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ABSTRACT

The purpose of the study was to describe the policy

community within which educational policies are currently

developed in Saskatchewan.

The study used the policy-community/ policy-network

conceptual framework of Atkinson and Coleman (1985) and

Coleman and Skogstad (199Gb). The assumption was made that

within a broad policy community, policy networks will form

around specific policy issues. Further, the study used the

work of Pross (1992) which depicts a policy community as

divided into two components, a sub-government and an

attentive public. It was assumed that a policy network will

bring together actors drawn from both the sub-government and

the attentive public.

A case study was used to investigate the interaction

which occurred around one recent educational policy issue, a

review of school finance and governance commissioned by the

Saskatchewan government. Data were obtained from an analysis

of primary and secondary source documents, 25 in-depth

interviews with key actors, and numerous informal

conversations.

It was found that the policy issue of school finance

and governance did activate a policy network which brought

together the sub-government and motivated groups and

organizations from the attentive public. The study supported

earlier research that there is an identifiable and generally
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stable educational policy community in Saskatchewan.

The sub-government consists of the lead government

agency (the provincial department of education) and the

organizations representing the province's school trustees,

teachers, and administrators. The attentive public comprises

groups which are interested in policy issues, but which are

not involved as consistently, nor to the same extent, as the

sub-government.

The stages heuristic model of policy making was used to

analyze the interaction within the policy network. It was

found that the network was dynamic. The level of involvement

of actors in the network varied, as did the amount of

influence which was exerted.

The conceptual framework was found to be useful in

organizing and presenting data. It was found that the

framework needed to be situated within an historical

context. In Saskatchewan, historical and cultural factors

continue to be influential in the development of

contemporary public policy.

Suggestions for further research were made. Further

analyses of other policy issues were recommended.
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CHAPTER ONE

THE NATURE OF THE STUDY

Public policies are pervasive. Very few aspects of

life in contemporary society are not governed, to a

greater or lesser extent, by public policies. Such

policies, and their application, impact on the houses

in which we live; the public institutions (such as

schools and hospitals) which we use; the goods which we

buy and sell; the air which we breathe and the water

which we drink; the ways in which we behave (either at

work or at play) and, of course, the amount of money

which we earn and then pay in tax. Judging by the

frenetic activities of legislatures around the world in

recent years, the pervasiveness of public policy is

increasing year-by-year (Heidenheimer, Heclo, & Adams,

1990) .

It is natural, therefore, that public policy,

policy making, and policy analysis have become

increasingly significant fields of scholarly inquiry

(Pal, 1992). There is interest in gaining insights into

the policy-making process, and in seeking to understand

(and even predict) the behaviour of governments in the

field of public policy.
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Statement of the Problem

The general purpose of the study reported herein

was to describe the policy community within which

educational policies are currently developed in the

province of Saskatchewan. The focus of the study was on

the relationships which exist between the provincial

government, representatives of organized interests, and

the public, in the development of educational policy.

The study sought to analyze the interactions

surrounding one significant educational policy issue in

Saskatchewan, namely the report of a review

commissioned by the provincial government to

investigate desirable forms of school finance and

governance (Langlois & Scharf, 1991).

The study aimed to explicate the reasons for the

establishment of the review; to analyze the

interactions involved as the review proceeded; and then

to explain the response of the provincial government to

the results of the review.

In analyzing this particular policy issue, the

study utilized the conceptual framework of Coleman and

Skogstad (1990b, p.25) relating to policy communities

and policy networks. The following questions were used

to guide the investigation undertaken in the study:

1. Why did school finance and governance become a

policy issue requiring attention?
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2. What were the expectations of the review of

school finance and governance held by the provincial

government and other key actors?

3. Which actors comprised the policy network which

initially formed around the issue of school finance and

governance?

4. What procedures were used by the consultants

engaged to undertake the review, and what influences

were brought to bear through the policy network on the

work of the consultants?

5. What decisions were taken by the government on

the recommendations of the review, and what influences

were brought to bear through the policy network on the

government's decisions?

6. As the review progressed through critical

phases, did changes occur in the composition of the

policy network?

Having described and analyzed the policy network

that formed around the particular issue of school

finance and governance, the study then addressed a

wider question:

7. Which actors typically comprise the

educational policy community in Saskatchewan?

As a further objective, the study sought to

evaluate the utility of the policy-community/policy-

network conceptual framework, and the last research

\
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question therefore was:

8. Based upon the results of the study, does the

policy-community/policy-network approach provide a

useful framework for explaining the development of

educational policy in Saskatchewan?

Significance of the Study

Bearing in mind that Saskatchewan has often been

in the forefront of significant public policy

developments in Canada (Lipset, 1971; Eager, 1980), it

is surprising that policy making in the province has

been so little studied. This study sought to provide

greater knowledge of the interactions which surround

educational policy making in the province.

Apart from the work of Housego (1964, 1965) and

Riffel (1967) relatively little research has been

undertaken into educational policy making in

Saskatchewan. By contrast, a number of comprehensive

studies have been completed in recent years which

provide significant insights into the development of

educational policies in the neighbouring province of

Alberta (MacKay, 1990).

One result of this study is a contribution to the

knowledge of educational policy making in Saskatchewan.

The findings of the study provide a basis for

comparisons to be drawn with aspects of educational

\
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policy making in other jurisdictions, while providing a

contemporary baseline upon which further Saskatchewan

studies can be constructed.

Research on public policy making does not have a

necessary goal of developing universal metaphoric or

analogical models descriptive of the phenomena under

study (M.P. Scharf, personal communication, August 18,

1993). Rather, the significance of the study can be

derived from the refinement of existing concepts and

epistemologies or, alternatively, the development of

new concepts derived from the data. In this way,

meaning is derived from the research. Ozga (1987)

refers to such an approach as "policy sociology" which

is "rooted in the social science tradition,

historically informed and drawing on qualitative and

illuminative techniques" (p.144). The study aimed to

test the utility of the policy-community and policy

network approaches in the analysis of public policy

(Coleman & Skogstad, 1990aj Atkinson & Coleman, 1992),

by applying this conceptual framework to the

investigation and analysis of a particular policy

issue.

Conceptual Framework

Dye (1976) writes that, "Policy analysis is

finding out what governments do, why they do it, and

----- .----_
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what difference it makes" (p.1). In seeking to

ascertain why governments act as they do, a variety of

conceptual frameworks may be used. The primary aim of

any conceptual framework is to guide a search for

patterns and relationships that explain as well as

describe the actions of governments (Atkinson &

Chandler, 1983).

The conceptual framework which guided this study

was the pOlicy-community and policy-network approach.

The key concept is derived from Coleman and Skogstad

(1990c) who state:

Public policy-making in Canada occurs within

policy communities in which state actors and

representatives of organized interests,
primarily but not exclusively, interact to

shape public policy in a given sector over time.

(p.312)

In this framework, a policy community "includes

all actors or potential actors with a direct or

indirect interest in a policy area or function who

share a common 'policy focus' and who, with varying

degrees of influence, shape policy outcomes over the

long run" (Coleman & Skogstad, 1990b, p.25).

The policy community subdivides into two segments

(Pross, 1992, p.120):

1. The sub-government: being government agencies,

interest associations, and other societal

organizations, who make policy [Sabatier (1988) refers

to a policy sub-system] i and

6
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2. The attentive public: the composition of which

varies depending on the policy field, but is likely to

contain relevant media and interested and expert

individuals. Less tightly knit and more loosely defined

than the sub-government, the attentive public follows

and attempts to influence policy, but does not

participate in policy making on a regular basis.

Policy network, in turn, describes "the properties

that characterize the relationships among the

particular set of actors that forms around an issue of

importance to the policy community" (Coleman &

Skogstad, 199Gb, p.26).

The supposition is that networks, comprising

different actors drawn from the policy community, will

coalesce around particular policy issues as they emerge

and are processed within the political system. The

endeavour of those actors comprising the policy network

is to influence the likely direction of government

activity. Coleman and Skogstad (199Gb, p.26) cite the

example of a health care policy community, within which

a network might develop around the particular policy

issue of official recognition of chiropractors or

naturopaths.

In summary, the community refers to a total

grouping of actors whereas the policy network refers to

a specific set of relationships among some of these

a
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actors, notably as they interact in the community in

focusing upon a particular policy issue.

The study utilized this conceptual framework to

determine and examine the policy network that developed

around the critical issue of school finance and

governance, with a view to then identifying the larger

educational policy community in the province. Following

Macmillan and Turner (1987), the research design

posited the existence of an educational policy

community in Saskatchewan, whose members all share a

policy focus, in the sense that they are interested in

the same "industry". The research also sought to

distinguish a policy network, reflecting the exchange

relationships established between participants in the

wider policy community over a particular policy issue.

A more detailed description of the conceptual framework

is provided in Chapter 2.

Assumptions

It was assumed that the analysis of one particular

policy issue would provide insights into the pattern of

educational policy making in Saskatchewan. The issue of

school finance and governance was assumed to be

sufficiently typical to enable conclusions to be drawn

both about the composition of the educational policy

community in the province, and about the utility of the

I
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policy-cornmunity/policy-network conceptual framework.

In noting that most research based upon the

policy-cornmunity/policy-network framework has focused

upon national policy issues, it was assumed that

applying the framework to a provincial policy issue

would further test the elasticity of the concept.

In analyzing this one issue it was further assumed

that a qualitative case study research design would be

appropriate for fulfilling the purpose of the study. It

was assumed that information obtained from available

documents together with selected interviews of key

individuals would provide valid data.

Limitations of the Study

The limitations of the study are related to the

research methodology used, that is the examination and

analysis of documentary data complemented by selective

interviews.

The documentary data were limited by availability.

Restrictions were placed on the researcher's access to

documentary data, particularly primary source documents

located in the provincial department of education.

Certain decisions and events may, in any case, have

been undocumented.

Only one key individual was reluctant to be

interviewed, and other respondents had difficulty in

\
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recalling accurately significant events, and may have

been reluctant to divulge certain information.

According to Sacken and Medina (1990), "Interviews with

political actors about their own activities also have

more than the normal possibility for self-interested

revisionism" (p. 392) .

As the study focused on one educational policy

issue within a provincial context there are limitations

on the extent to which generalizations may be drawn

from the study.

Delimitations of the Study

Tymko (1980) noted that the development of policy

is dynamic, changing, and ongoing, and stated that,

"Regardless of what time period is selected for anyone

study, it will in some sense appear arbitrary" (p.1).

Some attention is paid in this study to the general

context of educational policy making in Saskatchewan

and the current case study is placed within an

historical context. The investigation was, however,

bounded by the time period immediately prior to the

establishment of the review of school finance and

governance in August, 1990, and the time of the

decisions of the provincial government on the

recommendations of the review as contained in the

consultants' final report. The final report was

1, �,-.
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presented in December, 1991, and the government's

decision on the report was announced in April, 1992.

The study was delimited to available documentary

data and to interviews with selected respondents.

Further, the study was delimited to one

educational policy issue in Saskatchewan. The chosen

issue may, or may not, be typical of policy issues

found in other areas of public policy or in other

Canadian provinces. This limitation of the study has

already been noted in the previous section.

Definitions

The key terms to be used in the study are defined

below:

Actors

Individuals or groups, sometimes referred to as

"stakeholders", who have a stake in a policy issue

because they affect or are likely to be affected by a

governmental decision (Dunn, 1981, p.47; Mitroff, 1983,

p.4). This term is similar to that of "key

influential", used to describe a person or association

or organization which initiates alternatives or vetoes

proposals of others in the settlement of an issue

(Housego, 1964, p.5).

--�--.-. -. -.-�..
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Attentive public

A sub-set of the policy community which includes

any government agencies, private institutions, pressure

groups, specific interests, and individuals who are

affected by, or interested in, the policies of

particular government agencies and who follow, and

attempt to influence, those policies, but do not

participate in policy making on a regular basis (Pross,

1992, p.121).

Cabinet

The collective grouping of ministers in the

Saskatchewan provincial government, referred to in

statute as the Executive Council.

Legislature

The Legislative Assembly of the Province of

Saskatchewan.

Minister

The Minister of Education in the Saskatchewan

provincial government.

Policy

A course of action or inaction chosen by public

authorities to address a given problem or interrelated

set of problems (Pal, 1992, p.2).

\
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Policy universe

All actors or potential actors with a direct or

indirect interest in a broad policy area or function

(Wilks & Wright, 1987, p.299).

Policy community

A group of actors or potential actors drawn from

the policy universe whose community membership is

defined by a common policy focus (Wilks & Wright, 1987,

p.299; Coleman & Skogstad, 1990b, p.25).

Policy issue

A particular problem or inter-related set of

problems which may result in governmental action, and

around which a policy network is likely to coalesce.

Policy network

The properties that characterize the relationships

among the particular set of actors that forms around an

issue of importance to the policy community (Wilks &

Wright, 1987, p.299; Coleman & Skogstad, 1990b, p.26).

Pressure group

Organizations whose members act together to

influence public policy in order to promote their

common interest (Pross, 1992, p.3). In this study

'pressure group' and 'interest group' will be used as

synonyms.

I \
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School Finance and Governance Review

A review commissioned by the government of

Saskatchewan in August 1990. The review was undertaken

by two consultants, R.O. Langlois and M.P. Scharf. The

final report of the consultants was presented to the

government in December 1991. This report is commonly

referred to as "the Langlois-Scharf Report".

Sub-government

The primary pOlicy-making forum within the policy

community, consisting usually of governmental agencies

and institutionalized pressure groups (Pross, 1992,

p.121).

Organization of the Thesis

The thesis is divided into nine chapters. The

first three chapters provide an overview of the study,

of selected literature on public policy, policy making,

and policy analysis, and the research design for the

study is outlined.

Chapter 4 provides an historical perspective on

educational policy making in the province and

establishes the context within which the present study

is set.

Chapter 5 explains the emergence of school finance

and governance as a policy issue, details the
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expectations of the provincial government and other

stakeholders for the review process, and describes the

initial policy network which coalesced around the

issue.

Chapter 6 describes what happened during the

review process and outlines the decision of the

provincial government on the report and the

recommendations arising from the review. This chapter

completes the narrative of events.

Chapter 7 examines the policy network which formed

around the policy issue of school finance and

governance, and analyzes the changes which occurred

within the network as the review process unfolded.

Chapter 8 examines the educational policy

community, identifies the actors commonly involved in

educational policy making in the province, and comments

on the utility of the chosen conceptual framework.

Chapter 9 provides a summary of the study and of

the findings. Recommendations for further research are

made.



CHAPTER TWO

REVIEW OF RELATED LITERATURE

Public policies result from the actions of

governments to address issues of public concern.

Policies set out to regulate or determine patterns of

behaviour. Policies impact on the lives of citizens

and, consequently, citizens - either individually or

collectively - want to influence the shape and content

of policies. How the interaction occurs between citizen

and government is a question of enduring interest.

This chapter describes selected literature which

is relevant to a study of public policy and policy

making. In particular, attention is drawn to the

predominant schools of analytic thought, namely

pluralism and corporatism. Detail is then provided on

the policy-community and policy-network approach which

was adopted in this study. As well, previous studies of

educational policy making in Saskatchewan are

summarized.

Public Policy

Cunningham, a former senior British civil servant

(quoted in Ham & Hill, 1984), says that, "Policy is

rather like the elephant - you recognize it when you

see it but cannot easily define it" (p.1l). Certainly,

16
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the first part of any text on public policy (e.g.,

Brooks, 1989; Hogwood & Gunn, 1990: Pal, 1992; Peters,

1993) will typically be occupied with definitional

arguments. Prunty (1985) notes that "the term 'policy'

has no standard usage and is riddled with ambiguity"

(p.133). Wildavsky (1979/1987) writes of the

"disorderly world of public policy" (p.387). Harman

(1984) says that "the term 'policy' is an elusive one"

(p.13), noting that the term is used in many different

ways to refer to a highly diverse set of phenomena.

Harman writes:

Policy is sometimes used in a narrow sense to
refer to formal statements of action to be
followed, while others use the word 'policy' as

a synonym for words such as 'plan' or

'programme'. Many writers too do not

distinguish clearly between 'policy making' and
'decision making'. (p.130)

Harman then adopts a definition of policy as "the

implicit or explicit specification of courses of

purposive action being followed or to be followed in

dealing with a recognized problem or matter of concern,

and directed towards the accomplishment of some

intended or desired set of goals" (p.13).

This definition focuses attention on purposive or

goal-oriented action or activity, rather than random or

chance behaviour. Harman's definition refers to courses

or patterns of action (rather than separate discrete

decisions) and these patterns will generally be based

\
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upon statute and will be authoritative. Harman says

that "it is the authoritative and potentially coercive

quality for society as a whole that distinguishes

public policy from other policy" (p.1S).

Harman's definition is similar to that of Pal

(1992). For Pal, public policy can be defined as "a

course of action or inaction chosen by public

authorities to address a given problem or interrelated

set of problems" (p.2). In this definition are found

some echoes of Dye's (1987) well-known definition of

policy as simply "whatever governments choose to do or

not to do" (cited in Pal, 1992, p.3).

Dye (1987) and Pal (1992) both refer to public

authorities and both also refer to action or inaction,

as long as the inaction results from a conscious

decision by a governing body. Public policy is

therefore a subset of the actions of governments, and

policies can be distinguished from decisions by virtue

of their comprehensive nature and their conscious

intention. As with Harman (1984), Pal notes that

"public policies are issued by authorities who wield

coercive power or legitimate authority over private

behaviour" (p.S).

Doern and Phidd (1992, p.xx) define public policy

as a set of interrelated decisions taken by a political

actor or group of actors concerning the selection of
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goals and the means of achieving the chosen goals. The

assumption is made that public policy decisions will be

within the powers of the relevant actors to achieve.

Public policy also involves certain other inherent

characteristics, namely the need to deal with

uncertainty, the need to change or sustain human

behaviour in desired ways, and a series of decisions

and 'nondecisions', that is, decisions not to act.

Doern and Phidd contend that all public policies

confront uncertainty in that to some extent each one is

a hypothesis waiting to be tested. Uncertainty exists

because information is always in some sense limited and

policy success often depends on cooperation from

private interests.

Further, public policy involves the need to change

or sustain human behaviour. Those who advocate a policy

change do so presumably because they wish to see a

desired change in human behaviour occur or,

alternatively, they wish to see the status quo

maintained. Thus, the study of public policy involves

the need to understand a series of decisions, including

what Doern and Phidd refer to as "nondecisions". They

contend that "decisions not to act, whether announced

as such, or whether discoverable only after the event,

are also vital" (p.xxi).

Hogwood and Gunn (1984/1990) argue similarly that

I
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a policy is larger than a single decision. A policy

usually involves a series of more specific decisions,

but policy behaviour also "includes involuntary

failures to act and deliberate decisions not to act"

(p.21).

Peters (1993, p.4) defines public policy as the

sum of government activities as such activities have

influence on the lives of citizens.

Definitions are important. As Mawhinney and Jakes

(1989) assert, "The definition of policy becomes a

critical determinant of the focus of the policy

analysis. It determines not only the policy questions

but the type of data to be collected, the data sources

used and the methodologies employed as well as the

ultimate product of the analysis" (p.3).

For this study, Pal's (1992) definition was

adopted. Public policy is defined as a course of action

or inaction chosen by public authorities to address a

given problem or inter-related set of problems.

Policy Analysis: Frames of Reference

Policy analysis has emerged as a formal discipline

of study only since the mid-1970s (Trow, 1988, p.197)

and is still regarded as a nascent discipline. Sabatier

(1991, p.153) states that policy analysis lacks a

commonly accepted, clearly articulated, and empirically
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verified body of knowledge. Hogwood and Gunn (1990,

p.26) note that terms such as 'policy analysis' ,

'policy sciences', and 'policy studies' are used by

various authors in different ways, but often the terms

are used interchangeably. Dibski (1993, p.3) contends

that policy analysis as a field of study is

characterized by breadth of scope, complexity, and a

paucity of theoretical development.

In seeking to build theory, various frames of

reference may be used to analyze policy making and the

interaction which occurs between citizens' interests

and governmental action in the formulation of public

policy. Sabatier (1991) advocates the application of

policy process theories "in a variety of empirical

settings, refining and expanding those that seem

promising, rejecting those that do not, and developing

new ones to take their place" (p.1S3). Atkinson and

Chandler (1983) note that "analysis has come to centre

on a search for patterns and relationships that explain

as well as describe the actions of governments" (p.3).

The focus of such analysis is commonly placed upon

a process of interest intermediation (Schubert &

Jordan, 1992, p.1), i.e., the interaction of political

administration and pressure (or interest) groups. The

concern of the researcher is with the relationship

between institutional structure, interest

I'
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intermediation, policy choice, and policy impact.

Two basic types of relationship have been seen as

possible between organized interests and the state

(Jordan & Schubert, 1992, p.7). In the first, there is

competition between interest groups to gain access to

the policy-making procedures of the state in order to

influence governmental decisions. In the second type of

relationship there is co-operation among the various

interests, and also between the interests and the

state.

These two approaches derive from the concepts of

pluralism and corporatism.

Pluralism

Analysis of interest intermediation, particularly

in North America, has been dominated by the pluralist

paradigm (Orren, 1988, p.20; Pross, 1992, p.230).

Pluralism evolved as a reaction against the prevailing

notion that constitutional formulae were the sole or

primary keys to understanding governance or the genesis

of public policy (Atkinson & Coleman, 1992, p.155).

Pluralist descriptions of the policy process directed

attention away from the structure of the state and

towards the more fluid, less predictable world of group

politics (Pross, 1992).

Those who espouse pluralism see the political

system as dynamic, with new groups constantly evolving
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as society adjusts to change. Groups seek to exercise

influence, including political influence, to solve

their problems and advance their interests. In the

process of maintaining equilibrium, the pluralists

argue, society will naturally produce groups to

champion an interest disadvantaged by a recent change

in social or economic conditions. Dynamic forces will

ensure that there will always be challengers to groups

that seek to dominate the policy-making process.

Bargaining and accommodation among a wide variety of

groups will mitigate conflict and promote social

learning. The state will have little by way of autonomy

but will reflect the balance of strength in the group

competition.

The pluralist paradigm has been challenged,

particularly in the last decade. There has been

criticism of the notion that the state is an inert

entity liable to capture by society's strongest

interests. Rather, the critics argue, the state may be

seen as "an active agent, moulding society and serving

the interests of office-holders sometimes as much as,

or more than, the interests of citizens" (Atkinson &

Coleman, 1992, p.154).

The limited role played by leaders in the

pluralist conception has been criticized (Orren, 1988,

p.23). It is argued that power is much more

J
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concentrated and that elites playa significantly

greater role in policy making than was envisaged in the

pluralist model. Schattschneider (1960), for example,

found that people involved in interest organizations,

particularly those who take leadership positions, tend

to belong to the more affluent classes of society.

Thus, by dominating both the organizations at

large and their executive positions, the upper classes

steer interest group concerns towards issues that

affect themselves and towards alternatives that favour

them. The distribution of power within society is seen

to be unequal. The natural dynamism of the political

system does not, in fact, ensure the equal

representation of interests. In particular, the poor or

disadvantaged have no voice (Pross, 1992, p.233).

The growth in the size and complexity of

government in recent years has further challenged

pluralist assumptions (Atkinson & Coleman, 1992,

p.155). Attention has been drawn to the increasing

difficulties of organizing and maintaining interests,

the uneven character of organization, the privileged

status of business, and the significant variations in

state capacity. Consequently, as Atkinson and Coleman

(1992) state, "pluralist imagery has given way to a

variety of alternative models" (p.155).

J
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Corporatism

One such alternative model is provided by

corporatism. Schmitter (1974) defined corporatism as an

arrangement characterized by "a limited number of

singular, compulsory, noncompetitive, hierarchically

ordered and functionally differentiated" groups that

are given virtual licence to represent their particular

area of competence in negotiations with the state

(p.93). Thus, a restricted number of interest groups

become involved in the policy process thereby creating

a monopolistic relationship of interest groups in a

particular policy area and the sanctioning of such a

relationship by some state organization. There is a

contrast with the more open bargaining arrangements

which are said to characterize pluralist understandings

(Peters, 1989, p.157).

The differentiation between pluralism and

corporatism, as defined by Schmitter, set out criteria

that were too strict to have much empirical relevance

(Jordan & Schubert, 1992, p.9) and recent literature

has attempted to create different frameworks that allow

for more nuance and detail.

Rhodes and Marsh (1992a, p.3) contend that neither

pluralism nor corporatism is adequate in providing a

realistic picture of the contemporary relationship

between governments and interest groups, largely

.� .
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because both schools of thought purported to offer a

general model of the relationships. What is needed

instead is an approach which emphasizes the need to

disaggregate policy analysis and stresses that

relationships between groups and governments vary among

policy areas.

Such an alternative approach and one which has

become increasingly popular in recent years is the

policy-community and policy-network approach to policy

analysis (Harrop, 1992, p.16).

Policy Communities and Policy Networks

The pluralist and corporatist frames of reference

retain their broad explicatory power in the analysis of

public policy. Alternative analytical frameworks have,

however, been developed in recent years which are

worthy of further study. One such approach is the

policy-community/policy-network approach. The utility

of the approach has been somewhat compromised by two

different usages of essentially the same terminology.

The first usage derives from Rhodes and Marsh (1992a,

1992b). The second and alternative usage comes from the

work of Wilks and Wright (1987) and this approach has

been followed by Canadian scholars of public policy,

notably Atkinson and Coleman (1989) and Coleman and

Skogstad (1990a). The latter approach is the one used

J_



27

in this study.

Rhodes and Marsh

Rhodes and Marsh are British scholars who

acknowledge an intellectual debt to Richardson and

Jordan (1979) as the first researchers to postulate the

concept of policy community and policy network,

although the work of Richardson and Jordan, in turn,

draws on research done earlier by Heclo and Wildavsky

(1974) on public expenditure decision making within the

British Treasury (Wilks & Wright, 1987, p.295). To

Richardson and Jordan, policy communities "were the key

to understanding most policy making in stable liberal

democracies" (Rhodes & Marsh, 1992a, p.9). Policy

making, it was contended, occurs within relatively

stable sub-systems within which government agencies and

interest groups negotiate: "The policy-making map is in

reality a series of vertical compartments or segments -

each segment inhabited by a different set of organized

interests and generally impenetrable by 'unrecognized

groups' or by the general public" (Richardson & Jordan,

1979, p. 74) .

The notion of disaggregation is stressed in this

approach. There are many divisions within government.

Likewise, society is highly fragmented, a fact

reflected in the growing number of interest groups.

Policy making takes place within a variety of policy
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networks characterized by close relationships between

particular interests and different sections of

government. The dominant British policy style is seen

as 'bureaucratic accommodation', the aim being to

create "a nexus of interests so that co-operation flows

from a sense of mutual advantage" (Richardson & Jordan,

1979, p.vii) .

Rhodes was the leading scholar in an Economic and

Social Research Council (ESRC) research initiative on

central-local government relationships in Britain. This

initiative was "strongly influenced by the organization

theory literature and its application to

intergovernmental relations" (Rhodes & Marsh, 1992b,

p.181). Policy making in central-local relations is

based upon an exchange relationship, characterized by

Rhodes (1990) as a "game in which both central and

local participants manoeuvre for advantage deploying

their constitutional-legal, organisational, financial,

political and informational resources to maximize their

influence over outcomes" (p. 303) .

This game is treated as the micro-level of

analysis by Rhodes (1990), with the objective being "to

explain changes in the distribution of resources and

the rules of the game: to contextualize the patterns of

interaction" (p.303). This exchange relationship

between participants occurs within a policy network. A
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policy network is defined as:

A cluster or complex of organizations connected
to each other by resource dependencies and

distinguished from other clusters or complexes
by breaks in the structure of resource

dependencies. (Rhodes & Marsh, 1992b, p.182)

The policy network, thus defined, presents a model

of interest group intermediation. It is a model of the

relationships between interests and government.

Resulting from his research, Rhodes (1986)

distinguished between five types of networks ranging

along a continuum from highly integrated policy

communities to loosely integrated issue networks (see

Table 1). It is important to note that for Rhodes (and

subsequently for Rhodes & Marsh) policy network became

the overarching concept and a policy community was

defined as one distinctive type of network. A policy

community was seen as a network characterized by

stability of relationships, continuity of highly

restrictive membership, vertical independence based on

shared service delivery responsibilities, and

insulation from other networks and from the general

public (Rhodes & Marsh, 1992b, p.182).

Wilks and Wright

A second research initiative funded by the British

Economic and Social Research Council (ESRC) focused on

the relationships between government and industry. In
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Table 1
Types of Policy Networks: The Rhodes' model

Type of Network Characteristics of networks

Policy communityrrerritorial community Stability, highly restricted membership, vertical
interdependence, limited horizontal articulation

Stability, highly restricted membership, vertical
interdependence, limited horizontal articulation,
serves interest of profession

Limited membership,limited vertical interde
pendence, extensive horizontal articulation

Professional network

Intergovernmental network

Producer network Fluctuating membership, limited vertical interde
pendence, serves interest of producer

Unstable, large number of members, limited ver
tical interdependence

Issue network

Note. From ·New Directions in the Study of Policy Networks" by R. A. W. Rhodes and D. Marsh,
--

1992, European Journal of Political Research, 21 (1-2), p. 183.
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this case, the primary researchers were Wilks and

Wright (1987) and the research "took a more broadly

societal-centred approach and emphasized interpersonal

rather than structural relations" (Rhodes & Marsh,

1992b, p.184). Drawing also on the earlier work of

Heclo and Wildavsky (1974), the research of Wilks and

Wright placed emphasis upon disaggregation and

interpersonal relations.

The major difference (and the source of subsequent

debate) between the model developed by Wilks and Wright

and the model of Rhodes and Marsh lies in the use of

terminology (Jordan, 1990, pp.334-335).

Wilks and Wright (1987) argue that the relevant

industrial policy community is not the total population

with an interest in the broad subject. For that

purpose, Wilks and Wright prefer the term "policy

universe". They argue:

While this large population of actors and

potential actors share a common interest in
industrial policy, and may contribute to the

policy process on a regular basis, it is
suggested that it would be better to reserve the
term 'community' for a more disaggregated sub

system. (p.297)

Thus, Wilks and Wright distinguish the broad

industrial policy universe from those actors and

potential actors who share a common concern in the

activities of the chemical industry, or pharmaceutical,

or telecommunications. This allows them to identify
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specific chemical, pharmaceutical and

telecommunications policy communities. The common

characteristic that unites the policy community is the

"policy focus" (p.298).

Wright (1988) states that "we can identify

discrete policy communities at the industrial sector

and sub-sector levels. The membership of each community

is defined by a common identity or interest" (p.605).

For Wright:

policy community identifies those actors and

potential actors drawn from the policy universe
who share a common identity or interest. Those
actors will 'transact' with each other,
exchanging resources in order to balance and

optimise their mutual relations. (p.606)

In turn, Wright presents the policy network as:

The linking process, the outcome of those

exchanges, within a policy community or a number
of policy communities .... A policy network may
endure or be constituted around a discrete
policy issue or problem, a set of related issues
. " or around a policy process, such as

budgeting, auditing or planning. The members may
be drawn from one policy community or several. A

policy network describes the general properties
of the processes by which some of the members of
one or more policy community interact in a

structure of dependent relationships. (p.606)

In this usage, Wilks and Wright (1987) say that

"community does not necessarily entail network: not all

policy communities will generate policy networks"

(p.298). Wright (1988) notes that "relationships

between members of a community in general, or in terms
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of a particular policy issue, may be so inchoate and

unstructured that no stable network of resource

dependencies is discernible" (p.606).

For wilks and Wright (1987), Wright (1988), and

wilks (1989), the policy community becomes the

overarching concept, and policy network is seen as a

linking or integrating process (see Figure 1). With

Rhodes and Marsh (1992b), the opposite is the case - a

policy community is defined as one type of network.

Wilks and Wright contend that their conceptualization

has advantages over the Rhodes and Marsh model in

distinguishing between networks and communities

according to the closeness of the relationship

involved. In particular, Wilks and Wright (1987) argue

that their model allows recognition of the fact that

not all policy issues in the same policy sub-sector

will be handled in the same network. Further, members

of a policy network may be drawn from different policy

communities within the same policy area or even from

different policy areas (p.301).

Jordan (1990) criticizes the terminological

confusion arising from the contrasting uses of the same

terms in the different models. Rhodes (1990) complains

that, "Of course concepts should be modified in the

light of research findings, but there seems little

advantage in turning the concept of 'policy community'
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Policy Actors

Policy area Policy Universe

Policy sector

Policy sub-sector
(focus)

Policy issue

IndUS!,
Education, Transport, Health, etc.

Chemicals, Telecommunications, Foundries, etc.

t
Basic chemicals, Pharmaceuticals, Agri
chemicals, Paints, Soaps & Toiletries

t te.g. e.g.
Health & Safety, Drug licenSing,
R. & D., Company Profits,
'Over-capacity' 'Limited Lisf

Policy
Communities

Policy networks

Figure 1. Policy communities and policy networks: The Wilks and Wright
model (Wilks & Wright, 1987, p. 300).
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on its head" (p.311). Nevertheless, adherents of both

approaches continue to advocate their different

positions, and journal literature proliferates

(Schubert & Jordan, 1992; Raab, 1992). Atkinson and

Coleman (1992) note:

Part of the reason that researchers use

identical terms to refer to rather different
phenomena is that the phenomena themselves -

relationships among societal actors, politicians
and bureaucrats - are rather more complex than
first imagined. All researchers seek roughly
the same objective: a way of describing complex
relationships in particular policy areas that
will assist in understanding policy outcomes.

(p.158)

Ripley (1985, p.33) indicates that the major

purpose of a model is to simplify complex reality in

ways that can be readily understood. This study could

adopt either the Rhodes and Marsh model (see Table 1)

or the iteration of Wilks and Wright (see Figure 1) .

The key factor in choosing the latter model is the

usage already made in the Canadian policy literature of

the policy community as the generic concept, of which

policy network can be a component part (Atkinson &

Coleman, 1985; Coleman & Skogstad, 1990a; Pross, 1992,

Lindquist 1992). This approach also allows the focus of

the research to be placed upon a particular policy

issue, around which a policy network will supposedly

form, with this network then being interpreted as a

sub-set of the broader policy community.

\
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The Canadian Approach

Atkinson and Coleman (1985) first used the notion

of policy communities and policy networks to

distinguish between different forms of co-optation of

private actors into policy making, and this work has

been further developed by Coleman and Skogstad (199Gb).

Coleman and Skogstad are concerned to provide "some of

the conceptual tools needed for public policy analysis"

(p.14), and they draw primarily on the work of Wilks

and Wright (1987) in developing the concepts of policy

community and policy network.

Coleman and Skogstad (199Gb) define a policy

community as including "all actors or potential actors

with a direct or indirect interest in a policy area or

function who share a common 'policy focus' and who,

with varying degrees of influence, shape policy

outcomes over the long run" (p.25).

For Pross (1992) a policy community means "the

clustering of interest groups, associated agencies, and

interested and/or informed individuals around the

agencies generally considered to be the key policy

actors in a specific field of government activity"

(p.283) .

A policy community is therefore that part of a

political system that has acquired a dominant voice in

determining government decisions in a field of public

\
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activity. The policy community is generally permitted

by society at large and by public authorities to create

public policy in that field. The policy community is

populated by government agencies, pressure groups,

media people, and individuals who have an interest in a

particular policy field and attempt to exert influence

(Pross, 1992, p.119).

In the Coleman and Skogstad (199Gb) model, policy

network is "a concept reserved for describing the

properties that characterize the relationships among

the particular set of actors that forms around an issue

of importance to the policy community" (p.26).

Policy communities and policy networks are

therefore closely related but significantly different

aspects of the policy process. A policy field draws

together a community; policies and policy issues

activate networks (Pross, 1992, p.119). Policies are

generally amalgams of decisions and tend to take shape

over time and to have long-term implications. The

communities that coalesce around policy fields reflect

this continuity leading, in turn, to the evolution of

"idiosyncratic values, norms, language, and

behaviourial patterns" (Pross, p.119).

To reiterate, for Coleman and Skogstad (199Gb) and

for Pross (1992), the chief distinction between a

network and a policy community lies in the fact that

\
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the community exists because a policy field exists,

whereas a network emerges because the particular

members of the network share an approach to a specific

policy issue. What the members of a policy community

have in common is a broad involvement - it may be a

vested interest, an intellectual attachment, or a

commitment to a view of the public interest - in the

policy field. This generalized level of involvement

does not mean that their approach to all policy matters

will be the same; in fact, they may be in conflict over

particular policy issues. Networks, though, tend to be

composed of similarly minded people. Issues are

therefore crucial to the formation of networks. Debate

over policy issues helps to identify and bring together

those who share values and perceptions about which

policies should be adopted and which should not. In

this way, policy communities sub-divide into networks.

A network's characteristic tendency is to attract

involvement from actors having an immediate stake in a

particular policy issue.

Pross (1992) sub-divides the policy community into

two components (see Figure 2). The sub-government

component of the community comprises the lead

government agency dealing with a particular policy

issue and other interests with a key role in

influencing the formulation and implementation of

\
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"The Sub
Government

The
Attentive
Public

CD
Individuals

o

Figure 2. The policy community (Pross, 1992, p. 123).
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policy. Lindquist (1992) says:

The critical insight is that non-governmental
actors such as business, professional or other
interest associations may be involved in the
gestation, design, and implementation of public
policy. (p .131)

The other component of the policy community is

labelled by Pross as the "attentive public" (p.121).

Pross says that, "The attentive public lacks the power

of the sub-government but still plays a vital role in

policy development" (p.121). The members of the

attentive public possess expertise and latent influence

which can be motivated to impact upon the determination

of a policy issue.

The conceptual framework adopted for this study

therefore presupposed the existence of a broad policy

community, comprising a sub-government and an attentive

public, within which, in turn, a specific policy

network will coalesce around a particular policy issue

or concern. The aim of empirical investigation is to

investigate the properties of the policy network and,

in turn, of the policy community.

Despite the terminological confusion referred to

earlier in this chapter, the concepts of policy

community and policy network are now widely accepted as

providing a potentially useful framework for the

analysis of public policy and policy making. Schneider

(1992), for example, contends that this approach can

\
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help to "describe and explain complex relationships

between actors in politics and society in general"

(p.109). Jordan (1990) says that "policy community is

not the answer to how policy is made but it is a useful

generalization which needs refinement" (p.337)

Lindquist writes that "the concept of policy

communities resonates with many observers because it

captures the increased complexity of policy-making"

(p.132) .

Atkinson and Coleman (1992) state that the notions

of policy community and policy network "constitute two

of the most important conceptual innovations" to emerge

in the study of public policy (p.156). These Canadian

scholars commend "a renewed attempt to be both

encompassing and discriminating in describing the

policy process" (p.156); encompassing because the

community/network approach refers to actors and

relationships in the policy process outside the

political-bureaucratic relationship, and discriminating

because the approach suggests the presence of many

communities and different types of networks (p.156)

Atkinson and Coleman further comment that the concepts

have particular relevance "for two key questions of

policy analysis, namely who participates and who wields

power" (p.158). In their view, the concepts "appear to

serve as a kind of conceptual crossroads for ongoing

\
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theoretical and empirical research" (p.176).

Coleman and Skogstad (1990c) make a similar point;

they state that the policy network and policy community

concepts "provide a beginning point for a more refined

theoretical understanding of the policy process"

(p.326) .

Rhodes (1990) contends that the research

undertaken in Britain "has demonstrated that the

concept has considerable utility for the analysis of

policy making in Western democracies" (p.313). Rhodes

argues that there is considerable heuristic value to

the policy-community/policy-network concept "primarily

because the concept directly confronts, even mirrors,

the administrative and political complexity of modern

industrial societies" (p.313). The claim is made that

in the further development of the community/network

approach "the comparison of policy areas at the sub

sectoral level is one of the more promising lines of

development" (Rhodes, 1990, p.309).

Sabatier (1988) argues similarly that the policy

sub-system is the most useful unit of analysis for

understanding policy change. Sabatier's policy sub

system is similar to the policy network of Wilks and

Wright (1987) in comprising "those actors from a

variety of public and private organizations who are

actively concerned with a policy problem or issue"

\
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(p.131). Policy sub-systems, it is argued, emerge when

a group of actors become dissatisfied because of the

neglect of what they perceive to be a problem

(Mawhinney, 1991, p.163).

This study aimed to explore policy development at

the sub-sectoral, or policy sub-system, level; namely

the sub-sectoral issue of school finance and governance

within the broader context of generic educational

policy in the province of Saskatchewan. Although

Atkinson (1993) notes that the study of public policy

has become a growth industry in the last two years,

there has been comparatively little investigation of

educational policy making in Canada.

Policy Making in Canadian Education

It is difficult, if not constitutionally

impossible, to talk of Canadian educational policy

making in the generic sense. Section 93 of the British

North America Act 1867 granted to the provinces

complete control of, and responsibility for, education,

except in matters relating to denominational rights and

other privileges recognized by law at that time

(Farquhar, 1980, p.4). This constitutional provision

has been carried forward into the Constitution Act 1982

which reiterates that education is a provincial

responsibility (O'Reilly, 1991b, p.116). Lawson and

\
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Woock (1987, p.135) state that the policy implications

of this distribution of power are probably more

significant than those arising from any other legal or

structural provision.

In the years since 1867 the federal presence in

Canadian educational policy has grown substantially

through intervention in such areas as post-secondary

education and research, vocational training,

equalization financing, media communications, and

bilingual education (Levin, 1993). Periodically,

greater federal control of educational policy is

advocated (Renihan, 1984; Renihan, 1992; Holmes, 1992)

Nevertheless, the centre of control for educational

policy making is still clearly at the level of

provincial jurisdiction (Doern & Phidd, 1992, p.221).

Farquhar (1980, p.13) contends that the provincial

minister of education is the single most important

figure in educational administration in Canada.

At the provincial level, the tradition of local

school board involvement in educational policy making

is strong (Levin, 1984). Dibski (199l) states that

"inherent in this tradition is the belief that local

governments should possess the highest degree of

freedom possible to make decisions and to govern their

local affairs" (p. 72) .

Deriving from a devolved structure of this nature,
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MacIver (1990, p.145) concludes that the main players

in policy making in Canada are the provincial

departments of education, teachers' associations,

trustees, and university faculties of education. The

positions adopted by these actors will, however, be

mediated by the general public - the attentive public

to which Pross (1992) refers. The general public may

play a key role in influencing the determination of

policy, particularly where there is discord among the

main actors. MacIver contends that the main players

interact in various ways "and the public is frequently

called upon to influence the final legislation which

will legitimize the educational policy in question"

(p. 145) .

Farquhar (1980) argues that a distinguishing

feature of Canadian education has been the lack of

"visible, forceful, professional leadership" (p.6). As

a result of provincial sovereignty over educational

policy making, no federal official or national

organization has the power to enforce consistent

national policies. Farquhar contends that "at the

provincial level, the power tends to be so evenly

spread among often conflicting groups (teachers'

federations, trustees' associations, and departments of

education) that the emergence of cohesive leadership is

almost impossible" (p. 6) .

i\
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O'Reilly (1991a) notes that in Canada little

systematic research on educational policy making has

been completed despite the fact that "schools are a

part of the polity of society and educational policies

are part of public policies" (p.3). In terms of the

Coleman and Skogstad (1990b) framework of policy

community and policy network it would be problematic to

examine the existence of an educational policy

community or policy network at the federal level. Apart

perhaps from post-secondary education or vocational

training policies, the existing constitutional

structure determines that any examination of

educational policy making needs to focus upon events or

issues at the provincial level.

Educational Policy Making in Saskatchewan

Political and social development in the province

of Saskatchewan has been a source of interest for

scholars. Lipset (1971) undertook a classic study of

the progressive social policies initiated by the Co

operative Commonwealth Federation government which was

elected in 1944. Eager (1980) analyzed the governmental

and political processes in the province from the time

of territorial government to the end of the 1970s.

Smith (1975) chronicled the history of the Saskatchewan

Liberal party from 1905-1971 and, subsequently (1981),
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the decline of the Liberal party in the 1970s. Wilson

(1980) also documented the dramatic decline in the

political influence of the Liberal party.

More recently, Biggs and Stobbe (1991) and Pitsula

and Rasmussen (1990) have detailed the policies and

actions of the Progressive Conservative government

which was elected in 1982 and defeated in 1991.

The historical antecedents to the present study

are detailed in Chapter 4. It is clear that

comprehensive studies of educational policy making in

Saskatchewan are rare. Even after 30 years the work of

Housego (1964) remains as a landmark. Housego

investigated the development of teacher training policy

within the province. Specifically, Housego's study

sought to answer the question: what forces inside and

outside the government of Saskatchewan attempted to

change the existing system of teacher training and what

forces attempted to maintain the status quo by trying

to influence the official decision-makers in the

province? Housego sought to investigate ways in which

private citizens and public officials, as members of

various organizations, affect governmental decisions.

Attention was paid to the roles played by key groups

such as the Saskatchewan Teachers' Federation, the

Saskatchewan School Trustees' Association, and the

University of Saskatchewan in the development of
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teacher training pOlicy.

After an extensive examination of documentary

data, supplemented by interview data, Housego concluded

that "the pattern of policy development in education at

the provincial level is typically that of the politics

of interest groups" (Housego, 1972, p.14). In the

instance under examination by Housego, an advisory

committee was established by the minister of education

as "a device whereby organizational elites were able to

compete and bargain for a teacher training policy"

(p.1S). Housego concluded that in Saskatchewan:

A peculiar quasi-official organization ... appears
to exist to allow for policy development beneath
the level of the Cabinet, more specifically below
the Minister of Education. It is made up of
interest groups that are intensely selfcentred;
they work, however, in a form of 'coalition' that
is largely initiated and maintained by the

department of education. the department's
objective is to force on the select interest

groups some form of co-operative decision-making
so that the department may recommend to the

Minister, the Cabinet, and the legislature policy
decisions that represent the consensus views of
the 'co-operating' interest groups. (p.1S)

Housego also drew attention to the crucial

importance of administrators in policy making at the

governmental level, by stating:

Public officials at the 'administrator level'
are more than brokers among competing interests.
They become themselves an elite, able to
determine in fact what the policy shall be, to
determine the nature of the consensus which
arises out of the conflict amongst organizations
(acting as pressure groups) over a policy issue.
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(1964, p.vi)

Riffel (1967) followed Housego's work on 'co

operating' interest groups in studying the decision to

introduce the divisional system into the schools of

Saskatchewan. Riffel's study suggests that "the

characteristics of the co-operative organization lie

somewhere between those of a formal organization and

those of an informal group" and that "Departments of

Education have the greatest influence on the

final promulgation of educational outcomes" (Riffel &

Housego, 1967, p.8).

The work of Housego (1964) and Riffel (1967) has

not escaped criticism. Although Housego and Riffel

claim that their research provides evidence of

pluralistic, compromise decision-making, Ricker (1981)

takes a contrary view. Ricker contends that the primacy

of the provincial department of education in

educational policy making was demonstrated in the two

case studies, thereby providing "evidence in support of

the theory of bureaucratic hegemony, the mainstay

explanation of educational politics in Canada" (p.134)

The history of education in Saskatchewan has been

documented by Toombs (1962), while the research of Funk

(1971) on the origin and development of consolidated

school districts in Saskatchewan is relevant to the

present study. Funk notes that "without some knowledge

I \
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of the way in which the administrative structure of the

educational system has become what it is, no coherent

attempt can be made to either analyze or change it"

(p. 3) .

Neufeld (1973) and Loewen (1973) investigated the

two central educational interest groups in the

province. Neufeld used the decision-making model of

Almond and Powell to trace how the Saskatchewan School

Trustees' Association arrived at policies concerning

the size of the bargaining unit for the negotiation of

teachers' salaries. Loewen investigated perceptions and

expectations of the membership towards another key

pressure group in the province, the Saskatchewan

Teachers' Federation.

The critical issue of declining school enrolments

in Saskatchewan was investigated by Gorius (1980). A

survey of trustee and teacher opinion at the time found

support for a reduction in the size of the teaching

force and widespread concern about the maintenance of

appropriate levels of educational funding.

Hall (1982) used the political systems model of

Easton to describe and analyze events associated with

the development of the educational policy enacted into

legislation in 1973 to establish a community college

system in Saskatchewan. Hall concluded that the broad

parameters of the policy were developed within the

, \\
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political system and that a measure of public

discussion and involvement was subsequently utilized by

the government to build support for the policy. At all

stages of the policy-making process, the primary

initiative remained within the political system. Hall

concluded that the government deliberately "moved away

from the ritualistic involvement of the organized

pressure groups and broadened the constituency of

advice-givers" (p.iv). The role of an influential

cabinet minister in the development of the policy was

also judged to be significant.

Lyons (1987) described the historical development

of educational policies in the province and commented

on the extent to which "inter-agency co-operation had

become institutionalized by the 1960s" (p.30). Lucas

(1987) examined a province-wide curriculum initiative

undertaken in the 1980s and asserted that "a highly

consensual policy-making process fails to mobilize the

public concern, support, and resources which are

necessary for the implementation of school improvement

policy" (p.184). By contrast, Guy (1988, p.8) contended

that the Progressive Conservative government abandoned

the tradition of consensus and consultation in policy

making in the latter part of the 1980s, arguing that

the government developed its policy options in secret

without regard to its mandate.

\
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Steeves (1992) investigated whether control over

educational decision making in Saskatchewan school

systems was becoming more centralized or decentralized.

Differing trends were found but the study is relevant

to the present study in identifying some of the

critical actors in Saskatchewan educational policy

making.

Sackney (1993) examined the major curriculum

review undertaken in the 1980s and concluded that a

highly-consensual policy-making approach is favoured in

the province (p.143). Where the political culture

places a value upon consensus, it is contended that

drastic changes in policy are unlikely (p.1S7).

Despite these recent contributions to the

literature, it can still be concluded that the

important work of Housego (1964) on educational policy

making in the province has been little capitalized upon

by subsequent research, and that further research is

warranted.

Summary

This review of literature provided an overview of

public policy and the various analytical frameworks

which can be used in the analysis of public policy. The

predominant pluralist and corporatist frameworks were

outlined, and the more recent conception of policy

\



53

communities and policy networks was presented. In

particular, the conceptual framework of Coleman and

Skogstad (1990a) was described. An analysis of previous

studies of educational policy making in Saskatchewan

led to the conclusion that further research is

warranted. Such research should seek to add to, and

strengthen, the knowledge base of educational policy

making in Saskatchewan, while also providing an

opportunity to test a comparatively new theoretical

approach for describing and analyzing public policy

making.

\



CHAPTER THREE

THE RESEARCH METHODOLOGY

This chapter of the thesis outlines the research

methodology which was used in the study. The conceptual

framework underlying the collection and analysis of

data is presented. The case study approach to research

is described and the procedures adopted for the

collection and analysis of data are outlined.

Conceptual Framework

A conceptual framework provides a map to guide the

research journey. For Sowden and Keeves (1988), a

conceptual framework "serves to describe and explain

the major facets of an investigation. It identifies the

key factors and the assumed relationships between them"

(p.156). The literature on public policy and policy

analysis contains numerous models which can be used by

researchers as conceptual frameworks for the collection

and analysis of data (Hogwood & Gunn, 1984, p.42; Pal,

1988, p.7; MacKay, 1990, p.1).

Dye (1987) says that a model provides a framework

for focusing on political life, and contends that an

appropriate model "can help us understand different

things about public policy" (p.20). For Allison (1971),

a model provides a "conceptual lens" (p.2) while

54
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Baldridge (1971, p.19) sees a model as a framework for

�nalysisi a set of heuristic questions that can aid in

the study of a particular phenomenon by calling

�ttention to some of its more important features.

Ripley (1985) notes that the policy process is

complicated and that the use of a model allows for some

order to be brought to this complexity. The purpose of

�ny model is "to render what is incredibly complex and

idiosyncratic in any individual case into a set of

relationships that are both simpler and more recurrent"

(p.31). Atkinson and Coleman (1992) make the same

�oint: they contend that "all researchers seek roughly

the same objective: a way of describing complex

elationships in particular policy areas that will

ssist in understanding policy outcomes" (p.158)

The policy analysis model adopted as the

onceptual framework for this study is the policy-

ommunity/policy-network model as derived from Wilks

nd Wright (1987) and further developed by Coleman and

kogstad (1990a). This model was described in the

revious chapter, but the key concept is restated thus:

Public policy-making in Canada occurs within
policy communities in which state actors and

representatives of organized interests,
primarily but not exclusively, interact to shape
public policy in a given sector over time.
(Coleman & Skogstad, 1990c, p.312)

Coleman and Skogstad (1990b, p.25) note that in

tudying public policy making there is interest in

\
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disaggregating the state and in seeking to uncover the

diversity of interactions that occur at sectoral and

sub-sectoral level. In bringing order to this diversity

the concepts of policy community and policy network can

be used.

The policy community is a sub-set of the policy

universe and is seen as including all actors or

potential actors with a direct or indirect interest in

a policy area or function. These actors share a common

policy focus and will use varying degrees of influence

to shape policy outcomes. The policy network, in turn,

represents a sub-set of the policy community and

describes the relationships among a particular set of

actors that forms around an issue of importance to

the policy community. The network is the linking

process within the policy community. The network

provides the link between the sub-government and the

attentive public components of the policy community

(Pross, 1992).

Pal (1988) notes that the existence of distinctive

policy communities is now widely accepted, "with the

clear implication that there is no single policy

process but many processes characterized by different

ideas, groups, and agencies" (p.11)

Wilks and Wright (1987, p.301) say that the policy

community provides a useful means of categorizing

j \
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different types of groups of actors at the policy

sector level. By distinguishing policy network from

policy community, researchers "are able to explore, and

account for, the number and different types of policy

communities and policy networks" (p.301).

Grant (1992) contends that the policy

community/policy-network framework is useful for

researchers "who wish to investigate the structure and

decision modes of governments, the interaction between

government and groups, and the types of policies which

result from such interaction" (p.53). In Grant's view,

the identification and mapping of a particular policy

community allows the researcher "to say something about

the nature of the policy-making process in that

community, and to make some predictions about the

pattern of policy outputs" (p.58)

The aim of research, therefore, is to delineate

the general policy community which exists in any given

policy sector. In seeking to build this picture,

attention is focused on the policy network that forms

around a policy issue of importance. Thus, the aim of

this study was to describe the educational policy

community in Saskatchewan. The specific focus of the

study was on the policy network that formed around the

policy issue of school finance and governance. It is

important to note that, as Coleman and Skogstad (1990a)

, \



58

state, the underlying question revolves around "who

possesses political power in a given policy area?"

(p. 3) .

In the first place, the study sought to discover

the reasons underlying the emergence of school finance

and governance as a policy issue. The expectations of

key actors regarding the policy issue were examined,

and the initial policy network which developed around

the issue was delineated. The procedures adopted to

address the policy issue were then analyzed, with the

focus being placed upon the interactions between the

lead government agency, the sub-government, and the

attentive public. The decisions eventually reached by

the government to determine the policy issue were

examined, and the composition of the policy network at

the point of decision was also determined.

Having focused on the policy network that emerged

around a particular policy issue, the study further

sought to use this evidence to detail the broad

educational policy community in the province of

Saskatchewan. Although the composition of policy

networks is assumed to change, dependent upon the

particular policy issue which is on the agenda, the

expectation framing the research questions was that the

broad educational policy community would be relatively

stable.

Lt. ... f \
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"

"--------,

Ripley (1985) notes that, "The policy process is

complicated, and the analyst must seek to simplify it"

(p.31). Accordingly, a secondary aim of the proposed

study was to test the utility of the conceptual

framework in simplifying and gaining greater

understanding of the pOlicy-making process. Advocates

of the policy-community/policy-network approach cite

various strengths of the approach which will be

examined against the evidence collected in this study.

An examination of the literature (Wilks & Wright, 1987;

Coleman & Skogstad, 1990bi Coleman & Skogstad, 1990Ci

Pross, 1992) revealed that the following strengths are

claimed for this conceptual approach to the analysis of

policy making:

1. Policy making can be seen in terms of the

relations between organized interests and state

agencies; changes in the policy community will, in

turn, bring changes in the policy networks allowing

likely patterns of network change to be discerned.

2. The state can be disaggregated and the

diversity of policy-making arrangements at sectoral

level can be understood.

3. The various types of policy SUb-systems can be

analyzed, centred upon the functionally differentiated

tasks of modern governments.

4. The notion of network allows for the

j \
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identification of members of the broader policy

community who become involved with particular issues

and, also, the identification of those who are excluded

from the network.

5. The dynamics of the policy-making process can

be accommodated.

6. The traditional idea of network communication

is combined with the influence of broader social forces

in determining the processes of policy making.

7. The researcher is able to detail how and why

members of a policy community enter into policy

networks, and to what end.

These claimed strengths of the approach, as

detailed above, were tested against the evidence

gathered in this study.

The collection and analysis of data were

undertaken using the case study methodology to examine

a particular policy issue.

Case Study Approach

The research reported is a case study of

educational policy development in Saskatchewan, in

particular a study of one policy issue, namely a review

of school finance and governance arrangements

commissioned by the provincial government. The case

study used the conceptual framework of policy
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communities and policy networks as developed initially

by Wilks and Wright (1987) and the iteration of Coleman

and Skogstad (1990a).

Analysis of a particular event in the form of a

case study has a long history of acceptance as a

research methodology. Gee (1950) wrote:

The case may be an individual, an institution, a

community, or any group considered as a unit for
study. Case study method emphasizes the total
situation or combination of factors, the
description of the process or sequence of events
in which behaviour occurs, the study of
individual behaviour in its total setting and
the analysis and comparison of cases leading to

hypotheses. (p.230)

Hofferbert (1974) observed that most of the books

and articles written about the policy process are in

the form of case studies. Hofferbert defined a case

study as:

An in-depth examination of a particular instance
or something ... [it] presents a detailed
rendition of a particular dynamic instance that
is, in some essential respects, an example of

general ... behaviour. (p . 89)

Descriptive case studies generally pertain to

both the processes of policy making and the substance

of the policy itself, the objective being to illuminate

the processes by which policies are formed, and the

forces operating on the behaviour of policy-makers.

According to Seguin (1977), while exploratory case

studies can take many forms, they normally have a
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fairly common format:

1. A single public policy decision (or a set of

closely related policy decisions) is isolated for

investigation.

2. The researcher gives a history of the

development of policy in the particular area.

3. Most case studies focus upon political

conflict. The researcher attempts to identify the

interests and individuals involved in hammering out a

policy product. Certain issues are selected because

they seem, by some standard or other, to embody

'representative' participants in the policy process.

Affected pressure groups are identified and an effort

is made to assess the impact of their activities.

4. Finally, an attempt is made to reconstruct,

within the context of a bargaining model, the actions

of the participants and the actions they undertook. The

various components that are perceived to have been

operative in the policy-making process are weighed and

their relative effect on the output is gauged and

assessed.

Yin (1984/1989, p.23) defined a case study as an

empirical inquiry that investigates a contemporary

phenomenon within its real-life context; when the

boundaries between phenomenon and context are not

clearly evident; and in which multiple sources of

-�
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evidence are used.

This study followed Merriam (1991, p.3) in

utilizing the case study approach within the

interpretive paradigm. Interpretivist epistemology

emphasizes understanding the social world from the

perspective of the actor (Finch, 1986, p.10).

Qualitative research, as so conceived, looks not so

much for 'causes' as for 'meanings', and sees "the task

of social research as uncovering the meaning of social

events and processes, based upon understanding the

lived experience of human society from the actors'

point of view" (Finch, 1986, p.7). According to Merriam

(1991), qualitative research:

Assumes that there are multiple realities - that
the world is not an objective thing out there but
a function of personal interaction and perception.
Beliefs rather than facts form the basis of

perception. Research is exploratory, inductive,
and emphasizes processes rather than ends. (p.17)

For Merriam (1991, pp. 11-13) the case study as a

research methodology has four essential properties:

1. Particularistic: the case study focuses on a

particular situation, event, programme, or phenomenon;

noting that in examining a specific instance the study

may illuminate a general pattern.

2. Descriptive: the end product of a case study is

a rich, thick description of the phenomenon under

study; information can be presented in a variety of

ways and the complexities of a situation can be

�- ...---..\
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illustrated.

3. Heuristic: the case study will illuminate the

reader's understanding of the phenomenon under study,

explaining the reasons for a problem, the background of

a situation, what happened, and why.

4. Inductive: for the most part case studies rely

on inductive reasoning; "the discovery of new

relationships, concepts, and understanding, rather than

verification of predetermined hypotheses, characterizes

qualitative case studies" (Merriam, 1991, p.14).

These essential properties provide a research

framework which has gained increasing credibility and

which has the potential to provide greater insight

into, and greater understanding of, the policy-making

process. This study aimed to exhibit all of these

properties. It was particularistic in focusing upon one

specific policy issue - the review of school finance

and governance. The intention was to provide a rich,

thick description of the interactions surrounding the

review process, and it was expected that a complex,

dynamic pattern would unfold. The heuristic and

inductive properties of the case study arose both from

the explanation and analysis of the particular policy

issue, and from the testing of the conceptual framework

against the evidence.

Anderson (1975) provides a useful summary of the
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arguments surrounding the case study methodology:

Case studies of policy making have come in for
criticism because, in concentrating on a

particular policy event, they do not permit
generalization. "What is a case study a case

of?" is a familiar jibe. Preferred are studies
that deal either with all the cases in a given
universe or with a meaningful sample thereof,
such as a study of welfare policy in all the
American states or a sample of Supreme Court
decisions involving free speech. Case studies,
however, have a variety of uses. They can be

employed to test existing theories, to provide
detailed analysis of particular events, to

analyze deviant cases that can run counter to
our generalizations, and to help provide an

"intuitive feel" for the subtleties and nuances

of the policy process and the practice of

politics. Both case studies and more broadly
conceived studies are needed in policy analysis.
(p.165)

The case study method of inquiry therefore

continues to have legitimate use in the social

sciences. In examining the study of public policy,

Simeon (1976) acknowledged the limitations of the case

study method but nevertheless concluded:

Such studies can be extremely useful, especially
when, as in Canada, we have so little basic
information with which to work. They can provide
a sense of the rich nuance, detail, and

complexity of the real world of policy making,
which those concerned with more abstract model

building would do well to remember. While a

single case can never confirm a theory, it is

possible to design case studies which may
falsify one (though the fact is, there are very
few if any theories of policy making well enough
developed to be tested). Case studies may also

suggest new hypotheses or generalizations which
can be applied and tested later in other
studies. (p.551)

Writing more recently on a large number of case
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studies of educational policy making in the province of

Alberta, MacKay (1990) said that the case study "will

likely continue to be the design of choice for many

researchers in the policy area" (p.4). MacKay contended

that with the use of appropriate methods for data

collection and interpretation, "the case study has the

potential ... for yielding rich, thick data and for

enabling the policy analyst to generate important

propositions or hypotheses" (p.4). In commenting on the

Alberta studies, MacKay suggested that further case

studies of educational policy making should be

undertaken in other Canadian provinces (p.7).

Coleman and Skogstad (1990b, p.30) noted that case

studies can provide a broad empirical base for further

theoretical development in the area of organized

interests and public policy.

In summary, the case study method of inquiry

appeared to be appropriate to the analysis of a policy

making incident. From the range of available conceptual

frameworks, this study used the policy-community and

policy-network model of Coleman and Skogstad (1990a) as

a conceptual framework for the collection and analysis

of data.

Data Collection and Analysis

The collection of data was guided by the research
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questions outlined in Chapter 1, and by the framework

of the policy-community!policy-network model of Coleman

and Skogstad (1990a).

The two major sources of data for the study were

documentary data and interview data. The research

methodology used in the study draws upon the work of

Bosetti (1990) and her case study of a policy-making

incident in the province of Alberta.

Documentary Data

As the study focused on past events, recognition

needed to be given to the tenets of sound historical

research. Kerlinger (1973) has defined historical

research as:

The critical investigation of events,
developments, and experiences of the past, the
careful weighing of evidence of the validity of
sources of information of the past, and the

interpretation of the weighed evidence. (p.701)

Stapleton (1975) draws out two concepts which are

implicit in Kerlinger's definition (p.65). External

criticism is the search for sources and the evaluation

of their authenticity. Internal criticism is the

evaluation of the relevance, meaning, and dependability

of the data gathered from these sources. Awareness of

these concepts encourages the researcher to maintain a

sceptical attitude towards all sources and all

information gathered from these sources.
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Kerlinger (1973) also urged researchers to rely on

primary sources wherever possible: "A primary source is

the original repository of an historical datum, like

the original record of an important occasion, an

eyewitness description of an event, a photograph,

minutes of organizational meetings, and so on" (p.702)

A secondary source is an account or record of an

historical event or circumstance one or more steps

removed from the original repository. Kerlinger argued

that the use of secondary sources when primary sources

are available is a major historiographical error.

To answer the specific questions posed in the

study, every endeavour was made to obtain primary

sources. Such sources comprised the reports produced by

the consultants during the review and the final report;

the submissions made to the review; press releases and

newspaper reports; debates in the Legislative Assembly

of Saskatchewan; and various other documents which were

made available to the researcher. The consultants who

undertook the review willingly made available their own

files. As much documentary data as possible were

assembled before interviews were undertaken, but some

additional and relevant documents became available

during the course of the study.

A limitation was imposed on the study by the

decision of the department of education to make
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available only such documentary information as was

known to be in the public domain, such as the terms of

reference and ministerial press releases. After both an

oral approach and a written request, the department

refused to make available any information to which

access could be restricted by the province's

legislation on freedom of information. The Freedom of

Information and Protection of privacy Act (1991)

empowers a deputy minister to "refuse to give access to

a record that discloses a confidence of the Executive

Council (i.e., the Cabinet)" [Section 16 (1)]. Such

restriction applies to all advice given to a minister,

including briefing papers, and all records of meetings

of the Executive Council, including the decisions of

the council. The inability to obtain access to the flow

of information between departmental officials and their

minister restricts the ability of the policy researcher

to make authoritative judgements about the political

interaction which occurred around the incident under

investigation.

Despite the restriction detailed above, a

considerable amount of documentary material was made

available by respondents. The available documentary

data were read and analyzed with reference to the

research questions. Notations were made on the

documents to indicate that information was relevant to
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a particular research question. The categorization of

data was derived from the research questions which were

outlined in Chapter 1.

Interview Data

As with Mazzoni and Malen (1985), selected

interviews were used to complement the data collected

from documentary sources and as a means of cross

validation of information. While the original intention

was to use the interview data to supplement the

documentary data, the reverse more often became the

reality. Information derived from interviews was, in

turn, cross-checked with documentary data for

verification and to determine the weight of evidence.

The purpose of the interview was to gather,

through conversation, relevant, valid, and reliable

information about the topic under investigation. An

important consideration was whether to conduct the

interview using closed or open questions (Yin,

1984/1989, p.89). Closed interviews restrict the

respondent to one of several pre-planned responses.

Stapleton (1975) writes that "closed interviews are not

appropriate in those cases in which the researcher has

not the information to provide alternatives from which

the respondent can choose" (p.67). In research about

policy formation it is axiomatic that the interviewee

will often possess data which are inaccessible to the
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researcher. In such circumstances, the open interview

is suitable, and thus was used in this study.

In order to secure the maximum benefits from the

knowledge and insights which a respondent possesses and

can potentially contribute to understanding of the

problem being researched, Dexter (1970) advocated an

approach which he called "elite interviewing" (p.5).

Both Stapleton (1975) and Seguin (1977) used the elite

interviewing approach in their earlier case studies of

public policy making.

In general, elite interviewing can encompass any

interview design within which the respondent is given

"non-standardized treatment". More specifically, elite

interviewing is characterized by the following:

1. Stressing the interviewee's definition of the

situation.

2. Encouraging the interviewee to structure the

account of the situation.

3. Letting the interviewee introduce to a

considerable extent, his/her motives for what he/she

regards as relevant, instead of relying upon the

researcher's notion of relevance.

The elite interview approach was used in this

study and an interview guide was prepared containing a

list of the major areas of inquiry as suggested by the

research questions and related to the framework of the
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policy-community/policy-network model (see Appendix A) .

Generally, these questions were asked of all

interviewees. Many supplementary questions were,

however, asked and the exact form and structure of the

interviews varied considerably.

As with Bosetti (1990), two techniques were

adopted for the purpose of identifying and selecting

interviewees: snowball sampling and purposeful sampling

(p.43). Snowball sampling is a technique used when the

researcher asks the first person interviewed to

recommend others. In this study, the initial interviews

were held with the two consultants engaged to undertake

the review. From these interviews, 18 likely key

informants were identified. Of these 18 persons, 17

were subsequently contacted and agreed to be

interviewed.

Bogdan and Biklen (1992, pp.66-67) recommend that,

once the first few selected individuals have been

interviewed and themes have begun to emerge from the

interview data, it is important to provide examples of

negative cases which can bring new perspectives and

insights to the evolving themes or theories that have

been grounded in the data. Thus, the necessity for

purposeful sampling.

Purposeful sampling is described as the strategy

in which "the researcher uses his or her own judgement
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about which respondents to choose, and picks only those

who best meet the purposes of the study" (Bosetti,

1990, p.45). In addition to the 18 persons identified

by the snowball technique (of whom 17 were

interviewed), another eight persons were selected for

interview through purposeful sampling.

The consultants were interviewed initially in

separate interviews. Subsequently, the consultants were

interviewed a second time, this time in a joint

interview. Two other persons were interviewed a second

time, and further contact was made with five other

interviewees to gain additional information or to check

on information already provided.

The interviewees comprised the key political and

bureaucratic players involved in this policy issue

including the minister of education in the Progressive

Conservative government; the minister of education in

the New Democratic Party government; the deputy

minister of education at the time; the assistant deputy

minister; two other senior officials from the

department's head office; and two regional directors of

education (one of whom undertook an investigation for

the consultants as a part of the review). Then, at

least one representative of the key interest groups

involved in the review was interviewed. Most of these

people had been members of the advisory committee which
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was established as part of the review and/or had

attended an invitational symposium which was held as

part of the review process. Fortuitously, two persons

who were interviewed had also served as members of the

Legislative Assembly. The list of persons interviewed

is shown as Appendix B with actual names omitted to

provide for anonymity.

The interviewees were initially contacted by

letter or by telephone, and the purpose of the study

was explained. In general, the response to the approach

from the researcher was positive. Where agreement was

forthcoming, and where the location of the interview

was appropriate, interviews were tape-recorded and

subsequently transcribed. Where interviews were not

tape-recorded, notes were kept during the interview and

more detailed notes were written immediately after the

interview. Two interviews were conducted by telephone.

Otherwise, interviews were conducted at the place of

choice of the interviewee.

Where extracts from transcripts or notes of

interviews are used in the study, a citation is

provided which establishes a link to the interviewee as

listed in Appendix B. A citation such as 18t, for

example, indicates that the interview was the eighth to

be conducted and that it was transcribed. Reference to

Appendix B shows that this interview was with an
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executive assistant with the teachers' federation. A

citation such as I5n refers to the fifth interview, at

which notes were taken.

Data Analysis

Bogdan and Biklen (1992, p.145) state that data

analysis is the process of interpreting and making

sense out of the collected material. For these authors:

Data analysis is the process of systematically
searching and arranging the interview
transcripts, fieldnotes, and other materials
that you accumulate to increase your own

understanding of them and to enable you to

present what you have discovered to others.
Analysis involves the working with data,
organizing it, breaking it into manageable
units, synthesizing it, searching for patterns,
discovering what is important and what is to be
learned, and deciding what you will tell others.
(p.145)

For a policy analysis case study, Bosetti (1990,

p.48) advocated the concurrent process of data

collection and data analysis. In this way, the

researcher engages in a process of reflective analysis

of the data and identifies potential themes, questions,

and emerging theories.

The concurrent process of data collection and data

analysis was adopted in this study. As interviews were

completed, more detailed analysis of both the

documentary data and the interview data was undertaken

by taking the relevant annotated extracts from both

sets of data and committing the annotations to index
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cards, again classified with reference to the research

questions. Each interview was analyzed in this fashion

before the next interview was undertaken. This

iterative process allowed for commonalities to be

identified and discrepancies between the data also

became apparent. As the number of interviews increased

it was possible to check the perception of a previous

interviewee against the perception of the person being

interviewed. The aim of this analysis was to produce a

synthesis of the available material which would support

a credible explanation of the events being

investigated.

In the course of a study, much incidental

information was gathered, for example in conversation

with people who were aware of the researcher's field of

inquiry. The review of school finance and governance

had generated considerable interest among Saskatchewan

educators, and a number of people offered gratuitous

advice to the researcher which was pertinent to the

study.

Where contradictory evidence emerged from the

data, weight was attached to either frequency of

mention or to the perceived degree of authority of the

respondent. The ascribing of such weight is,

necessarily, a matter of judgement. In some instances

the data were not sufficiently conclusive to provide



77

definitive answers to the research questions and such

instances are noted in the later chapters.

The primary objective of the study was to make

sense of the data that were collected and to report on

the data in a credible manner. To that end, attention

needed to be given to issues of validity and

reliability, to generalizability, and to ethical

considerations.

Validity and Reliability

Opinions differ on the extent to which qualitative

research should meet the traditional canons of

quantitative research such as validity and reliability.

Lincoln and Guba (1985, pp.294-299), for example, use

different terminology - substituting truth value for

internal validity; transferability for external

validity; and consistency for reliability. Regardless

of the terminology used, Merriam (1991) contends that

"the basic question remains the same: to what extent

can the researcher trust the findings of a qualitative

case study?" (p.166).

Seguin (1977) noted that as a case study of public

policy making "does not rely on statistical data, the

usual tests of validity and reliability do not apply"

(p.52). Stapleton (1975), however, gave the same matter

more detailed consideration. Stapleton defined

reliability as "the consistency of measurement when



78

taken by different observers of the same event or by

the same observer at different points of time" (p.69)

In order to maximize reliability, Stapleton argued

that:

The major check on accuracy of ... data is the
continuous crosschecking which the researcher
must perform. The account given by one

respondent may confirm, alter, enlighten, or at
times even negate the account given by another.
The researcher must in some cases make the

judgement, but of course that is one of his
[her] major functions in the research: to render
conclusions based on the best evidence he [she]
can gather. (p. 71)

To Merriam (1991), "reliability is problematic in

the social sciences as a whole because human behaviour

is never static" (p.170). Add to a non-static

environment the many interpretations of what is

actually happening in any situation and Merriam

contends that "there is no benchmark by which one can

take repeated measures and establish reliability in the

traditional sense" (p.170). Lincoln and Guba (1985,

p.288) suggest that the term 'dependability' or

'consistency' of result should be substituted for

reliability and they suggest certain techniques to

assure dependability:

1. The investigator's position: the investigator

should explain the assumptions and theory behind the

study, his or her position vis-a-vis the group being

studied, the basis for selecting informants, and the
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social context from which data were collected;

2. Triangulation: using multiple methods of data

collection and analysis; and

3. Audit trial: the investigator should describe

in detail how data were collected, how categories were

derived, and how decisions were made throughout the

inquiry.

Validity is also problematic. Validity was defined

by Stapleton (1975) as "the extent to which the

observation chosen to reflect a characteristic of a

situation or an individual reflects what is

consensually held to be the 'true' characteristic"

(p.62). As the data in this study are historical, the

observations which reflect the concepts of the model

are made by other people. The researcher must gather

these observations secondhand. Increasing the validity

therefore depends on the skill of the researcher in

gathering data from respondents (p.72).

Carr and Kemmis (1986) stress two points in

establishing the validity of the research. First, to be

valid, an interpretive account must be coherent; it

must "comprehend and co-ordinate insights and evidence

within a consistent framework" (p.91). Secondly, the

account must also be able to pass the test of

participant confirmation; "an interpretive account must

be recognized as a possible true account of what is

__ J
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going on by those whose activities it describes"

(p.91).

In this study, the data collected from documentary

and interview sources were continually cross-checked. A

process of member checking was used during interviews.

This process involved the interviewer rephrasing

answers to check the accuracy of interpretation. The

perceptions of one respondent were also checked against

the perceptions of other respondents. As the number of

interviews increased this process became increasingly

valuable. As Stapleton (1975) suggested, differing

accounts of the same events were indeed provided by

respondents and the researcher necessarily had to

exercise judgement based upon the weight of evidence.

Generalizability

Generalizability, or external validity, is

concerned with the extent to which the findings of one

study could be applied to other situations. This issue

is contentious, having "beset case study investigators

for some time" (Merriam, 1991, p.173). Yin (1984/1989)

notes that "the external validity problem has been a

major barrier in doing case studies" (p.43). Rhodes

(1990, p.310) notes the "perennial problem" of

generalizability.

Many competing approaches are taken to resolving

the issue (Sowden & Keeves, 1988, p.520). One position
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is simply to assert that generalizations from a case

study are neither feasible nor perhaps even desirable.

"Yet qualitative researchers are justifiably

uncomfortable with the notion that the careful study of

cases yields conclusions that pertain only to the cases

studied and to no more" (Eisner & Peshkin, 1990,

p.171) .

A second position is to argue that case studies

should be evaluated in terms of the adequacy of the

theoretical inferences that are generated (Brymer,

1989, p.173). Seen this way, the aim of the research is

not to infer the findings from a sample to a

population, but rather to develop patterns and linkages

of theoretical significance.

A third position is to use many cases to study the

same phenomenon (Merriam, 1991, p.174). This approach

is being taken at the University of Alberta where case

studies are being used to develop a 'picture' of

educational policy making within the province of

Alberta. MacKay (1990) reports that the case studies

provide "a basis for some conjecture about the policy

process" (p.6).

The most commonly used alternative position, and

the one adopted in this study, is to reconceptualize

the notion of generalizability. Such a

reconceptualization is that offered by Cronbach (quoted
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in Merriam, 1991, p.174) who proposes that "working

hypotheses" replace the notion of generalization in

social science research. Rather than generalizability

being seen as producing laws that apply universally, it

may be reconceptualized as "the idea that studies in

one situation can be used to speak to or help form a

judgement about other situations" (Schofield, 1990,

p.208) .

Becker (1990) generally supports such an approach

and argues that, "Researchers cannot avoid devising

working hypotheses about what they study and having

done that, will of course revise and amplify them to

take account of further findings" (p.238).

In writing of case studies of policy making,

MacKay (1990) notes that "the formulation of hypotheses

is, for the time being, a very appropriate activity"

(p.1). With reference to the chosen conceptual

framework, Coleman and Skogstad (1990a) note that the

result of research to date "has been to raise

hypotheses rather than present generalizations" (p.2).

Merriam (1991) notes that "people look for

patterns that explain their own experience as well as

events in the world around them" (p.176). In looking

for such patterns in the complex, diffuse, and dynamic

world of policy making the researcher is able to take

steps to ensure rigour in the research design, and to
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ensure that appropriate measures of reliability and

validity can be met.

Ethical Issues

Ethical issues are certain to be faced in any case

study investigation of the policy-making process. In

overcoming such issues, Finch (1986, p.227) notes that,

above all else, the research must be technically

competent, and rigorously and professionally analyzed

and interpreted. Merriam (1991) asserts that the burden

of producing a study that has been conducted in an

ethical manner lies with the individual investigator

and she urges the researcher "to be conscious of the

ethical issues that pervade the research process, from

conceptualizing the problem to disseminating the

results" (p.184).

In this study, the assumption was made that records

would be available of the advice which flowed between

ministers and advisers and that data would be found

which would allow for the decisions of the government

to be explicated. In the event, access to such

documentation was restricted by the province's

legislation on official information. Reliance therefore

had to be placed upon documentary data which were

available in the public domain and upon interview data.

Steps were taken to ensure that interviewees were

aware of the purposes of the study. An assurance of
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anonymity was provided to all respondents except the

consultants who were engaged to undertake the review.

As the consultants are named and extensively quoted in

the study, agreement was reached on the transcripts of

the interviews with the consultants and authority

gained to use this material. All other respondents are

identified in the study by position only. Of these

respondents, only the then deputy minister of education

asked to see a transcript of the interview and, again,

authority was subsequently given for the use of

extracts from this transcript. As the transcripts of

interviews would allow for respondents to be

identified, the transcripts will be sealed and

available only to accredited researchers.

The most difficult ethical issue arose from the

use of comments which were made when the respondent

asked for the tape-recorder to be switched off or where

it was otherwise clear that the comment made was "off

the-record". As respondents, apart from the consultants

who undertook the review, are not identified by name

some of this difficulty was minimized. It was decided

that no "off-the-record" comments should be reported in

the study as evidence, but such comments did contribute

to the weight of evidence which was accumulated in

answering the research questions.

The study conformed to the ethical guidelines Of
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the University of Saskatchewan, and was approved by the

university's Advisory Committee on Ethics in Human

Experimentation (Behavioral Sciences) at a meeting on

October 26, 1993.



CHAPTER FOUR

HISTORICAL ANTECEDENTS: 1870 - 1990

The appropriateness of governance structures and

financing systems is a recurring theme in educational

policy making (Johns, Morphet, & Alexander, 1983;

Guthrie, Garms, & Pierce, 1988). Certainly in the

province of Saskatchewan, issues related to school

governance and finance have surfaced regularly on the

policy-making agenda of successive governments. This

chapter of the thesis describes the historical

antecedents to the establishment in 1990 of a review of

school governance and finance by the Saskatchewan

provincial government. In particular, the legislative

provisions relating to school finance and governance

are outlined. As a precursor to the present study, it

will be demonstrated that a relatively stable policy

community emerged in the province and that educational

policy making in Saskatchewan can be generally

characterized by a process of consensual accommodation

among key actors.

The Founding Legislation: 1870-1907

Public policy issues do not arrive on the

political agenda de novo. To a varying degree,

historical development influences contemporary policy-

86
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making systems. Policies emerge from a complex

interaction of economic, political, and historical

factors (Heidenheimer, Heclo, & Adams, 1990, pp. 21-

22) .

In Saskatchewan, as in other Canadian provinces,

contemporary educational policy issues are still

influenced to a significant extent by the

constitutional foundations of the province (Giles &

Proudfoot, 1984, p.4). After the control and ownership

of Rupert's Land was transferred by the British

government from the Hudson's Bay Company to the federal

government of Canada in 1870, legislation was enacted

to empower the North-west Territories Council to

establish school districts. The territorial council

could pass school ordinances "as soon as population

requirements had been met for the formation of

electoral districts and the organization of taxation

units" (Funk, 1971, p.24). Thus, the initial provisions

for school finance and governance were put in place and

the size of school districts first became a policy

issue requiring legislative attention. Langlois and

Scharf (1991) report that:

It was clearly established that the authority over

the governance, organization and administration of
education was vested in the government of the

province. Further, since the religious minority
had achieved the right to form separate school
districts .,. a system of local districts and

governance was assured. (p.122)
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The North-west Territories Act 1875 provided the

legislative underpinning - "a system of local school

jurisdictions governed by trustees was anticipated,

provision was made for Protestant and Catholic separate

schools, and electors were defined as ratepayers"

(Langlois & Scharf, 1991, p.121). Subsequently, The

Saskatchewan Act 1905 established both the province and

the constitutional provisions for education in the

province. Funk (1971) notes, however, that

"Saskatchewan attained provincial status without making

any radical change in school district organization"

(p.32) .

In the pioneer days the size of school districts

was initially set at 36 square miles but was reduced in

1887 to 25 square miles in recognition of the

difficulty of transporting children to school. When The

Saskatchewan Act was enacted in 1905, 896 school

districts were already in existence. By 1908, the

number of school districts had increased to 1,705 and

by 1921 the province contained 4,522 school districts.

The size of school districts was regularly debated in

official documents (Funk, 1971, p.33).

To use the contemporary language, the size of

school districts appears to have been a policy issue

requiring attention as early as 1906 (Funk, 1971,

p.33). Langlois and Scharf (1991) draw attention to the
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demographic and geographic characteristics of the

province, and the influence of such characteristics on

the development of school districts and on recurring

debates around "the adequacy of school numbers,

reasonable distances to school, and the range of

services to be provided by the school" (p.122). Steeves

(1992, p.106) contends that the size of the earliest

units of local government was directly related to the

expectation that Saskatchewan would be characterized by

compact communities based upon the family farm.

Economic factors dictated that these early expectations

were not realized. The size of farm units grew and

rural population steadily declined. Steeves (1992)

states that "the traditional rural life-world resulting

from settlement during the late 19th and early 20th

century quickly came under attack by a process of

modernization" (p.106).

As such modernization progressed, a recurring

theme of Saskatchewan educational policy making became

the need to maintain governance structures and

financing systems which would retain educational

provision in rural areas. Steeves (1992, pp.108-109)

points to a consistent demographic trend in

Saskatchewan, concluding that while Saskatchewan's

total population has not changed markedly, the farm

population has declined while urban communities have
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shown a concurrent increase" (p.109). Langlois and

Scharf (1991) contend that, in the face of such

demographic trends, "the period from 1905 to the

present can be characterized as a series of attempts to

resolve the conflict between the increased needs for

access to schools and expansion of programmes, and the

sanctity of the small local school jurisdiction"

(p.127) .

This incipient conflict of aspiration was typified

by the early policies regarding the provision of high

school education in the province. Initially, the School

Ordinance of 1888 allowed for the establishment of

'union schools' - essentially elementary schools but

with some provision made both for high school education

and for teacher training. In 1896, a further ordinance

provided for a school having at least two teachers and

an average attendance of 30 pupils to be called a 'high

school'. With the granting of provincial status in 1905

and the impending establishment of the University of

Saskatchewan, the new provincial government decided to

further expand access to high school education.

Langlois and Scharf (1991, p.128) note that the

government was faced with a choice between the status

quo or an alternative model of provision. The status

quo represented a flat organizational structure with

existing school districts given the ability to expand

.1
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access. The alternative, which was promulgated in The

Secondary Education Act 1907, created new secondary

school districts with their own boards of trustees.

The boundaries of the new secondary school

districts coincided with the boundaries of the

municipality in which they were located (Steeves, 1992,

p.124). Regulations were enacted for teacher

certification, the number of teachers, and for the

provision of library books and laboratory equipment.

Students who did not reside within the municipality

could not attend the school without the payment of

fees. In an effort to encourage the formation of

secondary school districts, incentive grants were

provided. These grants were higher than the grants made

to elementary schools which had high school rooms. Funk

(1971) notes that "this piece of legislation marked the

first time that grants were used as a means of

encouraging the formation of a desired type of district

organization" (p.35). Langlois and Scharf (1991) point

out that the incentive grant scheme was "contrary to

the norm of equitable treatment and the different

recognition of need" (p.129). The principle of equality

of access to secondary education was also ignored.

The 1907 legislation was noteworthy. Even at this

early date in the province's history the provincial

government acted through legislative authority to
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establish a pattern of educational provision.

Centralized control over educational policy was

asserted but the day-to-day administration of education

was to be vested in local authorities. Thus was

established a mix of centralized and local control of

education which is central to an understanding of

subsequent policy making.

The early legislation which established an

educational system in the province enshrined some

fundamental principles of governance and financing

which have underpinned later policies, and which have

been central to the recurring debates about the

appropriateness of these policies. The governance of

education was built upon the principle of centralized

authority over policy determination set alongside

decentralized control over administrative matters. The

financing of education was to be based upon principles

of equitable treatment and equality of access to

educational opportunity.

As subsequent history will show, these principles

assumed considerable significance. Pal (1992) notes

that "every political community has certain historical,

institutional, economic and social characteristics that

transcend the momentary preoccupations of the political

system" (p.122). In this sense, governments are never

completely free to set their own policy agendas.
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The Foght Report: Challenging the Status Quo

How best to organize school districts and how best

to finance education continued to occupy the attention

of policy-makers in the early years of the province.

The move to establish a hierarchy of schools as

laid out in The Secondary Education Act 1907 was

unsuccessful. Langlois and Scharf (1991) report that

"as a result of political pressure from rural, village

and small town districts" (p.129), the system of

differential funding for secondary schools was scrapped

in 1920. In effect, the situation was reversed with the

grant to local school divisions operating high schools

now exceeding the grant paid to high schools organized

under the 1907 legislation (Funk, 1971, p.37). The aim

of policy became "the development of a flat

organization structure and a decentralized education

system" (Langlois & Scharf, 1991, p.129). By 1926, the

principle of equity was more clearly applied with the

level of grant paid to high schools being equalized,

regardless of the organizational structure.

Equality of access was also addressed with

legislative provision being made to increase the size

of the local jurisdiction and the number of students

attending a school (Langlois & Scharf, 1991, p.129).

The School Act 1912 allowed for the establishment of

'consolidated' school divisions, while The Schools
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Grant Act 1912 provided incentive grants as a means to

encourage the establishment of larger school

jurisdictions. Moves towards consolidation may have

been disrupted by World War One but Funk (1971) notes

that when "two or more districts amalgamated to form a

larger district, the smaller district lost its

identity" (p.43). The perceived importance of the

school district in maintaining the fabric of rural

Saskatchewan was demonstrated, and the early

predilections of policy makers in encouraging economy

of scale and efficiency of delivery were confounded by

the attitudes of those living in rural communities.

As an alternative to 'consolidated' districts, an

amendment to The School Act in 1914 created 'conveying'

districts, where students could be 'conveyed' from one

district to another but the conveying district did not

disestablish and, arguably, did not lose its identity

(Langlois & Scharf, 1991, p.130).

Such piecemeal arrangements as 'consolidated' and

'conveying' districts did not, however, address

fundamental issues. As early as 1915, Honourable Walter

Scott, premier and minister of education, was

indicating that the time was approaching when the

educational system would need to be radically changed

if Saskatchewan children were to receive a high quality

of education (Steeves, 1991, p.125). Thus, it was only
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12 years after the establishment of the province that

the government of the day sought the first review of

educational finance and governance. A pattern of review

and report was established in 1917 which was to be

repeated many times in the years ahead.

The government engaged H.W.Foght, an American with

expertise in rural education, "to conduct a major

survey of educational conditions in schools,

particularly rural schools, throughout the province"

(Steeves, 1992, p.126). Foght conducted an extensive

investigation and, in due course, recommended to the

government that significant changes should be made to

existing structures. Steeves (1992, pp.126-127) records

Foght's conclusion that existing school districts were

not able to provide the required standards of

education. To remedy an unsatisfactory situation, Foght

recommended significant changes, most notably the

disestablishment of all existing rural school districts

and the establishment of new municipal school districts

to be governed by five-member municipal boards

(consisting of 3 elected members and 2 members

appointed by the minister). These new municipal

districts would have boundaries which would be co

terminus with existing municipalities, thereby reducing

the 4,075 school districts existing in 1918 to some 300

in number (Langlois & Scharf, 1991, p.132). The
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municipality would also become the unit of taxation for

educational purposes. As Langlois and Scharf (1991)

record:

Foght's solution was to create large school

jurisdictions within which a hierarchical
structure of the schools could offer the various
elementary and secondary programmes. The

jurisdiction was to be of sufficient size that the
support services required by the schools would be
provided from within the local organization.
(p.132)

The reaction to Foght's recommendations is

noteworthy for providing the first indications of an

emergent educational policy community in the province.

Legislation to implement aspects of Foght's report was

drafted in 1919 but was never presented to the

Legislative Assembly (Steeves, 1992, p.127). Debate on

the report continued despite the lack of legislative

action and two important actors can be identified.

Funk (1971, p.54) records that in 1922 the annual

convention of the Saskatchewan Association of Rural

Municipalities (SARM) debated school governance and the

following resolutions were approved:

Resolved that this convention strongly recommend
that the Saskatchewan government make the
necessary amendments to the statutes of the

.

province that will institute a system of munic1pal
school boards.
Resolved that the establishment of municipal
boards be on a voluntary basis.

A link between educational governance and the

structure of local government was reinforced by Foght's

recommendations and the key interest group in the
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province representing rural municipalities took a clear

stance in favour of the general thrust of the

recommendations.

Likewise, another key interest group in the

educational politics of the province, the Saskatchewan

School Trustees' Association (SSTA), also took a

stance. Funk (1971, pp.54-55) reports that J.M.Thomas,

a director of the Saskatchewan Grain Growers'

Association, spoke to the 1925 annual convention of the

trustees' association. Thomas argued strongly in favour

of municipal districts:

The resources of the municipality are dealt with
as a unit - there is equalization of burden on one

hand and equalization of opportunity on the other.
That is it - the larger unit puts in your hands
the machinery with which you may act to equalize
opportunity and burden if you so desire. Today you
cannot do this. The proposed system makes it
possible. (cited in Funk, 1971, p.55)

Steeves (1992, p.127) reports that vigorous debate

ensued, but the concept of municipal boards was

strongly endorsed by the trustees.

Despite the support of the rural municipalities

and the trustees, the recommendations of the Foght

report were not acted upon (Smith, 1992, p.34). The

evidence for the source of opposition to the Foght

report is inconclusive. Funk (1971) draws attention to

aspects of the proposed legislation which would have

led to the abolition of local school boards and allowed

for the closure of any local school, and concludes that

••r_:..4_..
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"the people of Saskatchewan were not ready for this"

(p.56). Funk contends that:

The boards appeared to be concerned about control.

They wanted to make decisions regardless of the

importance of the decision and regardless of the

competence. They saw the school district as their
domain .... The Municipal School Movement was a

threat to the local board's sovereignty ... this

authority was more important than a good school in

many instances. (p.58)

A comprehensive approach to the reorganization of

school governance was foresworn and ad hoc arrangements

reappeared. Langlois and Scharf (1991) record that

"while a variety of mechanisms to foster cooperation in

the delivery of secondary education among jurisdictions

had been conceived, none was effective" (p.132).

The Foght report and the fate of the

recommendations contained therein demonstrated certain

aspects of educational policy making which were to be

repeated. The provincial government recognized that

issues of school finance and governance needed to be

addressed. A review process was initiated and expert

advice was sought. Although there was some support for

the recommendations made to the government, especially

from apparently key stakeholders, no significant

legislative action was taken. Policy issues were

apparently recognized but not resolved. Forces pushing

for the status quo were able to defeat the impetus for

comprehensive reform .

•t illlllllllilllllllA_ �"., ......
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Years of Inaction: 1925-1944

The depression years marked a watershed in public

policy making in many countries as communities sought

solutions to desperate problems. The 'dirty thirties'

entered Saskatchewan folklore as a time of special

travail. Toombs (1962) writes that:

The drought and depression years highlighted the

inequities in the small district system. Among the
most important of these were the startling
inequities in the financial ability of the
districts to support their schools. These
inequities, at a time when even the wealthier
districts were finding difficulty in providing
services, resulted in vanishing salaries,
accumulation of school district debt and debt

charges, inadequately equipped schools, and

poverty stricken teachers. To increase the
difficulties, government grants were reduced and

provincial services curtailed. (p.714)

In the face of financial disaster, Premier J.T.M.

Anderson established a committee, led by N.L.Reid, to

investigate school finances and the existing grant

structure. Reid and his committee recommended that

larger school units should be established as a means of

reducing administrative costs, improving overall

management, securing better interest rates, and

providing better teacher supervision (Steeves, 1992,

p.129). The committee further "reported that

equalization of the tax burden could only be achieved

through the creation of larger school administrative

units" (Langlois & Scharf, 1991, p.132). Again, no

legislative action resulted despite the fact that, as
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Funk (1971) reports, it was becoming increasingly

apparent that "some districts were able to offer better

educational programmes at a lower tax rate than did

other districts with a very limited tax base" (p.64).

Yet more committees set to work - yet more reviews

took place. In 1936, the Jacoby Commission inquired

into provincial and municipal taxation. With regards to

school districts, the commission stated:

The present rural district is frequently stated to
be too small for efficient administration, and it
is urged that consolidated schools with conveyance
of pupils to larger centres ... should be

provided.

The Commission does not deny the possibility that
such changes might represent a technical advance
from the standpoint of educational standards. Yet

they would likewise deprive local communities of
all, or a large part of, the responsibility of
school management. The Commission believes that
the people of Saskatchewan do not at present
generally desire a change in the method of school

management. The present system of administration
may not represent the ultimate in efficiency, but
it conforms to the political desires of the
people. Responsibility for local administration of
schools is a training ground for local government
- and the democratic way is not necessarily the
cheapest way. The Commission therefore refrains
from making any recommendation for present change
in the system of school administration. (cited in

Langlois & Scharf, 1991, p.133)

Again, the importance of the school district to

the fabric of rural communities was stressed and it was

noted that cost-efficient solutions may not conform to

'the political desires of the people'. The commission

did recognize though that many school districts were

facing financial difficulties and its recommendations
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in this regard led to the introduction in 1937 of a

provincial public consumption tax. Toombs (1962) notes

that the new tax provided increased revenue for the

government but "it did not solve the inadequacies of

the small district system" (p.720).

Consequently, the minister of education,

Honourable J.W.Estey, established a Committee on School

Administration, to be chaired by Mr Justice W.H.Martin,

a former premier and minister of education. The Martin

Committee canvassed public opinion on the issue of

larger school units and found overwhelming opposition,

based mainly on the suspicion of increased taxation

(Toombs, 1962, p.723). The government enacted The

School Divisions Act 1940 which allowed for the

establishment of larger school districts on a trial

basis, with ratepayer endorsement. By 1944, not one

school division had been established under the

provisions of this legislation.

Funk (1971, p.73) describes educational policy

making in the period from the establishment of the

province in 1905 through to 1944 as being characterized

by trial and error. Funk writes:

Many administrative schemes were proposed and

attempted to promote centralization. All of these
schemes failed in part or totally because of the

social, political or economic conditions of the
time. The local school boards were content to

remain in their small districts where they could

reign supreme. The government of the province did
not want to antagonize these people by giving
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them something they did not want. (pp.73-74)

One event occurred in this period which had later

significance for educational policy making in the

province. In 1934, the Saskatchewan Teachers'

Federation (STF) was established and formal recognition

was granted in The Teachers' Federation Act 1935

(Riffel,1967, p.8). Toombs (1962) suggests that the

federation "became a powerful advocate for larger units

of school administration" (p.716). The most significant

event, however, occurred in 1944 with the election of

the first socialist government to be formed in the

province by the Co-operative Commonwealth Federation

party (CCF). Many aspects of Saskatchewan life were to

be changed by the new government and educational policy

was no exception.

Years of Action: 1944-1950

The Co-operative Commonwealth Federation party

used the depressed economic condition of the province

to argue that radical change was needed in many areas

of public policy. Eager (1980) notes that in 1944 the

CCF campaigned as a social reform group:

It emphasized that farms would not be socialized,
and it outlined broad plans for post-war
rehabilitation, for socialized health and other
social services, for collective bargaining for
labour, and for abolition of patronage in the
civil service. (p.56)

The establishment of larger school units was
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promised in the election manifesto. Steeves (1992)

reports that, if elected, the CCF undertook to "proceed

expeditiously to implement a larger school unit act"

(p.131). Twenty-six years after the Foght report first

recommended such action, a government was finally ready

to take action. After the election in the summer of

1944, the new CCF government called a special session

of the legislature and, inter alia, enacted The Larger

School Units Act 1944. Funk (1971, p.75) contends that

the government was able to capitalize on the

dislocation of communities caused by World War Two, the

severe shortage of teachers, and the continuing

problems encountered by small school jurisdictions,

both financial problems and difficulties in maintaining

the quality of education. Funk writes:

It appeared as though the people were waiting for
someone to make up their minds for them. They were

resigning themselves to the inevitable but they
reserved the right to criticize and complain about
the ill-effects. (p.76)

Whereas previous attempts at consolidation of

school districts had been permissive, the CCF

government placed the decision-making power in the

hands of the minister. As Steeves (1992) reports,

"Consolidation proceeded by Ministerial order" (p.132).

Such a change in approach was consistent with the more

interventionist philosophy of the CCF. Eager (1980)

notes that although the new government worked "within
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the framework of the existing social and economic

order" (p.57), it nevertheless displayed "enthusiasm

and a reforming spirit" (p.57). Capitalizing on the

uncertainty of the times, the government was able to

outline a specific programme of reform and then proceed

to implement its undertakings. The creation of a system

of larger school units was not a new idea in 1944. But

the CCF government was the first government to confront

and act decisively on this policy issue. Shackleton

(1975/1983) says that, "The rickety frame country

schools were abandoned for reorganized, larger units of

school administration" (p.195).

In the development of the policy on larger school

units and in the passage of the legislation the

influence of the new minister of education, Honourable

W.S.Lloyd, was significant (McKague, 1980). Before

entering the Legislative Assembly in 1944, Lloyd was a

teacher. He served on the executive of the Saskatchewan

Teachers' Federation from 1934 and was president of

that body from 1940 until his election to the

legislature. At the age of 31, Lloyd was appointed by

Premier T.e.Douglas as minister of education and, as

Koester (1976) records, "for the next sixteen years he

concerned himself primarily with educational matters"

(p.6). Clearly, Lloyd had a good first-hand knowledge

of educational issues in the province and he was

-
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determined to be an assertive minister. Lyons (1987)

notes that the new minister wanted "to expand decision

making beyond officials in the Department of Education"

(p.29). McKague (1980) notes that, in time, he became

"the most well-known and widely respected provincial

education minister in Canada" (p.145).

Significant reorganization resulted from the

government's legislative action (Steeves, 1992, pp.134-

135). In 1944, immediately after the passage of the

legislation, 14 larger school units were established;

in 1945, 21 units were formed; and in 1946, 10 more

units were created. By 1947, the department of

education was able to report:

The forty-five larger school units in operation in
Saskatchewan continued to make steady improvement
in the four main problems of rural education,
namely: (a) variations in the economic foundations
of school districts and therefore inequality of

opportunity, (b) inequality of taxation for the
same reason, (c) inability to provide modern
facilities and services which require the support
of a large-scale organization, and (d) over-all
inadequacy of funds. In their short history the
progress of most of these units towards solving
the first three problems has been impressive.
(cited in Smith, 1992, p.159)

Although the last consolidation did not occur

until 1966, the legislative action taken in 1944 must,

nevertheless, be regarded as decisive. Certainly there

were some pockets of resistance to the government's

action but, generally, the consolidation process was

supported and a more efficient governance structure was
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finally put in place. Smith (1992) writes that the

social impact of this reform was significant as "larger

school units contributed to a redistribution of the

province's population", and he concludes that, "It is

difficult to exaggerate the long-run influence of

larger school units on Saskatchewan life" (p.19).

Royal Commissions and Other Distractions: 1950-1964

The Larger School Units Act 1944 was of signal

importance in the development of educational policy in

the province. A policy issue which had been debated,

investigated, reviewed, and reported on ad nauseam was

finally addressed by legislative action. Nevertheless,

the creation of larger school units by legislative fiat

did not end discussion of the need for further

consolidation and centralization in the province

(Steeves, 1992, p.137). Smith (1992) notes that, "The

entity most opposed to the forces of consolidation and

the one most successful at resisting the pressure was

the province's unit of local government - the Rural

Municipality" (p.18). From the time of its election in

1944, the government adopted a number of strategies to

encourage the rural municipalities to accept the

concept of re-organization.

In 1952, the government established a Royal

Commission on Agriculture and Rural Life. Eager (1980,
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pp.140-141) indicates that royal commissions are

generally established for one of two reasons - either

to provide for the cabinet information on a particular

policy issue, or, alternatively, to provide a means of

avoiding immediate action on an issue. Eager writes:

A commission appointed ostensibly to seek out

information may be useful in circumventing
pressure. The delay itself may dull enthusiasm,
new factors may intervene, action may be less

embarrassing at a later date, or the commission
may recommend alternative action. (p.141)

The government's motivation in establishing the

1952 royal commission is unclear although Langlois and

Scharf (1991) record that "the government held the

opinion that it needed proposals on the reorganization

of local government and on the changes in the form of

local government" (p.137). In any event, an exhaustive

investigation was launched which, inter alia, saw the

issue of school district size addressed yet again. The

royal commission submitted its report to the government

in 1956 and devoted a volume to concerns regarding

rural education.

In its various reports, the royal commission drew

attention again to the changes occurring in the

structure of rural Saskatchewan. Larger-scale farming

and increased use of cars had led to a further decline

in the rural population base. There was a significant

teacher shortage at the time and Steeves (1992) records

that, in a brief to the commission, the Saskatchewan
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School Trustees' Association maintained that, at least

in part, the teacher shortage was "due to the existence

of too many small, rural schools" (p.138). The

commission took the view that further centralization of

service was indeed warranted, and that advantages would

also accrue from closer co-ordination between rural

municipalities and school units.

The commission recommended significant changes to

existing structures of local government with the

creation of either a modified or full county system of

government (Langlois & Scharf, 1991, pp. 137-138;

Steeves, 1992, p.138). A modified county system would

be established with co-terminus boundaries between

municipal units and school boards but with school

boards maintaining their autonomy. A full county system

would see an amalgamation of municipal units and school

boards - a newly-established county council would

administer schools through a committee of the council

(similar to the pattern commonly found in England)

Given previous history, such far-reaching

recommendations were unlikely to be implemented

speedily. True to expectations, the government

commissioned further investigation. In 1956, a Local

Government Continuing Committee was established with

the mandate of further investigating the proposed

county system of local government. This committee did
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not report to the government until 1961 but, in

essence, the recommendations of the royal commission

were further supported. It was proposed that 66 new

counties be established, with the average to contain 91

school rooms and 2,024 students (Langlois & Scharf,

1991, p.13?). No clear preference was stated for the

modified or full county system. As Steeves (1992)

records, "It soon became evident that a substantial

body of public opinion" (p.139) was opposed to the

proposed county structure.

Despite this opposition, in 1962 the government

introduced into the Legislative Assembly a bill to

provide for the establishment of local government units

to be known as municipal units or counties. The initial

intention of the government, acting on the advice of

the royal commission and the continuing committee, was

to mandate the new boundaries. The bill as finally

introduced, however, was permissive in nature and

change to existing structures would occur only after

votes of citizens had been taken in existing

municipalities. It is interesting to note, en passant,

that the minister of municipal affairs, Honourable

E.I.Wood, stated in the legislature that changes to the

bill had been made after consultations with the

Saskatchewan Association of Rural Municipalities, the

Saskatchewan Urban Municipalities Association, and
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the Saskatchewan School Trustees' Association (Debates

and Proceedings of the Legislative Assembly of

Saskatchewan, 1962, p.27). The school trustees'

association was associated with the municipal

government associations in consideration of a policy

issue.

A reading of the debates in the Legislative

Assembly at this time highlights themes which recur

throughout the province's history and which are

relevant to the events which are to be outlined in

later chapters.

One theme is the opposition to changes which are

mandated by governments. For example, in the debate on

the proposed county legislation, the Liberal member for

Cannington, R.A.McCarthy, said:

He (i.e., Honourable J.H.Brocklebank, minister of
mineral resources) told us in 1945 that whether we

wanted it or not, we were going to have larger
municipal units and this government has been
working at it in the meantime by various means to

bring it in.

The rural municipal men of this province haven't
been opposed to larger units or to some revision
of municipal boundaries, but they have been

opposed to this thing of the government in telling
them what to do. (Debates and Proceedings of the
Legislative Assembly of Saskatchewan, 1962, p.42)

A second theme is the pervasive wish to preserve

the rural way-of-life in the face of remorseless and

unwelcome change. At the same time as the proposal to

establish counties was being debated, the legislature
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was considering associated amendments to the Larger

School Units Act. In this debate, the Liberal member

for Moosomin, A.H.McDonald, said:

In the province of Saskatchewan today, we have
families, and I could name them, where the head of
the family has to rise early in the morning, drive
fifteen miles in one direction to catch a bus to
send half of his children to high school, come

back, pick up the younger children, drive eleven
miles in the opposite direction to catch another
bus to send his younger children to public school.
On the other hand, my children get up in the

morning, half of my family go a block and a half
in one direction to a public school, or a block
and a half in the opposite direction to go to a

high school. Mr Speaker, do you think it is equal
educational opportunities when some children can

trot off to school in a minute or two, when other
children have to spend over an hour on

transportation to get to a school? The province
was never further from equal educational
opportunities then we are today. (Debates and
Proceedings of the Legislative Assembly of
Saskatchewan, 1962, p.46)

The debates in the legislature around the topic of

local government reform were lively. McDonald accused

the NDP government of "trying to bring about the

complete socialization and the complete dictatorship in

the province of Saskatchewan" (Debates and Proceedings,

1962, p.46).

In the event, the government was distracted at

this time by other events and issues. In 1961, then

Premier T.e.Douglas had moved from provincial to

federal politics and the CCF government was engaged in

an increasingly bitter dispute with the medical

profession over the introduction of medicare
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(Tollefson, 1968, pp. 238-279; Krueger, 1971, pp. 405-

434; Shackelton, 1975/1983 pp. 231-246). Debates in the

legislature at this time are dominated by the exchanges

over the introduction of medicare. Eager (1980) records

that the medicare controversy had the effect of

"exhausting the government's time and energy" (p.59)

and it is not surprising therefore that the government

had little enthusiasm for a major fight over the re-

organization of local government.

When enacted, the 1962 statute on local government

reform was permissive. The government had no

legislative power to impose a county structure. Change

would occur only by way of the expressed wish of the

people living in existing municipalities, an unlikely

prospect. Langlois and Scharf (1991) note that

"proposals for the establishment of a modified county

or county system were dropped from any further

political or educational agenda" (p.138). Steeves

(1992) writes:

Any further meaningful discussion of the county
system, or any other significant centralization of
local government institutions, became politically
taboo among provincial elected officials. It seems

fair to state that this perception largely
continues to the present. (p.141)

Instead of any major re-organization of governance

structures, attention in the early 1960s was again

focused on the need for the improved delivery of

secondary education. In 1963, the minister of
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education, Honourable O.A.Turnbull, announced the

government's intention to reorganize Saskatchewan

schools into a new divisional structure culminating in

comprehensive high schools (Riffel, 1967, pp. 84-86;

Funk, 1971, p.87).

The policy initiative on a new divisional

structure was notable for the pre-emptive action of the

department of education. Riffel (1967) reports that the

minister's announcement was "unexpected" (p.85), and

that:

It became clear that a re-organization of this
nature and scope was a departmental prerogative,
and that while the Department might invite
participation and assist in the implementation of
the plan, it was still, in the final analysis, the
decision-making unit. (p.85)

The Saskatchewan Teachers' Federation, in

particular, was concerned at the government's lack of

prior consultation. Clearly, unilateral action by the

government on educational policy issues was contrary to

the norm. Lyons (1987) notes a "tradition of co-

operation" (p.29) which had been established between

the department of education, the Saskatchewan Teachers'

Federation (STF), and the Saskatchewan School Trustees'

Association (SSTA) on a wide range of issues. As both

the STF and the SSTA had statutory definition in

provincial legislation, Riffel (1967) characterized the

common educational policy-making pattern in the

province as "legalized co-operation" (p.15). Housego

Ilftliililitlilllllt1,i1I4L ..._1
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(1965, p.31) also drew attention to the important role

commonly played by non-governmental organizations in

educational policy making in the province. In arriving

at major policy decisions the minister and the

department of education would generally take into

account, in particular, the views of the STF and the

SSTA. Indeed, Housego asserts that approaches were

often used "wherein organizational elites were able to

compete and bargain in order to enhance a political

consensus and effect province-wide a decision" (p.31).

The action taken by the CCF government to

establish larger school units in 1944 and the policy

decision on comprehensive schools in 1964 would

nevertheless indicate that such consultative approaches

to policy making were not inviolate. On occasion,

governments have appeared willing to take assertive

policy action, even in the face of opposition from key

interest groups. Such assertive action has been the

exception rather the rule.

Inaction Again: 1964 - 1981

The CCF government which had been in power for two

decades was defeated in the 1964 provincial election by

the resurgent Liberal party led by Premier

W.R.Thatcher. Smith (1975) notes:

In their campaign the Liberals avoided becoming
embroiled in debates on particular CCF policies
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such as medicare, a recently proposed county
system to simplify Saskatchewan's local
government structure of several hundred rural
municipalities, and the CCF's last minute
amendments to the Secondary Education Act to
provide public support to Roman Catholic secondary
schools. (p.300).

After the establishment of comprehensive schools

just prior to the provincial election in 1964, the

policy issue of school governance appeared to be

dormant for a lengthy period of time. Steeves (1992)

writes of a period of relative stability: "Although

declining school enrolments continued to produce school

consolidation and centralization, the unit structure

seemed capable of responding to these challenges"

(p.141).

Two key members of the educational policy

community did evince some interest in the possibility

of further centralization. For the Saskatchewan

Teachers' Federation, Hawley and Sackney (1969)

conducted a study of centralization. Relatively

familiar ground was traversed in the resulting report

and, as Steeves (1992, p.143) records, the study

generated no public discussion and exerted no

influence. In 1974, the Saskatchewan School Trustees'

Association commissioned Scharf (1974) to further

review the social and economic changes occurring in

rural Saskatchewan and the implications of such changes

for educational provision. Scharf recommended the
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creation of service support regions which would provide

services to unit boards in such areas as the

supervision and maintenance of buses; maintenance of

school facilities; instructional materials; and

professional consultative staff. The operational

autonomy of the unit boards would be left intact.

The recommendations of Scharf's report were not

directly acted upon but certain trends towards

regionalization were evident during these years. For

example, collective bargaining for teachers' contracts

moved from the level of individual school units to a

regional level of bargaining (Renihan, 1986); although

this change did not occur without major opposition from

the teachers' federation (Smith, 1975, p.313). The

department of education created regional offices at

this time with the aim of improving communication and

providing some consultative services to schools.

Steeves (1992) contends that:

Essentially, it appears that at least some of the
recommendations for further centralization of
administrative structures in Saskatchewan
education were implemented. Regionalization that
would permit better departmental liaison with the
field or provide improved educational services to
rural school divisions was acted upon. However,
these reforms did not infringe upon the autonomy
of boards of education. Any reforms that might
have resulted in significant changes in the
institutional governance structure of school
divisions appear to have been ignored. (p.145)

The reasons for such lack of action on governance

matters may lie in deeply-embedded aspects of
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provincial culture, and an argument can be adduced that

by the 1960s certain unspoken imperatives may have

started to exert significant impact on the evolution of

educational policies. Smith (1992) contends that "in a

province as young as Saskatchewan, the sources of

provincial consciousness need to be nurtured" (p.20).

Smith argues, in this connection, that institutions

such as rural municipalities and school boards have a

significant role to play and he contends that "it would

be a bold dissenter today who would argue that the

maintenance of rural life is not high on the list of

priorities Saskatchewan residents still seek to defend"

(p.21). Langlois and Scharf (1991) referred to "the

sanctity" (p.141) with which the people of the province

regard their institutions of local government.

In this context, it is noteworthy that the rural

way of life was a significant factor in the 1971

provincial election and that the CCF party (known as

the New Democratic Party since 1968) campaigned as the

'champions' of the family farm. Eager (1980) writes

that:

Allan Blakeney and his party were articulate in
denouncing recent federal farm stabilization
proposals which pointed to a consolidation of
smaller farms into larger units and to the
consequent demise of a considerable number of
existing farms. Although the NDP defense of the
family farm attempted no definition of the precise
size that was intended, the term upheld the

concept sacred since homestead days of an

individually controlled farm unit. (p.18S)
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Smith (1975) draws attention to the importance of

rural depopulation, indicating that "the social and

economic dislocation wrought upon an agrarian-based

economy and its emotional impact upon all the

province's residents demanded a response from the

government" (p. 318)

Such a response was not forthcoming. Smith (1975)

further notes:

The depopulation of rural communities was unique
neither to Saskatchewan nor to this period in its
history, yet the social and economic dislocation
it wrought upon an agrarian-based economy and it
emotional impact upon all the province's residents
demanded a response from the government. For this
difficult and perplexing problem the Thatcher

government appeared to have no proposal to slow,
let alone to reverse, the rural exodus. (p.318)

The NDP party was elected as the government in

1971 under Premier A.E.Blakeney and would remain in

office until 1982. In the years between 1944 and 1982

the CCF and NDP parties formed the government for 31 of

38 years and became established as the 'natural' party

of government in the province. Throughout these years,

the CCF-NDP governments relied upon a significant rural

vote and were sensitive both to the concerns of farmers

and to the aspiration of retaining strong rural

communities. Heidenheimer, Heclo, and Adams (1990)

write that "the affluence and temper of an era have

potent impact on policy development" (p.349). During

the 1970s, the NDP government was "substantially
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preoccupied with oil and gas, potash and uranium"

(Eager, 1980, p.190). Economic issues dominated the

government's policy agenda, together with issues of

federal-provincial jurisdiction.

The NDP was re-elected as the provincial

government in 1975 and again in 1978. In these years

little concentrated attention was devoted to issues of

municipal or school governance. Steeves (1992) contends

that the government was reluctant "to raise the ire of

rural residents with proposals for the further

amalgamation, or centralization, of municipal and

educational institutional structures" (p.145). Rather,

the government devoted considerable attention to the

content of what was taught in schools. Arising from a

conference of key educational leaders convened by the

minister of education in mid-1980 a substantial

curriculum review project was initiated.

A Focus on Curriculum: 1981-1991

In 1982, the NDP government was routed and the

Progressive Conservative party formed the government,

led by Premier Grant Devine. The new government

inherited the curriculum review process which had been

initiated by the defeated NDP government, and reform of

the existing curriculum became the primary focus of

educational policy making in the province through the

_______I
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1980s. Issues of finance and governance were dealt with

routinely but no significant attention was directed

towards changing existing provisions or structures.

The process of curriculum review undertaken in the

province during the 1980s is significant in manifesting

an approach to educational policy making which had

become characteristic or typical and which, therefore,

allows for clearer identification of the educational

policy community in the province.

As earlier described, The Larger School Units Act

1944 resulted from decisive government action,

energized by an assertive minister. Such decisive

policy actions have not been characteristic of

educational policy making in the province. From the

1950s onward, policy making in education in

Saskatchewan came to be typified by bargaining and

compromise among organizational elites. By 1967, Riffel

and Housego (1967) were able to report that policy

making at the provincial level could be "represented as

a co-operative system dependent upon the interaction of

the department of education, the teachers and their

professional organization, and the school trustees and

their associations" (p.5). A relatively stable policy

community had emerged, in which the department of

education had "the greatest influence on the final

promulgation of decisional outcomes" (Riffel & Housego,

� -',; ,
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1967, p.8).

The primacy of the department of education is

significant. Within the structure of provincial

government, policy decisions need to be authorized or

ratified by the government of the day, and the

department has responsibility for providing policy

advice to the government. The department also has the

primary co-ordination and leadership role in curriculum

development and implementation. And, most significantly

from the standpoint of the policy community, the

superordinate position of the department in

Saskatchewan was "recognized by other members of the

educational coalition" (Riffel & Housego, 1967, p.8).

Such a depiction is strongly supportive of the

assertion of Coleman and Skogstad (1990c, p.312) that

public policy making in Canada occurs within policy

communities where state actors (i.e., the department of

education) and representatives of organized interests

(e.g., the STF and the SSTA) interact to shape policy.

Harrop (1992, p.16) writes of the policy community

as comprising actors with a common interest and a

common focus on a particular policy area. The actors

have common concerns and will generally have a shared

outlook, "including a willingness to abide by the

informal rules of the policy-making game within that

particular sector" (p.16). Harrop further contends that
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the members of the policy community see advantages from

a "predictable controlled environment" (p.275), and

that "the community may pull together when threatened

by outsiders but left to their own devices the

inhabitants will squabble contentedly among themselves"

(p.275) .

The Saskatchewan policy-making pattern, as it has

evolved, exemplifies the characteristics of the stable

policy community. Housego (1972) contended that the

educational policy-making process in Saskatchewan was

typically the "politics of insiders" where "the

department of education has been instrumental in

creating a web of cooperating interest groups to

provide the machinery for mediating the differences

among those interests" (p.20).

By the late 1970s there was a potential threat to

the stability of the policy community arising from the

clear pressure for an examination of the Saskatchewan

school curriculum (Lyons, 1987). There was also a

perception that the incumbent NDP government had lost

touch with the electorate (Cochrane, 1991). An

invitational conference to discuss the curriculum

called by the then minister of education, Honourable D.

McArthur, allowed the government to be seen as acting

in response to public concern. It was notable, however,

that the subsequent consultation process was dominated
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from the outset by stakeholder groups, i.e., by members

of the policy community.

Following the invitational conference, a

Curriculum and Instruction Review Committee (CIRC) was

established by the minister. As Cochrane (1991)

reports, this "was a mainstream committee drawn for the

most part from the large, established educational

organizations in the province" (p.25). As one informant

to the present study stated:

The same bloody faces were always around the
table. The whole curriculum process was taken
over by a small group of people, and the teachers
always had the upper hand. (II0t)

It can be argued that by this time the government

and the sub-government saw mutual advantage in

containing policy making within the policy community.

Renihan (1992) notes that educational policy making in

Saskatchewan has been characterized by both a

collaborative context and by extensive involvement of

the major stakeholders, with this collaborative

orientation being "elevated at every opportunity as the

symbolic manifestation of the strength and goodness of

the education system" (p.12).

At face value, the strategies used by the eIRC in

the curriculum review process would suggest an earnest

desire to move beyond the sub-government and actively

involve the attentive public (Sackney, 1993, pp.144-

145). For example, the committee distributed a
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discussion paper and 160,000 questionnaires to

residents in the province. Public meetings were held

throughout the province, and widespread participation

was solicited. In due course, the CIRC reported to the

minister in December, 1983, and their report was

published as Directions: The Final Report; in essence,

a blueprint for future curriculum policy (Jones,

Keegan, & Ruane, 1993, p.11). Sackney (1993) notes,

however, that "minimal reference" was made by the

committee to the public input to the policy making

process, and contends that lithe process of consultation

was largely a symbolic action" (p.1S3). Cochrane (1991)

agrees that the process of consultation was never meant

to lead to a dialogue whereby members of the attentive

public might have gained genuine access to the process.

Certainly, the rhetoric of consultation and

involvement did not, in the event, match the reality of

policy making which was retained within the known

boundaries of the policy community. In this connection,

Sackney (1993) notes that governments initiate public

debates and forums "to legitimate their activities"

(p.1S3) while retaining substantial control of the

policy agenda. Cochrane (1991) writes that in the

Saskatchewan context "inconsistencies abound between

what the committee claimed to have learned from the

public and what it recommended" (p.27). Cochrane
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contends that:

The public was presented with a seeming
paradox: in the history of the province, it had
never been asked so openly to offer its views on

substantial proposals affecting education, yet the
conditions for responding were established so as

to completely undermine constructive dialogue.
Overjoyed, perhaps, at even being asked, the

public - and teachers, in particular - never

registered disapproval. This stage-managed process
was a huge political success. (p.27)

Sackney (1993, pp.156-157) concludes that the

curriculum review process was characteristic of

educational policy making in the province. In Sackney's

view, policy making is typified by highly consensual

processes (amongst the key actors) which will most

likely lead to incremental policy development, rather

than radical change (p.156). Sackney further contends

that policy-making bodies prefer to be seen as

responding to demands rather than as imposing

decisions, and "public policy makers by nature will

want to convey credibility and acceptance in their

policy decisions" (p.157).

Such observations are broadly consistent with the

notion of a policy community within which key actors

share a common policy focus and work together to shape

policy outcomes. To use Pross's (1992) terminology,

educational policy making in Saskatchewan (as

exemplified in the curriculum review process) could be

seen to typically occur within the sub-government

(comprising the department of education and key
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interest groups), with some symbolic attention being

paid to the involvement of the attentive public as a

way of adding legitimacy to the process.

According to Lucas (1987, p.187), the maintenance

of consensual relationships within the policy

community, and therefore the avoidance of conflict, has

become a key component of educational policy making in

the province. A high priority has been placed upon

ensuring that an accommodation of interests can be

reached between the department of education, and the

teachers' and trustees' associations. Lucas argues that

"the actual quality of the policy in terms of its

formal purposes is secondary to its ability to generate

political accommodation" (p.187). The pattern of

consensual policy making first identified by Housego

(1964) was clearly in evidence in the curriculum review

process. Sackney (1993, p.157) concluded similarly

that educational policy making placed a high value upon

consensus and that, consequently, drastic shifts in

policy direction were unlikely to occur.

This pattern of policy making, as built up over a

number of issues and exemplified in the curriculum

review process, can be tested further against the

evidence gathered in the course of the study reported

herein. The lessons of history would seem to indicate

that educational policy making in the province has

NtI
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become a process, almost regularized in nature, whereby

action generally results from accommodations having

been reached by key actors within a stable policy

community.

This chapter has outlined the historical

antecedents to the 1990 review of school governance and

finance. It has been shown that issues relating to

school finance and governance have regularly surfaced

on the policy-making agenda of successive governments.

Evidence has been provided of educational policy making

in Saskatchewan as characterized by a search for

consensus within a stable policy community. In the

development of policy, accommodations are typically

sought between competing positions. As a consequence,

policies have developed in incremental fashion. Only

occasionally have governments acted in decisive fashion

to impose policy direction.

Through the 1980s, finance and governance issues

were overshadowed both by the focus on curriculum

reform and, more broadly, by the often controversial

policies being followed by the incumbent Progressive

Conservative government (pitsula & Rasmussen, 1990;

Biggs & Stobbe, 1991; Baron & Jackson, 1991).

Eventually, however, the curriculum review process
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combined with other factors to focus attention again on

finance and governance. The next chapter of the thesis

turns from general historical scene-setting to the more

immediate context within which the 1990 review was

established.



CHAPTER FIVE

THE ESTABLISHMENT OF THE 1990 REVIEW

The previous chapter outlined the historical

antecedents to the review of school finance and

governance which was initiated by the Saskatchewan

provincial government in 1990. It was shown that the

structure of school divisions and the ways of financing

schools have been recurrent educational policy issues

in Saskatchewan since the earliest days of the

province. Further, educational policy making in the

province has been increasingly characterized by a

process of consensual accommodation reached by key

actors within a clearly defined and relatively stable

policy community.

This chapter of the thesis provides the more

immediate context to the establishment of the 1990

review and addresses the first three research questions

which guide the study. First, an explanation is

provided for the emergence of school finance and

governance as a policy issue requiring attention.

Secondly, the expectations held of the 1990 review by

the provincial government and other key actors are

identified. Thirdly, the composition of the initial

policy network, which coalesced around the particular

policy issue of school finance and governance, is

129
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described and discussed.

Emergence of the Issue

The first research question was: why did school

finance and governance become a policy issue requiring

attention?

The research methodology for the study was

described in Chapter 3. In addressing the first

research question, reliance was placed almost

exclusively upon data gathered from interviews although

some documentary data were relevant. The interviews

sought to uncover the perceptions of those who were

involved with the establishment of the review. The

reporting of the data provides a synthesis rather than

a detailed account of the mass of available evidence.

The first relevant document was a ministerial

press release. On August 27, 1990, the minister of

education, Honourable Ray Meiklejohn, announced (see

Appendix C) that a major review was to be undertaken of

"how Saskatchewan's kindergarten to grade 12 school

system is financed and governed." According to the

minister's press release, it was intended that the

review would "encompass a broad range of issues

including the criteria by which funding is raised and

distributed and how these funds are used." In the

minister's contention, such a review was "both timely
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and imperative. We need to ensure that we are

allocating our resources in the most efficient manner

possible so the people of Saskatchewan get full value

for their educational dollar."

The minister announced that the review was to be

undertaken by "two highly capable Saskatchewan

educators", namely Dr. Herve Langlois, deputy director

of administrative services for Saskatoon School

Division No.13, and Dr. Murray Scharf, dean of the

college of education at the University of Saskatchewan.

An advisory committee was to be established "to assist

with the review", comprising representatives from the

Saskatchewan Teachers' Federation; the Saskatchewan

School Trustees' Association; the Association of School

Business Officials of Saskatchewan; the League of

Educational Administrators, Directors and

Superintendents; the Saskatchewan Urban Municipalities

Association; and the Saskatchewan Association of Rural

Municipalities. The review was scheduled for completion

in the spring of 1991.

In a jurisdiction with permissive freedom of

information legislation (e.g., New Zealand), it would

be possible to obtain documents which might detail the

interaction between a minister and the minister's

officials in advance of any such announcement. The

Saskatchewan legislation is not permissive and such
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documents were not made available to the researcher. In

the absence of such authoritative information, reliance

had to be placed upon the perceptions of respondents

who were interviewed.

By his announcement, the minister of education

legitimated a policy issue as having gained a place on

the government's pOlicy-making agenda. How issues move

onto the policy-making agendas of governments is a

fundamentally important question to which a clear

answer is often elusive. Dye (1987) asks:

Who decides what will be decided? Defining the

problems of society, and suggesting alternative
solutions is the most important stage of the

policy-making process. We can refer to this stage
as "agenda setting." Conditions in society which
are never defined as a problem, and for which
alternatives are never proposed, never become

policy issues. They never get on the "agenda" of
decision makers. Government does nothing and
conditions remain the same. On the other hand, if
certain conditions in society are defined as

problems and alternative solutions put forward,
the conditions become policy issues. Governments
are forced to decide what to do. (p.332)

Within the context of agenda setting and problem

definition (to use Dye's terminology), this study

sought to ascertain the reasons for school finance and

governance becoming a policy issue requiring attention.

An examination of newspapers for the period did

not reveal any widespread expressions of concern which

might have motivated the establishment of the review of

school finance and governance. Nor did the record of



133

debates in the Legislative Assembly of Saskatchewan for

the 1989 session reveal any expressions of concern over

education finance or governance. There was no

controversy raging to which a government might feel

impelled to react. Rather, the review seems to have

sprung from the relatively low-key expression of a

variety of issues over a number of years prior to 1990.

In the interviews which were conducted (see

Appendix B), the initial question asked of respondents

was directed towards the genesis of the review. Of the

17 key informants who were formally interviewed, all

responded by mentioning generalized, but relatively

amorphous, concerns which had been manifest for some

years about aspects of school finance in the province.

These concerns related to both the level or amount of

funding, and to the mechanisms by which funds are

collected, allocated, and distributed.

Other factors mentioned less frequently by

respondents as being contributing factors to the issue

of finance and governance gaining prominence on the

policy-making agenda could be grouped as: (1) concerns

regarding declining enrolments and the viability of

existing school board structures, (2) a link to the

curriculum reform process then under way in the

province, (3) the fact that similar reviews were

occurring in other jurisdictions, and (4) the exercise
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of a policy initiative by the incumbent deputy minister

of education.

School Finance

The weight of evidence suggests that the primary

impetus for the school finance and governance review

(hereafter referred to as the SFGR) arose from

consistent expressions of concern over aspects of

school finance.

The initial interviews conducted with Langlois and

Scharf highlighted a variety of concerns over education

finance (lIt, l3t). All other respondents who were

subsequently interviewed also mentioned some aspect of

education finance as a likely reason for the

establishment of the review. This conclusion was

supported by such documentary data as could be

obtained.

The minister's press release announcing the

review, for example, highlighted concerns over funding.

Similarly, the terms of reference for the review (see

Appendix D) are headed, "A study of K-12 education

financing." The preamble to the terms of reference

stated:

Saskatchewan Education will undertake a study of
the province's method of financing the K-12
education system. The study will be comprehensive
in the sense that it will cover all elements
related to education finance including governance
and organization of school divisions. (Langlois &
Scharf, 1991, p.i)
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The concern most frequently mentioned by

respondents in interviews related to perceived

inadequacies in the operation of the foundation grant

formula. The details of the formula are not germane to

this study but, briefly, the foundation grant formula

is a mechanism by which funds are distributed by the

provincial government to division boards in accordance

with the fiscal capacity of each school division.

Funding is greatest for the school division with the

least fiscal capacity, and vice versa. Local school

boards have the freedom to provide services above the

basic standard set by the provincial government by

raising additional funds from the local tax base.

In this regard, a (then) regional director of

education said:

School boards felt, in most instances, that there
needed to be something done with the foundation
formula. They did not believe - the majority still
do not believe - that there was any pressing need
for any changes in governance. But, with the
foundation formula - one of the weaknesses of it
is that while it was built on the very basis of
fairness, it doesn't treat everybody fairly.
(I10t)

Another respondent, a senior official in the

department of education, mentioned that the formula had

been in operation for some years and that the operation

of the formula was therefore worthy of examination. The

official said that "we didn't have a good understanding

of whether our funding mechanism was efficient or
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equitable" (I12t).

The president of the Saskatchewan League of

Educational Administrators, Directors, and

Superintendents (LEADS) said that there was "growing

unease" over the working of the foundation grant

formula (I4n). An executive assistant with the

Saskatchewan Teachers' Federation (STF) said:

The foundation grant program had been in place for
sometime. I think it was recognized that while the
program in general was meeting the objectives that
the government and other agencies had for it,
there were probably aspects of it that could use

improvement. (1St)

Beyond the technicalities of how the foundation

grant formula operated within school divisions loomed

the larger issue of what the general secretary of the

teachers' federation referred to as "taxation fairness"

(I16t). The issue of "taxation fairness" had been

raised over some years by the Saskatchewan School

Trustees' Association (SSTA), and by the

representatives of municipal government in the

province, the Saskatchewan Association of Rural

Municipalities (SARM) , and the Saskatchewan Urban

Municipalities Association (SUMA). These three bodies

were linked, somewhat loosely, in a body called the

Local Governments Federation, and they had been in

dialogue in the years prior to 1990 over concerns

related to education finance.

What exactly was meant by "taxation fairness" was
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not always clear. As revealed by an examination of

their various policy documents, the positions of the

three bodies were not entirely consistent.

The position of SARM, for instance, was that

school boards were not "true" local government entities

and should not, therefore, have access to property tax

revenue (I6n, I27n). In the view of SARM, the

collection and disbursement of revenue for educational

purposes should be a responsibility of the provincial

government. The stance of SARM was well-known and

forcefully articulated. Their position was described by

the general secretary of the teachers' federation as

"fixed and firm" (I16t). In its initial submission to

the SFGR, SARM expressed frustration that their

position had not been adopted in earlier reviews

notably the review undertaken by the Local Government

Finance Commission which reported in 1986. To quote

from their submission, SARM contended that:

When previously discussing the whole area of
education, motherhood issues have always gotten in
the way, confusing the facts. With this new

mandate the consultants are free, in fact charged,
to set aside the motherhood issues and study the
taxation issue in a realm free from emotional
ties. (Saskatchewan Association of Rural

Municipalities [SARM], 1990)

Somewhat by contrast, the urban municipalities

association, in its public stance, seemed more prepared

than SARM to accept that school boards should have
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continued access to local property taxes. The stated

concerns of SUMA related more "to the increasing burden

of local school taxes on the property tax base"

(Saskatchewan Urban Municipalities Association [SUMAJ,

1990). In its initial submission to the SFGR, SUMA drew

attention to what it saw as the "continuing shift of

school funding (for grades K-12) from the provincial

government to the local property tax base" (SUMA,

1990). SUMA policy sought a cap of 25% of school

expenditure being raised by property taxes, and the

following resolution was adopted at the 1990 annual

convention of SUMA:

WHEREAS the executives of the three member
associations of the Local Governments Federation
(SUMA, SSTA, SARM) have agreed unanimously that
the amount of support going to education from

property tax must be reduced; and
WHEREAS the Local Governments Federation agreed
that the objective should be no more than 25% of
school costs coming from property taxes;
THEREFORE BE IT RESOLVED that the 85th Annual SUMA
convention supports this tax shift from property
tax base and wholeheartedly supports the unanimous
agreement of the Local Governments Federation for
a maximum 25% of school costs coming from property
tax; and
BE IT FURTHER RESOLVED that the Local Governments
Federation develop a five year implementation plan
for the 25% school tax policy for presentation and

negotiation with the provincial government.
(SUMA, 1990)

As might have been expected, the school trustees

had a fully-developed position on the issue. Although

the trustees' association had agreed with both SARM and

SUMA (as shown above) that a long-term goal should see
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only 25% of revenue raised through local property

taxation, the SSTA had also adopted a strong commitment

to a policy labelled "60/'92." By this was meant that

the provincial government should assume, by 1992, a

responsibility for funding 60% of the cost of operating

the K-12 education system.

All three bodies had been active in prosecuting

their respective views. For example, the executive

director of the trustees' association commented on the

"60/'92" campaign:

We put a lot of pressure on the government, and I
think they were feeling the pressure. We had our

boards lined up and they were meeting with MLAs,
and they [i.e., the MLAs] were coming back and
saying, "Isn't there something we can do about
it?" ... I'm sure they were coming back on the
minister of education, the deputy minister, and
saying, "What can we do to get some of this heat
off us?" And they were heading into an election.
(I11t)

On the face of it, the trustees' campaign might

have been identified as a significant factor in

influencing the establishment of the review. In an

interview, the minister of the time indicated that he

was certainly conscious of the SSTA campaign but he

would not concede that pressure from the trustees was a

critical factor in motivating the review (118n). The

minister felt rather that the issues of the increasing

property tax burden and declining enrolments in rural

school divisions had been "around for some time" and

that a review would be appropriate. The minister also
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denied that the forthcoming provincial election was a

factor in influencing the timing of the review.

No other respondent identified the trustees'

campaign as contributing to other than the general

climate of concern about education finance. Clearly,

though, concerns about school finance had been

articulated in the period prior to 1990. Both the

school boards and the provincial department of

education were concerned about the operation of the

extant funding formula, while the trustees' association

and the municipal associations had raised concerns

about levels of funding and the amount of funding to be

collected by way of property taxation. These varying

concerns were being made known to the members of the

provincial Legislative Assembly. The concerns may have

been accentuated by the political climate of the time

as the government sought to bring public spending under

greater control in advance of a forthcoming provincial

election.

The expression of various concerns about aspects

of educational finance was clear in the interview data

and was supported in the documentary data. The

consistent expression of these concerns, from varying

quarters, would explain the emergence of finance as a

policy issue warranting attention. There was no single

critical incident which impelled the establishment of
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the review. Rather, as the minister said, the issues

had "been around" and there seemed to be a general

feeling that a review would be timely.

While there may have been agreement that a review

of financial issues was timely, the motivation for

governance to be added to the terms of reference for

the review is rather less clear.

Viability of Existing Structures

As indicated in Chapter 4, the history of

Saskatchewan has in large part been dominated by a

concern to balance the interests and concerns of rural

and urban communities. Kogan (1985) writes:

Educational policy and values interact with the
moods and circumstances of their periods.
Education is a social artefact embodying
aspirations about the good life for the individual
and the best arrangement for the whole society. It
is, therefore, particularly prone to change as

social and economic circumstances change. (p.1l)

In Saskatchewan, a consistent and strong "mood of

the period", which exercises continuing influence on

policy making, is the pressure to maintain and protect

the rural way of life and the viability of rural

communities. Eager (1980) writes of the "myth" of the

prairie pioneer: "He enjoyed an independent life free

of restraint, he was self-sufficient, and he asked no

help" (p .1) .

In this regard, five respondents mentioned the

perceived importance of the school board and, in turn,
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the importance of the local school to the maintenance

of local communities and, by implication, to the

maintenance of the myth of the independent, self-

reliant prairie dweller. Yet, demographic trends

preceding the review had been remorseless. While the

total population of the province remained relatively

static, the population of rural Saskatchewan declined

steadily. In the twenty year period from 1971, the

population in towns and cities grew by 17� and 31�

respectively, while the population in villages and

rural municipalities decreased by a corresponding 17�

and 20� respectively. This population decline in rural

areas had a consequent impact on the viability of

school districts.

Langlois commented thus:

I think there was some concern about efficiency,
about administrative costs, and about the fact
that when you added up all the local trustees, in
some areas there were more trustees than teachers.
(lIt)

Apparently, from such thinking came the linkage

between a finance study and a governance study which

(as Chapter 6 will show) was to prove crucial in

determining the eventual fate of the recommendations

arising from the review process. Whereas the initial

terms of reference for the review, as drafted in the

department of education, reportedly focused solely on

financial issues, the final terms of reference as

A ...I
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published (see Appendix D) included reference to

governance issues.

The deputy minister of the time saw a clear

linkage between finance and governance issues:

Before I accepted the position of deputy minister,
after it had been offered to me, I phoned several

people to see what they thought the critical
issues were. The preponderance of small school
divisions was [an issue], with the resulting
financial inequities, was mentioned to me several
times. (I14t)

In setting up the 1990 review process, the deputy

minister therefore saw finance and governance as being

intertwined, a view which was shared by Langlois who

was initially approached to undertake the review.

Langlois said:

[The deputy minister] phoned me one day to see who

might be able to do the finance study and I said
that if I could get some time off, I wouldn't mind
doing it and I think that it would be a great
project to undertake but I'm only interested in it
if you want to do the governance, as the two go
together. (I1t)

From this conversation between the deputy minister

and Langlois, the decision was apparently made to widen

the terms of reference to include a study of governance

issues and to engage Scharf as the second consultant.

Even so, finance issues predominated in the terms of

reference and were further symbolized by the

appointment of Langlois as the chairman of the review

(with responsibility for finance issues) and Scharf as

the vice-chairman (with responsibility for governance) .
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It should be noted that Langlois had been

concerned about issues of finance and governance for

some time. As an example of the gratuitous advice

offered to the researcher, it was mentioned by one

knowledgeable observer of the Saskatchewan education

scene (not a formal respondent) that Langlois had been

actively promoting for some time the need for a study

of finance and governance issues. In an interview,

Langlois confirmed that he and Scharf had discussed the

need for such a review at least a year prior to the

approach from the deputy minister (lIt). The assistant

deputy minister of the time also said that:

Herve Langlois made it no secret that he would
like to be one of the people involved in the
development of any kind of study around finance
and governance. And he had let that be known to
both the politicians and the bureaucrats in
government. (I13t)

The addition of governance issues to the terms of

reference appears therefore to have resulted from the

insistence of Langlois, although the deputy minister

believed similarly that there was a necessary linkage

between the two issues. The minister indicated too that

he was aware of the impact of declining enrolments on

the viability of the extant school board structures

(I18n) .

As outlined in Chapter 4, any threat to the

viability of rural communities has been a difficult and

contentious issue for governments in Saskatchewan to

• iii••
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confront. Despite the changing demographics in the

province, school governance structures had remained

substantially unchanged since 1944. In establishing the

review, the deputy minister well understood the likely

reaction within the policy community, and beyond, to

any restructuring of school divisions. The deputy said:

There aren't good guys and bad guys in all of this
as far as I'm concerned, because it's sad every
time you watch a rural school being closed and you
see another small village die. The school going is

just one thing; it happens because there is not

enough industry there to keep it viable, whether
farming or something else, but closing the school
is a visible change. Every time you see that

happening and you see the centre of activity move

to a larger place, you can feel the agony of the

people and you can understand their resistance to

change. (I14t)

Despite the likelihood of opposition to change,

the deputy minister decided that the review should be

instituted. By 1990 governments in other places were

also examining educational policy issues.

The Ideological Context

Concerns about education finance were most

frequently mentioned by respondents as the motivating

factor in the establishment of the 1990 review. It

seems likely that the insistence of Langlois resulted

in governance issues being added to the terms of

reference for the review. It seems possible, too, that

developments elsewhere were influential. O'Reilly

(1991b) notes that, lilt is readily apparent that events
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in other countries influence government activity in

Canada" (p. 118) .

The then president of the school trustees'

association said in an interview:

My sense was that the government of the day
decided that, along with a lot of other
governments, that the time had come to do a major
review of how education should be delivered in the
province. (I9t)

A senior official with the provincial department

of education confirmed this view:

Yea, there were other provinces doing reviews at
that time, mainly Manitoba, Alberta, and B.C. And
we thought it was worthwhile to do here. (I12t)

A note on the broader policy context is therefore

warranted. Levin (1993, p.41) notes that many English-

speaking developed countries have undertaken

substantial reforms of public education over the last

decade. Canada stands somewhat apart from this trend.

As detailed in Chapter 2, education is a provincial

responsibility in Canada and ipso facto it is difficult

to develop a coherent national policy. Levin comments

too on the strong role played in educational policy

making by the main stakeholder groups, noting that

"although these groups disagree with each other on many

specific issues, in most provinces they are closely

allied in maintaining their own control over the

direction of education policy" (p.46). Levin contends

that this alliance of stakeholder groups generally
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results in policies which support the status quo;

"there is often an agreement, tacit or not, that none

of the existing interests are to be disturbed" (p.46)

Certainly, the evidence to be detailed in this study

offers broad support for Levin's contention in the

Saskatchewan context.

Somewhat in contrast, Fleming (1993, p.57) argues

that governmental leaders in Canada and the public

have, since the 1970s, increasingly questioned the

effectiveness of public education and the benefits

arising from massive investment in education. Fleming

believes that this questioning will lead to a

transition in Canadian educational policy in the final

decade of the twentieth century; "a transition from a

view of the public school as a universal and

providential agency, to one that sees the school as an

institution more loosely-structured and diverse in

character" (p.57).

Lawton (1992) contends that debates in Canada are

reflecting international debates on the structure and

form of public schooling, while Wotherspoon (1987)

argues that "educational issues have been politically

volatile throughout Canada's history. As fiscal

pressures increase, even matters which traditionally

have not been subject to contention become susceptible

to intense debate" (p.ll). Such a matter for debate
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might be the structure of school divisions in

Saskatchewan.

While accepting Levin's (1993) contention that the

widespread upheavals found in other educational systems

are not likely to be replicated in the Canadian federal

context, it nevertheless seems reasonable to infer that

provincial governments and their advisers were aware

of, and likely to be influenced to some extent by,

international trends in educational policy making.

Not only was there an influence in Saskatchewan

from other jurisdictions though, there was also a

byproduct, which was possibly unanticipated, of the

province's substantial focus on the reform of

curriculum and instruction.

Curriculum Reform

As detailed in Chapter 4, educational policy

making in Saskatchewan during the 1980s was focused

primarily on issues of curriculum and instruction. One

informant referred to the early years of the 1980s as a

"golden era" for Saskatchewan education, brought about

by the leadership of a knowledgeable and influential

minister of education (a former president of the

Saskatchewan School Trustees' Association) and a

highly-respected educator as deputy minister (I5n).

The significant reform of curriculum and

instruction undertaken in the decade is worthy of
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further study. As the process of reform progressed a

link emerged between the generic curriculum review

process and the existing structure of school divisions.

For example, a key thrust of the curriculum reform was

to ensure that all students had equal access to a

broad, general education. Various government documents

published as part of the curriculum review process

insisted that students in rural schools must have equal

access to the quality of education and to the range of

courses that would typically be found in an urban

school. The issue of equal access to courses of study

for all students was seen as particularly difficult at

the senior high school level.

As the decade of the eighties progressed, the

financial situation of the province worsened and, after

re-election in 1986, the Progressive Conservative

government placed more emphasis than previously upon

fiscal restraint. The deputy minister spoke of the

emerging situation in these terms:

We were ... in a time of fiscal restraint and

budget-cutting was something we faced every year.
Another crucial point was that we were trying to
install new curricula all across the province. So,
there was basic educational change going on at
a time of fiscal restraint. (I14t)

An executive assistant with the teachers'

federation also referred to the link between

educational programs and governance issues:

Obviously, the scope of the program and the kind
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of services that students need or should have,
does in some respect relate to the size [of school
districts], and the resources, and things of that
nature. (I8t)

It seems likely, therefore, that concerns

surrounding the successful introduction of the

curriculum reforms contributed to the pressure for a

review of some kind. These concerns were yet another

factor adding to the mix of influences being felt by

the minister and the deputy minister.

Deputy Minister's Initiative

As Osbaldeston (1989, p.17) explains, a key role

of effective deputy ministers is to develop policy

options and recommendations for their ministers, taking

into account political, financial, and other impacts.

In the case under review, the deputy minister of the

time believed that school finance and governance

constituted a policy issue upon which the minister

should be advised. As the deputy minister explained:

It wasn't so much that I thought, "Here's an

issue, here's an important issue." It was more
like many issues, a convergence of factors,
forcing change. (I14t)

The assistant deputy minister of the time believed

that the deputy minister exercised an initiative in

elevating the issue to political attention because "the

deputy of the day was interested in doing something

that had some political significance" (I13t). Likewise,

the perception of two other senior officials within the



151

department of education was that the 1990 review

resulted from a proactive departmental policy

initiative (I7n; I12t), and was not simply the

department reacting to external pressures.

The minister of the day drew attention to his

background as a teacher, being "the first educator to

be minister since George Trapp" (I18n). Likewise, the

deputy minister had a strong background as a senior

educational administrator. In the view of the minister,

both he and his deputy had a "good feel" for the

educational policy issues of the day.

It can be concluded that the initiative for the

study resided with the deputy minister but, clearly,

ministerial concurrence was required and the

announcement of the review was indeed made by the

minister.

Summary

The first research question sought to ascertain

the reasons for the emergence of school finance and

governance as a policy issue.

From the interview data it is apparent that no

clear-cut single factor was consistently identified by

respondents as providing the sole impetus for the

establishment of the 1990 review. To use the words of

the deputy minister, "it was more like many issues, a

convergence of factors, forcing change" (I14t).
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Amongst these factors, respondents most often

identified varied concerns about aspects of education

finance as having the greatest priority. Through the

actions of the school trustees' association and the

local government associations it seems clear that these

concerns were likely to have been most prominent on the

agenda of political concerns. Concerns about education

finance and the desire to get "best value for money"

were highlighted in the documentary data, notably the

minister's announcement of the review.

The remorseless change in the demographics of the

province meant that there was concern for the viability

of existing structures, especially within the context

of major curricula reform and a desire to ensure the

access of all students to high-quality education

regardless of location.

The policy makers in the provincial department of

education were aware of similar reviews being conducted

elsewhere in Canada, and the deputy minister exhibited

a willingness to elevate school finance and governance

to the status of a policy issue needing attention.

The identification of manifold forces impacting

upon agenda definition is not new. Kingdon (1984), for

example, argues that the policy making process in

modern governments does not flow neatly in stages,

steps, or phases. For this reason, it is unwise to try
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and "find the once and only origin of a public policy"

(cited in Pal, 1992, p.126). Certainly, on the basis of

the evidence gathered in this study, the origin of the

1990 SFGR was multi-facetted in nature. The primary

impetus most likely came from concerns expressed by

various influential actors about aspects of education

finance, but other issues were relevant too and this

convergence of issues created a rationale for the

deputy minister to initiate the review process and to

engage the consultants.

The second research question guiding the present

study sought to ascertain the expectations of the 1990

review of school finance and governance held by the

provincial government and by other key actors.

In addressing this question, reliance was placed

mainly upon documentary data, notably the initial

statements of position which were provided to the

consultants by the various interested parties. So far

as is known all of these documents were available to

the researcher. In many instances these statements of

position were detailed documents and indicated that, in

general, the review was regarded as a potentially

important process by the interested parties. The

documentary data were augmented by data from selected
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interviews held with key people in the interest groups.

Expectations of the Parties

The various parties to the review may be

identified as the minister of education; the

consultants appointed to undertake the review; the

provincial department of education; and the interest

groups who were, in turn, invited by the deputy

minister to participate in the review and to provide

statements of position.

As discussed in the previous section, the minister

of education of the day announced the establishment of

the review. The minister's stated expectation of the

review was an assurance "that we are allocating our

resources in the most efficient manner possible so the

people of Saskatchewan get full value for their

educational dollar" (Government of Saskatchewan news

release, 27 August, 1990). Ostensibly, then, the

incumbent government was conscious of a policy issue

and was seeking to assemble relevant advice to

facilitate appropriate decisions. Such a rational-

technical approach to policy making was consistent with

the initial expectations of the consultants engaged to

undertake the review. For instance, Langlois said:

Under the terms of reference that we agreed to,
the thrust of the study was to be primarily
technical rather than political. Our view of the
world was that there had been a lot of talk about
finance and we could make some recommendations
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there which might, hopefully, get done. The
governance side was intended to open the debate.
It wasn't intended to be the answer. (I1t)

In similar vein, Scharf said:

When we first met with [the deputy minister], the
report was to be to the deputy minister. It was to
be given to the executive directors in the
department and it was an internal document. It
wasn't a political document to be given to the
minister. And we were to write it to address
people in the department who were knowledgeable.
(I3t)

This dysfunction between the expectation of the

consultants that the report would be used as a

technical "in-housel! document as against its subsequent

use as a widely-distributed political document may well

have been significant in determining later reactions to

the report. It is noteworthy too in this connection

that the review was established by ministerial

announcement (and apparently with the authority of the

cabinet), but with the report to be presented initially
to the deputy minister. The deputy minister explained

the importance of this subtlety:

It was my committee. Probably, it was my committee
for a number of reasons. By keeping it at deputy
minister level, it took it out of the political
realm somewhat. One would have liked to have taken
it completely out of the political realm but,
obviously, it was a government committee. But it
allowed more flexibility in terms of how it was

presented to the public, what went on, how much
political interaction happened around it. (I14t)

The minister of the day felt that there was some

degree of general acknowledgement that the issues of

finance and governance needed to be faced, particularly
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as the province's financial situation deteriorated

towards the end of the decade. The minister believed

that the locus of the review residing at deputy

minister level would allow for a lessening of the

politicization of the issue (l18n).

The initial expectation of the deputy minister was

that a number of related issues could be dealt with

through the review process with a reduced amount of

political involvement. Both the minister and the deputy

minister were, it seems, keen to have the review

undertaken but with the hope that the process might

result in agreement on future action with a minimal

amount of political decision-making required and with

manageable levels of contention (l14t).

Such an expectation may not have been shared by

other actors. As described earlier in this chapter, the

school trustees' association and the associations

representing rural and urban municipalities had been

prominent in the years before 1990 in agitating for

political attention to be given to their various

concerns about aspects of education finance.

The trustees' association had certainly invested

the issue of school finance with a high priority

(lIlt). Considerable energy had been expended on the

60/'92 campaign. The formal establishment of the SFGR

provided the trustees with a forum and a channel of
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access (and, presumably, influence) to the policy

makers. In a letter to Langlois conveying the initial

SSTA brief to the consultants, the then president of

the trustees' association wrote:

The review of education finance is timely and our

views on this matter are included in our

submission. The consideration of educational

governance structures, school division boundaries
and the impact of the decline in rural population
is appropriate. The issues, however, cannot be

fully resolved without broader public discussion
and full participation of our membership.
(Saskatchewan School Trustees' Association [SSTA],
1990)

The trustees' association saw the review as an

opportunity to push their "60/'92" campaign, with the

aim of ensuring that school boards maintained their

traditional right of access to property taxation while

(hopefully) achieving a higher level of funding from

the provincial government (I11t). On issues of

governance, the expectations of the trustees were more

cautious:

The Association strongly endorses the present
system of education governance but recognizes the
ongoing need to review educational boundaries
within and between school divisions. School boards
have made many adjustments and accommodations over

the last 50 years. The number of school
jurisdictions has been reduced by 89 percent and
since 1980 some 100 schools have been closed in
both rural and urban jurisdictions. It is a

reality for all boards of education that further
adjustments will be necessary as rural and urban
demographics continue to change. The adjustments
and restructuring, though, cannot occur on the
basis of demography alone. There must also be a

potential for program improvement, economies of
scale or other service delivery enhancements.
(SSTA, 1990)

..\



158

Even at this stage of the review process, the SSTA

was expressing an expectation that any school board

reorganization or rationalization should be based upon

a permissive, rather than a prescriptive, model.

The Saskatchewan Association of Rural

Municipalities had the expectation that the review

might focus on taxation issues and avoid the

"motherhood issues" (SARM, 1990) which had allegedly

confounded earlier reviews. The aspiration of SARM to

remove the right of access of school boards to property

taxes was well known.

Similarly, the Saskatchewan Urban Municipalities

Association had an expectation that the review would

focus on issues related to taxation, more particularly

the level of local property taxes. It was the

contention of SUMA that the local property tax base had

reached "carrying capacity", and the Association's

expressed concern was "the need to reduce the property

tax burden" (SUMA, 1990).

The expectations of the review held by the school

trustees and by the bodies representing local

government were relatively clear. The focus was

primarily on issues relating to educational finance.

Certainly, these organizations were identified by

respondents as having been prominent in articulating

concerns about aspects of education finance in the
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period prior to 1990.

A critical incident occurred early in the review

process when the deputy minister assembled an advisory

committee and thereby increased the number of actors

involved in the issue. As well as the trustees and the

municipal associations ,the organizations invited by

the deputy minister to be members of the advisory

committee were the Saskatchewan Teachers' Federation

(STF), the Association of School Business Officials of

Saskatchewan (ASBOS), and the Saskatchewan League of

Educational Administrators, Directors, and

Superintendents (LEADS). The expectations that these

bodies held for the review need to be examined.

As has been shown, the expectations of the

trustees' association focused quite clearly on

financial issues and on the likelihood of changes to

existing patterns of governance. Both SARM and SUMA

hoped that the review might focus on their concerns

regarding levels of property taxation.

Somewhat by contrast, the teachers' federation, in

its initial statement of position, made the clearest

attempt to link the review with educational goals. The

federation said:

Saskatchewan teachers point out that the
structures for school finance and governance in
Saskatchewan must reflect and support the

province's educational goals. Two primary
questions need to be asked in the course of the
review: 1) what financial and administrative
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structures would best support teachers and
students in meeting our goals for education? and
2) what value does our province place on its
system of public education? (Saskatchewan
Teachers' Federation [STF] , 1990)

The STF commented on the finance issues,

supporting both the right of school boards to have

continued access to property taxation and the trustees'

ambition to have 60% of the funding for education

carried by the provincial government by 1992. The

federation also had an expectation that "demographic

changes in Saskatchewan are making major alterations in

the way schools are governed almost inevitable" (STF,

1990). The federation expected that there would be

rationalization of school division boundaries and

reorganization of school divisions as a result of the

review, but expressed the hope that the provincial

government would take the lead in orchestrating such

changes (I16t).

The association representing the business

officials (ASBOS), being mainly the secretary-

treasurers employed by school boards, had an

expectation that the review would address some

relatively technical concerns regarding the operation

of the funding formulae (I23n). The president of the

association at the time believed that the association

had been "quite bold" in asserting that the existing

structure of school boards in the province was no

----"'---
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longer viable (I23n). The association's submission to

the December symposium was, however, couched in

cautious language. The association indicated that it

had only "general comments" to make on governance

issues and stated:

Boundary reviews could be beneficial, but
consultation by all parties concerned is necessary
before changes are considered to ensure that
Education needs will continue to be met and not
eroded. The continuing decline in enrolments will
put significant pressure on School Boards to

react, especially in Rural settings. Boards of
education and their Administrative Staff will need
to continue adjusting to a changing reality and
reduced revenues as they plan for the future.
(Association of School Business Officials of
Saskatchewan, 1990, p.11)

The expectations of the Saskatchewan League of

Educational Administrators, Directors, and

Superintendents (LEADS) are of interest because of the

perception that LEADS was influential both in having

the policy issue elevated to an active status and in

influencing the course of the review. It should be

noted that, unlike the teachers' federation and the

trustees' association, the LEADS organization is

relatively new. It was recognized by provincial statute

in 1984. As LEADS members are employees of school

boards, the potential exists for LEADS members to

experience a clash of loyalty to either the employer or

to the LEADS organization. Both the president of LEADS

at the time of the review (I4n) and the league's

executive director (I1St) indicated awareness of this

a\
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potential conflict.

The deputy minister and the assistant deputy

minister met regularly with representatives of LEADS,

as they met similarly with the other key interest

groups. But both the deputy and the assistant deputy

had also been members of the LEADS organization and

some impression existed that there was a "cosy"

relationship between LEADS and the senior officials at

the department of education (ISn).

The assistant deputy minister of the time

reflected on the influence of LEADS:

The LEADS people recognized that we were in
trouble financially, and that the foundation grant
formula certainly wasn't working very, very well
and that we had to do something about it. They
also recognized that there were some other issues
that weren't on [the agenda], and one was the
whole issue of the smallness of school divisions.
The whole matter of their survival was dependent
on some kind of restructuring. The other part of
it, was that LEADS was looking for a new policy
initiative to develop as a new organization ...

with their own constitution and their own agenda
and their own legitimacy, [LEADS] had to stake out
some ground where they could be the honest brokers
in terms of mediating and providing policy advice.
(I13t)

The executive director of LEADS also used the term

"honest broker" to describe the role which could be

played by that organization (lISt). In terms of

providing policy advice, LEADS was prepared to confront

the issue of the continuing viability of school

divisions in a more assertive manner than the trustees'

association, and this divergence of view was a source

---,____



163

of subsequent tension between trustees and LEADS. In an

initial statement of position, LEADS said:

Many school divisions are currently struggling to
ensure the survival of even basic services and
programs. They face a dire challenge indeed ....

If we are serious about achieving quality
schooling on an equitable basis throughout the
province, there seems good reason to question the
viability of school divisions with too few
students and insufficient resources to do the job.
Moreover, the challenge is to devise ways to deal
with the systemic inefficiencies and inequities
embedded in the current structures, and to arrive
at a system to provide enhanced program delivery
and instructional support services. (Saskatchewan
League of Educational Administrators, Directors,
and Superintendents [LEADS], 1990)

From such statements, it is reasonable to conclude

that LEADS had an expectation that the review might

lead to a rationalization of school division

boundaries, an issue upon which other parties to the

review were either silent or more equivocal in

attitude.

Summary

The second research question related to the

expectations which the various parties had of the

review. In summary, the evidence derived from

documentary data and from interviews indicates that

different expectations were held by the various

parties. While the predominant concerns related to

education finance, there were other issues on the

agendas of the organizations invited to be involved in

the review.

0\
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The school trustees' association was the only

organization to have been involved prior to the review

in an active campaign of lobbying on issues relevant to

the review's terms of reference. The association's

"60/'92" campaign therefore underpinned a clear

statement of position and an expectation that the

review might lead to increased proportion of education

funding being carried by the province.

The municipalities associations were also

concerned about education finance, more particularly

the levels of property taxation being levied on local

taxpayers. These bodies saw the review as an

opportunity to address these concerns.

The teachers' federation and the association of

administrators, directors, and superintendents saw

financial considerations as important too, but these

bodies also indicated an awareness that the viability

of existing governance structures might be called into

question.

The school business officials restricted

themselves to concerns regarding the technical aspects

of the existing financial formulae, and cautious

comments about desirable changes to school governance

patterns.

The minister of education expected that the review

might address a number of issues that had "been
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around", while the deputy minister also hoped that the

review might assist in building a consensus around

desirable changes in both finance and governance.

The consultants engaged to undertake the review

initially expected to be working on a technical

document which might provide a basis for subsequent

policy development. The establishment by the deputy

minister of the advisory committee to the review

changed the parameters of the study, and confronted the

consultants with the varying expectations of the

invited interest groups.

These manifold expectations support the conclusion

of Pal (1992) that the process of problem definition is

contingent and subjective; my problems are not your

problems. The overall policy issue of finance and

governance may have motivated the organizations to

action, but differences of aspiration and expectation

were evident at an early stage and were to become more

significant as the review progressed.

The Initial Policy Network

The announcement of the 1990 review; the

appointment of the consultants to undertake the review;

and the creation of the advisory committee transformed

a nascent policy issue into an item which clearly had a

place on the political agenda. Attention can now be

---------
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given to the third research question underpinning the

current study: which actors comprised the policy

network which initially formed around the issue of

school finance and governance?

In answering this question, data were drawn from

documentary sources together with material from the

interviews. An examination of documentary data allowed

for a tentative identification to be made of those

groups who became involved with the policy network.

Respondents were, in turn, asked to identify those

groups which were involved with the review. There was a

high degree of correlation in this instance between the

documentary and interview data. The groups comprising

the initial policy network can therefore be identified

with a high degree of certainty.

It will be recalled that the policy community

comprises a sub-government and an attentive public (see

Figure 2). The assumption is that a policy issue will

activate a policy network which will draw its

membership from both the sub-government and the

attentive public.

The Sub-Government

The historical perspective on educational policy

making in Saskatchewan presented in Chapter 4 suggests

that, by 1990, a relatively stable educational policy

community had existed in the province for some years.

J. J
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In identifying the sub-government, the earlier

work of Housego (1964, 1965, 1972) is especially

salient. Housego concluded from his study of

educational policy making in Saskatchewan (originally

reported in 1964) that:

The politics of education at provincial level
is represented as an interorganizational pattern,
a cooperative or confederative system dependent on

the interaction of officials in the department of
education, the teachers and their provincial
organizations, and the school trustees and their
associations. (1972, p.17)

The evidence from documents and interviews in this

study would generally support Housego's finding. On

matters of educational policy, the provincial

department of education, the Saskatchewan Teachers'

Federation, and the Saskatchewan School Trustees'

Association were consistently identified by respondents

to this study as the "key players", or, in other words,

as constituting the sub-government component of the

policy community. The deputy minister (I14t) and the

assistant deputy minister (I13t), for example, both

referred to their regular meetings with these groups as

being important in the formulation of educational

policy.

What is notably different, however, between the

time of Housego's study and the current study is the

emergence of the Saskatchewan League of Educational

Administrators, Directors and Superintendents (LEADS)

'--'�--
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as another influential member of the sub-government. In

the "snowball" of potential interviewees identified

from initial interviews with Langlois and Scharf, the

role played in the review by LEADS was mentioned. In

turn, the then president of LEADS confirmed that the

organization had been consulted "at the highest levels"

about the establishment of the review and the terms of

reference (I4n). The assistant deputy minister

confirmed that, in discussions with the department of

education, LEADS had identified finance and governance

as policy issues "that needed to be dealt with" (II3t).

The emergence of LEADS as a policy actor, and as a

member of the sub-government, was not universally

welcomed by school trustees. A degree of tension

existed between some trustees and members of LEADS

about the appropriate role to be played by LEADS in

policy development. Indeed, the perception was

expressed by two respondents (I5n, II0t) that LEADS had

been overly influential in determining the outcome of

the 1990 review. In earlier years, the trustees'

association had held a clearly pre-eminent position of

influence. On local government issues, the SSTA

maintained dialogue with both the urban and rural

municipal associations. On educational issues, the

trustees' association and the teachers' federation were

seen as the key interest groups.
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No doubt exists that, by 1990, this pattern had

changed. Officials of the provincial department of

education recognized LEADS as a legitimate member of

the sub-government. The assistant deputy minister of

the time said:

The active incorporation of LEADS meant that
LEADS, now having become a political sort of
entity with their own constitution and their own

agenda and their own legitimacy, had to stake out
some ground where they could legitimately identify
a major policy initiative that they could be the
honest brokers in terms of mediating and providing
policy advice on. (I13t)

Similarly, the then deputy minister said:

LEADS is a very important group because they have
a perspective, and it's a broader perspective than
the STF because the STF represents the specific
interests of teachers ... when I was there LEADS
was seen as an important partner, representing a

group of influential people. (I14t)

Although three respondents (I8t, I9t, I16t)

indicated that some tensions existed between the key

interest groups (notably around collective bargaining

issues) there was, nevertheless, consistent mention of

the role which the "partners" played in educational

policy making in the province. It is therefore

concluded that, by 1990, the sub-government identified

by Housego in 1964 of the department of education, the

STF, and the SSTA, continued to exist and had been

expanded to include LEADS as a consistent and

influential member.

Further support for the inclusion of LEADS as a

_\
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member of the sub-government is found in the work of

Steeves (1992). In a study of control of educational

decision making in the province, Steeves concluded that

LEADS played a significant role, while noting the

"potential conflict of interest for LEADS members when

their provincial organization took positions at

variance with their board's, and the SSTA's, official

s tance " (p . 3 02) .

The identification of a stable sub-government is

consistent with the assertion of Coleman and Skogstad

(1990c) that policy making occurs within policy

communities within which state actors (i.e., the

provincial department of education) and the

representatives of organized interests (i.e., the STF,

the SSTA, and LEADS) interact to shape public policy.

Likewise, there is resonance with the contention of

Pross (1992, p.121) that the sub-government within the

policy community consists usually of governmental

agencies and institutionalized pressure groups. Pross

argues that the sub-government will typically "consist

of very small groups of people" and, importantly in the

context of the present study, will include

"representatives of the few interest groups whose

interest and support are essential" (p.121).

Housego (1972, p.1S) wrote of the "peculiar quasi

official organization" which existed in Saskatchewan

J
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whereby educational policy development resulted from

the consensus views of "cooperating" interest groups.

Sackney (1993, p.155) asserted too that a highly

consensual policy-making process was the norm in

Saskatchewan educational policy.

The evidence gathered from the interviews

undertaken in the present study would suggest that the

influence of key interest groups continues to be of

critical importance in the development of educational

policy and that the provincial department of education

maintains close contact with these key groups. In many

interviews, respondents made almost ritualistic mention

of the importance of the "educational partners" in

Saskatchewan.

Such a finding is not unique to the Saskatchewan

setting. For example, in writing of educational policy

making in Britain, Lodge and Blackstone (1985) write of

"an educational sub-government in which the various

parties, the DES [the department of education and

science], local authority associations and teachers'

unions conSUlt, bargain and negotiate until an

educational consensus emerges" (p.217). The potential

exists for comparative studies to investigate the

possibility that educational policies are, by their

very nature, policies which require consensus building

(particularly with teachers and trustees) to ensure
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adoption and implementation.

The Attentive Public

In writing further about the composition of the

policy community, identification of the attentive

public is more problematic. The attentive public has

been defined as that sUb-set of the policy community

which is interested in (or affected by) the policies of

the government (Pross, 1992, p.121). Members of this

sub-set will follow the emergence of policies, and may

even attempt to influence the policy-making process,

but they do not participate in policy making on a

regular basis. It is assumed that members of the

attentive public will be motivated by policy issues to

become involved in the networks which form around

issues.

In interviews, the researcher sought to identify

the degree of influence exerted through the policy

network by various groups. The identification of the

sub-government, as described in the previous section,

was relatively straightforward. The frequency of

mention by respondents allowed the conclusion to be

drawn that the department of education, the STF, the

SSTA, and LEADS constitute a stable sub-government. No

other group was mentioned by respondents as being

consistently involved in educational policy making to

the same extent, or with the same frequency, as these
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groups. It may therefore be helpful to refer to the

department of education, the STF, the SSTA, and LEADS

as constituting the "regularized sub-government." Other

groups are therefore, by exclusion from the

"regularized sub-government", assumed to be members of

the attentive public, ready to join the network

depending on the salience of any particular policy

issue.

The policy network which forms around a particular

policy issue provides the link between the sub

government and the attentive public. Issues activate

networks.

In the case under review, the creation by the

deputy minister of the advisory committee enabled three

organizations (ASBOS, SARM, and SUMA) to move from the

attentive public to join with the four regular members

of the sub-government and thereby become active members

of the policy network which formed around the policy

issue.

The business officials' association (ASBOS)

differed from the teachers' federation and the

trustees' association by virtue of its small membership

and from LEADS in not having an established office with

at least a fUll-time executive officer. The membership

of ASBOS contained significant expertise on issues of

educational finance and was attentive to changes in
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policies on financial issues. Nevertheless, the

continued involvement of this association in policy

making seems more symbolic than substantive. This study

seems to confirm the earlier finding of Steeves (1992)

that ASBOS has declined in stature as "a significant

influencer group" (p.232). Coleman and Skogstad (1990c)

note that "variations in the roles and policy efficacy

of organized interests relate strongly to the level of

organizational development of the associational systems

in question" (p.316). As a small and poorly resourced

organization, ASBOS was a relatively minor player at

all stages of the review.

As Chapter 4 indicated, the municipal associations

have had a long-standing interest in educational

finance and attend carefully to any discussions which

might impact either on the power of school boards to

collect taxes or on the level of such taxes. Steeves

(1992) confirmed the membership of SARM and SUMA in the

attentive public. From a study of influence over

educational decision making, Steeves noted some feeling

that SUMA "possessed the potential for effective

leadership" while SARM, by contrast, "would continue to

act as a low tax, agricultural lobby whose efforts to

influence educational decision making would continue to

be focused on taxation levels" (p.355).

What attributes then did the selected members of

\
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the attentive public bring to the policy network in

this instance?

The business officials' association exercised

relatively little influence on the review process. The

other two selected organizations, namely SARM and SUMA,

were more influential, and four respondents ascribed

significance to their presence on the advisory

committee. The organizations representing local

government were not consistent members of the

educational policy sub-government, and their status as

members of the attentive public did not change on

policy issues regarding curriculum and instruction.

Over a number of years, however, these bodies had

consistently expressed concerns over educational

finance. It was understandable, therefore, that the

deputy minister would wish to involve these bodies in

the 1990 review.

The executive director of the trustees'

association regarded it as "important and valuable"

(I11t) that the local government bodies were involved

with the review. The then president of the SSTA

believed that the representatives of local government

"were almost surprised that they would be invited"

(I9t), but concurred that the involvement of SUMA and

SARM with the review was valuable.

Pross (1992) says that the membership of the
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attentive public "ranges from institutionalized group

members and government agencies to individuals and

nascent groups" (p.122). In the case under review, at

least at the agenda-setting phase, the groups which

moved from the attentive public to the network

comprised exclusively such institutionalized groups,

notably ASBOS, SARM, and SUMA.

The deputy minister recognized that by 1990 the

provincial department of education and the key interest

groups (STF, SSTA, and LEADS) comprised a stable sub

government on educational policy issues; the

"cooperating" interest group structure of the landmark

Housego (1964) study.

In bringing together the "regularized sub

government" with three other selected organizations

from the attentive public, the deputy minister, in

effect, constituted the policy network around the issue

of school finance and governance. From the data

gathered in interviews it is concluded that, in this

instance, no other groups, organizations, or

individuals in the attentive public were agitating to

be added to the network. Educational policy making in

Saskatchewan seems to be typified by relative

stability, order, and consistency.

In his earlier study of a teacher education policy

issue, Housego (1964) identified the University of
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Saskatchewan and the Federation of Home and School

Associations as having exerted influence on the policy

making process. In that instance, those bodies were

energized to move from their status as members of the

attentive public to more active involvement with the

regular members of the sub-government in the policy

making process.

Neither body was identified by respondents as

having exercised any influence in the case being

reported herein. While both bodies could still be

identified as members of the attentive public, the home

and school organization appears to have lost any role

as a significant influencer of educational policy

development. On matters of curriculum and instruction

and on matters of post-secondary policy, the

universities in the province maintain their position as

members of the attentive public, clearly becoming on

occasion members of the sub-government. The

universities were not, however, involved in the policy

issue being reviewed in this study. Such a finding

lends support to the notion that the composition of a

policy network will be determined by the issue being

examined. Only an active concern in the policy issue

being considered will motivate a group to move from the

attentive public and seek to join the sub-government.

As detailed in Chapter 2, the term "policy

______I
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network" identifies not just the actors from the sub-

government and the attentive public who are involved

with a particular policy issue. The term is further

used to describe the "properties that characterize the

relationships that form around an issue of importance

to the policy community" (Coleman & Skogstad, 1990b,

p. 26) .

In this case, the lead government agency and six

institutionalized interest groups comprised the policy

network. Three of these groups were identified,

together with the department of education, as members

of the "regularized" sub-government, and three other

groups moved from the attentive public, primarily as a

result of the initiative of the deputy minister to

constitute an advisory committee to the review. The

manner in which this network was initially constituted

allows for a hypothesis to be postulated about the

properties of the relationship among the groups. The

emergence of the network in this case is suggestive of

a closed network of state-group relations. Coleman and

Skogstad (1990b) define such a relationship in this

manner:

In a closed policy network, state decision-making
capacity is concentrated and well-coordinated,
normally through the offices of a single agency
that has persisted for some time. Organized
interests playa prominent role, tending to draw
on highly developed associational systems that

guarantee a virtual monopoly relationship with the
dominant agency. (p.28)

•
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The events outlined thus far demonstrate the

coordinating capacity of a single agency, the

provincial department of education. It was an action of

the deputy minister that instituted the review and it

was the further action of the deputy minister that, in

effect, constituted the policy network. Further,

organized interests have been shown to play a prominent

role in policy making and such interests meet the

criteria of being "highly developed associational

systems" (the only possible exception being ASBOS which

operated in a less well-organized fashion) .

It is further suggested that the policy network

most likely to be found in Saskatchewan educational

policy making will be corporatist in nature. A

corporatist network is defined by Coleman and Skogstad

(1990b, p.28) as comprising two or more organized

interests which participate with the state in the

formation and implementation of policy. In the case of

finance and governance, the network comprised a

relationship between the key government agency (the

provincial department of education); the organized

representatives of the province's teachers, the

province's school trustees, and the province's

directors and superintendents of education; augmented

in this instance by the organized interests

representing urban and rural municipalities and school
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business officials.

Summary

The third research question sought to identify the

initial policy network which formed around the policy

issue of school finance and governance. The weight of

evidence gathered from interviews, supported by the

documentary data, would indicate that the initial

policy network which formed around the issue was

comprised of institutionalized groups, representative

of well-established interests in the province. The

policy network was comprised of the regularized

educational policy sUb-government (namely the

department of education, the STF, the SSTA, and LEADS)

supplemented by three groups admitted from the

attentive public (namely ASBOS, SUMA, and SARM). While

other groups can be identified within the attentive

public concerned with educational policy, in the case

under review no other group sought admission to the

network.

The earlier work of Housego (1964) and this

current study suggest that educational policy making in

Saskatchewan can be typified by a stable policy

community with a regularized sub-government. Issues

will energize the formation of policy networks. Such

networks will bring together the sub-government and

other bodies from the attentive public. As regards

«
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educational policy making, these networks, when formed,

will generally tend to comprise institutionalized

groups and will operate in a corporatist manner.



CHAPTER SIX

THE REVIEW AND THE RESULT

The previous chapter detailed the emergence of

school finance and governance as a policy issue in the

period before 1990. The establishment of a review to

address the policy issue was outlined. The expectations

of the review process held by various actors were

delineated. The initial policy network which coalesced

around the policy issue was described and analyzed.

This chapter of the thesis addresses two further

research questions. First, the procedures used by the

consultants who undertook the review are outlined and

the influences which were brought to bear on the work

of the consultants are discussed. Secondly, the

decision of the government on the recommendations

arising from the review is described and influences

which were brought to bear on the government's decision

are delineated.

The Conduct of the Review

The fourth research question in the current study

was: what procedures were used by the consultants

engaged to undertake the review, and what influences

were brought to bear through the policy network on the

work of the consultants?

182
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In addressing the questions in this chapter the

research methodology was again as outlined in Chapter

3. Reliance was placed variously upon the data derived

from key informants and from available documentary

data. The evidence gathered in answering the fourth

question came mainly from interview data, particularly

interviews with the consultants, the (then) deputy

minister, and with members of the advisory committee

which was established by the deputy minister. Some of

the documentary data were relevant too, notably an

initial background document prepared by the consultants

(Langlois & Scharf, 1990) and the reactions of the

various organizations to that document.

As detailed in the previous chapter, once a

decision had been made to initiate the review of school

finance and governance, the deputy minister of

education engaged as a consultant, Dr. H.O.Langlois, a

senior administrator with the Saskatoon public school

board (II4t).

Initially, the review had been seen by some within

the department of education as solely a review of

financial matters and thought had been given to hiring

a consultant from outside the province, possibly Dr.

S.Lawton, an academic from the Ontario Institute for

Studies in Education who was well-known as an expert on

education finance (II2t).

J
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The deputy minister decided, however, that the

consultant should be someone from within the province

and accordingly the deputy approached Langlois to

undertake the task (I14t). As earlier discussed,

Langlois took the view that finance issues could not be

looked at in isolation from the governance of school

divisions, a view with which the deputy minister

concurred (I1t, I14t). The terms of reference were

therefore widened to include governance issues and the

deputy engaged Dr. M.P.Scharf, dean of the college of

education at the University of Saskatchewan, as a

second consultant (I14t). The final terms of reference

for the review are detailed as Appendix D.

It needs to be emphasized that Langlois and

Scharf, upon appointment, anticipated that their task

as consultants was to prepare a "technical" document

that would be the basis for policy consideration within

the department of education (I1t, I3t). It was not the

initial expectation of the consultants that they had

been engaged to write a policy statement, nor was there

(at the earliest stages) any thought that the final

report of the consultants would become a public

document and be widely-distributed throughout the

province (I3t).

The Advisory Committee

A point of disagreement occurred between the
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consultants and the deputy minister over the

appointment of an advisory committee to the review. As

discussed in the previous chapter, the formation of

this committee was important in activating the policy

network which formed around the issue. The advisory

committee (and it is contended, the initial policy

network) comprised the regular members of the sub-

government (i.e., STF, SSTA, and LEADS) and three

organizations co-opted from the attentive public (i.e.,

ASBOS, SARM, and SUMA). The consultants were

unenthusiastic about the establishment of this

committee. Langlois said:

The deputy insisted on having the advisory
committee which soon influenced the process ... we

agreed with that, but that soon got us more into
the politics of the thing. To the extent that each
of the parties could give us some technical
advice, I think that it could be useful, but much
of the discussion that was going on was about
power, about sharing tax bases - a lot of it
wasn't all that useful. But the deputy felt that
she needed the committee - sort of sitting out
on the side. (I1t)

Scharf recalled advising the deputy minister

against the establishment of the committee, "but [the

deputy] said that it needed to happen, and it did"

(I17t). Both Langlois and Scharf saw the creation of

the advisory committee as changing the dynamics of the

review process. In essence, the activation by the

deputy minister of the policy network meant that

influences would necessarily be brought to bear on the

,. _ •••• ·z •••• " _ •••••
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consultants. Scharf mentioned that "politicians" became

members of the committee, notably the presidents of

SARM and SUMA, and that there was a tendency to

advocate relatively set positions (I3t).

The deputy minister felt that the establishment of

the committee would lead to dialogue amongst the

interested parties (I14t). Those members of the

advisory committee who were interviewed (see Appendix

B) had mixed views as to whether or not useful dialogue

did, in fact, occur. A senior staff member with SUMA,

for example, felt that it was valuable to have the

rural municipalities association involved so that the

SARM position on removing the access of school boards

to property taxation could be debated (I6n). Another

respondent (a school board superintendent) felt,

however, that the position of SARM was inflexible and

that there was little meaningful exchange of views

(ISn). The same respondent noted that the traditional

"partners" in educational policy making (i. e., the

members of the sub-government) were not "particularly

argumentative" in the advisory committee forum, but

that the members of the committee who were co-opted

from the attentive public (notably SARM) were more

willing to raise contentious issues and to advocate

fixed points of view.

In any case, the consultants called relatively few

\
_\
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meetings of the advisory committee and the opportunity

for the committee to exercise any influence over the

review process was restricted.

The School Board Survey

Almost immediately after their appointment, the

consultants decided to gather information which would

assist with the review (lIt, 13t). To that end, an

experienced regional director of education was engaged

to visit a number of school boards throughout the

province (II0t). A mix of school divisions was selected

by the consultants and interviews were then conducted,

generally with the board chairperson, the director, and

the secretary-treasurer. Langlois described what was

intended:

We structured some questions - we sampled and
stratified it to get different types of

jurisdictions and we asked him to go around the
province and determine whether equal services were

being provided to kids. What the issues were out

there, and prepare a report for us based on that.
So that gave us at least a picture of what people
were thinking out there. (lIt)

The director who made these visits reported that,

with one exception, he was made welcome by the school

boards which he visited:

I was treated well as I went around the province,
but then I've been around this province with
school boards for thirty years. And I had no

hostility at all. Some of the questions were not

easily answered, but we got useful information.
(IIOt)

Langlois saw the procedure of selected visits to
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school boards as a way of containing the incipient

politicization of the review process and of resisting

pressure to hold public hearings. Langlois said, "We

felt that if we got out there and held hearings, we

would more than quickly move from a technical report to

a political report" (llt).

The December Symposium

Another strategy used by the consultants to

maintain the technical-rational approach to the review

was to hold an invited symposium in Regina in December,

1990. Prior to this seminar, the consultants prepared a

substantive background report (Langlois & Scharf,

1990). This report set out a considerable amount of

information relevant to the terms of reference for the

review, being described by the consultants as "an

internal technical paper" (p.i).

The report provided detailed information on levels

of funding; alternative methods of taxation; and

patterns of school division governance and

organization. A large amount of statistical and

associated information was contained in appendices.

Further, the consultants sought to structure the

discussion at the symposium by posing a number of

issues for discussion and inviting the various

organizations to address these issues in their

submissions to the symposium.
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Those invited to the symposium were

representatives of the organizations who were members

of the advisory committee - in other words, the members

of the embryonic policy network. Officials from the

department of education were in attendance as well as

an official from the Saskatchewan Assessment Management

Agency, a governmental body which has responsibility

for setting the value of property upon which taxation

levels can then be based. The only other person invited

to the symposium who was not affiliated to any of the

organizations now identified as belonging to the policy

network was a professor in educational administration

from the University of Saskatchewan who had well

recognized expertise in educational finance.

Again, it is noteworthy that the symposium

audience reflected the closed policy network which was

identified in the previous chapter. Those invited to

the symposium were almost exclusively members of the

institutionalized interest groups which formed the

policy network.

An examination of the documentary data shows that,

in general, the statements of position provided to the

consultants in advance of the symposium were thorough,

and that genuine effort had been expended to address

the issues which had been raised by the consultants.

Only the submission from the rural municipalities
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association could be described as cursory.

The majority of respondents who attended the

symposium and who were interviewed saw the symposium as

a valuable exercise. The executive director of the

school trustees' association, for instance, commented:

Certainly the symposium was treated very, very
seriously and it was important, in my judgement,
to the process. I mean it forced people together
and got them around the table. (lIlt)

In particular, the symposium was seen as an

opportunity to deal with the SARM position on school

board access to property taxation. In essence, SARM was

isolated in arguing for the removal of school board

right of access to the local tax base (I16t). For the

trustees, continued right of access was seen as

essential to the exercise of meaningful local autonomy,

and this position was supported by LEADS, by ASBOS, and

by the STF. The urban municipalities association

stated:

While SUMA is prepared to argue the merits of non

property tax funding of education, including new

tax alternatives, it is not currently suggesting
that schools should have no access to the local
property tax base. But it would like to see that
access "limited", in order to better reflect the
limited carrying capacity of the property tax
base. (SUMA, 1990)

At the symposium, the consultants arranged for an

initial presentation to be made by Dr. R.G.Murray, who

had recently chaired a major governmental inquiry into

the reorganization of health care delivery in the

\
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province. Dr. S.Lawton was brought in from the Ontario

Institute for Studies in Education in Toronto to speak

to trends in the financing and governance of schools in

other jurisdictions in Canada. A presentation was made

by a senior official from the department of finance on

"taxation structures with emphasis on the Saskatchewan

context. It

Each organization represented at the symposium was

given time over the two days to speak to its statement

of position, and on the last afternoon discussion

groups addressed the issues which had been raised by

the consultants.

By the end of the symposium, the consultants had

amassed a formidable amount of information. There was

information gained from the commissioned visit to a

selected number of school boards across the province.

There were the statements of position from the key

interest groups in response to the background

information document prepared by the consultants. And

there was a considerable amount of factual information

which was being assembled from various governmental

agencies.

The Consultants at Work

At this point, the review had considerable

momentum, bearing in mind the earlier announced

expectation that the review would be concluded in the



192

spring of 1991. After the symposium in December, 1990,

the consultants worked largely on their own and

meetings of the advisory committee were infrequent

(I3t). Meetings were held separately with some of the

groups represented on the committee, notably the

trustees and the teachers.

Langlois said:

We saw the SSTA as being the primary actor, other
than the department or the provincial government.
And so we took it upon ourselves to sit down with
them from time-to-time and test some ideas. Just
to say, "Here's where we think that we might be

going and what are your reactions and so on."
(I1t)

Scharf said similarly that "we tried to work very

closely with the school trustees and get their

reaction" (I3t). Both Langlois and Scharf attended the

regular SSTA winter seminars held in early 1991.

Langlois recalled the purpose of such meetings:

That was very descriptive stuff. We weren't even

flagging any directions. Just, "Here's the
information, here's what's happening in the school
system in Saskatchewan, and here are the trends,
and so on and so on." So, in that sense, what we

were trying to do was flag the issues and to try
and bring some people along with us. (I1t)

It is clear that the procedures adopted by the

consultants were aimed at maintaining a relatively

closed approach to the review process. Bearing in mind

that the consultants wanted to adopt a rational-

technical approach and saw their task in non-political

terms, it is not surprising that attempts at

I�
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consultation were carefully structured. While the

consultants were willing, to some degree, to share

their thinking and to test ideas, the ownership of the

final report would clearly lie with the consultants.

The consultants did not regard consensus-building as

part of their remit, nor were they overly concerned

about the likely political acceptability of their

recommendations (I17t).

In this regard, the consultants were given

comparatively free rein by the deputy minister.

Respondents who were interviewed from the department of

education had a clear understanding that their role as

officials was to provide such information as the

consultants might request, but that they were not

required to advise the consultants of any preferred

departmental (or governmental) policy position (I7n,

I12t) .

The deputy minister met with the consultants on a

number of occasions. The deputy said:

It was a very important committee to me for
several reasons. One, I believed very strongly in
the fact that change was needed. Two, I guess I
was aware that it would create (even handled in
the most appropriate way), a great deal of
apprehension in the province. And I felt as a

deputy, it was my job to manage it in such a

way that it didn't embarrass the minister while
difficulties were resolved. So, I knew as closely
as I could within the time I had available what
the consultants were thinking, and what they were

doing. However, I didn't keep in touch with the
minute details. (I14t)
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In meeting with the consultants, the deputy

believed that she was seeking information rather than

attempting to direct the course of the study towards

some pre-determined outcome (I14t). There was no

evidence uncovered in this study which would indicate

that the consultants were subject to any external

direction, either from the minister directly or through

the deputy minister. The deputy said:

I thought that we had two very knowledgeable
people doing a great deal of research and they
were the experts. I felt that it was my job to

keep in touch with what they were doing so that I
didn't get any surprises nor would the minister.
So that it could be a truly educational committee
to the greatest extent possible. (I14t)

Langlois concurred in stating that the

independence of the consultants was respected:

To [the deputy minister's] credit, there was no

attempt to interfere with the independence of the
study. We were asked to do a job and there was no

arm-twisting or anything like that to, you know,
get us to come to our senses. (I1t)

During the early part of 1991, the consultants

continued to work on their report and periodic

consultations were held with some of the interested

parties. A progress report was published which provided

an analysis of school divisions and the operation of

the existing foundation grant program. Taxation issues

were discussed in this report and a recommendation was

made regarding transportation. It is curious that this

progress report was not mentioned by any respondent,
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and, so far as could be ascertained, no action arose

from the progress report.

The earlier announced deadline of the spring of

1991 for the completion of the final report was not

met. Political events became increasingly significant

through the summer of 1991 as a provincial election was

called for the fall of that year.

There is no way of ascertaining with certainty

what might have happened to the report if it had been

completed and presented to the deputy minister in

advance of the 1991 provincial election. The minister

in office at the time indicated that he did not believe

in establishing committees or reviews where action

would not result (I16n). Nevertheless, it seems

unlikely that a report which proposed sweeping changes

to existing patterns of school governance would have

readily found a place on the political agenda in the

run-up to an election which the incumbent government

was not confident of winning.

In the event, the provincial election held on

October 22, 1991, resulted in heavy defeat for the

incumbent Progressive Conservative government and the

New Democratic Party formed the new government led by

Premier Roy Romanow.

It can be assumed that any political ownership of

the review which may have existed previously
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disappeared with the defeat of the conservative

government.

Around the time of the election the consultants

"went underground" to use Langlois' phrase (lIt). Their

report was, however, close to completion at about this

time and the consultants met with the deputy minister,

also in October, to provide an outline of their likely

recommendations.

It is pertinent to stress again that the

consultants were relatively unconcerned about the

political acceptability of their recommendations.

Although it had been agreed that Langlois would have

primary responsibility for the part of the report

dealing with financial issues and Scharf likewise for

governance issues, the consultants worked largely as a

team and discussed their recommendations with each

other before writing the report (lIt).

It was apparent from the earliest stage of the

review process (as outlined in the previous chapter)

that the part of the report likely to attract the most

attention would be that dealing with governance issues,

and especially any proposals to reorganize school

districts. It is important to understand, therefore,

that the consultants told the researcher that they were

concerned to develop what they regarded as "an ideal"

for the province (lIt). The consultants did not see
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their task as providing to the deputy minister a report

based upon compromise that might be acceptable either

to the government or to the other interested parties.

Langlois said:

On the finance side, we tried to develop something
that we thought would work and, if implemented,
would realize the objectives of fairness and that
kind of thing ... So, on the finance side, we

tried to develop something there that would work
in Saskatchewan. On the governance side, our role
was to open up the debate .... 1 came to the
conclusion that we needed to put out something
that would probably be close to an ideal. (lIt)

The consultants decided to recommend in their

report that the existing school districts should be

reorganized into larger units of administration in

order to become full-service divisions. Langlois

recounts the discussion with Scharf on this issue and

the associated debate between the consultants on the

likely size of the new districts that would result from

such a move. Of all of the issues confronted by the

consultants and of all the decisions that they made,

the issue of school district size and the decision to

recommend larger units proved to be the most

portentous.

Langlois recounts the decision-making process:

I think it was a Saturday, and we were sitting
downtown. And, OK, 7,000 [students] seems to be
the appropriate number if these objectives are to
be met. So, we kind of decided that and I said,
"OK, now we have got to map that out." I got this
big map and we said, "OK, now what would that mean

if we were looking at 7,000." And, so we started

pulling the numbers together. If you went to the

\
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south-west, you had to do everything from Swift
Current west and south, including Swift Current.
If you went to the south-east, to get 7,000 you
would have to include both Weyburn and Estevan in
the same school division unless you went up .,.

because one of the issues we worked with was

community, a sense of community. And I remember
when we looked at that and we said ... we didn't
realize that it would be that tough, that's what
it really meant. And then we said, "OK, this
isn't going to fly, it's going to be difficult."
But, again, if you go back to the original premise
of the study, it was meant to be a technical
analysis and, to me, the conclusion was that it
had to be done. So, that's why we decided to ...

because our sense was, well, if we compromised on

what we needed to do and, let's say, that to make
it more politically saleable we go to 5,000. Then,
of course, there's a danger that there will be a

further compromise, and that's the inevitable
result. Now, we didn't put it up at 7,000 hoping
that it would settle at 5,000. I think that 7,000,
all things considered, is an appropriate balance
based on today's numbers ... and also leaving some

room for some shrinkage. (lIt)

Of such conversations are great decisions made.

Langlois and Scharf decided to recommend in their

report that reorganized units of administration should

be created with an enrolment, on average, of 7,000

pupils. Further, they decided to include in their

report two maps which would indicate the possible

impact on existing structures of such a reorganization.

These maps are reproduced as Appendix F.

No single aspect of the review process aroused as

much comment from respondents to this study as the

decision of the consultants to include these indicative

maps in their report. As the latter part of this

chapter will show, the maps became a focal point of

�.-___:..-.-.-
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reaction to the report and were perhaps instrumental in

influencing the decision of the newly-elected NDP

government on the recommendations of the review.

The deputy minister recalled being briefed on what

the consultants were going to recommend:

I can remember questioning them on the size of the

regions that they recommended. I was, I think,
surprised that the regions were as large as they
were. And, I remember that they were together in
their thinking on this. They believed that there
was no point in doing the reform, in disrupting
things, unless you made the regions large enough
to make a difference. (I14t)

As earlier mentioned, the consultants had never

seen the advisory committee as an integral part of the

review process and they certainly did not seek to gain

any agreement from this committee to the final report

or the recommendations contained therein (I3t). The

executive director of the trustees' association

recalled:

I think we had a sense that they were thinking of
larger school divisions, but we didn't know what
the numbers were. We didn't spend a lot of time
speculating about the numbers, either. Some, but
not a lot. (I11t)

In due course, the final report was completed and

transmitted to the deputy minister of education on

December 13, 1991.

Summary

The fourth research question focused on the

procedures used by the consultants during the course of
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the review, and sought to identify the influences

brought to bear through the policy network on the

consultants' work.

The procedures adopted by the consultants were

consistent with their desire to approach the task in a

rational-technical manner, and to reduce the potential

for pressure to be brought on the task through the

policy network. To this end, the consultants carefully

structured the information-gathering phase of the

review through the commissioning of a report based upon

visits to a selected number of school boards and

through the holding of an invitational symposium where

discussion was structured by way of a document prepared

by the consultants. Although the deputy minister

insisted on the establishment of an advisory committee,

this committee was little used by the consultants and

exerted minimal influence on the final report or on the

recommendations contained in the final report. Periodic

discussions were held with at least some of the

interested parties but the consultants never saw their

task as the development of consensus around their

likely recommendations. Equally, the consultants were

consistently anxious to reduce the opportunities for

pressure to be brought to bear on their work.
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The Fate of the Report

The fifth research question asked: what decisions

were taken by the government on the recommendations of

the review, and what influences were brought to bear

through the policy network on the governments'S

decisions?

In addressing this question, data were drawn

primarily from interviews with respondents, and

secondarily from relevant documentary data which

include media coverage of the report, the reaction to

the report, and the government's decision. Again, it is

necessary to state that access was not provided to any

official documents which would allow the researcher to

track the flow of advice between the minister and the

departmental officials.

Change of Government

A change of government occurred as a result of the

provincial election held on October 22, 1991. As

earlier noted, the report arising from the review had

not been completed prior to the election.

As the review had been commissioned by the deputy

minister and not by the minister, the consultants

continued with their task beyond the change of

government, despite the defeat of the previous

minister. Such an action was, of course, consistent
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with the hope of the consultants that their report

would be "non-political" (I3t). The consultants met

with the deputy minister in October to provide a

briefing on the contents of their report and the

finished report was sent to the deputy on December 13,

1991. In their letter of transmittal, the consultants

wrote:

We express our sincere hope that this report will
assist in the restructuring of educational finance
and governance to improve the services provided to
Saskatchewan youth (Langlois & Scharf, 1991).

The report arising from the review was exhaustive.

It comprised 252 pages of closely-typed text, together

with appendices and numerous tables and charts. In

total, 44 recommendations were forwarded to the deputy

minister for consideration.

The detailed content of the report is not relevant

to the current study, but the main points need to be

outlined. The consultants had addressed all of the

terms of reference contained in their mandate, and made

recommendations on all areas.

The consultants recommended that the existing

foundation grant model of funding should be retained

although modified to include elements of a resource

cost approach. School boards were to retain their

traditional rights to establish spending levels and to

access the local property tax base. The consultants

suggested that a School Finance Review Board should be
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established to advise the minister on desirable levels

of funding. In terms of governance, the consultantS

argued that a restructuring of school divisions, along

with improved programs for the distribution of funds,

would help to ensure both greater equality of

educational opportunity and more efficient use of

resources. The consultants thus foresaw 14 or 15 larger

units of administration for schools, with an average

student enrolment of around 7,000 students. A special
commission would adjudicate on the boundaries for the

new districts. A school board would be constituted for

each new larger unit, but each local school would also

have a new school council with certain delegated

powers. Many other detailed issues were addressed.

Even a brief summary of the report would indicate

that it was a complex and comprehensive document which

would require careful study. The consultants had been

true to their brief which they understood to be the

production of a "technical" document as an initial

basis for policy making.

At the time that the report was completed, very

soon after the provincial election, the deputy minister

was establishing a working relationship with the newly

appointed minister of education, Honourable Carol

Teichrob (I14t, I27t). As inevitably happens with a

change of government, there was considerable activity
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around the new government's main policy areas. In this

case, the newly-elected NDP government revealed a

fiscal crisis which would quickly come to dominate the

government's policy-making agenda (I27t).

Amongst the many issues clamouring for the

attention of the new government, the report of a review

on school finance and governance must have rated a low

priority, especially when the review had been announced

by the minister in the recently-defeated government. It

will be recalled that the earlier expectation of the

consultants who undertook the review was that their

report would be used by the officials within the

department of education as information for preparing

policy options for the government (I1t). Even as the

report was being sent to the deputy minister in

December, 1991, it was still the assumption of the

consultants that the report itself would not

necessarily be published but rather that the

information contained in the report would be used as

the basis of future governmental policy making,

possibly as the basis for a governmental white or

green paper (I17t).

There was, however, widespread interest amongst

the members of the policy community about the report

and its likely contents (I11t). While such interest

existed, the new government apparently did not have any

\
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pre-determined policy stance on the issue of school

finance and governance and was therefore not in a

position to set out any proposed policy action (I13t)

Accordingly, the decision was made to publish the

consultants' report in toto. A report which had

originally been seen by the consultants as a

"technical" document, addressing quite complex and

technical policy issues aimed primarily at an in-house

audience, was about to be made publicly available and

widely distributed, but unaccompanied by any explicit

commitment to subsequent government action.

The new minister recalled receiving the report

soon after taking office. The minister felt that the

report was thorough and useful but that the consultants

had addressed inadequately such issues as the growth of

the aboriginal student population; the potential impact

of future treaty land claim settlements on the

governance of schools for aboriginal students; the

governance of Catholic schools; and the potential of

distance education to provide educational opportunities

in sparsely-populated rural areas. Despite these

reservations, the minister decided to release the

report:

We are going to release it (i.e., the report) and
we are gOlng to try to have a consultation
process. If it doesn't do anything else, it will
get people talking about - "if we don't want this,
then what do we want?". There is a very general
feeling in the educational community, and in the

\
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general public, that something needs to be done.
Out of having a discussion around it (i.e., the
report) we might come up with an exercise that was

more broadly-based and lead to something good.
(I27t)

The Release of the Report

The consultants initially believed that their task

was discharged with the completion of their report in

December, 1991. When it became apparent in early 1992

that their report was to be about to be published the

consultants sought an additional engagement to travel

throughout the province and explain the report and its

recommendations (I17t). Langlois recalled:

What I wanted to be sure about was that we had an

opportunity to say to a lot of people, "Here is
what we are proposing and here is why." We didn't
want it interpreted by sundry other groups who had
a vested interest in the outcome of the debate.
(lIt)

The consultants were engaged accordingly and, on

February 6, 1992, the minister released the report for

public comment (see Appendix E). In her announcement,

the minister said:

The challenges discussed in this report are those
which are facing school systems across Canada. It
is essential that we begin to examine how existing
delivery, financing and governance structures can

be improved to protect the quality of our

education system. (Government of Saskatchewan,
news release, February 6, 1992)

The minister indicated that "because many of the

recommendations have far-reaching implications, the

first step in dealing with the report will be to
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discuss it with people in the education system and with

the general public." The minister announced that a

short period only would be made available for such

discussion. A period of intense activity followed. The

"general public" to which the minister referred is not

necessarily synonymous with the 'attentive public' to

which this study has referred.

The attentive public was defined as a sub-set of

the policy community, comprising individuals, groups,

or organizations with an interest in a specific policy

area. This level of interest does not extend to

consistent involvement in policy making and Pross

(1992) noted that the attentive public is "neither

tightly knit nor clearly defined" (p.121). In the case

under review, the groups from the attentive public

which became involved in the policy network were ASBOS,

SUMA, and SARM. The overt reaction of these groups to

the report's release was low-key. By contrast, most of

the reaction to the report came from the members of the

regularized sub-government, notably the trustees'

association. To add an intriguing twist, however, the

reaction of the trustees through the formal

organizational channels was accompanied by a

significant expression of opinion from members of the

"general public", notably those people who attended

meetings which were called throughout the province. It

.��===-�
... '-- .. --_.;;,.:_::_:.:,



208

is relevant to note the point made by Mazzoni and Malen

(1985) that:

Political mobilization can be an effective means

of influencing policy change with grassroots
constituency being a potent power base. (p.108)

The status and standing of the report at this time

were somewhat unclear. The report resulted from a

review commissioned by the deputy minister, but

announced by (and therefore sanctioned by) the previous

minister. Now, without any governmental commitment to

action, the report was released for comment by a new

minister. Regardless of status or standing, however,

the report, and its recommendations, were treated

seriously by the members of the policy community,

particularly by the members of the regularized sub-

government.

The department of education prepared a booklet

which set out the main recommendations of the report

and sought responses and comments. Meetings were

organized by regional directors of education in various

locations throughout the province to discuss the

report, and the consultants spoke at these meetings.

The deputy minister commented on the lack of any

governmental commitment to the report:

There was no one from the government out there
smoothing the way, helping it through, guiding it,
working behind the scenes to keep things moving.
All that had just quit. All the things that you do
when you want massive change to take place had
been dropped. (I14t)
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At the same time, both the teachers' federation

and the trustees' association, in particular, sought to

mobilize member opinion on the report.

The release of the report prompted the most

notable level of activity within the policy network

around the particular policy issue. When the review was

commissioned there was an initial flurry of activity at

the time of the invitational symposium held in

December, 1990. Positions were staked out by the

various groups which became members of the network, and

presentations were made to the symposium. The advisory

committee ostensibly provided another avenue for

influence to be exerted on the consultants, but the

committee did not meet frequently. It was clear too

that the consultants were not seeking any approval of

their likely recommendations from the committee.

During 1991, the consultants had periodic

discussions with some of the interested groups,

principally in the sub-government, but their work was

almost exclusively out of the public eye. The report

resulting from the review was not completed by the

announced deadline of the spring of 1991. Subsequently,

the provincial election was held and the report was

finally presented to the deputy minister in December,

1991.

With the release of the report in early 1992 and
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the possibility of some governmental action on the

report's recommendations, the network was motivated to

action.

Reactions to the Report

In the reactions which followed the release of the

report, attention was focused almost totally on the

governance section of the report and the implications

of larger units of administration for the status quo.

The substantial section of the report dealing with

finance (originally the raison d'etre for the review)

was given much less attention than the recommendations

dealing with governance.

It should be noted that no substantive criticism

was made by any respondent of the quality of the

consultants' work. It was not possible to undermine the

report by attacking either the quality of the research

undertaken by the consultants or the mass of detail

contained in the final document. Some criticism of the

report at this time did focus on the credibility of the

consultants.

Returning to the establishment of the review, it

can be seen that the widening of the terms of reference

and the introduction of governance issues to the review

process heightened the interest of those in the

province who were concerned to preserve the status quo.

For example, even the appointment of the consultants

\
\
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chosen by the deputy minister to undertake the review

was criticized. Although the consultants (and indeed

the deputy minister who appointed the consultants) had

roots in rural Saskatchewan, attention was focused by

some critics on their place of employment in 1990,

Langlois as a senior administrator in one of the

largest city school divisions in the province and

Scharf as the dean of a sizeable professional college

in the province's larger university.

It was the view of the deputy minister that the

consultants had appropriate credentials:

It was important that the people who did the
study were beyond reproach in every way; that they
had a solid academic background, that they had a
wide experience base, that they had a great deal
of integrity and also that they would be accepted
in the field. (I14t)

The assistant deputy minister of the time agreed:

Herve [Langlois] was seen as someone with some

savvy around the political community. And I say
that because he worked in Regina, he worked with
the SSTA, he worked with Saskatoon, and had a good
handle on finance. Murray [Scharf], having
finished that landmark study of rural education in
Saskatchewan, was seen as one who had some

credibility, who could marry the theoretical with
the practical ... I was asked about them as a team
and I felt that they were powerful. (I13t)

While many respondents concurred in expressing

respect for the credentials and background of the

consultants, it became apparent that the perception of

responsiveness to (or, more accurately, lack of

responsiveness to) rural issues was a concern. A



212

regional director of the department of education said:

You won't get finer researchers and writers than
Herve Langlois and Murray Scharf but the
perception was left (and said very plainly at

meetings) that these were two city boys telling
the rest of Saskatchewan what to do. [The deputy
minister] made a fundamental error. We tried to
tell [the deputy minister] - you must get some
rural representation on that for how it looks. So,
it started out a little wobbly and not because
anybody questioned the ability of the people, but
you know how important perceptions are ... any
time you set up anything, you have to cover off
certain aspects of the political ethos of the
province. (I10t)

The president of the trustees' association at the

time agreed that the consultants were widely perceived

as "urbanites" and that the question was asked, "What

do these urban guys understand about rural

Saskatchewan?" (I9t).

That such comments would be made, and such

questions asked, reflected the concern (especially in

the rural communities) that the 1990 review would focus

unwanted attention on the continuing viability of

existing structures. The issue of the viability of

existing governance structures appears to have been

introduced to the policy-making agenda by either the

deputy minister or by Langlois. It quickly became

apparent that the work of the consultants in this

regard would be sensitive and likely to arouse strong

suspicions.

An attack upon the credibility of those who had

been engaged to undertake the review was not a new
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occurrence. In a debate in the Legislative Assembly in

1962 the Liberal member for Arm River, G.H.Davidson,

had attacked the credibility of the members of the

Local Government Continuing Committee which had

recommended the introduction of a county system of

local government. Davidson said:

The majority of that committee were unsuited for
the work they were called upon to do. Most of them
were city people who had no conception and no real
knowledge of rural conditions. (Debates and
Proceedings of the Legislative Assembly of
Saskatchewan, 1962, p. 19)

In the intimate world of Saskatchewan politics no

epithet was more powerful than to be labelled as a

"city person." It is germane to the study to note

further that mention was made to the researcher of the

close personal and professional ties which many

educational administrators have in the province of

Saskatchewan (I5n, I9t). That personal connections

would be important is not surprising in a province with

a population of about one million people. But what can

be commented on is a perception held by some, notably

school trustees, that personal connections become of

almost overriding importance in deciding upon policy

issues (I5n, I9t). The Saskatchewan educational policy

community is perceived by some to be a very close-knit

grouping of relatively like-minded individuals who

carry undue weight in influencing policy decisions.

In the case under review, there was a view

\
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reported by one respondent (and presumably held by

others) that the deputy minister, as the former

director of a large urban school system, had sought to

appoint as consultant someone personally known to her

and with whom she would be comfortable. Similarly, it

was suggested that Langlois, in turn, chose Scharf

because Scharf's thinking was known to be close to his

own (I13t). Such statements may, or may not, be true.

The statements are relevant only to the extent that

they reinforce a perception of the educational policy

community in Saskatchewan as being relatively closed

and of considerable influence being wielded by a

comparatively small number of people.

One decision made by the consultants in preparing

their report proved crucial in the events which

followed. The decision in question was to include

indicative maps which would show the impact of the

larger units of administration (see Appendix F). It may

be hard for the casual observer to understand the

impact made by the inclusion in the final report of the

two maps which set out alternative schema if the

report's recommendations on larger units of

administration were to be implemented.

The consultants felt, especially in the context of

a "technical" report, that the inclusion of the maps

was "open and honest" (lIt). In the report, the
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consultants wrote:

For illustrative purposes, the consultants have
included the attached maps containing maps of
Saskatchewan with 15 and 14 Larger School
Divisions outlined. To prevent any
misunderstanding, the consultants are not

presenting these maps and boundaries as possible
alternative solutions. They are alternative schema
to represent a rough approximation of the results
of the implementation of the criteria ... related
to school division boundaries. (Langlois & Scharf,
1991, p.234)

What may have been intended by the consultants,

and what actually happened, were two vastly different

things. The maps generated strong reaction, most of it

negative. Nearly all respondents to this study

identified "the maps" as being critical to the outcome

of the debate. What may have appeared to many people as

a detailed and technical report was suddenly reduced to

an easily-understood visual representation. In the

discussion booklet prepared by the department of

education, one of the maps was reproduced together with

the question: "Do you generally agree with the larger

school division boundaries as presented in the

following map? If not, what modifications would you

suggest?" (Saskatchewan Education, 1992, p.5).

Perhaps with the added benefit of hindsight, many

of the respondents to this study felt that the maps

were instrumental in crystallizing opposition to the

report. The then president of the trustees's

association, for example, described the maps as "the
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lightning rod" (I9t), a phrase also used by the

minister of education (I27t). A senior official of the

department of education recalled, "We encouraged them

(i.e., the consultants) that they shouldn't have a map.

Because that is the first thing that boards look for.

And that killed us, killed the study" (I12t).

The consultants had included the maps in the

report in the anticipated context of a technical report

to the deputy minister (I17t). But context is crucial.

Scharf recalls that the change in the status of the

report to a publicly-available document changed the

dynamics of the debate and that the maps "became a flag

for the opposition" (I3t). Scharf said:

When you put the map down, it gave more than what
an idea was and so it was an honest statement.
But, what did it do? It did the thing that we

didn't want it to do. It closed the debate. They
circulated the report around the province but the
thing that everyone was looking at was the map.
So, you shouldn't write a report where the summary
is a one-pager with no text. (I3t)

Langlois recalls that the inclusion of the maps in

the report "really galvanized" reaction but reflected:

My own view is that I would do it again. For two
reasons. One, I think that it was honest because
what you do is you put out your 7,000 [students]
and people need to know what it means. Seven
thousand in the absence of good knowledge doesn't
mean a whole lot. But you do it graphically and

say, "Hey, folks, we want you to understand what
it means." Then, they can respond to it. The other

thing is that the debate would have been held

anyway. My sense is that rather than a protracted
debate, that the maps may very well have shortened
it. (lIt)
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With the publication of the report, including

maps, in February, 1992, various meetings were held

around the province. The department of education

organized a series of meetings. The teachers'

federation prepared their own discussion guide on the

report and held meetings for their members. But,

amongst the members of the policy network, the most

strenuous endeavour to exert influence emanated from

the school trustees.

The Exercise of Influence

The data clearly suggested that the group within

the policy network which was most active in responding

to the report, when published, was the Saskatchewan

School Trustees' Association.

It is interesting to note that the SSTA was given

a preview of the report two days prior to the formal

release of the report. At that time, representatives of

the trustees met with cabinet ministers and with

members of the government committee on local government

and education (lIlt). In the SSTA newsletter, it was

reported that:

The members of Cabinet in attendance at the

meeting indicated that the Government was not

endorsing or necessarily accepting the contents of
the report. Rather, they stated that their intent
was to receive feedback and response to the report
from interested "stakeholders" in the educational
community. ("School Finance," 1992)

The likely stance to be adopted by the trustees
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was indicated by a comment made by the executive

director of the SSTA upon the report's release. In the

Regina Leader-Post of February 7, 1992, it was reported

that:

Craig Melvin, executive director of SSTA,
predicted that reactions to the recommendations
will range from support to stubborn opposition.
"I think that the initial reaction will be shock.
When you look at it, these are huge school
divisions (being proposed)," Melvin said.
("Redistribution Recommended," 1992)

Shortly thereafter, the consultants attended

regular meetings held by the trustees in both Regina

and Saskatoon. At the meeting held in Regina, there was

strong opposition expressed to the recommendations

regarding larger units of administration. Much of this

opposition emanated from boards in the south-western

region of the province and, in one instance, an attack

was made by a delegate on the credibility of the

consultants (I17t).

The trustees' association circularized all boards

in the province and, in due course, the executive of

the association decided upon a stance to be taken in

response to the report (I11t).

At the same time as this process was occurring,

approaches were being made by trustees to members of

the cabinet and to individual members of the

Legislative Assembly to express opposition to the

report and, specifically, to the recommendations in the
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report regarding the reorganization of school districts

(I9t). In other words, the trustees' association was

lobbying for political support. A past-president of the

trustees' association emphasized the importance of this

role; "The single most important task of the trustee

association is to lobby and advocate on behalf of kids"

(I8t) .

In speaking of a "policy network" the assumption

can be made that the constituent organizations act

somewhat in monolithic fashion. In the reality, there

is much action occurring within these various

organizations and sometimes even significant divisions

of opinion will occur. In this instance, there was

division of opinion within the trustees' organization

(I9t, I11t). Such division was principally between the

existing larger urban boards who could see some of the

advantages which might accrue from implementation of

the report's recommendations and the smaller,

predominantly rural, boards who were antagonistic to

the report.

In the event, the formal SSTA stance became one of

outright opposition to the report. The association's

newsletter of April, 1992, carried the headline,

"Association says 'No''', and reported that:

After careful consideration and lengthy
deliberation, trustees have concluded virtually
unanimously that the governance model proposed by
the consultants falls well short of meeting the
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basic principles outlined by the Association.
("Association Says", 1992)

The association presented to the government a

detailed response to the report. After indicating an

intention to study the report "in a thorough and

impartial manner", the SSTA advised the minister that

"the main recommendations of the consultants are not

acceptable to the vast majority of school boards in

Saskatchewan" (SSTA, 1992).

The trustees were especially critical of the

proposal for larger units of administration, and

suggested that, if implemented, the proposal "would

inevitably lead to school closures on a very large

scale" (SSTA, 1992). The opposition emanating from

rural areas of the province may be seen clearly in the

SSTA stance:

Trustees have difficulty with the Review's
underlying premise that "bigger is better". The
consultants appear to define "quality" education
as that which provides students with more programs
and services but attach very little importance to
where and how these services and programs will be
delivered. In short, trustees, particularly in
rural Saskatchewan, felt that the consultants'
definition of quality was too narrow and that
other experiences and realities ... were also
important components of a "quality" education.
(SSTA, 1992)

The association therefore concluded that, if

implemented, the recommendations relating to governance

"would impact very negatively on rural life in

Saskatchewan and contribute to the loss of a sense of
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community in our province" (SSTA, 1992). Echoes were

heard of the similar reaction to earlier restructuring

proposals. The "myth" of the self-reliant pioneer,

referred to earlier, was manifest in such statements.

There was some support from the trustees for a

number of the recommendations relating to finance but,

again, opposition was expressed to the major ideas,

such as the establishment of a School Finance Review

Board and the introduction of a resource cost component

to the foundation grant model.

The trustees drew attention to the unclear status

of the report:

When the Review was originally announced, it was

envisioned as resulting in a "technical" document.
There is no question that the Review of School
Finance and Governance is, indeed, a highly
technical report. Boards of education observe that
it took the consultants some 18 months to prepare
this report; trustees feel extremely frustrated by
having been asked to respond to these highly
technical and complex issues over the space of a

few weeks. (SSTA, 1992)

The trustees therefore concluded:

We have tried our best to seek out the Ilpositives"
in this Review but are ultimately left with
nagging, and sometimes severe, doubts. We must, in
the best interests of Saskatchewan students and
communities, conclude that the main
recommendations of the consultants are not

acceptable to most school boards. We believe,
however, that the Review has served to spark some

new ways of thinking about how we might more

effectively deliver public education in
Saskatchewan. With this in mind we commit
ourselves to working with the Minister and our

other partners in education to seek and implement
improvements to public education in Saskatchewan.
(SSTA, 1992)



222

The wholesale rejection of the report and the

strength of the trustees' opposition was a surprise to

some. Even the president of the association at the time

of the review was somewhat taken aback:

The trustees' reaction was strong and I never have
been able to figure why it was quite so strong.
The urban boards (perhaps because they were not as

directly impacted) kind of stood back. It was the
rural colleagues, I think, who said, "What do
these urban guys know and why are they saying
this?" And, "We'll know when the time is right."
And, "The RMs [i.e., rural municipalities] aren't

amalgamating. Why should we go further?" So, I

guess that it wasn't to be unexpected. I was sorry
that it seemed quite as reactionary. (I9t)

Another former president of the trustees'

association said:

I was disappointed that the SSTA didn't support
Langlois-Scharf. I thought that the
recommendations in the report were right on track.
The boundaries may not have been right, but change
is inevitable. (I24n)

The executive director of the association recalled

that the only support for the proposed reorganization

came from the large urban school boards and that the

opposition within the association from the smaller

rural school divisions was intense (Illt). At least,

some of the opposition in rural areas appeared to have

been motivated by a fear that the proposed

reorganization would lead ipso facto to the closure of

schools. It was such anxieties that motivated the

attendance of members of the "general public" at

meetings called to discuss the report.
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A senior official of the department of education

recalled that advertisements were placed in small-town

newspapers "saying, please attend the school closure

meeting" (I12t). Reporting on television news, in

particular, stressed the likelihood of further school

closures in rural areas (I17t). Scharf recalled that,

"we lost everything when it became publicly pronounced

as a school closure exercise" (I3t).

In its response to the government, the SSTA stated

that:

Many trustees believe that, if implemented, the
recommendations of the review would inevitably
lead to school closures on a very large scale.
Thus, a very practical consideration in boards'

rejection of the Review is the increased student
travel time that would result. How long, trustees

asked, can students reasonably be expected to

spend on the school bus each day? (SSTA, 1992)

In the view of the consultants, the linkage made

between the proposed larger units of administration and

school closures was unfounded (I1t). Langlois, in

particular, felt that the response from the trustees

misrepresented the report:

The initial reaction of the trustees for me was

extremely disappointing. Not because they didn't
accept our proposals. I fully anticipated that.
There was no way that the SSTA could accept the
7,000 student enrolment. They would find that very
difficult for whatever reason. But their initial
response was, in my opinion, irrational,
emotional, extremely defensive, and what was very
disappointing about it was that it didn't add to
the debate. If you again take the premise that the
governance side of the report was to open the
debate, then [the SSTA response] didn't add to the
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debate. (I1t)

Nevertheless, the perception had been created,

whether deliberately or not, that implementation of the

report's recommendations would certainly result in

school board closures, and, in turn, would also lead to

the closure of small rural schools. This perception

coloured the response of trustees to the report and

also became the focus of wider attention.

Until the time of the report's release, there had

been virtually no media coverage of the review or of

the work of the consultants. But, with the report's

release, there was some media coverage of the unfolding

debate. The Star Phoenix of February 11, 1992, for

example, reported;

A report calling for the consolidation of rural
school divisions met with little enthusiasm Monday
night. "It's not going to work," said Mike
Bilinski, a Wakaw trustee attending the SSTA's
north-south seminar in Saskatoon .... Although the
300 page report deals with many issues, the

proposal to create larger school divisions in
rural areas created the largest stir ... many
rural trustees thought that the proposals went too
far. The size of some of the school divisions -

proposed Division I extends from Leader in the
north to the American border in the south - left

many trustees stunned. ("Rural School Boards,"
1992)

Of the members of the policy network, the evidence

indicates that the trustees' association, although not

without internal debate, was certainly the most active

in seeking to influence of the likely actions of the

government on the report. The concerns of rural
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trustees in particular were articulated at public

meetings and through the news media. For the first time

the review became a topic of general public interest.

Virtually all of the public reaction to the report was

negative or even hostile. Other members of the policy

network evinced a more subdued response to the report.

Notably, however, in terms of the subsequent decision

of the government, the report and its recommendations

had no strong advocates (I8t, I9t, II0t).

The most noteworthy characteristic of educational

policy making in the province has been suggested as the

search for consensual accommodation (Sackney, 1993). In

the case under review it seems that there was no

seeking for a consensus that might influence the

government. An influential section of the trustees'

association appears to have decided at an early stage

that influence should be exerted to ensure that the

report was not implemented, and this group was able to

dictate the formal stance of the association. Other

members of the network were not necessarily as hostile

to the report as the trustees but no organization

decided to take an overt stance in favour of the

report, nor to act contrary to the expressed wishes of

the trustees to have the report shelved. The actions of

the members of the network are therefore worthy of

further examination.

\
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Bearing in mind the recent change of government,

the department of education appeared to have no clear

policy lead from the new government on desired changes

in school finance and governance. Soon after the change

of government, there were discussions held at a senior

level within the bureaucracy (at the initiative of the

new government) regarding the possibility of co-

terminus boundaries being established for a range of

delivery services, including education (I13t, 127t).

These discussions were exploratory in nature and did

not represent a firm government commitment to act.

Nevertheless, the discussions were still occurring at

the level of officials at the time that the SFGR report

was released for public comment.

It is also relevant to indicate that, about this

time, the relationship between the new minister of

education and the incumbent deputy minister was not

close (II0t, 113t, 127t). There had been an increasing

trend in Saskatchewan for changes in government to be

accompanied by significant changes in personnel in the

senior levels of the public service. Michelmann and

Steeves (1985) write:

One of the most crucial periods in a new

government's tenure in office, particularly that
of a government that has not governed recently or
has not governed at all, is the transition period,
when it seeks to grasp and then to consolidate its
hold on the levers of power. (p.2)

The New Democratic Party, once regarded as the
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"natural" party of government in the province, had been

out of office since 1982 and was plainly keen to grasp

again the levers of power. As a part of that process,

ministers were, no doubt, keen to assert control of

their portfolios. As the incumbent deputy minister had

been appointed by the previous Conservative

administration, it seems certain that an early decision

was made not to renew the deputy's contract of

employment. In the event, the deputy left the

department at the end of February, 1992, after the

report was released for public comment, but before the

government's final decision was made.

The relationship between minister and deputy is

complex. As Osbaldeston (1989) has written, it is a

relationship which needs confidence and mutual trust to

succeed. It seems reasonable to assert that, in the

case under review, there was not the requisite

mutuality in the relationship in the period between the

appointment of the new minister of education and the

departure of the deputy. Two respondents confirmed that

the normal flow of advice and information between

minister and deputy, and vice versa, was not happening

at this time (II0t, II3t). The department was therefore

not well-placed to exercise any significant policy

initiatives. Neither was the department well-placed to

exercise any leadership role in the policy network

\
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which had formed around the issue of finance and

governance.

In this light, the decision to release the report

without any political commitment becomes more

understandable. It was widely-known that the

consultants had finished their review, and there was a

significant level of interest in the report which had

been provided to the deputy. It was presumably an

option to keep the report under wraps, but such an

action would, no doubt, have been criticized. The

report was, therefore, released without any

governmental commitment and without the department

seeing its task as one of building a consensus around

the report. A lacuna existed at the heart of the

government's educational policy-making process.

Neither did any other member of the policy network

feel compelled to assert any leadership on the issue.

At the same time as the department and the trustees

were organizing meetings around the province, the

teachers' federation also organized meetings for its

members. The federation prepared a discussion booklet

and meetings were held in various centres throughout

the province in March, 1992. But the federation

approached the development of their reaction to the

report in a deliberate fashion and certainly did not

advocate the speedy implementation of the report's
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recommendations (I8t).

The organization representing directors and

superintendents (LEADS) did not seek a leadership role

either, and many LEADS members were conscious of the

positions taken by their employing boards in opposition

to the main thrust of the report (lISt). In its

response to the department of education, LEADS chose

not to respond in detail to the recommendations of the

report. On the issue of governance, LEADS said:

The model contained in the report would require
considerable modification to properly recognize
the realities of rural and Northern Saskatchewan,
and to a large extent preserve the strong sense of

community. (Saskatchewan League of Educational
Administrators, Directors, and Superintendents,
1992)

Further, LEADS stated:

There is much uncertainty regarding government
initiatives around the Langlois-Scharf report, in

particular, and the whole issue of finance and

governance in general. It is imperative that the
Government of Saskatchewan outline its intentions
to the education community. (Saskatchewan League
of Educational Administrators, Directors, and

Superintendents, 1992)

The institutional groups drawn from the attentive

public brought little overt influence to bear on the

decision of the government.

As earlier mentioned, ASBOS played a minimal role

in events at any stage. As an organization, ASBOS had a

relatively small membership and no organized office

structure or secretariat. As with LEADS members, it may

also be surmised that ASBOS members, being employees of
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school boards, were mindful of the stances being

adopted by the boards.

The organizations representing local government

found that the report had addressed neither their

concerns over levels of property taxation, nor the

aspiration that school boards should lose their

traditional right of access to the property tax base. A

senior staff member from SUMA noted the association's

"disappointment" that the report did not contain a

"stronger reflection of municipal views on taxation"

(I6n). There was also a feeling that, by March of 1992,

the political agenda was moving to other items, notably

the reform of health provision in the province.

Thus, the report was bereft of advocates within

the policy network. As the time allowed for responses

to the report expired, it was clear that the trustees'

association would oppose the implementation of most of

the recommendations, particularly those pertaining to

governance. Undoubtedly, individual school boards and

indeed individual trustees were making their opposition

known at this time too, notably to the newly-elected

members of the Legislative Assembly (lIlt, l27t). The

media reports of the meetings held throughout the

province to discuss the report were consistently

negative in tone.

\
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The Government's Decision

Without access to official documents it is not

possible to trace, with absolute authority, the

decision-making process of the government.

Some respondents were in a position to offer

relevant information. A regional director of education,

for example, recalled that some departmental officials

were keen to proceed with the implementation of those

finance recommendations which had attracted little

opposition (II0t). Similarly, the assistant deputy

minister of the time stated:

We said that there are some things in terms of

policy making that have to be legislated, that
government has to take the responsibility for.
(I13t)

If such advice was given to the minister, then it

was advice that was not accepted. Rather, another

senior official of the department recalled:

There was so much pressure from the public not to

implement it [i.e., the report]. The minister of
the day said, "We don't need this right now. Let's
call off the dogs." (I12t)

In a lengthy interview with the researcher, the

minister recalled the strength of the opposition to the

report (I27t). The minister said:

And then it started (i.e., the opposition to the
report). The political reality is that the
members who represent the south-west in the
legislature are in opposition. We knew that there
were petitions. I had my finger on the pulse. I
could have predicted, in fact I did predict, that
the reaction would be negative in the south-west.
So, we held these regional meetings and if people
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had bona fide questions or concerns that they
wanted to raise then they could do it in a public
way. But, the atmosphere in the legislature at
this time was very acrimonious. This was an

atmosphere where any log that the opposition could
find to throw on the fire they would. (I27t)

Besides the "political reality", the minister was

also concerned that no worthwhile policy initiative

would result from a prolonged public discussion. The

minister recalled:

I called Herve and Murray (i.e., the consultants)
and said, "Look, if we don't put this fire out

quickly, we are going to be faced with petitions
from the south-west presented to the legislature
by opposition members who are going to speak to

it. There will be negative things said about it
(i.e., the report), negative debate around it, in
the public record, in Hansard, in the papers, and
all that." And I said, "I think that at this stage
having that kind of reaction, full-blown, out in
the public, will prove to be a hindrance with any
reorganization efforts that we might do in the
future. I think that we should put the fire out
and let it die. And, later on, we will start

something else and the work that you have done
will not be wasted. There are good things in the

report but we will have to take a different tack."
(I27t)

The minister therefore decided not to proceed with

the implementation of any of the recommendations

contained in the report. This decision was made known

to members of the cabinet but was the minister's

decision (I27t). Some respondents had speculated that

significant influence over the decision was wielded by

the then minister of agriculture, a former president of

the SSTA and a member representing a predominantly

rural constituency (lIt, 13t, I13t). The minister of
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education did not recall any such influence, believing

rather that the minister of agriculture "had more than

enough problems at the time to keep him busy" (I27t).

By early 1992, the new government had decided that

reform of health services would take priority in the

formulation of policies, and that any reorganization of

school governance and local government could wait. The

government was concerned at the rapid increase in

health expenditures. As the primary funder of health

services the government felt that it "controlled the

levers" in this policy area (I27t). By contrast, school

boards and rural municipalities had shared funding

models and were composed of locally-elected politicians

who would fight strenuously to maintain existing

prerogatives. Although the government knew that reform

of health services would be initially unpopUlar, it

nevertheless felt that it could act assertively in this

policy area. The returns from gaining greater control

over health expenditure would be worth the short-term

political cost. To confront, at the same time, the

entrenched interests of school trustees and local

government politicians was not seen as bringing a

similar return on the political investment.

The minister of education thus announced on April

22, 1992, that the government would not be proceeding

with any of the recommendations contained in the report
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(see Appendix G). In the ministerial media release it

was stated that:

"Reaction to the report from school board
trustees, teachers, parents and students has been
largely negative, particularly with respect to the

suggested school division boundaries, II Teichrob
said. "We believe the reaction to date
demonstrates that people in Saskatchewan do not
want to see the report's recommendations
implemented." (Government of Saskatchewan, news

release, April 22, 1992)

At the news conference held to discuss the

government's decision, the minister said:

Since we received the report in February and we've
had a round of consultations with the interested
parties - a public consultation - that's now

complete, although all the individual responses
aren't back - but the main organizations have now

given us their responses - there is a feeling I

guess that has come about as a result of the
public process, a suspicion that we have an intent
to legislate the boundaries that are suggested in
the report. We just have no such intent. We will
not be acting upon or implementing the
recommendations in the report. Particularly with
respect to the boundaries, we intend to take no

action.

Although the minister referred to responses from

"interested parties", the only substantive response to

the report received prior to the government's decision

came from the SSTA. The administrators' organization

(LEADS) had responded only in a general sense, and the

teacher's federation (STF) was still in the process of

consulting members and formulating a response. The

evidence suggests, therefore, that one member of the

policy network, namely the trustees' association, was

clearly most active in exerting influence on the new
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minister and the new government. It is noteworthy too

that the minister refers to "teachers, parents, and

students" as having influenced the government's

decision. Much of the reaction to the report from

teachers, parents, and students was orchestrated

through the meetings initiated by trustees, and much of

the reaction centred on the fear of school closures.

Prior to announcing the government's decision on

the report, the minister met with the consultants.

Scharf recalled:

We met with minister downtown. She met with us,
and then she met with the premier. And the premier
made an interesting comment when he saw the two of
us .... I went to university with Roy Romanow ...

and he said, "Oh, you're the two guys who are

closing down rural Saskatchewan.1I Now, as a one

liner, that told me really, I don't have to hear
another thing, the political agenda is not ours.

We're not on the political agenda. (I3t)

The premier's remark was, presumably, made in

jest. Nevertheless, the remark revealed a sensitivity

to the concerns of rural Saskatchewan, and a

sensitivity to the political reality of opposition from

such communities, which appears to have been foremost

in influencing the minister to effectively shelve the

report and its recommendations. In a newspaper report

at the time of the government's decision the minister

was quoted as saying:

"They (rural residents) were concerned that a

balance has to be found between the quality of
education and the distance one has to travel,"
Teichrob said in an interview. "We have to keep

J
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talking about it (consolidation) until we find the
right configuration." ("Proposal to Consolidate",
1992) .

Records of debates in the Legislative Assembly

were examined to determine the level of parliamentary

interest in the review, and in the minister's decision

not to act on the recommendations of the report.

Further evidence was adduced to show that members

of the newly-elected government were indeed mindful of

the concerns of rural communities. For example, in the

address-in-reply debate on December 10, 1991, the

government member for Saskatoon-Broadway, Ms. Pat

Atkinson, said:

My family has been involved in the business of
agriculture since 1903. My parents farm in the

constituency of Biggar. They farm in the

Springwater area. After I was elected in 1986, my
mom and dad brought me some items that they
thought it was important to have on my
constituency office wall. One of the things that

they brought me was a painting of my home town.
And my dad said to me: Pat, whatever you do, never

forget where you came from. You came from the
land, you came from rural Saskatchewan, and even

though you may represent an urban riding, never

forget where you came from. (Debates and

Proceedings of the Legislative Assembly of
Saskatchewan, 1991, p.204)

After the minister had made her decision, there

was brief mention of the review in the Legislative

Assembly. In a debate on May 4, 1992, the government

member for Bengough-Milestone, Ms. J.L.Bradley said:

As a resident of rural Saskatchewan and as a

teacher, I am keenly aware that educational
opportunities must be available to all people in
the province regardless of where they live. I was
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impressed by the active role that constituents of
Bengough-Milestone took in the review of the

Scharfe(sic)/Langlois report. And just to clarify
for the members opposite, the Scharfe/Langlois
report was commissioned by their government, who
maybe did have a hidden agenda. A number of
concerns were raised about this report, and our

government listened to their concerns. And no

action has been taken on the Scharfe/Langlois
recommendations. (Debates and Proceedings of the
Legislative Assembly of Saskatchewan, 1992, p.179)

The minister made only a passing reference to the

fate of the report, saying in a debate that:

We will work with all involved to improve the
current system. At some point, our school system
must be restructured to more accurately reflect
the demographic facts of life in Saskatchewan.
(Debates and Proceedings of the Legislative
Assembly of Saskatchewan, 1992, p.267)

Despite the "demographic facts of life" the

evidence suggests that the government was unwilling to

proceed with the recommendations of the report in the

face of concerted opposition from rural interests and

from the school trustees' association. Dibski (1993,

April) noted:

Rural local governments perceived the
recommendations to be a threat to the viability of
rural schools, rural municipalities and rural
communities - a threat that in no way would be

outweighed by the expected gains in efficiency.
(p.16)

It should be noted that prior to election as a

member of the Legislative Assembly, the new minister

was an experienced local politician having served as

the reeve of a rural municipality. The new minister

was, therefore, well attuned to the concerns of rural

\

\
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residents and aware of the influence which could be

brought to bear on the political process by rural

municipalities (l27t).

Furthermore, there were no influential advocates

from within the policy network publicly supporting the

general thrust of the report. A regional director of

education recalled:

When you think back on it, at the levels that
really counted, there was no support [for the
report]. So, why wouldn't the government shelve
it? (lIOt)

No consensus emerged that the recommendations of

the report needed to be acted upon. Rather, the

trustees' association had adopted a stance of outright

opposition to the report. No other member of the policy

network which had formed around this issue (or of the

wider policy community) was expressing a contrary view.

The consultants had indicated throughout the process

that the report was to be solely their own work and

that they would accept ownership of the recommendations

made to the deputy minister (lIt, l3t, l17t). There had

been no endeavour made to generate support for the

report, for example, within the advisory committee. One

member of the committee stated that he felt no

allegiance to the report and certainly did not feel

obligated to "defend the report" (l5n).

By this time it was apparent that the government

intended to act decisively on reform of health delivery

\
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services and it was expected that the impact of this

policy initiative would be unpopular in rural areas

(I8t, 19t, IlOt, I14t, 127t). Although the possibility

of a large-scale reform, based on the notion of co

terminus boundaries, had been discussed (at least at

senior levels in the civil service), the government

decided to focus on the reorganization of health

districts and to take no immediate action to reform

either school districts or rural municipalities (I13t,

127t). The decisive action of the new government on

health policy provided a contrast to its reluctance to

act on either education policy or on any reorganization

of local government.

The possibility has to be advanced that

governmental action on the reorganization of school

districts was always unlikely. The minister in the

Progressive Conservative government at the time that

the review was initiated felt no strong degree of

commitment either to the review or to its outcome

(I18n). After the change of government in October,

1991, some mixed signals were sent. The new minister

indicated, at least to the trustees' association, that

in the absence of any move towards consolidation by

existing boards, the government might be prepared to

impose some reorganization of school districts (lIlt)

It was known that officials were discussing possible
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moves towards the creation of co-terminus boundaries

(l11t, l13t).

The strongly-expressed opposition of the school

trustees to any possible reorganization quickly

reminded the new government of the likely political

cost of mandated change. The lessons of Saskatchewan

history are clear. The last major educational policy

initiative to be mandated by a government in the face

of opposition was The Larger School Units Act of 1944.

Even at that time the action of the CCF government was

opposed on the grounds "that the decision-making

process in education was moving away from parents and

ratepayers and was becoming centralized, bureaucratized

and professionalised" (McKague, 1980, p.148). The

minister of education recalled that, although The

Larger School Units Act was regarded by many as one of

the triumphs of the first NDP government, the impact of

the act was still well-remembered (and not with great

fondness) by the residents of many rural communities

(l27t) .

Since 1944, the structures of school governance

have remained inviolate as successive governments have

largely eschewed policy change by enactment. While the

logic for a restructuring of school divisions was

doubtless compelling to the consultants, there was no

consensus within the policy community that such change

\
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was either desirable or necessary. Certainly there was

no support for mandated change. To the new government

the likely political cost of acting on the

recommendations of the report must have seemed

unacceptably high.

In the face of history and considering the

contemporary events outlined in this study, it is

difficult to imagine that any government will be

willing to act decisively on a reform of school

governance patterns. In considering the reaction to the

report, the minister of the day referred to "political

grief" (I27t). Governments are always anxious to

maintain control of their policy agendas and to

minimize the amount of political grief which they

suffer. Unless there was a strong consensus within the

policy community in support of change, it seems

unlikely that a government would be motivated to

action. It may well be therefore that the outcome to

the review of school finance and governance was pre

ordained. This is not a policy issue on which any

government is likely to act, and certainly not in the

absence of support from the policy community.

Summary

The fifth research question focused on the

decision of the government on the report arising from

the review, and sought also to explicate the influences
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which might have been brought to bear on the

government's decision.

With the change of government in October, 1991,

any political ownership of the report disappeared.

After the report was finally presented to the deputy

minister in December, 1991, the newly-elected

government released the report, ostensibly for public

reaction and comment, but there was no political

commitment to the report.

The reaction which the report attracted was

predominantly negative, particularly from the school

trustees' association and from individual school

boards, especially those in rural areas. The influence

of the trustees was significant. In the face of such

concerted opposition to the report from trustees, no

other member of the policy network, or of the wider

policy community, sought the role of advocate for the

report. In a time of adjustment to a new minister and a

new government the department of education was not

well-placed to playa policy-making role.

With concerted opposition from trustees, and no

countervailing support from any other interested party,

the minister of the day decided to take no action on

the report. The new government had other policy issues,

to which it gave higher priority. The review, and the

resulting report, had come to naught.

==---=.�
... , .... -
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CHAPTER SEVEN

THE POLICY NETWORK

The decision of the government on the report

arising from the review was described in the previous

chapter, thereby completing the narrative of events.

Attention is now given to the sixth research question:

as the review progressed through critical phases, did

changes occur in the composition of the policy network?

In answering this question, reliance was placed

upon interview data, notably the interviews with the

consultants, with the key political and bureaucratic

actors, and with members of the advisory committee.

Documentary data were relevant in confirming the

evidence adduced from the interview data.

The Initial Network

The policy network which initially formed around

the policy issue of school finance and governance

comprised the regularized sub-government (i.e., the

lead government agency, being the provincial department

of education, together with the STF, the SSTA, and

LEADS) and three organizations from the attentive

public (i.e., ASBOS, SARM, and SUMA).

This initial network, it is contended, was

constituted by the action of the deputy minister of
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education to establish an advisory committee to assist

with the review. The deputy minister invited selected

organizations to join the advisory committee and, in

turn, the same organizations were represented at the

December 1990 invitational symposium. There was no

evidence to indicate that other bodies or organizations

were pressing to join the network during the course of

the review. Equally, there was no way of knowing with

certainty that the bodies co-opted from the attentive

public would have sought membership of the network in

the absence of an invitation from the deputy minister.

At a superficial level it would have been possible

to conclude that the membership of the policy network

remained relatively unchanged throughout the review

process. Certainly the same institutionalized groups

drawn from the policy community were represented in the

network throughout the review. Such a conclusion would

not, however, have reflected the dynamic nature of

policy making. Dibski (1993, June) asserted that, "Each

stage of the policy process is a unique entity

possessing its own set of structures, actors,

environments, and properties" (p.13). An examination of

the data in this case generally supported this

assertion. While the composition of the network per se

remained relatively unchanged throughout the review, at

least for the involvement of the institutionalized
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groups, there was, nevertheless, a dynamic process at

work within the network. For example, the degree of

interest which members of the network took in the

review changed over time. Likewise, the relative degree

of influence which was exercised at different stages of

the review by members of the network fluctuated. It

should be noted too that while the formal organizations

which constituted the policy network may have remained

relatively unchanged, there were important changes in

some of the personalities who were involved within

these organizations. Further, the network broadened

beyond the formal groups in the latter stage of the

policy evolution and the impact of the "general public"

became significant.

The Network as a Dynamic Process

To unravel the dynamic nature of the interactions

which occurred within the policy network as the review

progressed, it was pertinent to examine the data which

were relevant to the various stages of the policy

making process. The stages heuristic model (Sabatier,

1991) is commonly-used in policy analysis. The model

derives from the well-accepted notion that the

evolution of a public policy will often pass through

stages which can be identified and examined. According

to Dibski (1993, June), the stages heuristic "can

\
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provide a satisfactory model not only for understanding

policy analysis in education but also for generating

hypotheses about policy processes" (p.5).

Scholars (e.g., Peters, 1992, pp.164-167) commonly

use a five-stage analytical model which starts with the

identification of a policy issue, describes the policy

alternatives which are generated, details the decision

making process of the government, outlines the

implementation of the agreed policy option, and then

comments on the efficacy of the chosen policy as

implemented.

In this study, the data suggested that a three

stage model was appropriate for analyzing the

interaction within the network. The stages decided upon

were problem-definition, creating and assessing policy

alternatives, and decision-making. Applying the stages

model to the policy-community/policy-network model made

it possible to examine the relative degree of

involvement of the sub-government and the attentive

public in the policy network which coalesced around the

issue of school finance and governance. The changes

which occurred within the network throughout each stage

of the policy process could be examined. From this

analysis, a more comprehensive picture of the dynamic

nature of the policy network emerged.

Grant (1990) wrote of the "contours" of the policy
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community which emerged from a study of the Canadian

forestry industry (p.128). By utilizing the stages

heuristic, the analysis which follows sought to

explicate the "contours" of the policy network which

formed around one educational policy issue in

Saskatchewan. To depict contours, cartographers draw

maps. To depict the interaction within the policy

network in this study, "maps" are provided of the

network at each of the three stages. These maps are

shown as Figures 3,4, and 5.

Problem Definition

The policy network at the problem definition stage

of the policy-making process is shown as Figure 3. This

figure shows the department of education interacting

with the regularized sub-government, comprising the

STF, the SSTA, and LEADS. By the action of the deputy

minister, three organizations from the attentive public

(i.e., ASBOS, SARM, and SUMA) were added to the policy

network. A relationship is shown between the trustees'

association and the municipal associations to represent

their common membership of the Local Governments'

Federation. The department of education and the

trustees' association are depicted as the most

influential members of the network at this initial

stage.

The initial stage of the policy-making process was
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Figure 3. The policy network: Problem definition.
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analyzed in Chapter 5. No single critical incident

could be identified which resulted in the policy issue

of finance and governance being placed upon the policy

making agenda. Rather, generalized concerns about

aspects of education finance had been expressed in the

period prior to 1990 by various organizations. Of the

members of the regularized sub-government, the school

trustees' association (SSTA) had been most active in

pushing the issue of education finance, notably in

their campaign for increased levels of government

funding (I9t, I11t). The evidence suggested too that

members of the administrators' organization (LEADS) had

suggested that a review of at least the operation of

the foundation grant formula might be timely (I4t,

IIOt). Further, officials of the department of

education had doubts about the efficacy of the existing

funding system (I7n, I12t).

It nevertheless seems possible that such issues

could have been dealt with in a relatively routine way

by the sub-government. It was the decision of the

deputy minister (authorized by the incumbent minister)

to give greater prominence to the issues by

establishing the review of school finance and

governance and by engaging the consultants. These overt

actions of the deputy minister placed the issues on the

policy-making agenda and highlighted the issues as

\
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receiving active consideration. At the same time, the

deputy minister widened the involvement of interested

parties to the issue and co-opted three organizations

from the attentive public (i.e., ASBOS, SARM, and SUMA)

to join with the members of the regularized sub

government on the advisory committee.

The picture of a state agency reacting to clearly

articulated and well-orchestrated pressure from

interest groups is not borne out in this study. Rather,

the establishment of the review was a reaction by the

deputy minister to a relatively amorphous set of

concerns. There was no explicit demand for such a

review, nor was there any clear indication of a

willingness on the part of the government to address

the issues. Indeed, the problems to be addressed by the

review were not identified with specificity, nor were

the expectations of the review process clearly spelled

out. Some of the later reaction to the report arising

from the review may be attributable to such lack of

specificity and the absence of clear expectation.

From an early stage of the review there appeared

to be dissonance between the expectations of the deputy

minister and the consultants who were engaged to

undertake the review. On the one hand, the deputy

anticipated that the review, and the subsequent

establishment of an advisory committee, would allow for

\
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a complex set of issues to be addressed in an

inclusionary and consultative manner (l14t). On the

other hand, the consultants saw their task as more

technical in nature where the collection of information

and the generation of recommendations based on such

information would provide a basis for subsequent policy

development (lIt). The deputy hoped that consensus

might develop around a preferred position, while the

consultants never sought to develop such consensus. The

deputy saw the network as being involved in the

generation of policy options and actively involved in

the debate. Conversely, the consultants were concerned

generally to minimize the input of the members of the

network.

Creating and Assessing Alternatives

The composition of the policy network at the stage

of creating and assessing alternative policy proposals

is shown as Figure 4. The consultants are depicted at

this stage as working at the intersection between the

sub-government and the attentive public. The

consultants maintained communication with the

department of education, and consulted with the members

of the regularized sub-government (i.e., the STF, the

SSTA, and LEADS). The members drawn from the attentive

public (i.e., ASBOS, SARM, and SUMA) are still depicted

as members of the policy network but at a distance

\
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Government Minister
-----------------------------------------��-----------------

STF

Sub-Government
1>

Saskatchewan
Education

LEADS

Consultants
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ASSOS

.�
SUMA

V
SARM

<l--t> Consultation and dialogue
<l .... t> Little or no consultation or dialogue

Figure 4. The policy network: Decision-making.
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removed from the process. It needs to be remembered

that through most of this stage the advisory committee

met infrequently and opportunities were limited fo� the

exercise of influence, especially by the members of the

network drawn from the attentive public.

The consultants who were engaged by the deputy

minister to undertake the review were unenthusiastic

about the energizing of a policy network through the

establishment of the advisory committee (II7t). The

consultants did not see their task as one which

required widespread consultation. Indeed, the December

1990 invitational symposium was used by the consultants

as a strategy to ensure that the consultations with

interested parties were managed. Langlois noted that

the consultants told the deputy minister "that we would

not do any public hearings ... to the extent that we

needed to consult with the interested parties we were

quite comfortable with that" (lIt).

In the event, as the consultants were creating and

assessing policy alternatives they did meet with some

members of the policy network away from the forum of

the advisory committee. Langlois explained:

From time-to-time, we would meet with various
groups. We met with the full executive of the SSTA
for about 5 or 6 hours one day, just to look at

some of the issues, you know, some of the options
for governance .... We just wanted to get a feel
for the trustees. We met with the STF staff and
with the SSTA staff and with various people from
the department from time-to-time. (lIt)

\
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Scharf also recalled that "we tried to work very

closely with the school trustees and get their

reaction" (I3t). In terms of the influence being

exercised within the policy network it is notable that

the school trustees were perceived by the consultants

as the most influential group, confirming the status of

the trustees as key members of the sub-government.

Similarly, although to a lesser extent, discussions

were held with the teachers' federation and with the

department of education. By contrast, the members of

the network drawn from the attentive public were seen

as less important in terms of such additional

discussions.

It is possible though that the degree of

involvement of the members drawn from the attentive

public may have been affected by a feeling on their

part that this was yet another review of a policy issue

on which governments had previously had shown little

enthusiasm to act. A senior staff member with SUMA

commented, for example, that there "was always a

suspicion that the report might end up in File B"

(I6n) .

The likelihood of decisive government action

arising from the review must have seemed even more

unlikely in the context of a provincial election

campaign which occupied parliamentary, media, and

\
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public attention through most of 1991. The review which

was being undertaken attracted no comment in the

provincial Legislative Assembly in the 1991 session,

and there was little media attention either at this

time apart from routine reporting of the minister's

initial announcement of the review in August, 1990.

After this announcement, the minister appeared to

exercise no influence over the review prior to the

provincial election in October, 1991. After the

election and the change of government, the role of the

new minister was to be more prominent.

In the development of the final report to the

deputy minister, the consultants made little or no call

upon the policy network. The consultants had amassed a

considerable amount of information, initially through

the controlled consultations undertaken at the

December, 1990 symposium. The survey of school boards

provided further information and additional data were

acquired from the department of education and from

other governmental agencies. While some consultations

were held with some members of the network, the

consultants never sought to build a consensus for their

recommendations and the final proposals were generated

by the consultants devoid of any substantive input from

the members of the network (I17t).

The deputy minister was apprised of the general

\
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thrust of the likely recommendations but did not seek

to exert control over the consultants nor over the

content of their report ((I7n, I12t, I14t, I17t). The

consultants were not seeking, nor were they given, any

direction as to the likely acceptability of their

intended recommendations. At the stage of finalizing

the report and the recommendations the most significant

relationship within the network was therefore between

the consultants and the deputy. Even this relationship

was consultative in nature. As the denouement of the

report approached, the other members of the network

were largely marginalized.

Decision-making

The influential members of the policy network at

the point of decision were the trustees' association

and the newly-appointed minister of education, as is

depicted in Figure 5.

The influence of the trustees was relatively

constant through all phases of the review. The trustees

had been prominent in raising some of the concerns

which had initially motivated the deputy minister to

establish the review. Although the consultants who

undertook the review had not sought to build a

consensus around a preferred policy option, they had

consulted with the members of the sub-government, and

notably with the trustees. At the point of decision,

\
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Figure 5. The policy network: Decision-making.
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the actions of the trustees must be described as

decisive in influencing the decision of the

government.

The most significant event which influenced the

composition of the policy network during the course of

the review was the defeat of the incumbent government

and the election of a new administration in October,

1991. There was some irony that the minister of

education who had announced the review was defeated in

the Saskatoon-River Heights electorate by a new member

of the provincial Legislative Assembly who was, in

turn, appointed as the new minister of education and

thus determined the fate of the report arising from the

review.

More significantly, though, the change of

government and change of minister introduced an element

of uncertainty, even anxiety, into the network. Harrop

(1992) says that "interest groups want a predictable,

controlled environment" (p.275). Coleman and Skogstad

(1990c) say that "a major objective of actors within

policy communities is to maintain the stable

relationships that exist within the community and so to

avoid abrupt policy change" (p.321). The change of

government introduced an unwelcome element of

unpredictability and potential instability into the

educational policy-making environment. Remembering the
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intimate nature of Saskatchewan politics, it was hardly

surprising that the members of the policy community

quickly learned that the new government had initiated

discussions within the civil service on the possibility

of establishing co-terminus boundaries for a range of

services, including municipal government, health, and

education (lIlt, I13t).

The release of the report arising from the review

occurred at much the same time as the discussions on

co-terminus boundaries were being initiated. The new

minister had indicated to the trustees' association

that some government action on governance issues was

possible (lIlt). The general uncertainty that surrounds

the election of any new government was heightened by

such indications that decisive government action might

be possible.

It needs to be borne in mind that the new NDP

government had been elected with a huge majority of

seats in the Legislative Assembly, and was well-placed

to assert new policies. As Chapter 4 has shown,

previous NDP governments had acted assertively in areas

of educational policy and it was possible that the new

government might be willing to act decisively at an

early stage in its mandate.

Clearly, the dynamic of the policy network was

affected significantly by the change of government.

\
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Policy making is sometimes depicted as a sterile,

mechanistic process. The reality is different. In this

case it was impossible to overlook, for instance, the

impact of personalities on the policy-making process.

The new minister of education was a newly-elected

member of the Legislative Assembly. As is common

practice, the key educational interest groups had

maintained contact prior to the election with the NDP

spokesperson on education. After the election, the

spokesperson was passed over for cabinet appointment

and the interest groups were left to establish new

relationships with a person who was relatively unknown

to them.

The change of government impacted elsewhere in the

policy network too. The increasing politicization of

the civil service in Saskatchewan in recent years had

increased the possibility that a change of government

would be accompanied by, at least, a change of deputy

minister and, quite possibly, the departure of other

senior officials too (Michelmann & Steeves, 1985).

It can be surmised that in late 1991 and early

1992 anxiety levels were high within the educational

policy community, and these anxieties were manifest in

the actions of members of the network which had

coalesced around the policy issue of school finance and

governance. While the consultants were generating their

\
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proposals the members of the network had been kept at a

distance removed, and were in any event preoccupied

with other events. But, after the election and with the

completion of the report, the network became much more

involved again. The release of the report took place

against a background of uncertainty. There was

uncertainty about the attitude of the new minister, and

uncertainty about the possible intentions of the new

government (lIlt). There was uncertainty about the

future leadership of the department_of education,

heightened by the emergence of officials from the

office of the premier as asserting leadership of the

discussions within the civil service on co-terminus

boundaries (l13t).

The key players in the policy network at the point

of decision are therefore identified as the new

minister of education and the trustees' association.

The new minister released the report arising from the

review, ostensibly for discussion and reaction, against

a backdrop of uncertainty. The likely attitude of the

new government to the report was not known. The

reaction which resulted was orchestrated by the

trustees' association and was overwhelmingly negative

in tone and substance. Although there was some internal

debate within the SSTA about the appropriate stance to

be taken, the strong opposition of rural trustees to

\
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the report soon became the official position of the

association as a whole (I9t). Moreover, trustees were

able to mobilize 'general opinion' in opposition to the

report. Significant pressure was quickly mobilized in

opposition to the recommendations of this report and

this opposition was transmitted to the newly-elected

members of the government. No other member of the

policy network exerted any countervailing influence in

support of the report.

To countervail the pressure exerted by the

trustees, the department of education (or any other key

actor) might have acted to foster the creation of an

"advocacy coalition" (Sabatier, 1988). Advocacy

coalitions, according to Sabatier, span the sub

government and the attentive public with the members of

the coalition trading ideas and information and working

in concert on policy debates (cited in Lindquist, 1992,

p.146). There is no evidence of any such coalition

being formed in this instance. The pressure being

exerted by the trustees to kill the report was not

counter-balanced by any contrary pressure from any

other significant actor within the policy community.

There was certainly no prevailing consensus manifest

within the policy community that the recommendations of

the report were either timely or appropriate. It must

have seemed to the government that the report had

\
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plenty of enemies, and few friends.

While it is concluded that the opposition of the

trustees to the report was decisive, it should be noted

that the release of the report introduced a significant

new element into the policy network. This new element

is shown as the "general public" in Figure 5 and

includes parents and students. In the press release

issued on April 22, 1992, the new minister identified

the involvement of this new element at the decision

making stage. The minister said that, "Reaction to the

report from school board trustees, teachers, parents,

and students has been largely negative" (Government of

Saskatchewan news release, April 22, 1992). The

minister recalled the vehemence of some of the

opposition and the potential for this opposition to

cause political embarrassment to the government (I27t)

In depicting the policy network at the point of

decision it was therefore important to note the

existence of the "general public" and the potential of

this ill-defined group to add to the pressure which can

bear upon a decision. The news media reported the

interest of the general public in the issue. In fact,

it was only when meetings were called to discuss the

report and when the opposition to the recommendations

became apparent that the media evinced any significant

level of interest in the issue.

\
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The role of the minister is intriguing. At the

problem-definition stage of the review, the initiative

resided with the deputy minister (see Figure 3) .

Although the formal announcement of the review in

August, 1990, was made by the minister, the locus of

responsibility for the engagement of the consultants

and the conduct of the review clearly resided with the

deputy. During the stage of creating and assessing

policy alternatives, there was no evidence of any

involvement by the minister, either before or after the

1991 provincial election (see Figure 4). By contrast,

after the change of government, at the decision-making

stage, the earlier roles were effectively reversed. At

the point of final decision in April, 1992, the deputy

minister had left the position, and the ownership of

the decision to shelve the report was clearly vested in

the new minister. The new minister intervened

decisively in the network.

It will be recalled that a decision of a

government to take no action on an issue nevertheless

constitutes a policy decision (Dye, 1988, Pal, 1993).

In this instance, the decision of the minister to take

no action on the report arising from the review had

significant policy implications. School boards retained

their right of access to property taxes. The level of

provincial government contribution to educational

i \
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funding would not increase. The existing structure of

school boards in the province would be retained. There

would be no reduction by government fiat in the number

of school boards. There would be no move towards co-

terminus boundaries nor any rationalization of the

delivery of government services. Further, the minister

stated at the April 22 press conference which announced

the government's decision that:

The question is not what the government would like
to see. It's how the people who are being served
by the system, it's how the student who is the
client of the system, can best be served.

By such statements, even the options for future

government action were being determined by the

minister's decision to shelve the report.

Aside from the trustees, the other members of

the regularized sub-government (i.e., the STF and

LEADS) maintained a level of watchful interest at the

decision-making stage but did not choose to exert

influence which was comparable to that of the trustees.

The members of the attentive public who had been co-

opted into the network (i.e., ASBOS, SARM, and SUMA)

exercised minimal overt influence at this stage.

It may, however, be inadequate to examine only

overt actions and equate such actions with influence.

The overt influence of the Saskatchewan Association of

Rural Municipalities may have been minimal at most

phases of the SFGR but a reading of history shows that
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Saskatchewan governments have traditionally been

reluctant to excite the opposition of rural interests.

The psephology of Saskatchewan determines that a

government cannot win office without support in rural

constituencies. The antagonism in such constituencies

to any proposal to restructure local government is

well-documented (Eager, 1980; Smith, 1992). In so far

as any restructuring of school board districts as

proposed in the report of the SFGR might have

foreshadowed an associated restructuring of the

existing patterns of rural municipalities, it is

certain that strenuous opposition from rural interests

would have resulted. According to three respondents to

this study, the political cost to any government which

confronted the entrenched interests of rural local

government in Saskatchewan would be almost certain

electoral defeat (II0t, I13t, I24n). If such an

assertion were true, then it may well be that an

association such as SARM does not, in fact, have to act

overtly to wield considerable influence over the

policy-making process.

Summary

The sixth research question focused on the

possibility that changes would occur in the composition

of the policy network as the review progressed through

critical phases.
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To answer this question satisfactorily, the data

were analyzed through the addition of a modified stages

heuristic to the policy-community/policy-network

conceptual framework. This analysis revealed that the

network was dynamic in character, with the involvement

of members of the network fluctuating at various

stages. The influence which was exerted by the members

of the network also fluctuated.

The review was initiated by the deputy minister of

education in response to a variety of concerns,

primarily about aspects of education finance. The

deputy minister in effect constituted the initial

policy network by establishing an advisory committee,

comprising the regularized sub-government and three

groups drawn from the attentive public. The same

institutionalized groups which were involved in the

network at the outset remained involved throughout all

stages of the policy development process. There was

fluctuation, however, in the degree of involvement and

in the amount of influence which was exercised by these

groups at discrete stages.

All members of the network were involved at the

initial problem-definition stage through their

membership of the advisory committee and through

attendance at the invitational symposium.

At the second stage, as the consultants moved to
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the stage of creating and assessing alternatives, the

members of the sub-government were more involved and

more influential than were the members of the network

drawn from the attentive public. The generation of the

final proposals though was undertaken by the

consultants with only minimal input from any members of

the network. The consultants acted consistently to

develop a technical report and never sought to generate

support within the network for their proposals.

The final stage of the process saw renewed

involvement from some members of the network, notably

the school trustees. At the decision-making stage the

trustees succeeded in exerting the most influence on

the process, but a significant new element had also

entered the network at this stage. The opposition of

trustees to the report was accentuated by the

mobilization of concern from teachers, students, and

parents (i.e., the "general publicll). The concern which

was expressed by the "general public" was, in turn,

picked up by the media. The prospect of concerted

opposition from trustees and from the general public

being channelled through the political process was

unwelcome to the new minister and the new government.

The role played within the network by the state

agency (i.e., the department of education) did not

remain static. At the outset of the review the
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department, through the action of the deputy minister,

was at centre stage. By the time that a decision was

reached, the government had changed, a new minister had

been appointed, the deputy minister had left, and the

department had been reduced to a bit player. At the

point of decision the minister intervened decisively.

As Ripley (1985, p.55) has said, the function of a

model is to simplify reality. The reality of policy

making, however, is that it is "messy" and not easily

reducible to tidy analysis. It is plainly not

sufficient, for example, to simply list the members of

a policy network and conclude therefrom that all

members of a network are equally concerned about, or

equally involved with, a policy issue as it progresses

through critical stages. The analysis of the network in

this case study revealed a dynamic set of

relationships. To unravel this dynamic process is to

understand something of the nuance of the policy-making

process in a contemporary pluralistic society.
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CHAPTER EIGHT

THE EDUCATIONAL POLICY COMMUNITY

The previous chapter completed an outline of the

events surrounding the review of school finance and

governance and detailed the decisions of the

Saskatchewan provincial government on the

recommendations contained in the final report arising

from the review.

This chapter of the thesis moves to a synthesis of

the findings contained in the previous two chapters,

and focuses on the composition of the educational

policy community in Saskatchewan. The chapter will

identify those actors commonly involved in educational

policy making in the province. Additionally, the

chapter will comment on the utility of the policy

community/policy-network conceptual framework.

In seeking to define the educational policy

community, the case study reported herein aimed to

develop further the knowledge base of educational

policy making in Saskatchewan and to build on the work

of earlier scholars as described in Chapters 2 and 4.

As so little has been written about educational policy

making in the province in recent years, the study's

findings are proposed as "working hypotheses" which can

become the basis for further scholarly inquiry. No

270
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claim is made that the findings of this study are

necessarily generalizable. The findings of this study

do, however, enhance and elaborate upon the work of

earlier scholars on educational policy making in

Saskatchewan and thereby allow for some general

conclusions to be drawn.

Defining the Community

The seventh research question underpinning the

study was: which actors typically comprise the

educational policy community in Saskatchewan?

In answering this question, the historical

evidence from Chapter 4 is relevant and an

extrapolation was made from the evidence gathered in

studying the interaction surrounding the review of

school finance and governance. Additionally,

respondents to the study were asked to identify whom

they saw as the key actors in educational policy making

in the province.

It will be recalled that policy communities are

"constellations of actors who share clusters of

interest in a broad policy domain" (Lindquist, 1992,

p.133). Each community has two components (see Figure

2, p.39). First, a community is constituted of the sub

government, those agencies likely to be involved in

policy making on a consistent basis, most commonly in a
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relationship with a lead government agency. Secondly,

there is the more amorphous attentive public, comprised

of a range of organizations, groups, and individuals.

These bodies or persons are not continuously involved

in policy making, but rather will be activated by

specific issues to become involved in the policy

network which will coalesce around a particular issue.

The general policy field of education (or any other

area of governmental activity) will therefore bring

together a community, while specific issues within the

overall policy field will activate policy networks.

Different networks of actors will coalesce around

different policy issues.

The case study reported in Chapters 5 and 6

focused on a specific policy issue; the review of

school finance and governance which was initiated by an

announcement by the minister of education in August,

1990 (see Appendix C). The case study outlined the

events which occurred immediately prior to the

establishment of the review, the interactions during

the conduct of the review, and the circumstances

leading to the announcement by another minister of

education in April, 1992, that no action was to be

taken on the recommendations arising from the review

(see Appendix G) .

The findings support the historical evidence in
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Chapter 4 that a stable educational policy community

can be identified in Saskatchewan. This policy

community tends to operate in a corporatist manner,

favouring the influence of a limited number of

institutionalized groups which comprise the sub

government. Issues do activate policy networks, with

selected groups from the attentive public being added

to the sub-government. Within the total policy

community, as then constituted, weight is placed upon

the achievement of consensus in the development of

policies. When consensus in the policy community does

not exist, policy action is less likely to occur.

The Sub-Government

Earlier scholars did not use the language of the

policy-community!policy-network conceptual approach.

But there are similarities between the findings of

earlier studies and the evidence gathered in this

study. In particular, the work of Housego (1964, 1965,

1972), Riffel (1967), Riffel and Housego (1967), and

Steeves (1992) is relevant. Some of the writings on the

curriculum review process of the 1980s [e.g., Cochrane

(1987), Lucas (1987), and Sackney (1993) ] are

pertinent too.

As indicated in Chapter 4, earlier studies allowed

the conclusion to be drawn that, by the 1980s at least,

educational policy making in Saskatchewan was typified
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by consensual accommodation between key actors within a

stable policy community. Housego (1965) first

identified the sub-government component of the policy

community as comprising the provincial department of

education, the teachers' federation, and the trustees'

association. Housego referred to the bargaining which

occurred between "organizational elites" in order to

reach a consensual decision (p.31). Riffel (1967)

supported Housego's conclusion and characterized

educational policy making in the province as "legalized

co-operation" (p.1S).

The way in which the 1990-1992 review of school

finance and governance was conducted reinforced this

depiction. It has been shown that the genesis for the

review resided in the department of education. But the

department did not move immediately to the formulation

of policy options for the consideration of the

government. Rather, the deputy minister established a

process of investigation which would involve the key

actors. The deputy engaged two consultants to have

primary responsibility for the review, but the deputy

also insisted on the creation of an advisory committee.

The deputy explained that, "I believe very strongly

that we had to get what we call the partners of

education involved" (I14t). Thus, the teachers'

federation and the trustees' association were invited
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to be members of the advisory committee.

Since the time of the Housego and Riffel studies

the sub-government had gained another member, namely

the Saskatchewan League of Educational Administrators,

Directors, and Superintendents (LEADS). This

organization had gained both statutory recognition and

a place as a member of the regularized sub-government,

possibly to countervail the influence of the trustees'

association. LEADS was, therefore, also invited by the

deputy minister to join the advisory committee.

In a recent study, Steeves (1992) identified the

department of education, the SSTA, the STF, and LEADS

as "the major provincial organizations" influencing

educational decision making in the province (pp.294-

304)

The members of the regularized sub-government,

detailed above, appear to be virtually certain of being

involved in any significant educational policy decision

in Saskatchewan that pertains to the K-12 system. One

respondent to this study, the assistant deputy minister

of the time, expressed some frustration at the

predominant policy-making pattern which had evolved:

There are some issues around policy where you
cannot develop policy and articulate policy and
implement policy by consensus or even by
collaboration. At the end of the day on some

issues (finance and governance in education being
one of them) the government is going to have to
bite the bullet and say, "This is the way that

things are going to be." (I13t)
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Other respondents, representative of the key

actors within the sub-government, expressed contrary

views and exhorted the importance of consultation (I8t,

19t, lISt, 116t). The weight of evidence suggested that

the regularized sub-government is consistently involved

in policy making and that a process of consensual

accommodation remains the preferred policy-making

model.

Such a finding is consistent with the contention

of Pross (1992, p.237) that consensus-building is an

important function of policy communities. Pross wrote:

The majority of participants in sub-governments
are anxious to create and maintain a stable
environment .... As long as the policy community,
even including its less important members, appears
to the public at large to agree on policy
fundamentals, the general public is likely to feel
that the policies being followed are legitimate,
and thus acceptable. Such legitimation permits the
modification of policy to be treated as routine,
or incremental. (p.238)

This study supported such a contention. The deputy

minister felt that the establishment of the advisory

committee to the review would provide a forum for the

exchange of views and for the development of consensus.

That such consensus did not, in the event, emerge may

be ascribed to two factors. First, the consultants

engaged to undertake the review never saw their brief

as consensus-building and operated rather in a

rational-technical manner which minimized the input and

influence of the members of the advisory committee.
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Secondly, the change of government in 1991 introduced

an element of uncertainty into the process and

compromised the ability of the lead government agency

to develop consensus around a preferred policy option.

As has already been indicated, the conclusion can

be drawn that the key actors within educational policy

making in the province continue to be the department of

education, the teachers' federation, the trustees'

association, and, more recently, the association

representing school administrators. Such a conclusion

is consistent with policy-making patterns found

elsewhere. Coleman (1990), for instance, found that in

the Canadian banking industry the policy community had

expanded over time but that the community could still

be readily identified and that the community remained

relatively closed (p.101). A similar contention is made

for the sub-government component of the educational

policy community in Saskatchewan. The sub-government

has been expanded only slightly, is still readily

identifiable, and remains relatively closed.

This depiction of a stable sub-government is

supportive of Pross's (1992) assertion that "in effect,

the sub-government is the policy-making body of each

community" (p.120). Pross defined the role of the sub-

government thus:

It consists primarily of government agencies and
institutionalized interest groups. These alone
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have the resources and the incentive to meet the
demands of sub-government work: day-to-day
communication between agency officials and
representatives of companies or groups; automatic
group inclusion on advisory committees and panels
of experts; invitations to comment on draft

policy; participation on committees or commissions
charged with long-range policy review; and
continual formal or informal access to agency
officials. (p.12l)

The Saskatchewan educational policy sub-government

consists of a government agency (the department of

education) and three institutionalized interest groups

(the STF, the SSTA, and LEADS). In Pross's terms, these

three groups have the resources and the incentives to

meet the demands of sub-government work. The

involvement of the three groups in the review of school

finance and governance was typical of the role that the

three groups would commonly play in educational policy

making.

Pal (1992) wrote that, "Most of the time, public

policy is the product of specific sectors that are

populated with a relatively stable set of actors"

(p.llO). Such an assertion holds true in Saskatchewan

educational policy making. In large measure, the set of

actors involved in the educational policy sub-

government has remained relatively stable, at least

from the time of the definitive Housego study until the

period of the present study, some 30 years.

The finding of such stable relationships may seem

axiomatic. For example, the Saskatchewan pattern
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appears to be similar to that reported by McPherson and

Raab (1988) in their study of the Scottish education

system. McPherson and Rabb described the Scottish model

of policy making as "incipiently corporatist" (p.255)

In Scotland, the department of education exercised

"major influence over the structure of the policy

community, over the access of groups and individuals,

over the agenda, and over the rules of the game" (Raab,

1992, p.84).

By contrast, the experience of other jurisdictions

has been more dynamic. In writing of educational policy

making in Britain (excluding Scotland) and France,

Duclaud-Williams (1990), for instance, stated:

In both cases the shift has been, in the post-war
period, towards greater involvement of non

educational actors in educational policy-making,
and consequently towards a rather greater
politicization of the decision-making process.
(p.157)

In Saskatchewan, as in Scotland, the tendency has

been to restrict the actors involved in policy making.

It is salient to note that, in the case under review,

both the consultants and the deputy minister spoke of

the desire to avoid the politicization of the review

process (I1t, I14t). Both the consultants and the

deputy sought to retain "control" over the process.

There has been no discernable trend in the province

that would indicate a greater degree of meaningful

involvement of non-educational actors in policy making.
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The Attentive Public

Pross (1992) wrote that, "The attentive public is

neither tightly knit nor clearly defined" (p.121). In

the case which has been studied, three groups from the

attentive public (i.e., ASBOS, SUMA, and SARM) became

involved in the policy network which formed around the

issue of school finance and governance.

Other groups exist in the attentive public

concerned with educational policies. Steeves (1992)

confirmed the interest of SARM and SUMA in educational

policy issues, particularly those concerned with

taxation issues (p.304), and further identified such

groups as the chamber of commerce, the taxpayers'

association, francophone groups, and the Saskatchewan

Association for Community Living as examples of groups

which have a potential interest in educational

policies. No evidence was found in the course of this

study to indicate that any formal group from the

attentive public (other than those already listed)

sought admission to the network which formed around the

issue of school finance and governance.

This study has shown, however, that the attentive

public does not comprise institutionalized groups only.

While such groups may be most likely to be involved

with educational policy networks in Saskatchewan there

exists a "general public" which should not be
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overlooked. The "general public" can be motivated to

exert influence on the outcome of a policy decision. In

this case, the meetings which were called at the

decision-making stage to discuss the report mobilized

teachers, students, and parents to become involved in

the network. It was difficult to determine, with

accuracy, the extent of the influence wielded by the

"general public" in this way but the minister confirmed

that such expressions of view were certainly noticed at

the point of decision (I27t). As public interest was

generated so too was heightened interest shown in the

issue by the news media.

The assumption is made in the policy

community/policy-network theoretical approach that

different policy issues will motivate the participation

of different members of the attentive public (Pross,

1992, p.125). Comparative studies are required to track

the relationship between particular policy issues and

the composition of the associated networks. Such

studies would allow for more definitive conclusions to

be drawn about the members of the attentive public who

are most likely to be motivated to action. By

identifying such linkages between issue and network, it

would also be possible to be more conclusive about the

overall composition of the policy community_
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The Community

The identification of a stable sub-government and

an amorphous attentive public allows for the

Saskatchewan educational policy community to be

represented as in Figure 6. The sub-government

component of the community is shown as comprising the

lead government agency (i.e., the department of

education) together with the institutionalized groups

representing the province's teachers, trustees, and

administrators (i.e., the STF, the SSTA, and LEADS

respectively). It is contended that the members of the

sub-government are likely to be involved in the

settlement of virtually any significant educational

policy decision in the province.

In the case under review, the particular policy

issue of school finance and governance motivated a

policy network which linked the sub-government with

three other organizations drawn from the attentive

public, representative of school business officials and

the associations representing municipal interests

(i.e., ASBOS, SARM, and SUMA respectively). Other

bodies and organizations are, however, shown as

resident in the attentive public. Such bodies might

well be attracted to the networks which would form

around other policy issues. The inclusion of the

general public (including teachers, parents, and
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students) within the membership of the attentive public

emphasizes the fact that the general public may become

involved in a network and may exert influence.

Summary

The seventh research question sought to identify

the actors comprising the typical educational policy

community in Saskatchewan.

On the basis of historical evidence and the data

gathered in this study it was concluded that the sub

government component of the policy community can be

identified. Over a number of years the sub-government

had comprised the department of education as the lead

government agency together with three institutionalized

interest groups, representative of the province'S

teachers, trustees, and administrators. This sub

government had become stable and was marked by a

mutuality of interest.

The attentive public was, however, more amorphous

and consequently the membership of any policy network

will be determined by the content of the particular

policy issue being addressed. From the evidence in this

study, it can be reported that an attentive public does

exist which is interested in educational policy issues

and which can be motivated to join a policy network. At

least in this case, the influence of the attentive

public on the issue was generally less than the
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influence exercised by the members of the sub-

government.

On the basis of a case study of a single policy

incident it was not possible to definitively identify

the total educational policy community. From this

study, it was concluded that a stable sub-government

continues to exist and that other actors drawn from the

attentive public will be motivated to join the policy

networks that form around specific issues (see Figure

6). While the actors shown in the attentive public are

mainly institutionalized groups, the "general public"

may well be motivated to action over a policy issue and

may seek admission to the network.

To identify the policy community with confidence

would likely require a longitudinal study of a number

of policy incidents. Equally, a number of case studies

of specific policy incidents could accumulate a body of

data which would allow for the policy community to be

identified with greater confidence. Housego (1972)

suggested that such studies should be undertaken in

Canada:

I am speculating that if one were to study
carefully the education policy issues settled over

the past few years and legitimated by provincial
legislatures, one would discover a small core of

persons involved. These persons would represent
those few interest groups almost always involved
in achieving the compromise on which a given
education policy is based. (p.15)

At least as far as Saskatchewan is concerned, such
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speculation would appear to be still well-founded.

Educational policy making in the province does indeed

involve a relatively small core of people drawn

predominantly from the institutionalized interest

groups represented in the regularized sub-government.

The Conceptual Framework

The final research question in the study was:

based upon the results of the study, does the policy

community/policy-network approach provide a useful

framework for explaining the development of educational

policy in Saskatchewan? Various claimed strengths of

this conceptual approach were outlined in Chapter 3,

and it is appropriate to review the degree to which

these strengths were manifest in this study.

It will be recalled that the primary aim of a

conceptual framework is to guide a search for patterns

and relationships. The conceptual framework adopted in

this study did prove to be a useful heuristic device

for organizing the interactions which occurred around

the review of school finance and governance.

The key concept underlying the analytical approach

was expressed by Coleman and Skogstad (1990c, p.312) in

the assertion that public policy making in Canada

occurs within policy communities in which state actors

and representatives of organized interests interact to
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shape public policy. This study supported this

assertion. In the case which has been investigated

here, the state actor (the department of education)

interacted with various organized interests, both

through the establishment of the review itself and more

particularly through the establishment of the advisory

committee to the review. Although the government

decided to take no action on the report arising from

the review it is still possible to conceptualize policy

making as typically occurring through interactions

between the state actor and other members of the policy

community. From statements made to the researcher, and

from the historical evidence provided in Chapter 4, it

was clear that a significant amount of consultation is

typically involved in educational policy decisions in

the province and that policies generally result from

consultation, compromise, and consensus.

Through the use of this conceptual approach, it

was possible to disaggregate the state and thereby to

understand better the policy-making arrangements which

occur at sectoral level. It would be fascinating to

compare and contrast the educational policy community

in Saskatchewan with the policy communities which exist

in other sectors of governmental activity in the

province.

It is suggested that the dynamics of the policy-
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making process can be accommodated within the model,

and that the notion of network does allow for the

identification of members of the broader policy

community who choose to become involved in the

interaction around a specific policy issue. In this

study it was, however, helpful to elaborate upon the

chosen model and to analyze the dynamic of the evolving

policy network through use of the widely-known stages

heuristic approach to policy analysis. To gain an

understanding of the complexity of policy making it may

be desirable to use an eclectic approach to analysis,

utilizing a combination of conceptual approaches,

rather than the doctrinaire approach of slavish

adherence to anyone model. In this regard, Atkinson

and Chandler (1983) have noted that there is no one

"compelling explanatory theory" of policy development

(p.1S), and they commend "multiple avenues of analysis"

(p.16) .

There was considerable commonality between the

findings of this study and earlier research into

educational policy making in the province. For example,

Housego (1972) concluded from his research that

settlement of educational policy decisions "rests on

the conflict and compromise of a limited number of

interest groups" (p.14). The current study defined such

groups as comprising the sub-government component of
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the policy community. Similarly, Housego stated that,

"Depending on the nature of the issue being settled,

representatives from other groups, associations, or

organizations may be involved" (p.14). In the language

of this study, policy networks form around specific

policy issues and thereby draw the attention of groups,

associations, and organizations from the attentive

public.

The model therefore had utility in providing a

framework for identifying the sub-government and, in

turn, those members of the attentive public who are

motivated to join with the sub-government in forming

the network which coalesces around any given policy

issue. It was noted, however, that the attentive public

comprised not only institutional groups. Resident in

the attentive public was the "general public", in this

case teachers, students, and parents who became

involved in attending the various meetings which were

called to discuss the report. The "general public" has

demonstrable potential to exert influence.

The predictive power of the model is limited.

While the network which formed around the particular

policy issue of school finance and governance could be

identified with confidence, it is likely that a

different network would develop around a different

policy issue (e.g., curriculum policy). It is only the
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sub-government component of the policy community that

is likely to remain stable. If issues do, in fact,

motivate networks then each idiosyncratic policy issue

has the potential to generate an idiosyncratic network.

The analysis of a single policy incident did not allow

for definitive statements to be made about the

consistent composition of the total educational policy

community.

The dynamic nature of policy networks deserves to

be emphasized. The coming together of the sub

government and the attentive public to form a network

is a dynamic process. While the membership of the sub

government may be relatively predictable, it is much

less easy to predict which members of the attentive

public will be motivated to action on a particular

issue. After the initial network is formed, other

members of the attentive public may either seek to gain

entry or, alternatively, may choose to leave or to

lessen their degree of involvement. As happened in this

case, the degree of involvement of, and the extent of

influence exerted by, members of the network will vary

as the policy issue moves through various phases.

Changes occur too within the bodies or organizations

which are members of the network. Governments are

defeated, deputy ministers are fired, the leadership of

interest groups is changed.
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It is inaccurate therefore to portray either the

initial construction or the operation of the network as

a static process. The policy-community/policy-network

conceptual approach alerts policy makers to the

existence of an attentive public and to the likelihood

that groups drawn from the attentive public will

coalesce with the sub-government to form the network

around a particular policy issue. The approach allows

for the likely composition of the network to be

predicted with some confidence, particularly in a

relatively stable policy environment such as has been

found with educational policy making in Saskatchewan.

It should be noted, however, that the degree of

influence which will be exerted by members of the

network may be more difficult to prophesy. There is

always the possibility too of new groups emerging

within the attentive public. Further, the attentive

public is not comprised solely of institutionalized

groups. As was shown to happen in this case study, the

"general public" may seek involvement with a network

and may be able to exert considerable influence on the

evolution of a policy.

The assumption that the analysis of a single

policy issue would thereby allow the membership of the

educational policy community in Saskatchewan to be

definitively identified was not well-founded. Rather,
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the result of this study has been to generate a number

of "working hypotheses" that need to be tested further.

These hypotheses are stated below:

1. There is an identifiable educational policy

community in the province.

2. The policy community comprises a stable sub-

government which includes the lead government agency

(the department of education) and the representatives

of the province/s teachers, trustees, and

administrators.

3. The sub-government thus comprises

institutionalized interest groups and tends to operate

in a corporatist manner.

4. The members of the sub-government value

consensus in the development of educational policies;

and policy development tends to be incremental as a

result.

5. There is a wider attentive public interested in

educational policy issues.

6. The attentive public is comprised mainly, but

not exclusively, of institutionalized groups.

7. Policy issues will activate networks.

8. The policy network which forms around an issue

will bring together the regularized sub-government and

motivated groups and organizations from the attentive

public.
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9. The policy network will tend to be

idiosyncratic, i.e,. the composition of the network

will vary from one policy issue to another.

10. The policy network will exhibit dynamic

qualities and the relative degree of involvement of the

members of the network with the policy issue will

fluctuate over time, as will the degree of influence

which is exerted.

Building on these hypotheses, the educational

policy community in Saskatchewan has been shown as

Figure 6. This figure depicts a stable sub-government,

comprised of the department of education, the STF, the

SSTA, and LEADS. Within the attentive public, ASBOS,

SARM, and SUMA are specifically identified because of

their involvement with the network which formed around

the specific policy issue of finance and governance.

Other groups, organizations, individuals, and the

unorganized general public are shown as also popUlating

the attentive public. It is beyond the ability of this

study to identify these other groups with authority.

Other case studies, building on the present study,

would allow for a more definitive picture of the

attentive public to be painted.

Having commended the explicatory power of the

model, it needs to be stated that any conceptual model

provides only a metaphorical basis for understanding
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the complexity of the policy-making process (B.G.Lucas,

personal communication, 28 July 1993). In this case,

the danger of adopting the concepts of "community" and

"network" is that the researcher is tempted to reify

reality. Rather, the model must be seen simply as one

way to organize a series of events for the purpose of

gaining understanding. Lindquist (1992) addressed this

point in the context of public policy making. Lindquist

wrote:

For officials there is a need for new analytical
tools that will help them to diagnose and map the
external environments of public agencies, to

recognize the inherent tensions and dynamics in
these environments as they pertain to policy
development and consensus-building, and to develop
new strategies for "working" these environments in
the interest of both their political masters and
those of the broader communities they serve.

(p.129)

Seen in this way, the conceptual model has utility

in understanding external environments and in

recognizing the dynamic nature of interactions

surrounding the evolution of public policy. The

metaphorical power of the notions of community,

network, sub-government, and attentive public is

considerable.

Communities bring people together in groups,

whether one is referring to an ethnic community or a to

a geographic community. To speak of a "policy

community" implies a grouping of people or

organizations who are motivated to come together by a
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common interest, in this case the interest being

educational policy. Community also generally implies

some sense of mutuality in the relationship, or some

feeling of inclusiveness. Harrop (1992) wrote:

[The policy community] comprises actors with a

common interest and focus on a particular area. As
a result, they have some common concerns and often
a shared outlook - including a willingness to
abide by the informal policy-making rules of the
game in that particular sector. (p.16)

The term "network" refers to the exchange

relationships which exist between the various members

of the community. As in any community the relationships

are complex and change over time but the use of a

concept such as network allows for the relationships to

be mapped. Different types of relationships can be

identified within communities.

To speak of a "sub-government" implies a body with

a close relationship to the government, where a small

number of organizations has come to occupy a pre-

eminent position in the formulation and implementation

of public policy. The notion of such a grouping has

long been recognized in political science literature

(Jordan, 1990, p.321) and is easily accommodated within

the community/network conceptual framework. The

"attentive public" implies that there are groups,

organizations, and individuals in the wider "public"

who are attentive to policy issues. The interest of

these groups may not be constant but the influence of
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such groups, when activated, can still be of crucial

importance.

As was shown in Chapter 2, the framework of

communities and networks builds on a tradition of

scholarly inquiry, seeking to enlighten our

understandings of age-old questions regarding power and

influence.

It is inadequate though to seek to explain the

evolution of policy in any specific area of government

activity solely by an examination of the network which

forms around a specific policy issue. This study has

situated the policy network which formed around the

1990-1992 SFGR within an historical context. It would

be naive to assume that the decision of the government

in 1992 not to act on the recommendations of the report

arising from the review was not influenced by the

history and political evolution of the province.

Information gathered from respondents to this study

reinforced the historical evidence that governments in

Saskatchewan are mindful of the impact of policy

initiatives on the structure of provincial society.

This sensitivity may be related to the pragmatic

necessity to win rural votes to form a government.

Possibly, though, the sensitivity has become

embedded in the mores of the province. In writing of

educational policy making in Ireland, Coolahan (1989)
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referred to "pragmatic gradualism" whereby policy

making is related to the mores of a traditional,

conservative society. Policy making thus becomes a

process of:

Moving things forward on a gradual path, testing
responses, slowing down or speeding up
developments as circumstances permit. (pp.62-63)

Such a depiction would seem equally true in

Saskatchewan. A policy network should not be examined

in isolation from either the cultural or the historical

context within which contemporary policy is being

formulated, or from the broader pattern of

governmental-society relationships. This point is

supported by other scholars. For example, Mawhinney and

Jakes (1989) note 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. (p.27)

Coleman and Skogstad (1990c) made a similar point:

Policy networks and policy communities are best
understood when attention is paid to first, the
broader political, economic, and ideological
environment within which they function; and
second, the legacy of history. Contemporary policy
communities bear the brunt of yesterday's
political decisions. (p.314)

In this study, the history and the culture of

Saskatchewan were found to be important in

understanding the chain of events which has been

outlined in earlier chapters. The traditions, values,
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and myths of rural life in the province had a pervasive

influence on the decision of the government and on the

fate of the review.

To summarize, the final research question sought

to evaluate the utility of the policy-community/policy

network conceptual framework for explaining the

development of educational policy in Saskatchewan.

The framework did allow the findings of the study

to be organized in a way which demonstrated congruity

with the work of earlier scholars. It was possible to

demonstrate that an educational policy community does

exist in the province (see Figure 6). From the evidence

of earlier studies and from the findings of this study

it was concluded that the policy community comprises an

identifiable and stable sub-government.

The case study further demonstrated the existence

of an attentive public, the members of which may be

motivated to join a policy network. The policy issue of

finance and governance did stimulate the creation of a

dynamic policy network. Different policy issues will

stimulate other policy networks which will draw

together different members of the attentive public. The

total membership of the attentive public, and therefore

of the policy community, cannot be adduced from a

single case study. That reservation does not, however,

diminish the utility of the model. Indeed, the model
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was successful in reinforcing the dynamic and fluid

image of public policy making in contemporary society_

In studying the composition of a policy community,

and the dynamics of policy networks, the historical

context needs to be recognized. Political, economic,

cultural, and ideological forces have a notable impact

upon the behaviour of sectoral policy communities.

\
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CHAPTER NINE

SUMMARY AND CONCLUSIONS

The final chapter of the thesis provides a summary

of the study, including the methodology used, together

with a summary of the conclusions. Suggestions are made

for further research.

Purpose of the Study

The general purpose of this study was to describe

the policy community within which educational policies

are currently developed in the province of

Saskatchewan. The focus of the study was on the

relationships which exist between the provincial

government, representatives of organized interests, and

the public, in the development of educational policy.

The study analyzed the interactions which occurred

around one specific policy issue, namely the report of

a review commissioned by the provincial government to

investigate desirable patterns of school finance and

governance. The study set out the reasons for the

establishment of the review; analyzed the interactions

which occurred as the review progressed; and outlined

the decisions of the provincial government on the

report which resulted from the review.

In analyzing this particular policy issue, the

300
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study used the conceptual framework of policy

communities and policy networks. As the study

progressed, the stages model of the policy process was

introduced to assist in analyzing the composition and

dynamics of the policy network which coalesced around

the issue.

The Research Methodology

The study was conducted from an interpretivist

perspective using case study methodology. The primary

data collection techniques included the analysis of

primary and secondary source documents, 25 in-depth

interviews, and numerous informal conversations.

Although set in an historical context, the study was

delimited to the period immediately prior to the

announcement of the review of school finance and

governance by the minister of education in August,

1990, and the decision of a new minister of education

on the report arising from the review in April, 1992.

The research was guided by a number of questions,

the results of which are summarized in the next

section.

Summary of Findings

The findings of the study are summarized in

relation to the research questions which guided the

investigation.
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Research Question 1

Why did school finance and governance become a

policy issue requiring attention?

The historical perspective contained in Chapter 4

indicated that issues of finance and governance have

been recurring themes in educational policy making in

the province. From the earliest days of the province's

establishment there has been an incipient tension

between the myth of the self-reliant prairie dweller

and the logistical ability of the provincial government

to deliver and maintain services, such as hospitals and

schools, in rural communities. Changes in demographics

have forced an increasing rationalization of services,

but governments have been reluctant to act decisively

for fear of alienating rural voters. The last major

reorganization of school governance patterns occurred

in 1944.

In the period immediately prior to the

establishment of the review of school finance and

governance, a number of general concerns had been

expressed about aspects of school finance in the

province. These concerns related to both the level or

amount of funding which was being made available for

education, and to the mechanisms by which such funds

were assessed, collected, allocated, and distributed.

A number of interest groups in the province had been

J
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articulating these concerns, but there was no critical

incident which impelled the establishment of the

review.

The expression of concern from various quarters

about school finance can be identified as the major

factor in getting the policy issue onto the agenda.

There were, however, other contributing factors. The

continuing decline in enrolments in many rural school

divisions had called into question the continuing

viability of such divisions. Reviews of existing

patterns of governance were being conducted in other

jurisdictions in Canada, against a background of world

wide attention to issues of educational policy. The

deputy minister of education of the time exhibited a

willingness to institute a review of these policy

issues, although the level of political commitment to

policy change must be doubted.

In summary, manifold forces converged to translate

a nascent policy issue into one where action was

initiated.

Research Question 2

What were the expectations of the review of school

finance and governance held by the provincial

government and other key actors?

Although the minister of education of the day

approved the action of the deputy minister in

J
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establishing the review, there appears to have been

little expectation on the part of the minister that the

review would necessarily lead to significant policy

action. The minister was aware of the generalized

concerns about aspects of education finance referred to

in the answer to the first question, but the review was

not invested with major political significance.

The deputy minister hoped that the review would

allow for the generalized concerns about finance to be

addressed within a constructive framework, and that the

establishment of an advisory committee would provide an

opportunity for dialogue among the interested parties.

The various interested parties which became

involved with the review did not have clearly

articulated expectations of the review, although each

party saw the review as a potential opportunity to

advance their own special cause and concerns.

The consultants who were engaged to undertake the

review saw their task as being primarily technical in

nature. Although some discussions would be held with

key interest groups, the consultants did not see their

brief as encompassing the generation of consensus

around a preferred policy option. Rather, the

consultants expected that their report would be used

mainly within the department of education as the basis

for the consequent development of policy proposals.
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Research Question 3

Which actors comprised the policy network which

initially formed around the issue of school finance and

governance?

The initial policy network was comprised of the

various groups which consistently form the regularized

SUb-government component of the policy community,

namely (in addition to the department of education) the

Saskatchewan School Trustees' Association, the

Saskatchewan Teachers' Federation, and the Saskatchewan

League of Educational Administrators, Directors, and

Superintendents. The trustees' association and the

teachers' federation are long-standing members of the

policy community and are likely to be found in the

network which forms around virtually any policy issue,

certainly within the K-12 school system. The

administrators' organization has come into existence in

recent years and has managed to gain a position of

considerable influence, being consistently involved

with policy issues.

By constituting an advisory committee to assist

with the review, the deputy minister, in effect,

constituted the policy network. In addition to the

interest groups listed already, the deputy minister

invited three other groups to become involved in the

review; namely the Saskatchewan Association of Rural
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Municipalities, the Saskatchewan Urban Municipalities

Association, and the Association of School Business

Officials of Saskatchewan. The municipal associations

had been active over a number of years in expressing

concern about aspects of education financing,

particularly levels of taxation. The school business

officials' association was invited to join the advisory

committee because of the expertise of its members

rather than because of any ability to exert influence.

These three groups may be identified as belonging to

the attentive public concerned with educational policy

issues. The motivation to move from the attentive

public to active involvement with the sub-government in

the policy network arose, however, from the initiative

of the deputy minister rather than from any pressure

from the groups concerned.

Those involved with the initial policy network

were all representatives of institutionalized groups.

No other institutionalized groups or organizations

sought membership of the network.

Research Question 4

What procedures were used by the consultants

engaged to undertake the review, and what influences

were brought to bear through the policy network on the

work of the consultants?

The way in which the consultants chose to work was
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consistent with a desire to approach the conduct of the

review in a rational-technical manner, where

information would be assembled relevant to the review's

terms of reference and recommendations would be made to

the deputy minister as a basis for policy making. The

consultants consistently sought to minimize the

opportunities for influence to be brought to bear on

their work through the policy network.

The consultants therefore carefully structured the

information-gathering phase of the review. A report was

commissioned to provide base-line information and an

invitational symposium was held to allow the various

interested organizations an opportunity to present

their viewpoints.

The deputy minister insisted on the establishment

of an advisory committee, but this committee was little

used by the consultants and given little opportunity to

exercise influence. Periodic consultations were held by

the consultants with some of the interested parties,

but the consultants never saw their task as consensus

building.

After the information-gathering phase of the

review, the consultants worked largely away from public

scrutiny in the preparation of their report. A

provincial election took place before the report was

completed. A new government took office with a newly-
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appointed minister. The consultants presented their

report to the deputy minister of education after the

change of government. At no stage of the review was

influence brought to bear which caused the consultants

to modify the content of their report or the direction

of the recommendations contained therein.

Research Question 5

What decisions were taken by the provincial

government on the recommendations of the review, and

what influences were brought to bear through the policy

network on the government's decision?

The defeat of the Progressive Conservative

government in 1991 meant the disappearance of any

political ownership of the review process that might

have existed previously. The New Democratic Party

government did not have any explicit policy on the

issues being addressed by the review.

After the report of the consultants was completed

in December, 1991, the newly-appointed minister decided

to release the report for public discussion, although

only a brief period of time was allowed for the

consultation process. The new government made no

commitment to act on any of the recommendations

contained in the report.

After the report was released, the trustees'

association expressed strong opposition to the report,
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particularly to the recommendations on governance which

would have resulted in a significant reduction in the

number of school boards in the province. At meetings

which were held to discuss the report, members of the

general public also expressed opposition to the report.

No other member of the policy network took a position

contrary to that adopted by the trustees, and the

report had no advocates. With a newly-elected

government and a new minister, the department of

education was not well-placed to advocate a policy

option.

In the face of strong opposition from trustees,

together with a groundswell of negative public opinion,

and in the absence of any countervailing support from

other members of the policy network, the new government

decided to take no action on the report or on any of

its recommendations. The government decided instead to

give priority in policy development to a reform of the

province's health delivery system.

Research Question 6

As the review progressed through critical phases,

did changes occur in the composition of the policy

network?

The initiative of the deputy minister of education

saw three organizations from the attentive public

brought together with the regularized sub-government to
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constitute the initial policy network. These same

institutionalized groups continued as members of the

network throughout the review process, although with

varying levels of involvement and commitment.

The review process passed through various critical

stages. At the initial stage as the review was

established, all members of the network were actively

involved. Submissions were generated, the invitational

symposium was held, and the advisory committee was

meeting. As the review progressed, the consultants

consulted with some members of the network, notably

those members drawn from the sub-government, but

opportunities were limited for the exercise of

influence. The final report to the deputy minister was

written by the consultants acting alone. At the

decision-making stage, the opposition of the trustees

to the recommendations in the report was decisive. A

significant new element was also introduced to the

network at the final stage. The "general public"

(notably teachers, students, and parents) became active

in opposing the report, especially those

recommendations relating to changes in existing

governance patterns. The media became interested in the

public discussions and reported the emerging opposition

to the report.

The government changed during the course of the
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review. At the initial stage the minister of education

had authorized the establishment of the review but was

otherwise uninvolved. During the investigation and

reporting stage the minister was not involved in the

network directly, either before of directly after the

provincial election. At the decision-making stage,

however, the new minister became actively involved in

the network and was responsible for the decision to

shelve the report.

Changes therefore did occur within the network. A

policy network is dynamic. The cast of players may

appear, at first glance, to be relatively constant but

the actual roles which are played within the network

change over time and new actors can emerge to reprise

old roles.

Research Question 7

Which actors typically comprise the educational

policy community in Saskatchewan?

A policy community has two components, the sub

government and the attentive public. The sub-government

component of the educational policy community in

Saskatchewan can be identified as the lead government

agency (i.e., the department of education) acting in

concert with three institutionalized interest groups,

representative of the province's trustees, teachers,

and administrators. The relationships among these

\
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groups are characterized as being typically corporatist

in nature.

The attentive public component of the community

can be identified only by studying the policy network

which forms around a particular issue. Issues motivate

networks, and the composition of the network will

depend on the salience of the particular policy issue

to the various groups resident in the attentive public.

In this case study, three groups from the attentive

public became involved in the network, namely the two

associations representing the municipal associations in

the province and the association of school business

officials. These organizations might well not be

involved with the network which forms around a

different policy issue. Other issues will attract the

attention of other groups and organizations from the

attentive public.

Educational policies in the province develop

generally as the product of extensive consultation. The

state agency seeks to develop a consensus around a

preferred policy option. Where consensus does not

develop it is unlikely that policy action will result.

Decisive action by governments on educational policy

issues is rare. The predominant policy-making pattern

may therefore be characterized as either "symbolic

incrementalism" (Sackney, 1993) or "pragmatic
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gradualism" (Coolahan, 1988).

On the basis of the analysis conducted in this

study, the Saskatchewan educational policy community is

depicted as Figure 6 (p.283).

Research Ouestion 8

Based upon the results of the study, does the

policy-community/policy-network conceptual model

provide a useful framework for explaining the

development of educational policy in Saskatchewan?

Any conceptual model seeks to explicate

understanding. The policy-community!policy-network

model did allow the findings of this study to be

organized in a way that aided understanding, while

reinforcing the finding of earlier scholars who had

studied educational policy making in Saskatchewan.

Accepting the danger that a model will simply act to

reify the reality being studied, the model did,

nevertheless, allow for an examination of the

educational policy community to be attempted. The sub

government component of the community was identified

with confidence. It was found that policy issues do

activate networks and that such networks will bring

together selected members of the attentive public with

the regularized sub-government.

The policy network is idiosyncratic to a

particular policy issue. Different issues will activate
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different networks. Each policy network is also

dynamic. The degree of involvement of the network

members is likely to fluctuate as the policy issue

moves through various stages, or as personalities

change within the involved organizations. The utility
of the policy-community/policy-network conceptual

framework is enhanced by incorporating aspects of the

stages heuristic into the model.

The analysis of a policy network needs to be

placed within an historical and cultural context. Just

as policy issues do not emerge de novo, neither is the

composition or operation of a policy network unrelated

to prior history or experience, nor to extant cultural

values.

various working hypotheses were generated in the

course of the study. Further studies of different

policy issues would test these hypotheses and the

strength of the model.

Suggestions for Further Research

This thesis concludes with suggestions for further

research which flow from the study reported herein.

Few studies of educational policy making in

Saskatchewan have been conducted in recent years. There

is, therefore, much opportunity for studies similar to

the present study. For example, there are many aspects
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of the curriculum review process undertaken in the

1980s which might be investigated.

Such studies might use the conceptual framework of

this study and test further the strength of the policy

community/policy-network approach. Further case studies

could affirm the regularized sub-government identified

in this study and could identify other members of the

attentive public who are motivated by specific issues

to join a policy network. Alternatively, a major

longitudinal study could seek to identify the

composition of the policy networks which might form

around a number of different issues.

An intensive study could be undertaken of the

relationships which exist between the members of the

sub-government in the formation of policy. The relative

level of influence of the organizations representing

trustees, teachers, and administrators could be

investigated. In particular, the emergence of the

Saskatchewan League of Educational Administrators,

Directors, and Superintendents (LEADS) as a major

educational policy actor is fascinating and deserving

of further investigation.

A limitation of this study was the denial of

access to official documents and an inability to

unravel the interaction between ministers and their

civil servants. Although there are difficulties
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involved, case studies of policy making written from

the perspective of a participant-observer have the

potential to provide enlightenment. Such an approach

was used in an Alberta study by Bohac (cited in MacKay,

1990) .

Comparative studies would be valuable. Within

Saskatchewan, such studies might compare the pattern of

policy-making in the education sector with patterns

existing in other sectors. The typology of policy

networks developed by Coleman and Skogstad (1990b)

could form the conceptual base of such studies.

Likewise, comparative studies could be made of

educational policy making patterns in various

jurisdictions in Canada. Even international studies

could be envisaged which might compare, say, the

policy-making pattern in Saskatchewan with the pattern

in other countries which have seen major changes in

educational policies in recent years (e.g., Britain,

Australia, New Zealand, or various states in the United

States of America). The predominantly incremental

pattern of change in educational policies in

Saskatchewan could be compared with a jurisdiction

where dramatic change has been undertaken.

Although the finding was tangential to the current

study, there was evidence to show that changes in

provincial governments in Saskatchewan are having an

\
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increasing impact on the composition of the civil

service, particularly at senior levels. It would be

valuable to ascertain the extent to which a change of

government will result in increased turnover in the

civil service (e.g., at the level of deputy minister)

The supposition is that increased turnover of this

nature will impact on the efficacy of the policy-making

process.

Finally, some respondents to this study indicated

that the policy issue of school finance and governance

in Saskatchewan is far from a spent issue. This study

was delimited to the period which ended in April, 1992,

with the decisions of the government on the

recommendations arising from the 1990-1991 review.

Subsequent to that time the Saskatchewan School

Trustees' Association undertook its own review of the

issues. The interaction surrounding this latter review

and, in turn, the reaction of the government and other

interested parties to the SSTA review would build on

the events outlined in this study.

J



REFERENCES

Advisory Committee on Curriculum and Instruction.
(1984). Directions: The final report. Regina, SK:
Saskatchewan Education.

Allison, G.T. (1971). Essence of decision: Explaining
the Cuban missile crisis. Boston, MA: Little
Brown.

Anderson, J.E. (1975). Public policy-making. New York:

Praeger.

Association of School Business Officials of
Saskatchewan. (1990). Response to the school
finance and governance review. Lloydminster, SK:
Author.

Association says "no." (1992, April). Trustee News,
p.1.

Atkinson, M.M. (1993). Governing Canada: Institutions
and public policy. Toronto: Harcourt Brace
Jovanovich.

Atkinson, M.M., & Chandler, M.A. (1983). Strategies for

policy analysis. In M.M.Atkinson & M.A.Chandler
(Eds.), The politics of Canadian public policy
(pp. 3-19). Toronto: University of Toronto Press.

Atkinson, M.M., & Coleman, W.D. (1985). Corporatism and
industrial policy. In A.Cawson (Ed.), Organized
interests and the state: Studies in meso

corporatism (pp. 22-44). London: Sage.

Atkinson, M.M., & Coleman, W.D. (1989). Strong states
and weak states: Sectoral policy networks in
advanced capitalist economies. British Journal of
Political Science, 19 (1), 47-67.

Atkinson, M.M., & Coleman, W.D. (1992). Policy
networks, policy communities and the problems of

governance. Governance, 2(2), 154-180.

Baldridge, J.V. (1971). Power and conflict in the

university. Toronto: John Wiley.

Baron,D., & Jackson, P. (1991). Battleground: The
socialist assault on Grant Devine's Canadian

318

J



319

dream. Toronto: Bedford House.

Becker, H.S. (1990). Generalizing from case studies. In
E.W.Eisner & A.W.Peshkin (Eds.), Oualitative
inquiry in education: The continuing debate (pp.
233-242). New York: Teachers College Press.

Biggs, L., & Stobbe, M. (1991). Devine rule in
Saskatchewan: A decade of hope and hardship.
Saskatoon, SK: Fifth Avenue.

Bogdan, R.C., & Biklen, S.K. (1992). Oualitative
research for education: An introduction to theory
and methods (2nd ed.). Boston, MA: Allyn and
Bacon.

Bosetti, B.L. (1990). Career and life management: A

case study of curriculum implementation in
Alberta. Unpublished doctoral dissertation,
University of Alberta, Edmonton.

Brooks, S. (1989). Public policy in Canada. Toronto:
McClelland and Stewart.

Bryman, A. (1989). Research methods and organization
studies. London: Unwin Hyman.

Carr, W., & Kemmis, S. (1986). Becoming critical:
Education, knowledge and action research. London:
Falmer.

Cochrane, D.B. (1987). Epilogue: Final reflections on

curriculum reform. In D.B.Cochrane (Ed.), So much
for the mind: A case study in provincial
curriculum development (pp. 216-221). Toronto:

Kagan & Woo.

Cochrane, D.B. (1991). Consultation and the development
of educational policy in Saskatchewan. Education
Canada, 31, (4), 22 - 27 .

Coleman, W.D. (1990). The banking policy community and
financial change. In W.D.Coleman & G.Skogstad
(Eds.), Policy communities and public policy in
Canada: A structural approach (pp. 91-117)
Mississauga, ON: Copp Clark Pitman.

Coleman, W.D., & Skogstad, G. (1990a). Introduction. In
W.D.Coleman & G.Skogstad (Eds.), Policy
communities and public policy in Canada: A
structural approach (pp. 1-13). Mississauga, ON:

Copp Clark Pitman.

\



320

Coleman, W.D., & Skogstad, G. (1990b). Policy
communities and policy networks: A structural

approach. In W.D.Coleman & G.Skogstad (Eds.),
Policy communities and public policy in Canada: A
structural approach (pp. 14-33). Mississauga, ON:

Copp Clark Pitman.

Coleman, W.D., & Skogstad, G. (1990c). Conclusion. In

W.D.Coleman & G.Skogstad (Eds.), Policy
communities and public policy in Canada: A

structural approach (pp. 312-327). Mississauga,
ON: Copp Clark Pitman.

Coolahan, J. (1989). Educational policy for national
schools, 1960-1985. In D.G.Mulcahy & D.O'Sullivan
(Eds.), Irish educational policy: Process and
substance (pp. 60-75). Dublin: Institute of Public
Administration.

Debates and proceedings of the Legislative Assembly of
Saskatchewan. Regina, SK: Queen's Printer.

Dexter, L.A. (1970). Elite and specialized
interviewing. Evanstown, IL: Northwestern

University Press.

Dibski, D.J. (1991). Financing education. In R.Ghosh &

D.Ray (Eds.), Social change and education in
Canada (2nd ed.), (pp. 59-72). Toronto: Harcourt
Brace Jovanovich.

Dibski, D.J. (1993, April). Vertical equity versus

efficiency in financing rural education: A
conflict in values. Paper presented to the annual
meeting of the American Educational Research
Association, Atlanta, GA.

Dibski, D.J. (1993, June). An interpretive model of the

policy process: The nature of the beast. Paper
presented to the annual conference of the
Canadian Society for the Study of Education,
Ottawa, ON.

Doern, G.B., & Phidd, R.W. (1992). Canadian public
policy: Ideas, structure, process (2nd ed.).
Scarborough, ON: Nelson Canada.

Duclaud-Williams, R. (1990). The state and education.
In J.Simmie & R.King (Eds.), The state in action:
Public policy and politics (pp. 146-170). London:
Pinter.

J \



321

Dunn, W.N. (1981). Public policy analysis: An

introduction. Englewood Cliffs, NJ: Prentice-Hall.

Dye, T.R. (1976). Policy analysis. Birmingham, AL:

University of Alabama Press.

Dye, T.R. (1987). Understanding public policy (6th
ed.). Englewood Cliffs, NJ: Prentice-Hall.

Eager, E. (1980). Saskatchewan government: Politics and

pragmatism. Saskatoon, SK: Western Producer
Prairie Books.

Eisner, E.W., & Peshkin, A.W. (1990). Generalizability.
In E.W.Eisner & A.W.Peshkin (Eds.), Qualitative
inquiry in education: The continuing debate (pp.
171-174). New York: Teachers College Press.

Farquhar, R.H. (1980). Unique factors affecting
Canadian education. In R.H.Farquhar & I.E.Housego
(Eds.), Canadian and comparative educational
administration (pp. 2-15). Vancouver: The

University of British Columbia.

Finch, J. (1986). Research and policy: The uses of

qualitative methods in social and educational
research. London: Falmer.

Fleming, T. (1993). Canadian school policy in liberal
and post-liberal eras: Historical perspectives on

the changing social context of schooling, 1846-
1990. In Y.M.Martin & R.J.S.Macpherson (Eds.),
Restructuring administrative policy in public
schooling (pp. 57-�6). Calgary, AB: Detselig.

Funk, J. (1971). The origin and development of
consolidated school districts in Saskatchewan.

Unpublished Master's thesis, University of

Saskatchewan, Saskatoon.

Giles, T.E., & Proudfoot, A.J. (1984). Educational
administration in Canada (3rd ed.). Calgary, AB:

Detselig.

Gee, W. (1950). Social science research methods. New
York: Appleton Century Crofts.

Gorius, D.D. (1980). Declining school enrolment: A

study of strategy preference. Unpublished master's

thesis, University of Regina, Regina, SK.

Government of Saskatchewan. (1990, August 27). Major

J \



322

review planned for kindergarten to grade 12
schools. Regina, SK: Author.

Government of Saskatchewan. (1992, February 6). Report
on school financing released. Regina, SK: Author.

Government of Saskatchewan. (1992, April 22). Scharf!
Langlois report on finance and governance
rejected. Regina, SK: Author.

Grant, W.P. (1990). Forestry and forest products. In
W.D.Coleman & G.Skogstad (Eds.), Policy
communities and public policy in Canada: A
structural approach (pp. 118-140). Mississauga,
ON: Copp Clark Pitman.

Grant, W.P. (1992). Models of interest intermediation
and policy formulation applied to an

internationally comparative study of the dairy
industry. European Journal of Political Research,
21(1-2),53-68.

Guthrie, J.W., Garms, W.I., & Pierce, L.C. (1988).
School finance and education policy: Enhancing
educational efficiency, equality, and choice (4th
ed.). Englewood Cliffs, NJ: Prentice-Hall.

Guy, A. (1988). Politics, policy and educational

planning: A case study in the province of
Saskatchewan. Educational Planning, Q(4), 3-11.

Hall, I.W. (1982). A case study in educational policy
making: The Saskatchewan community college.
Unpublished master's thesis, University of

Saskatchewan, Saskatoon.

Ham, C., & Hill, M. (1984). The policy process in the
modern capitalist state. New York: St.Martin's
Press.

Harman, G. (1984). Conceptual and theoretical issues.
In J.R.Hough (Ed.), Educational policy: An
international survey (pp. 13-29). Beckenham: Croom
Helm.

Harrop, M. (1992). Introduction. In M.Harrop (Ed.),
Power and policy in liberal democracies (pp. 1-

19). Cambridge: Cambridge University Press.

Harrop, M. (1992). Comparison. In M.Harrop (Ed.), Power
and policy in liberal democracies (pp. 263-277).
Cambridge: Cambridge University Press.

, \



J

323

Hawley, D.E., & Sackney, L.E. (1969). Regional units of
administration; A report of an investiqation.
Saskatoon, SK: Saskatchewan Teachers' Federation.

Heclo, H., & Wildavsky, A. (1974). The private
government of public money. London: MacMillan.

Heidenheimer, A.J., Heclo, H., & Adams, C.T. (1990).
Comparative public policy: The politics of social
choice in America, Europe, and Japan (3rd ed.).
New York: St.Martin's Press.

Hofferbert, R.I. (1974). The study of public policy.
Indianapolis: Bobbs Merrill.

Hogwood, B.W., & Gunn, L.A. (1990). Policy analysis for
the real world. Oxford: Oxford University Press.

(Original work published 1984)

Holmes, M. (1992, June). Blueprint for educational
reform in Canada. Paper presented to the annual
conference of the Canadian Society for the Study
of Education, Charlottetown, PEl.

Housego, I.E. (1964). How a decision was made: A study
of the teacher training issue in Saskatchewan.
Unpublished doctoral dissertation, University of
Alberta, Edmonton.

Housego, I.E. (1965). Democratic decision-making in
education. The Canadian Administrator, �(8), 29-
32.

Housego, I.E. (1972). Pluralist politics and
educational decision-making. In p.Cistone (Ed.),
School boards and the political fact (pp. 13-23).
Toronto: The Ontario Institute for Studies in
Education.

Johns, R.L., Morphet, E.L., & Alexander, K. (1983). The
economics and financing of education. Englewood
Cliffs, NJ: Prentice-Hall.

Jones, R.M., Keegan, B., & Ruane, M.L. (1993).
Curriculum evaluation in Saskatchewan: An

overview. Education Canada, 33(4), 11-15.

Jordan, G. (1990). Sub-governments, policy communities
and networks: Refilling old bottles? Journal of
Theoretical Politics, �(3), 319-338.

Jordan, G., & Schubert, K. (1992). A preliminary



,

324

ordering of policy network labels. European
Journal of Political Research, 21(1-2), 7-27.

Kerlinger, F. (1973). Foundations of educational
research. Toronto: Holt, Rinehart & Winston.

Kingdon, J.W. (1984). Agendas. alternatives and public
policy. Boston: Little Brown.

Koester, C.B. (Ed.). (1976). The measure of the man:

Selected speeches of Woodrow Stanley Lloyd.
Saskatoon, SK: Western Producer Prairie Books.

Krueger, C. (1971). Prairie protest: The medicare
conflict in Saskatchewan. In S.M.Lipset, Agrarian
socialism: The Co-operative Commonwealth
Federation in Saskatchewan (pp. 405-434).
Berkeley, CA: University of California Press.

(Original work published 1950)

Langlois, H.O., & Scharf, M.P. (1990). School finance
and governance review: Issues and background
information. Regina, SK: School Finance and
Governance Review.

Langlois, H.O., & Scharf, M.P. (1991). School finance
and governance review: Final report. Regina, SK:
School Finance and Governance Review.

Lawson, R.F., & Woock, R.R. (1987). Policy and policy
actors in Canadian education. In R.Ghosh & D.Ray
(Eds.), Social change and education in Canada

(pp. 133-142). Toronto: Harcourt Brace Jovanovich.

Lawton, S.B. (1992). Why restructure? An international
survey of the roots of reform. Journal of
Education Policy, 2(2), 139-154.

Levin, B. (1984). All's fair in love and the politics
of education: Relationships between provincial
government and local school boards. The Yellow

Papers, �(1), 46-57.

Levin, B. (1993). Why so little educational reform in
Canada? Studies in Educational Administration,
58, 41-48.

Lincoln, Y.S., & Guba, E.G. (1985). Naturalistic
inquiry. Newbury Park, CA: Sage.

Lindquist, E.A. (1992). Public managers and policy
communities: Learning to meet new challenges.

\



325

Canadian Public Administration, �(2), 127-159.

Lipset, S.M. (1971). Aqrarian socialism: The Co

operative Commonwealth Federation in Saskatchewan
(2nd ed.). Berkeley: University of California
Press.

Lodge, P., & Blackstone, J. (1985). Pushing for equity:
The influence of the teachers' unions - the NUT.
In I.McNay & J.Ozga (Eds.), Policy-making in
education: The breakdown of consensus (pp. 217-

232) .

Loewen, R.D. (1973). Perceptions and expectations of
teachers regarding the Saskatchewan Teachers'
Federation. Unpublished master's thesis,
University of Saskatchewan, Saskatoon.

Lucas, B.G. (1987). Prospects for policy
implementation: School improvement in
Saskatchewan. In D.Cochrane (Ed.), So much for the
mind: A case study in provincial curriculum
development (pp.184-191). Toronto: Kagan & Woo.

Lyons, J. (1987). Professional decision-making and
educational reform: The Saskatchewan tradition. In
D.Cochrane (Ed.), So much for the mind: A case

study in provincial curriculum development (pp.
16-36). Toronto: Kagan & Woo.

Macdonald, B., & Walker, R. (1975). Case-study and the
social philosophy of educational research.
Cambridge Journal of Education, 2(2), 2-10.

MacIver, D. (1990). Policy development in provincial
government. In Y.L.J.Lam (Ed.), The Canadian
public education system: Issues and prospects (pp.
141-154). Calgary, AB: Detselig.

MacKay, D.A. (1990). Policy process in Alberta
education: An analysis of four studies. The
Canadian Administrator, 1Q(l), 1-7.

Macmillan, K., & Turner, I. (1987). The cost
containment issue: A study of government-industry
relations in the pharmaceutical sectors of the
United Kingdom and West Germany. In S.Wilks &

M.Wright (Eds.), Comparative government-industry
relations (pp. 117-147). Oxford: Clarendon Press.

Mawhinney, H.B. (1991). Policy change in education: An
assessment of Sabatier's advocacy coalition

, \



J

326

framework. In R.R.O'Reilly & C.J.Lautar (Eds.),
Policy research and development in Canadian
education (pp. 159-210). Calgary, AB: The

University of Calgary.

Mawhinney, H.B., & Jakes,H. (1989, June). A political
systems strategy to analyze policy formation.

Paper presented at the annual conference of the
Canadian Society for the Study of Education,
Quebec City, PQ.

Mazzoni, T.L., & Malen, B. (1985). Mobilizing
constituency pressure to influence state education

policy making. Educational Administration
Quarterly, 21(2), 91-116.

McKague, O. (1980). The Saskatchewan CCF: Education
policy and the rejection of socialism, 1942-1948.
The Journal of Educational Thought, 14(2), 138-
159.

McPherson, A., & Raab, C.D. (1988). Governing
education: A sociology of policy since 1945.

Edinburgh: Edinburgh University Press.

Merriam, S.B. (1991). Case study research in education:
A qualitative approach. San Francisco: Jossey
Bass. (Original work published 1988)

Michelmann, H.J., & Steeves, J.S. (1985). The 1982
transition in power in Saskatchewan: The
Progressive Conservatives and the public service.
Canadian Public Administration, 28(1), 1-23.

Mitroff, 1.1. (1983). Stakeholders of the

organizational mind. San Francisco: Jossey-Bass.

Neufeld, A.S. (1973). Decision-making in a mutual
benefit organization: A study of the Saskatchewan
School Trustees' Association. Unpublished master's

thesis, University of Saskatchewan, Saskatoon.

O'Reilly, R.R. (1991a). Educational policy research in
Canada. In R.R.O'Reilly & C.J.Lautar (Eds.),
Policy research and development in Canadian
education (pp. 1-6). Calgary, AB: The University
of Calgary.

O'Reilly, R.R. (1991b). Policies and policy actors. In

R.Ghosh & D.Ray (Eds.), Social change and
education in Canada (2nd ed.), (pp. 116-129).
Toronto; Harcourt Brace Jovanovich.

\



327

Orren, G.R. (1988). Beyond self-interest. In R.B.Reich
(Ed.), The power of public ideas (pp. 13-30).
Cambridge, MA: Harvard University Press.

Osbaldeston, G.F. (1989). Keeping deputy ministers
accountable. Toronto & Montreal: McGraw-Hill
Ryerson.

Ozga, J. (1987). Studying education through the lives
of policy makers: An attempt to close the
micro-macro gap. In S.Walker & L.Barton (Eds.),
Changing policies, changing teachers (pp. 138-

150). Milton Keynes: Open University Press.

Pal, L.A. (1988). State, class, and bureaucracy:
Canadian unemployment insurance and public policy.
Montreal & Kingston: McGill-Queen's University
Press.

Pal. L.A. (1992). Public policy analysis: An

introduction (2nd ed.). Scarborough, ON: Nelson
Canada.

Peters, B.G. (1989). The politics of bureaucracy (3rd
ed.). White Plains, NY: Longman.

Peters, B.G. (1992). The policy process: An

institutionalist perspective. Canadian Public
Administration, 35(2), 160-180.

Peters, B.G. (1993). American public policy: Promise
and performance (3rd ed.). Chatham, NJ: Chatham
House.

Pitsula, J.M., & Rasmussen, K.A. (1990). Privatizing a

province: The new right in Saskatchewan.
Vancouver, BC: New Star Books.

Proposal to consolidate school divisions rejected:
Recommendation created controversy. (1992, April
13). The Star Phoenix. p. A8.

Pross, A.P. (1992). Group politics and public policy
(2nd ed.). Toronto: Oxford University Press.

Prunty, J.J. (1985). Signposts for a critical education
policy analysis. Australian Journal of Education,
29(2),133-140.

Raab, C.D. (1992). Taking networks seriously: Education

policy in Britain. European Journal of Political
Research, 21(1-2), 69-90.

J \



328

Redistribution recommended in comprehensive report on

the education system. (1992, February 7). Regina
Leader-Post, p. A8.

Renihan, F.I. (1986). Bargaining as conflict: A case

study in collective bargaining under a two-tier
structure in Saskatchewan education. Regina, SK:
Saskatchewan School Trustees' Association Research
Centre.

Renihan, F.I. (1992, January). School effectiveness and
school improvement: Issues in policy articulation.
Paper presented to the International Congress for
School Effectiveness and Improvement, Victoria,
BC.

Renihan, P.J. (1984). Notes on the realities of the

local-provincial relationship. The Yellow Papers,
.1(1), 4-14.

Renihan, P.J. (1992, April). Educational reform in
Canada: Efforts at integration in a federal

system. Paper presented at the BACS/ ICSI Joint
Conference, Belfast, Ireland.

Rhodes, R.A.W. (1981). Control and power in central
local government relations. Farnborough: Gower.

Rhodes, R.A.W. (1986). The national world of local

government. London: Unwin Hyman.

Rhodes, R.A.W. (1990). Policy networks: A British

perspective. Journal of Theoretical Politics,
.£(3), 292-316.

Rhodes, R.A.W., & Marsh, D. (1992a). Policy networks in
British government: A critique of existing
approaches. In D.Marsh & R.A.W.Rhodes (Eds.),
Policy networks in British government (pp. 1-26).
Oxford: Clarendon Press.

Rhodes, R.A.W., & Marsh, D. (1992b). New directions in
the study of policy networks. European Journal of
Political Research, 21(1-2), 181-205.

Richardson, J.J., & Jordan, G. (1979). Governing under

pressure. Oxford: Martin Robertson.

Ricker, E. (1981). The influence of interest groups: A

reassessment. In R.G.Townsend & S.B.Lawton (Eds.),
What's so Canadian about Canadian educational
administration? (pp. 131-142). Toronto: The

j \



329

Ontario Institute for Studies in Education.

Riffel, J.A. (1967). Co-operative decision-making in
education: A study of the division proposal in
Saskatchewan. Unpublished master's thesis,
University of Saskatchewan, Saskatoon.

Riffel, J.A., & Housego, I.E. (1967). Co-operative
decision-making in education. The Canadian
Administrator, 2, 4-8.

Ripley, R.B. (1985). Policy analysis in political
science. Chicago: Nelson-Hall.

Rural school boards reject consolidation. (1992,
February 11). The Star Phoenix, p.A3.

Sabatier, P.A. (1988). An advocacy coalition framework
of policy change and the role of policy-oriented
learning therein. Policy Sciences, 21, 129-168.

Sabatier, P.A. (1991). Towards better theories of the

policy process. Political Science and Politics,
24, 147-156.

Sacken, D.M., & Medina,M.,Jr. (1990). Investigating
the context of state-level policy formation: A

case study of Arizona's bilingual education
legislation. Educational Administration
Ouarterly, 12(4), 389-402.

Sackney, L.E. (1993). Restructuring or state-contrived
acquiescence? Curriculum reform in Saskatchewan.
In Y.M.Martin & R.J.S.Macpherson (Eds.) I

Restructuring administrative policy in public
schooling (pp. 143-159). Calgary, AB: Detselig.

Saskatchewan Association of Rural Municipalities.
(1990). Issues and background information. Regina,
SK: Author.

'"" 1 \

Saskatchewan Education. (1992). School finance and

governance review final report: Response booklet.

Regina, SK: Author.

Saskatchewan League of Educational Administrators,
Directors and Superintendents. (1990).
Presentation to the school finance and governance
review. North Battleford, SK: Author.

Saskatchewan League of Educational Administrators,
Directors and Superintendents. (1992). Finance and



J

330

governance considerations: A brief presented
to the Minister of Education. North

Battleford, SK: Author.

Saskatchewan School Trustees' Association. (1990) �
brief submitted to the school finance and

governance review. Regina, SK: Author.

Saskatchewan School Trustees' Association. (1992) SSTA

response to the review of school finance and

governance. Regina, SK: Author.

Saskatchewan Teachers' Federation. (1990). Submission
to the school finance and governance review.
Saskatoon, SK: Author.

Saskatchewan Urban Municipalities Association. (1990).
Brief presented by SUMA to the school finance and

governance review. Regina, SK: Author.

Scharf, M.P. (1974). A report on the declining rural

population and the implications for rural
education. Regina, SK: Saskatchewan School
Trustees' Association Research Centre.

Schattschneider, E.E. (1960). The semi-sovereign
people: A realist's view of democracy in America.
New York: Holt, Reinhart & Winston.

Schmitter, P.C. (1974). Still the century of

corporatism? Review of Politics, }Q(1), 85-131.

Schneider, v. (1992). The structure of policy networks:
A comparison of the 'chemicals control' and
'telecommunications' policy domains in Germany.
European Journal of Political Research, 21(1-2),
109-130.

Schofield, J.W. (1990). Increasing the generalizability
of qualitative research. In E.W.Eisner &
A.W.Peshkin (Eds.), Qualitative inquiry in
education: The continuing debate (pp. 201-231)
New York: Teachers College Press.

School finance and governance review released. (1992,
February). Trustee News, p.1.

Schubert, K., & Jordan, G. (1992). Introduction.
European Journal of Political Research, 21, (1-2)
1-5.

Seguin, J.J. (1977). Public policy planning in Alberta:



331

A case study of policy formulation for the early
childhood services program in Alberta. Unpublished
doctoral dissertation, University of Alberta,
Edmonton, AB.

Shackelton, D.F. (1983). Tommy Douglas. Halifax, NS:

Goodread Biographies. (Original work published
1975)

Simeon, R. (1976). Studying public policy. Canadian
Journal of Political Science, 2, 548-580.

Smith, D.E. (1975). Prairie liberalism: The Liberal
party in Saskatchewan 1905-1971. Toronto:

University of Toronto Press.

Smith, D.E. (1981). The regional decline of a national
party: Liberals on the prairies. Toronto:

University of Toronto Press.

Smith, D.E. (1992). Building a province: A history of
Saskatchewan in documents. Saskatoon, SK: Fifth
House.

Sowden, S., & Keeves, J.P. (1988). Analysis of evidence
in humanistic studies. In J.P.Keeves (Ed.),
Educational research, methodology, and measurement

(pp. 513-526). Oxford: Pergamon.

Stapleton, J.J. (1975). The politics of educational
innovations: A case study of the credit system in
Ontario. Unpublished doctoral dissertation,
University of Toronto, ON.

Statutes of the Province of Saskatchewan. (1991).
Freedom of Information and Protection of Privacy
Act. Regina, SK: Queen's Printer.

Steeves, L.E. (1992). An analysis of the degree of
centralization of control over educational
decision making in Saskatchewan. Unpublished
doctoral dissertation, University of Saskatchewan,
Saskatoon.

Tollefson, E.A. (1968). The medicare dispute. In N.Ward
& D.Spafford (Eds.), Politics in Saskatchewan (pp.
238-279). Don Mills, ON: Longmans Canada.

Toombs, M.P. (1962). The control and support of public
education in Rupert's Land and the North-west
Territories to 1905 and in Saskatchewan to 1960.

Unpublished doctoral dissertation, University of

�. J \



332

�,�----------
.

-�.
--,�

Minnesota, Minneapolis.

Trow, M. (1988). Policy analysis. In J.P.Keeves (Ed.),
Educational research. methodology. and
measurement: An international handbook (pp. 197-
202). Oxford: Pergamon.

Tymko, J.L. (1980). Policy implementation in education.
The Canadian Administrator, 20(9), 1-6.

Wildavsky, A. (1987). Speaking truth to power: The art
and craft of policy analysis. New Brunswick, NJ:
Transaction Books. (Original work published 1979)

Wilks, S. (1989). Government-industry relations. Public
Administration, 67(3), 329-339.

Wilks,S., & Wright, M. (1987). Conclusion: Comparing
government-industry relations: State, sectors, and
networks. In S.Wilks & M.Wright (Eds.),
Comparative government-industry relations (pp.
274-314). Oxford: Clarendon Press.

Wilson, B. (1980). The politics of defeat: The decline
of the Liberal party in Saskatchewan. Saskatoon,
SK: Western Prairie Producer Books.

Wotherspoon, T. (1987). Introduction: Conflict and
crisis in Canadian education. In T.Wotherspoon
(Ed.), The political economy of Canadian schooling
(pp.1-15). Toronto: Methuen.

Wright, M. (1988). Policy community, policy network and

comparative industrial policies. Political
Studies, 36(4), 593-612.

Yin, R.K. (1989). Case study research: Design and
methods. Newbury Park, CA: Sage. (Original work

published 1984)

,



333

APPENDICES



APPENDIX A

INITIAL INTERVIEW GUIDE

334

! .



335

Initial Interview Guide

Introduction: Thank you for agreeing to meet with me.

My interest is in the development of educational

policies in Saskatchewan. Specifically, I am seeking to

understand the actions of the provincial government in

dealing with the review of school finance and

governance (commonly known as the 'Langlois-Scharf

report') .

To that end, I am interested in your answers to

these questions:

1. What was your understanding of the reasons for

the establishment of the Langlois-Scharf task force?

Why did school finance and governance become an issue

requiring attention by the government?

2. What problems did Langlois-Scharf seek to

address?

3. Did you have any dealings with Langlois-Scharf?

4. In your view, to what extent were Langlois

Scharf influenced by key interest groups? Did Langlois

Scharf appear to take into account the views of key

interest groups, agencies, individuals?

5. What is your understanding of the

recommendations of Langlois-Scharf? Do you support the

general thrust of the recommendations? Are they

workable?

J \
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6. In your view, why did the government choose to

shelve the recommendations of the report? Who or what

influenced the government to act as it did?

7. Are the issues addressed by Langlois-Scharf

still current? If so, what actions do you predict that

the government might yet take?

8. In your view, which individuals, agencies, and

interest groups are most influential in the development

of educational policies in the province?

9. Can you identify which individuals, agencies,

and interest groups were most heavily involved with

Langlois-Scharf?

10. On different issues, are different

individuals, agencies, and interest groups likely to be

involved? can you cite examples of other policy issues

where different people were involved?

J \
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List of Persons Interviewed

Note: * indicates that the interviewee was a member of the

advisory committee which was established as a part of
the review of school finance and governance. The
notations in brackets provide a cross-reference to the
text. For example, Ilt indicates the first interview
conducted by the researcher, and that the interview was

transcribed. I3n indicates the third interview, of
which notes were kept.

Dr H.O.Langlois, chairman of the School Finance and
Governance Review *. (Ilt, I3n, and I17t)

Dr M.P.Scharf, vice-chairman of the School Finance and
Governance Review *. (I2t, I17t)

A past-president of the Saskatchewan League of Educational
Administrators, Directors, and Superintendents. (I4n)

A director of education *. (ISn)

A senior staff member with the Saskatchewan Urban

Municipalities Association. (I6n)

A (former) senior staff member of the Department of
Education. (I7n)

An executive assistant with the Saskatchewan Teachers'
Federation. (I8t)

A past-president of the Saskatchewan School Trustees'
Association. (I9t)

The (then) assistant deputy minister of education. (I13t)

A (former) regional director of education. (IIOt)

Executive director, Saskatchewan School Trustees'
Association *. (Illt)

A senior staff member of the Department of Education.
(I12t)

The (then) deputy minister of education. (I14t)

Executive director, Saskatchewan League of Educational
Administrators, Directors, and Superintendents. (IISt)

General secretary, Saskatchewan Teachers' Federation *

(I16t)

, \
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The minister of education in the Progressive Conservative
government. (I18n)

A (former) regional director of education and a (former)
member of the Legislative Assembly. (I19n)

A past-president of the Saskatchewan School Trustees'
Association. (I20n)

A director of education. (I21n)

A (former) senior staff member of the Department of
Education. (I22n)

A past-president of the Association of School Business
Officials of Saskatchewan *. (I23n)

A past-president of the Saskatchewan Teachers' Federation, a

past-president of the Saskatchewan School Trustees'
Association, and a (former) member of the Legislative
Assembly. (I24n)

A school board secretary-treasurer and a past-president of
the Association of School Business Officials of
Saskatchewan. (I25n)

A past-president of the Saskatchewan Association of Rural

Municipalities * (I26n)

The minister of education in the New Democratic Party
government. (I27n)

J \
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News Releas.�
11\\ Information

Serlfces (306) 787·6281
IMMEDIATE RELEASE
Aug. 27, 1990

Education 90-597

MAJOR REVIEW PLANNED FOR KINDERGARTEN TO GRADE 12 SCHOOLS

Education Minister Ray Meiklejohn today announced that a major re� __

will be conducted on how Saskatchewan's kindergarten to grade 12 schec

system is financed and governed. It is scheduled for completion in

spring, 1991.

The review will encompass a broad range of issues including the

criteria by which funding is raised and distributed and how these func

are used. Dr. Herve Langlois, deputy director of administrative

services for Saskatoon School Division No. 13, and Dr. Murray Scharf,

dean of the College of Education at the University of Saskatchewan,

will head the review.

Meiklejohn said that total combined expenditures by the province and

local school divisions on the kindergarten to grade 12 school system

will exceed $900 million in 1990.

"The task of raising these funds is roughly evenly shared between t:-.-:

provincial and local levels. This represents an expenditure of

approximately $4,500 annually for every elementary and secondary schec

student in the province," he said.

\
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"A review of how these funds are raised and used is both timely and

imperative. We need to ensure that we are allocating our resources ir

the most efficient manner possible so the people of Saskatchewan get

full value for their educational dollar. I am pleased that Dr.

Langlois and Dr. Scharf, two highly capable.Saskatchewan educators,

have agreed to take on this task. Their knowledge and insight will be

invaluable."

An advisory committee will be established to assist with the review.

The committee will be composed of representatives from the Saskatchewa

School Trustees' Association, the Saskatchewan Teachers' Federation,

the Association of School Business Officials of Saskatchewan, the

League of Educational Administrators, Directors and Superintendents,

the Saskatchewan Urban Municipalities Association and the Saskatchewan

Association of Rural Municipalities.

-30-

For further information, contact:

lain Harry
Minister's Office
Regina

Phone: 787-7365
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Department of Education

A Study of K-12 Education Financing

TERMS OF REFERENCE

Saskatchewan Education will undertake a study of the province's
method of financing the K-12 education �ystem. The study will be
comprehensive in the sense that it will cover all elements related
to education finance including governance and organization of
school divisions.

Areas that will be examined include:

1. Provincial Funding Through the Operating Grant

- an examination of the province's current funding to school
divisions to determine its efficiency and equity

- a review of the structure, functioning and evolution of the

existing operating grant formula with respect to equity of
school financing

- examine implication of current (and proposed) funding
mechanism on school divisions

- an examination of other studies and their recommendations
(e.g. SSTA, Clayton commission)

2. Taxation

- review assessment procedures and implications for provincial
funding (extent of involvement of SAMA - yet to be

determined)

- an examination of the education portion of the property tax

- analysis of property tax by assessment classifications
- historical analysis of tax share (incidence) among the
various types of taxpayers

analyze trends in the property tax to describe shifts in
incidence amongst classes of taxpayers

- review of the education portion of the business tax and the

existing rebate program and the impact of proposed changes
to the business tax on education funding

- examine whether there exist more equitable and effective'
tax alternatives (i.e. income tax, sales tax)

• • • 2
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3. School Capital and Facilities

- overview of the current funding mechanism and its evolution

- explore other funding options and determine their
implications (i.e. 50:50 provincial/local cost share)
on provincial school construction

- an examination of the level of capital requests versus
infrastructure maintenance

- consideration of the impact of the Saskatchewan Municipal
Board and the Municipal Financing Corporation on financing

- explore possible disincentives in current mechanism (e.g.
roof repair, long-term planning, etc.)

- review debt financing mechanisms by school divisions
(debentures, loans, reserves)

- review the utilization of existing school facilities

- future requirements for capital (aging facilities,
declining/shifting enrolments, etc.)

4. School Division Governance and Organization

- develop historical overview of school division organization
and numpers, especially the restructuring of boundaries in
1965

- examine trends in enrolments and numbers and types of
schools by current school divisions

- review the administrative structure in school divisions

- develop criteria for judging school governance and
organization including boundaries

- identify models for rationalization, assess feasibility and
related implications

- collect boundaries/jurisdiction information from other
provinces

• • • 3
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5. Other Jurisdictions

- a historical comparison of per pupil funding across the

country and by size and function of school divisions in
Saskatchewan

examine the use of property taxation for education in other
provinces

- review other provinces' approaches to capital
projects/financing

a review of operating grant levels and structures in other

provinces

6. 60/40 Financing of Education bv 1992

- develop financing options aimed at achieving a

province/local share of 60/40.

Financial Planning Branch
July 18, 1990

\
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Information
Services (306) 787-6281

News Release
IMMEDIATE RELEASE
Feb. 6, 1992

Education 92-075

REPORT ON SCHOOL FINANCING RELEASED

Education Minister Carol Teichrob today released a report on the

financing'and governance of Saskatchewan's kindergarten to Grade 12

schools.

Teichrob said the review will provide the basis for discussions on how

to strengthen school financing and governance. "The challenges

discussed in this report are those which are facing school systems

across Canada," she said. "It is essential that we begin to examine

how existing delivery, financing and governance structures can be

improved to protect the quality of our education system."

Major recommendations include retaining the shared-cost approach to

school funding and establishing an ongoing school finance review board

to advise the minister on education funding. The report also calls for.

a new formula to allocate provincial funding based on the established

costs of services rather than on student populations.

"Increasing public accountability by distributing provincial funding on'

the basis of cost and service levels deserves further discussion. So

does the recommendation to establish larger school divisions, II .Teichrob
said. "Such a move could provide equal access to quality education,

encourage greater input by parents and the community and enhance local

autonomy through greater use of unconditional funding for special

services."

\
••••• 2
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She said that, because many of the recommendations have far-reaching

implications, the first step in dealing with the report will be to

discuss it with people in the education system and with the public.

The report, begun in August, 1990, was prepared following extensive

consultation with school officials and with the public. The review was

conducted by Dr. Herve Langlois, deputy director of administrative

services for Saskatoon School Division No. 13 and Dr. Murray Scharf,

dean of the College of Education at the University of Saskatchewan.

They were assisted by an advisory committee made up of representatives
of all major stakeholders in the school system.

-30-

For further information, contact:

Phone: 787-9361
Phone: 787-5586
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SIMULATED LARGER SCHOOL DIVISIONS IN SASKATCHEWAN (1)
NOTE: � School C»MJon No. 5doa not JncIoo. tM CIty 01 RBgi'J&

LarpM School OMsSons Nos.. 8 and 9 do not Include rn. Cly (J/ Saskatoon.
Soparate school civision3 are not Included.
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GQvernment of Legislauve Building
Saakatcnewa""---- -�egina. Canada

S4S OB3 News ReleaseInformation
Services (306) 787-6281

IMMEDIATE RELEASE

April 22, 1992

Education 92-231

SCHARF/LANGLOIS REPORT ON FINANCE AND GOVERNANCE REJECTED

After careful review of the response to the Scharf/Langlois report on

school finance and governance, Education Minister Carol Teichrob today

announced the provincial government will not adopt the report's

recommendations.

The school finance and governance report review by Dr. Herve Langlois

and Dr. Murray Scharf was commissioned in August, 1990. After the

report was released in February, 1992, public meetings were held

throughou\:. -\;hf:, province.

"Reaction to the report from school board trustees, teachers, parents

and stUdents has been largely negative, particularly with re�pect to

the suggested school division boundaries," Teichrob said. "We believe

the reaction to date demonstrates that people in Saskatchewan do not

want to see the report's recommendations implemented."

The Scharf/Langlois report recommended various ways the government

could rest�cture the province's school system.

"While the review did initiate some good discussion on several areas of

ongoing concern, the government does not intend to impose the proposed

boundaries," Teichrob said.

j 1
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