
i t  i s  p re fe rable  to begin indicees with 1, 3 was
subtracted from each respondents unadjusted t ru s t  score. 
In the case of the Public Rule-Breaking Index 6 was 
subtracted from each respondent’s unadjusted score 
beacuse the index contained 7 items. In the case of the
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Private  Rule—Breaking Index 7 was subtracted since the 
index contained 8 items.

1 0 .  F a r  a expl ica t ion  o-f the conceptual and mathmatical 
re la t ionsh ip  between the t  t e s t  and the d iffe rence  of 
proportions t e s t  see Hubert M. Blalock, J r . ,  Social 
S t a t i s t i e s . 2nd ed. (New York, N.Y.: McGraw—Hill Book 
Company, 1972), pp. 219-232.

11. Ib id . The t  t e s t  assumes interval level data, 
independent random samples, and normal d is t r ib u t io n s .
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C H A PT E R  V I I I

SUMMARY AND CONCLUSIONS 

Introducti on

The ana lysis  of the county commissioners f i l l s  in the th i rd  

and f ina l  portion of the ana ly t ica l  framework, and the 

empirical data re levant to i t ,  as projected i n i t i a l l y  in 

t h i s  study of Okscam. What remains i s  to review the inquiry 

and i t s  f indings,  then to  draw conclusions th a t  apply to 

Okscam and beyond. The f i r s t  stage of t h i s  review process 

begins with a restatement of the ra t io n a le  for the study, 

and the hypotheses to  be researched. This will be followed 

by a summary of the f indings from each chapter. Attention 

will then s h i f t  to conclusions and implications for fur ther  

research in the study of p o l i t i c a l  corruption.

Rationale for the Study 

There were a number of reasons, substan tive,  theo re t ic ,  and 

methodological, for studying Okscam. A basic i n i t i a l  reason 

was substantive.  Okscam was one of the  biggest cases of

30?
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p o l i t i c a l  corruption in American h is tory .  I t  ra ised 

questions about Oklahoma and the s t a t e ' s  p o l i t i c a l  cul ture .  

Oklahoma had a l so  been the  scene of a se r ie s  of p o l i t i c a l  

scandals dating back to  Oklahoma’s  e a r l i e s t  days of 

statehood, and even before. The county commissioner scandal 

was only the l a t e s t  episode of p o l i t i c a l  corruption. I t  

therefore  appeared th a t  Oklahoma might be dominated by a 

corrupt p o l i t i c a l  cu l ture .  In any event a scandal so 

important had to  be invest igated .

A second major reason for studying Okscam concerned 

matters of theory and the def in i t ion  of p o l i t i c a l  

corruption. P o l i t i c a l  corruption has been variously defined 

in the l i t e r a t u r e .  The major form of crime in Okscam was a 

system of kickbacks, which f a l l s  well within the  t ra d i t io n a l  

legal de f in i t ion  of p o l i t i c a l  corruption. But Okscam raised 

issues that went beyond kickbacks. Okscam’s  pervasiveness 

and long h is tory  suggested tha t  the public to le ra ted  

corruption. The p o s s ib i l i ty  of such an a t t i tu d e  raised 

questions about the meanings of corruption as perceived by 

the public and by e l i t e s .

A th i rd  reason for studying Okscam was p a r t ly  theo re t ic  

and pa r t ly  methodological: to  t e s t  a theo re t ica l  framework. 

The l i t e r a tu r e  on p o l i t i c a l  corruption i s  not well organized 

and consis ts  mostly of a number of contending ideas that  

overlap and lack an in tegra ting  framework for analysis .  

Since Okscam was pervasive and long-lasting i t  was advisable
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to  proceed with care  and to proceed broadly on many -fronts. 

A broad systems approach was deemed to be in order. Michael 

Johnston has o-f-fered such a systems model, and a part  of 

th i s  study involved a t e s t  of h is  model.

A fourth reason for studying Okscam has to  do with both 

methodology and data co l lec t ion .  P o l i t i c a l  corruption has 

usually been s tudied a f te r  the fac t  from records that  

pertain d i r e c t ly  to criminal a c t i v i t y .  In the case of 

Okscam a conscious e f f o r t  was made to  expand the scope of 

th i s  inquiry in several ways. One key source of empirical 

data was a large public opinion survey of Oklahomans which 

probed opinions on Okscam. Another major body of empirical 

data derived from interviews conducted with a large number 

of incumbent county commissioners and with a small group of 

convicted commissioners. The public opinion survey and the 

count'/ commissioner interview schedule each contained 

questions devised for t h i s  study to t e s t  a t t i tu d e s  toward 

rule-breaking, both public and p r iva te .  In addition, 

national public opinion pol ls  were consulted to  draw 

comparisons between th e  s ta t e  and the nation. The re su l t  

was to  bring toge ther  a large body of empirical data as a 

major feature  of the study of corruption.

A f i f t h  reason for studying Okscam was to  see i f  i t  was 

possible to  specify  some conditions tha t  contr ibute  to 

corruption. To do so would be an addition to  theory. Mixed 

with theory was a normative concern, to contr ibute  to
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corrective le g is la t io n .  At issue as well in th i s  re-form 

purpose was the des i re  to  re inforce re-forms already enacted, 

and to  prevent a weakening o-f them over time.

Hypotheses

The major hypotheses devised were guided by Michael 

Johnston’s systems -framework. He advocated a three-pronged 

approach to  the study of corruption which led to  a focus 

upon systemic fac to rs  re la t ing  to public opinion and 

po l i t ic a l  cu l tu re ,  in s t i tu t io n a l  fac tors  centering on the 

commissioner's ro le  in county government, and personal 

fac tors  re la t in g  to commissioners as indiv iduals  with 

certain c h a ra c te r i s t ic s .  Hypotheses for each of these three 

major elements of the framework were developed.

Generally, i t  was hypothesised th a t  Oklahoma's po l i t ic a l  

culture was permeated by a tolerance for corruption that  

pervaded public opinion, the i n s t i t u t i o n s  of s t a t e  and local 

government, and the off ice-holders .  In t h i s  scheme the 

public was expected to  be apathetic ,  ignorant,  and cynical. 

From an in s t i t u t i o n a l  perspective, i t  was hypothesised that 

the usual checks and balances supposed to  operate  in s ta te  

and county government broke down, giving commissioners 

considerable autonomy in al locating resources.  As for 

personal fac to rs ,  i t  was hypothesised th a t  the  off ice of 

county commissioner was occupied by a group of people of 

limited background and outlook who would be susceptib le  to
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corruption when the opportunity arose.

This framework led to  more spec if ic  se ts  of hypotheses. 

Thus the broad cu l tura l  hypothesis suggested th a t  the  public 

was apathetic ,  ignorant,  and cynical.  A fur the r  implication 

was tha t  the people of Oklahoma manifested d i s t in c t iv e  

p o l i t i c a l  a t t i tu d e s  and issue or ien ta t ions .  I t  was,

therefore ,  hypothesized tha t  Oklahomans were d i f fe re n t  from 

the nation in such key p o l i t i c a l  a t t i t u d e s  as party 

id en t i f ica t io n ,  p o l i t i c a l  t r u s t ,  and p o l i t i c a l  e ff icacy.  

Oklahomans were also expected t o  be d i f f e re n t  from the 

nation in th e i r  po s i t ion s  on cer ta in  p o l i t i c a l  issues such 

as national defense spending, spending to  improve and 

protect the environment, spending to control crime, gun 

control,  and such c i v i l  l i b e r t i e s  issues as allowing a

ra c i s t  or communist to  speak in public.

Since Oklahomans were expected to  be apa thetic  and 

ignorant they were not expected to  know much about county 

government. This included such things as the  way county

commissioners are se lec ted  and the number of commissioners 

per county. A lack of pa r t ic ipa t ion  in e lec t ions  was also 

expected. These were ra ther  basic measures but i f  these

expectations were confirmed they would tend to  confirm the

e lec tora l  hypothesis.

Oklahomans were a l so  expected to be a t  l e a s t  somewhat 

to le ran t  of ru le—breaking. More sp e c i f ic a l ly ,  they were 

expected to be to le ra n t  of a p o l i t i c ia n  who accepts favors
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•from these doing business with government, o-f p ro f i t ing  -from 

the s a le  to  the  government o-f personally held land, of 

accepting campaign contributions from those doing business 

with government, of finding government jobs for  f r iends and 

r e la t iv e s ,  and perhaps even of accepting kickbacks. In 

addition they were expected to  be to le ra n t  of such private  

rule—breaking as  cheating on personal income taxes,  of only 

warning a drunk driver or speeding d r iver ,  of allowing bingo 

games in church, and of accepting favors from p o l i t ic ian s  

even i f  they a re  i l l e g a l .

Another se t  of hypotheses re la ted  to  in s t i tu t io n s .  The 

general hypothesis was tha t  the system of checks and 

balances among the  in s t i t u t io n s  within Oklahoma's s t a te  and 

local governments broke down. The r e s u l t  was tha t  the 

county commissioners operated autonomously. A se t  of 

conditions conducive to  th i s  autonomy were hypothesized and 

investigated.  Effective cons tra in ts  upon th e i r  use of road 

moneys were expected to  be lacking, both from s ta t e  audits  

and from internal  county mechanisms such as the  Board of 

County Commissioners. Further conducive to  autonomy were 

such conditions as the following: the norm of " tu r f :"  the 

lack of adequate inves t iga t ive  au thor i ty  on the  part  of law 

enforcement a u th o r i t i e s  at  both the s t a t e  and local level; 

the inh ib i t ing  e f fe c t s  of the commissioners as p o l i t i c a l ly  

powerful forces at  both the local and s t a t e  leve l ;  and the 

absence of an in q u is i t iv e  press and public .
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The l a s t  s e t  of hypotheses in t h i s  systems framework 

pertained to the  personnel. In general i t  was hypothesized 

tha t  the  of f ice  of county commissioner was generally held by 

a group of people of limited background with a t t i tud es  

amenable to  some ru le —breaking. They were expected to be 

long-time res idents  of county and s t a t e  without a great deal 

of formal education, and with a tendency to  see the o f f ice  

more in p o l i t i c a l  terms than as professional administrators.  

They were expected to  feel tha t  they were inadequately 

compensated, faced strong in s t i tu t io n a l  pressures, and 

tended to  function ra ther  informally.

All together these se t s  of hypotheses included the 

public, the in s t i t u t i o n s ,  and the personnel. What they 

added up to was a system hypothesized to  be qu ite  vulnerable 

to  corruption. The public was apa the tic ,  cynical, and 

ignorant. The commissioners functioned with almost to ta l  

autonomy in the  disposit ion  of road money, given the 

breakdown of checks and balances. And the commissioners 

themselves were people of limited background and outlook who 

were will ing to  break the  rules to help themselves and th e i r  

consti tuents .

In te s t ing  these hypotheses two somewhat d if fe ren t  kinds 

of methodology were u t i l i z e d .  One was h i s to r ic a l ,  the other 

empirical. The f i r s t  approach, the h is to r ica l  and 

descrip tive,  involved an examination of Oklahoma’s h istory 

with an eye to the  major scandals in the s t a t e ’s history.
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Against th i s  background, the s t ru c tu re  of county government 

within Oklahoma was examined, and Okscam i t s e l f  was analyzed 

in d e ta i l .  The second approach was heavily empirical. 

Oklahoma was compared with the nation in such matters as 

demographics, p o l i t i c a l  a t t i tu d e s ,  and issue or ien ta t ions .  

Public opinion within Oklahoma was examined in considerable 

d e ta i l .  Then the incumbent commissioners and the gu i l ty  

commissioners were examined in de ta i l  regarding demographics 

and p o l i t i ca l  a t t i tu d e s .

Summary of Findings 

Chapter I reviewed the l i t e r a t u r e  on p o l i t i ca l  corruption 

concentrating on d e f in i t io n s ,  concepts, and theor ies .  The 

study of p o l i t i c a l  corruption was found to suf fe r  from 

problems of d e f in i t io n .  Scholars have offered four major 

types or forms of d e f in i t io n :  the l e g a l i s t i c ,  the

market-centered, the public opinion, and the public in te re s t  

form. Each one presented ce r ta in  problems, but a consensus 

was found to be developing around the le g a l i s t i c  de f in i t ion .  

In addition, a legal de f in i t ion  c lea r ly  applied to  the major 

crime associated with Okscam, the kickbacks. I t  was 

therefore  decided th a t  a l e g a l i s t i c  def in i t ion  would be 

appropriate for th i s  study.

Theories abound on the causes of p o l i t i c a l  corruption. 

Over the cen turies  t h i s  question has been considered by 

normative p o l i t i c a l  th e o r i s t s ,  nation—builders .

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

3 1 7

soc io log is ts ,  reformers, jo u rn a l i s t s ,  h i s to r ia n s ,  and 

others.  The r e s u l t  has been the  postulation of a l l  manner 

of causes including p o l i t i c a l  machines, the unequal 

d i s t r ibu t ion  of wealth in soc ie ty ,  supply-demand imbalances 

respecting governmental services,  fau l ty  governmental 

s t ruc ture ,  the ro le  of money, and human nature .  This 

l i t e r a t u r e  was found to  be re la t iv e ly  unorganised and 

without neat paradigms. Certainly there  was no consensus as 

to  the causes of p o l i t i c a l  corruption.

This body of l i t e r a t u r e  was divided in to  two sections.  

One section was labeled the " t rad i t iona l  1i t e r a t u r e . " This 

l i t e r a t u r e  extended from the writings of the  c lass ica l  

normative t h e o r i s t s  u n t i l ,  roughly, the e a r ly  twentieth 

century. The other section was labeled the "contemporary

1i t e r a t u r e . " This l i t e r a t u r e  extends roughly from the 

1950's un ti l  the present time.

In the t ra d i t i o n a l  period a wide-spread concern with 

corruption existed among such w rite rs  as the  c lass ica l  

scholars, the Founding Fathers, Karl Marx, Woodrow Wilson, 

Frank J. Goodnow and Lincoln Steffens. There was an 

emphasis upon the corrupting influences of power, the

inherent weaknesses of human nature, and the  system, as

causes of corruption.

The contemporary l i t e r a t u r e  continued these  concerns, 

including the normative perspective. But the modern 

l i t e r a tu r e  was also d i f fe ren t  in some important ways. One
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difference was the  beginning o-f the appl ica t ion  o-f 

quant i ta t ive  techniques to  the study o-f corruption. The 

period a lso  witnessed the -formation of contending schools of 

thought on the subject ,  as evidenced by the debate between 

fu n c t io n a l is t s  and post—fu n c t io n a l is t s .  But the modern 

l i t e r a t u r e  also contained another contr ibution  long needed 

in t h i s  f ie ld  of inquiry. This was an approach tha t  

integrated these various possib le  causes in to  a framework, a 

comprehensive model tha t  could d i r e c t  research in a 

systematic way and yet allow f l e x i b i l i t y .  Michael

Johnston’s framework was adopted for  i t s  breadth and 

f l e x i b i l i t y .  In l ig h t  of t h i s  background of hypotheses and 

l i t e r a tu r e  review, the inquiry in to  Okscam began with a long 

look a t  the  past.

Chapter II turned to  the h i s to r ic a l  record, including an 

examination of the p o l i t i c a l  cul ture  of Oklahoma. This 

reference to  p o l i t i c a l  cu l ture ,  in turn ,  required a 

theo re t ica l  foundation. This foundation was es tab lished  by 

presenting Daniel E lazar’s work on p o l i t i c a l  subcultures.  

He hypothesised th ree  p o l i t i c a l  subcultures; th e  m ora lis t ic ,  

in d iv idu a l is t ic ,  and t r a d i t i o n a l i s t i c .  He a lso  categorized 

Oklahoma as a blend of the in d iv id u a l i s t ic  and 

t r a d i t i o n a l i s t i c  subcultures.  Both of these subcultures 

were found to  be conducive to  the exis tence of p o l i t i c a l  

corrupti on.

Second, the h i s to ry  of Oklahoma was examined in search
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of evidence supportive of the theory of a d i s t in c t iv e ly  

corrupt p o l i t i c a l  cu l tu re .  I t  was found th a t  the 

t e r r i t o r i a l  days were those of the rough and tumble f ro n t ie r  

where greed, opportunism, and lawlessness were rampant. But 

there  was a unique element present in Oklahoma. Oklahoma 

was, for a time in those days, the l a s t  place in the nation 

where the criminal element could escape U.S. legal 

ju r i s d ic a t io n .  This condition a t t ra c ted  some of the worst 

elements of American society , and th e i r  contr ibu tion to the 

p o l i t i c a l  cu l ture  of the  area was probably anything but 

benign.

The record since statehood was reviewed for evidence of 

p o l i t i c a l  corruption. I t  was found th a t  every branch of

s t a t e  government has been touched by major p o l i t i c a l  

scandals, from the very highest leve ls  on down. Scandals 

have been present for decades and continue to  surface.  I t  

was concluded th a t  there  was good reason to  believe tha t  the 

s t a t e  was d i s t in c t iv e ly  corrupt. The h i s to r i c a l  record 

supported the cu l tura l  hypothesis.

Chapter I I I  concentrated on county government and the 

o f f ice  of county commissioner. The basic theme was the 

autonomy of the county commissioners. This autonomy 

resu l ted  from a combination of six major influences.  F i r s t ,  

the s t a tu te s  gave the Board of County Commissioners complete 

au thor ity  over the e n t i r e  county road and bridge program. 

Second, the commissioners exercised autonomous control over
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county road -funds. Third, an individual commissioner could 

function as authorising agent, purchasing agent, and 

receiving agent in the expenditure of road funds. The Board 

of County Commissioners became a rubber stamp. Fourth, the 

commissioners were well insulated from de tec tion , 

prosecution, and conviction by local a u th o r i t i e s  or the 

public. Nor did the local media in rural areas take a keen 

in te r e s t  in the proceedings of the Board of County 

Commissioners. F if th ,  the commissioner*s autonomy was 

fur ther  enhanced by th e i r  insulation from checks a t  the 

s ta te  level.  Sixth, the autonomy of the county

commissioners was enhanced by the i r  reputation as a powerful 

p o l i t i c a l  force a t  both the  s ta te  and local leve l .  The net 

r e s u l t  of these six conditions was a highly permissive 

in s t i t u t io n a l  environment.

Chapter IV focused on the scandal i t s e l f .  The 

desc r ip t ive  material supported the hypothesis th a t  Oklahoma 

was dominated by a cu l ture  to le ran t  of corruption. I t  

appeared as i f  t h i s  tolerance of corruption was so pervasive 

th a t  i t  infected other in s t i tu t io n s  within the s t a t e  and 

made the  Okscam system re s i s ta n t  to reform.

Two major s ta te - lev e l  reform attempts fa i le d .  In 195B 

the  le g is la tu re  of Oklahoma investigated the  purchasing 

p rac t ice s  of the county commissioners and rendered a report  

known as the Sandlin Report. This invest igat ion resu l ted  in 

27 separate findings indicating  tha t the ex is t ing  system was
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a "spawning ground -for corrupt ion . '* In response the 

committee recommended several re-forms, but the le g is la tu re  

-failed to  enacted them. Governor Edmondson a lso  attempted 

to  re-form county government, but he was not successful 

e i th e r .  A major part o-f the Edmondson re-form program dealt  

with county roads and bridges. The plan was to  cen tra l ize  

the county road and bridge program at the s ta te  leve l .  He 

submitted his  plan to the leg is la ture  where i t  -failed. 

Edmondson next attempted to  bypass the le g is la tu re  v ia  th ree 

i n i t i a t i v e  pe t i t ion s ,  but a l l  three were defeated. These 

episodes confirmed the p o l i t i c a l  influence of the county 

commissioners within th e  Oklahoma le g is la tu re .  Further 

confirmed was the  r e la t iv e  autonomy of the commissioners 

with regard to s t a te  supervision.

A 1978 grand jury investigation  in Stephens County, 

Oklahoma also investigated the purchasing prac tices  of the 

county commissioners. This investigation resu lted  in the 

removal from of f ice  of two commissioners, but only a f te r  

long delays. This episode a lso  demonstrated tha t  Okscam 

existed in part  due to  the complicity of some s ta te  

o f f i c i a l s .

The Sandlin Report, the fa i lu re  of the two reform 

attempts by Governor Edmondson, and the Stephens County 

Grand Jury episode a l l  demonstrated th a t  the county 

commissioners were well insulated from s ta te  and local 

government o f f ic ia l s  who sought to probe the s i tu a t io n  and
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clean i t  up.

A Federal investigation involving both the IRS and the 

FBI -finally broke the  back of Okscam. The probe was 

stimulated by the  Stephens County Grand Jury. I t  began in 

southwest Oklahoma and spread north and east  across the 

s ta te .  The s iz e  of t h i s  scandal was indeed staggering. I t  

touched almost every one of Oklahoma-’s 77 counties.  

Approximately 250 suppliers ,  incumbent county commissioners, 

and former commissioners, were convicted or pled gu i l ty ,  

with 224 convictions in Oklahoma alone. In f a c t ,  the  probe 

even crossed in to  northeastern Texas where 38 convictions 

were obtained.

The system re l ie d  upon the autonomy of the 

commissioners. Each commissioner operated his own barn

within h i s  d i s t r i c t .  He bought or leased h is  own equipment 

and machinery. He decided which rep a i r  and construction

pro jec ts  were to  be undertaken, and in what order. He also 

decided what materials  would be used in these pro jec ts  and 

could make the necessary purchases i f  he so desired. In 

addition, he controlled one th i rd  of the county road and 

bridge money. Furthermore, he could act as purchasing 

agent, authorizing agent, and receiving agent.

The origin  of Okscam is  obscure, but i t  has probably 

existed since statehood since i t  has apparently been going 

on for as long as anyone can remember. The system was 

perpetuated in two major ways. One method re l ied  upon a
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pool o-f po tentia l  candidates who were bas ica l ly  dishonest.  

In o ther words some people probably ran -for the  o-f-fice with 

the in te n t  to  b i lk  the county -from the s t a r t .  The second 

method involved tes t in g  and so c ia l iz in g  new commissioners. 

When a new commissioner assumed of-fice he was tes ted  and, i f  

necessary, socia lized  by a suppl ie r .

Several fac to rs  inhibited prosecutions including: the

s im pl ic i ty  of the system, s ta tu to ry  procedures th a t  were 

susceptable to  corruption, the secre t  nature of the system, 

the commissioner's p o l i t i c a l  power, the autonomy of 

commissioner's operations, l im i ta t io n s  faced by d i s t r i c t  

a t to rneys,  informal prac t ice s  within courthouses including 

the norm of tu r f ,  the t a c i t  approval or actual complicity of 

some s t a t e  o f f i c i a l s ,  in e f fe c t iv e  s t a t e  in s t i t u t io n s ,  and a 

lack of concern by local media.

In fa c t ,  t h i s  corrupt system might s t i l l  be operating 

had i t  not been for the confluence of a number of for tu i tous  

circumstances involving key p layers  from loca l ,  s t a t e ,  and 

federal government. One fac tor was the heightened in te re s t  

of the FBI in matters of corruption.  The second fac to r  was 

the Stephens County Grand Jury probe. The th i rd  fac tor  was 

the evidence provided by Mr. Muse, an auditor from the 

s t a t e ' s  Office of Auditor and Inspector.  The fourth factor 

was the inadvertant mention of Dorothy G r i f f i n ' s  name in the 

conversation between agents from the FBI and IRS. A f i f t h  

fac to r  was the crumbling of Mrs. G rif f in  when confronted by
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federal agents.

The media fa i le d  to  cover the  scandal over the years, 

but i t  did public ize the inves tiga tion  once i t  began to 

break. Oklahoma's newspapers eventually carr ied  hundreds of 

a r t i c l e s  de ta i l ing  charges against commissioners, special 

e lections to f i l l  vacancies, the s ta tu s  of the probe, etc .  

These were augmented by e d i t o r ia l s  b last ing corruption and 

call ing for reform. The story appeared on te lev is ion  within 

Oklahoma and was then picked up by the national media. The 

scandal had become a national embarrassment to  Oklahoma.

Governor Nigh responded by appointing a 36 person Blue 

Ribbon Task Force. In addition,  the Governor called the 

leg is la tu re  in to  special session to  consider reform

leg is la t io n .  The le g is la tu re  created i t s  own jo in t

committee to develop reform leg is la t io n .

The Blue Ribbon Task Force found th a t  the problem in

county government went far  beyond the  mere dishonesty of

individual public o f f i c i a l s .  The Task Force concluded tha t  

i t  was the system i t s e l f  that  was at f a u l t  — a system which 

fostered both dishonesty and inef fic iency .  The big problem 

in administration was the segmented au thor i ty  within the 

counties, but of equal concern was the  need for

professianalism in the county government work force. The 

Task Force went on to make several recommendations for the 

reform of county government, but the county lobby was able 

to defeat these measures in the le g is la tu re .

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

3 2 5

Governor Nigh proposed h is  own plan -for the re-form o-f 

county government. His plan was based p a r t ia l l y  upon the 

recommendations o-f the Task Force and p a r t i a l l y  upon the 

work o-f the  jo in t  l e g is la t iv e  committee. The governor shied 

away -from proposing major changes in the ex is t ing  system, 

such as changing the  number o-f commissioners. Instead, he 

emphasised incremental changes, and much o-f the governor’ s 

program eventually became law.

Many changes concerned the s t ruc tu re  of county 

government. From the point of view of s t ruc tu re  the reform 

package th a t  was enacted did separate the commissioners, the 

purchasing agent, and the receiving agent. Another

s ig n i f ic a n t  change was fu l l  s t a t e  funding for the d i s t r i c t  

a tto rney . Changes were also made in the area of county 

government administration by requirements for a more

thorough record keeping system. Furthermore, the

commissioners l o s t  th e i r  authority  to  lease/purchase heavy 

equipment and machinery. These measures were coupled with 

an attempt to strengthen the o f f ice  of Attorney General.

On the other hand, one could well argue tha t  l i t t l e  real 

change had occurred in county government. The number of 

commissioners remained a t three, and they were s t i l l  elected 

from one of th ree  d i s t r i c t s  within the  county. Yet they 

were s t i l l  supposed to  serve the  broader a t —large county 

in te r e s t s .  Road funds remained f ree  from l in e  item budget

control and were s t i l l  under the control of the
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commissioners. And commissioners re tained th e i r  d iscretion  

over the road and bridge programs. Another survivor was the 

lowest and best bid c r i te r io n  in the awarding o-f contracts .  

In addition, the  county manager system was re jec ted  and a l l  

o-f the other elected of f ices within county government 

remained, with the exception of the county surveyor. Thus 

p o l i t i c a l  part isanship  and fragmentation of authority 

remained in an e sse n t ia l ly  administra t ive type of 

government.

□veral1, the evidence from the h i s to r ic a l  and 

descrip tive approach supported the hypothesis tha t  the s ta te  

had a p o l i t i c a l  cul ture  th a t  tended to  be to le ran t  of 

corruption. But a method tha t  re l ied  only upon h is to r ica l  

and descr ip t ive  material was not s u f f i c ie n t  in and of 

i t s e l f .  There was a clear need for another approach to  the 

assessment of the  cultura l hypothesis.

Chapter V began the consideration of an a l te rna t ive  

approach to the cultural  hypothesis with a focus upon 

empirical data. I f  Oklahoma had a d i s t i n c t i v e ly  corrupt 

p o l i t i c a l  cu l tu re  i t  would presumably be manifested in a 

varie ty  of p o l i t i c a l  a t t i tu d e s  and in popular issue 

or ien ta t ions .  A re la ted  hypothesis was th a t  Oklahomans were 

ignorant, apathetic ,  and cynical.  If major d i f fe rences  were 

found in these respects  t h i s  would tend to  support the 

hypothesis of an unusually corrupt p o l i t i c a l  cu l ture .  If, 

on the other hand, Oklahoma was found to  be f a i r l y  typical
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o-f the nation these  -findings would tend t o  weaken the 

hypothesis o-f an especia lly  high to le rance  for p o l i t i c a l  

corruption. Consequently, demographic c h a r a c t e r i s t i e s ,  key 

p o l i t i c a l  a t t i t u d e s ,  and selected issue o r ie n ta t io n s  were 

examined in an e f f o r t  to draw comparisons.

Demographic comparisons revealed much more s im i la r i ty  

than divergence. Oklahoma was found to be s im ila r  to  the 

nation in terms of education, income, urban—rural 

res iden t ia l  p a t te rn s ,  crime ra tes ,  e thn ic i ty ,  and age. A 

sizeable  d iffe rence  was found concerning re l ig io n ,  but in 

most of i t s  basic demographic c h a ra c te r i s t i c s  Oklahoma was 

s imilar  to  the nation.

Comparisons of party id e n t i f ic a t io n ,  p o l i t i c a l  e ff icacy , 

and p o l i t i c a l  t r u s t  revealed a pattern  dominated again by 

s im i la r i t i e s  ra th e r  than differences.  Oklahoma was somewhat 

more Democratic than the r e s t  of the country, but i t  voted 

with the nation in most recent p residentia l  e lec t io n s .  And 

i t  was l ike  the nation in terms of p o l i t i c a l  e f f icacy  and 

p o l i t i c a l  t r u s t .  Thus Oklahomans were not found to  be 

appreciably le s s  t ru s t in g  than other Americans te s te d  in 

national surveys.

Issue comparisons also indicated a preponderance of 

s im i l a r i t i e s  over d iffe rences.  Oklahomans were seen to be 

much l ike  the nation in t h e i r  spending p r i o r i t i e s  on such 

issues as crime, the environment, and na tional  health.  

Significan t d i f fe rences did, however, e x is t  on spending
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p r i o r i t i e s  connected with national  defense, but Oklahomans 

turned out to  -favor the " l ib e ra l"  s ide of t h i s  issue! 

Oklahomans displayed s im ila r  a t t i tu d e s  on c iv i l  l i b e r t i e s .  

They did d i f f e r  on the gun control issue,  but a majority of

the s t a t e  s t i l l  did come down in favor of gun permits.

The conclusion was tha t  Oklahoma was much l ik e  the 

nation in most of the subjec ts  examined. Some differences

were found, but the major pat te rn  was one of s im i la r i ty  and

not d i f fe rence .  Thus the image of Oklahoma as a poor s ta te  

whose people a re  not very well educated and who are also 

somehow to le ra n t  of corruption, was found to  be exaggerated 

and largely  inaccurate.

These r e s u l t s  weakened the hypothesis th a t  Oklahoma i s  

unusually high in i t s  to le rance  for  p o l i t i c a l  corruption. 

This conclusion was at  variance with the h i s to r ic a l  and 

descr ip t ive  evidence presented e a r l i e r  and confirmed the 

need to  probe further  in to  the empirical evidence.

Chapter VI continued to  probe public opinion, but 

concentrated in tensively upon Oklahoma. The chapter 

explored sp ec if ica l ly  the hypothesis th a t  the Oklahoma 

e lec to ra te  i s  cynical, apa the t ic ,  and ignorant.  The 

va r iab les  examined included public  p a r t ic ip a t io n  in county 

government, knowledge of county government, and t r u s t  in 

county government. Attention was also devoted to  tolerance 

for  rule-breaking. Rule—breaking was divided into

rule-breaking by public o f f i c i a l s  and r u le —breaking by
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pr iva te  individuals.  If Oklahoma had a cu l tu re  th a t  was 

to le ran t  of corruption the public would be expected to  be 

to le ran t  of rule-breaking by private  ind iv idua ls  and public 

o f f i c i a l s .  A se r ie s  of new items were included in the 

Oklahoma public opinion survey designed to  measure th i s  

concept. In addition, a demographic comparison was made of 

those low in tolerance for public rule-breaking with those 

high in tolerance to  see i f  any s ign i f ican t  differences 

existed.  With respect to a t t i tu d es ,  i t  was expected that 

ru le—breaking by public o f f ic ia l s  would be posi t ively  

re la ted  to  rule-breaking by pr iva te  indiv iduals ,  to

knowledge o-f county government, and to  t r u s t  in government. 

Testing these expected re la t ionsh ips  involved factor

analyses and a m ultivaria te  regression analysis .

The f i r s t  subject for  discussion was apathy, cynicism, 

and ignorance. The findings from these data did not support 

the hypothesis tha t  Oklahomans were unusually apathetic,  

ignorant, or cynical.

The second subject for analysis was tolerance for 

ru le—breaking by pr iva te  individuals and by public 

o f f i c i a l s .  The findings were tha t  Oklahomans were not 

to le ran t  of rule-breaking by private  c i t i z e n s .  In fac t ,  

they appeared to  be quite in to le ran t .  With respect to 

to lerance for ru le—breaking by public o f f i c i a l s ,  the 

findings were again in the negative. In other words 

Oklahomans could not be characterized as being to le ra n t  of
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rule-breaking by i t s  public o f f i c i a l s .  The conclusion from 

these f indings was th a t  Oklahoma was not dominated by a 

corrupt p o l i t i c a l  culture ,  at  l e a s t  in so far  as such a

p o l i t i c a l  cu l ture  was manifested in these measurements.

The th ird  major inquiry in t h i s  chapter was an attempt 

to understand tolerance for rule-breaking by public 

o f f ic i a l s .  This ana lysis  was approached by combining fac tor  

analysis  and multiple regression ana lys is .  Factor analysis 

reduced some 35 individual survey items to 10 variables.  

One fac tor  was tolerance for ru le—breaking by public

o f f i c i a l s  and i t  became the dependent variable in the 

multiple regression analysis.  The other nine fac tors  

constituted the independent va r iab les  and f e l l  into th ree  

major categories:  tolerance for ru le —breaking by private

individuals,  a t t i t u d e s  toward t r u s t  in government, and 

knowledge of or in te re s t  in county government. I t  was 

generally found tha t  tolerance for r u le —breaking by public 

o f f i c i a l s  was a d i s t in c t  and measurable p o l i t i c a l  a t t i tu d e  

and th a t  i t  was re la ted  to to le rance  for ru le—breaking by 

priva te  individuals and to a t t i tu d e s  toward t ru s t  in 

government. Knowledge of, or in te re s t  in ,  county government

contributed l i t t l e  in th i s  regard desp ite  good theore tica l

support, and i t  was suggested tha t  the  problem lay with

measurement in th a t  these items were not wide-ranging

enough.

Overall, however, the evidence in t h i s  chapter did not
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support the expectation of a public t h a t  was d i s t in c t i v e ly  

to le ran t  of p o l i t ic a l  corruption. Thus public opinion did 

not appear to play a caus i t ive  role  in explaining Okscam as 

was hypothesised. An explanation for Okscam had, in the 

main, to  be found elsewhere.

Since Okscam involved pervasive corruption among 

Oklahoma’s county commissioners, evidently without much 

support from the public, i t  was necessary to  examine them 

closely. This was th e  task in Chapter VII. If  the 

commissioners did not evidence a d i s t in c t iv e  s e t  of 

a t t i tu d e s  then what remained of the fundamental hypothesis 

for a cu l ture  to le ran t  of corruption pervading public and 

in s t i tu t i o n s  would be fur ther  weakened. I t  should a lso  be 

noted th a t  th is  chapter consti tu ted a s h i f t  in focus to  the 

th ird  component in Michael Johnston’s systems approach, the 

county commissioners themselves. A finding th a t  the county 

commissioners held a s e t  of a t t i t u d e s  t o l e r a n t  of 

rule-breaking would indicate  th a t  Okscam resu lted  in part 

from weaknesses within these public o f f i c i a l s ,  the  "bad 

apples" in the system. This study has already noted that  

county government was subject to in s t i t u t io n a l  weaknesses 

that  gave the commissioners much autonomy and resources 

(road funds) t o  dispense. A finding th a t  the a t t i t u d in a l  

and demographic c h a ra c te r i s t ic s  of the commissioners 

themselves appeared to  make them vulnerable to  corruption 

would also  help explain Okscam. Okscam would then not be
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explained due a popular cu l tu re  laced with corruption.  I t  

would, instead, be due to  weak in s t i tu t io n s  and weak people. 

But a finding th a t  the  commissioners did not hold such 

a t t i t u d e s  would ind ica te  th a t  Okscam was primarily  the 

r e s u l t  of problems in only one of Johnston's ca tego r ies ,  a 

permissive in s t i tu t io n a l  environment.

The discussion began with descrip tion of the  methodology 

used in the interviews and questionnaire. Acute

d i f f i c u l t i e s  were experienced in gaining interviews with 

g u i l ty  commissioners and only a small number were 

successfu lly  contacted. This problem i s  one l ik e ly  to  be 

encountered in studying corruption,  and there i s  not an easy 

answer for  i t .  This was followed by a presen ta t ion  of 

demographic data and data on the a t t i tu d e s  of commissioners. 

The discussion of a t t i tu d e s  compared the commissioners and 

the general public in Oklahoma. Public rule-breaking was 

again taken as a dependent var iab le  and examined in r e la t io n  

to  pr iva te  rule-breaking and t r u s t  via multiple regression.  

The in ten t  was to  p a ra l le l  the analysis  in Chapter VI as 

much as possible. The l a s t  major section of the chapter 

concentrated on the gu i l ty  commissioners.

With respec t t o  demographics, the incumbent 

commissioners were found to  be generally s im ila r  to  the 

Oklahoma public and to the g u i l ty  commissioners. Incumbents 

were s imilar  to the public in the th e i r  education, 

e thn ic i ty ,  re l ig ious  a f f i l i a t i o n ,  and age. Differences
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were, however, -found in the areas o-f party id en t i f ic a t io n  

and r e s id e n t ia l  pa t te rns .  Incumbent commissioners were more

Democratic and had more s tab le  pa t te rns  than the public.

Incumbents were found to be s imila r to  the guil ty  

commissioners in terms of gender, e thn ic i ty ,  party 

id e n t i f ic a t io n ,  and re l ig ious  a f f i l i a t i o n .  S ignif ican t 

d i f fe rences  were found in education, age, and res iden t ia l  

pa t te rns .  Incumbents were b e t te r  educated, younger, and had 

lived in both county and s t a te  for shorte r periods than the 

g u i l ty  commissioners.

With respect to  t r u s t  in government, incumbent 

commissioners were more t ru s t in g  of local government than 

the public ,  but they were less  t ru s t in g  of s t a t e  and federal

government. On the other hand, the views of incumbents

turned out to  be about the same as those of the small number 

of g u i l ty  commissioners interviewed.

With respect  to  tolerance for rule-breaking by public 

o f f i c i a l s ,  incumbents were qu ite  s im ila r  to  the general 

public.  Both groups generally condemned i t .  Major

d if fe rences  ex isted only in the areas of f inding jobs and 

not obeying the s t r i c t  l e t t e r  of the law i f  the r e s u l t s  help 

people. On these two issues incumbents were more to le ran t .  

When incumbents were compared to  gu i l ty  commissioners i t  was 

found th a t  both groups disapproved of ru le —breaking by 

public o f f i c i a l s ,  but the gu i l ty  commissioners tended to  be 

more len ien t .  Significant d iffe rences were found on the
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issues of accepting presents  from companies, accepting 

campaign contr ibutions from companies, and s t r i c t  punishment 

for public o f f i c i a l s  who accept kickbacks. I t  was 

hypothesized th a t  the gu i l ty  commissioners would be more 

to le ran t  and t h i s  expectation was found in every case, 

however the group of gu i l ty  commissioners was small and 

caution i s  necessary in drawing conclusions.

With respect to  tolerance for  ru le—breaking by private 

individuals, incumbents were again much l ik e  the general 

public. Again, both groups condemned i t .  When incumbents 

were compared to  gu i l ty  commissioners a s im ila r  pattern 

emerged. S ignif ican t  d iffe rences were found in only two of 

the eight p r iva te  rule-breaking items. One diffe rence was 

tha t  the convicted commissioners were more to le ra n t  of 

private  c i t i z e n s  accepting favors from public o f f i c i a l s ,  and 

the other difference was th a t  the gu i l ty  commissioners were 

more to le ran t  of only warning a drunk d r iver .  I t  was 

hypothesized tha t  the gu i l ty  commissioners would be more 

lenient and t h i s  was the case in a l l  items save one. Again, 

however, caution must be exercised when generalizing due to 

the small number of g u i l ty  commissioners interviewed.

Another portion of t h i s  chapter concerned a comparative 

regression analysis .  The purpose was to see how well the 

model developed in Chapter VI would perform in comparing the 

public and the incumbent commissioners with respect to 

a t t i tud es  toward rule-breaking by public o f f i c i a l s .  The
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same model was applied to both data s e t s  and the re su l ts  

were s im i la r .  Tolerance -for rul e—breaking by public 

o f f i c i a l s  was most strongly re la ted  to  tolerance -for 

rule-breaking by private  individuals.

The most outstanding -finding was the  high level o-f 

s im i la r i ty  in so many areas. Differences did ex is t ,  but 

they were overwhelmed by the s im i la r i t i e s .  Neither the 

public, the incumbent commissioners, nor the guil ty  

commissioners were notably to le ran t  of rule-breaking. This 

finding fu r th e r  weakened the hypothesis th a t  Okscam resulted 

from a p o l i t i c a l  culture tha t  was to le r a n t  of p o l i t ica l  

corruption, and tha t  i t  pervaded public in s t i tu t io n s  and 

personnel. The major conclusion in explaining Okscam is  

tha t  the  scandal resulted primarily from a permissive 

in s t i t u t io n a l  environment.

Substance. Theory, and Method in the Study of Corruption 

At the ou tse t  a number of reasons substantive,  theore tic ,  

and methodological, were c ited for the  study of Okscam. I t  

i t  time now to  review how well these purposes were achieved.

As to  the  f i r s t ,  the scandal was f a r  too important to  be 

overlooked. And i t  cast a cloud over the  s t a t e  as seemingly 

permeated by a willingness to to le r a te  corruption. This 

cultural  hypothesis did well under a h i s to r ica l  and 

descr ip t ive  approach, but i t  f a l te re d  under empirical 

examinati on.
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From a h i s to r ic a l  and descrip t ive  perspective a solid 

theore t ica l  -foundation existed -for the  expectation o-f

p o l i t i c a l  corruption in Oklahoma. E laz ar ' s  theory correctly

expected corruption in Oklahoma and h is  theory had done well 

in other empirical t e s t s .  Furthermore, the  h is to r ica l

record i s  r e p le te  with instances o-f corruption in all  

branches of government (even the s t a t e ' s  supreme court) ,  in 

government a t  a l l  leve ls  in Oklahoma, and across time. 

Furthermore, i t  cannot be argued th a t  s t a t e  o f f i c i a l s  in a 

position to  change the system ( i . e . ,  the leg is la tu re )  were 

ignorant of the s i tu a t io n  in county government because the 

Sandlin Report la id  i t  a l l  out in 1958, yet the 1958 

le g is la tu re  chose to  leave the system in ta c t .  Then the re  is  

the evidence of an auditor from the s t a t e ' s  Office of 

Auditor and Inspector,  Mr. Muse, before the Stephens County 

Brand Jury. Muse to ld  of s t a t e  o f f i c i a l s  ac tua l ly  ass is t ing  

commissioners under investigation by passing on the r e s u l t s  

of these inves t iga t ions .  And there  i s  the  evidence of 

Commissioner Wagoner, who to ld  of being encouraged by a 

le g is la to r  to get in on the gravy. A le g is l a tu r e  in to le ran t  

of corruption would have not permitted such circumstances. 

Surely such a record cannot be ignored.

□n the other  hand the empirical evidence was

overwhelmingly against  the hypothesis th a t  Oklahoma was 

dominated by a corrupt p o l i t i c a l  cu l tu re .  The Oklahoma 

public, incumbent commissioners, and convicted
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commissioners, a l l  expressed resounding disapproval of 

rule-breaking, both pr iva te  and public. Furthermore, 

Oklahomans were generally  l i k e  the nation in many 

demographic c h a r a c te r i s t ie s  and in many a t t i tu d in a l  

c h a ra c te r i s t ic s ,  including p o l i t i c a l  t r u s t  and e ff icacy.  

Nor were Oklahomans unusually apathetic,  cynical,  or

ignorant. In addit ion ,  the commissioners were found to be 

s imila r to  the general public in most a t t i tu d e s  and 

demographic c h a ra c te r i s t ic s .  One cannot, therefore ,  argue 

th a t  the commissioners formed an a typ ica l ly  corrupt

subculture. They may have become one a f te r  they s ta r ted  

par t ic ipa t ing  in Okscam (a la  Sutherland), but th a t  does not 

mean they were l ike  th a t  before. In fact,  the  evidence was 

th a t  they typ if ied  th e i r  culture  instead of being a typ ica l.  

Surely these f ind ings  cannot be ignored e i th e r .  If  these 

contradictory f indings cannot be ignored how can they be 

resolved?

One p o ss ib i l i ty  i s  tha t  the cu l ture  in Oklahoma has 

changed over the years,  becoming le ss  to le ran t  over time. 

The culture might have been permissive at the  time when 

Okscam was f i r s t  forming and developing. But the cumulative 

impact of such events as Vietnam and Watergate may have 

served to make Oklahomans le ss  to le ran t  of corruption.  Thus 

by the early 1980’s, when the Oklahoma survey was conducted, 

the people may have become in to le ra n t .  Furthermore, the 

Oklahoma survey was taken while Okscam was s t i l l  big news,
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and th i s  could a lso  have influenced a t t i tu d e s .

Another p o s s ib i l i ty  i s  th a t  the public has always been 

in to le ran t  of corruption but has f e l t  powerless to  do 

anything about i t .  This lack of eff icacy  was re f lec ted  in 

the s tory of the  minister who remembered trave ling with h is  

fa ther .  When the  son asked the fa ther  why people did not do 

something about the suspected corruption among th e i r  

commissioners, the fa the r  repl ied "You c a n ' t  f ig h t  c i ty  

h a l l ."  Furthermore, the data on eff icacy  supports the 

notion tha t  Oklahomans were not highly e ff icac ious .  

Although they were l ik e  the nation they were s t i l l  not 

highly e f f icacious .

A th i rd  p o s s ib i l i t y  i s  th a t  the importance of the 

corruption discovered during the h is to r ica l  examination was 

exaggerated and tha t  Oklahoma i s  not atypical in tha t  

respect.  Oklahoma ce r ta in ly  had no corner on the corruption 

market, as evidenced by the writings of Steffens and other

jo u rn a l i s t s  who wrote during the l a te  1800's and early

1900's. And perhaps similar examples could be found 

elsewhere in America today if  a thorough inves tiga tion were

conducted. Texas i s ,  for example, immediately suspect

because of the convictions obtained there  in the Okscam 

investigation . Furthermore, Okscam was exposed only a f te r  

the confluence of a number of fac tors ,  some of which were 

pure luck. Thus s imila r scandals may well continue to  e x is t  

elsewhere simply because the necessary set  of conditions for
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discovery and prosecution have not yet come toge ther .

A -fourth p o s s ib i l i ty  i s  th a t  measurement e r ro r  may have 

contaminated the f indings.  The items on rule-breaking may 

have r e l i a b i l i t y  and v a l id i ty  problems. This was the f i r s t  

time these items had been used and these  issues of 

r e l i a b i l i t y  and v a l id i ty  remain unresolved. In addition, 

people were asked to  s t a t e  an opinion about the  proprie ty  of 

various types of behavior, or what should be done as 

punishment for  certa in  behavior. This i s  not the same as 

asking whether or not one has ac tua lly  engaged in such 

behavior, as was done in the Gallup survey funded by the 

Mall S treet  Journal. Furthermore, the ru le —breaking item 

responses may have been ta in ted  by a so c ia l ly  desirable 

response se t  bias.  I t  i s  d i f f i c u l t  to  determine how much 

variance i s  due to  such "halo e f fe c t s , "  but some error 

variance from t h i s  source i s  l ike ly  to have occurred

I t  i s ,  therefore , d i f f i c u l t  to  draw de f in i t ive  

conclusions one way or the other concerning the  merit of the 

cu l tu ra l  hypothesis. There i s  solid  evidence to  continue to 

suspect i t s  existence even though the empirical inquiry did 

not support i t ,  but i t  i s  s t i l l  d i f f i c u l t  to  maintain tha t  a 

cu l tu ra l  to lerance of corruption was a major reason for 

Okscam in view of these contradictory f indings.

As for reform, an obvious lesson i s  th a t  the 

in s t i tu t i o n a l  weaknesses tha t  long prevailed should not be 

allowed to recur .  To some extent these weaknesses have been
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corrected. The fur ther  task of reform should be to

reinforce these in s t i tu t io n a l  modifications and to  prevent

them from being weakened in the fu ture .  The prevelance of 

the reform s p i r i t  in the 1985 l e g is l a tu r e ,  a s p i r i t  

strengthened by the need for f inancial  a u s te r i ty ,  was a sign 

that  reform seems to have gained wide acceptance among the 

public and p o l i t i c a l  e l i t e s .  This s p i r i t  of reform 

extending to  matters fa r  beyond county government seemed 

l ikely  to  reduce opportunities for corruption, a t  least  for 

some time.

In terms of theory, t h i s  study led to  one modification 

of the de f in i t iona l  scheme of black, gray, and white 

corruption ra the r  widely used in the l i t e r a t u r e .  For i t  was 

found th a t  among the black, or c lea r ly  i l l e g a l  forms of 

corruption, there  was one form tha t  was c le a r ly  blacker than

the r e s t .  The 10 percent kickbacks were bad enough. But

the "blue-sky" deals,  or "50-50:' s , "  were decidedly worse in 

the eyes of those who knew about them. For instance. 

Prosecutor Price in s i s ted  that  some gu i l ty  commissi oners 

t r ied  to  ra t ion a l ize  th e i r  10 percent kickbacks, but none of 

them t r i e d  to j u s t i f y  the 50—50?s. The l a t t e r  was c learly , 

in the eyes of the  par t ic ipan ts ,  criminal in a much more 

serious sense than the ordinary kickbacks. This d i s t inc t ion  

i s  not en t i re ly  novel, but i t  merits an emphasis not 

normally given to  i t .  Among crimes some are much more 

serious than others,  and presumably would be so perceived by
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both e l i t e s  and the public, were su i tab le  questions put to 

them. Certainly in fu tu re  research t h i s  d i s t in c t io n  should 

be acknowledged and investigated . Forms of black 

corruption, some decidedly more ser ious than o thers ,  need to 

be distinguished.

Another contribution  of t h i s  study, pa r t ly  th e o re t ic  and 

part ly  methodological, was the  confirmation of the 

usefulness of Michael Johnston's systems framework. This 

framework combined breadth and f l e x i b i l i t y .  I t  enabled the 

inquiry to  proceed in a number of d i rec t ion s  tha t  

nonetheless remained t ied  to  a coherent framework. 

P o l i t ic a l  cu l tu re  and public opinion could be explored in 

depth, as could in s t i t u t io n a l  se t t ing  and personnel. The 

r e su l t  was a quite thorough probing of major aspects  of the 

system. And in the end i t  was th i s  wide-ranging form of 

inquiry tha t  was able to  locate  the in s t i tu t i o n a l  weaknesses 

th a t  contributed so much to Okscam. To study corruption in 

t h i s  manner does require  a large body of data from h is tory ,  

from public opinion, and from e l i t e  interviews. But the use 

of the systems framework does assure th a t  a la rge  number of 

variables  will be examined with some care.  When time and 

resources permit, i t  appears to  be a highly des irab le  scheme 

to  apply to the study of corruption.

Quite apart  from the framework, t h i s  study confirmed the 

usefulness of a combined methodological approach in the 

study of corruption- The co n f l ic t  stemming from the
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d i f fe re n t  forms of evidence also serves as a warning against 

the well-known tendency to find what one looks for .  If one 

examines Oklahoma h is tory  looking for corruption i t  can be 

found e a s i ly  enough. What i s  needed, therefore ,  to 

supplement the ra ther  impressionistic  h is to ry  i s  a body of 

contemporary empirical data. Had the  l a t t e r  not been 

ava ilable ,  d i f f e re n t  findings and conclusions would almost 

c er ta in ly  have been reached. A multi—methodological

approach therefore  appears much the s trongest  method. I t  is  

probably of special  value in the study of the sen s i t iv e  and 

secre t ive  subjec t of p o l i t i c a l  corruption.

Another methodological contribution was the  use of the 

questions to  t e s t  tolerance for ru le -breaking , both public 

and pr iva te .  These were new and of necessi ty  somewhat 

experimental. In t e s t s ,  including regression  and fac tor

analysis ,  they did explain some variance tha t  was 

s t a t i s t i c a l l y  s ig n i f ic a n t .  Certainly they helped probe the 

corrupt p o l i t i c a l  cu l ture  th e s i s  and, in so doing, cast 

doubt upon i t .  But the  questions need improvement. Some 

could be dropped, such as the question on bingo. On the 

other hand, questions could be added to t e s t  a t t i tu d e s  

toward r e a l ly  "black" crimes. And various forms of conf l ic t  

of in t e r e s t  dilemmas designed to  probe a reas of gray 

corruption could be added. Ideally ,  a sca le  could be 

devised and te s te d  and re tes ted ,  both on the public a t large 

and on p o l i t i c a l  e l i t e s  such as s ta te  le g is la to r s .  Given
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time and resources a valuable s e t  o-f questions, tes ted  -for 

v a l id i ty  and r e l i a b i l i t y ,  could be devised to probe 

a t t i tu d e s  -for corruption throughout the  United S ta tes .  The 

study o-f Okscam has at  leas t  made some contr ibu tion  to  th i s  

proposed l in e  o-f -further research.

So -far, th i s  review of the ra t io n a le  for  Okscam has 

covered subs tan tive ,  theore tic ,  and methodological matters. 

But another subjec t of in te r e s t  was a normative one - 

reform. A s t a t e  plagued with a major p o l i t i c a l  corruption 

scandal has special  reason to  seek means of avoiding a 

repe t i t ion  of corruption. Some of the in s t i t u t io n a l  

weaknesses responsible for Okscam have been corrected as of 

the mid 1980s, fo r example by curbing the commissioner’s 

d isc re tion in the  purchase of supplies and equipment. And, 

although there  was some res is tance  and p ro te s t ,  there 

appeared to  be l i t t l e  desire to re turn to  the p ra c t ice s  of 

the past.  F ina lly ,  the t rad i t ion a l  rura l  subculture  tha t  

probably contributed to  corruption in years past  appeared to 

be of diminishing importance as the s t a t e  changed. The 

s p i r i t  of reform in the mid-1980s, powerfully reinforced by 

the need to  modernize and to adopt more e f f i c i e n t  ways of 

doing things,  offered some assurance th a t  corruption was 

less  to le rab le  than ever. Corruption would no doubt 

continue to  occur in one form or another. But the s t a t e  did 

seem to be headed in a direction such th a t  the recurrence of 

an Okscam was qu ite  unlikely. A qualif ied optimism was by
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no means misplaced.

The study o-f Okscam did not accomplish a l l  th a t  i t  s e t  

out to  do, but i t  did accomplish much. The origins of 

Okscam remain shrouded in mystery, even to  those who took 

p ar t  in i t ,  s ince  i t  evidently began long ago. But much was 

found out and some s ig n if ican t  contribu tions to  the  study of 

p o l i t i c a l  corruption may surely be claimed. To th i s  extent, 

a t  le a s t ,  the  s ta te  may benefit from t h i s  unfortunate 

occurrence.
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APPEN DIX 1

COUNTY COMMISSIONER QUESTIONNAIRE

1. What i s  your age? I I years.

2. How long have you lived in Oklahoma? C 3 years.

3. How long have you lived in t h i s  county? C 3 years.

4. Do you l iv e  in town or in th e  country? (Please give the 
name o-f the town you l iv e  in ,  or the c lo ses t  town.)

1. T own
2. Country

5. What i s  your race or ethnic background?

1. White 4. Asian
2. Black 5. Indian
3. Hispanic 6. Other

6. What i s  your sex?

1. Male
2. Female

7. What was your occupation before you become a county
commi ssioner?

S. What i s  your educational level?  (Circle highest level
completed.)

1 2 3 4 5  6 7  8 9  1 0  11 High School Graduate

Some College College Graduate Graduate Work

Many communities in Oklahoma are -facing issues th a t  are  hard 
to  deal with. Some people see th e  issue one way, and of

353

R e p ro d u c e d  with perm iss ion  of th e  copyright ow ner.  F u r th e r  reproduction  prohibited without perm iss ion .



www.manaraa.com

3 5 4

course, other people see i t  in a d i f fe re n t  way. We are  
in te res ted  in what you th ink. For each of these  issues, 
please ind ica te  whether you strongly  agree, agree, disagree, 
or strongly disagree.

9. Churches and other c h a r i tab le  organizations should be 
allowed to hold bingo games.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

10. If nobody has been hurt, a policeman should give a 
speeder a warning instead  of a t i c k e t .

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

11. People who report f a l s e  information on th e i r  income 
taxes should be punished to  the fu l l  extent of the law.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

12. Young men who f a i l  to  r e g is te r  fo r the d ra f t  should be 
punished to  the f u l l  extent of the law.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

13. If nobody has been hurt, a policeman should give a 
driver who has had too much to  drink a warning instead 
of a t i c k e t .

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree
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14. People who report f a ls e  information to  s t a t e  o f f ic ia l s  
in order to  receive food stamps should be punished to 
the f u l l  extent of the  law.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

15. I t  i s  a l l  r ig h t  to  take home and keep some things th a t  
belong to  the organisation you work fo r, as long as the 
th ings don 't cost very much.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

16. So long as i t  doesn 't  hurt anybody, i t ’s a l l  r ig h t  to 
accept favors from public o f f i c i a l s ,  whether the  favors
are legal or not.

1. Strongly agree
2. Agree
3. Di sagree
4. Strongly disagree

17. County government generally  has too l i t t l e  money to  do 
what i t  should.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

IS. The county commissioners have been singled out un fa irly
by c i ty  newspapers and te le v is io n  s ta t io n s  for
c r i t ic ism .

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

19. Do you think of yourself as a Republican, a Democrat, an 
Independent or what? If Republican or Democrat, do you 
consider yourself to  be a strong or not so strong
Republican or Democrat? If Independent, do you lean
toward the Democratic party, the  Republican party , or 
ne ither party?
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1 - Strong Democrat
2. Not so strong Democrat
3. Independent -  lean Democrat
4. Independent
5- Independent -  lean Republican
6. Not so strong Republican
7. Strong Republican

20- Have you held any other public o f f ic e  before becoming a 
county commissi oner? I f  yes, please ind ica te  the o ff ice  
and how long you held i t .

21. Do you have a d es ire  to  run for some other public o ff ice  
someday?
1. Yes 2. No

22. Do you think other o f f ic e  holders (loca l, s ta te ,  or
federa l)  called upon county commissioners for help in 
campaigns? If yes, would you say they ca lled  for help
often , sometimes, or hardly ever?

1. Yes -  often
2. Yes -  sometimes
3. Yes -  only a few times
4. No -  not at a l l

23. Do you think county commissioners have tended to see the
o ff ic e  as that of a professional adm inistra tor who ju s t
goes by the ru le s ,  or as a p o l i t ic a l  o f f ic e  in which a 
person responds to  th e  needs and requests of 
constituen ts  and others?

1. Ju s t goes by the ru le s
2. Helps those who make requests
3. Both but mainly ju s t  goes by the  ru les
4. Both but mainly helps those who make requests
5. Other (please specify)

24. We are  in terested  in how you evaluate the  d if fe re n t  
lev e ls  of government in  the United S ta tes . F i r s t ,  the 
national government in Washington. How much of the time 
do you think you can t r u s t  the  national government to  do 
what i s  right? Just about always, most of the time, 
only some of the time, or none of the  time?

1. Always
2. Most of the time
3. Some of the t i  me
4. None of the time
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25. How much o-f the  time do you think you can t r u s t  the
Oklahoma S ta te  government to  do what i s  r ig h t?  Ju s t
about always, most of the time, only some of the time, 
or none a t  a l l ?

1. Always
2. Most of the time
3. Some of the time
4. None of the time

26. How much of the  time do you think you can t r u s t  the
county government to  do what i s  r ig h t?  Just about 
always, most of the time, only some of the time, or none 
a t a l l?

1. Always
2. Most of the time
3. Some of the time
4. None of the time

27. How much of the time do you think you can t r u s t  the c i ty
government to  do what i s  r ig h t?  Just about always, most 
of the time, only some of the time, or none a t  a l l ?

1. Always
2. Most of the time
3. Some of the time
4. None of the time

28. In your opinion, will the  investigation  of county 
government in Oklahoma make corruption a more or le s s  
serious problem, or have no e ffec t?

1. More serious
2. Less serious
3. No e f fe c t

An issue  th a t  has been discussed for a long time concerns 
what c o n s t i tu te s  perm issible behavior on the p a r t  of public 
o f f i c ia l s ,  and the re  i s  s t i l l  a wide difference of opinion 
on th i s  matter. We are in te res ted  in what you th ink. For 
each statement below, please ind ica te  whether you strongly  
agree, agree, disagree, or strongly  disagree.

29. I t ’s a l l  r ig h t  for a public o f f ic ia l  to accept presents  
from companies as long as the  taxpayers d o n 't  su ffe r .

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree
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30. I t ’ s a l l  r ig h t  fo r  a public o f f ic ia l  to  make a p ro f i t
when the government buys some land so long as only a
f a i r  p rice  i s  charged.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

31. I t ’ s a l l  r ig h t  fo r  a public o f f i c ia l  to  accept campaign
contribu tions from people or organizations who do
business with government.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly d isagree

32. I t ’ s a l l  r ig h t  fo r  public o f f i c i a l s  to find jobs for 
th e i r  fr iends  or re la t iv e s  in  government.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

33. Public o f f i c i a l s  who accept kickbacks should be 
prosecuted to  the fu l l  extent of the law.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

34. So long as i t  doesn’ t  hurt anybody, i t ’s a l l  r ig h t  for 
public o f f i c i a l s  to  do favors for people or 
organizations, whether the favors are legal or not.

1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree
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35. I t ’s a l l  r ig h t  for public o f f i c ia l s  not to  follow the 
s t r i c t  l e t t e r  of the law sometimes i f  the  r e s u l t s  help 
people.

1- Strongly agree
2 . Agree
3 . Disagree
4. Strongly disagree

36. Do you th ink  th a t  corruption among public o f f ic ia l s  
comes about mainly because of some dishonest people in 
government or because of the way the p o l i t i c a l  system 
works?

1. Dishonest people
2. Way system works
3. Both; depends (please explain)
4. Other (please explain)

37. What is  your re l ig io u s  preference?

1 . Pro tes tan t
Catholi c

3- Jewish
4. Other (please s ta te )
5. No preference
6. None

38. Would you say your re lig io n  provides some guidance in 
you day-to-day liv in g , quite  a b i t  of guidance, or a 
g rea t  deal of guidance?

1. Some
2. Quite a b i t
3 . A great deal

39. Do you th ink  th a t  rep o rts  of corruption among county 
commissioners ever influenced any people to  run for tha t 
o ff ice?  Did these repo rts  influence many people who 
ran , some people, or none of the people who ran?

1. Many people
2. Some people 
3- None
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40. Do you think corruption among county commissioners 
occurred because the system allowed them a lo t  o-f leeway 
without e f fec tiv e  checks or r e s t r a in t s ,  or were the 
checks and r e s t r a in t s  e f fe c t iv e  and the system about 
r ig h t?

1. Yes — too much leeway in the system
2. No — system did not have too much leeway in i t
3. Other -  (please specify)

41. Do you think corruption among county commissioners 
occurred because people in the  p r iv a te  sector, 
espec ia lly  supp lie rs , pressured the commissioners?

1. Yes -  major fac to r
2. Yes — minor fac to r
3. No — not a consideration a t a l l

42. Do you think th a t  business people, such as suppliers, 
helped county commissioners with th e i r  campaigns? If 
yes, would you say they helped often , sometimes, or only 
a few times?

1. Yes — often
2. Yes -  sometimes
3. Yes -  only a few times
4. No — not a t  a l l
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APPENDIX II

PUBLIC OPINION QUESTIONNAIRE

NOTE: The items presented in th i s  appendix are  those used
in t h i s  d is se r ta t io n .  The o rig ina l questionnaire  contained 
133 items and i s  ava ilab le  upon request.

11. Do you think we a re  spending too much or too l i t t l e  on 
improving and p ro tec ting  the environment?
1- Too l i t t l e
2. About r ig h t
3. Too much

12. Are we spending too much or too l i t t l e  on programs to  
help the poor and e lderly?
1. Too l i t t l e
2. About r ig h t
3. Too much

13. Are we spending too much or too l i t t l e  on improving and 
protecting the n a tio n ’ s health?
1. Too l i t t l e
2. About r ig h t
3. Too much

14. Are we spending too much or too l i t t l e  on halting  the 
r is in g  crime ra te ?
1. Too l i t t l e
2. About r ig h t
3. Too much

15. Are we spending too much or too l i t t l e  on the  m ilita ry , 
armaments, and de-fense?
1. Too much
2. About r ig h t  
3- Too much
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27. Have you ever ta lked  to anyone, such as a friend or
neighbor, about county government?
1. Yes
2. No

28. Have you ever contacted an o f f ic ia l  of county 
government?
1. Yes
2. No

29. In the e lec tions fo r county o f f ic e s  -  such as the
s h e r i f f  -  since you have been old enough to  vote, would 
you say th a t  you have voted in ALL, MOST, SOME, or NONE
of the e lec tions fo r county o ff ices?
1- All
2. Most
3. Some
4. None

30. Have you heard or read about an investiga tion  of 
corruption in county government in Oklahoma?
1. Yes
2. No — SKIP TO 33

31. To the best of your knowledge, has the investiga tion  of 
county commissioners involved about one-th ird  or fewer, 
one-third  to  two—th ird s ,  or more than two—th ird s  of the 
county commissioners?
1. One-third or fewer
2. One-third to two—th ird s
3. Two-thirds or more

32. In your opinion, will the  inves tiga tion  of county 
government in Oklahoma make corruption a more or less  
serious problem, or have no e f fe c t?

1- More serious
2. Less serious
3. No e ffec t

33. How many commissioners serve in your county?
____________ County Commissioners

34. Do you know how county commissioners are  se lec ted?
1. Elected
2- Appointed

Not many people in Oklahoma know what county government 
does. I am going to  name some jobs, and fo r  each job, 
please t e l l  me whether th e  job i s  a large p a r t . a smal1 
p a r t , or no part of the  work of county government.
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Large Part Small Part No Part
35._____ Building Roads 1 2 3
36._____ Law Enforcement 1 2 3
37._____ Tax Collection 1 2 3

38. County government generally  has too l i t t l e  money to do 
what i t  should.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

39. The county commissioners have been singled out un fa ir ly  
by c i ty  newspapers and te lev is io n  s ta t io n s  for 
c r it ic ism .
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

47. Do you think th a t  people in county government waste a 
lo t  of the money we pay in taxes, waste some of i t ,  or 
don 't waste very much of i t ?
1. A lo t
2. Some
3. Not much

48. Would you say county government i s  p re tty  much run by a 
few big in te re s ts  looking out for themselves or th a t  i t  
i s  run for the benefit  of a l l  the people?
1. Few big in te re s ts
2. For benefit of a l l

49. Do you feel th a t  almost a l l  of the people running
county government a re  smart people or do you think tha t
quite  a few of them don’t  seem to know what they are 
doing?
1. A11 are smart
2. Don’t  know what they are doing

50. Da you think th a t  qu ite  a few of the people running
county government a re  crooked, not very many are, or do
you think hardly any of them are crooked?
1. Quite a few
2. Not many
3. Hardly any
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51. Generally speaking, do you think of yourself as a 
Republican, a Democrat, an Independent or what?

If DEMOCRAT OR REPUBLICAN: Do you consider yourself to  
be a strong or not so strong DEMOCRAT/REPUBLICAN?

If INDEPENDENT OR OTHER: Do you think of yourself as 
being c loser to  the Democratic party  or to  the 
Republican party?
1. Strong Democrat
2. Not strong Democrat/Don’ t  know
3. Independent — leans Democrat
4. Independent -  leans to  Neither
5. Independent — leans Republican
6. Not strong Republican
7. Strong Republican
8. Other -  Leans to  Neither

59. We are in te re s ted  in how people evaluate the  d if fe re n t  
lev e ls  of government in the  United S ta te s .  F i r s t ,  the 
NATIONAL GOVERNMENT IN WASHINGTON. How much of' the 
time do you think you can t r u s t  the national government 
to do what i s  r ig h t:  Ju s t  about always, most of the
time, or only some of the time?
1. Always
2. Most of the time
3. Some of the time
4. None of the time

60. How much of the time do you think you can t r u s t  the
OKLAHOMA STATE GOVERNMENT to  do what i s  r ig h t:  Just
about always, most of the time, or only some of the 
time?
1. Always
2. Most of the time
3. Some of the time
4. None of the time

61. How much of the time do you think you can t r u s t  the
government of the CITY or TOWN where you l iv e  to  do
what i s  r ig h t :  Ju s t  about always, most of the time, or
only some of the time? (IF RESPONDENT LIVES IN A RURAL 
AREA, ASK ABOUT THE CITY OR TOWN THEY FEEL THEY ARE 
CLOSEST TO.)
1. A1ways
2. Most of the t i  me
3. Some of the time
4. None of the time
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62. How much o-f the time do you think you can t r u s t  the
government o-f your COUNTY to  do what i s  r ig h t?  Just
about always, most of the time, or only some of the 
time?
1. Always
2. Most of the time
3. Some of the time
4. None of the time

Many communities in Oklahoma a re  facing issu es  th a t  are hard 
to  deal with. Some people see the  issue one way, and of 
course, other people see i t  in a d i f fe re n t  way; there  are no 
rig h t or wrong answers. For each of these  issues, please 
t e l l  me whether you strongly agree. agree. d isagree. or 
strongly d isag ree .

63. Churches and other charitab le  organizations should be 
allowed to  hold bingo games.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

64. If  nobody has been hurt, a policeman should give a
speeder a warning instead of a t i c k e t .
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

65. People who report fa lse  information on th e ir  income
taxes should be punished to  the fu l l  extent of the law.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

66. Young men who f a i l  to r e g is te r  fo r the  d ra f t  should be 
punished to  the fu l l  extent of the law.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

67. If  nobody has been hurt, a policeman should give a
driver who has had too much to  drink a warning instead
of a t i c k e t .
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree
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6a.

69.

70.

79.

82.

83.

84.

85.

People who report -false information to s t a t e  o f f i c i a l s  
in order to receive food stamps should be punished to  
the fu l l  extent of the law.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

I t  i s  a l l  r ig h t  to  take home and keep th ings th a t  
belong to  the organization you work fo r, as long as the 
th ings don’t  cost very much.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

So long as i t  doesn’t  hurt anybody, i t ’ s  a l l  r ig h t  to  
accept favors from public o f f ic ia l s ,  whether the favors 
are legal or not.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

Would you favor or oppose a law which would requ ire  a 
person to  obtain a po lice  permit before he or she could 
buy a gun?
1. Favor
2. Oppose

People l ik e  me don’t  have any say about what the 
government does.
1. Agree
2. Disagree

Voting i s  the only way people like  me can have any say 
about how the government runs things.
1. Agree
2. Disagree

Sometimes p o l i t i c s  and government seem so complicated 
th a t  a person l ik e  me can’t  re a l ly  understand what’s 
going on.
1. Agree
2. Disagree

I don’t  think public o f f i c i a l s  care much what people 
l ik e  me think.
1. Agree
2. Disagree
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86. Generally speaking, those we e le c t  to  Congress in 
Washington lose touch with the people p re t ty  quickly.
1. Agree
2. Disagree

87. P o l i t ic a l  p a r t ie s  are  only in te res ted  in peop le 's  votes 
but not in th e i r  opinions.
1. Agree
2. Disagree

88. A good many local e lec tions  a r e n 't  important enough to 
bother with.
1. Agree
2. Disagree

I am going to read several statements. For each one, please 
t e l l  me whether you strongly  agree. agree. d isagree . or 
strongly d isagree .

89. I t ' s  a l l  r ig h t  for a public o f f ic ia l  to  accept presents 
from companies as long as the taxpayers d o n 't  su ffe r .
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

90. I t ' s  a l l  r ig h t  for a public o f f ic ia l  to  make a p ro f i t
when the government buys some land so long as only a
f a i r  price  i s  charged.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

91. I t ' s  a l l  r ig h t  for a public o f f ic ia l  to  accept campaign
contribu tions from people or organizations who do
business with government.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

92. I t ' s  a l l  r ig h t  for public o f f i c ia l s  to  f ind  jobs for 
th e i r  fr iends  or r e la t iv e s  in government.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree
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93. Public o f f i c i a l s  who accept kickbacks should be 
prosecuted to  the f u l l  extent of the law.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

94. So long as i t  doesn’t  hurt anybody, i t ’s a l l  r ig h t  for 
public o f f i c i a l s  to do favors fo r people or 
o rganisations, whether the favors are legal or not.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

95. I t ’s  a l l  r ig h t  for public o f f ic ia l s  not to  follow the
s t r i c t  l e t t e r  of th e  law sometimes i f  the r e s u l t s  help
people.
1. Strongly agree
2. Agree
3. Disagree
4. Strongly disagree

96. Do you think th a t  corruption among public o f f i c ia l s
comes about mainly because of some dishonest people in
government or because of the way the p o l i t i c a l  system 
works?
1. Dishonest people
2. Way system works
3. Both; Depends _______________
4. Other ___________________________

106. Do you think th a t  people in the national government 
waste a lo t  of the money we pay in  taxes, waste some of 
i t ,  or don’ t  waste very much of i t ?
1.' A lo t
2. Some
3. Not much

107. Would you say the national government i s  p re t ty  much 
run by a few big in te r e s ts  looking out fo r  themselves 
or th a t  i t  i s  run fo r  the benefit of a l l  th e  people?
1. Few big in te r e s t s
2. Benefit of a l l
3. Depends; both
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108. Do you fee l th a t  almost a l l  the people running the 
national government are smart people or do you think 
th a t  qu ite  a few of them d o n 't  seem to know what they 
are doing?
1. All are smart
2. Don't know what they a re  doing
3. Depends; both

109. Do you think th a t  quite a few of the people running the 
national government are crooked, not very many are, or 
do you th ink hardly any of them are  crooked?
1. Quite a few
2. Not many
3. Hardly any

111. What i s  your re lig io u s  preference: P ro testan t,
Catholic , Jewish, some other re l ig io n  or no re lig io n ?
1. P ro tes tan t
2. Catholic
3. Jewish
4. Other _______________
5. No preference
6. None

There are always some people whose ideas are considered bad 
or dangerous by other people. For instance, a person who
believes th a t  Blacks are  gene tica lly  in fe r io r .

114. If such a person wanted to  make a speech in your 
community claiming th a t a l l  Blacks are in fe r io r ,  should 
he be allowed to  speak, or not?
1. Ves, allowed to  speak
2. No, not allowed to speak

Now consider a man who admits he i s  a communist.

115. Suppose th i s  admitted communist wanted to  make a speech 
in your community. Should he be allowed to  speak, or 
not?
1. Yes, allowed to  speak
2. No, not allowed to  speak

118. How long have you lived in Oklahoma? ____ years.

119. In what c i ty  or town do you now liv e?  _____________
In what county i s  th a t?  _____________

120. How long have you lived in t h i s  county? ________ years
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What i s  th e  h ighest level o-f education you have 
completed?

Male Head Female Head 
1 1

1 2 1 .

122.
5
6
7

8 
9

2
3

u
6
7

a
9

Grades
Grades
Grades

some

0-4
5-8
9-11
high school

High school;
Graduate or GED 

Some college 
College graduate 
Graduate work 
Re-f used 
Don't know

What i s  your ethnic background?

123.

124.

Maie Head 
1 
2
3
4
5
6 
7

Female Head
1
o

3
4
5
6 
7

Whi te  
Black 
Hi spani c 
Asi an 
Indi an
Other ______
Don't know

125. Code respondent’s sex (ask i f  unsure)
1.
r>

Male 
Female
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