
A THEORETICAL-INTEGRATIVE MODEL 

OF CORE CURRICULUM POLICY-MAKING 

by 

Caroline D. Krentz 

Thesis presented to the School of 

Graduate Studies of the University of Ottawa 

in partial fulfillment of the requirements 

for the degree of Doctor of Philosophy 

aroline D. Krentz, Ottawa, Canada, 1989. 



UMI Number: DC53553 

INFORMATION TO USERS 

The quality of this reproduction is dependent upon the quality of the copy 

submitted. Broken or indistinct print, colored or poor quality illustrations 

and photographs, print bleed-through, substandard margins, and improper 

alignment can adversely affect reproduction. 

In the unlikely event that the author did not send a complete manuscript 

and there are missing pages, these will be noted. Also, if unauthorized 

copyright material had to be removed, a note will indicate the deletion. 

® 

UMI 
UMI Microform DC53553 

Copyright 2011 by ProQuest LLC 
All rights reserved. This microform edition is protected against 

unauthorized copying under Title 17, United States Code. 

ProQuest LLC 
789 East Eisenhower Parkway 

P.O. Box 1346 
Ann Arbor, Ml 48106-1346 



ACKNOWLEDGEMENTS 

Developing, researching, and writing this thesis was a 

satisfying and enriching experience. Invaluable assistance, 

counsel, and guidance were provided by many people. 

In particular, I want to express my thanks to Dr. 

Harold Jakes for his patience and understanding, to Dr. Ruth 

Whitehead for her continuing support and advice, and to Dr. 

Ruth Wright for her encouragement and example. 

I wish to thank Mr. Kenneth Vollman for assistance with 

the production of the graphics. 

My appreciation also goes to my husband, Dr. Arthur 

Krentz, who provided moral and technical support, and to my 

two children, Nathan and Adrienne, who graciously conceded 

time throughout this undertaking. 



11 

ABSTRACT 

Theoretical-Integrative Model of Core Curriculum Policy-making 

Curriculum policy-making in general, and core 

curriculum policy-making specifically is a phenomenon which 

is little understood and often overlooked in the literature. 

The renewed interest in core curriculum as a direction to 

follow in developing a required curriculum raises the issue 

of how to formulate a core curriculum policy that will 

answer the question of what all students should learn and 

guide the subsequent development of curriculum documents. A 

review of the literature regarding core curriculum revealed 

a lengthy history of attempts to develop and implement a 

core curriculum. The literature review also indicated a 

dearth of information related to core curriculum policy-

maki ng. 

The phenomenon of core curriculum policy-making is 

neither conceptualized nor understood from a theoretical 

perspective. Studies related to curriculum policy-making 

fail to provide a theoretical view that describes the stages 

of the core curriculum policy process or the factors which 

affect the development of curriculum policy. Contemporary 

demands for decisions about required curriculum content 

necessitate clarity and understanding of the core curriculum 
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policy process. Therefore, the purpose of the thesis was t 

develop a theoretical model which integrates the policy 

process and the curriculum policy-making process to guide 

the making of core curriculum policy. 

This thesis focused on the development of a 

theoretica1 -integrative model of the core curriculum policy 

process based on the findings of 38 studies of the policy 

process. The interpretative-theoretical methodology 

employed in the thesis demands rigour and careful 

deliberation throughout the four sequential phases. In the 

first phase of exploration, the methodology establishes the 

framework of the thesis and poses the research questions 

which guide the activity in the subsequent phases. The 

exploration phase prescribes specific criteria for selectin 

data sources and describes the studies. 

The second phase, analysis, systematically compares th 

major data sources. Research questions established in the 

exploration phase serve as the framework to guide the 

analysis of the studies. Data from the analysis forms the 

basis of the classification phase which follows. In the 

classification, the data base is methodically organized int 

categories which assist in clarifying thought about the 

phenomenon under study. Categories are prepared using pre-

established criteria. 

The final phase of explanation presents the 

conceptualization of the theoretical relations in the 
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construction of a theoretical-integrative model of the core 

curriculum policy process. The model and the explanation 

furnish answers to the five research questions posed in the 

exploration phase of the study- The five research questions 

are as follows: 

1. How does the policy process function? 

2. What are the elements in the policy process? 

3. What are the relationships among the elements in 

the policy process? 

4. Are there elements unique to the curriculum policy 

process? 

5. How is the policy process affected by these 

elements? 

The thesis concludes that the core curriculum policy 

process consists of six stages of policy agenda, policy 

alternatives, policy selection, policy implementation, 

policy evaluation, and policy adjustment. The development 

of a core curriculum policy does not necessarily follow the 

sequence implied in the six stages because of the iterative 

nature of the process. The process is complete when the 

core curriculum problem is defined and the policy selected 

continues through all of the stages. Not all core 

curriculum policy-making will complete the full cycle. The 

complex and uncertain nature of the policy process results 

from the variables which impinge on it. 



Six categories of elements of the core curriculum policy­

making process emanate from the analysis and classification 

phases in the study. These categories include the 

curriculum, decision-making strategies, explicit and 

implicit variables, institutions and people. These elements 

interact both as internal and external factors on the core 

curriculum policy process. The process is seen as a 

decision-making process which is, in turn, influenced by the 

elements within each of the other five categories. 

Decisions at each stage affect the forward or reverse 

momentum of the policy process. 

The thesis demonstrates that the core curriculum policy 

process is influenced by both internal and external factors 

which interact. These factors affect the policy process in 

terms of the nature and the number impinging on the process 

over time. The nature and the number of factors modify the 

process of core curriculum policy-making, the quality of the 

core curriculum policy, and the magnitude of change the 

policy represents. 

Core curriculum policy-making seems to reflect the 

complex nature of the effect of these factors on the process 

by favouring an incremental, political strategy in deciding 

on poli cy and pians . 
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INTRODUCTION 

Recent education studies in Canada, the United States, 

and the western world focus attention on the school 

curriculum. Resolving the question of what students should 

learn in elementary and secondary school is by no means a 

new issue (Spencer, 1860) but one which confronts educators 

on a recurrent basis (Sizer, 1984). Core curriculum has 

been offered in the past (Alberty, 1953; Fraley, 1977; 

Smith, Stanley & Shores, 1957) as a means of organizing and 

selecting curriculum content specific to certain goals. 

Today, core curriculum is again being discussed in the 

literature and by various levels of government as a 

potential solution to the continuing quest for appropriate 

curriculum content and structure (Adler, 1982; Barrow, 1979; 

Boyer, 1983; Chitty, 1979; Friedenburg, 1982; Holt, 1976; 

Morgan, 1980; Roberts & Cawelti, 1984; Toomey, 1980; Vars, 

1981). The writer, as a former director of curriculum in the 

province of Saskatchewan, participated in the development of 

a core curriculum policy for elementary and secondary 

students. It was evident to the writer during the policy­

making process that curriculum policy-makers must again 

consider the difficulties associated with core curriculum. 



The renewed interest in core curriculum brings to the 

fore the major shortcomings of the earlier attempts to 

develop core curriculum. Because the core curriculum 

literature offers little in the way of positive suggestions 

for learning from the mistakes of the past, another source 

must be explored. What seems to be needed is another view 

of this complex problem. Perhaps Short (1983a) has a 

contribution to make in this regard when he draws attention 

to the distinction between the curriculum development 

process and the curriculum policy process. The core 

curriculum movement may have suffered because of the failure 

to see the need for a process that Short describes as making 

"initial general determinations" (p. 4 4 ) . These 

"determinations" fall into the area of curriculum policy­

making as opposed to curriculum development. The task, 

then, of deciding what should be the intent of the content 

and structure of the core curriculum is designated to 

policy-making as opposed to the curriculum development 

process which "involves any curriculum-related decision­

making that is done subsequent to the making of initial 

general determinations of substantive curriculum policy" 

(Short, 1983a, p. 4 4 ) . It would seem that the early 

activities in core curriculum in the United States and 

Canada did not clearly determine the "kind, structure, and 

intent" of core curriculum and resulted in a variety of 

definitions and interpretations of core. Consequently, core 



programs varied widely and failed to achieve what their 

advocates intended. At the time, however, it seems that 

educational policy-making in general (which includes 

curriculum policy-making) was limited and inadequate 

(Conant, 1964). 

Recent education reports in Canada, the United Kingdom 

and the United States raise a list of curriculum concerns 

for the consideration of curriculum decision-makers today i 

the development of a core curriculum policy. The current 

core curriculum literature offers little guidance to the 

curriculum policy-maker. Rather, it reveals a continuing 

debate about the definition, goals, and content of such a 

policy (Barrow, 1979; Boyer, 1983; Chitty, 1979; CMEC, 1979 

Enns & Connelly, 1979; Harris, 1977; Hughes, 1982; Lawton, 

1980b; Morgan, 1980; Tanner, 1984; Toomey, 1980; Tripp & 

Watt, 1984). There is little in the way of concrete help 

for the decision-maker to assist in formulating a core 

curriculum policy that satisfies all the concerns. 

Policy literature, on the other hand, contains a vast 

amount of material, some of which may have application to 

core curriculum policy-making. In recent years, the policy 

sciences area has experienced growth and development to the 

extent that it may provide assistance to the core curriculu 

policy process (Harman, 1975; Mitchell, 1984). Within the 

policy literature, the very abundance of information may be 

a deterrent to the curriculum policy-maker. Indeed, the 



need for a bridge between the policy theory and educational 

practice has been identified (Elboim-Dror, 1970; Mitchell, 

1984; Sergiovanni, 1981). Policy literature upholds the 

need for help in applying what is now known about the policy 

process. Quade (1982) indicates that "satisfactory 

theoretical foundations for guiding action is lacking. 

Consequently, we must again rely on model building" (p. 

143). 

The need for model building springs from the dearth of 

information related to curriculum policy-making. With so 

limited a range of material available, the building of a 

model using the domain of policy-making to help explain the 

curriculum policy-making process expands knowledge of both 

processes. Kaplan (1964) indicates that two kinds of 

knowledge emanate from theory building. "Extension" of 

knowledge occurs when the boundaries of existing theory 

expand to include factors not considered previously. 

"Intension" of knowledge results when existing explanations 

of an area are strengthened by the activity. Building a 

theoretical model which integrates the existing knowledge of 

the policy process with the related area of curriculum 

policy-making will extend knowledge in the curriculum policy 

area while furthering understanding of the policy process. 

In this way, it is possible to move from the known to the 

unknown in a systematic manner (Belth, 1969). Halpin's 

(1958) view that there are specific factors in educational 

administration that distinguish it from other and more 
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general forms of administration may hold true for curriculum 

policy-making and the broader policy-making process. 

It is against this background that a model which 

integrates the theory of the policy process with the 

practice of making core curriculum policy is proposed. The 

purpose of this study is to develop a theoretical model 

which integrates the policy process and the curriculum 

policy-making process to guide the making of core curriculum 

policy. The model is developed using a rigorous methodology 

which demands that data meeting specific criteria be 

examined and analyzed. The results of the analysis are then 

subjected to the interpretative-theoretical methodology to 

produce the model. The theoretical-integrative model 

presents curriculum policy-making as a process separate from 

and previous to curriculum development. The model assists 

understanding of the core curriculum policy-making process. 

The study is presented in six chapters. The first chapter 

contains the rationale for combining the policy theory and 

the curriculum policy-making process. In the second 

chapter, the methodology appropriate to the development of a 

theoretical-integrative model is presented. Subsequently 

chapter three consists of an examination of the data used in 

the study. Chapter four analyzes and categorizes the 

findings. The fifth chapter presents the model and explains 

the relationships among the categories. The final chapter 

summarizes the study's results and discusses the 

implications of the model. 
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CHAPTER ONE 

Core Curriculum and the Policy Context 

In this chapter, literature related to core curriculum 

is reviewed to show how core curriculum has evolved during 

the twentieth century in North America. The historical 

perspective places core curriculum in the context of 

contemporary debates about core curriculum policy. A second 

body of literature presents the theoretical framework of the 

poli cy process. 

Historical Background 

For purposes of this review, the historical time frame 

encompasses the years 1900 to 1960. It was during these 

years that the core curriculum movement had its beginnings 

and demise in the United States (Fraley, 1977; Zais, 1976). 

Growth of schools and accessibility to primary and secondary 

education reached its peak during the first half of the 

twentieth century. Social conditions of depression, war 

immigration and population increase contributed to the 

ground swell for change to curriculum offerings and designs 

(Faunce & Bossing, 1958). The core curriculum movement 

seems to have been one of the responses to the pressures on 

schools to accommodate changing social and economic 

conditions. 



Early Indications 

Even before the turn of the century, the American 

common school ideal supported the extension of schooling and 

the expansion of school content for all levels of society. 

The common school movement set a pattern for combining 

education, social equality and democracy. 

Early in the twentieth century the concept of core 

curriculum arose as a result of "piecemeal learning 

accumulated from separate subjects" (Smith, Stanley & 

Shores, 1957, p.311). This fragmentation of curriculum 

offerings resulted in what Zais (1976) describes as the 

"Ziller plan," a core of "cultural studies--biblical and 

profane history and 1iterature--... about which the other 

subjects were organized," and the "Parker plan," a core of 

"sciences—mineralogy, zoology, anthropology and history" 

(p. 420). The core in these two plans was simply a list of 

required courses. Fraley (1977) agrees that the term "core 

curriculum" did, at first, refer to a set of required 

courses . 

Both the concern for the preservation of democratic 

ideals and the need for a coherent curriculum design appear 

as early contributing factors in the rise of the core 

curriculum movement. The era of progressivism continued the 

development of the concept of core curriculum. 
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The Progressive Movement 

With the progressive movement in North America came the 

view that social values should be included in the school 

curriculum. The National Education Association's Commission 

on the Reorganization of Secondary Education and its 

publication of "Cardinal Principles" support this addition 

(Fraley, 1977). The progressive movement took a different 

view of core than that of course requirements. Zais (1976) 

indicates that "the progressives proposed a core of studies 

that would centre on common individual and social needs" (p. 

420). In fact, at least three types of core programs grew 

out of the movement (Zais, 1976): (1) areas of living or 

social functions core, (2) social problems core, and (3) 

learner-centred core. Core curriculum, even in its early 

history, shows a variety of designs and interpretations. 

Each of these interpretations appears to arise out of a 

specific context with a number of factors impinging on its 

development. At the time each particular design evolved, 

there was no indication that any type of logical analysis 

gave rise to the specific curriculum structure. Rather, as 

Fraley (1977) observes "core was promoted on the premise 

that a teacher will try out general theories in the 

classroom to see if they work" (p. 10). As a result, the 

term "core" came to be used in many ways or synonymously 

with many other terms. Alberty and Alberty (1968) list 

terms such as: 
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Basic Education, Fundamental Learning, Common 

Learnings, Self-Contained Classes, General Education 

Classes, Unified Studies, Correlated Studies, Core-type 

Classes, 'Five' Core Classes, Block-Time 

CI asses ...Required Courses, (p. 204) 

What is clear is that the application of the term "core" 

varied from content to organization, from subjects to 

scheduli ng. 

Influence of the Eight Year Study 

The Progressive Education Association and its Eight 

Year Study greatly affected the growth of the core 

curriculum approach. With prominent educators involved, the 

study encouraged 30 secondary schools in the US. to 

experiment with innovative educational practices. Little 

guidance or help was available to prepare for the study. 

Nevertheless, the study proceeded and follow-up reviews 

showed that college students from these experimental schools 

were as successful in college as their cohorts (Aiken, 

1942). Alberty participated in the activities of the study 

by conducting workshops and encouraging materials 

development to stabilize and refine the core idea (Fraley, 

1977). Alberty describes his view of core curriculum under 

the rubric of "general education" when he says, 

It is clear then that public education, as one of 

our society's chief instruments for providing 

optimal development of the individual and 
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dedication to common goals, needs to provide the 

conditions and opportunities for individual 

fulfillment in a context of ideals, values, 

understandings and skills that are needed by all 

for effective citizenship. (Alberty & Alberty, 

1968, p. 200) 

The term "core" as Alberty uses it, describes the various 

types of organization in general education. The roots of 

his notion of core are grounded in the notions of the 

democratic ideal of the American common school, the need for 

a coherent curriculum design demonstrated by the Ziller and 

Parker plans and the social values instruction of the 

Cardinal Principles. With the Progressive Movements' Eight 

Year Study and accompanying professional activities Alberty 

was able to refine and gain wide support for his idea of 

core programs. 

Development of Core Curriculum 

During the period of time spanned by the Eight Year 

Study (1930-1941), Caswell, Alberty, and other prominent 

educators of the time, worked towards the development of 

curriculum guides and supporting materials. In the southern 

United States, Caswell acted as a consultant to the state of 

Virginia in 1937 to establish a core curriculum echoing the 

ideals of the earlier American common school (Fraley, 1977). 

Caswell seems to have maintained a focus on the social, 

democratic orientation to curriculum while Alberty seems to 



11 

have been influenced by the Progressive Movement's 

orientation to the child as well as by the democratic ideal 

(Fraley, 1977). Consequently, core curriculum continued to 

exhibit both the democratic ideal as well as the personal, 

individual concern of the progressives. 

Types of Core Programs 

The literature presents other views of core for 

consideration. Zais (1976) describes the core as a 

"universally required component intended to provide common 

learnings, or general education, for all students" (p. 421). 

In his summary Zais argues that the common learnings aspect 

is the essential feature of a core design. A second feature 

according to Zais is the administrative framework, the 

block-time class. Nearly all core designs combined several 

time periods to teach the core component. The core design 

was intended for use at the secondary school level because 

of the perceived need for a more general education. In 

contrast to the primary level where curriculum focuses on 

basic or common learnings, the secondary level was seen as 

"fragmented" and "excessively specialized." Zais presents a 

skeletal structure of a core design as a demonstration of 

the thinking at the time. Although the structure 

demonstrates the central focus of the core or common 

learnings, Zais is quick to point out that "there is very 

little that can be assumed about the goals, content and 

organization of a core curriculum" (p. 421). With so little 



clarity beyond the two features presented above core 

programs varied in type and description in practice. 

Zais (1976) synthesizes the different types of core 

curriculum designs into six categories as follows: 

1. The separate-subjects design is simply a group of 

subjects selected from the range of available 

courses and required of all students. 

2. The correlated core attempts to show 

interrelationships among two or more subjects to 

furnish coherence and enhance the common learning 

aspect of the core. Zais describes two forms of 

this design. The first is the presentation of 

material related to a similar time-period or idea 

The second relates to the use of "themes, problem 

or units" (p. 424). In both these variations, th 

content of the curriculum originates from the 

subjects being correlated. 

3. The fused core totally integrates two or more 

subjects. Social studies with its fusion of 

history, geography, economics, sociology, 

anthropology, political science and psychology 

exemplifies a fused core. However, not all 

subjects or the core of common learnings can be 

fused so that there may be a combination of 

separate and integrated subjects. 
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4. The activity/experience core is also called the 

"unstructured" core, which "defines general 

education in terms of the immediate felt needs and 

interests of the learners" (p. 425). This 

particular design has its origins in the 

progressive movement which focused on learner-

centred education. Often labelled as the "true" 

core, this design is taught in a block-time class. 

5. The areas-of- 1iving core is also considered an 

"authentic core design," and is based on common 

problems arising out of e\/ery day life (p. 425). 

Characteristics of this design include problem-

centred rather than learner-centred content, 

preplanning, and integrated required learnings 

taught in a block-time class. 

6. The social problems core is similar to the 

preceding design, and focuses primarily on 

contemporary social issues. Zais notes that the 

areas-of- 1iving core sanctions the existing 

situation, while the social problems core 

critically examines conflicting value systems. 

As early as 1947, Alberty presented a list of six types 

of core programs, but later Alberty and Alberty (1968) 

discussed only five types of core programs which met the 

requirements of general education. The five types of core 

designs are described as (1) separate subjects, (2) 
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correlation of two or more subjects, (3) fusion of two or 

more subjects, (4) common problems, needs and interests of 

adolescents, and (5) teacher-student planned activities, 

without any reference to formal structure (Alberty & 

Alberty, 1968). Compared with Zais' (1976) list, Alberty's 

core type number four appears to be a fusion of the areas-

of-living and the social problems core. 

Smith, Stanley and Shores (1957) purport that the "idea 

of the core curriculum is only a radical modification of the 

subject curriculum" (p. 313). They offer two features which 

distinguish the core curriculum from other forms of 

curriculum organization. The first is that the core 

curriculum emphasizes social values. The core curriculum is 

described as "unique in its insistence that the major goals 

of education be those reflecting the major needs of the 

social system" (p. 317). Second, the structure of the core 

curriculum is shaped by "broad social problems or by themes 

of social living" (p. 317). Subject matter loses its 

central focus, but is essential in defining and solving 

problems. Thus the core curriculum with its broad themes of 

social living facilitates both the involvement of children 

in planning and solving the social problems and satisfying 

children's interests and needs. 

In their discussion, Smith, Stanley and Shores (1957) 

identify six types of core programs as follows: 
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Subject-centred categories. 

1. unified courses in which content from particular 

subjects are "fused" to produce a new course 

labelled the core "program." 

2. the cultural history core in which the unifying 

factor is a significant phase of cultural 

development. History in its broadest meaning is 

the core of the program so that the integration of 

the major fields of knowledge is broader than the 

fusion in the unified courses. 

Individual-centred categories. 

3. the adolescent-needs core is derived from 

individual-centred needs in reference to a social 

context or social relationships. 

4. the interests-and-needs core is based upon an 

analysis of children's developmental needs as well 

as the demands of democratic culture. This core 

program is more typical of elementary school 

curri cula. 

Social-centred categories. 

5. the social-functions core consists of content found 

in the basic and universal categories of life 

activities such as government, vocational 

activities and recreation. 

6. the social-problems core differs from the social 

functions core in that the categories are based on 
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critical social problems which are significant to 

the life of a soci ety. 

These six types of core curriculum are parallel to 

those of Zais and Alberty, but are organized into three 

distinct categories. Of interest is the slight variations 

in each listing. For example, Alberty's open-ended, teacher-

student planned activities are not even considered by Smith, 

Stanley and Shores in their presentation. This kind of 

variation is typical of the lack of agreement which existed 

in the core movement in the United States even at the height 

of its popularity. 

Taba (1962) points out that the different meanings of 

the term "core" lead to confusion. She criticizes Alberty's 

distinction between general required content and elective 

content as simplistic. The types of core programs which 

Alberty describes are "practically synonymous with general 

education" (p. 408), and in Taba's view this renders the 

concept of core useless. Taba maintains that the core 

programs are not actually curriculum designs but rather 

class-scheduling techniques which give much larger blocks of 

time to content. In addition, Taba contends that it was too 

difficult to identify the use of core programs because of 

the variations in types and the lack of clarity in terms. 

Faunce and Bossing (1958) report that 57.3 per cent of 

junior high schools used core programs, but Taba points out 
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that Wright (1958) indicates that 31.4 per cent were using 

core programs. 

Criticisms of Core Designs and Programs 

"The theory of the core curriculum, like theories in 

general does not work perfectly in practice" (Smith, Stanley 

& Shores, 1957, p. 337). With this caution, Smith, Stanley 

and Shores present their views of the strengths and 

weaknesses of the core programs in vogue at the time. First 

of all, they focus on the subject-centred categories which 

they see as an improvement over the "piecemeal presentation" 

of separate subjects. The unified courses allow teachers 

and students considerably more freedom to explore ideas and 

to develop new relationships among the subjects and content. 

Some of these unified courses are in reality only another 

form of subject orientation. Little guidance is available 

to organize the content of the courses and the social 

problems roots of the core may be entirely neglected. Taba 

(1962) points out that without direction in organization, 

one field or subject becomes dominant and "violates unique 

qualities and contributions of 'cooperating' fields" (p. 

411). Alberty and Alberty (1968) also recognize limitations 

of the subject-oriented types of core designs. Both the 

needs of the individual and the values of democracy are 

overlooked in the focus on subject matter mastery. In 

addition, certain subjects may still be required outside of 

the unified or fused design. The considerable organization 
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required to produce an effective core program limits the 

effectiveness of the attempts to unify concepts for the 

learner. Attention to implementation is often lacking and 

results in a lack of coherence and a significant knowledge 

base (Taba, 1962). 

The second major grouping which Smith, Stanley and 

Shores (1957) criticize is the individual-centre core 

category. While the major advantage of this type of core 

design is its focus on individual interests and needs, 

questions are raised about whose needs and whose interests 

are paramount in the design of the program. Too often, the 

needs of the middle class student provide the focus and even 

in this choice it is assumed that all middle-class students 

have the same needs and interests. Although Taba (1962) 

agrees that the flexibility of the core type can encourage a 

variety of learning experiences as well as provide the 

opportunity for developing academic skills in a meaningful 

context, she too raises concerns. With such openness, the 

scope of learning experiences is difficult to organize with 

any validity or coherence. Alberty and Alberty (1968) 

recognize the strength of this core design in its 

consistency with democratic processes because it focuses on 

cooperative planning and individual needs. However, they 

too underscore the lack of continuity in learning when the 

process becomes the focus of the design. 
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The third and final set of core designs Smith, Stanley 

and Shores (1957) consider is the social-centred category. 

The focus on the social context of everyday living provides 

a forum for learning about value standards and value 

conflicts. Rather than a past orientation, this design 

looks at present day topics of current interest to students. 

The concern here is that it is difficult to ensure that the 

focus remains on the value conflict rather than on the 

historical context. Though the intent is to examine social 

problems, the school is itself limited in its capacity to do 

more than consider the problems. Solutions are beyond the 

reach of the curriculum. Zais (1976) argues that the 

criticism of the attempt to remake society in accord with 

the views of curriculum planners and teachers is a 

misinterpretation. The main advantage of the social-centred 

category which Taba (1962) cites is its encouragement of 

critical thinking and problem-solving techniques. Alberty 

and Alberty (1968) offer some positive support for this core 

design in pointing out that class barriers can be eliminated 

in the discussion of problems and, in turn, democratic 

processes practised. Because bridging between subject 

areas is possible in this design, the approach is consistent 

with theories of learning and transfer. However, Alberty 

and Alberty also recognize that the design is a radical 

departure from the subject-centred designs and that resource 
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materials to support the discussions may be difficult to 

obtain. 

Overall the writers agree that teachers require the 

background and training to implement any of the designs 

(Alberty & Alberty, 1968; Smith, Stanley & Shores, 1957, and 

Taba, 1962). Because the changes are usually centred on the 

secondary school where teachers are trained in discipline 

areas, there is a lack of competent teachers to implement 

the designs (Taba, 1962) which go beyond the single subject-

centred orientation. At the time these writers observed the 

situation, there had been little opportunity for teachers to 

develop the necessary skills or to practice the approaches 

essential to success. As Taba so aptly puts it, "one could 

say that the unified or core program design has not yet 

received a fair test" (1962, p. 412). 

Research and Core Programs 

Alberty and Alberty (1968) lament the inconclusiveness 

of the results of research into the effectiveness of core 

programs when they say that the research suffers from the 

same confusion which surrounds the meaning of the term 

"core." The results of objective tests at the time indicate 

few significant differences between core programs and other 

types of curriculum organization (Alberty, 1960). The Eight 

Year Study (Aiken, 1942) provides little help in 

understanding the results of core programs on college 

students' progress, because each of the 30 schools used a 
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unique program. However, Fraley (1977) reports that status 

studies in the 1950's indicated a consistent increase of 

core programs, particularly in correlated-subjects programs. 

She indicates that "criteria for effectiveness of the core 

curriculum were elusive at best" (p. 156). Most assessments 

of the effectiveness of core programs were not objective 

evaluations but rather were the results of "opinionnaires." 

As a result evidence that core programs attained their goals 

is lacking. 

The Demise of Core Curriculum 

At the end of the 1950's most of the impetus for the 

core curriculum waned. Although Fraley reports the 

existence of certain types of core programs, she also notes 

the phasing out of many of the formerly large scale programs 

in New York and Denver. With Conant's (1959) urging that 

high schools continue with comprehensive programs and 

required courses, and Bruner's (1960) support for the 

discipline orientation, the impetus swung away from 

innovation and back to traditional subject orientation. 

Overton (1966) writes that core curriculum was a 

"curriculum innovation that held the attention and devotion 

of so many teachers and theorists for nearly three decades" 

(p. 533). He concludes that there were three main reasons 

for the fall of the core curriculum. First of all, the 

confusion over the meaning of the term "core" resulted in a 

failure of theorists to agree upon a common definition of 
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core. Consequently, teachers, administrators, and the 

public did not understand the meaning of core curriculum. 

Secondly, proponents of the core curriculum neglected to 

establish any empirical support for the superiority of core 

designs over traditional models. Rather, promotion of 

particular core designs was based upon the Eight Year Study 

results. Unfortunately these results did nothing to justify 

the effectiveness of core curriculum. Finally, there was a 

clear renunciation of the school's responsibility to serve 

in a reform capacity. Little hope of continuing with the 

most radical social-problems programs was evident in the 

late 1950's with the return to a more conservative era. 

Overton emphasizes that, although the core movement 

collapsed, "the problems of American education to which the 

pioneers of core addressed themselves are still with us, 

magnified and more unmanageable than before" (p. 536). 

Despite valiant efforts to bring interest, relevance and 

coherence to the curriculum, the core curriculum vision 

followed its proponents into a quiet retirement. 

The early attempts to implement core curriculum failed 

to realize the goals of the proponents. There is little 

evidence that development of a core curriculum was preceded 

by curriculum policy-making to set the general directions 

through a political process. More recent endeavours to 

establish a core curriculum are reviewed in the following 

section. 
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Beyond 1960 

The interest in a core curriculum has, however, 

lingered on. Vars, at Kent State University, maintains the 

National Association for Core Curriculum, established in 

1953, as a rallying point for encouraging educators to apply 

the core concept to present day settings. A pamphlet (Vars 

& Larson, 1980) defining core curriculum and listing its 

underlying assumptions was available for purchase in this 

decade. In his writing, Vars has attempted to be optimistic 

about the core curriculum. As a rebuttal to Overton, Vars 

(1968) describes the status of core curriculum as "lively," 

with regular, but small gatherings of the national group to 

discuss the prevalence of the administrative framework of 

core curriculum, and the block-time schedule in junior high 

schools. Vars acknowledges that a lack of definition 

continues to plague the core movement, and that there has 

been insufficient research as well as difficulty in teacher-

preparation. Vars recognizes that human concerns do not 

fall neatly into the "boundaries of conventional subjects" 

and consequently the search for curriculum designs must 

continue. Of course the core curriculum design is a viable 

offering as far as he is concerned. 

Vars (1981) argues for the support of core curriculum 

and points out that the current middle school movement 

focuses on students' needs in a manner similar to the 

interdisciplinary teamwork associated with core curriculum 
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in the 1930's and 1940's. Present day group guidance 

movements appear to repeat the social-problems design. 

Higher education movements toward a core-curriculum design 

also mirror earlier attempts by the core- curriculum 

movement to overcome the "piecemeal organization" of subject 

offerings. In his view, the core curriculum continues to be 

a force in modern education and deserves to be maintained. 

One of the major concerns still evident in Vars' 

writing is the lack of a clear definition which encompasses 

all of the examples he presents in support of the viability 

of core curriculum. He describes core curriculum in three 

different ways. 

1. He declares that "core curriculum is a form of 

block-time program in which learning experiences 

are organized around problems of significance to 

students with conventional matter brought in only 

as needed to deal with these problems" (1976, p. 

379) . 

2. He affirms that "the emphasis [is] on meeting the 

needs of students, as manifested in the rapidly 

changing society of the time in which we live" 

(1980, p. ii). 

3. He describes core curriculum as a humanistic 

philosophy which is "transdiscipiinary" (1981). 

It is apparent that the Vars has difficulty in clearly 

characterizing core curriculum. 
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The lack of clarity about core curriculum is evident 

throughout the current literature. Barrow (1979) suggests 

that education is "concerned to produce a thriving community 

of autonomous and democratic citizens" (p. 5 6 ) . He proposes 

a compulsory, common core curriculum in which the term 

"common" means the curriculum applies to al1 students. The 

common curriculum would comprise that knowledge which is 

above culture and subjective opinion. Although Barrow 

presents arguments for the common curriculum, his definition 

is so yery broad that designing the common curriculum may 

prove difficult even with the guidance he provides. 

When the Council of Ministers of Education, Canada, 

(1979) examined core curriculum in the provinces, it found 

the three following definitions of core curriculum used 

across the country: 

1. core curriculum as a list of required courses or 

subjects necessary for promotion through given 

levels of the school program, 

2. core as basic knowledge and skills in prescribed 

subjects, 

3. core as specified goals, aims or objectives 

regardless of course content. 

Even within a provincial system, the definition of core 

may not be consistent. Enns and Connelly (1979) conclude 

that the nature and emphasis of core curriculum change from 

one curricular division to the next when they found that "no 
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single document provides an adequate source of information 

on Ontario's view of core" (p. 1 6 ) . 

In another province, an official document regarding the 

core curriculum states that core 

is intended to provide all Saskatchewan students 

with an education that will serve them well 

regardless of their choices after leaving school. 

It will both reinforce the teaching of basic 

skills and introduce an expanded range of new 

skills to the curriculum. It will also encompass 

the processes and knowledge needed to achieve 

broader goals. (Saskatchewan Education, 1987, p. 

3) 

The core curriculum consists of seven required areas of 

study (language arts, mathematics, science, social studies, 

health education, arts eduction and physical education) 

combined with common essential learnings (communication, 

numeracy, critical and creative thinking, technological 

literacy, independent learning, and personal and social 

skills and values). Both the process of developing the core 

curriculum policy and the definition of core curriculum for 

Saskatchewan have been criticized (Cochrane, 1987). 

Friedenberg (1982) offers yet another view of core 

curriculum when he declares that schools must teach the 

particular culture's ideology and do it through an efficient 

core curriculum. This core curriculum is organized around 
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blocks of time in which students learn by experience. The 

core should be composed of knowledge most worth having, 

precious qualities of insight and clear values. 

Britain, where curriculum has long been the preserve of 

the local school, has recently shown interest in core 

curriculum. The term "common curriculum" is used more 

frequently there, although some British writers draw a 

distinction. Lawton (1980b) feels the concept of core 

curriculum is weak because a recent report disclosed that 

nearly all British secondary schools have a core curriculum 

consisting of at least English and mathematics. Instead 

Lawton prefers the term "common curriculum" which he says is 

based upon the principle of social justice and would involve 

"defining what is most worthwhile in terms of educational 

knowledge and educational experiences" (p. 8 0 ) . Lawton's 

view of the common curriculum appears to have roots in the 

democratic ideal of the American core curriculum movement 

mentioned above. Re id (1979) uses the term "common core 

curriculum" to describe the subjects commonly required of 

all students. Morgan (1980) points out, however, that in 

Britain the common core curriculum is specific to a school 

rather than system-wide as it is in Canadian provinces. 

White (1977) provides yet another definition of core 

curriculum as "any curriculum or curricular objectives laid 

down at national level...as indispensable for all children" 

(p. 181). One writer (Harris, 1977) chose not to define core 
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curriculum on the grounds that it would be impossible to 

satisfy "all ideological demands of a pluralistic society" 

(p.179). Consequently, any core curriculum would result from 

political pressure and be arbitrary. 

Recent reports in the United States contain views on 

core curriculum. Boyer (1983) speaks of a core of common 

learning for secondary schools. This core is a program of 

required courses in literature, the arts, foreign language, 

history, civics, science, mathematics, technology and 

health. Roberts and Cawelti (1984) include Boyer's common 

learnings in their chronology of general education which 

appears to subsume the notion of core curriculum. The 

listing includes core requirements spanning subject 

requirements to the broad-fields clusters of Broudy, Smith 

and Bennett (1964) to Goodlad's (1984) time allocations. 

With renewed interest in core curriculum, the range of 

problems unresolved during its height loom up for 

resolution. Lack of clarity in definition and content are 

again difficulties. Terms such as general education, core 

curriculum, common core, common curriculum appear to be 

closely linked. Decisions about curriculum policy require 

that terms be clarified and all necessary factors 

considered. Earlier policy decisions about core curriculum 

were limited by lack of definition, research and societal 

commitment. Current literature echoes similar conditions to 

the advent of core curriculum in the first part of the 
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century with patchwork curriculum offerings on the one hand 

and social needs on the other. The situation calls for a 

solution. Core curriculum is being offered again as a 

possible direction. Without due attention to making core 

curriculum policy, there is no promise that a core 

curriculum policy will solve the existing problems. 

Setting a curriculum direction is a policy process 

(Short, 1983a). Before a core curriculum policy can be 

developed, some understanding of the curriculum policy 

process is necessary. Questions about the function of the 

policy process and elements and their relationships need to 

be addressed. The next section discusses the core 

curriculum in relation to the political context and the 

poli cy process . 

Core Curriculum and Politics 

The review of the core curriculum literature reveals a 

recurrent interest in the notion of core curriculum during 

the last 80 years. In spite of the concern and dedication 

of a number of prominent educators, core curriculum remains 

a somewhat elusive concept. The reason for this may be in 

what Harris (1977) alludes to as the political nature of 

making core curriculum policy. Lack of what Short (1983a) 

calls "initial general determinations" which distinguish the 

curriculum development process from the curriculum policy­

making process may have contributed to the failure of the 
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core curriculum in meeting the goals and intents of its 

proponents. 

When educational policy literature is examined, it 

seems to suggest that in the past, educational decisions 

were made in an apolitical context. The world of education 

was seen apart and separate from the world of politics 

(Scribner & Englert, 1977). The myth of apolitical education 

began early in the century to overcome the political 

corruption and its negative effect on school efficiency 

(Scribner & Englert, 1977; Wirt & Kirst, 1972). 

Increasingly though there has been a trend toward more 

awareness of the political nature and context of educational 

decision-making. Pressures for more participation by 

particular groups (parents, students, teachers, taxpayers, 

minorities and federal and state authorities) expanded the 

political nature of education (Wirt & Kirst, 1982). Forces 

beyond education impinged on the decisions made within the 

educational context. Wirt and Kirst regard the period 

between 1960 and the present as a politically turbulent one 

for education. The increased demands for participation 

coupled with the effects of social and economic events 

(Scribner & Englert, 1977) led to a change in paradigms, to 

confrontation from consensus-seeking. 

Curriculum policy seems no less affected by the shift 

of paradigms. Observing curriculum change, Reid and Walker 

(1975) note the importance of acknowledging the political 
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aspect of curriculum planning. They warn that if the 

rational aspect of curriculum change takes precedence over 

the political, the goals are less likely to be achieved. To 

overcome the problem, they advise that "the answer is to 

make sure that curriculum planning is itself to a degree 

political" (p. 255). 

Apple (1977) supports the notion that curriculum and 

politics are related. He speaks of the "major gap in our 

understanding of the relationship between politics and 

curriculum" (p. 358). Wirt and Kirst (1972) add that what 

has previously been accepted as professional 

responsibilities and viewed as apolitical must be seen in a 

different light. Specific "professional tasks such as 

curriculum decisions are highly political" (Wirt & Kirst, 

1972, p.4). 

Other writers (Schwille, Porter & Grant, 1980) argue 

that teachers make content decisions on a regular basis in 

the school context. These decisions are political in nature 

and should be included in political research. Until now, 

political research in education has focused more on 

institutional governance than on the politics associated 

with the selection of content. Schwille and others 

encourage investigations of the political nature of teacher 

decision-making about curriculum content. 

Unruh (1983) sees political awareness as indispensable 

when curriculum policy and direction are under 
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consideration. Because of the political context in which 

curriculum decisions take place, Unruh says that "naivete 

about the politics of education or willful disregard of 

formal and informal power centers are out of place today" 

(p. 9 9 ) . What is stressed is the need for political 

awareness and continuing dialogue to resolve the conflicts 

which arise in the political environment. 

Another difficulty regarding curriculum is also raised 

in the literature. Walker (1973) points to the dearth of 

curriculum research and the lack of clarity about the 

curriculum domain. More recently, Johnson (1985) refers to 

the lack of discipline in the field of curriculum inquiry. 

Problems occur in communication because curriculum 

terminology is not well established. Curriculum policy­

making seems to labour under the stress of both naive 

political practice and delayed development. Past attempts 

to develop effective core curriculum policy have met with 

little success. What seems to be needed is more 

understanding of politics and policy-making to close the gap 

between politics and curriculum. In bringing the two 

concepts together, perhaps the process of making core 

curriculum policy will be enriched. Some background to 

understanding policy is provided as a next step. 
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Theoretical Framework 

Policy Theory 

A unified body of policy theory does not exist (Yeakey, 

1983). Rather there are several areas in the literature on 

which policy theory depends. Decision-making theory and the 

policy analysis approaches provide the context for 

understanding the policy theory as it exists today. The 

following section presents an overview of the pertinent 

literature. 

Decision-Making Theory 

Decision-making theory has grown out of a vast but 

disparate body of literature relating how decisions are made 

to their effects (Robinson & Majak, 1967). Decision-making 

permeates all organizations (Simon, 1957). Katz and Kahn 

(1966) linked policy-making and decision-making on the basis 

of three dimensions of 1) level of generality or 

abstraction, 2) the amount of organizational space affected, 

and 3) duration. The development of goals and objectives 

and the formulation of strategies to achieve the goals are 

policy activities based on a combination of the three 

dimensions. 

The close relationship between decision-making and 

policy-making results in differing views. Some (Dror, 1968; 

Katz & Kahn, 1966) describe policy-making as a category of 

decision-making. Others see little help from decision­

making theory in the understanding of policy-making because 
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of a failure to discriminate between the kinds of decision­

making (March & Simon, 1958). More recently, however, 

decision-making is seen as a component of policy-making 

insofar as it involves the choice of an alternative from an 

array of choices available during the policy-making process 

(Yeakey, 1983). Typically decisions occur at various stages 

of the policy process so that the resultant product, the 

policy, is a combination of a series of decisions over time. 

The selection or policy formulation stage, however, focuses 

almost entirely on the decision-making activity. Pfeffer 

(1987) and Estler (1988) maintain that decision-making in 

educational organizations appears and functions differently 

under different conditions. The various models of decision­

making may be employed throughout the policy process 

depending on the situation, participants and other factors. 

Consequently decision-making models provide some help in 

understanding how policies are developed by the policy­

maker/decision-maker in the educational setting. 

The rational comprehensive theory. 

Rational decision models are possibly the best known 

and most widely accepted decision-making models (Yeakey, 

1983). They are commonly used as guides to practice in 

everyday life (Harman, 1978). The theory is based upon 

reasoned choice between different courses of action that may 

resolve public policy problems (Dunn, 1981). In the 

rational model, policy is formulated through a series of 
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related steps (Dror, 1968; Braybrooke & Lindblom, 1967) as 

fol1ows: 

1. recognize and identify a policy problem; 

2. clarify and rank the goals, values or objectives 

that guide the decision-maker; 

3. examine all alternatives that may contribute to 

achievement of the goals and objectives; 

4. forecast all consequences of each alternative if 

selected; 

5. compare each alternative and its attendant 

consequences with the other alternatives; 

6. select the alternative which maximizes the 

attainment of the goals, objectives or values. 

The rational model is an ideal type which can serve as 

a guide to practice or a basis for identifying barriers to 

rationality (Braybrooke & Lindblom, 1967). The model 

provides a structure for the decision process (Estler, 

1988). 

Serious limitations and weaknesses of this model, 

however, have been identified in the literature. The 

rational model treats policy problems as intellectual 

problems and tends to disregard the political forces 

involved in the policy environment (Braybrooke & Lindblom, 

1967) which makes the problem most complex and difficult to 

define. In addition, the comprehensive gathering of 

information in order to project all possible alternatives 
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and consequences is costly in both human and material 

resources. When human as well as technical limitations are 

considered, the barriers to implementing the model become 

obvious (Lindblom, 1959). Another concern with the model is 

the value aspect in which the decision-maker is confronted 

by conflicting values which are difficult to weigh or 

compare in establishing priorities. The human attributes of 

the decision-maker are neglected in the model (Estler, 

1988). 

These concerns (Braybrooke & Lindblom, 1967) have led 

to modifications of the model. For example, March and Simon 

(1958) present a "satisficing" model which suggests that 

decision-makers stop their search for the best or 

"maximizing" alternative when the first alternative that 

will sati sfy and suffi ce (work) is found. This concept is 

labelled as "bounded rationality" and implies that 

rationality is limited. 

The disjointed incremental theory. 

This theory was first proposed by Lindblom (1959) as 

"successive limited comparisons" in a critique of the 

rational comprehensive theory of decision-making. It was 

more fully developed later by Braybrooke and Lindblom (1967) 

as a model of how policy-makers actually make decisions, 

avoiding many of the pitfalls of the rational theory. 

Incrementalism can be summarized as follows: 
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1. select objectives which differ incrementally 

(minimally) from the status quo; 

2. consider objectives and the means to attain them in 

combination and adjust accordingly; 

3. limit the number of consequences to central or 

important ones; 

4. redefine the problem in light of means-ends, ends-

means adjustments; 

5. remedy present social problems rather than solve 

problems completely at one time; 

6. share the process of analysis with various groups 

resulting in a fragmented or disjointed but 

sequential process of policy-making. 

Incrementalism is politically expedient in that 

agreements on policy decisions come more easily when only 

small, incremental changes are proposed in contrast to large 

ones. Indeed, the term "political model" has been applied 

by some (Estler, 1988; Pfeffer, 1987). In addition, the 

model recognizes the limitations of most decision-makers and 

purports to describe the real situation. Practical, low 

risk decisions are the result. Curriculum policy-making 

appears to depend on this model (Kirst & Walker, 1977). 

Limitations of this approach centre on its inability to 

deal with basic or fundamental changes and the need for 

policy-makers to deal with radical alternatives (Harman, 

1978). When the basic policy or an entire program fails to 
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resolve difficulties, it is questionable as to whether an 

incremental change will remedy the condition. 

The mixed scanning theory. 

Sociology has also contributed a decision-making model 

in the mixed scanning theory of Etzioni (1967). He notes 

shortcomings in both the rational and incremental models and 

proposes a model which provides for choices based on both 

(Dunn, 1981). Because incrementalism focuses only on short 

term planning while the rational model accommodates 

strategic planning, a combination of the two may result in 

more effective policy-making (Yeakey, 1983). The precise 

combination, however, depends upon the problem. The mixed 

scanning model distinguishes and includes both fundamental 

and incremental decisions to provide for "high-order, 

fundamental policy-making processes which set basic 

directions and...incremental processes which prepare for 

fundamental decisions and work them out after they have been 

reached" (Etzioni, 1967, p. 388). 

Mixed scanning can be described as a compromise model 

which attempts to overcome the limitations of rationalism 

and incrementalism (Anderson, 1979). Estler (1988) sees 

this model as a subset of the rational model and uses the 

term "participatory" to describe the model's attempt to 

reach consensus through agreement on rules and procedures. 

The model does demonstrate the fact that decisions vary in 

"magnitude (e.g., scope, impact) and that different decision 
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processes may be appropriate as the nature of decisions 

varies" (Anderson, 1979, p. 13; Gershuny, 1978). How the 

model operates in practical settings or how to distinguish 

between fundamental and incremental decisions are questions 

remaining to be explored. 

Organized anarchy theory. 

The literature introduces a fourth model of decision­

making. Estler (1988) uses the term "organized anarchy" to 

denote the post-rational nature of the approach. The focus 

is on the process itself with its many effects which may be 

unrelated to outcomes rather than on goal achievement 

(Pfeffer, 1987). March and Olsen (1976) describe this as 

the "garbage can" model which is affected by the context 

where there is ambiguity of goals, technology and 

participation. They see decisions as interpretations of 

problems, solutions, participants and choice opportunities. 

This model focuses specifically on decision-making in 

educational organizations. 

The terminology is used in a metaphorical sense rather 

than a literal one. Estler (1988) says that the model 

incorporates the familiar aspects of rational approaches but 

organizes them differently. Rather than decision-making 

aimed at achieving goals, decision-making is seen as a 

process loosely connected to the organizational goals or 

intentions. Three kinds of decision styles related to 

problems are possible. The first is oversight in which a 
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choice is made with a minimum of time and energy as well as 

little attention to the problems. The second decision style 

is flight in which the existing problem moves to a more 

attractive choice, but is not resolved. The third decision 

style, resolution, occurs when the choice actually resolves 

the problems attached to it. 

The organized anarchy model is perhaps the least 

understood of the models. In some ways, it might be seen as 

a rational means of explaining nonrational processes which 

occur in educational settings (Estler, 1988). March and 

Olsen (1976) explore aspects of the approach in 12 cases. 

Taken as a whole, the cases seem to explain behaviours and 

processes that would be obscured by other models (Estler, 

1988). While it does account for contextual variables in 

the decision processes, some see the approach as chaotic. 

One of the strengths of the approach seems to be the order 

that is brought to situational variables. The limitations 

arise when it is acknowledged that final outcomes may not be 

influenced by the process. 

The four decision-making models provide a part of the 

theoretical framework for considering core curriculum 

policy-making. The influence of the various approaches on 

the core curriculum policy process will be examined in later 

secti ons. 
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Policy Analysis Approaches 

The current policy analysis literature contains several 

models which focus on the policy process. In contrast to 

the decision-making models which describe the problem 

identification and policy formulation stages of the policy 

process, process models provide a framework for analyzing 

each phase of the policy process. Policy analysis has been 

described as an heuristic method that enables the policy­

maker to identify the most appropriate direction or 

alternative (Yeakey, 1983). Quade (1982) describes the 

policy analysis process as iterative in nature with several 

repetitions necessary during the analytic process. He 

presents five states in logical order: 

1. formulation: clarifying and constraining the 

problem and determining the objectives, 

2. search: identifying, designing and screening the 

alternati ves, 

3. forecasting: predicting the future environment or 

operational context, 

4. modelling: building and using models to determine 

the impacts, 

5. evaluation: comparing and ranking the alternatives 

(P- 4 8 ) . 

Each of these stages in the policy-analysis process 

model is tied to particular activities and methods which 

Quade (1982) draws from other disciplines. The formulation 



stage develops an issue paper which is a "formalized 

approach to problem definition which attempts to identify 

what the problems at issue really are, to isolate the 

fundamental objectives, to suggest alternatives and 

appropriate measures of effectiveness, and to identify the 

populations and subgroups affected" (p. 7 1 ) . The second 

stage, search, uses techniques to find, design or screen 

alternatives, while the third stage, forecasting, suggests 

scenario writing, a description of the conditions under 

which "a policy is assumed to perform" (p. 191), to foreca 

the future context. Modelling, the fourth stage, provides 

information about possibilities that clarify the context f 

the analyst. The fifth stage of evaluation includes 

techniques such as the fixed budget approach or the 

calculation of cost-effectiveness. 

Dunn's (1981) policy-analysis model more clearly ties 

the policy process stages to methods. Policy analysis, 

according to Dunn, "may be viewed as a process of inquiry 

which involves five policy-informational components that a 

transformed into one another by using six po1i cy-analyti c 

methods" (p. 4 7 ) . 

The policy-analytic methods of problem structuring, 

forecasting, recommendation, monitoring, evaluation are 

interdependent with the components of the policy process. 

Use of the appropriate policy-analytic method transforms t 

respective component into the next appropriate component. 



Both Quade (1982) and Dunn (1981) emphasize the need 

recognize the use of intuition, judgment and experience in 

the policy analysis process. In Dunn's model, practical 

inference indicates and identifies the use of value 

judgments by the analyst in clarifying policy problems. 

Political Settings Models 

Another grouping of models helpful in policy analysis 

are those which can be categorized as political settings 

models. In this category, composed of institutionalism, 

elite theory, group theory, each contributes a specific 

focus to policy-making within the political context. Each 

is described briefly below. 

Institutional ism. 

Because public policy is determined and implemented b 

governmental structures and institutions, the traditional 

focus of a political scientist was a description of the 

structures and functions, organizations and duties of 

governmental institutions (Dye, 1981; Anderson, 1979). Mo 

recently, attention shifted to the behaviour of the 

individual and group participants and to the political 

context (Anderson, 1979). Dye (1981) cautions that though 

this model is useful in policy analysis, it must not be 

assumed that there is a causal relationship between 

institutional structure and policy content. 
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Elite Theory. 

In this model, policy may be analyzed by considering 

the value and preferences of a governing elite (Dye, 1981; 

Dye & Ziegler, 1978; Anderson, 1979). Elite theory suggests 

that, in general, public policy is determined by a ruling 

elite, and is put into effect by public officials and 

institutions. Dye and Ziegler (1978) provide a summary of 

the theory as follows: 

1. Society is divided into the few who have power and 

the many who do not. Only a small number of 

persons allocate values for society; the masses do 

not decide public policy. 

2. The few who govern are not typical of the masses 

who are governed. Elites are drawn 

disproportionately from the upper socioeconomic 

strata of society. 

3. The movement of nonelites to elite positions must 

be slow and continuous if stability is to be 

maintained and revolution avoided. Only nonelites 

who have accepted the basic elite consensus are 

admitted to governing circles. 

4. Elites share a consensus on the basic values of the 

social system and the preservation of the system. 

They disagree only on a narrow range of issues. 

5. Public policy does not reflect demands of masses 

but rather the prevailing values of the elite. 
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Changes in public policy will be incremental rather 

than revolutionary. 

6. Active elites are subject to relatively little 

direct influence from the apathetic masses. Elites 

influence masses more than masses influence elites. 

Public policy, according to Dye (1981), reflects the 

interests and values of elites more than the demands of "the 

people." Because elites wish to preserve the system, 

changes will be incremental and not fundamental. Elite 

theory though demonstrates that in any political system, the 

few govern the many and, as such, it focuses attention on 

the role of leadership in policy formation (Anderson, 1979). 

Among the elite, there is consensus regarding the 

fundamental norms of the social system and the basic "rules 

of the game" (Dye, 1981). Consequently any competition 

among elites will centre around "a \/ery narrow range of 

issues [because] elites agree on more matters than they 

disagree" (Dye, 1981, p. 31). 

Group theory. 

Group theory suggests that public policy is a result of 

struggles between groups and that the interaction and 

struggle among groups is central to political life (Truman, 

1951). The group, rather than the individual, influences 

public policy formation and serves as the link from the 

individual to the government. Relative influence of an 

interest group, "a shared-attitude group that makes certain 



46 

claims upon other groups in the society" can affect the 

direction of public policy "if and when it makes a claim 

through or upon any of the institutions of government" 

(Truman, 1951, p. 37 ) . 

Anderson (1979) has criticized group theory for 

overstating the role of public officials in any policy­

making process. As noted in other models, there are many 

factors which contribute to the policy process and can be 

useful in analyzing the policy process. To use group theory 

as the major focus in policy analysis would overlook other 

elements affecting policy formation (Anderson, 1979). Group 

theory contributes an awareness of group influences in 

poli cy-maki ng. 

Political systems model. 

David Easton (1965) proposes a systems analysis model 

to view the responses of a political system to the forces or 

demands brought to bear upon it from the environment. The 

environment generates demands upon the political system in 

the form of inputs to the political system. Easton (1965) 

defines a political system as "those interactions through 

which values are authoritatively allocated for a society" 

(p. 21). Outputs are the policy decisions generated by the 

political system. 

The systems model is of a highly general nature (Wirt & 

Kirst, 1972) but emphasizes the importance of the 

environment factors/demands which impinge upon political 
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decision-making and consequently policy-making. Dye (1981) 

commends the model for the valuable questions it poses about 

the interaction of the political system and its environment. 

On the other hand, the model does little to explain how 

policy decisions are made or how policy is actually 

developed (Berrien, 1968; Wirt & Kirst, 1972). The model 

does provide "an organizational principle" (Wirt and Kirst, 

1972), which facilitates investigation of the policy 

process, though it provides no methodology in itself (Von 

Bertalanffy, 1962). However, the policy systems model 

contributes to an understanding of the importance of the 

environment on the policy output. 

Policy Typology 

A simple model of policy analysis is suggested by Lowi 

in the field of public administration. In this model, Lowi 

(1964) assumes that a political relationship is determined 

by the type of policy at stake, that is, "policies determine 

politics" (Lowi, 1971). He defines policies "in terms of 

their impact or expected impact on society" (1964, p. 689) 

and examines the policy-making process from the perspective 

of the outputs of government policy. Lowi links the types 

of coercion available to governments to the political 

context and in turn attempts to establish a relationship 

between coercion and four policy types: distributive, 

regulative, redistributive and constituent. These policy 

outputs are influenced by the degree of likelihood of 
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coercion coupled with the size of the context (individuals 

to group). By distributive policies, Lowi refers to the 

policies that give individuals something such as tariffs of 

subsidies. Redistributive policies are those that transfer 

resources through programs such as social security or 

progressive income tax, while regulative policies are those 

standards and controls which influence behaviour such as 

reducing fraudulent advertising. Constituent policies are 

directed at large groups such as establishing a new 

governmental agency. 

Though there are weaknesses in the typology (Harman, 

1978); nevertheless, it is helpful to differentiate among 

the policy types to link policies to processes. The major 

contributions of Lowi's typology are the four policy types 

which may help in classifying educational policies. 

Understanding Policy 

The term "policy" is used with a variety of meanings in 

daily conversation and in the literature (Harman, 1978; 

Guba, 1984). The etymological origins of the word "policy" 

are found in the Greek and Latin languages in which the 

Greek word "poli s," meant city-state, and the Latin 

"p o1i t i c u s" meant political, and formed the later Middle 

English word "policie" referring to the conduct of public 

affairs (Dunn, 1981; Scruton, 1984). The close connection 

between politics and policy is immediately clear but at the 

same time has contributed to some ambiguities. For some, 



49 

policy is a central concept associated with politics 

(Scribner & Englert, 1977). Educators have acknowledged 

their own participation in policy development but have until 

recently maintained the myth of apolitical education (Wirt & 

Kirst, 1982). One helpful distinction that can be made for 

clarity is between private policy and public policy. The 

former consists of personal or corporate decisions while the 

latter concerns decisions made for or by society or its 

representatives. Educational policy generally, and 

curriculum policy specifically fall into the latter category 

of public poli cy-

The protracted debate about the meaning of the term 

"policy" prompts some to caution that "if a word represents 

everything, it risks meaning nothing" (Brewer & de Leon, 

1984, p. 6 ) . Mitchell (1984) observes that "the term policy 

is both complicated and subtle." Dye (1981) maintains that 

the debate is of little value to the study of public policy 

because all definitions can be reduced to one, "public 

policy is whatever governments choose to do or not to do" 

(p. 1 ) . This notion of policy includes all government 

actions and not just the stated intentions of the government 

and its officials. A variation on this is Anderson's (1979) 

definition which focuses on what is actually done rather 

than on intentions, when he describes policy as "a purposive 

course of action followed by an actor or set of actors in 

dealing with a problem or matter of concern" (p. 3 ) . 
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Actions, inaction, and intentions seem to fall under the 

umbrella of these two definitions. 

Others have offered different approaches to 

understanding policy. Lerner and Lasswell (1951) view 

policies as a body of principles which guide actions. More 

succinctly, policy is the "official statement of how things 

are going to be done around here" (House, 1982, p. 133). 

There is a sense of guiding behaviour in these descriptions 

of policy. Yet policy can be seen as a means of solving a 

problem (Anderson, 1979; Aucoin, 1971) as well as providing 

guidelines. Dahl (1976) also sees policy as a way of 

improving a situation when he speaks of policy as a "bridge 

between what one thinks will be if one does not act and what 

one believes ought to be" (p. 140). Wildavsky (1979) echoes 

Dahl when he says "policy is spoken of as what is and what 

ought to be" (p. 387). 

Still others refrain from defining policy at all. 

Lindblom (1980) asserts that "almost any definition will do, 

except limiting policy to decisions about standing rules to 

be imposed on decision-making" (p. 4 ) . His restriction, 

however, appears to extend policy beyond the bounds of the 

definitions above. 

With the many definitions available, Guba (1984) offers 

a framework for categorizing policy definitions into three 

types (Figure 1 ) . The typology which Guba proposes can 

readily accommodate any of the definitions offered above and 
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is a useful means of categorizing p o l i c i e s . Understanding 

policy in this way has been suggested by others (Eulau & 

P r e w i t t , 1 9 7 3 ; J o n e s , 1 9 8 4 ) . Identifying policy components 

t h o u g h , is but a part of the w h o l e , in that policy is a 

general notion composed of several elements (Eulau & 

P r e w i t t , 1 9 7 3 ; J o n e s , 1984) and it is important to 

distinguish between the whole and its c o m p o n e n t s . Jones 

lists these components as i n t e n t i o n s , g o a l s , plans or 

p r o p o s a l s , programs decisions or c h o i c e s , and e f f e c t s , but 

cautions that the term "policy" must not be used 

i n t e r c h a n g e a b l y with any of the p a r t s . F u r t h e r , Jones notes 

that legal terms such as le g i s l a t i o n , laws, s t a t u t e s , and 

regulations are "simply the formal ingredients or legal 

expressions of programs and d e c i s i o n s " (p. 2 7 ) . 

Figure 1: Guba's Policy Types and Definitions 

Policy Type Definition of Policy Actual Policy 

Poli cy-i n-i ntenti on 

Policy-in-action 

Policy-in-experience 

1. Goals or intents Ends 

2. Standing decisions Rules 

3. Guide to discretionary action Guidelines 

4. Problem-solving strategy Tactics 

5. Sanctioned behaviour Expectations 

6. Norms of conduct Norms 

7. Output of the policy-making system Effects 

8. Constructions based on experiences Encounters 
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Aside from the problem of "miscommunication and 

confusion" that may result from the lack of uniformity in 

policy definitions, Guba (1984) also identifies a more 

serious difficulty. According to Guba, 

the particular definition assumed by the policy 

analyst determines the kinds of policy questions 

that are asked, the kinds of policy-relevant data 

that are collected, the sources of data that are 

tapped, the methodology used, and finally, the 

policy products that emerge, (p. 63) 

Thus the choice of a particular definition by the policy 

analyst would in Guba's (1984) view, result in differential 

effects, some of which might not be appropriate to the 

situation. To overcome this difficulty, he advises that the 

policy analyst disclose the chosen definition before 

embarking on the analysis so that all involved may 

understand the direction and outcome of the policy 

investigation. In choosing the particular policy 

definition, the policy analyst is also advised to take the 

purpose of the analysis into account so that the resultant 

policy statement reflects the needs of the situation and not 

the values of the analyst. 

Guba's (1984) conclusion that "virtually any policy 

definition must be admitted so long as its proposer can make 

a rational case for his or her particular usage" (p. 70) 

seems to coincide with Lindblom's notion that any definition 
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will do. From this discussion of policy definitions, there 

are several important observations to convey to educational 

policy. First of all, the lack of uniformity and agreement 

on definition requires that educational policy-makers 

acknowledge the diversity of meanings and realize the impact 

of various definitions on the policy statements. Secondly, 

some of the confusion that has prevailed in curriculum 

policy-making may be overcome by heeding the advice that 

Guba offers, that is to select a definition that is 

appropriate to the setting. Finally, awareness of the 

purpose of the particular policy will assist in selecting 

the appropriate definition. 

Educational Policy 

With all the variation in definitions of policy in the 

literature, it is not surprising to find the same range in 

the education policy literature. Kirst and Walker (1977) 

utilize Lerner and Lasswell (1951) to describe policy as "a 

guide for discretionary action adopted by a board of 

education to govern the work of the professional staff" (p. 

54). Ratsoy (1976), influenced by Dye (1981), holds that 

educational policy is "whatever boards in the field of 

education choose to do or not to do" (p. 1 ) . Harman (1978), 

however, uses Anderson's definition (1979) when he offers 

the view that policy is "a course of action or inaction 

towards the accomplishment of some intended or desired end" 

(p. 5 ) . It seems clear that educational policy-making can 



benefit from Guba's (1984) advice to clarify policy purpo 

and definition before policy analysis and formation takes 

place. Consensus and accommodation to the selected 

definition may eliminate the "miscommunication and 

confusion" that is prevalent in both the policy and the 

education literature about policy-making. 

In his review of educational policy, Mitchell (1984) 

clusters the various definitions into four generic types. 

He explains that the differences among these types are a 

result of the "four broad, fundamentally incompatible, 

social science theories or paradigms" (p. 138). The four 

paradigms include the structural, the functional, the 

exchange and the interaction. Mitchell sets both politics 

and policy in the context of scarcity and conflict. Each 

the four paradigms is an attempt to explain what is meant 

educational policy. The paradigms are rooted in four maj 

social institutions of the military, the medieval church, 

bourgeois economics and the cultural renaissance. 

Two paradigms, structuralism and exchange theory ass 

scarcity as a given and attempt to control or eliminate 

conflict. The remaining two, functional ism and symbolic 

interactionism focus instead on managing scarcity while 

relying on cooperation and consensus. The differences 

between the two pairs are further reflected in how policy 

defi ned: 
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1. structuralism intends to reduce conflict through 

direct regulation. 

2. functionalism attempts to control scarcity through 

policy that has clear purposes or goals. 

3. exchange theory sees policy as a means of 

influencing private choice. 

4. interactionism offers policy as an encouragement of 

appropriate beliefs and actions. 

These four paradigms provide a helpful framework from a 

normative perspective in sorting through the various 

definitions offered in the literature, though other 

frameworks do exist in the literature (Shapiro and Berkeley, 

1986). 

For purposes of this study, "policy" will be defined in 

accord with Lerner and Lasswell (1951), as a "body of 

principle [sic] to guide action" (p. ix). This definition 

implies goals and intentions, and specifies guidelines for 

action, both of which are appropriate to curriculum policy. 

In Guba's (1984) typology, this definition would be 

classified as a policy-in-intention and falls into the 

functionalist paradigm proposed by Mitchell (1984). 

In the presentation so far, policy has been discussed 

mainly as a product. However, policy is more than a 

product; it is also a process (Jones, 1984; Wildavsky, 

1979). This raises another of the confusions in the policy 

literature. In some instances, the term "policy-making" is 
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used to describe one component in a complex process, while 

other scholars use the term to encompass the entire policy 

process including policy formulation, implementation, and 

evaluation. This lack of clarity adds to the difficulty of 

applying these concepts to the educational setting and may 

be a source of some of the problems in curriculum policy­

making noted above. This study focuses on policy as a 

process and seeks to understand the process to improve 

curriculum policy-making. 

Traditionally, policy-making was assumed to be a single 

activity which resulted in a law, the establishment of a 

government department, or an expenditure aimed at pursuing 

certain goals (Dye, 1981). With the inevitable failures of 

policy decisions to effect desired outcomes, greater 

attention began to be focussed on the study of the policy 

process itself. These deliberations demonstrated that the 

policy-making process is "more complex than the legally 

oriented traditional theory" (Thompson, 1976). 

The advent of the policy sciences movement encouraged a 

change in emphasis from a discipline-orientation to a human-

centered one (Brewer & de Leon, 1984). Policy sciences, as 

described by Lasswell (1971) include both the "knowledge of 

and knowledge i_n the decision processes of the public and 

civic order" (p. 1 ) . In other words, the policy sciences 

bring together theory (knowledge of the decision of the 

policy process), and integrate theory with practice 



57 

(knowledge in the particular policy area) (Brewer & de Leon, 

1984). The policy sciences approach contrasts with the 

discipline-orientation of political science which focuses 

mainly on processes with little concern for the content or 

substance of policy beyond its interaction with the process 

(Dye, 1981; Jones, 1984). Aucoin (1971) also differentiates 

between two camps interested in policy-making. The first is 

the theorist group which constructs models of the policy­

making process and the second is the group which focuses on 

the functioning of the process in practice by examining the 

actual policies. Policy sciences appears to draw both camps 

into the study of the policy process and thus is best suited 

to the educational context where both theory and practice 

are of importance in improving the policy-making 

(Sergiovanni, 1981). This study will bring together the 

policy theory literature and the curriculum policy-making 

process to improve the core curriculum policy process. 

Models of the Policy Process 

Several models of the policy process are presented in 

the literature. Each of the models situates the process 

within the political context (Anderson, 1979; Brewer & de 

Leon, 1984; Dunn, 1981; Jones, 1984; Lindblom, 1980). As 

Aucoin (1971) indicates, 

In one sense politics and policy-making are 

synonymous, at least insofar as politics can be 

described as "the authoritative allocation of 



values for a whole society" or the determination 

of "who gets what, when and how" (p. 13). 

In this statement, Aucoin draws support from both Easton 

(1965) and Lasswell (1958). Dahl (1976) defines a politic 

system as "any persistent pattern of human relationships 

that involves to a significant extent, control, influence, 

power or authority" (p. 3 ) . Within this broad definition, 

the policy process is obviously a part of the political 

context. 

The foundation for conceptualizing policy-making as a 

process is found in Lasswell's writings (1971). Although 

Lasswell refers to his approach as a map of the decision 

process, on examination it is obvious that it includes mor 

than making a decision. The model encompasses seven phase 

termed "power outcomes" by Lasswell. These include 

intelligence, promotion, prescription, invocation, 

application, termination, and appraisal (Figure 2 ) . 
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Figure 2: Lasswell's Functional Processes of Policy 

Phase Function Criteria 

Intelligence 

Promotional 

Prescription 

Invocation 

Application 

Termination 

Appraisal 

Gather, process and 
disseminate information 

Reconmend proposals to 
decision-makers 

Describe expectations 

Characterize situation 
according to conformity 
or non-conformity 

Enforce laws or rules 

Conclude or modify rules 
or laws 

Judge success or failure 

Dependable, comprehensive 
selective, creative, open 

Rational, integrative 
comprehensive 

Stable, rational, 
comprehensive 

Timely, dependable, 
rational, non-provocative 

Rational, real, uniform 

Timely, dependable, 
comprehensive, balance, 
improvement 

Dependable, rational, 
comprehensive, selective, 
independent, continuous 

L a s s w e l l ' s (1971) seven phases c o n c e n t r a t e on the 

c o g n i t i v e p rocesses i n v o l v e d i n p o l i c y deve lopment r a t h e r 

t han on t h e p o l i t i c a l p rocesses wh ich a l s o r e q u i r e 

c o n s i d e r a t i o n . The i n c l u s i o n o f c r i t e r i a i s h e l p f u l when 

p l a n n i n g a c t i v i t i e s f o r each s tage of t h e p o l i c y p r o c e s s . 

O the rs have b u i l t upon L a s s w e l l ' s f ramework t o c l a r i f y t h e 

p o l i c y p r o c e s s . For purposes 

o f t h i s s t u d y , d a t a wh i ch v iew p o l i c y - m a k i n g as a p rocess 

a re s e l e c t e d . 
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Summary 

Chapter One has presented an overview of the historica 

context of the core curriculum during which the movement 

experienced limited success in North America. Though 

interest in core curriculum has waned, recent events have 

stimulated another look at the concept of core curriculum. 

This chapter sets contemporary considerations of the core 

curriculum within the political context and suggests that 

the understanding of the policy process offers a means of 

overcoming past difficulties of core curriculum policy­

making. 

Because limited attention has been given to the area o 

curriculum policy-making in the literature, this thesis 

focuses on the need to apply what is known about policy­

making in general to the curriculum policy-making process 

specifically. In this way more information will be 

available regarding curriculum policy-making and will 

increase what is known about the policy process and core 

curriculum policy-making. The following chapter describes 

the interpretative-theoretical methodology, an approach 

which encourages the extension and intension of knowledge 

described by Kaplan (1964) and is essential to improving 

what is known about core curriculum policy-making. 
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CHAPTER TWO 

Methodology 

Recognition of curriculum policy-making as an explicit 

policy area is a fairly recent phenomenon. Though the 

curriculum development process has been widely investigated, 

Mitchell (1984) recommends that policy research "document 

the alternative mechanisms available to policy makers" (p. 

154) which would in turn provide the "initial generation 

determinations" that Short (1983a) describes as important to 

subsequent curriculum development. This type of activity 

though depends upon the application of comprehensive and 

meaningful policy theory to curriculum policy-making. The 

previous chapter has described the shortcomings related to 

earlier attempts to define core curriculum as well as the 

need to relate what is known about the policy process to the 

curriculum area. In this chapter, the methodology employed 

in the study is described and explained in relation to the 

purpose of the study and the research questions derived from 

the review of the literature to clarify the core curriculum 

policy process. 

Purpose of the Study 

The purpose of the study is to develop a theoretical-

integrative model to guide the core curriculum policy-making 
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process. The model will integrate policy theory with the 

process of core curriculum policy development. The 

methodology appropriate to the development of a theoretical-

integrative model of the core curriculum policy process is 

based upon the interpretative-theoretical mode of 

investigation proposed by de Groot (1976) and theory 

construction offered by Reynolds (1971) and Dubin (1978). 

Wright (1982) successfully combined de Groot's approach with 

Dubin's theory building to develop a contextual model of 

curriculum implementation. 

This study focuses on theoretical model building to 

improve understanding and extend knowledge of the core 

curriculum policy process. Kaplan (1964) says that 

knowledge increases by extending what is known in one area, 

applying it to another area, and by transforming what is 

known in the area itself. Building a model with an 

interpretative-theoretical methodology uses what is known 

about the policy process to extend knowledge of the 

curriculum policy process and to transform knowledge of the 

policy process itself. 

Building Theoretical Models 

In building a theoretical model, Dubin purports that 

the observer or theorist seeks to find order in the 

"booming, bustling confusion that is the realm of 

experience" (p. 5 ) . He proposes building a theoretical 

model using several steps. The first step entails the 
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isolation of units which "constitute the subject matter of 

attention" (p. 7 ) . Next the theorist describes how these 

variables or units of the model interact and then 

establishes boundaries or limits within which the theory is 

expected to hold. Finally the theorist explains the various 

system states in which the units interact differently with 

each other (pp. 7-8). For Dubin the adequacy of the logic 

used to construct the theoretical model is critical (p. 12). 

Reynolds (1971) also emphasizes the logical rigour 

necessary in theory construction and model building. He 

describes a composite approach to building theoretical 

models. The approach consists of three phases of 

exploration, description and explanation. For Reynolds, 

exploration entails flexibility during the investigation of 

phenomena to develop "suggestive" ideas. The second phase 

results in careful descriptions of patterns found in the 

first phase. Then, the third phase explains the 

generalizations resulting from phase two. 

The de Groot (1976) methodology complements and extends 

the steps outlined by Reynolds and Dubin. Interpretative-

theoretical research is clearly more prescriptive and useful 

for the investigator (Wright, 1982) in developing 

theoretical models. The methodology entails four distinct 

stages consisting of the exploration, analysis, 

classification of the data and explanation (Wright, 1982). 

The first stage of the interpretative-theoretical 
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methodology involves the exploration or investigation of 

data sources which establishes the particular area of 

investigation and the issue or phenomenon under study is 

delimited and defined. The data base appropriate to the 

issue is also defined in stage one. This stage corresponds 

to Dubin's phase of isolating units in theory building and 

Reynolds' exploratory phase. The second stage of the 

methodology provides an analysis of the data through a 

description of the context, conditions and relationships. 

The analysis stage requires empirical methods and criteria 

to serve as guidelines in identifying the elements. In the 

third stage, classification of the phenomena or set of data 

that emerge from the analysis is undertaken. The intent of 

this stage is to present the results of the analysis in an 

understandable form. In Dubin's schema, the specification 

of laws and the establishment of boundaries are the second 

and third phases. Both methods use essentially the same 

process of establishing a general but broad scheme or 

conception through the first three phases. For Reynolds the 

description phase corresponds and includes generalizations. 

It is at the end of this stage that the investigator is able 

to discern the emerging theory. 

The fourth and final stage in the methodology is the 

explanation stage (de Groot, 1976), comparable to the 

description of "system states" which Dubin (1978) includes 

as the last phase in the theory building schema. Reynolds 
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also includes an explanation phase. At this stage, the 

findings are explained, accompanied by a theoretical 

explanation of the relationships among the elements found in 

the data. A model of the findings can be included in the 

explanati on. 

While models have shortcomings, they do make 

contributions. Dubin (1978) views the model as a means of 

understanding a particular area within specified boundaries. 

Consequently other phenomena which contribute to the 

outcomes may be excluded. However, he adds that the 

excluded variables will not hinder understanding. Hage 

(1972) adds his observation that "typological arrangements 

tend to exclude in the process of being exhaustive" (p. 

115). The simplification procedures and the focus on broad 

relationships among variables prevent models from generating 

precise predictions. Rather, models contribute by 

developing an understanding of the relationships among the 

concepts in the model. Abell (1971) sees model building as 

"a systematic endeavour to relate... concepts into sets of 

interrelated propositions" (p. 1 ) . 

De Groot (1976) recommends the interpretative-

theoretical methodology as one that is scientifically 

acceptable and appropriate for the "interpretation and 

theoretical evaluation of an existing, closed set of 

findings " (p. 309). These findings may be from a variety 

of sources of a varied nature. Materials used in the data 
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might consist of "systematically recorded phenomena, 

observations and 'measured' results...factual data (and 

theories)" (p. 42) collected or produced by the investigator 

or by others. 

De Groot (1976) describes this approach as attractive 

but highly difficult because of the dangers of subjectivity 

and contamination. To avoid these problems de Groot 

presents guidelines and controls which assist the 

investigator in maintaining objectivity and clarity. The 

stages, together with their accompanying guidelines, are 

presented in what follows. 

The interpretative-theoretical method incorporates the 

phases outlined by Reynolds (1971) and Dubin (1978) and is 

the methodology used in this study. The objectives and 

processes in each phase are described below. 

Interpretative-Theoretical Methodology 

Stage One: Exploration 

Research questions. 

This stage presents the "theoretical framework" (de 

Groot, 1976, p. 3 9 ) , the research questions and the data 

base or "factual underpinnings" (p. 40) used during the 

study. The thesis focuses on a comprehensive theoretical 

explanation of how the policy process can be integrated with 

the practice of core curriculum policy-making. 

To provide a comprehensive theoretical explanation of 

the application of the policy process to core curriculum 
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policy-making, it is necessary to examine how the policy 

process functions, the components of the policy process and 

the relationships among the components in the policy 

process. The literature relevant to these aspects of the 

policy process is the policy literature which contains 

policy theory. Policy theory is examined using the 

following research questions, developed in response to 

literature found in the theoretical framework in the first 

chapter: 

1. How does the policy process function? 

2. What are the elements in the policy process? 

3. What are the relationships among the elements in 

the po1i cy process? 

The review of the core curriculum literature suggested 

two additional questions that are important to the 

theoretical explanation of the policy process as it relates 

to the core curriculum policy process. The questions are as 

fo11ows: 

4. Are there elements unique to the curriculum policy 

process? 

5. How is the policy process affected by these 

elements? 

Using the interpretative-theoretical methodology, the 

thesis focused on these five questions to gather the data 

necessary to develop a theoretical explanation of the policy 

process as it relates to the core curriculum policy process. 
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The five questions pose the framework for the selection 

of the data base from the literature. Information for the 

first three questions is found in the exploration of policy 

literature related to the theoretical foundations of the 

policy process. Question four requires an analysis of 

literature in the curriculum policy area. The final 

question combines the literature of policy theory and 

curri culurn po1i cy. 

Criteria for selecting literature to review included a 

consideration of the time period as well as the contribution 

the material could make to the study. For purposes of this 

thesis, a source is considered if it addresses at least one 

of the five questions. Literature between the years 1975 

and 1985 is included in the study, the ten year period 

preceding the start of the investigation. Literature 

published in those years contains both recent information 

and conventional knowledge about the curriculum policy 

process and so is considered an appropriate timeframe in 

which to search for data for the study. A review of the 

period 1985 to 1988 did not reveal literature which added 

any new information to the data obtained in the original 

timeframe. 

Date sources. 

The literature included in the study is considered as 

either a major data source or as a minor data source. To be 

a major data source, the material must address at least one 
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of the five research questions. Minor data sources are 

those that provide further clarification to a major data 

source or question. For example, the data source may answer 

one of the research questions, but have an earlier 

publication date than 1975. Or the data source may not 

speak directly to one of the research questions but may be a 

reference noted as a support for a concept discussed in a 

major data source. 

Criteria for major data sources are as follows: 

1. literature published between 1975 and 1985, 

2. theoretical studies, descriptive analyses, or 

empirical studies, 

3. material that addresses policy-making as a process, 

4. material describing the interrelationships between 

the components of the policy-making process and the 

curriculurn area, 

5. material which examines the curriculum policy­

making process. 

The criteria established for selection of major data 

sources recognize the varied nature of the literature 

available for analysis. Criteria broad enough to capture 

the relevant sources were established at the outset of the 

study. 

Sample. 

Major data sources in this investigation comprise the 

sample for the study. It is essential to describe how the 
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sample is selected to determine the generalizabi1ity of the 

theoretical model later. 

In this study, major data sources were identified 

through personal and computer searches. The searches used 

several combinations of descriptors as follows: 

1. primary descriptor "policy" with "theory" as the 

secondary descriptor, 

2. primary descriptor "theory" with "policy" as the 

secondary descriptor, 

3. primary descriptor "curriculum" with secondary 

descriptors of "policy," "theory," " theories," 

"hypothesis-testing," "policy-making," "policy-

formati on." 

The searches were completed at the University of Ottawa 

using the Computer Search Service and in Saskatchewan by the 

Provincial Library Computer Search Service. The data bases 

included in the computer searches are: 

1. Social Sciences Citation Index, 

2. Sociological Abstracts, 

3. Research in Education, 

4. Current Index to Journals in Education, 

5. Public Affairs Information Service Bulletin, 

6. Management Contents, 

7 . Data Couri er , 

8. Dissertation Abstracts International, 

9. American Doctoral Dissertations, 

10. Comprehensive Dissertation Index. 
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Personal searches of major data sources include the 

f o1 lowing: 

1. textbooks related to policy theory and curriculum 

policy, 

2. reports from conferences and institutions which 

compiled results of discussions about curriculum 

poli cy-maki ng. 

Minor data sources consist of articles that clarify the 

relationships or elements of the policy process. These 

materials may be of a more practical applied nature than the 

major data sources, and may not answer any of the research 

questions specifically. 

Stage Two: Analysis 

The analysis stage presents a systematic description of 

the data sources. This stage requires a systematically 

designed procedure to compare data sources. De Groot (1976) 

is explicit about the need for objectivity in the 

descriptive phase. 

This investigation analyzes the major data sources by 

identifying processes involved, elements in the process, 

relationships, and the effects of key elements on the 

process. The outcome of this analysis is an integrative 

perspective of the major data sources with answers to the 

five questions posed at the outset. 
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Stage Three: Classification 

This stage focuses on the development of categories or 

a typology of data. The main purpose of this stage is to 

organize and clarify the data. The function of the 

categories is "to organize a range of phenomena in a 

coherent, but above all, useful way" (Posner & Strike, 1976, 

p. 667). The literature indicates that there are any number 

of ways to organize and classify data (Hage, 1972; Reynolds, 

1971). In order to determine the usefulness of a particular 

classification system, it was necessary to consult the 

1i terature. 

From the literature, several criteria arose for 

determining the adequacy of the categories utilized in this 

study. The factors are described as follows: 

1. exhaustiveness (de Groot, 1976; Holsti, 1969; 

Moore, McCann & McCann, 1985; Reynolds, 1971), 

2. significance (Beardsley, 1966; de Groot, 1976; 

Kaplan, 1964; Moore, et al.,1985), 

3. mutual exc 1 usiveness (Halpin, 1958; Holsti, 1969; 

Moore, et al. , 1985; Reynolds, 1971), 

4. purposeful (Holsti, 1969; Kaplan, 1964; Mouly, 

1978; Reynolds, 1971), 

5. reflection of empirical evidence (de Groot, 1976; 

Halpin, 1958; Posner & Strike, 1976), 

6. provision of meaning or understanding (Halpin, 

1958; Reynolds, 1971; Rickman, 1967), 



7. logical consistency (de Groot, 1976; Posner & 

Strike, 1976; Moore, et. al . , 1985), 

8. generative power (Halpin, 1958). 

During the classification stage, de Groot indicates 

that it is possible to use an independent judge or externa 

reader to ensure that the categories developed are valid i 

light of the criteria described above. The involvement of 

an independent judge provides an opportunity for critical 

discussion of the adequacy of the categories and a validit 

check for the researcher. 

The classification stage provides the transition from 

the descriptive stage to the final stage. The first two 

stages furnish the descriptive data from which certain 

categories emerge and give rise to the elements which will 

comprise the theoretical model of the final stage. The 

categories were developed to answer the five research 

questi ons: 

1. How does the policy process function? 

2. What are the elements in the policy process? 

3. What are the relationships among the elements in 

the policy process? 

4. Are there elements unique to the curriculum polic 

making process? 

5. How is the policy process affected by these 

elements? 
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Stage Four: Explanation 

The fourth stage includes the interpretation and 

evaluation of the findings and the theoretical evaluation of 

the set of findings (de Groot, 1976). The strength of the 

explanation lies in the adequacy of the categories and in 

the method selected to communicate meaning and 

understanding. This study develops a theoretical model to 

assist in understanding the theoretical interrelationships 

among the concepts of curriculum policy-making. 

Various types of models are described in the 

literature. Kaplan (1964) notes that there are physical, 

semantic, formal and interpretive models. Black (1962) 

writes of scale models, analogue models, mathematical models 

and theoretical models. Caws (1974) describes operational, 

representational and explanatory models. Belth (1969) 

identifies scale or representational models, analogues, 

mathematical and theoretical models. 

Models are simulations of reality and may not match the 

actual causal process that produces the data (Reynolds, 

1971). Theory, on the other hand, may describe the actual 

processes that cause a phenomenon in concrete settings 

(Reynolds, 1971). It appears that models alone are not 

theories, but are part of the process which may lead to 

theory development or knowledge expansion (Travers, 1969). 

Theoretical models seem to follow a developmental view 

of thinking and are useful in explaining a new aspect of 
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experience (Belth, 1969). By combining a comparable domain 

with the new, unknown domain, theoretical models translate 

the information from the known domain into the domain which 

is not understood. Belth supports this view and states that 

models facilitate examination of events or 

concepts which would otherwise be beyond us. They 

make explanations possible, or they offer 

explanations, and thus they are the basis of 

interpretation. (Belth, 1969, p. 91) 

Models may oversimplify by neglecting what is essential for 

understanding but, on the other hand, may provide a 

"sufficiently good approximation to be of considerable 

scientific worth" (Kaplan, 1964, p. 283). 

This thesis develops a model which is explanatory and 

theoretical. The theoretical model provides the two types 

of knowledge described by Kaplan (1964). The first type, 

extension, expands the existing theory of the policy process 

to include consideration of curriculum policy-making. The 

second type, intension, provides more understanding of the 

curriculum policy-making process itself by clarifying the 

unique elements of the process and by showing how these 

elements interact in the process of making curriculum 

policy. Both extension and intension are accomplished 

through an examination of the two types of data sources in 

relation to the five research questions. 
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Summary 

This chapter presents the interpretative-theoretical 

methodology used in the investigation. The description 

outlines four distinct phases of exploration, analysis, 

categorization and explanation. It includes the systematic 

procedures used in each phase. 

In addition, the chapter discusses the identification 

of data sources for the study and the nature of the major 

and minor data sources. Criteria for assessing the adequacy 

of the categories for use in model building are also 

described. 

The following chapter presents the exploration phase of 

the study. In it, the major data sources are identified and 

described in some detail. Information from the major data 

sources is further analyzed and classified in the second 

phase of the investigation in Chapter Four. 



CHAPTER THREE 

Exploration 

The preceding chapter contains a description of the 

interpretative-theoretical methodology used in this stud 

The four requisite phases of exploration, description, 

classification and categorization were presented. In th 

chapter, the initial phase of exploration identifies the 

major data sources and describes the responses to the fi 

research questions prepared for this phase. 

The questions are as follows: 

1. How does the policy process function? 

2. What are the elements in the policy process? 

3. What are the relationships among the elements? 

4. Are there elements unique to the curriculum pol 

process? 

5. How is the policy process affected by these 

elements? 

Identification of Major Data Sources 

Criteria for the identification of major data sourc 

are outlined in the previous chapter. These criteria 

include the following: 



1. literature published between 1975 and 1985, 

2. theoretical studies, descriptive analyses or 

empiri cal studies, 

3. material that addresses policy-making as a process 

4. material that describes the interrelationships 

between the components of the policy-making proces 

and the curriculum area. 

5. material which examines the curriculum policy-

maki ng process. 

The major data sources for this thesis are presented i 

Figure 3. Each entry identifies the author(s), the date of 

publication, the title, the nature of the data and the 

source of the data. The entries appear in chronological 

order by year and in alphabetical order within each year. 

This method of presentation of the major data sources seems 

to be an expedient way of organizing the lengthy list. For 

the explanation phase of the interpretative-theoretical 

methodology, the goal is to describe the phenomena under 

investigation and to provide a broad data base which permit 

systematic classification. Following Figure 3, the major 

data sources are described in relation to the research 

questions. Analysis of the data occurs in the second phase 

of the study-
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Author Date Title Nature of Data Source of Data 

Adelman, L., 
Stewart, T. & 
Hamrond, K. 

Mann, D. 

Van Meter, D. 
& Van Horn, C. 

Dahl, R. 

Mazzoni, T. & 
Caipbell 

Ratsoy, E. 

Thompson, J. 

Kirst, M. & 
Walker, D. 

Tersine, R. & 
Cross, E. 

Worth, W. 

Boyd, W. 

1975 

1975 

1975 

1976 

1976 

1976 

1976 

1977 

1977 

1977 

1978 

A case history of the 
application of social 
judgment theory to 
policy formulation 

Policy Decision-making 
Education 

The policy implement­
ation process 

Modern Political 
Analysis 

Inf luential in state 
policy-making for the 
public schools 

Policy making in 
educational 
organizations 

Policy making in 
American Public 
Education 

An analysis of 
curriculim policy 
making 

Towards a theory of 
policy: a conceptual 
model approach 

Perspectives on policy 
formation: an admin­
istrator's view 

Changing politics of 
curriculum policy­
making for American 
schools 

Empirical base 

Theoretical & 
practical 

Conceptual 
framework 

Theoretical 
perspective 

Empirical base 

Theoretical & 
personal 
perspective 

Theoretical & 
personal 
perspective 

Literature 
review 

Theoretical 

Personal 
perspective 

Literature 
review & 
interpretation 

Case study 

Textbook in 
Education 

Article 

Classic political 
science textbook 

Comparative study 

Article 

Textbook in 
Education 

Review article 

Article 

Article 

Review article 
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Author 

Edwards, G. & 
Sharkansky, I. 

Stokey, E. & 
Zeckhauser, R. 

Anderson, J. 

Carson, A. 

Doern, B. & 
Aucoin, P. 

Dror, Y. 

Frohock, F. 

Pollitt, C , 
Lewis, L., 
Negro, J. & 
Patten, J. 

Vickers, G. 

Hughes, A. 

Lawton, D. 

Lindblom, C. 

Date 

1978 

1978 

1979 

1979 

1979 

1979 

1979 

1979 

1979 

1980 

1980a 

1980 

Title 

The Policy Predicament: 
Making and Implementing 
Public Policy 

A Primer for Policy 
Analysis 

Public Policy-Making 

Experts and the control 
of the curriculum 

Public Policy in Canada: 
Organization, Process 
and Management 

From management sciences 
to policy sciences 

Public Policy: Scope and 
Logic 

Public Policy in Theory 
and Practice 

Policy-making in local 
government 

Curricul un 1980: the 
centralization of 
authority 

The Politics of the 
School Curriculum 

The Pol icy-Making Process 

Nature of Data 

Personal 
synthesis 

Personal 
perspectives 

Theoretical & 
practical 
perspective 

Personal 
perspective 

Theoretical & 
practical 
perspective 

Theoretical 
framework 

Theoretical & 
personal 
perspective 

Personal 
perspectives 

Applied 
perspective 

Personal 
perspective 

Personal 
perspective 

Personal 
perspective 

Source of Data 

Textbook 

Textbook 

Textbook 

Article 

Edited book 

Article 

Textbook 

Edited textbook 

Article 

Article 

Textbook 

Book 
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Author Date Title Nature of Data Source of Data 

Roald, J. 1980 Private sector influences 
on curriculum making: 
the case of educational 
foundations as interest 
groups 

Personal 
perspective 

Article 

Tonkins, G. 1980 Foreign influences on 
curriculum policy making 
and development: 
historical and contemporary 
perspective 

Historical 
perspective 

Article 

Dye, T. 

Rist, R. 

Smithson, A. 

Peters, G. 

Brewer, G. & 
de Leon, P. 

Gerston, L. 

Short, E. 

Feir, R. 

1981 

1981 

1981 

1982 

1983 

1983 

1983b 

1984 

Understanding Public 
Policy 

On the utility of ethno­
graphic research for the 
policy process 

Curri cul um policy-making 
at the school level: two 
approaches 

American Public Policy: 
Process and Performance 

The Foundations of Policy 
Analysis 

Making Public Policy: 
From Conflict to 
Resolution 

Authority and governance 
in curriculum development: 
a policy analysis in the 
United States context 

Curri cul urn politics: 
approaching 1984 

Personal 
perspective 

Personal 
perspective 

Logical analysis 

Theoretical & 
practical 
perspective 

Theoretical 
perspective 

Practical 
perspective 

Political 
analysis 

Descriptive 
analysis 

Textbook in 
Political Science 

Article 

Rebuttal article 

Textbook 

Textbook 

Textbook 

Article 

Paper 
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Author 

Helms, L., 
Hahn, C. & 
Engel, R. 

Jones, C. 

Linder, S. & 
Peters, C. 

Unruh, G. & 
Unruh, A. 

Orpwood, G. 

1975 Data 

Date 

1984 

1984 

1984 

1984 

1985 

Title 

Curricul im reform: 
applications from 
organization theory 

An Introduction to the 
Public Policy 

From social theory to 
policy design 

Curriculum Development: 
Problems, Processes, and 
Progress 

The reflective 
deliberator: case study 
of curriculum policymaking 

Sources 

Nature of Data 

Case study 

Personal 
perspective 

Applied theory 

Personal 
perspective 

Case study 
curriculum 

Source of Data 

Article 

Textbook 

Article 

Textbook 

Article 

Adelman, Stewart and Hammond (1975) present the results 

of a study designed to elicit empirical support for the use 

of social judgment theory in formulating policy. Social 

judgment theory provides a theoretical framework which 

describes how policy-makers use cognitive systems to 

describe the policy environment as they perceive it. 

Different priorities are selected by individual policy­

makers because each policy-maker perceives the environment 

and its variables differently. The basis of the study is to 

demonstrate how differences can be resolved using judgmental 

aids to formulate policy. 
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Cognitive differences are common among policy-makers 

because the variables observed are often interdependent and 

the environment somewhat unreliable. Consequently, 

individual conclusions about the policy context and data are 

vulnerable to various interpretations. The authors conclude 

that often policy-makers reach different judgments about 

conclusions drawn from the data, the appropriate policy to 

recommend, and how to implement the particular policy. In 

social judgment theory, the cognitive systems of policy­

makers are described by a model representing the cognitive 

parameters of the participants. 

The parameters include weights, function forms, 

organizational principles and consistency. Weights refer to 

the relative importance which policy-makers assign to 

information. The function forms can be linear or non-linear 

between the information and the particular policy-maker's 

judgment. Each individual policy-maker uses different 

organizational principles to combine information into a 

judgment. Consistency refers to the degree to which the 

same circumstances yield the same judgments. Social 

judgment theory says that policy differences can be 

explained in relation to these cognitive parameters. 

Theorists have proceeded to use computer graphics 

technology to resolve policy differences. The computer 

system displays both a statistical and pictorial 

representation where policy agreement and disagreement 
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exist. In combination with input-output analysis which 

examines goal priorities and their implications, three 

phases were used. The subjects in Adelman's et al. study 

were members of an educational research institute concerned 

with curriculum development. The subjects were attempting 

to formulate an organizational policy regarding evaluation 

of institute projects. Though discussions had taken place 

participants had not been able to agree on evaluation 

pr i ori ti es . 

In resolving the differences in priorities among the 

participants, the methodology employed by the researchers 

analyzed the policy preferences using the cognitive 

parameters of each participant. Policies were grouped by a 

cluster analysis to reveal four distinct but consistent 

policies. The second phase of the methodology employed the 

use of computer graphics technology to arrive at a 

compromise policy on which all could agree. Although two 

sessions were held to attempt to reach a policy compromise, 

participants did not arrive at a satisfactory conclusion. 

The second phase had indicated that disagreement was the 

result of differences between a theoretical orientation 

regarding what evaluation should entail and a reality 

orientation of what evaluation could entail. 

A third and final phase using input-output analysis was 

introduced to overcome the impasse of the second phase. 

Input-output analysis permitted the researcher to consider 
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goal priorities apart from how they would be achieved. By 

separating goals of evaluation (outputs) from inputs 

necessary to achieve the goals, it was possible to arrive a 

a satisfactory compromise policy. The study then showed ho 

the goals could be achieved. Participants felt that the 

compromise policy was appropriate and feasible. 

The study demonstrated empirically that there are 

cognitive differences among policy-makers and that the 

three-phase approach can resolve these differences. The 

social judgment theory coupled with computer graphics 

technology and input-output analysis did obtain agreement o 

a policy and means to implement the policy by carefully 

displaying the cognitive differences among policy-makers. 

Mann (1975) takes a broader view and focuses on policy 

as a middle "stratum" existing between macro-societal 

problems such as race relations, national security or 

economic growth and operational problems of day-to-day task 

of managing classrooms, school or school divisions. The 

policy level demands much attention because of its 

complexity of factors and relationships. 

For purposes of clarification, Mann discusses five 

characteristics of policy problems of public character, 

consequentiality, complexity, uncertainty, and differing 

i nterests. 

The public character of policy problems means that the 

issue is one that affects public behaviour and is 
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appropriate for government action. In agreement with 

Adelman et al. (1975), Mann says controversy and conflict 

usually accompany any discussion of a public policy issue. 

The second characteristic, consequentiality, involves the 

importance of the problem and its impact on people. 

Intensity of the impact as well as the number of people 

concerned determines whether the issue is a public policy 

problem. Complexity, the third characteristic implies an 

intricate web of "economic, political, psychological, social 

psychological, and moral components" (p. 13) which interact 

as a veritable labyrinth for analysis and action. This 

characteristic appears to encompass the cognitive 

differences noted by Adelman et al. The fourth 

characteristic, uncertainty, is a result of the complexity 

and magnitude of public policy problems. Uncertainty is 

reinforced by the longevity of complex problems, and limited 

resources needed to act in a future which cannot be seen 

with much clarity. Finally, the characteristic of differing 

interests indicates the variety of views prevalent in a 

heterogeneous and democratic society. 

The five characteristics of the policy level have 

implications for the policy-making process. Mann describes 

the policy-making process as "an activity designed to cope 

with those problems" (p. 1 7 ) . One of the consequences which 

follows from the description of the policy level is that 

policy-making is forced into the public arena. As soon as 
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an issue becomes a matter of public concern, it is 

frequently accompanied by conflict and controversy which in 

turn invites public scrutiny. In educational policy-making, 

there is an hierarchical sharing of responsibility. As each 

level of the hierarchy participates in the policy-making 

process, there is increased opportunity for public 

parti ci pati on. 

Another consequence of the policy process is that the 

policy-making activity is value-laden and may involve value 

conflicts. In selecting a certain direction or policy, the 

decision-maker discloses particular values. In addition, 

the policy situation demands that both political 

considerations and technical position be taken into account. 

Because education is a profession there is certain empirical 

evidence which will affect the decision-maker. This 

technical information will be considered along with the 

political views of certain groups involved in the 

discussion. Mann concludes that "policy-making must 

accommodate both democratic and meritocratic expectations" 

(p. 1 9 ) . 

In their presentation Van Meter and Van Horn (1975) 

concentrate on one component of the policy process, the 

policy implementation phase. It is defined as "those 

actions by public and private individuals (or groups) that 

are directed at the achievement of objectives set forth in 

prior policy decisions" (p. 447). The definition includes 
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both one-time efforts and continuing efforts at achieving 

the changes implied in policy decisions. 

The authors argue that because implementation is 

generic to complex organizations, it is imperative that 

policy implementation be better understood. To accomplish 

this, they propose to develop a theoretical framework. 

Three bodies of literature are used as a basis for the 

theoretical perspective put forward in the paper. These 

include the following: 

1. organization theory and practice which receive 

primary attention, 

2. the impact of public policy, especially in the area 

of judicial decisions, 

3. studies of intergovernmental relations. 

Using the literature, Van Meter and Van Horn frame 

their theoretical perspective. The implementation process 

begins with the decision about the goals and objectives of 

the policy itself and will vary as the nature of the policy 

varies. Policies can be classified by two characteristics: 

first, by the amount of change involved and, second, by the 

extent to which participants agree on the goals. 

The first characteristic, degree of change involved, 

suggests that "incremental changes are more likely to 

engender a positive response than will drastic ones" (p. 

45 8 ) . The second characteristic, high or low goal 

consensus, seems to indicate that where there is more 
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consensus, there may be less resistance to the 

implementation of the policy. Other factors, however, also 

impinge on the implementation but are not discussed in any 

depth in the paper. 

The authors diagram the dimensions of policy affecting 

implementation according to the degree of change and the 

level of consensus. For them, the majority of policies are 

either in the major change/low consensus or the minor 

change/high consensus categories. They conclude that "the 

probability of effective implementation will depend--in 

part--on the type of policy" and that the "specific factors 

contributing to the realization or non-realization of the 

program objectives will vary from one policy type to 

another" (p. 461). 

Further, the article contains a model of the policy 

implementation process. Six variables and their 

relationships are described in the model. These are 

presented in what follows. 

1_. Policy standards and objectives. Standards and 

objectives provide concrete performance standards against 

which the policy implementation can be measured. 

2_. Policy resources. To facilitate the implementation 

of policies, appropriate resources such as funding or 

incentives are provided to participants. 

3_. Interorganizational communication and enforcement 

activities. Clarity of communication in and between the 
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originating organization and the recipient organizations is 

necessary. Enforcement activities may include technical 

advice and assistance or rely on either positive or negative 

sanctions to induce participation and cooperation. 

4. Characteristics of the implementing agencies. 

These may include both the formal structural features of 

organizations as well as the informal characteristics of 

personnel. 

5. Economic, social and political conditions. These 

may have a profound effect on the implementation of 

pol i cies. 

6. Disposition of implementors. Each of the foregoing 

variables will be affected by the implementors' cognition of 

the policy, the direction of their response toward it and 

the intensity of the response. 

In summary, the authors see the implementation as a 

phase of the policy process. Within the implementation 

model described, there are linkages between the components 

which may ultimately affect the implementation. For 

purposes of the present study, however, the interactive 

effect on implementation is left for others to review. 

Figure 4 presents a synopsis of the information 

contained in each of the major data sources of 1975. The 

information is presented in relation to each of the five 

research questions described in the second chapter. Similar 

figures appear following the exploration of data sources in 
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the subsequent yea rs , 1976 to 1985. Data from the f i g u r e s 

i s the basis f o r the ana lys i s and c l a s s i f i c a t i o n phases of 

the i n t e r p r e t a t i v e - t h e o r e t i c a l methodology. These phases 

are presented in Chapter Four. 

Figure 4: Summary of 1975 Data Sources in Relation to Research Questions 

Questions 

1. 

2. 

3. 

4. 

5. 

Operation of 
the policy 
process 

Elements of 
the policy 
process 

Relationship 
among the 
elements of 
the policy 
process 

Elements 
unique to 
curri cul urn 
policy-making 

Impact of 
curriculum 
elements on 
policy process 

Adelman, Stewart 
Haomond 

•Selection of priorities 
based on unique perception 
of the environment 

*Pol icy-makers 
•Cognitive systems 
•Policy environment 

•Policy-maker forms 
personal judgment 

•Applies to curriculum 
evaluation policy with no 
adjustment 

No comnent 

Mann 

•Middle stratum act iv i ty 
dealing with problems 
found between macro-
societal d i f f i cu l t ies anc 
operational, daily tasks 

•Values 
•People 
•Interests 

•Complexity 
•Uncertainty 
•Public 

•Hierarchical sharing of 
responsibility 

•Professional data 

•Increased public 
participation 

•Consider technical 
information 

Van Meter & 
Van Horn 

•Action to 
achieve 
objectives 

1 

•Implement­
ation 

•Standards 
•Resources 
•Inter organi­
zational 
corrmuni ca­
t i on 

•Enforcement 
•Implementing 
agencies 

•Environment 
•Actors 

•Amount and 
degree of 
consensus 
affects 
implement­
ation 

No corment 

No conment 

•Controversy and conflict 
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In his book, Dahl (1976) defines policy as "a bridge 

between what one thinks will be if one does not act and what 

one believes ought to be" (p. 140). The policy process for 

Dahl is an attempt to select the best alternative to reach a 

particular goal. This process involves both empirical 

analysis and normative analysis. 

The selection of a particular alternative is made more 

difficult for two reasons, according to Dahl. First of all, 

the policy-maker or decision-maker may not have the 

empirical or factual evidence upon which to base the 

selection. Secondly, the normative data are uncertain and 

do not serve to clarify the values upon which a decision 

might be made. These inevitable uncertainties, Dahl says, 

can be dealt with through certain "strategies of inquiry" 

(p. 140) which will enhance the decision-making process. 

Dahl describes two strategies useful in selecting policies. 

These include strategies of pure science and holistic 

strategi es. 

Strategies of pure science are presently viewed as 

including factual or empirical elements. Applied to an 

empirical science of politics, this approach implies that 

ends, goals or values are beyond consideration. Dahl points 

out that the issue is a complex one because procedures for 

an empirical science of politics are not available. For 

example, measurement of political phenomena is undergoing a 
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shift from the use of qualitative data to including 

quantitative data as well. With more sophisticated 

measurement techniques, quantitative data can be used for 

causal analysis and provide for more efficient analysis of 

data. Unlike natural sciences, political choices will 

depend upon both the qualitative information and the 

quantifiable data for decision-making purposes. Dahl points 

out that political choices almost always involve values or 

standards which present a certain amount of uncertainty. 

Holistic strategies attempt to counteract the 

uncertainty by advocating a thorough review process before a 

choice is made. Sometimes described as "perfect 

rationality," the holistic approach is a process involving 

the six steps of (1) recognizing the problem, (2) clarifying 

the goals, (3) listing all the alternatives, (4) 

investigating all consequences, (5) comparing and (6) 

selecting the policy which is most compatible with the 

goals. 

Though appealing in theory, Dahl asserts that this 

process is unattainable in practice. Critics of the process 

have indicated that the steps are rarely used as described 

because decisions must be made, even when the data are not 

available in the time frame provided. 

A subset of holistic strategies are described by Dahl 

as strategies of limited rationality. The incrementalist 

strategy is one which involves small changes and multiple 
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decisions over a period of time and move toward a goal. 

These strategies opt for a series of steps and reflect the 

usual practice in a world lacking in perfect rationality. 

Experimental strategies offer another alternative in a 

world fraught with uncertainty. By attempting a small-seal 

trial of critical decisions, the approach attempts to suppl 

implications of the policy choice before the large scale 

undertaking. This approach also has its limits and could 

not be used as Dahl indicates in foreign policy choices. 

Because none of the strategies provide a sure way to 

make the best policy decisions, Dahl concludes that an 

imaginative search is necessary to achieve a better 

alternative to policy decision-making. 

In contrast to Dahl's approach, Mazzoni and Campbell 

(1976) examine educational policy systems to determine who 

influences policy-making. The comparative study uses 

background data and issue analysis to ascertain the 

influentials in educational policy. Their systems-theory 

approach places interest groups in six categories consistin 

of the state governor's office, legislature, state board of 

education, chief state school officer, state courts and 

educational interest groups. The study analyzes the four 

functional stages of issue definition, proposal formulation 

support mobilization and decision enactment to ascertain 

relationships among the key actors. 
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The authors describe influence as the dynamic in the 

pattern of actor relationships to perform functions, 

overcome conflicts, and reach decisions. Policy-making 

influence is seen as "the ability of an actor in a policy 

system to select, modify or obtain its decision outputs" (p. 

4 ) . Analysis of the data from 12 states indicates that 

organized educator groups are among the most influential 

when legislative decisions are considered. The governor and 

the governor's office is influential mainly in the basic 

fiscal policy arena while state boards of education are of 

marginal importance. The chief state school officer is 

often though not always influential in the legislative 

decisions but usually is influential in the educational 

agency arena. 

In his paper, Ratsoy (1976) discusses internal and 

external environments as they relate to educational policy­

making, particularly within school systems. The discussion 

draws from literature in the areas of public policy and 

organizational effectiveness. 

Educational policy is defined by Ratsoy as "whatever 

boards in the field of education choose to do or not do" (p. 

1 ) , a definition which follows that of Dye (1981) who writes 

in the area of public policy. Just as Dahl does, this view 

of policy-making links it closely with decision-making to 

provide clear directions for action within the 

organizational structures. Policy, Ratsoy maintains, is 
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influenced by the internal and external context in which the 

school system is located. Context or environment impacts in 

various ways upon the system by either enhancing the rate of 

change or inhibiting change. 

The external environment consists of either general 

factors or factors specific to particular systems. Ratsoy 

discusses eight environmental conditions as shown in Figure 

5. Each of the eight external conditions has a particular 

impact on the policy process to either encourage or prevent 

change. The impact will depend on the setting and nature of 

the external conditions. For example, fluctuation in the 

demographic condition will at times lead to a policy of 

closing schools with low enrollments, while, at other times, 

new schools will be constructed in response to growing 

communi ties. 

Figure 5: Ratsoy1 s Environmental Conditions and their Effects 

External Conditions Effect/Factors 

1. Political 

2. Legal 

3. Economic 

4. Demographic 

5. Ecological 

6. Cultural & Social 

7. Technological 

Political pressures to change 

Laws & regulations affect and limit change 

Related to political conditions 

Number, age, sex of pupils, increase or decrease in enrolment 

Urban/rural settings, climate, geography, social organizations 

Socio/economic levels, language/ethnic groups 

Rational behaviour 

Organize, supervise 

Degree of uncertainty affecting clarity of goals, procedures and 
results 



97 

Ratsoy discusses the internal, environmental factors of 

professional and non-professional personnel. From a study 

which observed nursing professionals and non-professionals, 

Ratsoy concludes that policies and regulations are affected 

by the training and background of personnel. The conclusion 

offered is that professional personnel function with a 

higher degree of satisfaction when less prescriptive and 

restrictive policies affect their work. 

The effect of external and internal environmental 

conditions on policy-making in school systems may vary from 

other settings and organizations according to Ratsoy. He 

cautions that though policy-making aims at enhancing the 

achievement of goals in school systems, care must be taken 

not to transfer processes from other settings to school 

systems. To achieve goals, policy must establish guidelines 

and stability in the organization. However, the policy­

making process needs accurate information and a sensitivity 

of perspective to provide certainty of increased 

effecti veness . 

While Ratsoy focuses on internal and external factors 

that affect policy-making, Thompson (1976) presents a 

conceptual scheme which he uses to analyze educational 

policy-making in the United States. He begins his 

discussion with an explanation of the traditional view of 

educational policy-making. In Thompson's opinion, this 

traditional perspective fails to explain the dynamics of 
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modern educational policy-making. Emanating from Max 

Weber's organizational theory, past policy-making in schools 

occurred within a traditional organizational hierarchy. 

Organizational theory presented policy-making in a legal 

framework. Policies were made by elected representatives on 

school boards. Authority was then delegated to the 

superintendent to administer and implement the policy. A 

clear separation was made between policy-making and 

administration of the policy. 

The traditional organizational model excludes both the 

dynamic processes of policy-making and the environmental 

variables which Thompson says affect policies. Because of 

the three levels of government in American education, the 

former theories did little to clarify the relationships 

among the federal, state and local governments. The new 

conceptual scheme that Thompson proposes attempts to 

describe the variables associated with the American federal 

system. 

Thompson sees the school as a social system in order to 

identify the variables and describe their interaction in 

educational policy-making. He categorizes the multiple 

factors which influence the most important educational 

policy areas. Thompson identifies economic factors, social 

and cultural factors, political and legal factors, and 

social-psychological factors. The complexity of policy­

making is emphasized in the presentation. Thompson points 
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out that differences in one of the factors will affect any 

of the other factors. This interaction and variability 

will, in turn, affect the educational policies. 

In addition, educational policies themselves developed 

within a particular social system, the school, will affect 

other systems in the political, economic, social, and 

cultural realms. Both internal and external factors may 

affect the policy-making processes within the educational 

envi ronment. 

In developing his model to describe the structure and 

interrelationships in educational policy-making, Thompson 

next establishes boundaries within the educational system. 

Four policy arenas are identified in the model and consist 

of local, state, federal and regional arenas. These are 

arranged as a multiple-structure universe which include the 

socioeconomic-cultural factors which interact in the policy 

process. All factors, participants, interactions and 

linkages within the system and external to the system are 

represented. 

Thompson defines policy-making as "the sum of the 

processes in which all the parties in, and related to, a 

social system shape the goals of the system" (p. 3 1 ) . The 

processes included in the definition are those that "link 

the various parties together and facilitate their 

adjustments to each other and to the environmental forces 

affecting them" (p. 3 1 ) . Thompson uses a modified systems 
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model as the basis for presenting the policy-making 

processes. The systems framework includes inputs, the 

conversion process that transforms inputs into outputs, and 

the outputs. He describes the conversion process as the 

"interaction of various cultural, structural, and 

situational factors" (p. 31). An interplay of various 

cultural, structural and situational factors affects the 

decisions and policies in community governments which 

includes schools. Thompson provides the following 

description of these three factors. 

1. Structural factors are those long-term situations 

and unchanging components in the community. These include 

things such as the characteristics of the population, types 

of established organizations and legal structure. 

2. Cultural factors are the values, norms and cultural 

beliefs of citizens in the community environment. 

3. Situational factors are any issues or current 

concerns that will affect decisions and policies at any 

given time. (pp. 31-32). 

In the making of policies, schools use four "adaptive" 

processes. These processes are used at each level of 

government for educational policy-making. The adaptive 

processes include identification, bargaining, legal-

bureaucratic mechanisms and coercive mechanisms. 

Identification is difficult to use as an adaptive 

process because of conflicting community goals. The process 
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calls for developing a common sense of identity to reduce 

conflicts and to encourage a sense of oneness. With a 

movement toward a heterogeneous rather than homogeneous 

society, identification becomes less possible. 

Bargaining is essentially a process involving an 

exchange. It is used widely to obtain solutions where there 

are conflicting views. Compromise is often the result. 

Legal bureaucratic mechanisms are those means of 

adapting which involve legal authority- These mechanisms 

can be used only when the legal or bureaucratic authority is 

upheld by the groups involved. 

Coercive mechanisms are adaptive processes which result 

in a forced choice. Strikes or demonstrations are examples 

of coercive tactics. 

Thompson says that the selection of the adaptive 

process depends on "(1) the policy-makers perception of the 

environmental challenges or problems that are called to act 

on and (2) the nature of social interaction between policy­

makers and various segments of the community." (p. 34) 

The data from the 1976 studies are presented in Figure 

6. 
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Figure 6: Summary of 1976 Data Sources in Relation to Research Questions 

Questions Dahl Mazzoni & Campbell 

1. Operation of the policy 
process 

2. Elements of the policy 
process 

3. Relationship among the 
elements of the policy 

4. Elements unique to the 
curriculun policy-making 
process 

5. Impact of curriculum 
elements on the policy 
process 

•Selection of best alternative to •An interactive process 
reach a particular goal which converts inputs 

into outputs 

•Decision-making which includes 
•empirical elements 
•normative elements 

•Analysis of quantitative and 
qualitative data 

No comment 

No comment 

•Decisions 
•Actors 
•governor & staff 
•legislature 
•state board of 
education 

•chief state school 
officer 

•state courts 
•educational interest 
groups 

•Dynamic interaction 
among actors 

•Educational policy 
gives direction to 
curriculum innovation 

•Account for 
professional input 
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Figure 6 (Contd.): Summary of 1976 Data Sources 

Questions Ratsoy Thompson 

1 . Operation of the policy 
process 

2. Elements of the 
policy process 

3. Relationship among the 
elements of the 
policy process 

4. Elements unique to the 
curriculum policy-making 
process 

5. Impact of curriculum 
elements on policy process 

•Choice of action or inaction 

•Internal conditions 
•professional 
•nonprofessional 

•External conditions 
•political 
•legal 
•economic 
•demographic 
•ecological 
•cultural and social 
•technological 

•Conditions impinge on the 
organization and affect 
choice of action 

•Nature of the profession 
•training 

•background 

•Sum of the processes in 
which all parties shape 

the goals of the system 

•Factors 
•Economic 
•Social /cul tural 
•Political/legal 
•Soci al/psychologi cal 

•Internal/external 
•Government 

•local 
•state 
•federal 
•regional 

•Dynamic interaction 

•Adaptive processes 
•identification 
•bargaining 
•1egal-bureaucrati c 
•coercive 

•Information and perspective •Selection depends on 
varies with the professional environmental factors and 
and affects the policy choice social interaction 

1977 Data Sources 

Perhaps one of t h e f i r s t comprehens ive e x a m i n a t i o n s o f 

c u r r i c u l u m p o l i c y - m a k i n g i s t h e a r t i c l e by K i r s t and Walker 

p u b l i s h e d i n 1 9 7 1 , and r e i s s u e d i n B e l l a c k and K l i e b a r d ' s 

b o o k , C u r r i c u l u m and E v a l u a t i o n , 1977. The a r t i c l e i s 

i n c l u d e d as a 1977 d a t a s o u r c e . C u r r i c u l u m p o l i c y i s seen 
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as a guide to action and the process used in developing the 

guide is labelled "the curriculum policy-making process." 

The authors use formal studies, conventional wisdom and even 

speculation in their exploration of the curriculum policy­

making process. 

While various value bases affect the selection of 

curriculum content, Kirst and Walker indicate that the 

solution to the ensuing conflict is simply to delegate 

decision-making to an individual or group to use expert 

professional judgment. Decision-making is Lindblom and 

Braybrooke's (1963) disjointed incrementalism which is an 

informal process that restricts and adjusts goals and 

directions to make piece-meal changes. 

The political interaction in the actual policy-making 

process emanates, in the authors' view, from the national, 

state and local levels. Private, professional and 

governmental influences impinge on curriculum policy-making. 

Among these, no one agency seems to have had the upper hand 

in formulating policy. The impact that any one influence 

has seems to fluctuate depending on the context. But Kirst 

and Walker send a warning that recalls the repercussions of 

a large scale emergency such as Sputnik on educational 

policy-making. A contribution made in this article is the 

presentation of the distinctive features of curriculum 

policy-making. Usually curriculum policy is the concern of 

states or local boards of education. But the implementation 
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of the policy depends on the support of teachers and other 

agencies or organizations which are very interested in 

having a part in policy-making. Several barriers to policy 

implementation are part of the education system. These 

include educational goals which are long term, general, and 

often ambiguous because of the time needed to see results 

and the lack of certainty about students' future 

requirements. Policy-making is also affected by the lack of 

knowledge about the phenomena of schooling. Though Kirst 

and Walker acknowledge the shortcomings of the curriculum 

policy-making process, they predict an increase in demands 

for participation in a more systematic process. 

Tersine and Cross (1977) move beyond a framework and 

present a "general policy cornucopia" (p. 26) in their 

attempt to develop a conceptual model of the policy process 

appropriate to a general audience of policy-makers rather 

than to a specific management theory. Their purpose is to 

move toward a meta-theory of policy by contributing a 

conceptual model applicable in various areas of management 

and business. 

To produce the meta-model, Tersine and Cross use an 

eclectic process of model building which takes into account 

the level of detail required, the selection of entities, 

functions of entities, and the relationships among the 

entities. For their purpose, the authors choose to focus on 

entities and their functions and to pay little attention to 
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the relationships among entities or among functions. The 

model emanating from their activity is conical with a 

concentric ring format. A two-dimensional perspective shows 

the model as an inverted triangle with ten layers, while the 

three-dimensional view from above presents a cone of ten 

concentric circles. The author's assume that the functions 

are iterative and overlap though the model does not 

demonstrate these relationships. 

Ten rings, numbered consecutively from the outer to the 

inner rings follow a somewhat chronological sequence as far 

as the entities and functions are concerned. Everything 

beyond the core is considered the external environment. 

Inside the core, the outer rings represent the environment 

within which the business or organization exists, the inner 

rings contain the functions of the organization, and the 

central ring symbolizes the interaction between the 

organization and its environment. Each of the ten rings 

contains an aspect of the policy process. Tersine and Cross 

selected the following elements to represent the policy 

process and interpreted them as follows: 

1. people--organizations, nations and systems 

governing or controlling actions, 

2. roles people pi ay--interactions and relationships 

between/among individuals and/or groups, 

3. objectives--broad and general goals to be attained, 
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4. internal and external constraints--limitations 

which restrain an organization's strategies, 

5. strategies--supports in achieving objectives and 

first derivation of objectives, 

6. pians--second derivative of objectives and 

implementing objectives, 

7. design--creative function related to plans 

8. activation and organization--decisi on made to 

implement and start up phase, 

9. operations--performance of actual plans, 

10. exchanges--completion and delivery of product. 

The model is based upon a systems approach to the 

policy process where "inputs must be converted efficiently 

and effectively into outputs" (p. 30). Although the model 

might be viewed as "simple and naive" (p. 3 0 ) , it is an 

attempt to advance the understanding of all the entities or 

elements involved in the process. 

Worth's (1977) article clarifies the relationship 

between policy formation and educational research. Some 

suggestions to improve the link between research and policy 

formation are offered. The author presents an 

administrator's perspective which is based on experience and 

intuition, though supported by the literature. 

To begin, Worth describes three theories explaining why 

research is not used in policy formation. The first cluster 

of theories is classified as knowledge-specific theories. 
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These viewpoints express the idea that research is not used 

in policy formation because the research information is 

limited by the amount of data it can provide, by the 

methodologies which can be used in gathering the information 

and by the attributes of the researchers themselves. The 

solution to overcome the limitations calls for using a 

variety of methods, investigation of multi-sources and 

considering the findings from a practical viewpoint. 

The second group of theories, the two-communities view, 

explains non-utilization as differences between the values 

and language of researchers and policy-makers. To overcome 

this barrier, it is suggested that trust and confidence 

between the two groups be improved by including researchers 

in the policy-making process. 

The third and final collection of theories is known as 

the constraint theories. In this cluster, the policy-maker 

is required to look beyond the research context to consider 

the environment which includes social and political 

feasibility and time constraints. Researchers could 

overcome this difficulty by becoming more sensitive to 

social and political concerns and recognizing the time 

pressure on policy-makers. 

Each of the three viewpoints points out that research 

could be more valuable to the policy-maker if situational 

and political variables were taken into account. Worth 

indicates that research is often used to contain further 
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change or as an "instrument of power and political 

positioning" (p. 16) to demonstrate in a symbolic way that 

there is something being done or to buy time. 

Even though Worth recognizes that research is used in 

policy formation, he indicates that two major factors 

influence the use of research. Time in office and 

orientation to research in his view impinge on the use of 

research. The first, time in office, affects both the 

quality and quantity of the way research is used. When an 

administration is new to office, Worth says it requires 

information to make necessary policy changes. After some 

time in office, however, an administration is more likely to 

use research for containment and to decrease reliance on 

research findings. 

At the same time, each administration will have a 

personal perspective or orientation to research. How a 

policy-maker uses the research data seems to be dependent 

upon the use of either internal logic or external logic. 

Internal logic is associated with the gathering, processing, 

and analysis of information in diagnosing a problem while 

external logic focuses on the political, ideological and 

administrative concerns. Worth describes three orientations 

prevalent among administrators. The first is a clinical 

orientation which uses both the internal and external logic. 

The second is an academic orientation centred on the 

internal processes, and the third is an advocacy orientation 
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where political and social concerns are prominent. The 

clinically-oriented administrators appear to use research 

most frequently in policy formation. 

Worth presents three implications for research in 

future policy formation following from his review of the 

non-utilization of research. The increased use of a 

political model emerges as the first implication because the 

rational model rarely reflects the actual policy-making 

context. Policy-making in a political model combines 

conflict management and consensus building. In this 

scenario, Worth says that the researcher must deal with the 

ambiguity and bargaining which are part of the political 

process. Worth cautions that the researcher must attempt to 

bring more rationality to the educational policy-making 

context. 

The second implication is that research must be 

expanded and refined in policy formation to include 

identification of problems, the analysis of likely solutions 

and the evaluation of results. In addition research could 

be used to communicate the nature of the problem so that all 

participants in the policy-making process share a common 

view of the situation. 

Finally Worth indicates that the situational-political 

perspective may improve the policy-maker's and the 

researcher's understanding of the environment. By 

recognizing his own perspective, the administrator can 
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select the appropriate approaches and information to guide 

po1i cy formati on. 

Worth concludes that it is essential to consider and 

accommodate both situational and political concerns when 

functioning in the policy formation arena. 

Figure 7 presents a summary of the data gleaned from 

the 1977 data sources. The information is arranged in 

response to the five research questions which arose from the 

literature and were first presented in Chapter Two. 

Figure 7: Summary of 1977 Data Sources in Relation to Research Questions 

Questions Kirst & Walker Tersine & Cross Worth 

1. Operation of the 
policy process 

2. Elements of the 
policy process 

•A process of making 
guides for action 

•Values 
•Decisions 
•Influences 

•legislative 
•executive 
•administrative 
•bureaucratic 
•professional 
•private 

•Iterative process •Process part of 
with overlap among political 
functions framework 

•People 
•Roles 
•Objectives 
•Constraints 
•Strategies 
•Plans 
•Design 
•Decision 
•Operations 
•Delivery 

3. Relationship among 
elements of the 
policy process 

•Vie for participation No comment 

•Environment 
•social 
•political 

•Values 
•Decision-making 
•Time 
•Information 

•Impinge on problem 
identification, 
analysis of 
alternatives and 
evaluation of 
results 
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Figure 7 (Contd.): Summary of 1977 Data Sources in Relation to Research Questions 

Questions Kirst & Walker Tersine & Cross Worth 

4. Elements unique to •Goals 
curriculum policy- •long term 
making process 

No comment 

•ambiguous 
•general 

•Phenomena of schooling 
little understood 

5. Impact of curric- •Prevent implement-
ulum elements ation 
on policy process 

No comment 

•Administrator in 
education has 
unique social 
and political 
perspective 

•Affects use of 
data in policy 
selection 

1978 Data Sources 

Curriculum policy-making is a political process which 

aims at either maintaining or changing society according to 

Boyd ( 1 9 7 8 ) . In his article, he reviews past and recent 

attempts to resolve the tensions which result from the 

political nature of curriculum policy-making. 

Two early but ineffective solutions are described. The 

first, the principle of local control, recognized the 

similar value structures of smaller, homogeneous units. 

Conflict arose, however, when state and national 

organizations gained more control and influence over 

curriculum issues. Urbanization and the more pluralistic 

nature of society infringed on the homogeneous values of 

local groups, eroding the principle of local decision­

making. The second, "the one best system" (p. 580) 

attempted to resolve the tension by depoliticizing 
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curriculum concerns. An industrial model of nonpartisan 

governance encouraged the use of technical expertise to make 

curriculum and governance decisions in the public interest. 

But competing values and the increasingly pluralistic nature 

of American society challenged this nonpartisan solution to 

a complex problem. 

Boyd asserts that curriculum becomes a political issue 

when significant change is underway and questions arise 

about the "adequacy or appropriateness of existing 

curriculum" (p. 582). In general though Boyd agrees with 

Kirst and Walker (1977) who suggest that curriculum policy­

making occurs on an incremental basis. Elboim-Dror (1970) 

is also cited by Boyd as another analyst who sees decision­

making in education as incremental. Curriculum decisions 

are no less affected by this approach. With the context 

becoming more complex, more societal expectations are heaped 

upon schools, decision-making becomes more complicated and 

i ncremental. 

Boyd, however, makes the point that there have been 

frequent innovations in curriculum policy-making over time. 

These are explained by Kirst and Walker (1977) as the result 

of societal crises. This suggests to Boyd the importance of 

understanding the politics during crisis policy-making 

because he conjectures this might mean that these crisis 

policies would change only incrementally until the next 

crisis occurs. This decision-making process in Boyd's view 
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seems inadequate for accomplishing the challenges and tasks 

education faces. He argues that education has a strategy 

for meeting the demands and goals of education more 

successfully. He associates the approach with the 

"professionalization of reform" (p. 584) and explains that 

while it encourages nonincremental policy-making, it 

constrains policy innovation and changes policy initiatives. 

Understanding of contemporary curriculum policy-making, says 

Boyd, requires an examination of all curriculum policy­

making in light of the policy-making system's response to 

pressures for both societal change and maintenance. 

Boyd presents an historical overview of the role of the 

American public schools in the conflict between social 

control and social reform. He sets the stage by showing the 

tension between the ideal of equality and the fact of 

inequality in American society. The public school, once 

viewed as the key to social improvement, is now viewed with 

pessimism because the establishment remains and 

bureaucracies persist in resisting reform. Boyd suggests 

that the public school has often been in the middle of the 

control reform continuum during times of social stress. 

To trace the historical nature of curriculum politics, 

Boyd presents three historical phases. During the first or 

pre-civil war period, the landed gentry and church leaders 

dominated with an emphasis on a non-utilitarian curriculum 

to maintain the stratified social system. The classical 
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curriculum persisted until the post-civil war period when 

new groups of entrepreneurs and immigrants challenged the 

prevailing class structure. Several avenues to higher 

learning came to be accepted as new educational doctrine 

under reformists such as John Dewey provided for more 

equality of educational opportunity and a productive social 

life. Here Boyd interjects that the business-state 

coalition had a powerful impact on the type of curriculum 

and schools which are today's legacy of the second era. The 

third and final phase is the contemporary one in which the 

deprived professionals and rebellious groups in society 

demanded a more responsive educational system. Compensatory 

education supported the "potential doctrine" (p. 587) of 

fulfilling the human potential of the disadvantaged. 

Boyd sees this final period as one which reflects the 

influence of professional "reformers" intent on modifying 

the incremental approach to educational change. He cites 

Moynihan who argues that reform had become institutionalized 

by mid-century with support from a professional middle class 

determined to advance their liberal activist ideology and 

their own careers. This "professionalization of reform" (p. 

589) has become a dynamic force in policy-making with the 

controversial aspect of little political accountability. 

Curriculum reforms such as the addition of sex education and 

the theory of evolution to science curriculum are examples 

of professional decisions influencing curriculum policy. In 
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Moynihan's view the reformers represent the view of a 

coalition of minorities rather than the mainstream of 

Americans. Success depends upon the skill of the 

professionals to avoid controversy and interorganizational 

networks which distribute new materials. 

Constraints exist which mitigate against policy 

innovation. Boyd feels that understanding these constraints 

will clarify curriculum politics and policy-making. He 

assumes that all constraints are related to maintenance 

needs of society, communities, organizations, and 

individuals. Six categories describing the pressures for 

stability are presented as follows: 

1. Nondecision-making. Potential issues and 

alternatives are either not recognized or not discussed 

openly. 

2. Zone of tolerance, vulnerability, and conflict 

avoi dance. The zone of tolerance is the range in which 

educational leaders are able to exercise professional 

leadership. The zone is bounded by the bias of the local 

community, the predominant values and expectations of the 

schools. The zone varies depending upon the type and 

location of the community, the issue or policy question. 

3. Noninstruction. Boyd contends that there is 

evidence that course content in some situations excludes 

certain issues to avoid controversy. Sometimes conservative 

teachers are recruited to preserve the status quo. 
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4. Politics of controversy and nonpub1ication. 

Controversy can be used to prevent curriculum innovation 

because both politicians and bureaucrats will withdraw the 

controversial material or policy. Publishers also tend to 

avoid controversial material. This prior censorship 

restrains innovation and dissemination of new ideas. 

5. Noncompliance and nonimplementation . Policy-making 

is cyclical and includes policy implementation. The loose 

nature of the educational setting and the political 

structure in governments leads to little change even when 

there is agreement with the innovation. Even accountability 

schemes, such as testing and competency-based instruction, 

lack impact. 

6. Nonsupport. When financial resources, materials or 

expertise are lacking, policy initiatives will flounder. 

Curriculum politics can also be understood in light of 

the changing structure of authority over curriculum policy­

making. Boyd says that the nature of the structure affects 

the extent of incrementalism in curriculum policy-making. 

Boyd draws upon van Geel for a summary of the changes. Four 

major influences have shifted authority from local school 

districts in the United States to senior levels of 

government. First, there seems to be more state involvement 

in determining school programs. Second, both state and 

federal courts seem to be taking on a more significant role 

in influencing school programs. Third, the federal 
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government has increased its involvement. Fourth, teachers' 

unions influence school programs in collective bargaining. 

The movement to a more centralized decision-making 

structure has other implications. More involvement by more 

individuals and groups requires more time and adds 

complexity to the process. With three levels of authority, 

there is a complex hierarchy with more veto points. Citizen 

participation is decreased while professional determination 

is enhanced. All of this leads to less innovation and more 

incremental policy-making. 

Edwards and Sharkansky (1978) select an approach to 

policy-making that differs from other studies but 

complements what has usually been labelled the analytic 

approach. They focus on general principles of policy-making 

to show the inadequacies of both the populist and rational 

approaches to policy-making. It is their view that policy­

making is centred in decision rules which support the 

policy-maker in sorting through the complexity to make 

incremental change. 

The major decision rule used by policy-makers is 

incrementalism. Using this process the policy-maker can 

sift through limited options to make policies which improve 

rather than solve problems. Using incrementalism the 

policy-maker continuously remakes the policy and remains 

close to what is both politically and economically feasible. 

Other decision rules, such as precedent can be used. 
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Indeed, innovation may also be necessary at times, depending 

on circumstances. But the policy-maker opts for 

incrementalism to cope with the ever-increasing complexity 

of the process and context. 

Contrasting with Edwards and Sharkansky, the goal of 

Stokey and Zeckhauser's (1978) book is to introduce 

principles of policy analysis which the authors describe as 

a rational approach to decision-making. Stokey and 

Zeckhauser stress that decisions ought to make use of 

analytic methods from a variety of sources so that the 

decision-maker capitalizes on the best techniques available 

from disciplines or research. Through understanding and 

predicting what will actually happen in the real world the 

decision-maker is better able to formulate policy that will 

address the issue at hand. The writers say that this is 

essential to policy formulation. They see policy analysis 

as a discipline that functions within the political and 

economic system rather than a means of changing the system. 

The policy process using the rational approach 

recommended by Stokey and Zeckhauser is an iterative one. 

The policy-maker continually moves back and forth in the 

process as new information or techniques are introduced to 

the problem. To assist in this iterative process they offer 

a framework to guide the analysis and to ensure that the 

analysis is on track. 
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The framework consists of five steps which may be 

altered by the analyst if another configuration is more 

suitable. The five steps echo the rational comprehensive 

model and include establishing the context, displaying the 

alternatives, predicting consequences, valuing the outcome 

and making the choice. 

Stokey and Zeckhauser note that the process is not a 

neat or smooth one. Rather it can be messy and at times 

confusing. The framework is offered as a means of guiding 

the process to ensure a rational and more orderly means of 

proceeding. At times the analysis will begin or end at 

different points in the process depending on the specific 

task or request. Though the problems of the real world do 

not necessarily fit this neat pattern, the authors recomme 

using the approach to encourage clear thinking and good 

judgment. 

Figure 8 contains a summary of the 1978 data in 

response to the five research questions. 
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Figure 8: Summary of 1978 Data Sources in Relation to Research Questions 

Questions 

1. 

2. 

3. 

4. 

5. 

Operation of the 
policy process 

Elements of the 
policy process 

Relationship 
among the 
elements policy 
process 

Elements unique 
to curriculum 
policy-making 
process 

Impact of 
curriculum 
elements on 
policy process 

Boyd 

•A cyclical 
process of 

Edwards & Sharkansky 

•Decision-making 
process 

incremental changes 
in a political 
context 

•Politics 
•Professionalism 
•Constraints 
•Interest groups 
•Social reform 
•Decisions 
•Implementation 

•Political feasibility 
•Economic feasibility 
•Public opinion 
•Political influence 
•Rational steps 
•identify problem 
•set agenda 

•Authority structure •set goals 
•layers of 
government 

•courts 

•Interaction 
•Restraint on 
innovation 

•Professionals 
•Minority interest 
groups 

•Layers of 
government 

•Tensions between 
social control and 
social reform 

•Centralization 

•Tensions 
constrain change 
and lead to 

•review options & 
information 

•assess alternatives 
•Decision-making 
•incremental 

•Rely on decision 
rules in face of 
complexity & 
complicated factors 

No comment 

No comment 

continued incremental 
change 

•Constraints mitigate 
against reform 

•More complexity 
•Decreased parental 
participation 

Stokey & Zeckhauser 

•Iterative process 

•Establish context 
•Display alternatives 
•Predict consequences 
•Value outcome 
•Make choice 

•Interactive 
•Messy 

No comment 

No comment 
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1979 Data Sources 

The second chapter of Anderson's (1979) textbook Public 

Po1i cy-maki ng, summarizes his perspective on the process of 

policy-making in the context of policy analysis. His aim is 

the explication of the complexities of public policy 

formation. To begin he recommends that a more precise 

definition of policy be adopted to aid his resolve to have a 

more systematic analysis of policy and its formation. It is 

his intention that this new definition clearly state the 

"essential characteristics" of policy. After some initial 

discussion of other definitions of policy, Anderson offers 

his own--"A purposive course of action followed by an actor 

or set of actors in dealing with a problem or matter of 

concern" (p. 3 ) . Anderson emphasizes that this definition 

of policy does two important things. First it centers on 

what is actually done in contrast to what might have been 

intended. Secondly, the definition draws a distinction 

between policy and decision. 

Anderson applies his definition to public policy which 

he describes as policies formed by governmental bodies or 

officials. Several observations are made by Anderson in 

relation to his view of public policy. These include the 

following statements: 

1. Policies are goal directed and purposeful rather 

than random behaviour. 
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2. Policies follow patterns or related courses of 

action rather than isolated, unrelated activities. 

3. Policies are what governments actually carry out or 

enforce rather than what they propose or intend. 

4. Policies may be either positive or negative in that 

action or no action may be the result of a 

decision. Positive policy action is grounded in 

law and may be legitimately enforced. 

To assist in our understanding public policy as action 

Anderson presents the following categories for 

consi derati on: 

1. Policy demands. These are demands that are made on 

public officials by people within either the public or 

private domain. The demands may be for positive action or 

the reverse to solve some problem. 

2. Policy decisions. These decisions are 

differentiated from routine decisions which are part of 

established policy. Here the decision is focused on giving 

direction and substance to new policies through statutes, 

executive orders, rules or judgments on the law. 

3. Policy statements. These are formal renderings of 

the policy and may be issued in a variety of forms-statutes, 

decrees, rules, regulations, opinions, speeches or press 

statements. 
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4. Policy outputs. Outputs are those obvious 

behaviours which indicate what the government has done to 

carry out the policy decisions and statements. 

5. Poli cy outcomes. These are the actual effects, 

either intended or unintended, for the public, resulting 

from the government's action. 

Anderson asks the question "Why study public policy?" 

which to him is the same as asking "Why engage in policy 

analysis?" (p. 6 ) . His responses are offered from three 

perspectives--scientific, professional,and political. 

1. Scientific reasons. The study of public policy 

will assist in gathering information about the reasons for 

the policy, how the policy is developed, and what the 

results of the particular policy are. The result is a better 

understanding of the political system and the social 

context. As a dependent variable, policy helps us consider 

the political and environmental elements that influence the 

policy content. Policy as an independent variable focuses on 

the effect of policy on the political context and 

environment. 

2. Professional reasons. Though there is not 

agreement among political scientists, Anderson indicates 

that it is thought by some that the information gathered by 

political scientists can be useful in resolving practical 

social problems. 
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3. Political reasons. The study of public policy may 

be seen as a means of assisting governments to select the 

policies that will best achieve the appropriate societal 

goals. This assumes that political scientists are not 

"value free". 

Anderson also discusses the role and nature of 

decision-making in the policy process. Decision-making is 

clearly placed as a sub-component of the policy process by 

Anderson when he says that "decision-making involves the 

choice of an alternative from among a series of competing 

alternatives" (p. 9 ) . This differentiates the decision­

making from the action of the policy which Anderson includes 

in his earlier definition of policy. To him policy-making 

is a "pattern of action, extending over time and involving 

many decisions" (p. 9 ) . 

Anderson makes a special note of the need to consider 

the values of the decision-maker when studying the policy­

making process. The values consist of the following: 

1. Political values. Policy alternatives are seen in 

terms of a political advantage and decisions are made based 

on reaching the goals of particular groups. 

2. Organizational values. The concern here is to 

maintain or extend a power base within an agency or 

organization. Policy decisions are used to ensure that the 

survival of the organization is maintained or promoted. 
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3. Personal values. These values are aimed at 

enhancing the individual's personal worth or wealth. 

Decisions would ensure that a person's reputation would be 

protected or benefitted. 

4. Po1i cy values. These values would lead the policy 

decision-maker to select the decision that would ensure the 

public good, one that is morally correct and proper. 

5. Ideologi ca1 values. These are sets of values that 

guide the decision-makers in pursuing the accepted and 

related values of the particular nation or culture. 

Anderson sees the policy process as "a sequential 

pattern of action involving a number of functional 

categories of activity that can be analytically 

distinguished" (p. 2 3 ) . The five functions follow-

1. Po1i cy formati on. The problem is examined and 

defined to determine the nature and to ensure that it is in 

the public domain. The procedure for placing it on the 

government agenda is also determined. 

2. Formulati on. Several alternatives for dealing with 

the problem are explored by appropriate actors. 

3. Adoption. The specific policy proposal is 

presented to the appropriate decision-maker and the 

procedures for accepting the policy are followed. 

4. Implementation. The process of implementation 

determines who is affected by the policy, and how the policy 

will be put into effect. The policy is enacted. 
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5. Evaluati on. The impact of the policy is assessed 

to determine the results and to modify the policy if 

necessary. Anderson says that the policy process is a 

political one and that the process described above must be 

understood from that perspective. His framework has some 

advantages as far as he is concerned because he says that 

the process is frequently a sequential one but that this 

process can be modified if need be. With its obvious 

attention to the interaction between the categories he says 

that the framework is dynamic and encourages easy 

comparisons of policy-making in other countries. 

Carson (1979) has a more specific focus in his article 

regarding control of the curriculum. In contrast to the 

neo-Platonic view that experts should control the decision­

making in the curriculum, Carson argues that teachers are 

the best decision-makers. He supports this assertion by 

showing that educational decisions are practical, rational 

choices and "as such are action prescriptions" (p. 135). 

Experts, especially institutional experts, often lack the 

contextual knowledge necessary in making decisions. In 

addition, the experts are best able to make judgments about 

internal standards, principles and theories of disciplines 

using the exceptional knowledge that they possess. 

Curriculum decisions are not of this type and are best made 

by those who share a framework of concepts related to the 

context. 
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The role of the expert becomes that of a participant in 

the decision-making process rather than a controller. The 

expert is free to explore alternatives and justifications in 

the fields of knowledge. By providing the "justifying 

principles," the expert offers the guidance to the process 

as a parti ci pant. 

Teachers, on the other hand, have the understanding of 

context within which the curriculum decisions must function. 

The practical nature of the decisions suit the teacher's 

professional training and contextual situation. They are 

able to use the justifications offered by the experts to 

make the appropriate curriculum decisions. 

Doern and Aucoin (1979) describe and analyze the 

structures and processes of Canadian public policy by 

focussing on the government of Canada. They see the 

Canadian public policy process as a plurality of closely 

interlocked processes which encompass different but related 

values, governing instruments and contacts between the 

executive-bureaucratic areas and other political arenas. 

Unlike the American policy context with the executive, 

legislative and judicial triad, the Canadian policy process 

centres on the dual aspects of the executive-bureaucratic 

element, on the one hand, and the remaining political 

elements on the other. 

This collection of edited works by political scientists 

and economists, examines the central processes of the 
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Canadian public policy process involved in the struggle 

between the current state of affairs and the forces of 

change. Public policy seems to be determined by ideas or 

ideologies, interests, and institutions. Policy-making 

includes the interlocking processes of priority-setting, 

economic and management considerations, the expenditure-

budgetary process, the regulating process and finally 

federal-provincial processes. 

In his article, Dror (1979) describes the inadequacies 

of the management sciences in complex decision-making issues 

that face policy-makers in today's world. He makes the case 

that the policy sciences are better able to take the 

complexities into account than the approach advocated in the 

management sciences. However, Dror takes pains to delineate 

the steps that the policy sciences must also take to improve 

the policy analysis methods important to the policy process. 

Though Dror sees limitations in the management 

sciences, he does admit that there are three major 

contributions that they have made to improve decision­

making. The first is the "systems" view of looking at 

problems and issues from a broad perspective. Secondly, the 

use of the cost-benefit framework to examine the 

alternatives to find the best possible solution has helped 

overcome the incremental approach to decision-making. And 

thirdly, the rational selection of the appropriate choice 

based on the systematic comparison of outcomes which is 
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possible because of the many techniques available to make 

the rational choice. This success has lead management 

scientists to attempt to handle the more complex social 

issues that face decision-makers in all countries. Dror is 

quick to point out the inadequacies of the management 

science field in handling complex problems for the following 

reasons : 

1. The "institutional contexts" of the problem as well 

as the policy-making process and the receiving 

agency which must implement the policy are not 

consi dered. 

2. The inability to consider the political 

requirements of such things as consensus seeking 

and team bui1di ng. 

3. The lack of attention to "irrational" phenomena 

such as ideology, charisma, and unconventional life 

styles . 

4. The lack of concern for the value issues and 

assumptions underlying the analysis. 

5. The limitation of looking for existing or 

accessible solutions and not seeking new or radical 

alternati ves. 

6. The requirement that alternatives be predictable 

rather than uncertain. 
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7. The need to quantify the main variables eliminates 

the use of the behavioral sciences or the solution 

of complex social problems. 

8. The avoidance of strategies that use attitudes 

related to risk and time in preference to "maximin 

or minimax" strategy choices. 

Dror does concede that not all management sciences have 

all of these limitations but he feels that the studies of 

what he calls "real issues" indicate that the inadequacies 

do exist. His criticisms recall those cited above in 

relation to the rational comprehensive theory of decision-

maki ng. 

Dror summarizes the two major weaknesses of the 

management sciences approach when dealing with complex 

social issues as the 

inability to design and identify preferable 

policies on complex, non-quantifiable, politics-

laden issues and the nearly complete neglect of 

the metapolicy level, that is of policies on how 

to make policy, (p. 273) 

Dror proposes that the solution to these two 

shortcomings is the use of policy analysis as the 

methodology which could be used to deal with complex social 

issues and assist with megapolicy concerns. Policy analysis 

according to Dror will incorporate the following into the 

management sciences structure: 
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1. investigation of the implicit values, assumptions 

and alternative strategies, 

2. review of the political variables, 

3. consideration of broader and more complex issues, 

4. concentration on new policy alternatives, 

5. understanding of social phenomena, 

6. assessment of the processes and limits of the 

analysis procedures. 

This list of additions Dror feels requires a 

"conceptual set" (p. 274) which contains the important 

facets of policy analysis, plus its methodology, and the 

means for creating policy alternatives. The set will 

connect the policy design with the technologies of policy 

analysis in such a way as to have a dynamic impact on both. 

As Dror says, 

Progress in policy analysis technology--which 

comes in part, from present management sciences-

should stimulate changes in concept and even 

design; changes in design result in new concepts 

and search for new technologies; and changes in 

concepts require revisions in design and 

transformations of technology, (p.274) 

In the article, Dror uses five concepts to discuss the 

idea of policy analysis. The concepts of megapolicies, 

value sensitivity, operational code assumptions, political 

feasibility and policy analysis networks aim at overcoming 



133 

the limitations of the management sciences. Megapolicies 

are master policies that would establish the guidelines for 

developing specific policies. Value sensitivity increases 

attention to complex value problems by including information 

from an expanded base. Operational code assumptions or 

inter-actor relations seek to understand and be able to 

predict the behaviour of participants more accurately. 

Political feasibility examines the interrelationship among 

actors, policy alternatives and the policy area. Policy 

analysis networks organize all the important information 

gathered during the analysis to show subdivisions and their 

i nterdependenci es. 

Dror maintains that the policy-making system must be 

improved overall. Improving single policy issues is of 

little help in Dror's opinion unless there is an effort to 

combine several of the improvements for a significant 

impact. Dror offers several reasons for his position. The 

first point he makes is that the improvements resulting from 

policy analysis require that the system become more creative 

and open than is now the case by reducing constraints and 

improving the decision-making patterns. Secondly, he 

emphasizes the interdependence of the policy-making system 

and the need to adjust the system as a whole rather than by 

modifying single policies. Finally, Dror says that because 

of the iterative nature of the policy system, it is more 

cost effective to change the entire system than to make the 



134 

small adjustments to one policy. These three reasons make a 

case Dror feels for the long term improvement of the policy­

making system. 

Management sciences has contributed the systems 

approach to the policy-making process and Dror agrees that 

this approach is an appropriate one for policy-making. 

Through the systems approach Dror sees that it is possible 

to connect a multitude of components as well as link with 

other systems in the environment. He cautions though that it 

is not possible to display the policy system in any detailed 

model because of its complexity. Thus the policy-making 

system that Dror envisages is a "very simple general systems 

model" (p. 281). 

Dror offers three conclusions about improving the 

policy-making system. The first is that the complex nature 

of the system implies that "different combinations of a 

variety of improvements may be equally useful in achieving 

equivalent changes in the quality of policy making" (p. 

281). This is an optimistic view because Dror sees the 

possibility of more creative and open thinking in the policy 

system. The second conclusion is less encouraging because 

of the view that changes must reach a certain threshold 

before impacting on the system as a whole. However, the 

last conclusion seems to say that the aggregate effect of 

small and incremental changes may be able to effect system 

change by reaching the threshold level that is necessary. 
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Dror says that the management sciences, combined with 

the behavioral sciences which include political science and 

public administration is a first step to improving the 

policy-making system. But this is insufficient because 

there is inadequate information and development in these two 

areas. He suggests further research and activity. 

Dror divides scientific knowledge into three areas 

which include knowledge concerned with control in the sense 

of regulating the environment, knowledge related to the 

control of society and individuals and knowledge about the 

controls themselves which Dror calls "meta-control" (p. 

284). While he sees that the first area is the most 

advanced, he is concerned that the remaining two require 

more development because the knowledge of the control of the 

social system is in Dror's view the policy-making system. 

He strongly advocates the further development of the policy 

sciences approach to enhance the policy-making system. 

Innovations that will enhance the policy sciences 

approach are summarized by Dror. He presents the following 

as the main changes that should occur: 

1. improvement of methods, knowledge and systems to 

enhance the macro control system, 

2. integration of relevant disciplines to improve the 

information and techniques available to the policy­

making system, 
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3. bridge the gap between the "pure" and "applied" 

research to test the theory in the real world 

setti ng, 

4. accept both tacit and experiential knowledge in the 

policy process, 

5. develop a theory of values to encourage sensitivity 

to commitments and cultural differences, 

6. account for both the past and the future in the 

process, 

7. prepare policy scientists to participate in the 

policy process, 

8. value the systematic body of knowledge while 

searching for ways to incorporate the extra-

rational processes. 

Dror concludes with his vision of the policy sciences 

becoming the solution to the "most backward of all human 

institutions and habits--policy-making and decision-making--

far beyond what is possible by management sciences" (p. 

290). He sees some progress in evidence and urges that more 

support be given to encourage further development. 

Frohock (1979) echoes some of Dror's ideas, especially 

when he discusses the policy system. Frohock sets the 

public-policy process in the context of politics and 

politicians. He outlines three types of political actions 

which include 1) power or control, 2) bargaining or 

exchange, and 3) gaming. Public policy roughly corresponds 
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to these three types of action. Frohock defines public 

policy as "a patterned attempt either to resolve or manage 

political disputes or to provide rational incentives to 

secure agreed-upon goals" (p. 12). The definition intends 

that policy deal with either material goods or ethical 

issues. Frohock's view of the policy process is as a system 

of actions over time but cautions that it is a mistake to 

assume a single policy system. He offers a further 

clarification of policy when he describes it as "an 

interaction of interdependent actions occurring over time 

and tending to persist in the face of stress from the 

environment of policy-making" (p. 1 6 ) . The systems model of 

the policy system is offered as an alternative which 

emphasizes the process nature of the policy while 

maintaining a broad view or generality of the process. 

Several cautions are in order when using the systems 

model. Although the model depicts a smooth continuum of the 

actions during the policy-making process, the actual process 

is often fraught with uneven and disconnected activity. 

Secondly, the general way the model depicts the activity 

aids in the understanding of the process but misses the real 

events and details of the actual example. Difficulty in 

interpretation arises when attempts are made to connect the 

real event with the model. 

Frohock assumes that all policies are the result of 

decisions by political actors so that decision-making is 
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seen as an element of the policy process. Two major 

models of decision-making are offered: 1) the classical 

rational model and 2) the disjointed incremental model. A 

third, the mixed scanning model, is suggested as an 

alternative that uses both models when appropriate 

depending on the differing conditions of social policy. 

Actors in the decision-making are drawn from either 

interest groups or elites. Interest groups share 

attitudes and make claims on other groups in the system 

while elites emanate from the ruling section of society 

and are seen as socially superior. 

In the book edited by Pollitt, Lewis, Negro and 

Patten (1979), they have attempted to present a balanced 

view of policy as a process by including both theory and 

practice related to the policy studies area. The book is 

divided into three distinct sections to include all the 

main parts of the policy process. They name these stages 

or parts as policy formulation, implementation and 

evaluation. Together these stages form the policy cycle. 

Though the editors have organized their material under the 

three parts, they hasten to clarify that they do not see 

the policy cycle as distinct and neat stages. Rather they 

see these as means to sort information and not necessarily 

representative of the way the policy process functions in 

the real world. They acknowledge that the political and 

administrative context has an impact on what happens in 
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the policy process and that it is not always apparent 

where one part of the cycle starts and another begins. The 

process may not be as sequential or as rational as the 

descri pti on implies. 

The term "policy-making" is defined here to include 

policy formulation, implementation, feedback and 

evaluation. Policy is seen as more than just " a 

continuous process of decisions and activities" (p. viii). 

For these editors, public policy is developed within 

"organizational structures" of a "specific legal type" (p. 

viii). They do point out that the literature is showing 

that public policy is often a result of partnerships 

between the state and various interest groups. Further 

they say that policy sets general directions for future 

activity rather than setting out specific instructions to 

follow. Finally they indicate that public policy is for 

the most part aimed at the general interest of society as 

a whole though political motives can sometimes be 

discerned. 

Vickers (1979) summarizes his personal approach to 

policy-making in an article in the above book. To do so 

he uses the local government as the model from which to 

draw examples to clarify policy analysis and policy­

making. He feels that local government is a more likely 

area where the real functions can be seen in operation 

because it combines the necessary attention to surviving 
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and growing with the need to respond to the requirements 

of the particular environment. He sees that local 

governments pay due attention to renewing the resources on 

which they are dependent and give appropriate service to 

maintain the standards which their constituents expect. 

Though this is not always an easy task, the important 

function in the process is to reach consensus on a policy 

that is "sufficiently coherent to realize one of all the 

possible combinations of achievement, sufficiently 

flexible to allow rival claims a renewed hearing, and 

sufficiently controlled to keep within the total resources 

available" (p. 7 4 ) . Vickers feels that the process of 

seeking a consensus is the same whether it occurs at the 

national or the local level. 

He adds a second point to the first of consensus-

seeking when he indicates how difficult it is to consider 

all the possible solutions and to calculate the benefits 

of each before deciding which is the best alternative. 

Vickers seems to think that policy-makers often select one 

criterion for determining success rather than using 

several criteria. He does not think that it is possible 

to make a rational choice among all the choices given the 

way rationality is defined today. Instead Vickers seems 

to be saying that the solution to a problem is derived 

from the definition of success that the policy-maker has 

selected before the solution is chosen. In this way the 
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relative importance of the costs and benefits which follow 

can be determined. He seems to indicate that costs and 

benefits cannot be the source of determining the "best" 

solution but are what follow from the definition. 

Rather than diminishing rational policy analysis, 

Vickers says that it is essential. He presents lessons 

that policy-makers can learn from an analysis such as the 

Buchanan report which studied the problem of urban traffic 

congestion and found that the difficulty was not really 

roads and traffic but towns and their activities. From 

the process of that analysis Vickers provides a number of 

"lessons" which identify the following: 

1. the simplest relevant number of interconnected 

vari ab1es , 

2. the smallest number of essential values, 

3. the constraints limiting the policy-maker's 

powers, 

4. points of diminishing or increasing return, 

5. elements of risk and uncertainty, 

6. relevant time relations. 

Vickers states that the identification of these 

activities will not necessarily provide the one best 

answer but it may indicate that there is only one answer 

possible. It might also help the policy-maker see whether 

there are any alternatives to the problem. 
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Vickers deals with the value context of policy­

making. He feels that the policy context is filled with 

values and norms that the policy-maker must take into 

account when considering the problem. The policy-maker 

must differentiate between the tacit or specific standards 

in the situation and the explicit or abstract general 

qualities which are used to argue for the standards. 

Vickers makes the point that these differences are often 

overlooked in the policy-making process. But at the same 

time he feels that it is important to see the difference. 

The example that Vickers provides to differentiate between 

the tacit and the explicit is that of the indoor water and 

sanitation standards in Britain today. The standard for 

indoor water arose out of the tacit need for improving the 

clean water supply and removing the sewage from the urban 

areas. However the explicit standard for all housing to 

comply with the regulations may be traced to the rise of 

the status symbol of running water and the disparity 

between rich and poor. 

Vickers describes the role of the official in the 

policy process. He sees the official not merely as once 

described as the executor of the elected leader's policy 

but as an equal in the execution and monitoring of the 

policy. In addition, Vickers says the official is also an 

adviser in the policy process, while also acting 

occasionally as a systems analyst, an innovator and a 
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Figure 9: Summary of 1979 Data Sources in Relation to Research Questions 

Questions Anderson Carson Doern and Aucoin 

1. Operation of the 
policy process 

2. Elements of the 
policy process 

3. Relationship 
among elements of 
policy process 

4. Elements unique 
to curriculum 
policy-making 
process 

5. Impact of curric- No comment 
ulum elements 
on policy process 

•Sequential, purposive 
pattern of action 

•Functional categories: 
•Policy agenda 
•Formulation 
•Adoption 
•Implementation 
•Evaluation 

•Interaction among 
categories 

•Dynamic but flexible 
•Affected by politics & 
environmental factors 

No comment 

•Principle to 
guide action 

•Plurality of 
interlocking 
processes 

•Involves experts •Ideas, ideologies 
and teachers •Interests 

•Contextual 
knowledge 

•Selection of 
principles 

•Institutions 
•Priority setting & 
planning 
•Formulation 
•Decisionmaking 
•Evaluation 

•Interaction •Interactive 
between experts •Interlocking 
and teachers •Tension between 

status quo and 
change 

•Experts provide 
justifying 
principles 

•Experts offer 
guidance 

•Teachers are 
included as 
decision-makers 

No ccmtient 

No comment 

c o n s e r v a t o r . When t h e o f f i c i a l i n t e r a c t s w i t h both the 

p u b l i c and the e l e c t e d l e a d e r , he acts as a t w o - w a y 

c o m m u n i c a t o r and as a r e c e i v e r of i n f o r m a t i o n . In his own 

fi e l d t h e o f f i c i a l is a p r o f e s s i o n a l w h o has the s t a n d a r d s 

and s k i l l s of the m a j o r b o d y . 

T h e m u l t i p l e r o l e s that V i c k e r s d e s c r i b e s for the 

p u b l i c o f f i c i a l are i m p o r t a n t in the p o l i c y p r o c e s s . He 

se e m s to feel that t h e r o l e s m u s t be r e c o g n i z e d by the 
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Figure 9 (Contd.): Summary of 1979 Data Sources in Relation to Research Questions 

Questions Dror Frohock Pollitt, Lewis, 
Negro, Patten 

Vickers 

1. Operation of 
the policy 
process 

2. Elements of the 
policy process 

Relationship 
among elements 
of policy 
process 

Elements unique 
to curriculum 
policy-making 
process 

Impact of 
curriculum 
elements on 
policy process 

•A complex •A system of 
system portrayed interdependent 
by a simple actions over 
systems model time 

•A cycle which 
includes three 
stages 

•Actors 
•Politics 
•Values 
•Policy 
•Related issues 
& systems 
•Decision­
making 
•Tacit & 
experiential 
knowledge 

•Rational and 
extra-rational 
processes 

•Interdependence 
•Iterative 

•Decision-making 
•classical, 
rational model 

•disjointed, 
incremental 
model 

•mixed scanning 
•Actors 
•interest groups 
•elites 

•Politics 

No comment 

No comment 

•Formulation 
•Implementation 
•Feedback and 
evaluation 

•organizational 
structures 

•Interest groups 
•State 
•Political 
motives 

•A consensus-
seeking process 
aimed at 
successfully 
resolving a 
problem 

•Environment 
•Value context 
•tacit 
standards 

•explicit 
standards 

•Professionals 
•Elected rep­
resentatives 

•Interactions 
aimed at one of: 
•power or 
control 

•bargaining or 
exchange 

•gaming 

No comment 

•Interacting 
stages 

•Elements 
affected by 
context 

No comment 

No comment No comment 

•Interaction 

No comment 

No comment 
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elected group as well as the public administrators' group. 

This is necessary in his view because of the increasing 

responsibility that the official will have over time. 

Figure 9 presents the information from the 1979 data 

sources. 

1980 Data Sources 

Curriculum decision-making and policy-making were the 

themes at a conference in Canada in 1980. Several papers 

from the conference provide data about the curriculum 

policy-making process. 

Hughes (1980) elaborates on the notion that curriculu 

decision-making in Canada is more and more controlled by 

political ministers and officials in their departments of 

education. This centralization appears to Hughes to be an 

overt political power play to overcome what the politician 

view as a curriculum crisis which needs resolution. 

In his paper Hughes cites instances from politicians' 

speeches and reports which uphold his contention that 

curriculum authority is becoming more centralized. 

Quotations of Ontario, British Columbia, Alberta and Quebe 

ministers of education state that curriculum content needs 

to be controlled, curriculum-making is too decentralized, 

government must have a strong role in determining content 

and certain curriculum areas should be mandatory for 

students. A report of the Council of Ministers of Educati 

Canada also reflects this national mood of centralization. 



146 

What is interesting to note, Hughes says, is that this 

move to centralization is the normal state of affairs while 

the decentralization of the 60's and 70's was somewhat 

unusual. Canadian curriculum policy-making has 

traditionally been centralized at the provincial level. 

Hughes goes on to explore the effects of centralization of 

authority on curriculum-making processes and the nature of 

curriculum itself. Van Geels' analysis of the American 

trend toward a more complex, legalized and bureaucratized 

curriculum policy-making system is helpful, Hughes says, in 

understanding the Canadian situation. Provincial curriculum 

processes appear to reflect the type of complex system van 

Geel found in the United States. Senior policy committees 

advise the ministers and in turn provide direction to the 

curriculum development process. This is the usual pattern, 

although the titles of committees and functions vary 

slightly. In most provinces, the committees are 

representative of major educational organizations, including 

the ministry/department of education, the teachers' 

federation, the trustees' group, school administrators, 

faculties of education, the public and, at times, the 

students . 

Hughes sees this system as an indication of "increased 

emphasis on the demarcation and delineation of roles and 

responsibilities" (p. 24) so that everyone involved 

exercises full legal authority. Where necessary, new 
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statutes and regulations are added to support more firm 

control. The increase in the number of participants, the 

complex division of responsibilities and increased legal 

authority all add up to increased time in the decision­

making process. While there may be some short-term benefits 

from this more complex system, Hughes warns against assuming 

that top down policy-making will have a positive effect at 

the classroom level. The curriculum implementation studies 

indicate that nonimplementation is common. Hughes predicts 

that increasing the centralization of authority could lead 

to "an ever increasing narrowing and centralizing of 

authority into an educational black-hole" (p.26) as more 

compliance is encouraged. 

This strategy of centralizing authority is as Hughes 

describes, linked to power and control. Control or 

prescription of content is seen to be a means of control 

over classroom behaviour. The end result is presumably 

aimed at "better performance" of schools. While Hughes is 

sympathetic to improving curriculum content, he feels that 

centralization and reductionist approaches will make only 

minimal gains in improving schools because curricular 

phenomena are unpredictable and must be treated in a 

probabilistic rather than deterministic manner. 

The nature and state of current curriculum theory is 

such that we can only guess and observe results. Perfect 

prediction is not possible at this time. Neither 
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specificity nor prescription of curriculum content can 

ensure an predictable outcome. Hughes feels that curriculum 

plans "cannot signify anything more than a possibility or a 

potential" (p. 2 8 ) . Life and meaning are added by teachers 

and students. He concludes by encouraging the potential of 

curriculum documents but discouraging a reductionist or 

prescriptive orientation which would detract from students' 

learning experiences. 

Lawton (1980a) in the United Kingdom as did Hughes in 

Canada, focuses on the question of who controls the 

curriculum, but narrows his discussion to secondary schools. 

Lawton contends that this question becomes important when 

controversy about curriculum content arises. The 

controversy he feels is a political one which reflects two 

related problems, one of distribution of knowledge in 

society and the second, of the decision-making involved. 

Lawton's book explores the meaning of politics 

associated with the question of curriculum control by 

reviewing the development of secondary education in Britain. 

The discussion traces the four major periods of change in 

secondary education which include the tripartite system, the 

school organization era, the curriculum content debate and 

the purpose of education. 

Tripartite system. The tripartite system spans the 

period of time from 1944 to approximately 1950 and included 

a debate between housing students based on ability in 
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separate schools, and designing comprehensive schools to 

accommodate all students. 

School organization. By about 1950 the debate "shifted 

to questions of grouping and school organization" (p. 1 ) . 

Vertical or horizontal groupings or streaming, setting or 

banding or mixed ability groupings were options in the 

discussion about structure within the comprehensive schools. 

Curriculurn content. By 1965, the topic evolved into 

more fundamental questions of curriculum content. Educators 

raised the idea of transmission of a common culture through 

the curriculum. 

Purpose of education. Lawton expresses the view that 

these three previous periods of debate had obscured the 

fundamental and ideological problems about the nature of 

education. Though discussions after 1969 appeared to be 

about comprehensive schools, it is his opinion that there 

were two areas of conflict: 

1. whether schools should concentrate on an elite few 

or on the majority, 

2. whether the purpose of education was to develop 

individuals or socialize children to fit into the existing 

social structures. 

Party politics were not the dividing line in the 

discussion of the purposes of education. Lawton explains 

that the Labour Party itself was divided on the issue 

because many saw grammar schools as the stairway to 
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opportunity for bright working class children. These 

"elitists" encouraged selection and streaming so that the 

"able" would be successful and unhindered by the less-

gifted. 

For convenience sake, Lawton labels one group in the 

Labour Party egalitarians who advocate a worthwhile 

curriculum for all students. The other group fall into the 

elitist category because of a desire to select the most able 

for a superior academic curriculum. This latter group 

follow from the Fabian Society policy at the turn of the 

century of rationalizing selection for purpose of economic 

and social efficiency. 

The elitist group emphasized that education had as its 

purpose, the improvement of society rather than to improve 

the lives of individuals. Sidney Webb of the Fabian Society 

supported the separation of elementary and secondary schools 

as well as a scholarship package to help bright but poor 

students to progress through the secondary school. Content 

of the curriculum was also an issue in these early debates 

with the Labour and Conservative parties. 

Related to the above debates, Lawton says is the more 

recent dispute between egalitarians and elitists concerning 

the word "meritocratic." In a meritocracy, education is 

dependent upon the level of intelligence and effort. The 

able "merit" a superior education and subsequent position in 
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life. Efficiency is more important than humanity if 

meritocracy is taken to the extreme. 

One question that arises out of this view is whether 

the curriculum for the brightest should be different in 

content and form from that for the majority of students. A 

second question which Lawton raises is whether a curriculum 

for all students should have common elements. 

In the situation where the elitist view prevails, 

Lawton says it is important to decide which students make up 

the groups as well as what the curriculum would be for each. 

These decisions he feels are political because the first 

decides who has control over access to knowledge and the 

second reinforces the first by giving relative status to 

knowledge in dividing it between the curriculum for the 

bright and the majority. 

A common curriculum decision, avoids dividing students 

into categories but demands decisions about the content. 

Lawton argues for the common curriculum maintaining that by 

separating students into two groups, those in the majority 

group are essentially always playing "catch-up" with the 

bright group. Such differentiation impedes educational 

opportunities. Separation occurs not only on an 

intellectual basis but also socially and culturally. By 

having a common experience students would interact in a 

common culture and help to unify society. Because students 

are required to attend school, the state has an obligation 
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to declare the advantages to the children participating in 

the system. Benefits from a common curriculum can be 

displayed through an analysis of the knowledge and skills 

needed by students in society and the link to the 

curri culurn. 

Lawton continues the discussion and concentrates on the 

important cultural question of what content is of most worth 

coupled with the political question of who does the choosing 

of the content. He dismisses the sociological argument that 

claims curriculum control is a bourgeois influence. Lawton 

sees the question as more complex and prefers to analyze 

"who makes the decisions in our society about the 

organization, the content and the planning of the 

curri culurn" (p . 7 ) . 

In the United Kingdom a familiar response is that 

teachers are the decision-makers where curriculum content is 

concerned. Lawton says English and Welsh teachers do have 

some autonomy but that it is often over exaggerated. Even 

secondary teachers' freedom to select content is now being 

questioned in spite of being legalized as recently as 1945. 

The national system of education with three parties 

participating in a "triangle of power" (p. 7) consists of 

the central authority, the local authority and the teachers. 

Lawton points out that the control of curriculum shifts from 

time to time among the three partners. 



153 

In the description of each partner's role in curriculum 

decision-making Lawton makes the following points: 

1. Department of Education and Science (DES). This 

body has little control over curriculum since the 1944 

Education Act does not specify a secondary curriculum nor 

even mention the word. In 1977 the Green Paper on 

Education, however, does hint at the need for a central 

influence on secondary curriculum. In fact Lawton indicates 

that the HMIs (Her Majesty's Inspectors) might be seen as 

enforcers if the act were to change. 

2. Local Education Authorities (LEAs). The 

responsibility of the LEAs is to interpret legislation and 

carry out the business of education. There is some 

confusion about the relationship between DES and LEAs but 

technically the LEAs are responsible for the curriculum. 

Recently there has been criticism of the LEAs for failing to 

exert more control over the control rather than leaving the 

decisions to head teachers. 

3. Teachers. Teachers in any system do have a great 

deal of control over the curriculum. In both England and 

Wales, this group has more power to decide about curriculum 

content than most teachers in any other system. With 

teachers' unions and professional organizations so well 

organized, there is a strong political influence for teacher 

autonomy. 
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Lawton sees a new demand for accountability challenging 

teacher control of curriculum and demanding all partners in 

education to show "value for money" (p. 1 1 ) . He sees 

accountability as a neutral term and differentiates between 

highly desirable accountability and i11-conceived 

mischievous accountability. The latter type he feels occurs 

in some American types of evaluation. 

In summary, Lawton says there is a struggle for control 

and influence of the secondary curriculum. The major 

feature in the struggle is the shift in the dominant 

metaphor from partnership to accountability, where 

partnership represents satisfaction and trust to 

accountability which indicates dissatisfaction and distrust. 

Lindblom's (1980) book brings the focus back to the 

policy-making process. His description presents the process 

as an untidy and complex one which has neither beginning nor 

end with uncertain boundaries as well. The complexity is 

derived from the political context in which the participants 

struggle for authority and power. Understanding policy­

making implies understanding all of political life and 

acti vity. 

The scientific, analytic approach and the democratic, 

political approach each create tension in the policy 

process. Lindblom combines these two approaches to overcome 

tension and improve the process. Rather than depending on 

either exclusively, Lindblom recommends the partisan 
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analytic approach in which analysis becomes a support or an 

instrument of control in the interaction between the 

participants in the process. 

The combined approach fits the mixed scanning model of 

decision-making noted earlier. Lindblom attempts to use 

partisan analysis, as he calls it, to sort out the 

participant's values which are present. The analytical 

aspect brings the strengths from the rational model to the 

poli cy process. 

The interconnections in the policy process reflect the 

struggle for power and control. This "play of power" (p. 

43) is more complex than simple interaction. Various 

participants, from elite groups to ordinary citizens and 

special interest groups interact in a political system 

governed by rules. Control results mainly from persuasion 

or an exchange of favours. Mutual control and mutual 

adjustment form a political bargaining process and result in 

special organization and coordination. Specialized roles 

for participants are necessary. Policy-makers are "those 

participants in the play of power with authority over 

policy" (p.52). Authority, the basis for policy-making, 

depends on participant obedience of the controls and 

standing rules. While systems theory ignores these complex 

interactions and deals with the environmental forces, 

Lindblom acknowledges that the forces of power and authority 

affect the policy process. 


