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The utility of the political systems framework for analysis of policy is,
argued Wirt and Kirst (1972) that as a heuristic theory, it "enables us to order
existing knowledge"(p. 13). This view is shared by Doern and Phidd (1983)
who suggested that the framework provides a useful heuristic device with
which to assess the input and output process of public policy making. Hoy
and Miskel (1987) noted that the utility of an open systems approach for
educational administration is in "calling attention to rational and natural
aspects of social life as well as the interdependency of the organization and its
environment” (p. 23). Specifically, the framework, by integrating data,
explains how demands upon a political system can be converted into
authoritative allocations of values and resources. At the same time,
Campbell and Mazzoni (1976, p. 13) pointed out that the particular
significance of a political systems framework is that it emphasizes the
relationships among actors within the education policy system, as demands
are converted into authoritative decisions. Wirt and Kirst (1972) suggested
that "this orientation provides a dynamic view of the political system" and as
such, it forces the analyst to see "the political subsystem operating constantly
in relation to other social subsystems" (p. 240).

Another utility of the political systems approach results from the concept
of the similarities of all systems, which suggests that findings from a number
of areas can be incorporated and related so as to extend knowledge of the field
of educational administration (Immegart and Pilecki, 1973; Wirt and Kirst,
1972). Immegart and Pilecki (1973) also suggested that the systems approach
contributes to research methodology. "Particularly relevant is the adaptation
of methodology from one field to another, the refinement of methodologies,
the development of more rigorous and sophisticated mathematical and
quantitative procedures, and the advancement of models, model building,
gaming and simulations” {(p. 13).

Scribner and Englert (1977), Kirst and Mosher (1969), Wirt (1970), Mazzoni
and Campbell (1970), and Scribner (1966) have all suggested that Easton's
(1957a, 1957b, 1965a, 1965b) approach to analyzing input-conversion-output
relationships or transactions is applicable to the study of educatiohal decision
making for three main reasons. First, educational decision making does
involve the allocation of values to a large segment of the population.
Second, this allocation is performed by institutions legally authorized to do
so. Third, since values are both scarce and a potential source of conflict



among individuals and groups in a population, educational decision making
is a possible focus for individuals or groups to influence allocations.

Thus Easton's (1965a, 1965b) political systems framework, provides the
basic input-conversion-output scheme for a political systems strategy for
policy analysis. Easton's (1965a, 1965b) dynamic response model of political
systems illustrates a vast and perpetual conversion process. It takes demands
and supports as they are shaped in the environment and produces outputs.
The conversion process involves the authorities, who convert demands into
outputs. These outputs in turn, modify the influences that continue to
operate on the inputs, and thereby modify the next round of inputs. It is
through the return flow of demands and support that the authorities obtain
information about the consequences of their previous behavior. Easton
argued that it was the continuous flow of effects and information between the
system and its environment that ultimately accounts for the capacity of a
political system to persist in the midst of change.

Easton (1965b) summarized his framework for the analysis of political
systems in the following manner:

[the] analysis will rest on the idea of a system imbedded in an
environment and subject to possible influences from it that
threaten to drive the essential variables of the system beyond
their critical range. To persist, the system must be capable of
responding with measures that are successful in alleviating the
stress so created. To respond, the authorities at least must be in a
position to obtain information about what is happening so that
they may react insofar as they desire or are compelled to do so."
(p. 33)

Easton (1965a, 1965b) based his conception of political systems analysis on
the premise that political life, as a system of behavior, can be distinguisiled
from the environment within which it is embedded. Inherent in this
conception is the premise that this system of behavior involves the efforts by
system actors to regulate or cope with stress caused by both internal and
external sources. The process of feedback and the capacity of the political
system to regulate both demands and supports enable the political system to
adapt and transform itself. It is the capacity of the political system to respond
by setting goals, and to adapt and transform itself in the face of stress caused



by insufficient support or excessive demands that distinguishes it from other
systems.

Easton's (1965a, 1965b) framework identifies the major elements of a
political system as (a) the environment, (b) inputs in the form of demands
and supports, (c) system actors, including interest groups, boundary '
gatekeepers, intrasystem gatekeepers, and the authorities. (d) the conversion
process, () authoritative allocations as system outputs, and (f) a process of
feedback. These elements can be seen as providing the underlying conceptual
guide for a political systems strategy for policy analysis.

However, the utility of a political systems strategy for policy analysis
depends on the capacity of the approach to act as a research tool in identifying
the essential elements. As was suggested by a number of critics (Wirt and
Kirst, 1972, p. 233), one of the weaknesses of the Easton (1965a, 1965b)
framework is that it lacks the required specificity of a good research tool. A
number of researchers, have provided increased specificity to a political
systems strategy by investigating the nature and functions of the basic
clements of the political systems identified by Easton. Such approaches are
based on the functionalist perspective of the political system discussed in the
following section. ‘
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The Functions of a Political System

A functionalist perspective suggests that the political system is created by
a society to perform the function of allocation of resources found in the
envirorunent among members of the society. In this sense not only are the
functions of a political system environmentally determined, but the
performance of those functions involves producing a change in the
environment. This change requires communication between the system and
its environment. The communication process takes the form of information
flow or inputs and outputs.

Functionalism

When an analysis of a political system considers the functions of the
various elements of the system, it is using some variation of what is known
as functionalist theory. Functionalism has come to political science only
recently through borrowings from sociology and anthropology.
Functionalism applied to politiczil science refers to several types political
analysis. Flanigan and Fogleman (1967) identified three types of
functionalism, broadly focused functionalism, empirical functionalism and
structural-functionalism.l- In the broadest usage functionalism implies a

concern with the functions, or the purposes served, of phenomena. The roots

of the functional approach come from the structural-functional frameworks
~ developed by Parsons (1951) and used by political scientists such as Almond
- (1960), and Mitchell (1962).

In contrast to broadly focused functionalism and empirical functionalism,
structural functionalism is a much more ambitious attempt to "provide a
consistent and integrated theory from which can be derived explanatory
hypotheses relevant to all aspects of a political system" (Flanigan and
Fogelman, 1967, p. 76). This approach to functionalism identifies the
activities of a viable political system and explains how they help to maintain
stability. In essence, functionalism specifies requisite functions for systems
' maintenance. The most ambitious attempts to introduce a functional
approach into political science have come from scholars such as Almond
(1960, 1965) who has applied, in political analysis, the structural functional
framework developed by Parson's (1951). Although Almond's (1960, 1965)
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frameworks of political analysis are derived from Parson's (1951), they have
diverged from Parson's emphasis on the requisite functions for the
maintenance of social systems. Almond's (1960, 1978) frameworks are not
entirely a "requisite analysis". Requisite analysis specifies a set of functions as
necessary and sufficient for the persistence of a system. Almond merely
identified a set of functions as recurring in all political systems. Almond and
Powell ( 1978) argued that the "analysis of specific political structures and
their relationship to political functions makes it possible to describe and
compare very different political systems" (p. 55).

While there are a number of criticisms made of functionalism, similar to
those made of political systems analysis,2 Almond and Powell noted (1978)

. "the great advantage of an explicitly structural-functional approach is that it
enables us to avoid the confusion between the formal goals of structures and
the political functions actually performed by them" (p. 55). One of the
purposes served by functional frameworks such as Almond and Powell's and
Campbell and Mazzoni's (1976) is to "generate a body of ideas with
sophisticated insights and observations which will serve as a guide to the
more precise defining and restating of political relationships" (Flanigan and
Fogelman, 1967, p. 82). The main contribution of the functional approach "is a
shift of emphasis from a physical, legal, and historical description of
institutions and agencies to an identification of functions-that is, services-and
to regard the whole study of political science as a study of a 'system' or
'systems™ (Charlesworth, 1967, p. 7).

A number of scholars taking a structural functionalist perspective have
applied Easton's (1965a, 1965b) political systems framework (Milstein &
Jennings, 1973; Campbell & Mazzoni, 1976; Almond & Powell, 1978; Mitchell,
1988). These approaches share both Easton's (1965a, 1965b) and Almond and
Powell's (1978} conception of policy decisions as system outputs which serve
the function of establishing goals and priorities that govern subsequent
choices. Underlying these political systems perspectives is the notion of a
process involving functional stages of activity. The idea of a process is
inherent in Easton's (1965a, 1965b) basic input-conversion-output scheme.
Researchers have extended this notion of political process to suggest that the
political system can be characterized by a series of functional stages in a policy
process ( Agger, 1964; Schneier, 1969; Milstein & Jennings, 1973; Campbell &
Mazzoni, 1976; Almond & Powell, 1978; Mitchell, 1988).



Levels of Functioning of a Political System

Almond and Powell (1978) differentiated three levels of functioning of
any political system. They termed these simultaneously operating levels, the
"system level, the conversion process level, and the policy level" (p. 14).

The system level of functioning, according to Almond and Powell (1978),
involves "the system maintenance and adaptation functions” (p. 14). Threc
system level functions are identified by Almond and Powell which fulfill the
system maintenance and adaptation functions. System maintenance and
adaptation require recruitment of new members. They also require political
socialization which in turn depends on the communication of information
between individuals.

At the process level, inputs in the form of demands and supports are
converted into outputs of authoritative policies through a conversion
process. Easton (1957a, 1957b) distinguished between two classes of inputs into
the political system, demands and supports. The most basic form of incoming
communication between the political system and the environment is the
demand input. Demands are defined by Easton (1965a) as "articulated
statements, directed toward the authorities, proposing that some sort of
authoritative allocation ought to be undertaken” (p. 120). Van Loon and
Whittington (1971) also suggested that demands can be seen in "the inverse
sense of information actively sought out by the political decision makers
regarding the needs for certain allocations” (p. 10). Almond and Powell (1978)
suggested that six types of demands can be distinguished: distributive;
extractive; regulative; symbolic; participative; and demands for stability or
change. Distributive demands are made for the distribution of goods and
services, such as demands for educational opportunities, for new schools or
for governance of French-language schools. Extractive demands involve
demands related to resource extraction, such as demands for less educational
taxation. Demands can also be made for the regulation of behavior, such as
for the provision of rules pertaining to health and public safety in the schools.
Symbolic demands involve demands for the communication of information,
such as the communication of policy intents regarding French-language
educational governance. Participative demands can be seen as demands for
participation in the political process, for example demands for greater equity
of representation of social groups. Demands can also be made for greater

43



stability and order or "alternatively, for more positive adaptation and
response to new values, challenges and opportunities" (p. 10).

The second type of inputs are supports. Supports are the behaviors of
individuals or groups that strengthen and afford legitimacy to the political
system (Palmer, Sterne, and Gaile, 1974). Easton (1965a, 1965b) suggested that
inputs of demands alone will not keep a political system operating. The
system also requires supports. Almond and Powell (1978) distinguished
between two classes of supports; political resources supports, and subject
supports or compliance. The first class involves "political resource supports”
or the supports often tied to policy demands. Such inputs involve for
example, "efforts to support leaders and groups who are engaged in making
policies or who are seeking to gain public office and make public policy" (p.
11). Examples of this type of support would include voting or supporting a
given political faction. The second class of supports identified by Almond
and Powell are subject supports or compliance. Almond and Powell defined
this class of supports as involving "the provision of goods and services in
response to authoritative policies of the legitimate political system" (p. 11).
Three types of compliance are specified by Almond and Powell: material
support; obedience; and deference. Material support involves, for example,
the payment of taxes and the provision of such services as jury duty or
military duty. Obedience to laws and regulations is another type of material
support. The third type of compliance involves deference or respect for the
authorities, and the symbols and ceremonies of the political system. Almond
and Powell noted that:

Generally speaking, demands and political resource supports
affect the policies adopted in a system, whereas subject supports
provide the resources that enable a political system to extract,
regulate, and distribute - in other words, to carry out its policies.
(p- 11

Almond and Powell (1978) suggested that the conversion process level
consists of four functional stages: interest articulation; interest aggregation;
policy making; and policy implementation.3

The last level of functioning defined by Almond and Powell (1978) is the
policy level. Almond and Powell suggested that the policy level focuses on
policy outputs, or "resource extractions, distributions of goods and services,
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regulations of behavior, or communication of symbols and information” (p.
15). Almond and Powell also distinguished policy outcomes, or the
consequences of the policy outputs, at the policy level of functioning.

The overall stability of the political system is dependent on the dynamic
interaction of the system, process, and policy levels of the system. Thus, if the
structures of the political system, such as the legislature, interest groups and
the competitive parties are to continue performing such requisite functions as
interest aggregation and policy making, the system, process and policy levels
of functioning must be complementary. The concept of the process level of
functioning is particularly relevant for a political systems strategy for the
analysis of policy formulation because at this level the various stages in a
policy process can be identified. The following discussion focuses on the
conversion process level of political system functioning.

The Process Level of the Political System

Underlying the process level of functioning is the concept of the structure
of the system, that is the "activities that make up that system - activities that
have a certain regularity of behavior, intentions, and expectation" (Almond
and Powell, 1978, p. 12). The inherent assumption made when focusing on a
policy process is that time is an important dimension in political decision
making. According to Mitchell (1981), time shapes the decision process
because:

responding to political pressures and interests takes time. It takes time
to sort out the pressures and determine exactly what problems people
are asking to have solved. It takes time to determine whether a
proposed policy would be damaging to the interests of others or is
adequately responsive to the original problem. It takes time to discover
how broadly or intensively particular policy options are supported by
various constituent groups or the public. And it takes time to
determine whether a proposed policy is important enough to justily
the expenditure of scare resources on its implementation. (pp. 21-22)

Mitchell (1988) suggested that there are two consequences of the influence
of time on educational policy formulation. First, the decision-making process
must be conceived of as a flow of activity or a "developmental process that
has a beginning and moves toward an end” (p. 461). Related to the concept of



stages of activity is the notion that these stages of activity involve particular
functional relationships which provide unique influences on the the policy
formulation process. The concept of stages of functional activity in a policy
process has long been found in policy research (Agger, 1964; Schneier, 1969;
Milstein and Jennings, 1973; Campbell and Mazzoni, 1976; Almond and
Powell, 1978; Mitchell, 1988). (See Appendix 1)

Most scholars have identified comparable stages in the policy process. For
example, the functional stages identified by Campbell and Mazzoni's (1976)
including issue definition, proposal formulation, and support mobilization,
are very similar to Almond and Powell's (1978) version of the four functional
stages in the process level of a political system's functioning. Like Almond
and Powell, Mitchell (1988) distinguished a series of functional stages in a
policy process including interest articulation, interest aggregation, allocation,
regulation, implementation, and evaluation.

Inlerest Articulation

Almond and Powell's (1978) interest articulation stage is similar to
Mitchell's (1988) interest articulation, and Campbell and Mazzoni's (1976)
issue definition stage. The stage of interest articulation suggested by Almond
and Powell (1978) is based on Easton's (1965a) notion of demands. According
to Easton demands arise from the diffuse wants in the political system's
intra-societal or extra-societal environment. Easton suggested that the tern.
"wants" represents attitudes, expectations, opinions, motivations, ideologies,
inlerests, and preferences. Demands are those wants that societal members
would wish to see implemented through political action. When wants cross
the boundary between the environment and the political system as political
claims, they become demands. This process of demand making is called
interest articulation. Interest articulation may be performed by many
different structures, including interest groups, political parties and even
authorities, and in many different ways. There are only a few studies of the
interest articulation stage of a state or provincial level educational policy
formulation process. Two of these studies are of note. Peterson (1976), in
reviewing the articulation of issues such as desegregation, suggested that the
definition of the issue shapes the decision making process. In another study
of the articulation of state interests, Kirst (1981) indicated how informal social
networks carry issues between states.
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Interest Aggregation
Almond and Powell's (1978) second stage in the process level of political

system functioning involves interest aggregation, similar to Mitchell's (1988)
issue aggregation stage and Campbell and Mazzoni's (1976) stage of proposal
formulation and support mobilization. Interest aggregation involves
converting demands into major policy alternatives. Demands become major
policy alternatives when they are supported by such significant political
resources as: the votes of citizens for political parties; the votes of members of
a legislature; the support of bureaucratic groups; and the support of interesl
groups. Mitchell (1988) noted that the nature of power and influence
inherent in this stage has been the main focus of politics of education
research.

Policy Making : The Conversion of Demands

Policy making is the third stage of the process level of functioning of the
political system suggested by Almond and Powell (1978). This stage is pivotal
in the political process. The policy-making stage involves activities,
performed by the authorities, which convert effective political demands into
authoritative decisions. Mitchell (1988) called this stage the allocation stage,
because it is during this stage that the allocation of power and resources
occurs. During this stage, to be effective, political demands must be made by
politically significant members and be backed by resources such as "votes,
seats in legislative bodies, influential positions in government or in private
life, money, technical knowledge and expertise, control over the media of
communication, or means of coercion" (Almond and Powell, 1978, p. 232).
Allocation, as Easton (1965a, 1965b) noted, involves the allocation of values,
- not simply the distribution of money. |

The major functions of the political system, according to Parsons (1960),
are "the mobilization of societal resources and their commitment for the
attainment of collective goals, for the formulation and implementation of
public policy” (p. 181). Almond (1965) argued that in order to accomplish this
functional requisite, a political system must, through some means, "extract
resources from, regulate behavior in, distribute values in, respond to
demands from, and communicate with other intra-societal and extra-societal
environments" (p. 197). Almond concluded that political systems, in
processing demands and supports, perform the following output functions:




1. Extractive: extract resources from the environment;

2. Regulative: regulate behavior in the environment;

3. Distributive: distribute resources and values in the environment;
4. Responsive: respond to demands from the environment;

5 Articulative: articulate or represent interests or demands; and

6. Aggregative: combine interests into policy proposals. (p. 181)

Almond and Powell's (1978) classification of output functions is
consistent with the approach to outputs taken by Easton (1965a, 1965b). Easton
(1965a) suggested that outputs take the form of "decisions, actions decrees,
rules and other explicitly enunciated policies on the part of authorities in the
political system” (p. 126). Through the process of feedback, outputs regulate
both the volume and nature of the demands on the political system and the
magnitude of the support afforded the system. Easton noted that the concept
of the circular input-conversion-output nexus "brings us to the core of the
political system conceived as a self-regulating, self-directing set of behaviors"
(p. 128).

Regulation

Mitchell (1988) identified the fourth stage in policy making as the
regulation stage. Once the policies which will be supported have been
determined, the policy system must define the regulatory, and budgetary
details of the policy decision. In every political system there is a set of
political structures which processes inputs, and convert them into outputs
(Almond, 1965). In the political structure, the articulated demands are
converted into policies, rules and regulations, and are applied, enforced, and
adjudicated. The enactment and implementation of authoritative policies
requires some set of decision rules, or as Almond and Powell (1978) termed
them "rules about rule making - determining who can do what in the
enactment and implementation of policy” (p. 232). Almond and Powell
suggested that there are three fundamental types of decision rules:

1. Territorial distribution of authority among central and local
units;

2. the separation and allocation of decision making to different
agencies; and

3. the amount and manner of limitation on governmental
powers. (p. 233) "
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Almond (1965) also suggested a classification scheme for the conversion
of demands into outputs. This scheme suggests that, within the context of the
decision rules which determine who can do what, authorities may perform
any of the following functions: |

1. Rule or Policy Making: the conversion of articulated demands into
rules or policies;

2. Rule or Policy Application: the application of general rules or
policies to particular cases;

3. Rule or Policy Adjudication: the adjudication of rules in individual
cases; and

4. Communication: the transmission of information concerning the
above three events within the political system and between the
political system and its environments. (p. 194)

Mitchell (1988) noted that while the way in which regulations support or
fail to support particular programs has been extensively researched, there has
been very little attention directed at the "politics of regulation development”
(p. 462). However, a number of taxonomies of policy outputs have been
developed.

Taxonomies of policy outputs. Various approaches have been taken lo
developing taxonomies of policy outputs,4 however, all share the concept of
an allocative output developed by Easton (1965a, 1965b). According to Easton,
the basic form of outgoing communication from the system to the
environment is the allocative output. Others researchers have classified
policy outputs (Van Loon and Whittington, 1971; Lowi, 1972; Almond and
Powell, 1978; Doern and Phidd, 1983). Almond and Powell's (1978)
classification of outputs is consistent with classes of outputs suggested by
other scholars such as Van Loon and Whittington (1971) and Doern and
Phidd (1983). Outputs can be classified into four classes of transactions
initiated by the political system, according to Almond and Powell (1978). In
their output classification scheme, Almond and Powell suggested that
outputs generally correspond fairly closely to the subject supports previously
listed. They also noted that these outputs may or may not be responsive to
demands.



Almond and Powell included among types of outputs: extractions;
regulations; distributions; and symbolic outputs.

1. Extractions: may take the form of "taxes or personal services";

2. Regulations: of behavior may take many different forms;

3. Distributions: can be made of "goods, services, opportunities,
honors, statuses and the like"; and

4. Symbolic outputs: may include "affirmations of values,
displays of political symbols, and statements or policies and
intents". (p. 12)

Policy Implementation

The fifth stage of the process level of functioning of the political system
according to Mitchell (1988) involves policy implementation. Like Almond
and Powell's (1978) implementation stage, this stage begins at the point where
policy is transformed into practice. Almond and Powell noted that the
distinction between policy making and policy implementation is, in some
ways, an arbitrary one since "policy making and policy implementation are
continuous processes. It is difficult to establish a boundary where the one
ends and the other begins” {p. 245). They suggested that for the sake of
analytic convenience, the line between policy making and policy
implementation can be drawn "somewhere between broad discretionary
decisions and narrower ones" (p. 246).

Evaluation

Evaluation is the sixth and last stage of the policy process identified by
Mitchell (1988). Although evaluation is not always undertaken with all
policies, Mitchell identified this stage as conceptually differentiated from
implemention. He argued that "evaluation is a distinctive stage of policy
decision making; its procedures and outcomes are politically influenced and.
they have identifiable consequences for the continuation, modification, or
demise of a policy action" (p. 462).

Each stage of the policy process has its own set of key actors, and each has
a unique arrangement of social relations between those actors. The notion of
systems actors is inherent in a political systems approach.
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System Actors

The application of a systems approach requires that the boundary, which
sets the system apart from its environment, be specified. The general
environment, meaning the physical, socio-economic and political
environment that forms the backdrop for policy-making, can be distinguished
from the immediate environment which refers to the various individuals
and groups with interests in educational policy-making. Within the
immediate environment there are a relatively stable group of actors who
have a continuing concern with educational policy, who interact on a regular
basis, and who taken together constitute the elements of the educational
policy system. At the level of provincial policy formulation these actors,
would include; the Premier and his office; the Legislature; the Ministry of
Education; the provincial courts; and the provincial level educational interest
groups. Identifying the key actors in a political system is therefore of central
importance in a political systems strategy for the analysis of policy
formulation. Interest groups are particularly key actors from this perspective
because of their interest articulation and aggregation functions. In order to
understand the nature and function of these groups in a political system the
following discussion highlights the characteristics and roles of interest

groups.

Interest Groups Defined
Robert Salisbury {(1975), gave an open-ended definition of an interest

group as " an organized association which engages in activity relative to
government decisions” (p. 175). Pross (1975) defined interest groups as
"organizations whose members act together to influence public policy in |
order to promote their common interest" (p. 2). Interest groups must
organize in order to maintain the continuous interaction with decision
makers that is required to have significant influence. Policy-making is a slow
process. To influence its direction requires the long term effort of a well-
organized group. The group members must share enough of a common
objective, so that strategies of pressure can be determined. To be effective in
applying pressure, groups must function as organizations, assigning
responsibilities and charting a course of action. The organizational capacity
facilitates the articulation and aggregation of common interests.



Both interest groups and political parties aggregate common interests and
share a desire to act in the political system. The critical difference is that
interest groups seek to influence public policy, while declining to accept direct
responsibility for ruling the country. Interest groups prefer to influence
power rather than exercise the powers and responsibilities of government.

Functions of Interest Groups

As part of a political system, interest groups fulfill the functions of
interest articulation and aggregation. According to Pross (1986) in order to
fulfill these functions, interest groups must also fulfill the primary functions
of communication and legitimation. Secondary functions, which indirectly
[ulfill the articulation and aggregation functions, involve regulating their
own members as well as supplementing governmental administration.

Communication is a central function of interest groups. Interest groups
transmit every type of relevant information from technical data to citizens'
protests to government. There is a two-way flow of communication, as
interest groups also channel communication from government to sectors of
the community. This two-way process of communication results in a
continuing relationship which provides both parties with information vital
lo policy making. ‘

The legitimation function is a consequence of interest groups'
communication activities. Government can use the interest group
community to test policy proposals and to gain support for them. Interest
groups can help legislators defend their position on controversial issues. At
the same time, interest groups find that government recognition enhances
and legitimates their own stature. As a whole, this symbiotic relationship
between interest groups and government can function to promote general
political stability.

Interest groups also act as agents of gove}nment, as in the case of teachers'
federations who perform the function of regulation of professional activity.
Interest groups can also initiate policies. For example, The Association of
Children with Learning Difficulties was instrumental in developing the
current Ontario special education legislation (Townsend, 1982).



Classifications of Interest Groups

While there have been many descriptive and historically oriented case
studies of interest groups, most studies have lacked a conceptual framework.
The problem has been to develop analytical frameworks to explain the
behavior of such diverse groups as Renaissance Ontario, a fundamentalist
Christian group; the Ontario Secondary School Teachers Federation and the
Association of Large School Boards of Ontario. In developing typologies of
interest groups scholars have generally focused on one or more of three
variables: goals and values; organizational characteristics; and methods used
to exert influence. Some educational scholars have developed typologies of
interest groups, for example, Davis and Zerchykov (1981) developed a
taxonomy of parent interest groups. Steele, Working and Biernacki's (1981)
classification scheme is based on the relationship of interest groups'
permanence, origin and organizational structure. lannaccone (1967)
developed a typology of educational interest group linkage structures. All
approaches provide importanf insights into the role of interest groups in the
policy formulation process. The following discussion illustrates the major
approaches that have been taken to the classification of interest groups.

Almond and Powell (1978) developed a classification based on
organizatibnal structure. They differentiated four classifications. Anomic
groups, arising spontaneously, as for example protests to school closures, lack
both organization and resources to maintain constant activities. Non-
associational groups reflect ethnic, regional, status and class groups. An
example is a request for language instruction by an informal delegation of a
linguistic group. Institutional groups such as political parties or churches are
formal organizations having functions other than interest érticulation.
Groups like trade unions and ethnic associations are associational groups,
specifically formed for interest articulation. While the Almond and Powell
typology is commonly referred to in educational pressure group studies, it
does not predict the goals and values of the group nor the methods used lo
exert influence.

Doern and Phidd's (1983) classification scheme, focusing on goals and
values, distinguished between producer and collective rights associations.
Producer groups sharing a common interest, involving direct economic gains
and losses, are essentially concerned with economic policies. Collective rights
organizations are often broadly based public interest groups concerned with
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with social policy. Many collective rights groups encounter particular
difficulty in maintaining cohesion because of the "free rider problem" that
arises from the "logic of collective action” outlined by Olson (1965). The logic
of collective action suggests that "if others are going to pay to advance your
interest in pursuit of their own, why pay the fee?" (Hartle, 1979, p. 66) Hartle
suggested that with public interest groups:

everybody's interest is nobody's interest and association fees are
correctly treated as a charitable contribution. These collective
rights groups have, for obvious reasons, great difficulty in
staying alive, despite the fact that they play an invaluable role.
(p. 66)

Pross (1975) developed another typology of interest groups based on
organizational structure and methods used to exert influence. Pross's
“continuum framework" is currently gaining attention in political science
literature. Although it has been used in several political science case studies
(Barry, 1975; Kwavnik, 1975), it has not been applied specifically to education
interest groups. (See Sackney, 1984, for a general discussion of the Pross
typology.). Pross developed Selznick's (1957) concept of the
institutionalization of organizations, a process through which an
organization , a "technical instrument designed as a means to definite goals,”
becomes an institution- "a responsive, adaptive organism" (pp. 5-20). Pross
related the "type" of interest group to two other variables: the characteristics
of the group and the level of communication with government. Group types
range along a continuum from issue oriented to institutionalized, with
mature groups and fledgling groups in intervening positions.

Institutionalized groups possess organizational continuity and cohesion,
stable membership and have concrete and immediate operational objectives.
Emphasis is given to organizational imperatives instead of particular
objectives. Institutionalized groups have extensive knowledge of sectors of
government that affect them (Pross, 1975, pp. 10-11). The Ontario Secondary
School Teachers' Federation and the Federation of Women Teachers'
Association of Ontario, as well as the Association of Large School Boards of
Ontario, provide examples of institutionalized groups. Put in a social systems
perspective, the Pross hypothesis is that institutionalized groups, possessmg



continuity and cohesion, will be more able to achieve their goals, develop
solidarity and maintain an organizational climate.

Pross (1975) argued that issue-oriented groups at the other end of the
continuum have limited organizational continuity and cohesion. With a
fluid membership, their knowledge of government and administration is
minimal. Issue-oriented groups generally encounter difficulty in formulaling
and adhering to short-range objectives. Because of their limited
organizational base, these groups usually focus on the resolution of one
problem, and once that has been resolved the group generally disperses (pp.
10-11).

In the Pross (1975) continuum framework the type of group is also related
to the characteristics of the group. Pross defined these characteristics in terms
of objectives and orgarizational features. Objectives can range from single,
narrowly defined to multiple, broadly defined collective and selective
objectives. Organizational features are defined in terms of membership and
human and financial resources.

The type of group is also related to levels of communication with
government. Media-oriented communication can range from publicity
focused protests to public relations image-building, using ads and press
releases. Access to decision makers can involve confrontation with
politicians and officials, or regular contact with government through
representation on advisory boards, committees and task forces.

The advantage of the Pross (1975) model is that it allows comparison of
how different groups respond to different environments, thereby relating
their behavior to the policy making process. Thus, institutionalized groups
such as Ontario Secondary School Teachers Federation have the resources to
participate in sustained collaboration with a policy-making agency. On the
other hand, issue-oriented groups such as those protesting school closures,
may make up for their lack of size and organization by rallying public
opinion. Both groups are valuable to decision-makers. Institutionalized
groups provide reliable sources of information and legitimization. Issue-
oriented groups, "because they develop extremely quickly and are
unencumbered by institutional structures, are excellent vehicles for
generating immediate public reaction to specific issues” (Pross, 1975, p. 12).

Another typology of interest groups that attempts to capture more
variables was developed by Van Loon and Whittington (1981). Groups are



classified by orientation, structure, origin, and degree of mobilization. Groups
can be oriented along a continuum from self-interested, that is economically
and politically interested in promoting their own goals, to promotional, or
having goals common to the whole community. In terms of structure,
groups can range from issue oriented, ad hoc groups with limited cohesion to
institutionalized groups with stable, cohesive membership. The origin of
groups provides another important dimension. Groups can be autonomous
or self-originating and maintaining, or the reverse, initiated by a governing
body. In fact, government support is a phenomenon of current interest group
formation. Parent advisory committees are examples of such officially-
supported groups. Van Loon and Whittington's final classification variable
involves the degree of mobilization of the group. This category recognizes
that there are latent interest groups in society which may become active only
il a pressing issue presents itself. Active groups, such as the Federation of
Women Teachers’ Association of Ontario, have ongoing activity both
internally and with governing bodies. In contrast, a latent or categoric group,
Van Loon and Whittington suggested, is one to which people belong by
"virtue of some classification into which they fall and which could
conceivably coalesce if the right issue presented itself" (p. 303). Although the
Van Loon and Whittington (1981) typology includes several important
variables, it does not account for the dimension of the methods used to exert
influence.

Influence Relationships

While identifying the actors who make up a policy community is the
first step in systems analysis, a second step is to determine the relationships
among actors that determine education policy. It is these relationships not
the nature of the actors themselves that provide the focus for a systems
approach to policy analysis.

A systems model can describe how a policy is made, however it can not
address the phenomenon of influence, especially when such influence is the
dynamic pattern of actor relationships by which "functions are performed,
conflicts are overcome, and decisions reached" (Campbell and Mazzoni, 1976,
p. 8). The most basic concepts associated with these actor relationships are
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power, influence and resources. These concepts are basic to allocative theory
in political science.

Power, Influence and Resources

Power can be viewed as a policy actor's capacity or potential to select,
modify or achieve outputs of a system (Clark, 1968). Many theorists also draw
a distinction between power and influence, Katz and Kahn (1966) suggested
that influence is the actual exercise of power by an actor (pp. 218-222). In their
comparative analysis of power patterns among Ontario and Michigan
educational interest groups, Duane, Townsend and Bridgeland (1985)
differentiated power into authority, sanction and influence. School Boards
and administrators have authority, or the right to command, when their
employees consider such a command to be right and reasonable. Teachers'
federations have sanctioning power through their ability to call strikes.
Finally, many groups have the power to influence through their regular
relationship with policy makers. L'Association des Enseignants Franco-
Ontariens is an example of a small group with both a stable membership and,
most important, direct access to the Minister of Education (through an
Assistant Deputy Minister and the Council for Franco-Ontarian Educalion).

Power and influence are dependent on the resources available to the
actors. Campbell and Mazzoni (1976) suggested that resources are anything
controlled by one actor which can be brought to bear on another actor so as to
alter the latter's subjective definition of the advantages and disadvantages in
a decision situation. Some that are particularly applicable include; legal
authority, information and specialized expertise, social status, wealth, group
cohesion, legitimacy and electoral potency. The tactics used by actors lo secure
influence will depend in part on the resources available to them.

Interest groups, such as those attempting to influence educational policy
makers, seek access to the decision-making process through contacts with
legfslators, administrators, trustees, superintendents, district office staff and
principals. The strategies used to exert influence will depend on the size,
financial resources, organizational skills and time constraints of the group as
well as the nature of the issue. The ability of a group to communicate ils
demands to decision makers is critical to successful lobbying. The
communication tactics used by pressure groups have been classified as either
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access oriented or media oriented (Pross, 1975; Van Loon and Whittington,
1981).

Access-oriented communication emphasizes continuous, low key and
direct contact through formal and informal meetings between the groups and
decision makers. This is the kind of involvement that would be seen
between large teachers' federations and ministries of education, as the result
of regular private meetings, briefings and consultations as well as shared
participation in advisory committees. The resulting relationship is symbiotic,
with the groups regularly providing information that the decision makers
need to develop policy. Access to decision makers insures that in the long
run the groups’ goals are heard. Sroufe (1981) suggested that the main
objective of interest groups is to gain access to the decision makers it seeks to
influence. The strategies and tactics used by interest groups are determined by
their understanding of their best opportunities for gaining access. In order to
gain access, interest groups may help decision makers carry out their
legislative duties by participating in hearings, and by providing information
to assist the decision maker's staff (p. 160). In addition, groups must be
adaptable. They must be able to shift their points of access as circumstances
demand. Thus, groups concerned with French-language educational
governance, for example, will shift to use of courts as the result of the Charter
of Rights. Reorganization of Ministries of Education and decentralization of
school financing both change the interest group gameplan for access to
decision makers.

Media-oriented communication attempts to cultivate public opinion.
Taclics such as public debates, advertising, publicity stunts, organized protests
and confrontation are used to gain the public's attention and hopefully its
support. While Pross (1986) argued that media-oriented strategies may
endanger a group's long term access to decision makers, others have
suggested that a full-scale media campaign will involve simultaneous use of
several strategies to back up a continuous contact with authorities (Van Loon
and Whittington, 1981).

There are many specific tactics used by groups to gain influence, however,
most fall into the categories of access-oriented communication, or media-
oriented communication. These tactics depend on the possession of
resources, however, the possession of resources does not guarantee influence.



Influence also depends on the intention of the actors, and the willingness and
ability to mobilize resources in a particular situation.

Utilization of Influence Resources

Actors differ greatly in their mobilization of resources as well as in their
ability to practice the art of politics. Many analysts have explained how
resources produce influences. Several studies of educational interest groups
have analyzed group power (Duane and Bridgeland, 1980; Townsend, 1982).
Kirst and Sommers (1981) investigated two concepts closely related to power:
cost benefit and coalition theory. Townsend's (1982) study of the perceived
power of educational interest groups operating at the provincial level in
Ontario resulted in a "powerscope chart,” illustrating the power and scope of
the groups identified by his 36 respondents as powerful. Townsend's study
provided part of the data for the Duane, Townsend and Bridgeland (1985)
comparative analysis of power patterns among Ontario and Michigan
educational interest groups. This discussion assumes that the studies share
data and conclusions.

The Duane, Townsend and Bridgeland (1985) study is an attempt to
provide a multi-dimensional conceptual framework for the study of
educational interest groups, encompassing what the authors termed
objective-material perspectives and a subjective-values perspectives. These
perspectives provide the conceptual rationale for classification of groups as
either general-focus or specific-focus, and consequently for the prediction of
their degree of perceived power. Objective- material perspectives on the
dynamics of interest groups are provided by both Olson (1965) and Riker
(1962). Both Olson and Riker's theories rely on the micro-economic
interactions of individual decision makers.

Olson's (1965) work focuses on rational, economically self-interested
calculation undertaken by an individual in deciding whether to participate in
collective action in order to obtain a collective good. A collective good
provides benefits which can be shared by everyone, regardless of whether they
have contributed toward attaining that good. Olson assumes that individuals
join groups only if the benefits obtained by doing so are greater than the cosls
of contributing to such a group. However, if individuals believe that a
collective good will be provided through the contributions of others, then
they may choose to act as a "free rider”. Olson, and Salisbury (1969) following
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him argued that in response to this phenomenon, groups provide "selective
incentives" in order to gain membership. Selective incentives can include
not only economic benefits, such as insurance plans, but also solidary benefits
or the rewards of belonging to the group, as well as expressive benefits such as
the satisfaction of helping a particular political cause. Olson's logic of
collective action argues that rational economic actors determine whether to
participate in a collective action on the basis of a calculation of the costs of
joining compared to the selective benefits obtained by doing so. Olson,
focusing on internal group dynamics, argued in his cost-benefit analysis, that
large organizations may be able to achieve fewer of their goals than smaller
groups. Small groups can gain greater support and commitment from their
members by providing more immediate "material inducements.”" Larger
groups find it difficult to fulfill the multitude of diversified demands made by
their membership. In order to act, these groups must gain consensus, but in
so doing find it difficult to provide significant and prompt benefits to their
members (p. 55).

In application to education groups, Duane, Bridgeland and Townsend
(1985) made a more functional differentiation between what they called
"general focus” and "special-focus" groups. This classification is much like
the distinction made by Van Loon and Whittington (1981) based on
orientation, between self-interested and promotional groups. Duane,
Bridgeland and Townsend (1985) suggested general-focus groups such as
teachers' federations, while often possessing considerable resources, also are
subject to many demands and commitments that may diffuse the effective
dispersal of resources. On the other hand, they suggested that special-focus
groups, with a more cohesive membership, may be able to "outmaneuver
general-focus rivals seeking the same scarce allocations from government” (p.
112).

An alternative concept of interest group behavior is provided by Riker's
(1962) coalition theory which helps to explain the inter- and intra-dynamics of
educational interest groups. Riker suggested that the successful formation of
both individual groups and networks of groups depends on a "minimum
winning coalition” that is big enough to win and yet small enough to
distribute the largest share of the winnings. He afgued that "grand coalitions
which include almost everybody against nobody will tend to dissolve in order
that members can win something from each other at the other's expense” (p.



69). The hypothesis is that coalitions of educational groups like the Ontario
Teachers' Federation will at times divide against themselves, and thus are
less effective in attaining their goals.

Riker (1962) based his notion of minimum-winning coalition building on
zero-sum game theory. In a zero-sum game the total sum available is static
and is "infinitely divisible among the winners" (Kirst and Somers, 1981, p.
240). Riker (1962) explained the formation of coalitions though a set of
"sidepayments" which are given by the coalition leaders in exchange for the
political support required to win political games. The decision of an
individual to participate in a coalition is based on economically self-interested
calculations. Riker argued that these calculations are based on the individual
having perfect information, however, other scholars have modified this
assumption (Adrian and Press, 1968; Murray and Lutz, 1974).

Both Olson (1965) and Riker (1962) argued from an economic, "materials
incentives" perspective, while at the same time it is clear that educational
lobbying often involves desires for a greater cultural and social good. Wilson
(1973) proposed that not only are "material incentives" important for interest
group formation and maintenance, but "purposive incentives," or working
for some greater good, can provide a powerful inducement for group
membership (p. 46). Wilson suggested that some special-focus groups,
although driven by very real self-interest, are able to appeal to a broader
- support based on their perceived goal of achieving a greater social purpose.
Those groups championing stirring causes such as Catholic or womens'
education may achieve some of their success by tapping additional political
energies.

The status and expertise of a group may be another variable explaining
the group's power. Groups, whose members have a high socio-economic
status, may have a power advantage over lower status groups, just as groups
comprised of members possessing educational expertise, such as .
administrator's groups, may have a power advantage over lower status
organizations (Wilson, 1973, p. 43).

With these variables in mind, the authors of the Duane, Townsend and
Bridgeland (1985) study assumed that possession of resources such as money,
information, and a large group membership are not sufficient to ensure an
effect on an educational policy. Duane, Townsend and Bridgeland found thal
general-focus interest groups such as teachers' federations and trustee groups,
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both singly and collectively exercise less influence on policy issues than might
be expected, given their size and resources. This is consistent with Olson's
(1965) argument that general-focus groups must spread resources and
altention across many policy domains. As a result, general-focus groups may
have difficulty in effectively distributing selective inducements, which they
must do in order to maintain a unified membership and present a cohesive
and powerful image.

Duane, Townsend and Bridgeland (1985) suggested that as the result of
increasing environmental complexity, "special-focus” groups have entered
the policy-making arena. Groups categorized by Townsend (1982) as special-
focus include sectarian (predominantly Catholic) groups like the Ontario
English Catholic Teachers' Association. Townsend also categorized as special-
focus, French-speaking school organizations, groups like the Ontario
Association for the Mentally Retarded, and the Ontario Association for
Children with Learning Disabilities. The argument is that groups focusing on
single issues will be better able to mobilize member support. Because their
resources are not diffused over a broad membership the groups can provide
selective benefits. As a consequence, special-focus groups are able to achieve
their goals, maintain stability and member cohesion and thus are perceived as
powerful.

The Effective Exercise of Influence

As the result of their investigations into which provincially focused
educational interest groups are perceived as the most powerful, Duane,
Townsend and Bridgeland (1985) and Townsend (1982) identified criteria for
the effective exercise of influence. These include: "cohesion; leadership skills;
perceptions of expertise; penetration into the Ministry; referral relationships;
high energy levels; education; image; money; and potential for reprisals" or
the group's ability to apply negative sanctions (Duane, Townsend and
Bridgeland ,1988, p. 128). 3

The approach taken by Townsend (1982) and Duane, Townsend and
. Bridgeland (1985) provides a valuable and much needed "powerscope” of
interest groups active in Ontario educational policy-making at the provincial
level. However, the studies miss many important actors in educational
policy making, such as the Federal government and other non-governmental
organizations who exert subtle but significant influence. (See Appendix 2)




Power analysis suggests that a group's sources of power stem from its
ability to create cohesion among members. Small groups with narrow policy
agendas are better able to provide selective and ccllective member benefils
and thus are better able to create group solidarity. This conclusion suggests an
important caveat to the Pross (1975) argument that "institutionalized" groups,
having multiple, broadly defined, collective and selective objectives will be
particularly effective in attaining their goal of influencing government. It is
noteworthy that the Townsend (1982) study suggests that at the provincial
level, while some educational interest groups may be issue-specific, they are
also almost all "institutionalized " to a greater or lesser extent, in the sense
which Pross (1975) implied, of having extensive human and financial
resources. The Townsend (1982) study suggests some inconsistences in the
Pross (1975) continuum framework.

The implication of Townsend's (1982) analysis is that educational policy
making at the provincial level is characterized by consensual and co-
operative interactions between bcth general-focus and specific-focus
"institutionalized groups." Townsend's analysis does not address. this
implication. The power analysis approach of ranking interest groups creates
the impression of static power relationships. Policy making is a dynamic
~-process, with actors changing with the issue. What is needed is a model that
shows the interdependence, and that can be assessed through empirical
investigation.

The Policy Community

A

Pross (1986) developed a model of interest group behavior that takes into
account the inter-organizational milieu. Pross proposed that a policy
community consisting of a core of lead government departments, several
dominant interest groups, individual experts and other governments,
surrounded by a sporadically-mobilized "attentive pubic,” can more
accurately reflect interest group involvement and power (pp. 236-240). The
Pross model suggests that cooperation, coalition and competition are ali
present, but that relative stability is established over time. The literature
suggests that many scholars accept sub-governments, policy communities or
issue networks as descriptors of the interaction encompassing a particular
policy issue.
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Based on the Easton (1965a, 1965b) political systems framework, a recent
study of state-level policy formation by Marshall, Mitchell and Wirt (1986)
offers a fruitful extension of power-analysis into the context of policy-making
and policy community. Marshail, Mitchell and Wirt argued that
examination of the demands, both from the surrounding environment and
from within the system itself, can help assess the effectiveness of interest
groups making demands and influencing outcomes at various stages of the
policy process. The Marshall, Mitchell and Wirt study classified all state
education policy actors into “Insiders”,"The Near Circle", 'The Far Circle",
"Sometime Players" and "Often Forgotten Players." The result is a model of
power and influence in educational policy making in a particular
institutional setting. (See Figure 3)

In the Marshali, Mitchell and Wirt (1986) study, Insiders, the most
influential group in education policy making, included individual members
of the legislature who have the knowledge and power to make or break an
education policy. The Near Circle actors are those whose full-time occupation
is education policy, such as teachers' associations and senior Department of
Education staff. The policy groups in the Far Circle were influential but not
crucial education policy makers. Sometime Players were intermittently
involved at the state policy-making level: they included Administrators'
Associations. The Often Forgotten Players include courts, federal statutes and
non-education groups such as business leaders, PTAs and advisory councils,
textbook publishers and test producers.

Thus, an extension to Townsend's ranking of interest groups by level of
influence of policy making would be to assess the involvement of all groups
involved in educational policy making, including members of the legislature,
ministry officials, school boards, educational and non-education groups.
Using the approach suggested in the Marshall, Mitchell and Wirt (1986) study
would overcome the narrow focus on perceived interest group power and
would reinforce the concept of an educational policy community. Such an
analysis would reveal that interest groups function in a complex inter-
organizational environment. The concept of a policy system involving a
complex set of influence relationships is found in Campbell and Mazzoni's
(1976) model of the policy system.
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FIGURE 3. Frbm State-Level Policy Formation by C. Marshall, D. Mitchell
and F. Wirt, 1986, Functional evaluation and policy analysis, 8(4), p. 351.



A Policy System Model

Campbell and Mazzoni (1976) suggested that influence can be seen in
terms of the relationship between several variables including governmental
siructure, competition between actors for decision benefits, and coalitions
affecting decisions. In their model of the policy process, C'ampbell and
Mazzoni noted the importance of the underlying rules of the game, and the
role structures as well as established routines in influencing the relationship
between actors. Systemic features include the governmental structures which
alfect the number and type of actors who participate in the policy-making
process, as well as the channels of communication and the degree of access
open to different actors. The notions of governmental structures and
systemic features as determinants of the policy-formulation process are
important concepts that deserve further investigation. These notions suggest
that a political systems strategy must investigate the nature of the
governmental structures which define the number and type of actors who are
able to input into the policy formulation process.

As a conceptual framework, the Campbell and Mazzoni (1976) model is
consistent with Easton's (1965a, 1965b) political systems framework. In
proposing that the policy system involves a series of functional stages, the
Campbell and Mazzoni (1976) model is also consistent with notion of stages of
the conversion process level of political functioning suggested by a number of
scholars. (Agger, 1964; Schneier, 1969; Milstein & Jennings, 1973; Campbell &
Mazzoni, 1976; Almond & Powell, 1978; Mitchell, 1988). In essence, Campbell
and Mazzoni's ( 1976) model provides a summary description of the political
system, illustrating the input-conversion-output relationships developed by
Easton (1965a, 1965b) Figure 4 depicts the concepts illustrated by the Campbell
and Mazzoni (1976) policy system model.

The Campbell and Mazzoni (1976) model of the policy system emphasizes
the relationships among the actors within the educational policy system, as
demands are converted into authoritative decisions. The mode! illustrates
the influence relationships between actors in the policy community at each of
the functional stages of issue definition, proposal formulation, support
mobilization and decision enactment. The model also suggests the dynamics
of the policy process as actors with differing resources skills and intentions

66



67

“UPINDOIN 32313 ‘9L6T “If Tuozze 1 1 pue [[pqdwme) ‘1 A

Aq (51 *d) sjooyps oyqrd ey Toy SupiewrOTudorergwory -ajoN 7 FANODIA

SPEqpa9d >
S S
bi | “§3)Inosal H
SuoIstasp o) JJUIN[JU] JO UOISSISSOL o _sigauaq
S 132J30 O3 L saamosax Ajdde o1 ssauSuripm 1L SUoisIAp 10§
L suonyeod D saousnpyur Suniaxa ui (DS 5 uonnaduio) S
n <}\ Ay L
d i n
(s2amjeay JnudlsAs 13Y1o)
n &+ 2INIPNIS [EIUWUIIADD) N
0 sdiysuonerar asuanpguy I
T \ 4
esodoig sanss| spuewacg
suoispae— < <
£5110q 2ANBUI]Y £orog resnod
———— juawideuyg uonRZI[IqON uoIe[NULIOY UoHIUaC —_
uswuo LAty uoisI2q y10oddng resodoig anss| juswtesAuy

Aj1ande yo sadejs [euoyaung

WEHLLSAS ADI'TOd



68

compete to have their demands met within the context of a governmental
structure.

These governmental structures and their systemic features are defined in
part by the level of the policy-formulation process. Research on educational
policy formulation has been directed at two distinct levels; the local level and
the state level. Since each level is comprised of particular structures and
processes a political systems strategy must take into consideration the level at
which the policy formulation occurs.

The Level of Policy Formulation

The importance of the internal and external environments of a political
system such as an educational policy formulation system is highlighted by
political system analysis (Easton, 1965a, 1965b). Those scholars using a
political system approach for policy analysis also suggest that the structures
and processes inherent in the unique internal and external environment of
the policy formulation system are important influences on the policy process
(Easton, 1965a, 1965b; Campbell and Mazzoni, 1976; Almond and Powell,
1978). Research on educational policy formulation has implicitly confirmed
the notion that structures and processes may be tied to the unique
environment within which they occur. The confirmation is implicit because
by focusing on either the local level or the state/provincial level of
educational policy formulation, researchers suggest that a distinction should
be made based on the level of the policy process, with regard to a number of
aspects such as structures and procésses. This distinction is, however, not
explicilly discussed or examined in most literature. Rather the research
approach has been to focus on either level and draw specific conclusions
about that level of the policy formulation process.

The Local Level

The policy formulation process at the local level has been the subject of
much research, because of the highly visible nature of the local school board,
and the direct effect of board decisions on many citizens. This research has
focused a wide range of issues. In the United States, for example, studies have
focused on the influence of local power groups on the composition of the
school board ( Hunter, 1953 ). The relationships between school board




officials and trustees have also been studied (Lutz and Iannaccone, 1978; Boyd,
(1976). The perceptions of individual trustees have been studied (Zeigler and
Jennings, 1974). The manner in which the school board responds to and
represents the interests in the community has been investigated (Zeigler and
Jennings, 1974). The influence of interest groups on the actions of school
boards has also been studied ( Peterson, 1974). In Canada, there has also been
extensive research focusing on the local level of educational governance.
(Cistone, 1972, 1974a, 1974b, 1977; Coleman, 1974, 1977, 1978; Hickcox, 1973,
1974; Housego, 1972, Isherwood, 1983; Jakes, 1982a, 1982b, 1983, 1984a, 1984b,
1987; Lucas and Lusthaus, 1981; Lucas, 1982; O'Reilly, 1981, 1986; Sackney, 1984;
Townsend and Craig, 1978, Williams, 1969, 1983).

Much of the research directed at the local level has used political systems
analysis to study school board operations. This research has viewed the
school system as the focus of inputs in the form of demands from the
environment which the school board converts into allocations, which
through feedback, influence the local school system (Campbell and Mazzoni,
1976; Minar, 1966; Scribner, 1966) |

| Boyd (1976), in his review of research directed at local policy found that
two variables, the type of school district, and the type of policy question,
directly influenced not only the conflict over community control of the policy
process, but the extent to which the community was able to influence
professional educators.

Type of community, Communities have generally been distinguished as
urban, suburban or rural. Burlingame (1988) noted that the research on
policy formulation in urban centers, generaily found that urban systems have
developed "large, bureaucratic, and unresponsive school systems” (p. 441). In
contrast to the studies of urban centers, Burlingame suggested that suburbs
produce school systems "that are generally more responsive to the public” (p.
441). According to Burlingame, traditional studies of rural educational
politics have depicted the school system as "dominated by the local farmers
intent on preserving the rural life and its values” (p. 442).. Implicit in these
categorizations of communities, are assumptions about such environmental
features as "size, degree of urban life style, and heterogeneity of the
population on social, economic, and racial lines” (Burlingame, p. 442). These
environmental features can be seen as determinants of the nature of the
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political processes involved in policy formulation. For example, large urban

centers with more people and more diversity may be subject to more conflicts,

and therefore will require more mechanisms to solve conflicts than smaller,
and more homogeneous communities.

Type of issue. The type of issue is another variable identified by research
of policy formulation at the local level, as influencing the conflict over
community control of the policy process. Eliot (1959} identified five content
issues of importance in a policy analysis of educal:lon curriculum; facilities;
district organization; personnel; and finance. Mar tin (1962) drew a further
distinction, based on whether the issue represented perennial, or ever present
issues such as 'he five issues identified by Eliot (1959); or episodic issues.
Episodic issues represent fleeting concerns of the community. Of these
content issues, financial issues are probably the most important because they
can potentially affect most of the members of the educational system.
Burlingame (1988) noted that "issues seem intuitively plausible because the
notion of the different saliency for various actors seems so reasonable” (p.
443). The notion of episodic vs perennial issues also provides an important
distinction. Some issues, such as finance, are of perennial concern, while
other issues can trigger episodes of conflict that soon disappear.

Research on school boards has reached two conflicting conclusions about
the nature of control and influence over the policy formulation process. One
set of studies has found that the public maintains control of the policy
formulalion system through the school board which acts as the "major force
in preserving the community" (Burlingame, 1988, p. 443). In these studies,
the school board selects and controls educators with a view to maintaining
the community values and goals. These studies suggest that while public
control over educational policy formulation is present, control varies by type
of community and by type of i 1ssue

The open system thesis. This view of educanonal governance suggests
that the educational system at the local level, particularly in school board
operations can be viewed as an open system. In this view the school board, as
the local authority of the educational system, is subject to pressures from both
the internal and external environments, as it makes allocative decisions. In
this view, pressures may come not only from the Ministry of Education, and
the provincial legislature, but from interest groups, and administrators and
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teachers' groups within the district. For example, taking Easton's (1965a)
perspective of the conversion process, Lutz (1977) described the school board
as subject to various pressures, which the board then modifies, eliminates,
combines, or generally shapes. Ultimately the school board, because of its
authority to allocate values, is the decision maker.

Closed system thesis. In contrast to this belief in an open educational
system, other studies have stressed the power of educators in influencing the
educational policy formulation process. Some studies found school boards
were dominated by school superintendents (Tucker and Zeigler, 1980; Zeigler
and Jennings, 1974). Other studies of large urban districts found both the
school board and the superintendent were controlled by the school
bureaucracy (Schrag, 1967; Gittell, 1967; Rogers, 1968). These studies found
that educators commonly used their apparent expertise to gain control over
the policy formulation process.

Studies such as these suggest that educational governance represents a
closed system. Arguments that, relative to other actors in the political system,
senior administrators have the greatest influence in educational governance
support a closed system view (Kerr, 1964; Zeigler and Jennings, 1974; Pelerson,
1974).

Studies of local level educational policy formulation suggest that a
political systems strategy must consider the influence of type of communily,
and type of issue on the policy formulation process. The conflicting
conclusions of these studies regarding the relative open or closed nature of
the local level policy system suggests the need for further research.

State or Provincial Level
Mitchell (1988) identified two strands of research directed at state-level

school politics and policy formulation. He termed these strands, politics of
education, and educational policy research. '

Politics of education. Mitchell (1988) suggested that the first strand has
applied the traditional concepts and methods of political science to
educational research. This politics of education research has, according to
Mitchell, focused on the "distribution of power among various stakeholders
in the system and flowing interactions among these power-wielding groups
in order to reveal the processes of decision making" (p. 455). The politics of
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education strand of research has considered the "institutional structures,
organizational procedures, or the personal actions of individual policy
makers” (p. 455). Beginning in the late 1950s, researchers in this tradition
began to give attention to the state-level policy setting, providing empirical
studies of the political elements influencing the educational policy process.
Many of these studies were case studies of particular state policy formulation
processes (Usdan, 1963; Masters, Salisbury and Eliot, 1964; Berke and Kirst,
1972; Campbell and I{azzoni, 1976; Milstein and Jennings, 1973; Usdan, Minar
and Hurwitz, 1969). By the early 1970s research on state-level educational
policy formulation began to overcome some of the limitations of the case
study methodology, by taking more theoretically based approaches (Zeigler
and Johnson, 1972; Milstein, 1976; Wirt, 1977, 1978; Kirst, 1981).

Mitchell (1988) suggested that from the politics of education research, five
basic propositions can be drawn "regarding how people interested in affecting
slate policy decisions should direct their attention and actions” (p. 456).

Mitchell's (1988) first proposition is to "look to the organization of
professional interest groups" (p.456). It is based on the finding by politics of
cducation studies that organized professional interest groups play key roles in
the determination of state-level educational policies (Bailey et al., 1962;
Cremin, 1964; Masters et al., 1964; McGivney, 1984, Tyack and Hansot, 1982).

The second proposition is that "informal social networks move policy
iniliatives across state boundaries” (Mitchell, 1988, p- 457). While the role of
the media and various federal-level educational bodies in diffusing
educational policies is obvious, research has found' that policies related to
competency testing, creationism and school finance policy are transmitted
between states by a number of informal networks (Kirst, 1981; Pipho, 1981).
These informal networks often consist of "scholars supported by foundations
or public-sector legal centers" (Mitchell, 1988, p. 457).

A third proposition suggested by Mitchell (1988} is that "state education
policy is typically shaped by a very small number of key actors" (p. 457).



In arguing that state-level educational policy formulation is generally
shaped by a few actors, Mitchell (1981) noted that legislative decisions:

are made by a tiny handful of people. At the articulation stage when
the content of legislative proposals is being defined, it is rare to find
more than a dozen or so individuals with more than a casual
understanding of the decisions. Not infrequently, in fact fairly
substantial policy decisions will involve only two or three individuals.
Although decisions are generally (but not always) exposed to a fairly
large group of policy makers as they pass through the four stages of the
legislative workflow, most of those involved adopt an essentially
passive stance-rendering judgment on the legitimacy or adequacy of
policies presented by others. Only a few policy makers actively engage
in dissecting an issue, gathering and weighing evidence on its merits,
or studying its probable impact on society. (p. 144)

Mitchell (1988) suggested several reasons for the low level of
involvement. One reason is that educational policies are complicated by laws
and administrative regulations. In addition, because of the nature of the
distribution of educational resources, it is difficult for the educational policy
maker to reward particular interests. As a result there is little incentive for
groups to become directly involved in the policy process. Finally, Mitchell
argued that state-level policy systems require specialization of educational
policy makers in order to deal effectively with the complexity of particular
policies.

A fourth proposition gleaned from state-level politics of education
studies is that "state policies are strongly affected by variations in state
political cultures” (Mitchell, 1988, p. 457). Lehne (1983) supported this
proposition noting that; "each legislature is in some ways unique and each is
embedded in a particular state political culture" (p. 45).

Mitchell (1988) noted a fifth proposition that; "state decisions are
circumscribed by organizational political, and fiscal stresses within each staie”
(p. 458). Changing economic conditions and demographic patterns can
change the decision-making processes of educational policy makers. As an
example, Mitchell cited the court battles over access to education by
handicapped students. Another example is the dramatic shift in the United
States toward "a conservative political ideology that has elevated issues of
parental choice and educational quality while encouraging a broad retreat



from the questions of educational equity that dominated most state policy
systems over the past quarter of a century” (p. 458).

Educational policy research. The second strand of state-level educational
policy research identified by Mitchell (1988) has shifted away from the process-
oriented politics of education strand, to focus more on content-oriented policy
analysis. Educational policy research is distinguished from politics of
education research by its emphasizes on issues rather than power
relationships. Despite the diversity of educational policy studies, Mitchell
suggested these studies have produced three generalizations about state-level
educational policies. First, a taxonomy of policies is possible because a limited
number of types of educational policies are dealt with at the state-level of
educativnal policy formulation. The second generalization from educational
policy research is that there are identifiable stages in the educational policy
process. The third generalization drawn from state-level educational policy
research is that there is a difference between policy making and policy impact.

Mitchell (1988) noted that over the last few years there have been
atlempts to define the topics of educational policies. Several empirically
constructed taxonomies of state level policy actions have been developed
(Odden and Dougherty, 1982, McLaughlin, 1981). However, most have lacked
a theoretical framework for defining the limits of actions. Mitchell and
Encarnation (1984) developed a theoretically-founded taxonomy of state-level
policy actions which provided a comprehensive overview of possible
domains within which states can act. This taxonomy is based on the concept
of the control mechanisms available to state-level policy makers for "shaping
the performance of schools" (Mitchell, 1988, p. 460). Mitchell and Encarnation
(1984) found that states differed in the extent to which they relied on the
parlicular policy mechanisms. This difference reflected the unique state
political culture. Mitchell and Encarnation developed a taxonomy of school
policy mechanisms based on the concept of control mechanisms which are
available to state level policy makers. These mechanisms include: school
organization and governance; school finance; student testing and assessment;
school program definition; personnel training and certification; curriculum
material development and selection; and school buildings and facilities.

School organization and governance issues are the oldest form of policy
research in education. Organization and governance issues such as the
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organization of school districts and compulsory school laws have been
studied extensively (Callahan, 1962; Fuller and Pearson, 1969; Katz, 1975;
Tyack, 1974). Governance decisions are, according to Mitchell (1988) "among
the most powerful control mechanisms available to state policy makers"
because they are "used to allocate powers and responsibilities among
interested groups" (p. 460).

School finance studies have been particularly effective efforts in the
United States. Wirt and Kirst (1982) noted that the series of school finance
research studies sponsored by the Ford Foundation "provided publicity,
grants, travel and recognition as resources” (p. 240). The result was the
establishment of what Mitchell (1988) referred to as "a cohesive policy
influence network of scholars, lawyers and political officials who pressed
effectively for school finance reform" (p. 460).

Student testing and assessment have become a matter of policy in most of
the American states since the 1970s. Researchers have investigated the social
and academic significance of competency-testing policies. School program
definition policies have mandated what subjects students should take and
how long they should go to school, as well as what special programs are
available to them. A number of important studies have focused on school
program policies ( Berman and McLaughlin, 1975-1978; Edmonds, 1979;
Brookover, Beady, Flood, Schwertzer & Wisenbaker, 1979)

Personnel training and certification policies are directed toward
controlling the "quality and size of the teaching workforce" (Mitchell, 1988. p.
461). Neither curriculum material development and selection policies or
school buildings and facilities policies have been the subject of a great deal of
research according to Mitchell.

Mitchell (1988) suggested that policy research has focused on the
importance of time in political decision making. As a result, educational
decision making must be conceived of as a developmental process involving
a series of functional stages in the policy process including: articulation of
interests and policy proposals; aggregation of interests and policy proposals;
allocation of power and resources; regulation; implementation; and
evaluation (As previously outlined in this chapter). Mitchell noted that each
stage of this policy process has its own set of actors who engage in unique
types of social relationships. For example, during the articulation stage
Mitchell suggested there is an emphasis on "imagination and the
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development of intuitively reasonable theories of social action that can serve
as the basis for formulating and analyzing proposals" (p. 463). However, as
the policy moves into the aggregation stage, with its more politically charged
focus, the need is for information and therefore for "technical and problem
solving skills" (p. 463). During the allocation stage, Mitchell suggested, there
is "no such thing as objective neutrality. When allocation of power and fiscal
resources are at stake, everyone is presumed to have an interest" (p. 463).
Once allocative decisions have been made, the regulation and organization
process begins. The focus during this stage is on "technical information about
the consequences of alternative regulatory patterns" (p. 463). During the
policy implementation phase, the influence of those who will actually
implement the decision is felt. Research has shown that the implementation
process often involves the modification of the policy.

Mitchell (1988) suggested that educational policy research has recently
given special attention to the problem of policy impact. For example,
researchers have investigated the reasons for limited policy impact (Elmore,
1978).

A comparison of studies of local-level policy formulation and state-level
policy formulation suggests that there are a number of differences in the
structures and processes operant at each level. This suggests that a political
system strategy must account for the level of policy formulation in order to
address these differences. There are also a number of similarities between the
levels. Both reflect a set of assumptions unique to the particular policy
community involved in the policy formulation process. Both Burlingame |
(1988) commenting on the local level of policy formulation and Mitchell
(1988) defining the state-level policy formulation process highlight the
importance of political culture and local ideology in the process. They suggest
that at each level, policy formulation occurs within the "assumptive world"
of the policy community.

The "Assumptive World" of Educational Policy Making

The value of a political systems strategy which includes the concept of
the structures and processes involved in a policy community, is that it allows
for a broader picture of influence relationships in policy making, Such an
approach enables the mapping of provincial educational policy communities



and also provides a potential for cross-province comparison of educational
policy-making communities. The Marshall, Mitchell and Wirt (1986) study
revealed significant cross-state variation in policy-making communities.
Each state's policy system presented;

a complex and varied picture in which history and the present
institutions and private groups, politicians, and professionals all
interact in regular but slightly differing ways. The regularity
speaks to the impact of institutionalizing democratic practices
across the nation. The differences speak to the distinctive impact
on policy services and decision making systems created by state
political culture and the culture of each state capital. ( p. 366)

The above observations are clearly applicable to the Canadian context,
where provincial political culture has significant impact. Provincial history,
current crises, recent power shifts, and pervasive informal rules for action
maintain policy groups' power (Marshall, Mitchell and Wirt, 1986). These
influences create distinctive cultures that provide a set of assumptions
underlying the actions of policy-makers. Young (1977) identified the
"assumptive worlds of policy makers as (their) subjective understandings of
the environment in which they operate . . . incorporating several
intermingled elements of belief, perception, evaluation, and intention as
responses to the reality out there" (pp. 2-3).

The Marshall, Mitchell and Wirt (1986) study suggested two effects of
"assumptive worlds". In order to maintain stability and predictability in
policy making, rules of behavior and areas of rights and responsibilities are
implicit. The system of rules, roles and proper behavior enforce power
maintenance by Insiders who understand this assumptive world. Group
cohesion among the diverse and often shifting members of the policy
community results from a shared assumptive world. Thus, while
communication may be facilitated, dissonant ideas may not be articulated,
and people and ideas that do not fit with the local language may be excluded.

The implication of the thesis of assumptive worlds to educational policy
making is that interest groups can not be studied in isolation. Nor can the
interorganizational context in which they attempt to exert influence be
ignored. This context includes the assumptive worlds of provincial
educational policy community. By focusing on policy actors’ words and their
description of interactions, a rriap of the policy community is created, which
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illustrates not only dominant interest groups, but also outlines the
assumptive world that governs how policy actors come to a policy choice.5
Assumptive worlds "glue together. . . the history, values, and role obligations
of key actors, the politicai culture, the formal structure of power and
responsibility, the partisan politics, and the informal processes of the policy
world" (Marshall, Mitchell and Wirt, 1986, p. 377).

Because interest groups operate within the assumptive world of a
particular educational policy community, the study of interest groups cannot
be divorced from the political and educational system of which they are a
part. Much of the theoretical debate in the interest group literature focuses on
the larger political arena. The debate addresses the question of what functions
interest groups perform in democratic society.

Pluralist scholars like Truman (1951) argued that interest groups are
"aggregators and articulators of the needs of their constituent membership
who serve to place issues on the political agenda of society, predigest the
disparate views of individual members and formulate coherent demands for
insertion into the legislative process" (Jackson, Jackson, Baxter-Moore, 1986, p.
533). The implication of this position is that society produces groups
representing all its members, from the rich to the disadvantaged. The
competition between groups insures there is no monopoly on power
(Truman, 1951, p. 33).

Critics of pluralism argue that groups representing the interests of the
disadvantaged are much less effective in determining what goes on the
political agenda than the powerful special interest groups. In effect "non-
decision making” allows political and economic elites to prevent political
issues counter to their goals from entering the political arena (Bachrach and -
Baratz, 1963). As a result, Lowi (1969) charged that democratic government in
the United States has been replaced by a "special-interest state."
Schattschneider (1960} suggested that "he who determines what politics is
about runs the country, because the definition of alternatives is the choice of
conflicts, and the choice of conflicts allocates power"(p. 78).

Organized interest groups are the most capable of defining issues through
their specialized knowledge, access to decision making and through their
claim to represent a special interest. In contrast, the poor and unorganized
have no voice, thus their concerns are organized out of the political agenda by
an "iron triangle” of administrators, legislators and interest groups. This iron



triangle manages by consensus to define the issues and alternatives put before
the public. The process of mutual accommodation and incremental policy
formation is very difficult to challenge, especially by the poor and under-
represented. Marshall, Mitchell and Wirt (1986) reinforced this position. The
implication of a shared assumptive world of educational policy making is
that policies may be made by those organized groups capable of entering this
world, at the expense of the unorganized who are unable to do so.

The assumptive world of an educational policy community illustrates the
nature of the structures, processes and influence relationships active in the
policy process (see Figure 5). The nature of the structures and processes may
- also reflect the level at which the policy process occurs. Much of the literature
addressing the educational policy process distinguishes between the local or
school board level policy process, and the state level policy formulation
process (Wirt and Kirst, 1982; Burlingame; 1988; Mitchell; 1988).

The notions of structures and processes emphasized by scholars taking a
political systems approach to policy formulation (Easton, 1965a, 1965b;
Milstein and Jennings, 1973; Campbell and Mazzoni, 1976; Almond and
Powell, 1978, Marshall, Mitchell and Wirt, 1986; Mitchell, 1988) are reflected
in the work of two Canadian political scientists, Doern and Phidd (1983).
Doern and Phidd, also highlight the importance of ideas as important
determinants of policy makihg.

Ideas, Structures and Processes

Doern and Phidd (1983) took a view of public policy which attempted to
explain the evolution of public policy over a significant period of time.
Doern and Phidd suggested that such an approach "seeks to examine public
policy . . . in the broadest sense possible by focusing on the evolution and
persistence of dominant ideas and by showing how these often transcend, but
at the same time are always represented and articulated by, structures and
personalities” (p. 38). '

Doern and Phidd (1983) noted that systems theory can be usefully applied
at a very general level in comparing policy outputs and inputs. However,
they suggested another approach to policy analysis which focuses on the
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interplay of ideas, structures and processes (p. 41). In drawing on an input-
conversion-output framework, Doern and Phidd's emphasis is consistent
with the approach taken by other scholars taking a political systems
perspective in policy analysis (Easton, 1965a, 1965b; Milstein and Jennings,
1473; Campbell and Mazzoni, 1976; Almond and Powell, 1978; Marshall,
Mitchell and Wirt, 1986; Mitchell, 1988)

The Doern and Phidd (1983) approach is not merely a restating of the
concepts previously discussed. Doern and Phidd highlight the importance of
ideologies and dominant ideas, and objectives which define the different
levels of normative content of public policies. This concept of the importance
of normative content is consistent with the notion of regime support
suggested by Easton (1965b). Easton argued that the regime defines the sets of
constraints on political interaction. The regime, according to Easton, could be
broken down into three components: "values which involve goals and
principles, norms, and structure of authority" (p. 193). Values provide the
broad guidelines of what will be considered acceptable demands and outputs
to those demands, in a particular political system. Norms specify the "kinds
of procedures that are expected and acceptable in the processing and
implementation of demands” (p. 193). Structures of authority "designate the
formal and informal patterns in which power is distributed and organized
with regard to the authoritative making and implementing of decisions”
(Easton, 1965b, p. 193). Doern and Phidd's (1983) notion of ideologies, and
dominant ideas can therefore be seen as another phrasing of the Easton
(1965b) concept of the sets of constraints, provided by values, norms and
structures of authority, on the political interactions of a particular political
system.

The notion of the importance of ideology is found in much of the current
American research on state-level educational policy formulation.
Underlying this focus on ideologies is the belief that state political cultures are
influenced by ideologies which define the nature of the policies formulated.
Mitchell (1988) argued that state level educational policies are strongly
affected by variations in state political cultures. He noted the importance of
cultural beliefs and values in determining basic policy decisions. Mitchell
believed that the notion of ideology provides a common frame of reference
for communities. Burlingame (1988) suggested that at the local level-
ideologies may "link community and school board, defire policy, and



communicate a mandate to actors. Mitchell (1988) noted that increasingly
students of state-level policy making are finding that cultural beliefs are
important determinants of policy decisions. Elazar (1972) investigated the
nature and origins of different state-level political cultures. Elazar's concepts
have been applied to school policy formulation. Wirt (1977, 1980) examined
differences in state education codes based on the cultural values identified by
Elazar (1972). Mitchell, Wirt and Marshall (1986) found that measured
cultural differences were related to differences in the educational policies
adopted by various states.

Although there has not been a concerted research focus on unique
Canadian provincial ideologies, it is recognized that any educational system is
constantly reacting to its unique political, social, cultural and economic
influences. The shared assumptions of Canada's unique political culture
provide another variable, relevant to explaining the policy formulation
process. Canadian political culture has traditionally stressed order and
hierarchical authority, allowing considerable power to be assumed by
governments and institutions (Presthus, 1974, pp. 3-38). As a result at both
the federal and provincial levels of government the cabinet dominates the
parliamentary system. This means, for example, that the policy system
provides fewer access points for Canadian interest groups to exert their
influence than is the case in the American system with its system of checks
and balances and a multitude of access points for interest groups. Itis .
important that empirical studies investigating the nature of the ideologies
inherent in provincial policy formulation be undertaken. However, such
studies must be based on the theoretical foundations of scholars defining the
nature of the assumptive world of policy formulation (Elazar, 1972; Young,
1977;. Mitchell, Wirt and Marshall, 1986). Such empirical studies must also
consider the notions of scholars such as Doern and Phidd (1983). Doern and
Phidd, provide an important extension of the concept of normative content
guiding the public policy process. As Canadian scholars, they examine the
uniquely Canadian dominant ideas which are apparent in our policy |
processes and structures and which therefore underlie the assumptive world .
of policy formulation. :

82



The public policy system is, according to Doern and Phidd (1983), a
"subsidiary but central part of the Canadian political system" (p. 34). It
consists of:

an interplay of ideas; numerous structures headed by individual
elected and appointed persons who are engaged in ranking,
balancing and allocating scarce resources of money, personnel,
political energy and time; and processes. Ideas refer to the broad
normative content of policy. Structures refer to organizations
and bureaucracies and the persons who head them... Processes
refer to the changing dynamics which arise when decision
makers are required to deal with uncertainty and with a
changing environment, an ever present feature of policy
making. Both structures and processes are imbued with the key
ideas of political life. (p. 34)

Doern and Phidd (1983) argued that the perception of policy as an
interplay between ideas, structures and processes is consistent with the main
features of public policy and of the policy system. For Doern and Phidd public
policy involves:

-expressions of normative intent and therefore of ideas, values and
purposes;
-the exercise and structuring of power, influence and legitimate
coercion; :
-processes, including not only the need to deal with uncertainty but
also with equally normative judgements about the legitimacy and
fairness of the dynamic process used to develop policy;

-changing or sustaining human behavior in desired ways, in short,
with implementing desired behavior; and

-a series of decisions and non-decisions. (p. 34)

Doern and Phidd (1983) suggested that "to study Canadian public policy is
to inquire into the purposeful nature of democratic political activity or, in
other words, its normative content” (p. 50). They argued that the "central
‘tenet of democratic politics, especially in a Cabinet-Parliamentary system, is
that political parties offer a program of policies to the electorate and that the
victor at the polls, expressed in Parliamentary seats, possesses a majoritarian
mandate to carry o 1ts policies” (p.50). Therefore, in examining any public
policy it is essential to look for and attempt to differentiate different levels of
normative content, that is to look for; ideologies, dominant ideas and



objectives. Doern and Phidd suggested that in order to understand the
formulation of public policy, one must first look at the evolution or drift of a
policy field over a long period of time, considering what the central ideas are
of the policy field, and examining where they conflict and how they have
changed. This analysis must also consider how and why "some ideas and
proposals gain acceptance and stay on the public priority list of governments,
while others do not get there at all, or emerge only for a brief period of time" (
p- 51).

An ideology is, according to Doern and Phidd (1983), an "umbrella of
belief and action that helps provide political and social identity to its
adherents and that serves to integrate and coordinate their views and actions
on a wide range of political issues" {p. 51). Doern and Phidd equated
ideologies with the "broad 'isms’ of Canadian political life: liberalism,
conservatism and socialism" (p. 51). Liberalism implies a belief in the central
role of the individual in a free society, conservatism encompasses a belief in
the need to preserve valued and proven traditions and socialism suggests a
collective view of society and a de-emphasis of individualism. Doern and
Phidd argued that ideologies are an important element of political life not
"because ideologies cause or automatically lead to policy preferences and
action by governments in power, but because ideologies can help foreclose
certain policy options or reduce levels of commitment to particular courses of
action and to particular ideas. They can help screen out ideas which are
unacceptable or which will only be used as a last resort" (p. 53).

Doern and Phidd (1983) referred to the second level of normative content
as dominant ideas. Any one or all of a number of dominant ideas found in
Canadian political life can be part of the normative agenda of a particular
policy field. Doern and Phidd specified these dominant ideas as including the
ideas of: efficiency; individual liberty; stability (of income and of other desired
conditions); redistribution and equality, equity; national identity; unity and
integration; and regional diversity and sensitivity (p. 54).

Efficiency is defined by Doern and Phidd (1983) as "an enduring market-
based idea which places a high value on the realization of a goal at the least
cost, with cost measured both absolutely and in terms of opportunity costs
(alternatives foregone)” (p. 54). The idea of efficiency implies an emphasis on
change for the purpose of achieving a goal.
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Individualism implies a "belief in the social value of self-interest and
self-development" (Doern and Phidd, 1983, p. 55). The idea of individualism
can be seen in an entrenched Charter of Rights, which suggests "in formal
terms a belief that the purpose of the state is to serve the individual and not
vice versa” ( p. 55). The ideas of individualism and efficiency, are important
in the Canadian political system, and can be seen in the issues of minority
language rights. However, Canadians can be distinguished from Americans
by their lesser emphasis of these ideas.

Doern and Phidd (1983) suggested that another dominant idea, stability of
income (and of other desired conditions) over time, is an idea which
emphasizes predictability and reliability, as opposed to change. The idea of
stability is seen in general appeals "for order and continuity in social relations
such as in the call for law and order, energy security, strong defence forces or
the right to live and work in one's home region, near family and friends" (p.
55).

The ideas of redistribution and equality, Doern and Phidd (1983) argued,
emphasize the “need to redistribute income and power from the rich and
powerful to the poor and politically weak" (p. 55).

The concept of equity is reinforced by ideas about the rule of law and
equality before the law. In its broadest sense, equity implies a consistent
philosophical and democratic concept. However in practice, the idea of equity
can create conflict. Doern and Phidd (1983, p. 55) suggested that the idea of
equity demands that policy makers not only treat people in equivalent
situations equally, but that they treat people who are not in equivalent
situations unequally , that is, in a fair and reasonable manner. Thus when
formulating policy, decision makers frequently have to "treat people equally"
and "treat people unequally" within the framework of the same policy or
program. Doern and Phidd suggested that this conflict occurs because rarely
are the real objects of a policy directed to the idea of equity, "uniform or
homogeneous" (p. 56).

For Doern and Phidd (1983) the dominant ideas of national unity and
nationalism are based on the value placed on "decisions that enhance the
identity of individuals and groups within Canada as a whole, its traditions,
symbols, institutions and collective memory" (p. 56). In contrast to the ideas
of national unity and nationalism ar¢ the ideas of regional diversity and
sensitivity. The idea of regional diversity is particularly important in
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Canadian political life and affects the very definition, as well as the
administrative delivery, of many public policies ( Smiley, 1980).

Doern and Phidd (1983) suggested that these ideas influence political
debate and the "evaluation” of public policy regardless of the particular
preferences stated in the legislation or the ministerial speech accompanying
the particular policy or decision. While each idea is desirable they also totally
or partially contradict each other (efficiency versus regional sensitivity or
redistribution versus stability of income). As a result, an important aspect of
public policy formulation involves the "constant need to rank, balance or |
otherwise deal with the relations and contradictions among dominant ideas"
(p. 57). This process of ranking and balancing of conflicting dominant ideas
underlines the very political nature of the public policy process. Politics
according to Easton (1965, Chapter 1) is the "authoritative allocation of
values"; or as Doern and Phidd (1983) suggested, the authoritative allocation
of "dominant ideas" (p. 57). This illustrates the political nature of the public
policy system, which must not only continuously rank dominant ideas, but
"actually allocate scarce resources among them in a manner which gives
meaning to these ideas" (p. 57). The concept of dominant ideas underlying
the policy process, must therefore be considered in a political systems stralegy
for the analysis of policy formulation.

A Political Systems Strategy Summarized

In this literature review investigating a political systems strategy for the
analysis of a policy formulation process, several conceptual frameworks have
been considered. While these frameworks provide, in some senses,
overlapping focuses in policy analysis, they are also both complementary and
consistent with each other.

Easton's (1965a, 1965b) dynamic response model of political systems
provides the overall framework for a political systems strategy. Political
systems analysis provides a heuristic focus, that is, a framework to identify
the key elements in the policy formulation process. Of central importance in
political systems analysis is the link between the political system and other
subsystems. This interrelationship is one in which inputs are generated from
stress in the other subsystems of the social environment as the result of
excessive demands or insufficient supports. The political system then
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converts these inputs into policy decisions or outputs. These outputs or
policies, in turn, feedback allocated values into the environment. The
political system is unique because it is the source of the authoritative
allocations of values. The political system is also distinguished from other
systems by its capacity to respond to stress, by adapting, or transforming itself.
Easton's political systems framework draws the conceptual boundaries for
this study. It identifies the key concepts to be investigated, that is, the inputs
in the form of demands and supports and the outputs in the form of policy
decisions for the authoritative allocation of values.

A number of other scholars using a political systems perspective have
further developed the concepts essential for a political systems strategy for the
analysis of policy formulation (Almond, 1960, 1965; Milstein and Jennings,
1973; Pross, 1975; Campbell and Mazzoni, 1976; Almond and Powell, 1978,
Van Loon and Whittington, 1981; Doern and Phidd, 1983; Marshall, Mitchell
and Wirt, 1986; Mitchell, 1988 ). By providing specific typologies of demands,
supports, demand articulation structures, and outputs, these scholars enable a
classification of types of demands (Almond and Powell, 1978) and types of
groups making demands ( Almond, 1960; Pross, 1975; Van Loon and
Whittington, 1981) They also allow the classification of the supports. offered
the political system (Almond and Powell, 1978},

Inherent in the concept of a political system, is the notion of policy as a
system output resulting from a series of functional stages as suggested by a
number of scholars (Agger, 1964; Milstein and Jennings, 1973; Schneier, 1969;
Campbell and Mazzoni, 1976; Almond and Powell, 1978; Mitchell, 1988).
These functional stages are distinguished by the nature of the influence
relationships between system actors as they compete and form coalitions in
order to influence the policy decision-making process (Riker, 1962; Olson,
1965; Campbell and Mazzoni; 1976; Duane, Townsend and Bridgeland, 1985;
Marshall, Mitchell and Wirt, 1976). Underlying the political systems
perspective taken by these scholars is the notion of the importance of the
governmental structures and systemic features of a policy system (Campbell
and Mazzoni, 1976). The notion of a political system as involving the
concepts of structures and processes is common in political systems literature
(Easton, 1965a, 1965b; Milstein and Jennings, 1973; Campbell and Mazzoni,
1976; Almond and Powell, 1978; Marshall, Mitchell and Wirt, 1986; Mitchell,
1988). The policy system can therefore be conceived of as including a number
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of systems actors interacting in a complex set of interrelationships, called a
policy community (Pross, 1975, 1985; Marshall, Mitchell and Wirt, 1986).

Research has been directed at two distinct levels of the educational policy
formulation; the local level and the state level. There has been extensive
research on the local level of policy formulation both in Canada (Cistone,
1972, 1974a, 1974b, 1977; Coleman, 1974, 1977, 1978; Hickcox, 1973, 1974;
Housego, 1972, Isherwood, 1983; Jakes, 1982a, 1982b, 1983, 1984a, 1984b, 1987,
Lucas and Lusthaus, 1981; Lucas, 1982; O'Reilly, 1981, 1986; Sackney, 1984;
Townsend and Criag, 1978; Williams, 1983) and in the United States ( Hunter,
1953; Lutz and lannaccone, 1978; Boyd, 1976; Zeigler and Jennings, 1974;
Peterson, 1974). This research suggests that at the local level the type of
community and the type of issue will influence the policy-formulation
process (Burlingame, 1988). Local-level studies have reached conflicting
conclusions regarding whether the policy formulation system is open or
closed. At the state level policy -formulation research has grown in volume
and theoretical sophistication since the first studies in the 1950s (Usdan, 1963;
Masters, Salisbury and Eliot, 1964; Berke and Kirst, 1972; Campbell and
Mazzoni, 1976; Milstein and Jennings, 1973; Usdan, Minar and Hurwitz, 1969;
Zeigler and Johnson, 1972; Milstein, 1976; Wirt, 1977, 1978; Kirst, 1981;
Marshall, Mitchell and Wirt, 1986; Mitchell, 1988). Two approaches to state-
level policy formulation have been taken. The traditional politics of
education approach, has been to apply political science concepts such as
power, and influence to study organizational structures and processes. The
results of such studies suggest that at the state level a very small number of
individuals and professional interest groups determine the policy-
formulation process. These studies also suggest that the unique political
culture of each state is an important determinant of the policy process. A
second approach to state level has developed more recently. This educational
policy research approach focuses on issues rather than on processes. These
diverse studies do suggest that a few types of policy issues are addressed at the
state level. A comparison of state-level and local-level studies of educational
policy formulation suggests that there may be differences in structures and
processes operating at these levels.

A number of scholars also suggest that the influence relationships and
the governmental structures and processes of a policy system are influenced
and guided by assumptions based on dominant ideologies of the particular



policy community (Elazar, 1972; Young, 1977; Doern and Phidd, 1983;
Mitchel!, Wirt and Marshall, 1986). This concept is consistent with Easton's
(1965a, 1965b) concept of the political system as unique from other subsystems
because of its capacity to allocate values authoritatively. The nature of the
allocated values or of public policies are determined by the existence in
political life, of a small number of dominant ideas, such as the concept of
local control, and the ideas of individualism and of equity.

The literature review has identified a number of elements of a political
systems strategy for the analysis of policy formulation. Chapter Three, which
follows, reports on the methodology used to develop the political systems
strategy, and to apply the strategy to a specific stage in the policy process.
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CHAPTER 2 FOOTNOTES

1 Flanigan and Fogleman (1967) suggested that in its widest usage
functionalism takes an eclectic focus, suggesting simply that "in analyzing
some phenomena the political scientist will be concerned with, among other
things, their functions in the sense of the purposes served by the
phenomena” (p. 72). This general focus considers the functions of a political
systemr: as one of many considerations to be assessed in comprehensive
political analysis. Flanigan and Fogelman identified a second type of
functionalism, which takes a more consistently functional standpoint. This
type, termed "empirical functionalism" is represented in Merton's (1957)
work. Merton suggested that analysis requires clarifying not only manifest
functions, or the most obvious and intended purposes and consequences, but
analysis also requires an investigation of more covert and unintended
consequences. Flanigan and Fogelman (1967) argued that empirical
functionalists "show no concern with functional requisites of the system as a
whole" (p. 75). '

2 Many of the criticisms directed at the structural-functional approaches
are similar to those directed at systems analysis which have been previously
discussed. These general criticisms include arguments against the use of
models, of the conservative bias of models such as Parson's (1951) social
systems model, and the lack of specificity of these models. There have also
been a number of specific criticisms directed at functionalism. Charlesworth
(1967) noted that the shortcoming of the functional approach is that it may
imply that the "functions at the time of observation are adequate, and hence
government is adequate if it is performing those functions satisfactorily” (p.
7). Flanigan and Fogelman (1967) suggested a number of specific criticisms of
functional analysis such as developed by Almond and Powell (1978) and
implied by Campbell and Mazzoni (1976). These criticisms suggest that a
major weakness of functional analysis results from the lack of precise criteria



for the identification of functions as well as the lack of "a theoretically
sophisticated argument” supporting a particular set of functions (p. 81).
Flanigan and Fogelman (1967) also suggested that Almond and Powell (1978)
do not provide an elaborate rationale for the functions they proposed. They
argued that "the paucity of theoretical structure around these concepts leaves
us without detailed hypotheses of the reciprocal relationships among
functions, the relationships of groups and institutions to the functions, or the
relative significance of the functions” (p. 77). This criticism is similar to one
directed at Easton's (1965a, 1965b) framework, and can be answered in the way
that Wirt and Kirst (1972) addressed Easton's critics, by suggesting that the
critics may be demanding specificity of functionalism which is beyond what
may be required. Wirt and Kirst suggested that the focus of such criticism
could be better redirected toward extending the concepts developed by the
frameworks.

3 Almond and Powell (1978) suggested that the interest articulation
function of the conversion process stage involves the expression of demands
for policy changes or continuation by interest groups and individuals. The
function of interest aggregation involves the aggregation into a smaller
number of alternatives of the demands that are expressed as interests are
articulated. Almond and Powell noted that "at this stage the important
political contenders appear, defined by their mobilization of political
resources, and they bargain with one another and join together to form
political coalitions" (p. 14). The third stage of the conversion process
involves policy making. The policy making process is defined in part by the
"set of ongoing rules that define the sites of political power and the nature of
the resources necessary for a coalition to make authoritative policies" (p. 15).
The authoritative allocations are enacted according to these rules. The final
stage in the conversion process is policy implementation.

4 Van Loon and Whittington (1971), taking a process focus, suggested that
allocative outputs are of two basic types. The first type of outputs, are laws, or
"general statements of an allocation” (p. 12). Laws correspond to "rule
- making or the legislative function" in the traditional classification of
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governmental functions. Laws state "who gets what, when and how" in
general terms. The second type of outputs applies the laws to individuals.
This type of output corresponds to "rule application or the legislative or
adjudicative functions" (p. 12). There are also secondary forms of political
system outputs which do not necessarily provide allocations directly.
Symbolic outputs are, according to Van Loon and Whittington, aimed at
"educating, informing, or propagandizing" (p. 12).

Taking another approach, Doern and Phidd (1983) suggested that oulpuls,
as authoritative allocations of resources can be viewed as the governing
instruments which are available to the authorities. Their typology of
governing instruments included expenditure, taxation, regulation, public
enterprise, and exhortation. One of the basic outputs of the political sysiem in
response to demands involves expenditures. Similarly a basic form of outpul
from the system involves extraction of resources through taxation. The
political system also produces regulations or “rules of behavior backed by
direct sanctions and penalties of the state” (p. 302). Doern and Phidd
suggested that the creation of a public enterprises such as the Canadian
Broadcasting Corporation, provides another class of outputs by the political
system. Doern and Phidd's final class of governing instruments or outputs,
involve what they termed exhortation. Exhortation corresponds to the
category of symbolic outputs suggested by Van Loon and Whittington (1971).

Lowi (1972) developed a four-part typology of public policy based on the
notion that policy types vary according to the degree of direct exercise of
legitimate coercion by the state. The four types of policy identified by Lowi
are: constituent; distributive; redistributive; and regulatory policies.

5 Other sources of power include :

-the group’s visibility and its legitimacy gained through legislated contact
with the Ministry (for example the Association of Large School Boards of
Ontario) or through the groups quasi-official status (Ontario Teachers’
Federation);
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-the capacity of umbrella organizations to arbitrate between member
groups (Ontario Teachers’ Federation);

-narrow policy agendas that allow groups to gather their resources and
apply them with effect (L'Association des Enseignants Franco-Ontariens, and
its affiliates);

-a cost-benefit ratio that allows smaller groups to provide greater benefits
for specific members because resources do not have to fulfill diffuse demands
(L'Association des Enseignants Franco-Ontariens and its affiliates, Ontario
English Catholic Teachers' Association); and

-the ability to create additional political momentum by identifying a cause to
which not only members but the public at large can be ideologically
committed (religious {Catholic) associations, cultural (Franco-Ontarian)
groups, and small, intensely committed, issue specific groups with a shared
philosophy (Renaissance Ontario).

6 Using a form of analysis based on political anthropology, Marshall, Mitchell
and Wirt (1986) focused on policy makers' words about boundaries, areas of

conflict, and informal rules governing the exercise of power in identifying the

domains of the policy makers assumptive werld. The four domains
identified are represented by the following questions. Who has the rights and
responsibility to initiate policy? What policy ideas are deemed unacceptable?
What policy mobilizing activities are deemed appropriate? What are the
special conditions of the state?



CHAPTER THREE
METHODOLOGY

The analysis of policy formulation can be described as a type of analytical
research. The general methodological characteristics which distinguish
analytical research from other kinds of educational research will be reviewed
in the following discussion. The type of topics included in analytical research
will be described, and the general sources of data for analytical studies
examined. The nature of analytical explanations will be discussed, and the
kinds of analysis which are found in analytical studies will be suggested. The
methodological procedures used in analytical research will be outlined. The
standards of adequacy, used to assess analytical research will also be suggesled.

Analytical Research

Analytical research describes and interprets the past from selected sources,
such as documents and other primary sources. Techniques of criticism are
applied to the documents and interpretations made. The validity of an
analytical study depends upon. the rigor of its methodology including the
search for the sources, the criticisms of these sources and the interpretation
from the sources. The following discussion outlines the general
characteristics of analytical research.

Analytical research includes such topics as comparative and international
education. McMillan and Schumacher (1984) distinguished three types of
analytical research: historical research; legal research; and policy research such
as is conducted in this study. All types share common methodological
characteristics which include "a research topic related to past events, primary
sources for data, techniques of criticism used in searching for facts,
interpretative explanations and types of analyses" (p. 277).

The data sources used in analytical research are often written sources such
as documents and quantitative records. These sources may be official or
unofficial, published or unpublished records. Particularly relevant to policy
studies are: newspapers; court records; official minutes; proclamations;
regulations; laws; and in the case of this study, government Hansards. Other
documents may be quantitative in character and may include: census records;
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tax lists; budgets and voting records. Data sources also include oral
testimonies of persons who have witnessed events such as: legal hearings;
the passage of an educational law; or the implementation of a policy. Often
these testimonies are taped and transcribed verbatim for subsequent analysis.
Relics, such as textbooks, charts or any physical object used in policy making
are also sources of data.

Analytical research differs from other types of research in that facts are
not created by administering an instrument to a population, but rather,
analytical research searches for facts. This search involves both primary and
secondary sources. According to McMillan and Schumacher (1984) primary
sources are "those documents or testimonials of eyewitnesses to an event” (p.
28). Primary sources are more valued than secondary sources which are
likened to hearsay evidence. These primary sources are subjected to criticisms
to determine if they are trustworthy, that is, accurate statements of the facts.
The sources are also criticized to determine if they are authentic, implying
that they are genuine documents. Primary sources for policy making research
could include records of government action and the oral testimonies of
cyewitnesses. The quality of analytical research is determined partly by the
selected primary sources such as the government documents and oral
testimonies used in educational policy research.

These sources are subjected to both internal and external criticism.
External criticism determines the authenticity of the sources by determining
who wrote the document and when, where and what was their intention was
(McMillan and Schumacher, 1984, p. 291). Internal criticism addresses the
credibility of the document or its accuracy by determining, for example, the
competence of a witness to an event, as well as his attention and proximity to
the event. Credibility can also be determined through confirmation from
other sources.

Analytical studies state causal explanations through generalizations.
However, while an analytical study may locate facts and interpret the
relationship between these facts, the causal explanation is not absolute. In
analytical studies, the researcher recognizes that the unique circumstances of
an event may never be repeated, thus limiting the generalizability of the
~ explanations. For this reason the validity of analytical explanations differ
from the validity of quantitative explanations. McMillan and Schumacher
(1984) noted that "analytical explanations are not confirmed or proven by
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empirical testing. . . [they] are justified or supported by the facts stated in the
study™ (p. 281).

Generalizations, or interpretations of facts in analytical research depends
on the judgement of the analyst, and the type of analysis conducted. Analyses
can differ in complexity of generalizations and in scope. The type of analysis
is related to the research purpose. Analytical studies may be directed toward a
number of kinds of analysis. The analysis may focus on any of the following:
"an educational concept, an edition or compilation of documents, a
descriptive narration of an event, a comparative analysis of several evenlts or
periods, or a universal theory or philosophy" (McMillan and Schumacher,
1984, p. 282).

Each type of analytical analysis requires systematic application of
methodological procedures. Because of the interrelated nature of the research
problem, the sources, the criticisms, the analysis and the explanations, these
methodological procedures evolve in a circular fashion. Thus the analytical
research begins with an initial subject, such as a policy on French-language
educational governance. As background information is obtained, the topic is
more specifically defined. Background knowledge is obtained through
journals, dissertations, textbooks, specialized bibliographies and other
reference sources. The background knowledge obtained from such sources
enables the analyst to limit and phrase the research problem. However, the
process of analytical research is not a sequential movement from the selection
of a topic, statement of a research problem, location of sources and criticism of
these sources, and analysis of the facts to determine causal relationships.
Rather, analytical research involves a cyclical process of constantly returning
to the facts to derive meaning. The phrasing and limiting of the problem is a
continuing effort only completed at the end of the research when the various

‘sources have been collected and analyzed. The statement of the research
problem delimits and focuses the research study by indicating the particular
issue or policy, the time period, geographical location and analytical
viewpoint of the analysis. Syntheses of generalizations result in the causal
explanations which are generally stated as conclusions. According to
McMillan and Schumacher (1984), conclusions are "an interpretative
summary of the generalizations" (p. 297).

The adequacy of analytical research can be evaluated in the phrasing of
the problem, in the selection and criticism of primary and secondary sources,
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in the generalizations reached, and in the nature of the causal explanations.
As a kind of analytical research, a study of policy formulation serves several
important purposes. It clarifies legal and policy discussion by interpreting the
past with "disciplined detachment and reasoned historical judgement"
(McMillan and Schumacher, 1984, p. 291).

The Research Design

The purpose of this section is to describe how the data for the resolution
of the problem were collected, and how these data were analyzed. The
research design of this study involved two phases. The first phase of research
investigated a political systems strategy for the analysis of policy formulation.
An extensive review of the literature including the major theoretical
contributions by scholars of political systems analysis was conducted. Asa
consequence, a political system strategy for the analysis of policy formulation
was identified.

A second phase of the study then applied particular elements of the
strategy to a specific stage of a policy formulation process. The policy
formulation process chosen for this empirical application of a political system
strategy were public hearings held prior to the enactment of Bill 109, the
establishment of a French-Language School Board in Ottawa Carleton. The
political systems strategy and its application to a specific stage of policy
formulation are reported in Chapter Four: Findings.

Content Analysis

Content analysis was deemed an appropriate methodology with which to
analyze the public hearings in phase two because the hearings were recorded
verbatim in government Hansards. The following discussion examines the
characteristics of content analysis and describes the stages involved in the use
of the methodology. |

Krippendorff (1980} defined content analysis as "a research technique for
making replicable and valid inferences from data to their context" (p. 21).
This implies that content analysis is a method of inquiry into the meaning of
messages. Budd (1967) suggested that content analysis allows the
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"investigator to observe a communicator's public messages at times and
places of the investigator's own choosing” (p. 2).
Content analysis, according to Budd (1967), is conducted in these six
overlapping steps:
1. Formulation of the research questions;
2. selection of sample and definition of categories;

3. reading (or listening) and coding the content according to objective
rules;

4, scaling of items or developing some way to arrive at scores or
measures;
5. comparing scores with measurements of other variables; and

6. interpreting the findings according to appropriate concepts or
theories.

The following discussion applied these steps to the particular
‘analysis undertaken by the study.

First Step in Content Analysis

This step involves the formulation of questions to be answered in the
analysis. These questions were posed to apply particular elements of a
political systems strategy to a specific stage of a policy formulation process.

1. What level of educational policy formulation was involved?

2. What type of issue was the policy formulation process
addressing?

3. What functional stage was indicated in the policy-making
process?

4. What systemic features were suggested in the policy process?
5. Who were the authorities?

6. What individuals or groups made inputs into the policy
formulation process?

7. What types of interest groups made inputs into the policy process?
8. How did the issue divide those making inputs?

9. Which system actors were represented in the various sectors
of the policy community?



10. Who controlled the policy process?
11 What functions were fulfilled by the decision makers?
12. What type of output resulted from the process?

13. What dominant ideas were suggested by the structures and
processes?

Second Step in Content Analysis
The second step of content analysis involves the selection of sample and
definition of categories. Public hearings held prior to the passage of an

educational Bill, by a committee composed of members of the provincial
legislature were chosen as the sample. The Standing Committee on Social
Development, representing the government of Ontario, held hearings with
regard to the proposed Bill 109 (1988} on May 12, 25, 26, 30, 31 and June 13, 20
and 21 of 1988. '

The definition of categories was based on the elements of a political
systems strategy identified in the review of the literature. They included the
following categories:

1. Level of the policy formulation process. A political systems strategy
suggests that the level of policy formulation influences the particular

structures and processes involved. This study classified the policy
formulation process as either local level, or provincial level, depending on
which authorities made the policy decision.

2. Type of issue. A political systems strategy suggests that the type of issue
under consideration by the authorities can be classified according to typologies
developed for local level policies, (Eliot, 1959; Martin, 1962) or for state level
policies (Mitchell and Encarnation, 1984).

3. Functional stages in the policy system. A political systems strategy
implies that the policy system illustrates functional stages in a policy process.

This study used the Mitchell (1988) policy process framework to distinguish
the particular functional stage illustrated by the public hearings.

4. Systemic features. Implied in a series of functional stages is the notion
of systemic features. Systemic features include governmental structures
determining the number and type of participants, the channels of
communication and degree of access to the policy process.
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5. Authorities. The authorities were identified as those who have the
authority to make allocative decisions regarding the policy being formulated.

6. Actors making inputs. Another major analysis calls for the
identification of those actors making inputs into the hearings. The specific
groups of actors making inputs found in the present study were classified as
government officials (intra-system gatekeepers), individuals, or interest
groups (boundary gatekeepers).

7. Types of interest groups making inputs. A political system strategy
recognizes the importance of interest groups as boundary gatekeepers. These
groups were classified in various ways. This study classified the groups
according to Almond and Powell's (1978) typology of interest groups
(institutional, associational, or non-associational). The groups were also be
classified according to Van Loon and Whittington's (1981) typology of interest
groups, by orientation and origin.

8. Divisions created by issue. The issue can divide the policy community
in a number of ways. The study indicated the type of divisions created by the
issue according to Baydock, Francis, Osborne, Semotok (1984).

9. The educational policy community. A political systems strategy
suggests that analysis of the system actors involved will reveal the policy

community active during the particular stage of the policy process studied.
This study classified the various actors in this community according to the
sectors suggested by Marshall, Mitchell and Wirt (1986). These included;
Insiders, The Near Circle, The Far Circle, Sometime Players, and Often
Forgotten Players.

'10. Control of the policy process. A political systems analysis considers
who controls the policy process. This study addressed this question by
considering whether the process represented an open or closed system. An
open system suggests, at the local level, control by the school board, while a
closed system suggests control by professional educators. At the provincial
level, a closed system is indicated by control by professional groups. This
study assessed the relative open or closed nature of the policy process by
- assessing the degree to which the policy community was composed of actors
internal to the education system. |
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11. Functions fulfilled by decision makers. Almond (1965, p. 194)
suggested authorities may perform any of the following functions: rule or
policy making; rule or policy application; rule or policy adjudication;
communication. -The rule or policy making function involves the
conversion of articulated demands into rules or policies. This study suggested

the functions fulfilled by decision makers during a particular stage in a policy

process.

12. Type of output. This study used Almond and Powell's (1978)
classification of outputs. Included among types of outputs are extractions,
regulations, distributions and symbolic outputs.

13. Dominant ideas. A political systems strategy recognizes that
underlying the structures and processes of a particular stage in a policy
formulation process are a number of dominant ideas. Using the basic
framework provided by Doern and Phidd (1983) this study identified the
dominant ideas reflected in the structures and processes of the hearings.

Third Step in Content Analysis
This step involves reading and coding the content according to objective

rules. The data sources were the Ontario government Hansards of May 12, 25,
26, 30,31 and June 13, 20 and 21 of 1988. These Hansards were read, and the
data classified according to the categories previously suggested. A number of
the questions focused on the system actors of the hearings. The data to
respond to these questions was recorded in a Macintosh Filemaker Data Base.

Fourth Step in Content Analysis.
This step involves scaling of items or developing some way to arrive at

scores or measures. Various frequencies of occurrences were determined,
such as frequencies of actor groups and the various categories of actor groups.

Fifth Step in Content Analysis

This step involves analysis of data. The various frequencies of actors and
actor groups were tabulated and compared. The Filemaker Data Base allowed
data to be entered in separate fields, which were retrieved and classified in
various configurations.
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Sixth Step in Content Analysis
This step requires the interpretation of the findings according to

appropriate concepts or theories. The various classification schemes were
assessed as the result of the findings.

Limitations

This study is limited in the following respects:

1. It identified and defined a political system strategy for the analysis of
policy formulation based on analysis of relevant literature. It also was limited
to the empirical application of selected aspects of a political systems strategy.

2. The empirical application of the selected components of the political
system strategy was directed at one phase in a policy formulation process.

3. It was limited to the analysis of data found in the Government of
Ontario Hansards of May 12, 25, 26, 30, 31 and June 13, 20 and 21 of 1988.



CHAPTER FOUR
FINDINGS

The purpose of this chapter is to describe the findings of the investigation
of a political systems strategy for the analysis of policy formulation. This
study involved two phases. During the first phase of research, a political
systems strategy for the analysis of policy formulation was investigated
through an extensive review of the literature. A second phase of the study
applied particular elements of the strategy to a specific stage of a policy
formulation process. The following section of the discussion reports on the
first phase of the research, identifying a political systems strategy. The
findings of the first phase of the study, a political systems strategy for the
analysis of policy formulation appears below.

A Political System Strategy

During the first phase of the study, as the result of the literature review of
the major theoretical contributions by scholars of political systems analysis,
specific elements required for an analysis of policy formulation were
identified. The strategy proposed by this study suggests that certain elements
must be considered, and particular questions asked during a political systems
analysis of policy formulation. The following section outlines a strategic plan
[or a political systems analysis of policy formulation. The strategy is based on
key elements identified, questions which must be addressed, as well as

relevant approaches to answering those questions.

A. Level of the Policy Formulation Process

1. What level of educational policy formulation is involved?

The policy formulation process can be classified as either local level, or
provincial level, depending on which authorities are making the policy
decision. (See Table 1)
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Table 1

The Level of the Policy Process

LEVEL OF POLICY PROCESS

Local

State/Ministry

Types of Issues

* Eliot (1959)

* Mitchell and Encarnation
(1984)

* District organization

e Finance
e Personnel

» Facilities
¢ Curriculum

¢ Organization and
governance

* School finance

* Personnel training and
certification

* Buildings and facilities

¢ Curriculum development
and selection

¢ Student testing and
assessment

¢ School program definition

Martin (1962)

* Perennial
* Episodic

Environmental Influences

Burlingame (1988)

Mitchell (1988)

* Ideology of community

* Type of community
urban
suburban
rural

e State/provincial political
culture

* Organizational, political, and
fiscal stresses.
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B. Type of Issue
1. What type of issue is the policy formulation process addressing?

The type of issue under consideration by the authorities can be classified
according to typologies developed for local-level policies, (Eliot, 1959; Martin,
1962) or for state-level policies (Mitchell and Encarnation, 1984). (See Table 1)

C. The Environment.

1. What are the major dimensions of the local or state/provincial level
environment influencing the issue?

The dimensions of the local environment include the type of school
district (urban, suburban, rural). The dimensions of the state/provincial level
include organizational, political and fiscal stresses (See Table 1). The major
parameters of the environment can be defined by answering a series of
questions posed by Baydock, Francis, Osborne and Semotock (1984, p. 6):

2. Why is the subject an issue at all?

a. Who is demanding what?

b. Why do people (and how many) become interested and
concerned?

¢ Is there an incident or an event which acts as a spark?
d. Do the media draw attention to the subject?
e. What groups and/or individuals become involved?
f. Do these groups or individuals act through:

-letters to the editor?

-open-line shows?

-meetings?

-demonstrations?

-petitions?

-advertising campaigns?

-other forms of publicity?

-contacting elected representatives?

-other? |
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3. What stands are taken on the issue?

a. What viewpoints are expressed and by whom?

b. Do 'important’ people (i.e. celebrities or 'big names')
become involved?

c. What groups/organizations take a stand?
d. Does the issue divide people according to:

-region?

-language or culture?

-religion?

-social class?

-age?

-occupation?

~-political beliefs?

-other?

D._Functional Stages of the Policy Process

1. What functional stage was indicated in the policy-making process?

A policy process goes through a series of functional stages. The Mitchell
(1988} policy process framework identifies these stages. (See Table 2)

E. Structures and Processes

1. What systemic features are indicated in the policy process?

a. What type of government structures are involved?
b. What type of access to decision makers is available?
¢. What and who determines who can participate?

E. Inputs: Supports ar 1 Demands

1. What are the topics or the substantive nature of the inputs into the
policy formulation process?



Table 2

Functional Stages in the Policy Process (Adapted from Mitchell, 1988)

FUNCTIONAL STAGES IN POLICY PROCESS

Interest Articulation

* involves process of transforming
wants into political demands.

Interest Aggregation

¢ involves converting demands into
major policy alternatives.

Allocation of Demands

* involves activities by the
authorities to convert effective
political demands into authoritative
decisions.

Regulation

* involves, once the policy has been
determined, the definition of the
regulatory and budgetary details. of
the policy decision.

Policy Implementation

* occurs when policy is transformed
into practice '

Evaluation

* is an identifiable stage with
politically influenced outcomes and
significance for the continuation of
the policy.
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2. What types of support is expressed during this stage of the policy
formulation process?

Inputs identified as supports can be classified according to Almond and
Powell's (1978) typology of supports. Almond and Powell identified two
classes of supports; political resource supports and subject supports or
compliance. (See Table 3)

3. What type of demands are made?

Demands can be classified into general categories based on the typology
advanced by Almond (1965). The formal demands are classified according to

whether they are extractive, regulative, participative, or symbolic demands.
(See Table 4)

G. Demand Articulation
1. How does the issue become a demand of the policy system?

2. What groups/organizations act as articulators of demands?

a. churches?

b. labour organizations?

¢. business organizations?

d. political parties?

e. cultural groups?

f. single-issue groups?

g parent groups?

h. professioral education associations?
i. school boards?

3. What types of interest groups make demands?

a. Classified by organizational structure:

Educational interest groups can be classified based on organizational
structure (Almond, 1960) as institutional groups, associational groups, non-
associational groups. (See Table 5) |
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Table 3

Tvpes of Supports. (Adapted from Almond and Powell, 1978

SUPPORTS

Political resource
* supports tied to policy demands. For
example; voting or supporting a

particular political faction.

Subject supports or
Compliance

1. Material support | ® examples: payments of taxes, jury or |

military duty.
2. Obedience ¢ to laws and regulations.
3. Compliance ¢ involves deference or respect for the

political system.




Table 4

T

oloey of Demands (Adapted from Almond, 1965

TYPE OF DEMAND

Extractive

* demands for the provision of goods
and services such as educational
opportunities, personnel, facilitics,
and monies.

Regulative

¢ demands for the regulation of
behavior such as procedures, rules
and regulations.

Participative

¢ demands calling for representation
or participation in the affairs or
decision-making activities.

Symbolic

¢ demands calling for the affirmation
or re-affirmation of norms or
communication of procedures and
policy intents from the Ministry of
Education.

{10



Table 5

Remand Articulation Structures: Typology of Interest Groups (Adapted from

Almond, 1960)

DEMAND ARTICULATION STRUCTURES

GENERAL CLASSES

SPECIFIC ACTORS

Institutional Groups

¢ Public organizations
* Private organizations

Associational Groups

¢ Administrative officials associations
¢ Teachers' associations

* Provincial trustees associations

* School- community associations

¢ Others

Non-Associational Groups

» Teacher groups

* Individual teachers
¢ Community groups
* Citizens
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b. Interest Group Classification Along Continua:

Van Loon and Whittington's (1981) interest group continua enables an
analysis of other categories of groups. Groups can be classified along an
orientation continuum, from self interested to promotional. They can be
classified along a structural continuum from issue oriented to institutional.
Another dassification of groups can be made along along the origin
continuum from autonomous to reverse. Finally, groups can be classified
along a degree of mobilization continuum from active to categoric. Table 6

illustrates the Van Loon and Whittington typology (adapted by Sackney,
1984).

4, What factors influence how demands are articulated?

Demand articulation strategies depend upon these factors (Sackney, 1984,
p-2):

a. characteristics of the group (size, financial resources,
organizational skills, and time;

b. the time constraints; and
¢. those methods used successfully in thelpast.
5. How are demands articulated?
Pross (1975) suggested there are two general types of communication used
to press demands (See Table 7):

a. Access-oriented communication;

b. Media-oriented communication.
6. What are the criteria for effective exercise of influence?

Duane, Bridgeland and Townsend (1985, p. 128) identified several criteria
that would enable the effective exercise of influence. Among the criteria
identified were cohesion, leadership, referral relationships, money, and
narrow policy agendas. (See Table 8.)



Table 6

Interest Group Continua (Adapted from Van Loon and Whittington, 1981, by

Sackney, 1984)

INTEREST GROUP CONTINUA
ORIENTATION Self Interested (Special Focus) |Promotional (General)
¢ Economically and * Interest in goals
politically interested that are seen as
in promoting only beneficial to
the group's goals. others or the
community.
STRUCTURE Issue Oriented Institutionalized
¢ Lack cohesiveness * Well structured;
and continuity; * Cohesive;
¢ Limited resources; ¢ Stable
¢ Ad-Hoc groups; membership.
* Use of legitimate
channels of access.
ORIGIN Autonomous (External) Reverse (Internal)
* Self-originating; ¢ Initiated by a
* Self-maintaining; governing body.
* May be a counter
pressure group;
* May legitimate
policies.
DEGREE OF Active Categoric
MOBILIZATION

* Ongoing activity
both internally and
with governing
bodies.

¢ Members belong
because of
common
attributes.




Table 7

Interest Group Communication Tactics With Authorities. (Pross,1975;

adapted from Sacknez., 1984, p. 2)

COMMUNICATION TACTICS

Access-Oriented

Media- Oriented

Stress direct continuous
contact.

climate.

Used to ensure favorable public

with officials
* participation on
and commissions;

* regular consultations;

¢ presentation of written
briefs; .

* organized write-in
campaigns.

¢ regular private meetings
(formal and informal);
advisory committees

* overlapping memberships;

* public service advertising;

¢ public presentations of briefs;
* public debates;

* publicity stunts;

* organized protests;

* confrontation.
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Table 8
The Criteria For Effective Exercise of Interest Group Influence (Adapted from
Duane, Bridgeland and Townsend, 1985, p. 128)

CRITERIA FOR EFFECTIVE INFLUENCE

¢ Cohesion;

* leadership skills;

* perceptions of expertise;

* penetration into the Ministry;

* referral relationships;

* high energy levels;

¢ education;

* image;

* money;

* group's ability to apply negative sanctions;

* the group's visibility and its legitimacy gained
through legislated contact with the Ministry.or
through the groups quasi-official status;

» the capacity of umbrella organizations to arbitrate
between member groups;

* narrow policy agendas that allow groups to gather
their resources and apply them with effect;

* a cost-benefit ratio that allows smaller groups to
provide greater benefits for specific members because
resources do not have to fulfill diffuse demands; and

o the ability to create additional political momentum
by identifying a cause to which not only members but
the public at large can be ideologically committed
(religious associations, cultural groups, and small,
intensely committed, issue specific groups with a
shared philosophy).
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H. The Conversion of Demands

1. Who makes the decisions?

a What is the role of the elected officials?

-at the local level the school board.
-at the state/provincial level, the legislature.

b. What is the role of the intra-system gatekeepers?
-What part is played by ministry officials and advisors?

2. What influences the decision-makers? (Baydock, Francis, Osborne,
Semotock, 1984, p. 7)

a. What is their background?
-education?
~social class?
-previous jobs?
-political beliefs?
-religion?
-ethnic origin?
-other?
b. How do they get their information?

-from private sources?
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-from the media?
-from opinion polls?

-others?

¢. What factors do the decision-makers have to consider?

-finances and economy?
-public opinion?
-foreign reaction?
-personal conscience?
-opinions of colleges?
-other?



3. What is the decision making process?

a.What are the procedures for making a decision? (Baydock,
Francis, Osborne, Semotock, 1984, p. 7)
-What constitutional rules must be observed?
-What steps must be taken to see that everyone is consulted?

-What laws must be taken into account?
4. What are the decision rules?

Almond and Powell (1978, p. 233) suggested that there are three
fundamental types of decision rules which determine who can do what:

a. Territorial distribution of authority among central and
local units;

b. the separation and allocation of decision making to
different agencies; and

c¢. the amount and manner of limitation on governmental
powers.

5. What functions do decision makers fulfill?

Almond (1965, p. 194) suggested authorities may perform any of the

(ollowing functions: rule or policy making; rule or policy application; rule or

policy adjudication; communication. (See Table 9 )

1. Qutputs

1. What decision is made?

Almond and Powell (1978) included among types of outputs: extractions;
regulations; distributions; and symbolic outputs. (See Table 10)

2. What output functions are performed by the political system as
a whole?

Almond (1965, p. 181) concluded that political systems, in processing
demands and supports, perform the following output functions: extractive;

regulative; distributive; responsive; articulative; and aggregative. (See Table

11)
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Table 9

Output Functions of the Authorities. {Adapted from Almond, 1965, p. 194.)

OUTPUT FUNCTIONS OF AUTHORITIES

Rule or Policy Making -

The conversion of articulated
demands into rules or
policies.

Rule or Policy Application

The application of general
rules or policies to
particular cases.

Rule or Policy Adjudication

The adjudication of rules in
individual cases.

Communication

The transmission of
information concerning
the above three events
within the political system
and between the political
system and its
environments.
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Table 10

Typology of Outputs. (Adapted from Almond and Powell, 1978. p. 12)

OUTPUTS
Extractions
* taxes or personal
services.
Regulations
* of behavior take many
forms.
Distributions

* of goods, services,
opportunities, honors,
and statuses.

Symbolic outputs
* affirmations of values;

* displays of political

“symbols; and

* statements of policies
and intents.




Table 11

Typology of Output Functions of the Political System as a Whole (Adapted
from Almond, 1965, p. 181)

OUTPUT FUNCTIONS OF POLITICAL SYSTEM
Extractive
e extract resources from the
environment,.
Regulative
* regulates behavior in the
environment.
Distributive
¢ distributes resources and
values in the
environment.
Responsive
* respond to demands from
the environment.
Articulative
¢ articulate or represent
interests or demands.
Aggregative
¢ combine interests into
policy proposals.
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[. The Educational Policy Community

1. Who are the system actors involved in the policy community ?

Actors involved in the policy process can be classified according to the
exlent of their influence on the particular policy as: Insiders; The Near Circle;
The Far Circle; Sometime Players; and Often Forgotten Players (Marshall,
Mitchell and Wirt, 1986). (See Table 12)

K. Control of the Policy Process

1. Who controls the policy process ? (See Table 13 )
a. Is the local level an open or closed system?

-an open system suggests control by the school board
-a closed system suggests control by professional educators

b. Is the provincial level controlled by professional groups?

L.. Dominant ideas

1. What dominant ideas influence and guide the actions of system
actors? (See Table 14)

2. What dominant ideas are reflected in the structures and processes
involved in the policy formulation process? (Doern and Phidd, 1983)

M. The Assumptive World of the Educational Policy Community (Marshall,
Mitchell and Wirt, 1986).

1. What is the dominant political culture?

2. What is the socio-economic context?

-history -specific priorities
-economics -tradition
~-culture

3. What formal structures are involved?
4. What is the nature of the partisan politics?
5. What are the values of the key actors?

6. What informal processes are involved?



Table 12

The Educational Policy Communit

Wirt, 1986)

Adanted from Marshall, Mitchell and

THE EDUCATIONAL POLICY COMMUNITY

The Insiders

* Groups most influential in
determining educational policy.

The Near Circle

* Groups fully occupied in educational
policy, (e.g. senior Ministry of
Education staff, and teachers'
associations).

The Far Circle

¢ Groups influential, but not crucial to
educational policy process.

The Sometime Players

* Various educational interest groups.

The Often-Forgotten Players

* For example the federal government
and the courts.




Table 13

The Nature of Control Over Policy Formulation

m
LEVEL OF POLICY PROCESS

LOCAL LEVEL STATE/PROVINCIAL LEVEL

Open Policy System Thesis

* Community control

Closed Policy System Thesis

* Control by educators  Control by organized professional
interest groups;
* Policy shaped by small number of

key actors;
¢ Informal social networks move

policies between states.
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Table 14

Dominant Ideas (Adapted from Doern and Phidd, 1983)

DOMINANT IDEAS
Efficiency * Values the realization of a goal at
the least cost.
Individualism * Belief in the social value of self
interest and self development.
Stability * Stability of income and other

conditions values order and
continuity in social relations.

Equality and Redistribution

* Stresses the need to redistribule
power and income from the rich
and powerful to the less
powerful.

Equity

 Implies equality before the law;

* Demands policy makers treat
people in equivalent situations
equally;

~ ¢ Also demands treating people

who are not in equivalent
situations unequally.

National Unity and
Nationalism

* Enhances the identity of individuals
and groups within Canada as a
whole.

Regional Diversity and
Sensitivity

* Recognizes the importance of
regional values and traditions.

<
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N. A Political Systems Strategy Summarized

This study suggests that a political systems strategy must consider the
following elements:

Level of the Policy Formulation Process;
Type of Issue;

The Environment;

Functional Stages of the Policy Process;
Structures and Processes;

Inputs: Supports and Demands;
Demand Articulation;

The Conversion of Demands;
Outputs;

The Educational Policy Community;
Control of the Policy Process;
Dominant Ideas;

The Assumptive World of the Educational Policy
Community.

Table 15 summarizes the political systems strategy.

i/



A POLITICAL SYSTEMS STRATEGY FOR THE ANALYSIS OF POLICY
FORMULATION

LEVEL Local
Provincial

ISSUE Organization
Governance
Finance
Personnel
Facilitles
Curriculum

ISSUE TIME FRAME ' Perennial
Episodic

DIVISIONS CREATED BY ISSUE | Language
Religion
Region

Social Class
Age
Occupation
Polltical Beliefs

ENVIRONMENT Stresses:
-Organizational
-Political ‘
-Economic
Local: .
~Urban/Suburban /Rural
Provindal:

~Political Culture

FUNCTIONAL STAGE Interest Articulation
Interest Aggregation
Allocation of Demands
Regulation

Policy Implementation
Evaluation

STRUCTURES AND PROCESSES | Government Structures

TYPE OF INPUTS Type of Support:
~Politcal Resource
-Compliance Supparts

Type of Demand:

" -Extractive
-Regulative
~Participative
-Symbolic

TYPES OF INTEREST GROUPS

Organization:
-Institutional
-Associational
-Non-assoclational

Qrlentaton:

-Special Focus
-General Focus

Origin:

-External
-Internal

DEMAND ARTICULATION

Factars Influencing Demand:
Articulation:
-Group Characteristics
-Time Constraints
-Experience
Demand Tactics:
-Access Oriented
-Media Oriented
Criteria for Effectiveness:
-Cohesion
-Money
-Penetration
-Expertise...

DEMAND CONVERSION

Decision Making Authoritie:
{nfluences on Authorities
-Background
-Information Sources
~Factors Considered
Declsion Making Process:
-Procedures
-Decision Rules
Functions of Dedslon Maker
-Rule/Policy Making
-Rule/Policy Application
-Rule/Policy Adjudicatic
~Communication

OUTPUTS

Output Deelsion:
~Extractions
-Regulations
-Distributions
-Symbolic Outputs

Output Functions of System:
-Extractive
-Regulative
-Distributive
-Responsive
-Articulative

-Ap‘egative e

Table 15. A Political Systems Strategy for the Analy



TEREST GROUPS

Organizaton:
-Institutional
-Associational
-Non-assoclational

Orlentation:

-Spedal Focus
-General Focus

Origin:

-External
-Internal
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RTICULATION

Facters Influencing Demand:
Articulation:
-Group Characteristics
=Time Constraints
-Experience
Demand Tactics:
~Access Oriented
-Media Oriented
Criteria for Effectiveness:
~Cohesion
-Money
-Penetration
-Expertise...

POLICY COMMUNITY

System Actors
Actor Groupe:
-Authorities
~Government officlals
-Individuals
-Interest groups
Degree of Influence:
-Insiders
<Near Circle
-Far Circle
-Sometime Players
-Often Forgotten Players

CONTROL OF POLICY PROCESS

Local Level Control
-School Board
-Professional Educators

Provindal Level
-Professional Groups

ONVERSION

Decision Making Authorities
influences on Autharities
-Ba
=Information Sources
~Factors Considered
Decision Making Process:
-Procedures
-Decision Rules
Functions of Dedsion Makers:
-Rule/Policy Making
-Rule/Policy Application

-Rule/Pollcy Adjudication

-Commatnlcation

Output Dedslon:
~Extractions
-Regulations
-Distributions
-Symbolic Qutputs

Output Functions of System:
~Extractive
-Regulative
-Distributive
-Responsive
-Articulative

—-Aggregative

DOMINANT IDEAS

Ideas:
-Effidency
-Stability

-Equality and Redistribution

~Equity

-National Unity and
Natlonalism

-Regional Diversity and
Sensitivity

ASSUMPTIVE WORLD

Dominant Political Culture
Sodo-Economic Context
Formal Structures
Partisan Politics

Values of Decision Makers

Infocmal Processes

itical Systems Strategy for the Analysis of Policy Formulation.
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An Empirical Application of a Political Sysiems Sirategy

The second phase of this study applied selected components of the
political system strategy for the analysis of policy formulation to public
hearings held prior to the passage of an educational bill, by a committee
composed of members of a provincial legislature. The Standing Committee
on Social Development, representing the government of Ontario, held
hearings with regard to the proposed Bill 109 (1988) on May 12, 25, 26, 30, 31
and June 13, 20 and 21 of 1988. Subsequently, on June 29, 1988, Bill 109,
establishing a French-language school board in the Ottawa-Carleton region of
Ontario, Canada was passed by Members of the Ontario Legislature and given
royal assent. Bill 109 created a French-language school board with two sectors,
public and separate, each having exclusive jurisdiction in most matters, but
sharing some responsibilities. The hearings held by the Committee
represented the final opportunity for public input into the policy formulation
process of Bill 109.

This phase of the study classified data from the Ontario government
Hansards according to the categories suggested by a series of questions. The
following discussion presents the questions and the findings which respond
lo the questions.

1. What level of educational policy formulation was involved?

In Canada, education is a provincial responsibility. The creation of a new
governance structure, such as the French-language School Board created by
Bill 109, is the responsibility of the Province of Ontario. As a result the pohcy
formulation occurred at the provincial level.

2. What type of issue did the policy formulation process address?

Bill 109 created a new French-language School Board, therefore the policy
formulation process, based on the categorizations developed by Mitchell and
Encarnation (1984), addressed the issue of educational governance.



3. What functional stage was indicated in the policy-making process?

The intent of the Hearings, was to obtain final public reaction to the drafl
version of the proposed legislation. The policy had already been determined
and the Bill drafted. As a result, based on Mitchell's (1988) policy process
framework, the public hearings represented the regulation stage of the policy
formulation process. This stage involves the definition of the regulatory and
budgetary details of the policy decision.

4. What systemic features were indicated in the policy process?

Implied in the notion of systemic features are the governmental
structures which determine the number and type of participants and the
chanrels of communication and degree of access to the policy process. In this
case the government structure is a committee of Members of the Legislature
of Ontario. Also implied in the notion of systemic features is the type of
processes involved. In this case, the process involved public hearings to
insure access by interested individuals and groups to the decision-making
process on the final form of Bill (109).

5. Who were the authorities?

Authorities are those who have the authority to make allocative
decisions regarding the policy being formulated. Based on the definition
of authorities as those who determine the policy decision, this study found
that the authorities represented in the Hearings on Bill 109 were the
Standing Committee on Social Development composed of members of the
legislature and the Minister of Education, the Honorable Christopher
Ward.

6. What individuals or groups made inputs into the policy formulation
process?.

Forty-one individuals or groups made inputs into the hearings
Included were advisors, school boards, French-language education
councils, parent-teacher associations, teachers' associations, and trustees’
associations. Eight of these actors were government officials, that is intra-
system gatekeepers. These gatekeepers included legislative, legal and
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educational advisors. A number of individuals also made inputs, these
included 2 trustees, a parent, and a priest. In addition 29 groups made
inputs. These groups can be considered interest groups in the sense that
they acted as boundary gatekeepers, by aggregating and articulating the
interests represented by their members. (See Table 16)

7. What types of interest groups made inputs into the policy process?

Another analysis called for the identification of the types of interest
groups making inputs to the hearings. The 33 interest groups, excluding the
authorities and advisors, were classified in several ways.

Classification by organizational structure. Based on Almond and Powell's
(1978) typology, these groups were classified as institutional, associational, or
non-associational. Table 17 indicates that 23 of the 33 inputs made by interest
groups were made by associational groups, that is groups specifically formed
for interest articulation. Only 6 institutional interest groups, or groups
having functions other than interest articulation made inputs, and 4 non-
associational individuals made inputs. Individuals were classed as non-
associational because they represented ethnic, regional or religious groups.
Figure 6 provides a histogram of the types of groups making inputs.

Classification by origin . Van Loon and Whittington's (1981) scheme
enables an investigation of the origin of the groups making inputs. Origin is
concerned with whether the groups are autonomous or reverse.

Autonomous groups, as self-originating and self-maintaining, can be viewed
as external actors. In contrast, reverse groups, are created by governing bodies,
such as the Ministry of Education. These actors can be seen as internal actors.
The study found that analysis of the groups by orientation revealed that 21 of
the inputs were made by internal actors while 12 were made by external
actors. (See Table 18)



Table 16

Actors Making Inputs into the Hearings on Bill 109 (1988)

ACTORS MAKING INPUTS
ACTOR GROUP NUMBER
Government Officials s Advisors:
(n=8) - Legislative

- Legal

- Education
Individuals ® Trustees
(n=4) e Parent

e Priest

Interest Groups * Church Group
(n=29)

¢ French-Language Advisory Committee
» Associations of French School Boards
-Regional
-Provincial
* Associations of Franco-Ontarians:
-Regional
-Provincial
¢ French-Language Education Councils:
-Public
-Separate
* Parent Advisory Committee (English)
s Parent-Teacher Associations (French)
* Principals’ Association (French)
* School Boards:
-Public
-Separate
¢ School Board Association (Provincial)
* Superintendents' Association (French)
* Teachers' Associations:
-English
-French
* Trustees' Association: English, Catholig
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Table 17

Clagsification of Groups Making Inputs into the Hearings on Bill 109 (1988), by
Organizational Structure (Based on Almond and Powell, 1978)

INTEREST GROUPS MAKING INPUTS (n=33)

GENERAL CLASSES SPECIFIC ACTORS
NUMBER

Institutional ¢ School Boards
(n=6) e Church 1

Associational * French-language advisory

(n=23) committee 1

¢ Associations of French School
Boards ' 2

¢ Franco-Ontarian Associations

* French Principals' Association

¢ French-Language Education
Councils

* Parent Group ™

* Parent- Teacher Associations

¢ School Board Association

* Superintendents' Association

e Teachers' Associations

¢ Trustees' Association

L
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Non-Associational ¢ Trustees
(n=4) ¢ Parent
e Priest 1
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Table 18

Classification of Interest Groups Making Inputs into the Hearings on Bili 109
(1988) Based on Origin of Actor (Adapted from Van Loon and Whittington,

1981)

ORIGIN OF ACTORS (n=33)
Internal No. External No.
* Advisors 8 ¢ Church 1
Education 2 * Franco-Ontarian interest
Legal 2 groups 2
Legislative 3 * Individual parent 1
Deputy Minister 1 * Parent group 1
* Advisory Planning Committee | 1 * Parent-Teacher Assoc. 3
* French Assoc. of School Boards | 2 * Priest 1
* French Principals’ Association | 1 * Individual Trustees 2
* French Language Educational » Trustees' Association 1
Councils 6
* School Boards 5
* School Board Association 1
* Superintendents' Association | 1
* Teachers' Associations 4
Total 21 Total 12




Classification by orientation. Those actors articulating demands on the
political system were classified by Duane, Townsend and Bridgeland (1985) as
either general focus or special focus. The classification relates to the
orientation continuum suggested by Van Loon and Whittington (1981).
Groups may be self-interested, that is interested in promoting their own goals
and thus they may be considered special focus. In contrast, they may be
promotional or interested in goals benefiting the whole community and in
that case the interest groups could be classed as general focus. The analysis of
the groups maising inputs into the public hearing found that, 26 were special
focus and 7 were general focus. (See Table 19)

Classification by organizational structure, origin and orientation. The
analyses of groups by organizational structure, origin and orientation
suggested that most of the inputs were made by associational, special interest
groups who were part of the internal environment of the educational system.
By relating the organizational structure to orientation and origin it was found
that 15 groupé and individuals making inputs were associational, special
focus groups within the educational system (See Table 20). Figure 7 provides
a histogram of the groups classified by organization, orientation and origin,
who made inputs to the hearings.

8. How did the issue divide those making inputs?

Analysis of the individuals and groups making inputs suggested that the
issue created divisions based on language, school board support, and level of
focus.

Language Divisions. The issue divided groups on the basis of language
into French or English. Excluding the government advisors, 19 French-
language groups made inputs, and 14 English-language groups made inputs.
(See Table 21} :

School Support Divisions. The issue also suggested a division of groups
on the basis of support for schools, into public school supporters, or Catholic
or separate school supporters. While the majority of inputs (14) were made
by Catholic school supporters, 11 groups were not directly tied to school board

support, another 7 inputs were made by public school supporters. {See Table
22) -
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Table 19

Classification of Interest Groups Making Inputs into the Hearings on Bill 109
(1988) Based on the Origin of the Actors (Adapted from Van Loon and

Whittington, 1981)

ORIENTATION (n=33)
SPECIAL FOCUS No.| - GENERAL FOCUS No.
* Advisory Planning Committee | 1 |e Church 1
* Assoc. of French School Boards | 2 |* Public Parent-Teacher Assocf 2
¢ Separate Parent-Teacher Assoc. | 1 [ Public School Boards 2
* Separate School Boards 3 |* School Board Assoc. 1
* French Principals' Assoc. 1 |e Provincial Teachers' Assoc.| 1
* French-Language Education
Council 6
¢ Parent (French, Catholic) 1
¢ Parent Group ( Catholic) 1
* Priest 1
* Superintendents' Assoc. 1
¢ Teachers' Assoc. 3
¢ Individual Trustees 2
* Trustees' Association 1
Total | 26 Total 7




Table 20

The Relationship of Groups by Organization, Orientation, and Origin

ORIENTATION
ORIGIN Special Focus No. General Focus No.
ASSOCIATIONAL GROUPS (n=23)
Internal | ¢ French-Language Education ¢ Teachers' Assoc. | 1
Councils 6
e Teachers' Assoc. 3
* Assoc. French School Boards 2
o Advisory Planning Committed 1
* French Principals' Assoc. 1
* Superintendents' Assoc. 1
* School Board Assoc. 1
Total 15 Total | 1
External | ¢ Franco-Ontarian Assoc. 2 | ¢ Parent-Teacher
* Parent-Group 1 Assoc. 2
¢ Parent-Teacher Assoc. 1
¢ Trustees' Assoc. 1
Total 5 Total 2
- INSTITUTIONAL GROUPS (n= 6)
Internal | ¢ Separate School Boards 3 | * Public School
Boards 2
Total 3 Total 2
External | * None ® Church Group 1
Total 0 Total 1
NON ASSOCIATIONAL GROUPS (n=5) '
Internal | * None 0 * None 0
External | * Trustee 2 * Parent-teacher
® Parent 1 Assoc. 1
¢ Priest 1
— Total 4 Total 1
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Table 21

Language Divisions Created by the Issue

LANGUAGE DIVISIONS
LANGUAGE GROUPS No.
French * Advisory Planning Committee 1
* Association of French School Boards 2
¢ Franco-Ontarian Association 2
* French Principals' Association 1
» French-Language Education Councils 6
* Parent 1
¢ Parent-Teacher Association 3
* Superintendents' Association 1
¢ Teachers' Association 1
* Trustee 1
Total 19
English ¢ Church 1
* Parent Group 1
® Priest 1
¢ School Board 5
¢ School Board Association ) 1
¢ Teachers' Association 1
¢ Trustee 1
* Trustees' Association 1
Total 14




Table 22

School Support Divisions Created by the Issue

SCHOOL SUPPORT DIVISIONS

SUPPORT GROUPS

Z
o

Catholic * French-Language Education Councils
e Parent
* Parent Group
e Priest
¢ School Boards
e Teachers' Associations
¢ Individual Trustees
* Trustees' Association
Total

=R N W = =D

Y
W

Public ¢ Church
* French-Language Education Council
¢ Parent-Teacher Association
* School Board
Total

I N I

N/A ¢ Advisory Planning Committee

* French School Boards Associations
¢ Franco-Ontarian Associations

* French Principals' Association

¢ Parent-Teacher Associations

* School Board Association

¢ Superintendents’ Association

* Teachers' Associations

Total

N o= = N = NN

[y
jry
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Classification based on organizational structure, language and school
support. Analysis of the groups based on organizational structure, language,
and school support suggested that most (10) of the inputs were made by
Associational French groups not specifically defined by religion. However,
the divisions created by Bill 109, based on language and school support were
apparent in the rest of the groups. There were 3 French Catholic associational
groups, and 4 associational French public school supporters making inputs.
Four English Catholic associational groups and 2 English associational groups
not defined by support, made inputs. Three English Catholic institutional
groups made inputs as did 3 institutional English public school supporters.
Two non-associational French Catholic supporters made inputs, as did 2 non-
associational English Catholic supporters. (See Table 23) Figure 8 provides a
histogram indicating the groups classified by organization, language, and
school support.

Divisions based on local or provincial support. Finally the issue also
suggested a division based on local or provincial level focus. In this case both

authorities and government advisors were included in the analysis. There
were 20 inputs from locally focused individuals and groups and 23 inputs
from provincially focused groups. The locally focused groups included an
Advisory Planning Committee, a church, and the 4 local school boards, as
well as the 5 French-Language Education Councils and a number of
individual trustees. The provincially focused individuals and groups making
inputs included the authorities, the 8 advisors, and several provincial level
French groups as well as an Association of Large School Boards, a Teachers'
Association, a Parent-Teacher Association, and a Trustees Association. (See
Table 24) |



Table 23

The Relationship of Groups by Organization, Language, and Support

LANGUAGE
SUPPORT French Noj English No.
ASSOCIATIONAL GROUPS (n=23)
Catholic | * French-Language Education * Parent-Group 1
Councils 3 ® Teachers' Assoc. 2
* Trustees' Assoc. 1
Total |3 Total| 4
Public ¢ French-Language Education
Councils 3
* Parent-Teacher Assoc. 1
Total| 4 Total| 0
N/A * French Principals’ Assoc. 1 * School Board
¢ Assoc. French School Boards |2 Association 1
* Advisory Planning 1 * Teachers' Assoc. 1
* Superintendents' Assoc. 1
¢ Parent-Teacher Assoc. 2
s Teachers' Assoc. 1
* Franco-Ontarian Assoc. 2
Total| 10 Total| 2
INSTITUTIONAL GROUPS (n=6)* No cases of N/A support
Catholic * School Boards 3
Total| 0 Total| 3
Public None 0 ¢ School Boards 2
* Church Group 1
Total| 0 Total| 3
NON ASSOCIATIONAL (n=4)* No cases of N/A support
Catholic | * Trustee 1 ¢ Trustee 1
» Parent 1 ¢ Priest 1
Total | 2 Total| 2
Public * None 0 * None ' 0
Total | © Total| 0
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Table 24

Level of focus (local or provincial) of groups making inputs

LEVEL OF FOCUS
Local Provincial
* Advisory Planning Committee | 1 | * Advisors 8
¢ Church 1 | + Parent-Teacher Assoc. 1
* Franco-Ontarian interest group 1 | * Assoc. of French School
¢ Parent-Teacher Assoc. 2 Boards 1
* French Principals' Assoc. 1 | * Franco-Ontarian Assoc. | 1
¢ School Boards 4 | e French School Boards Asg. 1
* Teachers' Assoc. 1 * Provincial Teachers' Ass.| 3
* French-Language Education ¢ French-Language
Council 5 Education Council 1
» Parent (French, Catholic) 1 | e School Board Assoc. 1
* Parent Group ( Catholic) 1 | * Superintendents' Assoc. | 1
» Individual Trustees 2 | * School Board 1
* Trustees' Assoc. 1
¢ Priest 1
¢ Authorities 2
Total | 20 Total | 23
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9. Which system actors were represented in the various sectors of the
policy community?

Marshall, Mitchell and Wirt (1986) classified actors in a policy community
according to their influence on the policy formulation process into Insiders,
The Near Circle, The Far Circle, Sometime Players, and Often Forgotten
Players. This study used the criteria identified by Marshall, Mitchell and Wirt
to classify the actors in the hearings. According to this classification the
Insiders consisted of the authorities plus the senior Ministry of Education
official responsible for Franco-Ontarian Education. The Near Circle players
included Ministry advisors and a French-Language Advisory Committee
established to study and make recommendations on the proposed legislation.
The Far Circle players included the school boards and Frehch—Language
Education Councils involved as well as Teachers', Principals', and
Superintendents' Associations, and a Franco-Ontarian Association. The
Often Forgotten players included legal and legislative advisors, a church and
individual parents, and trustees. Included among the Sometime Players were

a parent group and Parent-Teacher Associations, a Trustees' Association and
Teachers' Associations. (See Table 25)

10. Who controls the policy process?

In his review of studies on state-level educational policy formulation,
Mitchell (1988) noted that findings suggest that state-level policy formulation
is controlled by organized professional interest groups. He suggested that
policy is shaped by small number of key actors. In the context of the public
hearings studied here, the question becomes whether a regulatory stage in
provincial level policy formulation process addressing the issue of
educational governance is controlled by a small number of actors, particularly
professional interest groups.
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Table 25
The Members of the Policy Community

POLICY COMMUNITY (n=43)

Policy Community Members No.
Insiders * Minister of Education
* Standing Committee on Social
Development
¢ Deputy Minister of Education
Total 3
Near Circle ¢ Advisors (Education) 2
* French-Language Advisory Committee} 1
Total 3
Far Circle * French Language Education Councils | 6
* Franco-Ontarian Association 1
* Teachers' Association 1
¢ School Boards 5
* Association of French School Boards | 2
¢ French Principals’ Association 1
* Superintendents' Association 1
¢ School Board Association 1
Total 18
Often Forgotten Players * Advisors (Legislative) 3
* Advisors (Legal) 2
¢ Individuals 4
Priest (1)
Parent (1)
Trustees (2)
¢ Church 1
Total 10
Sometime Players | * Parent Group 1
¢ Parent-Teacher Associations 4
» Teachers' Associations 3
* Trustees' Association 1
Total 9
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An analysis of the data records suggests that the educational policy
community included a small group of 6 Insiders and Near Circle actors
consisting of the Minister of Education, the Standing Committee, the Deputy
Minister of Franco-Ontarian Education, Ministry of Education advisors and
an Advisory Committee The Far Circle Actors included a number of
professional educational groups such as Teachers' Associations, a Principals'
Association and a Superintendents' Association as well as school boards.
These findings agree with Mitchell's assessment that at the state/provincial
level, policy formulation is conducted by a small number of actors, and that
professional groups tend to be influential in this process. |

Classification by origin and influence. The analysis of data records
indicating whether the various policy community members are internal or
an external actors also gives an indication of the degree of general public
input into the policy process. This analysis reveals that the Insiders and
actors in the Near and Far Circles are essentially internal actors. The Insiders
and Near Circleplayers are with the exception of a Planning Committee,
either authorities or government advisors. The largest group are internal Far
Circle players, composed of the school boards, the French-language education
councils, and a number of groups representing educational professionals.
Among the Sometime Players were a numuer of groups external to the
educational system, though sometimes involved, including a number of
interest groups. The Often Forgotten Players included internal actors such as
legal and legislative advisors, and external players such as individual parents
and trustees (See Table 26). Figure 9 provides a histogram of the policy
community actors classified by origin and influence.

Classification by orientation and influence. Interest group theory suggests
that special focus groups with narrow policy agendas will be more influential
in determining the direction of policy formulation (Riker, 1962, Olson, 1965,
Duane, Townsend and Bridgeland, 1985). This theory would imply that those
most influential in the policy process, including groups such as Insiders, Near
Circle Players and Far Circle Players, would be special-focus groups. An
analysis of the groups in the policy community by level of influence and
orientation, found that this was the case. (See Table 27) Figure 10 provides a
histogram of the policy community actors classified by orientation and
influence.




Table 26

Classification of Groups by Origin and Influence

CLASSIFICATION BY ORIGIN AND INFLUENCE

Influence Internal External
Insider ¢ Minister of Education ¢ None
¢ Standing Committee
* Deputy Minister
Total=3 Total=0
Near Circle ¢ Advisors (Education) ¢ None
* Advisory Planning
Committee
Total=3 Total=0
Far Circle * French School Board Ass. ¢ Franco-Ontarian Ass.
* French Principals' Assoc.
* French-Language Education
Councils
* School Boards
¢ School Board Assoc.
* Superintendents' Assoc.
* Teachers' Assoc.
Total=17 Total=1
Sometime * Teachers' Associations * Parent
Players ¢ Parent-Teacher Assoc.
¢ Franco-Ontarian
Interest Groups
e Trustees' Association
Total=3 Total=6
Often * Advisors ¢ Church
Forgotten - Legal ' ¢ Parent
Players - Legislative * Trustees
® Priest

Total=5 Total=5
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Table 27

Classification of Groups by Orientation and Influence

CLASSIFICATIGN BY ORIENTATION AND INFLUENCE

Orientation

Special

General

Influence
Insider

* Deputy Minister of
Franco-Ontarian
Education

Total =1

¢ Minister of Education
* Standing Committee

Total =2

Near Circle

* Planning Committee
¢ Advisor (Education)
Total =2

* Advisor
(Education)
Total =1

Far Circle

* Assoc. of French School
Boards
¢ Franco-Ontarian Assoc.
* French Principals' Assoc.
* French-Language
Education Councils
¢ School Boards
* School Board Assocz.
* Superintendents' Assoc.
¢ Teachers' Assoc.
Total = 16

* School Boards

Total =2

Sometime
Players

¢ Franco-Ontarian
interest group
* Parent Group
* Parent-Teacher Assoc.
¢ Teachers' Assoc.
¢ Trustees' Assoc.
Total = 6

¢ Parent-Teacher Assoc.
¢ Teachers' Assoc.

Total =3

Often
Forgotten
Players

e Parent
* Priest
* Trustees

Total =4

¢ Church
¢ Advisors

Legal, Legislative

Total =6
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11. What functions did decision makers fulfill?

Almond (1965, p. 194) suggested authorities may perform any of the
following functinns: rule or policy making; rule or policy application; rule or
policy adjudication; communication. The rule or policy-making function
involves the conversion of articulated demands into rules or policies. In the
case of the hearings studied here, the authorities (the Standing Committee on
Social Development, and the Minister of Education) responded to the
articulated demands of those making inputs, by converting the inputs into a
policy (Bill 109). In this context the authorities performed rule or policy-
'makmg functions.

12. What type of output resulted from the policy formulation process?

Almond and 1;owell (1978) included among types of outputs: extractions;
regulations; distributions; and symbolic outputs. The final form of Bill 109,
which created a French-language school board, was the output of the hearings
of the Standing Committgé. The creation of a new school board can be seen as
a distributive output in the sense that it involves the distribution of powers
and of services. Bill 109 can also be seen as a form of regulation in the sense
that, as a law, it regulates the behavior of the French-language school board.
The creation of a French-language school board can finally be seen as a
symbolic output in that affirms the rights of Franco-Ontarians in the Ottawa-

.- Carleton region to educational self determination.

13. What dominant ideas were suggested by the structures and processes, and
the policy?

Underlying the structures and proéesses of the public hearings studied are
a number of dominant ideas (Doern and Phidd, 1983). The process of public
hearings implied a recognition of the fundamental democratic principle of
the right to have a voice in the determination of policy by individuals
affected by and interested in the process. By consulting with the particular
region, in this case the Ottawa-Carleton region, the hearings also suggested a
sensitivity to regional concerns. The policy itself, that is the creation of a
French-language school board, reflected one of the basic ideas guiding pohcy
formulation in education, the principle of local control and self
determination. The policy also reflected the principle of the individualism,
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implied in the French-language rights guaranteed by the Canadian Charter of
Rights. Finally, inherent in a policy creating a French language school board
is the idea that Franco-Ontarians are given equal opportunity for education.
When implemented such a policy implies that Franco-Ontarians are to be
treated equitably.

While the structures and processes involved in the public hearing
illustrated a number of dominant ideas, the inputs made by groups to the
public hearings provide another indication of the dominant ideas involved
in this policy process. These demands suggest that the idea of equitable
treatment of Franco-Ontarians and of other groups may not be perceived by
the groups to have been achieved by the Bill. It is beyond the scope of this
study to undertake an analysis of the content of the demands made by the
various groups making inputs into the Standing Committee hearings. It is,
however, important to highlight the general focus of these demands, as not
only illustrations of the dominant ideas reflected in the demands, but also lo
highiight the conflict apparent within the community as the result of the
provisions of the Bill.

Bill 109 creates a French-language school board comprised of two
essentially separate sectors, public and separate, that have exclusive
" jurisdiction in most matters but share some responsibilities. During the
hearings a number of concerns were raised by francophones and
anglophones, and also by Catholic school supporters. Two main concerns
" .centered on the issues of the constitutional rights of Catholics to govern their

~own schools and the funding provisions for the new board.

The umbrella structure of the board was an issue for Catholic trustees
who were concerned that through the provisions for common jurisdiction,
the public sector trustees might have some control over matters in the
separate sector. Since public board, unlike separate boards in Ontario have
access to the commercial and industrial tax base, there was also a concern that
the board would offer different levels of expenditure per pupil to each of
these sectors. These issues were reflected in the demands made by a number
of groups. In expressing these concerns the groups questioned the
constitutionality of the Bill. Catholic groups argued that Bill 109 diminishes
the control Catholics have over their denominational schools, a right
guaranteed in the Canadian Charter of Rights. Francophone groups also
‘questioned the constitutionality of the Bill, on, however, quite different
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grounds. Some of the Franco-Ontarian groups argued that the financing
provisions for the new board conflict with Section 15 of the Charter of Rights
because these financing provisions discriminate on the basis of language.
These groups argued that the funding provisions run counter to Section 23 of
the Charter of Rights which stipulates equal rights to anglophones and
francophones in educational matters.

A number of other groups demanded that the Bill include specific and
adequate funding guarantees for the new French-language school board.
Other Francophone groups demanded that the Bill should ensure adequate
funding to provide services equivalent to those available to English-language
students. These groups further proposed that a special grant be provided by
the government to the new French-language board to ensure that it receives
revenue equivalent to what it would receive if it had a commercial and
industrial tax base. In addition the French-language groups and the Catholic
groups united in using the hearings as an opportunity to demand for a
pooling of commercial and industrial assessments and grants.

This overview of the demands expressed during this regulatory stage in
the policy process highlights one of the basic difficulties authorities face in
attempting to achieve equity, a dominant idea accepted as fundamental to
Canadian public policy formulation. Equity is fundamental to the Canadian
concept of democracy. Inherent in the notion of equity are ideas about the
rule of law and equality before the law. In practice, the idea of equity can
create conflict. Notions of equity must be balanced by provisions established
within the law.

These various demands illustrate that while the process of holding public
hearings implies a recognition of democratic rights, the fact that these
demands suggest that some basic concerns of the groups affected by the policy
have not been met, indicates that the hearings may, in fact, represent a
symbolic ratification process rather than any real attempt to gain input from
the groups affected. This illustrates that a full analysis of policy formulation
requires the use of the full political systems strategy encompassing an analysis
of inputs. (Table 28 summarizes the dominant ideas)

The Findings Summarized
The political systems analysis of the hearings on Bill 109 is summarized in

Table 29



Table 28

Dominant Ideas In the Structures, Processes of the Public Hearings

DOMINANT IDEAS

Structures and Processes

Dominant Ideas

Public hearings

¢ Right to public input

Consultation of region

* Regional sensitivity

Policy: Creation of
French-language board

¢ Local control

Policy: Creation of
French-language board

* Equality of education

Policy: Support of
French-language rights

e Individualism

Policy: Implementation

¢ Equitable treatment?

Inputs: Constitutional rights
of denominational schools

* Equitable treatment?

Inputs: Constitutional rights
of Francophones

¢ Equitable treatmeni?

Inputs: Financial provisions

¢ Equitable treatment?
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Table 29 An application of a political systems strategy to the analysis of the
hearings on Bill 109,

A POLITICAL SYSTEMS STRATEGY FOR THE ANALYSIS OF POLICY

FORMULATION

LEVEL

Provincial

1SSUE

Covemnance

DIVISIONS CREATED BY ISSUE

Language:
-French/English

Religion (School Support)
-Catholic/Public
Region
-Local /Provindal

FUNCTIONAL STAGE

Regulation

STRUCTURES AND PROCESSES

Government Structure:
-Standing Committee
Process:
-Public Hearings

TYPES OF INTEREST GROUPS

Groups Dominating:
-Assodational, Internal Speciat
Focus
-Associational, French, Groups
With No Definition of Support.

POLICY COMMUNITY

Actor Groups: (n=43)
-Authorities
-Government officials
-Individuals '
~Interest groups

Degree of Influence:
-Insiders
~Near Circle
~Far Circle
-Sometime Players
-Often Forgolten Players

CONTROL OF POLICY PROCESS

Policy Community Dominated by:
Internal, Spedal Focus Groups

DEMAND CONVERSION

Decision Making Authorities
Minister of Education, and
Standing Committee.

Functions of Decision Makers:
-Rule/Policy Making

OUTPUTS

Output Decision: Bill 109
-Regulation
-Distribution
-Symbalic Output

DOMINANT IDEAS

Ideas:
-Equality
-Equity
-Individual Rights
-Regional Diversity and
Sensitivity
-Local Contro! of Education




CHAPTER FIVE
DISCUSSION OF THE FINDINGS

This investigation of a political systems strategy for the analysis of policy
formulation occurred in two phases. During the first phase, as a result of a
literature review, a political systems strategy was identified. The second
phase then applied selected elements of this strategy to the analysis of a
particular stage in a policy formulation process. The following discussion of
the findings considers the first phase of the study, the identification of a
political systems strategy.

A Political Systems Strategy Identified

The review of the literature suggested that a political systems strategy for
the analysis of the formulation of policy must address a number of elements
including the environment, the nature of the inputs, the conversion process
and the outputs. The fundamental assumption is that, as a system output,
policy formulation involves an authoritative allocation of values. Policy
formulation can be seen as the response of the political system to stress caused
by insufficient supports or excessive demands. Inherent in a political systems
strategy is the concept of a series of functional stages in a policy system
including interest articulation, interest aggregation, allocation, regulation,
implementation, and evaluation. Each of these stages is defined by the
dynamics of the influence relationships between systems actors. These aclors
include not only interest groups, who act as boundary gatekeepers, and
intrasystem gatekeepers who regulate the conversion of demands into policy
decisions, but also the authorities who make the allocative decisions. The
type of demands articulated and the type of groups articulating the demands
provide an indication of the nature of the conversion process. The
conversion of demands into policy decisions involves a policy community in
a complex arrangement of influence relationships. The decision-making
process is influenced and guided by a number of dominant ideas. These
dominant ideas underlie the assumptive world of the policy community.
The particular level of the policy process will define the structures and
processes and policy community involved as well as the nature of the policy
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process. The type of policy or issue provides another variable related to the
nature of the policy formulation process. Thus environment, level of the
policy formulation process, type of issue, governmental structures, systemic
features, functional stages, system actors, influence relationships, policy
communities, assumptive worlds and the dominant ideas which guide and
influence them, provide the conceptual components of a political system
strategy for the analysis of a policy formulation process.

Application to Educational Policy Formulation

The utility of the political systems strategy can be assessed by considering
its application to the study of policy formulation in the educational system.
In this context a political systems strategy for the analysis of educational policy
formulation views the educational system as a political system. The
educational system is a focus for demands from the environment. The
Ministry of Education, as a recognized authority in the educational system, is
seen to be responsible for the transformation of demands into outputs in the
form of authoritative allocations that affect the operation of the educational
system.

Demands come to the Ministry of Education in the form of stated
expectations for specific action. Both the external and the internal
environment of the Ministry are sources of these demands. The external
environment consists of the community and the larger society and the
internal environment comprises the interactions and relationships within
the educational system itself.

The demands of the internal and external actors may relate to a number
of topics such as finances, facilities and personnel. Based on Almond's (1965)
typology these demands may call for the provision of goods and services;
(extractive); the regulation of behavior (regulative); participation in the
decision-making process (participative); or the affirmation of beliefs by the
Ministry (symbolic).

The demands arising within the educatiorial system itself, or from the
external environment must be articulated to the Ministry. A political systems
strategy recognizes the importance of interest groups as boundary gatekeepers
who articulate and aggregate demands from the external environment.
Interest groups have been classified in several ways in order to assess the
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nature of their behavior and their influence on the policy formulation
process. Almond (1960 ) classified such groups as institutional, associational,
non-associational or anomic groups. Almond's (1960) classes of demand
articulation structures are useful for identifying actors involved in the
articulation process based on their organizational structure. Thus
institutional groups, as formal organizations with professionally employed
personnel and functions other than interest articulation, could be assumed to
have extensive financial and personnel resources to direct toward the process
of influencing authorities. The assumption made by Pross (1975) is that such
groups would use access-oriented communication with policy makers
stressing long term, direct and often informal contact. In contrast, anomic
groups (Almond, 1960), or issue-oriented groups (Pross, 1975), arise as a result
of a particular issue, such as a school closure, lack resources and organization.
Associational groups are specifically formed for the purpose of articulating
the interests of their constituents. Classifications based on organiz';itional
structure of interest groups suggest that the degree of organization should
evplain not only the behavior of the groups, but also their relative influence.
This view predicts that institutional groups, with organizational strength,
should be more effective at having their demands met by authorities than
associational or anomic groups. However, such an approach does not account
for the actual success of small groups with narrower focuses and fewer
financial resources. In order to address this contradiction interest groups can
also be classified by their orientation.

The various actors acticulating demands on the educational policy system
can be classified using Van Loon and Whittington's (1981) interest group
typology. This typology permits the identification of groups on the basis of
their orientation or whether they are self interested or promotional. Self-
interested groups are concerned in promoting the economic and political
goals of the group itself. Promotional groups are interested in goals which
may be beneficial to the whole community. These classifications can be
related to the distinction between special-focus groups, such as L' Association
des Enseignants Franco-Ontariens, and general-focus groups, such as the
Ontario Teachers' Federation, made by Duane, Townsend and Bridgeland
(1985). The assumpton of a distinction based on orientation, is that special-
focus groups with narrow policy agendas may be better able to direct their
resources to serve the needs of their constituents. Because of their narrow
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focus such special-focus groups may be seen by policy makers as m re
legitimate representatives of their constituency.

Another possible classification focuses on whether interest groups are
internal or external actors in the educational policy process. This
classification is suggested by Van Loon and Whittington's (1981) continuum,
based on origin of the group. The concept of internal and external actors can
be related to Easton's (1965a) conceptual separation of inputs and withinputs.
Van Loon and Whittington's (1981) classification allows educational interest
groups to be further classified by the degree to which they are autonomous, or
self-originating and self-maintaining as opposed to groups initiated by a
governing body and within the educational system. The educational
system's administrative officials, teachers' associations, school boards and
educational associations are in the educational system's internal
environment. These individuals and groups may be considered core actors,
and their demands termed "withinputs" in the educational policy
formulation process. In contrast, public organizations, private organizations,
citizens, and community groups may be viewed as in the educational
system's external environment. In intermediate positions are the provincial
trustees' associations, and school-community associations who are not totally
within the educational policy system, but who have been created by it.

Steele, Working and Biernacki (1981), combined the classification of
groups by organizational structure and the classification of groups by origin,
with the relative permanence of the group, that is whether the group is ad
hoc, or whether it has a long standing status (categoric). They suggested that if
the interest group is appointed, and thus within the educational system, then
the group can be seen to have the support of the authorities. Such appointed
groups are more likely to have their recommendations taken into
consideration. In addition, if the group is a long standing one, as opposed to
an issue oriented, or ad hoc group, then the group will more likely be
integrated into the educational policy system. Finally, if the group is formally
organized it has the capacity to delegate tasks and responsibilities with the
likelihood of greater effectiveness in articulating its demands to authorities.

There is a danger of viewing the policy process as a linear progression
with sharply defined boundaries between actors and their responsibilities.
Policy formulation involves a number of actors in a complex web of
interactions. The demand articulation process occurs within an educational
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policy community comprised of core actors, or using the terminology of the
model developed by Marshall, Mitchell and Wirt (1986), the Insiders. These
Insiders include the groups most influential in determining educational
policy. The Near Circle actors may include those groups whose full-time
occupation is educational policy, such as senior Ministry of Education staff,
and teachers' associations. The groups in the Far Circle can be influential but
are not crucial to the educational policy process. These are often interest
groups with an interest in the educational policy process. The Sometime
Players in the educational policy process may also include various
educational interest groups such as teachers' and administrators' associations.
The Often -Forgotten Players could include the federal government, and the
courts, through their capacity to interpret the various rights provided by the
Charter of Rights. A political systems strategy suggests that analysis of the
system actors involved will reveal the policy community active in the
particular stage of the policy process. ‘

In every political system there is a set of political structures which
processes inputs and converts them into outputs (Almond, 1965). During a
policy formulation process systemic features such as governmental structures
determine the number and type of participants in the process as well as the
channels of communication and degree of access to the policy process. These
systemic features form part of an assumptive world which defines the rules of
behavior and the areas of responsibilities. This study suggests that the
systemic features are defined in part by the level at which the policy
formulation occurs. In Canada education is a provincial responsibility, and as
a result, the structures and processes of policy formulation at the provincial
level become particularly important determinants of the nature of the
process. However, Canada also has a long tradition of local control over
education though the school board. The local level of educational policy
formulation is distinguished by its unique structures and processes. The
political systems strategy therefore suggests that the level of the policy
formulation must be considered in determining the nature of the process.

The political systems strategy identified also suggests that the particular
type of policy being formulated will influence the nature of the interactions
among members of the policy community. This view is similar to that taken
by Lowi (1972) who argued that policies determine politics. Thus a policy
addressing governance, which regulates behavior and, distributes resources
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will draw the attention of a wide number of interests. These interest groups
may form coalitions to influence the policy process, but most will also
compete to insure their concerns are met.

Underlying the entire notion of a policy strategy for the analysis of policy
formulation is the idea of a policy process. A process of policy formulation
involves a series of successive stages each involving unique sets of
interactions and calling for specific skills from both those making inputs and
those making the decisions. Mitchell (1988) noted that the notion of
functional stages in a policy process recognizes the importance of time in a
policy process. The stages of issue definition, aggregation, allocation,
regulation, implementation and evaluation are each characterized by
particular processes and actor relationships. The timing of policy influences
must be considered. At each stage the policy process makes specific demand
of the policy actors. At the regulation stage, for example, the information
needs and the decision-making process call for technical, problem-solving
skills of the actors..

During the allocation and regulation stages, the articulated demands are
converted into policies, rules and regulations, and during the
implementation stage, these policies are applied, enforced, and adjudicated.
The political systems strategy suggests that policy outputs feedback into the
environment thereby influencing subsequent inputs into the policy process.
The enactment and implementation of authoritative policies require a set of
decision rules, or as Almond and Powell (1978) termed them "rules about
rule making - determining who can do what in the enactment and
implementation of policy” (p. 232). These rules are determined, in part, by
the demands and constraints upon the authorities making the decisions. The
decision makers are influenced by their background, as well as how and
where they obtain their information. The decision makers are also
influenced by 2 number of assumptions guiding the unique relationships
within the policy community.

The nature of these guiding assumptions are related to the dominant
ideas that are inherent in the policy process. In education the dominant ideas
of individualism, inherent in the Canadian Charter of Rights may conflict
with the idea of majoritarianism. Majoritarianism emphasizes the rights of
the collective community, while individualism supports the rights of the
individual. The political nature of the policy process is illustrated by the



nature of the allocation process which forces educational policy makers to
continually balance and address the conflict between such dominant ideas as
equity and individual rights. For example, in order to fulfill the demands for
individual rights based on the Charter provisions for minority language
rights, Ministry of Education officials may be forced to treat one group more
equally than another.

The utility of the political systems strategy was assessed by the empirical
investigation of selected elements of the strategy to the analysis of a particular
stage in a policy formulation process. This empirical application formed the
second phase of the study. The following section discusses the findings of this
investigation.

An Empirical Application of the Political Systems Strategy

The purpose of the empirical application of the political systems strategy
for the analysis of policy formulation was to assess how easily the approach
could be empirically applied. The purpose of the empirical application was
also to consider what conclusions could be drawn from the findings about the
nature of the policy process. At the outset the question posed by the first
purpose can be answered. The approach proved very easy to apply, essentially
because the strategy suggested specific questions and approaches to classifying
data in response to those questions. The conclusions drawn from the
findings of this empirical application of a political systems stralegy require a
more detailed discussion. The following section discusses the findings and
draws conclusions from them.

The elements of the political systems strategy which were used to analyze
the public hearings on Bill 109 included: the level of policy formulation; the
type of issue addressed; the divisions created by the issue; the functional stage
in the policy process represented; the particular structures and processes
evident; the types of interest groups making inputs into the process; the actors
represented in the various sectors of the policy community; the nature of the
control of the policy process; who the authorities where; what functions they
were fulfilling; and finally what dominant ideas were suggested by the
structures, processes and the policy itself. The following discussion addresses
each of these elements in turn.
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The identification of the level of policy formulation is important because
it helps define the unique sphere of each level's policy community. The
creation of a new school board falls within the responsibility of the Province
of Ontario. Because it involves the passage of provincial legislation, the
members of the legislature are ultimately involved.

The creation of a French-Language School Board addressed the issue of
educational governance. "Governance” is a relatively new concept in
educational research and analysis, rarely mentioned in journals prior to the
1970s. The thesaurus of the Educational Resources Information Center (ERIC)

gave the following definition:
The policy-making, objective-setting, and exercise of authority in
an organization, institution, or agency- includes administrative
or management functions to the extent that they relate to the
execution of policy and authority (1980, p. 97).

Mitchell (1982) suggested that this definition implies three concepts
encompassed in governance. First, governance involves the control of school
operations by means of regulations, the establishment of goals and objectives
or the exercise of political or administrative authority.

Second, schools are part of a larger political system, for while educators
may focus on day-to-day operations, the ultimate source of their authority lies
with the legal machinery of government. In this sense school governance
implies how the power and authority of the state is used to organize and
control the educational system.

Third, school governance connects the political and the administrative
aspects of schools. The power of administrators to influence the
implementation of politically formulated policy mandates, suggests that the
study of governance must move beyond the study of formal governmental
structures to study governance processes and mechanisms. The complexity
and importance of governance in education suggests that this issue had
tremendous impact on the nature of the policy formulation process and the
actions of the various groups involved in the process.

The analysis of the hearings suggested that the policy, that is the intent to
create a French-Language School Board, had already been determined. The
hearings represented, in effect a ratification process, as well as a final forum
for public input on various regulatory details. The hearings were therefore
classified as representing a regulatory stage of the policy process. This stage
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was defined by such systemic features as public hearings and consultations by
the authorities with legislative and legal advisors. Systemic features also
included such government structures as the Standing Committee on Social
Development, composed of members of the legislature.

The study identified the authorities as the members of the Standing
Committee on Social Development. These authorities, in responding to the
inputs of various groups and individuals, performed policy-making
functions. The Standing Committee was not a homogeneous body, but rather
it was composed of members of the legislature representing all the political
parties. A number of these members brought relevant backgrounds and
experiences to the decision-making process, some having previously been
local school trustees, (Yvonne O'Neil, Dalton McGuinty) and others having
been involved in the issue of French-language educational governance for a
number of years (Charles Beer). Further research should consider the nature
of the backgrounds of the various authorities.

A political systems strategy suggests that the various groups making
inputs into the policy formulation process are important barometers of
environmental concerns on an issue. This study identified these groups and
classified them in several ways in order to assess the nature of the policy
community involved in the issue. Mitchell (1988) noted that state-level
policy formulation is conducted by a small number of senior officials. The
findings of this study appear to concur with Mitchell's observation.
However, the findings also suggested that while the forty-one individuals
and groups making inputs do not represent a large number, they do imply a
relatively wide consultation process. It is noteworthy that 8 of these inputs
were made by government advisors. These included educational, legislative
and legal advisors. This finding would confirm Mitchell's observation that
the regulatory stage requires technical information and problem-solving
skills. Government legislative advisors are required to assist in drafting the
legislation. Legal advisors are needed to ensure the legality of the legislation.
Educational policy advisors are required for their knowledge of background
issues. |

The findings suggest that the consultative process drew inputs from
interest groups for the most part. Only 4 individuals made inputs into the
process, and two of these were made by trustees acting as individuals. This
confirms the nature of the interest aggregation process suggested by political



systems analysis. Easton (1965a, 1965b) argued that interest groups act as
boundary gatekeepers, aggregating demands and ultlmately articulating them
to the relevant authorities.

The study classified the 33 interest groups making inputs to the hearings
in several ways. The groups were classified by organizational structure, as
either institutional, associational, or non-associational groups. It is
significant that anomic or ad hoc, issue-oriented groups were not represented
among the intcrest groups making inputs into this provincial-level
regulatory stage of a policy process. Whether, as a whole such groups do not
operate at the provincial level, or whether ad hoc groups had previously
formed around the issue at an earlier stage in the policy process should be the
subject of further research. The classification of groups by organizational
structure found that the largest number of educational interest groups
making inputs to the hearings were associational groups. Associational
groups are formed to articulate the special interests of their constituents.
School boards, representing formal organizations with designated functions
other than the articulation of special interests, were dassified as institutional
groups. The study found that all the school boards directly affected by the
policy made inputs into the hearings.

In classifying groups as associational or institutional it became clear that
the distinction was not completely accurate. While groups may be
associational in the sense of primarily serving the function of the articulation
of their constituents interest, they are also institutionalized to varying
degrees. For example the recently formed local level French Principals’
Association does not possess the organizational capacity of the provincial
level Franco-Ontarian Association. L'Association canadienne-francaise de
I'Ontario, formed in 1910 for the specific purpose of articulating the interest of
Ontario's francophonés, possesses organizational and financial resources that
would define it as an institutionalized group. This finding suggests some
limitations to Almond and Powell's (1978) typology. Nevertheless, the
finding that the policy community was comprised of mainly educational
associations confirms the suggestlon by Mitchell (1988) that provmcxal-level
policy formulation is controlled by educational groups.

The classification of the groups making inputs into the hearings by origin
considered whether the groups were "autonomous", that is self originating
and maintaining, or "reverse" groups which were created by the educational
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system. This study assumed that groups that were created by the educational
system were internal actors, while those that were autonomous of the
educational system, were external actors. The findings suggest that most of
the inputs were made by internal actors. This finding also confirms
Mitchell's (1988) argument that the state-level policy system is controlled by a
small number of educational groups. However, there are also difficulties in
~ this categorization. The groups do not necessarily represent either internal or
external actors, but rather can be classified along a continuum by degrees to
which they are internal or external to the policy system. For example a
church group would be classified as an actor external to the educational
system, however a parent-teacher association while not internal to the
provincial educational policy process, has, in a sense, been created by the
educational system, and can therefore be seen as "more" internal to the
educational policy process than the church group.
~ The study also classified the 33 groups and individuals making inpuls by
orientation. Special-focus groups included those primarily interested in
promoting their own goals. General-focus groups, in contrast, were
concerned with the needs of the community as a whole. The results of this
classification suggests that most of the groups making inputs into the
hearings on Bill 109 were special-focus groups. Whether predominance of
special-focus groups is due to the nature of the particular issue addressed, or
the particular stage in the policy process studied, or whether the nature of the
provincial level educational policy process supports the formation of special-
focus educational groups requires further research. This study suggests that
-each of these factors may be determinants of the larger number of special-
_focus groups active in the policy community. Interest group theory (Olson,
.1965; Riker, 1962) suggests that special-focus interest groups with narrow
policy agendas are better able to provide selective and collective benefits to
their constituents, and as a result are more effective. This suggests that in
order to ensure that their specific interests are met, for example, French
Principals' will form a special interest group. The findings of this study imply
that there were likely overlapping memberships by individuals in several
spééial interest groups. For example, both the local and provincial sections of
.I?Association canadienn&franéaise de 1'Ontario share members, however,
, éath section made separate inputs to the hearings in order to highlight their
own special concerns.
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The classification, in the study, of interest groups by organizational
structure, origin and orientation confirms that most of the inputs to the
hearings were made by associational, special focus, internal actors. This
suggests a policy process that involves the inputs of highly specialized groups
directly involved in or primarily focused on the educational system. This
finding also concurs with Mitchell's (1988) observation that the regulatory
stage of the policy process requires technical and specialized information.

This study also considered what divisions were created by the issue. It
found that the creation of a new French-Language School Board created
divisions based on language and school support. While most of the groups
making inputs were French, a number of English-speaking groups also made
inputs to the hearings. Classification of the groups making inputs by school
support suggested that the issue also created divisions between Catholic and
public school supporters. Classification of the groups making inputs by
organizational structure, language and school support suggested that one
quarter of the inputs were made by Associational French groups with no
apparent definition by religion. However, the rest of the inputs indicated a
policy community fragmented by language and school support. This finding
underlines the complexity of the issue of governance suggested by Mitchell
(1982). The finding that the policy community involved in the issue of
governance is fragmented by language and school support is a reflection of
Ontario’s unique educational system as a whole.

This study categorized the groups and individuals comprising the policy
community by level of focus. The analysis found that the provincial and
local levels were equally represented. While the creation of a French-
Language School Board for Ottawa-Carleton was of significant interest to local
educational groups, the issue of Franco-Ontarian educational governance was
of such importance to the whole province that it drew the inputs of
provincially-focuséd groups and individuals.

A political systems strategy for the analysis of policy formulation suggests
that the policy process involves the interaction of a complex network of actors
who comprise the policy community. This study found in analyzing the
educational policy community involved in the hearings on Bill 109, that the
Insiders included the authorities and the Deputy Minister of Franco-Ontarian
Education. The Near Circle actors included the educational advisors. The
study found that the Far Circle included a number of professional educational
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groups. These findings suggest that those most influential tended to be
educational advisors or professional educational interest groups.
Classification of groups by origin and influence confirmed the idea that the
educational policy process is controlled at the provincial level by educational
insiders. This finding implies a closed policy process.

An educational policy formulation system could be considered open if the
demands received by the authorities, are articulated by a variety of actors, that
is actors in both the internal and external environments. If, however, the
majority of demands are articulated by actors in the internal environment the
policy formulation system could be viewed as closed. The following
discussion addresses the issue of whether educational policy formulation
systems in general can be characterized as either open or closed.

The Standing Committee on Social Development and the Ontario
Ministry of Education, as a formal authorities within the political system, are
invested with powers to process demands and to recommend that either the
demands be satisfied, ignored, or posfponed. Not all wants, interests, and
expectations filter through the boundary of the political system as demands.
Affecting what wants become demands in the educational system is the
degree of openness or closedness of that system.

A politiéal system, like other systems can be conceived of as being open or
closed. An open system is in constant interaction with its environment.
Characteristic of the open system is the flow of material, energy, and
information into and from the transformation or conversion machinery of
the system. A closed system is a self-contained and deterministic system and
is not characterized by the steady flow of material, energy or information.

The distinction between an open and closed system, though not absolute, is
an important and useful distinction in the comparison of political systems.

Examination of the literature on the educational policy process in Canada
reveals two viewpoints on the character of educational governance. One
view sees the process as illustrating an open system, the second view, a closed
system. Some scholars suggest that at the provincial level of education, policy
making results from a coalition of lay and professional groups.



Housego (1972) argued:
The influence system that gives rise to policy is made up of a limited
select number of interest groups. On major province-wide policy
issues, settlement rests on the conflict and compromise of a limited
number of interest groups--typically the executives of the provincial
teachers’ and trustees' associations and the senior administrators
within the department of education... The influence of this quasi-
official organization is extensive in that typically only policy
recommendations it agrees upon will go to the Cabinet (sic) and the
legislature for ratification. (pp. 14-15)

Many of the arguments that a closed system of politics dominates
education are based on Jannaccone's Politics in Education (1967). Iannaccone
developed a typology of four policy-making structures, each characteristic of a
given stage of development in the political lifestyle of American states. The
most commonly found type is a "monopolistic pyramid," composed of
various groups and dominated by an academic-technocratic "power-elite."
Based on this work, Jannaccone and Cistone (1974) suggested that the typical
state policy-making arena is one in which "the focus of political compromise
is outside the legislature and prior to legislative consideration of bills. . . " (p.
47). This suggests that educational governance is often the result of
management of conflict and consensus in school districts and ministries of
education. Some argue that an examination of sources of influence in
educational governance would reveal a new politics of education (Cistone
and Iannaccone, 1979). Where once ministries of‘education, trustees and
administrators wielded power, now demands of community groups, students,
teachers and their associations and parents are exerting influence (Coleman,
1977; Wirt and Kirst, 1972, Cistone and Iannaccone, 1980).

Canadian case studies supporting the thesis that educational decision
making involves a pluralistic process of compromise (Housego, 1965; Riffel
and Housego, 1967) have been questioned. Ricker (1981) argued that instead
of demonstrating pluralistic compromise, the two cases provide evidence in
support of the theory of bureaucratic hegemony in educational policy making.
Many observers of educational policy making in Canada argue that
bureaucratic control is the defining characteristic of the various provincial
policy-making systems (Selby, 1977; Stapleton, 1977; Cameron, 1972).

Whether or not educational governance involves a pluralistic
compromise, it is recognized that any educational system is constantly
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reacting to its unique political, social, cultural and economic influences. As is
suggested by Doern and Phidd's (1983) view of the public policy process, the
shared assumptions of Canada's unique political culture provide another
variable, relevant to explaining the behavior of educational interest groups.
Canadian political culture has traditionally stressed order and hierarchical
authority, allowing considerable power to be assumed by governments and
institutions (Presthus, 1974, pp. 3-38). At both the federal and provincial
levels of government the cabinet dominates the parliamentary system, and
provides fewer access points for Canadian interest groups to exert their
influence than is the case in the American system with its system of checks
and balances and multitude of access points for interest groups. The
observation by Pross (1975) that the Canadian policy system is not open is
echoed by the Canadian Education Association Task Force (1979). The task
force noted the limited capacity of the educational system to act upon public
demands.

Sackney (1984) pointed out that the root of the problem at the local level
of educational governance lies in the fact that the educational policy process
essentially operates through two relatively closely aligned structures, the
school board and the administration. At the Ministry level, Sackney (1984)
argued, the provincial educational policy system tends to favor
institutionalized groups, particularly those using consensus-seeking
techniques of political communication. In contrast, Pross (1975, p. 19) noted
that issue-oriented groups that are not accommodative and consensus-
seeking. They use media-oriented techniques of public arousal which result
in conflict, and consequently have less chance of achieving their desired
changes in policy. This view of the closed nature of the provincial policy
system seems to be confirmed by two recent case studies of "issue-oriented”
educational interest groups operating at the local level (LeMoine, 1984;
Benedict, 1982). ,

The results of this study agree with the research evidence at the state level
which suggests that the policy formulation system is essentially closed. This
research argues that the state-level policy process is controlled by a very few
actors and influenced largely by organized professional interest groups. In
support of these arguments this study found that a regulatory phase of the
provincial level educational policy process was characterized by inputs from
internal actors and as such could be considered a closed policy process.



The political system strategy suggests tha: a number of dominant ideas
influence and guide not only the actual policy but also the nature of the
decision-making process resuiting in the policy. This study found, for
example, that the decision to create a French-language school board is
influenced by the idea of equality of language rights defined by the Canadian
Charter of Rights. The actual decision-making process involving public
hearings supports the concept of an open consultative process and suggests
the fundamental democratic idea of the right to have a voice in the
determination of policy. One of the fundamental ideas underlying the issue
of educational governance is that of local control of education. The findings
of this study suggest that actors in the educational system will mobilize and
form coalitions in order to protect the concept of local control of education.

This study also found that the creation of a French-language school board
implies a political recognition of the minority language rights for Franco-
Ontarians guaranteed in the Canadian Charter of Rights. This recognition is
political in that it is ultimately the political will of the government to act on

‘such ideas which determine whether the ideas are translated into policy
decisions. This political will is defined in part by the nature of the
assumptive world of the educational policy community. This assumptive
world is embedded in a unique Canadian political culture. In Canada,
pluralism is to some extent an encouraged norm. There is a "mosaic”
philosophy of collective rights, and as Greenfield (1981) suggested; "we are
bothered by the notion that minorities of all kinds-political, cultural,
linguistic, sexual- have some rights and we struggle to recognize them
without destroying the larger social fabric" {p. 19).

Significance of the Study

This study has addressed the demand for theoretical understanding of
policy formulation through an investigation of a political systems strategy for
the analysis of policy formulation. Dye (1981, p. 42) noted that the value of a
systems model for policy analysis lies in the questions it poses:

1. What are the significant dimensions: of the environment that
generate demands upon the political system?
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2. What are the significant characteristics of the political system that
enable it to transform demands into public policy and to preserve
itself over time?

3. How do environmental inputs affect the character of the political
system?

4. How do characteristics of the political system affect the content of
public policy?

5. How do environmental inputs affect the content of public policy?
6. How does public policy affect, through feed back, the environment?

The political systems strategy identified is significant in that it enables
these and other questions to be answered.

This investigation of a political systems strategy for the analysis of policy
formulation can also be seen as significant from the broad perspective of the
study of policy. The study of public policy, Dye (1981) suggested, can be
justified on scientific, professional and political grounds (p. 5-6). Dye asserted
that the study of public policy in general, has at least three desirable outcomes.

First, by asking what impact public policy has on society and its political
.system we can "improve our understénding of the linkages between socio-
economic forces, political processes, and public policy” (Dye, 1981, p. 5-6). The
political systems analysis of the Hearings on Bill 109 provides an increased
“understanding of the policy making process particularly when its findings are
viewed in relation to other studies of policy formulation.

Second, policy studies can provide an understanding of the causes and
consequences of public policy. Such understanding is useful in solving
practical problems associated with policy formulation.

Third, "policy studies can be undertaken not only for scientific and
professional purposes but also to inform political discussion, advance the
level of political awareness, and improve the quality of public policy” (Dye,
1981, p. 6).

Finally, this investigation of a political systems strategy is significant in
that it makes a contribution to the theoretical understanding of educational



policy formulation. The study is also significant in that it adds to the research
base on provincial-level policy formulation. The study highlights the policy
community involved during a regulatory stage, and illustrates the unique
dominant ideas reflected in one province's policy formulation on a particular
issue.

Suggestions for Further Research

As the result of this study several directions for further research have
emerged. These directions focus not only on the specific policy formulation
process studied here, the hearings on Bill 109 (1988), but the directions for
further research also focus on theoretical investigations of a political systems
approach to policy analysis. The following suggestions for further research
first highlight the issues directly related to the policy formulation on Bill 109,
and then consider further research possibilities related to the political systems
strategy generally.

Suggestions For Further Research Related to Bill 109

1. This study has assessed the regulation stage of Bill 109. Further research
should consider the other stages of the policy formulation process,
including the issue definition, issue aggregation, allocation,
implementation, and evaluation stages.

2. A study of the stages of issue definition and aggregation should address the
questions:

-What were the events and issues that led to the creation of Bill
109?

-What individuals or groups attempted to influence the decision
makers?

3. A study of the allocation stage should consider how Bill 109 was developed
by addressing the questions:

-What proposals were developed?
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-How and by whom were the proposals developed?

4. The implementation of Bill 109 should be studied, highlighting the

importance of the past history, and assessing the particular problems
encountered.

5. The creation of a new school board has significant impact on the entire
educational community. The impact of Bill 109 on the Ottawa-Carleton
educational community should be assessed.

6. The empirical application of elements of the political systems strategy did
not consider the nature of the demands made upon the Standing
Committee on Social Development. An investigation of the demands
made upon authorities would compare the demands made by various
interest groups as a way of assessing the extent of conflict or consensus
generated by the issue. Such a study should address the questions:

-What substantive demands were made related to the issue?
~-What types of demands were made?

7. The creation, by Bill 109 (1988) of a French-Language School Board in
Ottawa Carleton, had a significant impact on the entire educational
community in the region. Both conflict and consensus were apparent
among the various members of the Ottawa-Carleton educational
community, over the allocation of this valued resource. This conflict and
consensus could be illustrated by the comparison of demands articulated
by specific groups such as Franco-Ontarians vs. anglophones; Catholic vs.
public school supporters; and Franco-Ontarian public vs. the Franco-
Ontarian Catholic school supporters.

8. This study did not assess the perceptions of the authorities regarding the
influence of the various groups making inputs into the hearings. Such an
assessment would provide an important addition to the research on the
criteria for the effective exercise of influence by educational interest
groups. |

9. The members of the Standing Committee on Social Development were not
a homogeneous body. The members represented various political parties.
They also brought significant experience to the decision making process.
For example, some members had previously been local school trustees and



others had considerable experience with the issue of French-Language
rights in Ontario. Further research would consider the background of the
various members of the Standing Committee.

10. This study classified the various actors in the policy community by level
of influence. An important extension of this research would involve
investigating the perceptions of members of the policy community
regarding the placement of the various groups by levels of influence. For
example which individuals and groups were seen as Insiders, which as
Often Forgotten Players?

11. Bill 109 is the first legislation in Ontario creating a French-language School
Board, and as such it will likely provide a model for other regions of
Ontario. The applicability of the model of governance created by Bill 109
for other regions should be assessed.

Suggestions For Further Research Based on the Political Systems Strategy

12. This study suggested that the type of issue influences the nature of the
interactions during the policy process. While there have been a number
of typologies of policy issues developed (Mitchell and Encarnation, 1984),
further research should investigate the types of issues commonly dealt
with at both the provincial and local levels of policy formulation.

13. The type of issue may also influence the level at which policy formulation
occurs. Because the province is responsible for legislation on educational
governance, the process occurs at the provincial level. The provincial
level of the policy formulation process may be less likely to face episodic or
fleeting issues than the local or school board level. The school board
represents the most direct focus for the inputs of the local community, and
as a result it may be more likely to face the demands of issue-oriented or
ad hoc groups. Not being directly tied in to the policy system, such groups
tend to take a conflictual rather than a consensual approach to demand
articulation. This suggests that further research should assess the question
of whether the local-level of educational policy formulation can be
distinguished from provincial-level policy formulation. It also suggests
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further research to analyze whether the local level is characterized by ad
hoc groups making conflicting demands on episodic issues.

14. In noting the importance of functional stages in a policy formulation
process, this study recognized the importance of time and timing to policy
formulation. This notion extends beyond the simple idea of stages of
policy process. It suggests that timing may influence the nature of the
interactions and the processes involved. The provision of insufficient
time for interest groups to articulate demands may be a tactic used by
authorities to close an issue. Further research should investigate the role
of time in the policy process by addressing such questions as how does the
amount of time provided for input into the decision making affect the
process.

15. The political system strategy identified, suggested that the stages of a policy
process may be characterized by unique sets of interactions and specific
actors. Thus at the regulatory stage it is likely that Often-Forgotten actors
such as legal and legislative advisors will be involved. This observation
should be assessed empirically. The unique actors involved during the
various functional stages of a policy process should be defined

16. The finding that most of the groups making inputs into the hearings on
Bill 109 were special-focus groups suggests a direction for further research.
Whether this predominance of special focus groups is due to the nature of
the particular issue, or the particular stage studied, or whether it is related
to the nature of the provincial level policy process, should be investigated.
Such an investigation would consider the relationship between the types
of groups making inputs into the policy formulation process, the type of
policy, and the level of policy formulation.

17. The study found that at the regulatory stage of a provincial level policy
formulation process on the issue of governance, most groups making
inputs were associational. No anomic or issue oriented groups made
inputs. Further research should investigate whether the provincial level
policy process consistently excludes issue oriented groups.

18. Further research should also consider whether local and provincial levels
of policy formulation can be distinguished by the type of groups making



19.

20.

21.

inputs. Is the local-level policy process more likely to involve inputs from
issue-oriented groups than the provincial level? If so, why?

This study concluded that there were likely overlapping memberships by
individuals within the policy community in a number of special focus
groups. Further research should investigate if this is indeed the case, and
if so what does it imply for interest group theory.

A political systems strategy suggests that decision makers are influenced by
their background. Further research should investigate the significant
dimensions of policy makers' background. It should also consider the
common elements of decision makers backgrounds. Do educational
decision makers share common types of education, ethnic origin, political
beliefs and previous experiences?

This study has suggested some of the dominant ideas which were reflected
in the processes and structures of of a regulatory stage of a policy
formulation process addressing educational governance. Further research
should compare the dominant ideologies which define other provinces’
regulation of educational governance. The purpose would be to
ultimately to define the unique political culture of the various policy
communities.
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Summary

Many educational researchers have suggested that systems theory as
applied to politics by Easton (1965a; 1965b) and others has provided the main
framework for attempts to come to grips with the overall pattern of links
between educational policy formulation and politics (Milstein and Jennings,
1973; Harman, 1974; Thompson, 1976; Wirt and Kirst, 1972, 1982; Campbell
and Mazzoni, 1976). This study reports on an investigation of a political
systems strategy for the analysis of policy formulation. In order to address
this problem an extensive review of major theoretical contributions by
scholars of political systems analysis was conducted. As a consequence of this
review, a political systems strategy for the analysis of policy formulation was
identified. Easton's (1965a, 1965b) dynamic response model of political
systems provided a heuristic focus, that is, a framework to identify the key
elements in the policy formulation process. A number of other scholars
using a political systems perspective have further developed the concepts
essential for a political systems strategy for the analysis of policy formulation
(Almond, 1960, 1965; Milstein and Jennings, 1973; Pross, 1975; Campbell and
Mazzoni, 1976; Almond and Powell, 1978, Van Loon and Whittington, 1981;
Doern and Phidd, 1983; Marshall, Mitchell and Wirt, 1986; Mitchell, 1988). A
review of the literature suggested that a political systems strategy for the
analysis of the formulation of policy must address a number of elements,
including : environment; level of the policy formulation process; type of
issue; governmental structures; systemic features; functional stages; system
actors; influence relationships; policy communities; assumptive worlds and
dominant ideas.

The study applied elements of the political systems strategy to a specific
stage of a policy formulation process. The public hearing stage of a process
resulting in the passage of an educational bill was chosen. The Standing
Committee on Social Development, representing the government of Ontario
held hearings wi’ '""'j‘ogard.to the firal form of Bill 109 (1988). The
methodology of content analysis was used to analyze the Government of
Ontario Hansards of the hearings in order to address a series of questions
generated from elements of the political systems strategy.

The questions posed by this study considered: the level of educational
policy formulation involved; the type of issue addressed; the functional stage
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involved; the systemic features indicated; who the authorities were; what
types of individuals and interest groups made inputs; what divisions were
created by the issue; which groups were represented by sectors of the policy
community; who controlled the policy process; what type of output resulted
from the process and what dominant ideas were suggested by the structures
and processes.

Based on the political systems strategy for policy analysis, the study
responded to these questions. The findings suggested that hearings involved
a Ministry level policy formulation process. The study found that, based on
Mitchell's (1988) policy process framework, the public hearings representxd
the regulation stage of the policy formulation process. Such a stage is
characterized by a number of systemic features. Implied in the notion of
systemic features are the governmental structures which determine the
number and type of participants, the channels of communication and degree
of access to the policy process. In the case of the hearings on Bill 109, the
government structure involved was a committee of Members of the
Legislature of Ontario. The committee held public hearings to ensure access
by interested individuals and groups to the decision making process
determining the final form of Bill (109). As the result of their capacity to
make allocative decisions regarding the policy being formulated, the
members of the Standing Committee on Social Development and the
Minister of Education, the Honorable Christopher Ward, represented the
authorities. ' |

Forty-one individuals or groups made inputs into the haarings. Groups
included government officials and special interest groups. Individuals
included trustees, parents and church representatives. Based on Almond and
Powell's (1978) typology, the interest groups were classified as institutional,
associational, or non-associational. The study found that most of the inputs
were made by associational groups. The groups were also classified according
to Van Loon and Whittington's (1981) typology of interest groups, by
orientation and origin. The analysis of the groups by orientation suggests that
most of the inputs were made by special focus groups concerned with

- promoting their own interests. The analysis of the origin of the various
interest groups found that most were internal actors, that is, groups who were
either created by government or were within the educational system.



The type of issue is another element identified as important by a political
systems strategy for policy analysis. The issue addressed by the authorities,
based on the categorizations developed by Mitchell and Encarnation (1984),
was the issue of educational governance. Analysis of the individuals and
groups making inputs suggested that the issue created divisions based on
language, school board support, and level of focus. The issue divided groups
on the basis of language into French or English. The issue also divided
groups on the basis of support for schools, into public school supporters, or
Catholic or separate school supporters. Finally the issue also suggested a
division based on local or provincial level focus.

Almond (1965, p.194) suggested that authorities may perform any of the
following functions: rule or policy making; rule or policy application; rule or
policy adjudication; communication. - The rule or policy making function
involves the conversion of articulated demands into rules or policies. In the
case of the hearings on Bill 109, the authorities converted the inputs into a
policy output (Bill 109). In so doing, the authorities performed a rule or
policy making function. The study also investigated the type of output
represented by Bill 109. Almond and Powell (1978) included among types of
policy outputs: extractions; regulations; distributions and symbolic outputs.
The final form of Bill 109, which creates a French-language school board, can
be seen as a distributive output in the sense that it involves a distribution of
powers and of services. Bill 109 can also be seen as a regulation because, as a
law, it regulates the behavior of the French-language school board. The
creation of a French-language school board can finally be seen as a symbolic
output in that it affirms the rights of Franco-Ontarians in the Ottawa-Carleton
region to educational self determination.

The study considered the nature of the policy community involved in the

hearings. Marshall, Mitchell and Wirt (1986) classified actors in a policy
community according to their influence on the policy formulation process as:
- Insiders; Near Circle Players; Far Circle Players; Sometime Players; and Often
Forgotten Players. ‘The study used the criteria identified by Marshall, Mitchell
and Wirt to classify the actors in the hearings. ‘According to this dassification,
the Insiders included the Standing Committee on Social Development, the
Minister of Education, and the Assistant Deputy Minister of Franco-Ontarian
Education. The Near Circle Players included various ministry officials and a
French-laﬁguage educational planning committee.
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One of the questions arising from an analysis of a policy community is
who controls the policy process? In his review of studies on state-level
educational policy formulation, Mitchell (1988) noted that findings; suggest
that state-level policy formulation is controlled by organized professional
interest groups. He suggested that policy is shaped by a small number of key
actors. In the context of the public hearings studied here, the question
becomes whether a regulatory stage in provincial level policy formulation
process addressing the issue of educational governance is controlled by a
small number of actors, particularly professional interest groups. An analysis
of *he data suggested that this is the case.

The study also considered what dominant ideas were suggested by the
structures and processes, and the policy (Bill 109). Underlying the structures
and processes of the public hearings studied are a number of dominant ideas
(Doern and Phidd, 1983). The process of holding public hearings implies a
recognition of the fundamental democratic principle of the right of
individuals affected by the process to have a voice in the determination of the
policy. By consulting with the actors in a particular region, in this case the
Ottawa-Carleton region, the hearings also suggest a sensitivity to local and
regional concerns. The policy itself, the creation of a French-language school
board, also reflects one of the basic ideas guiding policy formulation in
education, that is the principle of local control and self determination. The
policy also reflects the principle of individual rights, implied in the French-
language rights guaranteed by the Canadian Charter of Rights. Finally,
inherent in a policy creating a French language school board is the idea that
Franco-Ontarians are to have equal opportunity for education.

In his definitive article "Educational policy analysis: The state of the art",
Mitchell (1984) noted that "in education as in other policy areas, research and
analysis have only recently become formally associated with the formulation,
implementation and evaluation of public policy decisions"(p. 131). Boyd
(1988) noted that policy analysis has developed in sophistication and rigor
since the 1960s and that education has, particularly in the United States, been
a leading area for research and innovation in policy analysis {e.g., Coleman et

- al.,, 1966; Coleman, Kelley and Moore, 1975; Coleman, Hoffer, and
Kilgore, 1981; Rivlin and Timpane, 1975; Williams, 1980). Despite this
extensive research the theoretical basis of educational policy analysis is not
well developed. Mitchell (1984) noted:
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Disappointingly, the vast literature on the topic of educational policy has
produced no standard textbooks, little agreement on the methods or goals of
educational policy research, and few classic or exemplary studies for defining
the area's central thrust or overall theoretical perspectives. (p. 130)

This investigation of a political systems strategy is significant in that it
makes a contribution to the theoretical understanding of educational policy
formulation. The study is also significant in that it adds to the research base
on provincial level policy formulation. The study highlights the policy
community involved during a regulatory stage, and illustrates the unique
dominant ideas reflected in one province's policy formulation on a particular
issue.



APPENDIX 1
Approaches to Defining Functional Stages in the Policy Pracess

The concept of functional stages in a policy process has been developed by
a number of scholars. For example, it is found in the six stage process of
decision making suggested by Agger et al (1964). Agger's six stages included
policy formulation, policy deliberation, organization of policy support,
authoritative consideration (Event: decisional outcome) policy promulgation
and policy effectuation. The stages are not discrete or distinct, but merge into
each other and as a result the model is dynamic and constantly changing.

In their study of educational policy-making and the New York State
Legislature, Milstein and Jennings (1973) further developed Agger's (1964) six-
stage model of decision making. For Milstein and Jennings (1973), policy
making is a cydle involving movement from unsatisfactory condition lo
greater satisfaction with conditions. The cycle, which they refer to as a
Present-Preferred Cycle, also includes six stages. A Period of Dissatisfaction,
where specific groups become unhappy with constraints, is followed by a stage
of Reformulation of Attitudes, at which time some new direction may take
place as leaders emerge and take responsibility to articulate the group's
grievances. At the third stage, Idea Formulation, the original negative
criticism of a group, is translated into alternatives to the constraining
situation. This stage is followed by a stage of Debate, where the scope of
involvement widens and makes active participants out of latent critics. As
well, this stage involves modifying proposed alternatives before they reach
the Legislative Stage. During the Legislative Stage the formal mechanisms of
government are petitioned to insure passage of the proposed legislation (p.9).
This model'is also a dynamic expression of changing relationships and can
thus be equated to the simplified Campbell and Mazzoni (1976) model of the
functional stages of the policy system adapted from categories developed by
Schneier (1969). Campbell and Mazzoni (1976) defined four functional stages;
including the stagesl‘of issue definition, proposal formulation, support
mobilization and decision enactment.

Issue definition is the process by which the preferences of individuals and
groups become translated into political issues. These are demands that
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members of the political system are prepared to deal with as a significant
items.

Proposal formulation is a process by which issues are developed as
specific recommendations for policy changes or for maintaining the status
quo.

Support mobilization is the process by which individuals and groups are
activated to support or oppose alternative policy proposals.

Decision enactment is the process by which an authoritative, that is
governmental, policy choice is made among alternative proposals (p. 7).



APPENDIX 2
Involvement of Groups

Townsend (1982) does not identify a number of other nationally-oriented
groups which exert subtle and not so subtle pressure on provincial ministries
of education. There are several non-governmental organizations active in
providing curriculum materials to provinces. Several of these groups are
funded by CIDA, and thus can be considered in an arms length relationship
with the federal government. The Survival Institute is a non-governmental
agency concerned with placing materials focused on African issues in the
school curriculum, other groups are concerned with peace education or with
developing a global consciousness (affiliates of Inter Paris). These groups
often approach curriculum branches directly asking what they can provide,
then designing materials to fulfill the demands of the provincial curriculum
authorities. (Dr. R. Whitehead personal communication, Feb. 5, 1988).

Similar strategies are used by federal government agencies. The Secrelary
of State through its Canadian Studies Directorate insures that the Federal
government interests in encouraging Canadian content curriculum are well
represented. The Canadian Studies Directorate funds research on, and
development of Canadian studies materials for all educational levels. It
heavily supports the Canada Studies Foundation (CSF) of Toronlto, a
foundation addressing Canadian Studies at the elementary and secondary
education levels of all provinces and territories and focussing on developing
teacher resource materials. Examples of a CSF project receiving federal grants
include $25,000 granted in 1986 to "continue a dissemination program of
learning materials in political or civic education for use at the primary and
secondary levels. The project will contact teachers, teacher-training
institutions, and curriculum consultants” (Canadian Studies Directorate list
of grants, May, 1986, p. 16). The Canadian Studies Directorate solicits the
assessment of provincial education authorities of the appropriateness of
particular projects for the province. Director Jim Page sees the role of the
Directorate as one of providing support and seed money in the area of
Canadian Studies (personal communication, Feb. 12, 1988).

The Secretary of State's Departments of Multiculturalism and Official
Languages in Education as well as the recently created Literacy directorate are
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all significant interests in educational policy making. While such Federal
government involvement may seem a fairly mild form of lobbying, it must
be remembered that the production of specifically Canadian curriculum
materials for a small provincial population is a cost prohibitive task for most
publishers and even for most provinces. In addition, curriculum is probably
the most important focus of policy making in education. Effective
intervention through funding is a significant and powerful tool for ensuring
that the Federal government's ideological interests are met.



APPENDIX 3

DEFINITION OF TERMS

Terms Used in Easton's (1965a, 1965b) Political Systems Framework

The following terms are defined more completely as they are discussed in
the literature review section outlining Easton’s (1965a, 1965b) conceptual
framework.

Political Systems

Easton (1965b) defined a political systemn as "those interactions through
which values are authoritatively allocated for a society” (p. 21).

Intra-Societal Environment

The intra-societal environment was defined as consisting of "such sets of
behavior, attitudes and ideas as we might call the economy, culture, social
structure or personalities” (Easton, 1965b, p. 22).

Extra-Societal Environment

"Includes all those systems that lie outside the given society itseif”
(Easton, 1965b, p. 22). '
Disturbances

Easton (1965b) defined disturbances as "those influences from the total
environment of a system that act upon it so that it is different after the
stimulus from what it was before" (p. 22).

Essential Variables

The concept of "essential variables" is used by Easton (1965b) to refer to
"two distinctive features-the allocations of values for a society and the
relative frequency of compliance with them” (p. 24).

Stress

Easton (1965b) suggested stress occurs when "there is a danger that the
essential variables will be pushed beyond what we may designate as their
critical range" (p. 24).

Exchanges Across Boundaries

Exchanges refer to the "mutuality of the relationships” (Easton, 1965b, p.
26).
Transactions Across Boundaries

Easton (1965b) suggests that transactions imply "the movement of an
effect in one direction” (p. 26).




188

[nputs

Inputs, according to Easton (1965b) include demands and supports.
“Through them a wide range of activities in the environment may be
channeled, mirror=d, and summarized" (p. 27).

Demands

Easton defined demand as "an expression of opinion that an
authoritative allocation with regard to a particular subject matter should or
should not be made by those responsible for doing so” (p. 38).

Supports

Easton (1965b) defined support thus: "We can say that A supports B either
when A acts on behalf of B or when he orients himself favorably toward B. B
may be a person or group; it may be a goal, idea, or institutions" (p. 159).

Qutputs
Easton (1965b) characterized political outputs as "the decisions and actions
of the authorities” (p.28).

Feedback Loop

The concept of feedback loop was defined by Easton (1965b) as consisting
of "the production of outputs by the authorities, a response on the part of the
members of the society with respect to them, the communication of
information about this response to the authorities and finally, possible
succeeding actions on the part of the authorities" (p. 28).

Authoritative allocations

Easton (1965b) termed authoritative allocations, those outputs of the
political system which reflect a special kind of political behavior in which
persons who occupy special authority roles "commit and direct the resources
z(md energies of other members of the system toward the attainment of goals”
p- 350).

Values
Values include both goals and principles. Easton (1965b) suggested that
values "serve as broad limits with regard to what can be taken for granted in

the guidance of day-to-day policy without violating deep feelings of important
segments of the community” (p. 193).

Norms

Easton (1965b) suggested norms "specify the kinds of procedures that are
expected and acceptable in the processing and implementation of demands"
(p. 193).

Structures of Authority

Structures of authority are designated by Easton (1965b) as "the formal and
informal patterns in which power is distributed and organized with regard to
the authoritative making and implementing of decisions” (p. 193).
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Regime
Easton(1965b) defined the regime as comprised of "values (goals and

principles), norms and structure of authority” (p. 193).

Terms Related to Doern and Phidd's (1983) Framework

Dominant Ideas

Doern and Phidd (1983) used the term dominant ideas to refer to the
"purposeful nature” or the " normative content" of political activity. In the
context of Canadian public policy these dominant ideas include: "efficiency,
individual liberty, stability, redistribution and equality, equity, national
identity, unity and integration, and regional diversity and sensitivity” (p. 54).

Structures

Doern and Phidd (1983) referred to structures as the "the organizations
and bureaucracies and the persons who head them, including those in public
and private sector institutions" (p. 34).

Processes

Processes are according to Doern and Phidd(1983) the "changing dynamics
which arise when decision makers are required to deal with uncertainty and
with a changing environment" (p. 34).

Terms Related to Campbell and Mazzoni's (1976) Model

Functional Stages

The functional approach to the analysis of politics refers, according lo
Charlesworth (1967), to the activity of the agency. The external effects of this
activity have been divided into "latent” meaning incidental effects, and
"manifest" meaning intentional effects (p. 6). Campbell and Mazzoni (1976)
defined four functional stages of the policy process: issue definition; proposal
formulation; support mobilization, decision enactment.

Policy Decisions

Policy decisions are systems outputs. Campbell and Mazzonri (1976)
suggested that educational policy decisions give direction to the allocation of
such valued education goods as school funds, instructional personnel and
bargaining authority.

System Actors

., Campbell and Mazzoni (1976) identified these actors as the "relatively
stable group of actors who have a continuing concern with public school
policy, who interact on a regular basis, and who together constitute the
elements of the state education policy system" (p. 7).




Appendix 4. Data Files.

Name Association of Large School Boards in Ontario.

Actor School Board Association

Actor Group Interest Group Level Provincial
Language  English Support N/A

Organization Associational

Orientation Special Focus

Origin Internal Influence  Far Circle

Name Baldwin, Elizabeth. Advisor, Legislative Services, Govt. of Ontario.
Actor Advisor, Legislative

Actor Group Government Official Level Provincial

Language  N/A Suppart N/A

Organization N/A

Orientation General Focus

Origin Internal Influence  Often Forgotten Player
Name Carrier-Fraser, Mariette. Deputy Minister, Franco-Ontarian education.
Actor Deputy Minister, Franco-Ontarian Education, Govt. of Ontario

Actor Group Government Official Level Provincial

Language French Support N/A

Organization N/A

Orientation Special Focus

Origin Internal Influence  Insider

Name Comité de planification de I'enseignement en frangaise d'
Ottawa-Carleton.

Actor Advisory Planning Committee of French-Language Trustees

Actor Group Interest Group Level Local

Language French

Organization Associational

Support N/A
Orientation Special Focus

Origin Internal Influence  Near Circle

Name Gardner, Dr. Robert J. L. Assistant Chief, Legislative Research Service.
Actor Advisor, Legislation Research

Actor Group Ministry Official Level Provincial

Language  N/A Support N/A

Organization N/A
Origin Internal

Orientation General Focus
Influence  Often Forgotten Player
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Name I'Association canadienne-frangaise de 'Ontario.

Actor Franco-Ontarian Association

Actor Group Interest Group Level Provincial

Language French Support N/A

Organization Associational Orientation Special Focus

Origin External Influence  Far Circle

Name I'Association canadienne-frangaise de 'Ontario, Conseil régional
Ottawa-Carleton.

Actor Franco-Ontarian interest group

Actor Group Interest Group Level Local

Language  French Support N/A

Organization Associational Orientation Special Focus

Origin External Influence  Sometime Player

Name I'Association des enseignantes et des enscignants franco-ontariens.

Actor Teachers' Association

Actor Group Interest Group Level Provincial

Language French Support N/A

Organization Associational Orientation Special Focus

Origin Internal Influence  Far Circle

Name I'Association des surintendantes et des surintendants franco-ontariens.

Actor Superintendents’ Association

Actor Group Interest Group Level Provincial

Language  French Support N/A

Organization Associational Orientation Special Focus

Origin Internal Influence  Far Circle

Name I'Association francaise des Conseils scolaires de I'Ontario, région 1 (Est).

Actor Association of French School Boards (FLECs)

Actor Group Interest Group
Language French
Organization Associational

Origin Internal

Level Provincial

Support N/A
Orientation Special Focus

Influence  Far Circle



Appendix 4. Data Files.

Name
Actor French School Board Asscociation
Actor Group Interest Group
Language French
Organization Associational
Origin Internal
Name
Actor Parent-Teacher Association
Actor Group Interest Group
Language French
Organization Associational
Origin External
Name
francaise de 1'Cntario.
Actor Parent-Teacher Association
Actor Group Interest Group
Language French
Organization Associational
Origin External
Name
Actor Advisor, Education Officer
Actor Group Government Official
Language French
Organization N/A
Origin Internal
Name
Actor French Principals' Association

Actor Group Interest Group
Language French
Organization Associational

Origin Internal
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I'Association frangaise des Conseils scolaires de I'Ontario.

Provincial
N/A
Orientation Special Focus

Level

Support

Influence Far Circle

I'Association régionale de parent et d'instituteurs d'Ottawa-Carleton.

Local
N/A
Orientation Special Focus

Level

Support

Influence  Sometime Player

La Féderation des associations de parents et d'instituteurs de langue

Level Provincial

Support N/A
Orientation General Focus

Influence  Sometime Player -

Lamontagne, Maurice. Advisor, Education Officer, Govt. of Ontario.

Level Provincial

Suppart N/A
Orientation Special Focus

Influence  Near Circle

Membres de direction, Ecoles de langue frangaise, Ottawa-Carleton.

Local
N/A
Orientation Special Focus

Level
Support

Influence  Far Circle
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Name Ontario Secondary School Teachers' Federation.

Actor Teachers' Association

Actor Group Interest Group Level Provincial
Language English Support N/A

Organization Associational Orientation General Focus
Origin Internal Influence  Sometime Player
Name Sass, Pierre Paul, Education Officer (Bilingual), Legislation Branch,

Ontario.

Actor Advisor, Educational Legislation

Actor Group Government Official Level Provincial
Language N/A Support N/A

Organization N/A Orientation General Focus
Origin Internal Influence  Near Circle

Name Standing Comrmittee on Social Development, Govt. of Ontario.
Actor Members of the Legislature

Actor Group Authority Level Provincial
Language N/A Support N/A

Organization N/A Orientation General Focus
- Origin Internal Influence  Insider

Name Tomlinson, John R., Advisor, Legal Services, Govt. of Onlario.
Actor Advisor, Legal

Actor Group Government Official Level Provincial
Language  N/A Support N/A

Organization N/A Orientation General Focus
Origin Internal Influence  Often Forgotten Player
Name Ward, Hon, Christopher, C., Minister of Education, Govt. of Ontario.
Actor Minister of Education

Actor Group Authority Level Provincial
Language  N/A Support IN/A

Organization N/A Orientation General Focus

Origin Internal Influence  Insider
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Name Wolfish, Alan, Director, Legal Services, Legislation Branch, Govt. of
Ontario.

Actor Advisor, Legal Issues.

Actor Group Government Official Level Provincial

Language N/A Suppert N/A

Organization N/A Orientation General Focus

Origin Internal Influence  Often Forgotten Player

Name Wood, Michael. Advisor, Legislative Services, Govt. of Ontario.

Actor Advisor, Legislative

Actor Group Government Official Level Provincial

Language  N/A Support N/A

Organization N/A Orientation General Focus

Origin Internal Influence  Often Forgotten Player
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