CENTRE FOR NEWFOUNDLAND STUDIES

TAL OF 10 PAGES ONLY

(Without Author's Permission)

BARRY W













A CASE STUDY OF PUBLIC INTEREST GROUPS IN THE NEWFOUNDLAND
EDUCATIONAL REFORM POLICY-MAKING PROCESS

by

© Barry W. Busscy

A thesis submitied to the
School of Graduate Studies
in partial fulfiliment of the

requirements for the degree of

Master of Arts

Department of Political Science
Memorial University of Newfoundland

December, 2001

St. John’s. Newfoundland



Abstract
‘The purpose of this study was to investigate the role interest groups played in the Newfoundland
education reforms of the 1995-1997-time period. The demise of the church-based school system
in Newfoundland during the 1990s has many wondering what happened to cause such a dramatic

turn of events.

This paper argues that investigating the interest groups during that tumultuous period may best be
viewed within the naturalistic paradigm rather than the positivistic paradigm. Thus, the
qualitative methodology underlies this case study. The theoretical framework is based upon the

pluralist/policy community theories and, in particular, the work of A. Paul Pross.

Key to this study of the influence interest groups had on the educational reform was the
determination of their potential capacity to influence government. As Pross puts it, were the
groups fully “institutionalized™ The determining variables as to whether a specific group was
institutionalized are based upon Pross’s “Continuum Framework,” which is explained within the

thesis.

This thesis concludes that while Pross’s work was helpful, his theory has to be extended to
include the role that individual key players have on the process of public policy. This research
suggests that while for decades interest groups sought to move the Newfoundland Government
away from a denominational-based school system, no changes were forthcoming until a political
leader arrived with the “courage” to bring the matter onto the public agenda. Once on the public
agenda, school reform began to take a life of its own — politicians were often unable to control the

process.
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CHAPTER 1
INTRODUCTION
1.1 Research Context: Education Reform In Newfoundland and the Issues At Hand

This study examines the 1990s ion in dland of a multi-church

public school system to a single secular public school system. Churches that once held
the ear of the Provincial Government in matters of education are today watching from the
sidelines. It begs the question, “Why did this happen?”

Over four years have passed since the September 2, 1997 referendum, wherein 73
percent of those who voted, voted in favor of removing the churches from running the
schools. The events that led up to that watershed are a remarkable story of different

interest groups plotting and strategizing, and in some cases colliding with each other to

gain a position of influence on the Gi ’s education policy. The
study includes an assessment of the political context of the education reform, an analysis
of the different groups in the policy community, and in the policy process itself. The
study involved interviews with actors in the community, and analysis of public comments

and briefs to the different g issions and legi

This study is limited to the events between 1989-1998. During that time frame, the
educational system mutated from one with quasi-church control and influence to a purely
secular system. The very public debate and maneuvering of government and the
interested parties centred around the rights of churches as framed in Term 17 of the

between

and Canada in 1949. Three churches,



in particular, sought to maintain those rights in the face of a growing number of interested
parties opposing them. The body politic became engrossed with this single issue for
several years, with no probable end in sight until the referenda of 1995 and 1997. This
thesis reviews the winners and losers in the process and comes to the conclusion that
without the strong personalities leading government, the change would not have occurred
as quickly as it did.

Chapter 1 outlines the conflict between, on the one hand, the government and the
education professional organizations, which preferred a single secular school system for
the province, and, on the other hand, churches, such as the Roman Catholic, Pentecostal,
and Seventh-day Adventist Churches that sought to preserve their established rights of
control and influence in their separate school systems. The chapter introduces the
research goals and objectives and the research design. The scholarly and practical
significance of the research to the field of public policy follows.

W.L Jenkins defines public policy as “a set of interrelated decisions” taken by
political actors within their power to act “concerning the selection of goals and the means

of achieving them within a specified situation.” These political decisions are often very
difficult to make since they involve a multitude of interests that must somehow become
synthesized. Within the political mixing bowl are conflicting values, rights and
obligations of the different parties seeking an input on the decision making process. It is
as Gilles Paquet described it, “a complex, messy and ill-understood process that evolves

through time as participants, perspectives, situations, and base values chemge."2



The values of a community are reflected in the policy-making process. Individuals
or groups of individuals carry their values with them. In any community, different values
will conflict. The more diverse the community, the more values conflict as the people

representing the different values compete for influence. Churches holding the

ducational rights domi ducation policy in N I’s past. However, during
the 1990s, different groups with different values sought to influence public policy on the
issue. The conflict of values became front and centre of the struggle.

With education being such a pivotal i of a

values, it is not surprising that it attracted so much attention from “public interest
groups”. As will be discussed later this thesis defines “public interest groups” as
groupings of people who use their resources, whether reputation, money, etc., to
influence government on public policy.® On the one side, churches with enshrined
constitutional rights to a publicly funded educational system wanted to keep the status
quo. These churches included, the Roman Catholic. Pentecostal, Seventh-day Adventist,
Anglican, United, Salvation Army and Presbyterian churches. On the other side, was a
government backed by a number of different public interest groups intent on getting rid
of the multiple systems of education favoring a single publicly funded system without

any church involvement. These groups included, the Newfoundland & Labrador

Teachers A iati ion de parent de Terre-Neuve et du Labrador,
Yes Means Yes Committee, Newfoundland and Labrador Home and School Federation,

Newfoundland and Labrador Human Rights Association, and St. John’s Board of Trade.



By the 1960s, Newfoundland’s education system came under close scrutiny by
human rights advocates. Teachers were resentful of having their positions put in
jeopardy simply because of lifestyle decisions such as marrying someone outside of their
religious tradition. Parents complained that their children had to go to a school farther
away from home because they were not of the same religious persuasion as the local
school. By the late 1980s, such arguments were becoming more vocal as opinion polls
continued to show the public being more receptive of changing the system. With the
election of Clyde Wells as Premier in 1989 on a platform to review the education system,
the groundwork was set for a conflict in public policy not seen since the 1948 debates on

confederation with Canada.

In 1990, the Wells g i aRoyal C ission to study the
educational system. The terms of reference for the Commission included the subject of
denominational control over education. For the churches still running their own school
systems, the Commission was a rude awakening. Their worst fears were being realized.
The Newfoundland & Labrador Teachers Association and the Newfoundland & Labrador
Human Rights Association, who had both been advocating change for years, sensed that
finally change and ultimate victory was in the offing. But even they did not think it
would go so far, so quickly.

This study examines the pro and anti forces and their activities to influence
Newfoundland’s education policy. Since the issue of who controlled the schools was the
epicenter of the debate, it is the one common theme that runs throughout the research.

The study assesses the political environment and the relative influence of the different



groups in the policy community through the means of gauging the actions of the actors to
events as they unfolded during the debate.

While the pro and con forces fought a heated battle, the final outcome came down
to public opinion. The public demanded change. The interest groups on both sides

sought change that reflected their own interests and biases. The interest groups worked

within the poli king ity, making ions to g

educating the public, and meeting with the individual government leaders. However, as
this study points out, the odds were against the churches and their supporters for a
number of reasons. Newfoundland demographics had changed; the policy community
had become more cohesive and decidedly against the church run system; there was a lack
of long-term and persistent advocacy; there was the inability to mobilize a complacent
constituency; and there was a failure to recognize the determination of Premier Clyde

Wells.

1.2 Research Goals and Objectives
The primary goal of this study is to contribute to an understanding of the public
interest groups in the education policy community and their role in the policy-making
process. Given that there is not a lot of academic literature about Newfoundland’s
education policy-making, this study hopes to compliment the study of Mark Graesser, a
political science professor at Memorial University of Newfoundland. Graesser has been
taking public opinion surveys on education reform in Newfoundland for over twenty

years. He recently has written at least two very helpful articles on the subject.* This



thesis builds on Graesser’s studies and moves the discussion forward, getting behind the
scene of what happened. Not only will it serve an academic purpose but also inform
participants in the education policy community how public policy is made in the
Province.

The central research question and subsidiary research questions are designed to
determine the primary influencers on the government regarding educational policy. The

questions are directed at ining the strengths and of the various interest

groups and assessing their relative success in influencing policy. The answers to these
questions should lead us to a description of how the education policy process unfolded.
The attempt to answer the central question of “What interest groups had the primary
influence on the Newfoundland government’s move to reform the educational system?”
is intended to find out what went on during the 1989-1998 education policy crisis. To do
this, the study took a broad approach and investigated the questions outlined below.’
From these questions, the policy making process became clear and so did the various
groups” influence or lack thereof. The questions were:

‘What were the stages of the policy process for the educational system?

Who were the principal actors in the education community?

‘Where did those actors fit within the education community?

‘What were the institutional characteristics that indicated a group’s potential for
influencing the policy process?

How did the actors attempt to influence the policy process?

How did the actors relate to one another in the policy community?

How did the actors perceive themselves?

‘What role did the actors’ play in the education policy-making process?

‘What was the outcome of the policy making effort in relation to the different

actors goals?

How successful did the actors appear to be in influencing the educational

process?

e e e e e o0 e

.



1.3 Research Design

To answer these questions, a naturalistic study® was designed, using qualitative
methods for data gathering and analysis. The researcher approached this in two phases.
First, information from the popular press: newspaper accounts, radio reports, and
television was gathered. Also gathered was information from the testimony given to
legislative committees and debates within the Newfoundland House of Assembly and the
two Houses in the Canadian Parliament.

Secondly, members of the government, interest groups and churches were

interviewed. These intervi were opx ded yet geared to answering the research

questions. The interviewees were to discuss what d them about the
events of education reform. This allowed for any unanticipated data — of which there

‘were some.

1.4 Academic and Practical Significance

Thomas Green notes that a policy question *...is a request for a fairly stable, but
modifiable, line of action aimed at securing an optimal adjustment of the conflict between
different goods, all of which must be pursued, but which, taken together, cannot all be
maximized.”” In the area of education public policy, the competition between the
different interested parties is fierce. One cannot be surprised by the heightened emotion

in this area of public policy, given the very nature of education in society. It is the



education system that is given the task of perpetuating society’s values and hopes for the
future generations. As Leonard Williams stated in his report,
Perhaps more than any other institution the education system is tied to the society
and the world which shapes it and which it, in turn, comes to define. Education
does not and cannot exist in a vacuum — or an ivory tower — oblivious to change,
because it is such a fundamental cornerstone of our society and therefore of the
legacy we leave to coming generations. The education system here, or anywhere

that adequately pregpares youth for the future, cannot be compromised by an insular
view of the world.

9

Policy questions are “always practical questions, never theoretical.” They provide a
framework for action. Often, the interested parties arrive at agreement on what to do
without having agreed on the reasons for doing it. A number of distinctively different
parties came together to reform the education system in Newfoundland. There developed
a consensus by late 1997 that churches had to be removed altogether. The policy
question became “How should we eliminate the churches from education?” not “Should
we eliminate the churches from education?”

For interest groups with concerns in education policy, the experience of
Newfoundland provides a practical example of education policy-making by a provincial
government. Such knowledge of the policy community and its process will give interest
groups a heads up in their attempts to influence education policy.

For the academic, this study allows for further analysis of public interest group
theory of A. Paul Pross. While this study shows that Pross’s contention that a group’s
level of institutionalization affects their influence on public policy, it also suggests that

Pross’s theory is not the last word and needs to be expanded. Other factors besides



institutionalization come into play — such as the groups’ alignment with the views of
determined political actors to obtain what they subjectively view as what is best for the

body politic; and whether a group’s views are in line with the public sentiment.
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CHAPTER 2
METHODOLOGY

2.1 Introduction

This chapter deals with the methodology used for the study of public interest group
influence on Newfoundland’s education policy during 1989-1998. An argument is made
for the acceptance of the naturalistic paradigm and an analysis of the different qualitative
methodologies. Finally, this chapter will present the research design and the method of

data collection used in the study

2.2 Conceptual Framework

Reviewing the appropriate means to attempt this study, the researcher chose to
tackle the research question within the naturalistic paradigm, using the qualitative
‘methodologies of case study, participant observation, grounded theory and extended case

method.

2.2.1 The Naturalistic Paradigm

While positivism seeks to predict and control, naturalism attempts to understand,
describe, respond to problems and determine status.' The naturalist approach studies the
whole context (or natural setting) in which the event occurs, and how people being
studied act. This is done not through a scientific instrument but rather through the
investigator who is the primary research instrument, and is charged with deciphering

human behavior within the given context of study. By questioning the human players,



the investigator is capable of appreciating the multiple realities and forming insights from
experience that a nonhuman instrument would not.”

Paul Atkinson and Martyn Hammersley argue that the concern of natural sciences
lies in the discovery of universal laws, whereas the concern of human sciences lies in

particular in their socio-historical contexts.” In this study of

public policy, we will consider the broader context — the interplay between the various
actors, keeping in mind their biases. Many of their biases resulted from the peculiar
historical development of the Newfoundland education system. Newfoundland’s history
created its own stereotypes and myths that influenced government policy right up to the

1989-1998 time period. It is the 25 ion that such pes and myths

would in all likelihood fail to be detected from a positivist approach. Egon Guba and
Yvonna Lincoln maintain that human behavior is unlike physical objects since it “cannot
be understood without reference to the meanings and purposes attached by human actors
to their activities. Qualitative data, it is asserted, can provide rich insight into human
behavior.™ Perhaps the best example found in this study was Premier Clyde Wells’s
extreme caution in his approach to limit church involvement in the school system. His
fear was based on his belief that the churches could politically mobilize the public against
the government. His fear proved to be unfounded — as was discovered by Premier Brian
Tobin.

One must be cognizant of the criticisms of the naturalistic paradigm used in this
study. For instance, Earl Babbie is of the view that “conclusions drawn from qualitative

field research are often regarded as suggestive rather than definitive.” Since a single



investigator interprets the events being studied, comparative evaluations and not just
descriptive evaluations should be employed to measure the reliability of the findings.

ducible and,

Given that it is the single investigator, the interpretations are less
therefore, less generalizing can be gleaned from the study. No two situations are exactly
the same.

Though these criticisms are valid, the naturalistic approach provides us an

ble tool to ing the of public policy in studying such events

as the Newfoundland education crisis. Within this conceptual arrangement, we can begin
to piece together the story of why things changed so rapidly in the Newfoundland
education system. It is the preferred approach to getting behind the story to discover why
the changes occurred when they did — what moved the Government of Newfoundland to

act.

2.2.2 Qualitative Methodology
The naturalistic study requires tools to accomplish its task. Those tools can be

found in the qualitative method. This method provides us “a means for describing and

to the observed ities in what people do, say and report as

their experience.” With the focus of attention on the perceptions and experiences of the

we are about what indivi say they believe, the feelings they
express, and the explanations they give of what happened. As Lawrence Locke notes,

The working assumption is that people make sense out of their experiences and in
doing so create their own reality. In qualitative research, understanding both the



content and construction of such multiple and contingent realities are regarded as
central to answering the question, “What's going on here?"”’

The data to be used in this research included interview transcripts, newspaper
accounts, and Hansard transcripts. Since this study was not starting out with a hypothesis
but rather seeking to make sense of what happened, the researcher collected as much
information as possiblc from the various players and then analyzed, or interpreted, what
happened. The gathering of information included case study, grounded theory, and

extended case method.

2.2.3 The Case Study

While a case study reports a phenomenon within the naturalistic inquiry, it must be
seen as a part of the overall puzzle, attempting to generalize what occurred. It seeks to
have the reader vicariously experience the event being studied so that they can in turn
draw their own conclusions.® The case study narrows the information gathering to one
event, or subject. In this study of the Newfoundland education policy our time was
limited to the 1989-98 era. The researcher sought to find out about a number of different

participants and their role in the drama. In effect, there were several “mini-case studies”.

2.2.4 The Grounded Theory

The concept of “grounded theory” comes from the work of Barney Glaser and
Anselm Strauss.” Perhaps the best way to describe this concept is to contrast it to the
goal of quantitative methodology that seeks to prove pre-existing theories from the

collected data of a study. Whereas grounded theory allows theories to emerge from the



data — there are no preconceived theories of how the relationships ought to transpire.

Strauss states that grounded theory is:

one that is inductively derived from the study of the phenomenon it represents.
That is, it is di: d, devel and provisi verified through

data collection and analys:s of data pertaining to that phenomenon. Therefore, data
collection, analysis, and theory stand in reciprocal relationship with each other.

One does not begin with a theory, then prove it. Rather, one begins with an area of
study and what is relevant to that area is allowed to emerge.'®

While the grounded theory approach has some merit, the researcher is of the view
that one must not be exclusive. There is a lot that can be gleaned from taking into
account the existing literature in public policy. For this reason, the extended case method
is seen as the appropriate approach to studying the primary influence on the

Newfoundland government to reform the education system.

2.2.5 The Extended Case Method

The “extended case method” allows the investigator to enter the field with a
background knowledge of the literature and, thus, with some expectations of what will be
found. At the same time the investigator will look for the unexpected. Like grounded

theory, the extended case method uses comparative analysis, but unlike grounded theory

it goes further by allowing the i i toi his ions and existing
theory into his data analysis. It is a more balanced approach in studying phenomena than
simply sticking with the grounded theory approach.

Strauss and Corbin explain “the interplay of reading the literature and doing an

analysis of it, then moving out into the field to verify it against reality can yield an



integrated picture and enhance the conceptual richness of the theory.™"" They further
state that:
if one is interested in extending an already existing theory, then one might begin
with the existing theory and attempt to uncover how it applies to new and varied
situations, as differentiated from those situations to which it was originally
applied.”
When inconsistencies arise between the guiding theory and the case under study, it
allows for a possible reconstruction or extension of the theory at issue. Of course, this

could only be if the inconsistency turned out to be more than just an anomaly and

suggested a growing pattern when compared with similar studies.

2.3 Research Design
As noted above, the research into the Newfoundland government’s reform of the
education system best fits into the naturalistic paradigm. This study is one of public-

policy making and group characteristics that sought to influence the public agenda. The

qu and i therefore, make it an ideal fit. Techniques such
as interviews, grounded theory, and extended case method helped anchor and guide the
study along. Thus as the data from the interviews, and other research was compared with

relevant theory, it allowed for an extension of the theory — within the framework of the

research questions.

2.3.1 Research Questions
A broad approach was taken to answer the central question of “What interest groups

had the primary influence on the Newfoundland government’s move to reform the



educational system?” Keeping in mind that the intent was to determine what motivated
the Newfoundland government to act on education reform when it did the following
questions were asked:

What were the stages of the policy process for the educational system?
‘Who were the principal actors in the education community?

‘Where did those actors fit within the education community?

‘What were the institutional characteristics that indicated a group’s potential
for influencing the policy process?

How did the actors’ attempt to influence the policy process?

How did the actors relate to one another in the policy community?

How did the actors perceive themselves?

What role did the actors play in the education policy-making process?

‘What was the outcome of the policy making effort in relation to the different
actors goals?

How successful did the actors appear to be in influencing the educational
process?

2.3.2 Researcher Expectations

It must be recognized that every researcher brings “baggage” with him into a
research project such as this one. The “baggage” is often the result of personal
experience and a prima facie knowledge of the literature. The “baggage” thereby creates
certain expectations of what the study will reveal.

The researcher was of the view that government considered issues in response to the
pressure that well organized and financed groups brought to bear on government. That
government would then articulate the concerns of the interest group and seek to gauge the
public opinion on the matter. If government were convinced that such concerns were
also on the minds of the public, as evidenced through means of opinion polls, then it

would act ingly. Thus one could ize that the £




acted to reform the education system when it did as a result of political pressure from the
interested parties, such as the Newfoundland & Labrador Teachers Association and
school boards.

It should be noted that, during the time under study, the researcher served as legal
counsel for the Seventh-day Adventist Church, one of the three churches (Roman
Catholic and Pentecostal being the other two) that sought to maintain their separate
publicly-funded school systems. As a result, he was sympathetic to the positions of the
three churches in their attempts to influence government policy on the matter. Having
said that, the researcher seriously pursued objectivity throughout this study, with a
genuine interest in discovering what motivated the government of Newfoundland to act
when it did to change the system.

Also guiding the study was the policy community theory as expounded by A. Paul

Pross. Pross argued that interest groups ability to influence public policy became more

probable in with their of instituti characteristics.

2.3.3 Data Collection

This research project involved data collection over a period of 8 years. During the
years 1989-1998, articles from the local Newfoundland newspapers were collected;
interviews on radio and television were recorded; sittings of the different constitutional
committees of the House of Commons and Senate were attended; and finally telephone
interviews of a number of participants of the process were conducted. These interviews

were conducted during the winter and spring of 2001.



2.3.3.1 Participant Observation
By participating in the process the researcher was privy to matters not normally

available to an outside observer. The interaction of the players is seen first hand in the

natural setting. On several i the d the S ith-d:
Adventist Church in meetings with the heads of the churches who had educational rights
under Term 17, and participated in meetings with the Premier and members of the
Priorities and Planning Committee when they met with the heads of churches prior to the

1995 He also the Seventh-day Adventist Church at the hearing

of the Senate Committee in July 1996, held in St. John’s, and again before the Special
Joint Committee of the House of Commons and the Senate in its Ottawa hearings in
November 1997.

The researcher attended only a few of these meetings. He did not have an “open
door” to attend the different strategy meetings that were held between the various players.
His attendance was primarily in a professional capacity —i.e. as legal counsel. Thus, any
conclusions of these meetings may not be representative of the majority of the meetings
held between the players. However, it nevertheless helped to orient him to the important

questions to ask during the interviews for the study.

2.3.3.2 Interviews
The interviews in this study attempted to allow the individual actors in the process

to convey their own perceptions of their experience in education reform. While the




interviews were structured in the sense the author had a set pattern of questions to ask,
they, nevertheless, had flexibility to allow the respondents to share items that one may
not have considered. As the interviews progressed, each interview tended to build on the
one previous. Lines of questioning opened new avenues and viewpoints that were not

originally thought of when the research began. Of course, the discovery of new

is what makes istic inquiry so

Interviews are not without their problems. For instance, the interviewer may be
biased toward a particular viewpoint being considered. Questions may be asked
inappropriately resulting in answers that that are not helpful to the study. The
respondents may not cooperate or not tell the whole story — not telling the truth — or
giving answers that they feel the interviewer wants to hear.

For this study, the following individuals were interviewed, using the questionnaire
attached as an appendix to this thesis:

Pastor Earle Batstone, of the Pe 1 blies of interviewed
on March 23, 2001.

George Morgan, represented the Seventh-day Adventist Church, interviewed on
March 26, 2001.

‘Wayne Noseworthy, of the Newfoundland & Labrador Teachers Association,
interviewed on March 29, 2001.

Janet Henley-Andrews, of the Alliance For Choice In Education, interviewed on
March 29, 2001.

Chris Decker, former Minister of Education, interviewed on April 1, 2001.

Bon Fagan, of the former Roman Catholic Education Council, interviewed on April
17,2001.
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Gerry Fallon, of the former Roman Catholic Education Council, interviewed on
April 19,2001

Len Williams, Chair of the Williams Commission, and Deputy Minister of
Education, interviewed on April 19, 2001.

Phil Warren, former Minister of Education and Chair of the Warren Commission,
interviewed on April 23, 2001.

Ivan Morgan, of the Newfoundland & Labrador Human Rights Association,
interviewed on April 26, 2001.

Ed Roberts, former Minister of Justice, interviewed on April 30, 2001.

Steve Wolinetz, professor at Memorial University, active with Yes Means Yes

Committee and Education First, interviewed on July 23, 2001.

One of the limitations of the study was the failure to interview a number of key
individuals, including: Clyde Wells, Brian Tobin, Roger Grimes, and representatives
from the Home and School Federation, and from the Presbyterian, United, Salvation
Army and Anglican Churches.

Several attempts to arrange such interviews were made. The researcher regretted
very much not being able to interview Clyde Wells, who more than any other person,
‘who more than any other person received the scorn and the praise from the respondents,
depending, of course, on which side they took. The respondents agreed to the interviews

being taped. This allowed greater accuracy in analyzing the data.
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CHAPTER 3

THEORETICAL FRAMEWORK

3.1 Introduction

Chapter three provides the theoretical framework that guided this study. With such
a huge undertaking, it was at times difficult to narrow the study. However, the work of
Pross provided the means to guide the study. Public policy is an ever growing and
demanding field that has both academic and practical implications. For the study at hand,
it was important to view the literature and make an appropriate decision on the

framework to follow.

3.2 Public Policy
‘While there is much academic discussion about what constitutes “public policy,”

‘Thomas Green presents a helpful definition. Green states,

A policy question is a request for a fairly stable, but modifiable, line of
action aimed at securing an optimal adjustment of the conflict between
different goods, all of which must be pursued, but which, taken together,
cannot all be maximized. We do not have a well-formed policy question or a
fully formulated statement of a policy problem until we can state the set of
values or goods from which the question arises, and do so, moreover, so as
10 reveal their mutual inconsistency. '

William Jenkins defines public policy as,
A set of interrelated decisions taken by a political actor or group of actors
concerning the selections of goals and the means of achieving them within a

specified situation where these decisions should, in principle, be within the
power of these actors to achieve.
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G. Bruce Doern points out that the public policy system is an amalgam and
interplay of ideas; structures headed by elected and appointed individuals who are
involved in “ranking, balancing and allocating scarce resources of money, personnel,

political energy and time; and processes.™

Within the discipline of political science, the
arguments over public policy, as Robert Jackson and Doreen Jackson present, involve the
intentions of politicians, the actions and inactions of government and the impact of

4
government.

Certainly, “anyone contemplating the study of public policy for the first time has a

right to feel i 5 Perhaps the jon comes from the inter-

disciplinary nature of public policy. No single academic discipline can claim dominance.
By its very nature, public policy questions affect different subject areas at the same time.
On the practical level, more often than not, a public policy issue faced by government

involves several areas of responsibility. As with our current study of education, the

D of ion in was not the only department affected — so
was the Department of Finance, the Department of Justice, and so on. The crossovers in
the practical considerations also have academic crossovers.

Thus, students of public policy are faced with academic discussions that involve “a

minefield of both intra-and i isciplinary quarrels and ies, some important
and substantive, but others trivial and frustrating for both the novice and the seasoned
reader alike.”®

For the purposes of this thesis, the Jackson and Jackson definition was most

helpful: “public policy is the broad framework within which decisions are taken and
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action (or inaction) is pursued by governments in relation to some issue or problem.” In
studying public policy, the student is looking for answers to either one or more of the
following: ow, why, and to what effect, different governments pursue particular courses
of action or inaction.*

In studying the education reform of 1989-1998, the researcher was interested in
why the Newfoundland government acted. Was it the result of pressure from the
interested parties in the education system; was it the result of a particular leader’s view of
what was in the public interest; or was it the result of a public groundswell of demands
for reform?

Students of public policy have used a number of broad approaches in their attempt
to simplify reality or make sense of the subject at hand. Micro-level approaches to public
policy analysis are intended to explain individual decisions within the broad spectrum of
public policy. Micro-level approaches include: The Rational Model and The
Incremental Model.

Macro-level approaches to public policy analysis focus on the wider relationship
between state and society. Not so much interest in zow individual decisions are made
within government but on the wider relationship of the state and society. These include:

The Public Choice Model, and The Class Analysis Model.
3.3 The Rational Model

The rational approach views the public policy process as a series of reasoned

decisions. There are two streams of thought in this model. The first is that the decision
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maker faced with a problem will decide what is the most effective and efficient means of
achieving the end.” It is a utilitarian point of view of maximizing the resources where the
biggest bang for the buck can be garnered. The decision makers are seen to make

decisions in the following predictable manner:

identifying the problem or objective;

examining the alternative means, costs and benefits involved in solving
he problem;

selecting and choosing the best way:

o implementing the decision; and

evaluating the degree of success and then changing one’s behaviour to
correct errors.'”

The second stream of thought in this model is the scientific method. It attempts to
establish a causality, to establish “the facts,” and to distinguish facts from values.

‘The rational model is criticized today as not properly explaining the reality of
public policy process — the behaviour of the actors involved. Critics argue that it makes
unreasonable demands on the decision-makers. How is it possible, they say, for a cost-
benefit analysis of every issue, of every alternative course of action? It is simply
impractical. Another criticism is that the approach is not a description of the process but

a prescription of how people should think and how decisions ought to be made.'!

3.4 The Incremental Model
This model, developed by Dahl and Lindblom, arose in response to the rational
L2

model."? They suggest the decision-making process does not involve some ideal goal to

be attained in the most efficient manner, but rather public policy decisions are made in
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reference to what is already in place. Such decisions implement policies and programs in
stages, or incrementally over time. Emphasis is placed on agreement and consensus — a
good policy must not only give good results but those involved must come to a consensus

on the matter. As people are often resistant to change, any program or policy to be

must be il Thus, i ism claims to have solved the problem

of i i ion and inty of the rational model as existing policies and

programs can be easily reversed or altered rather than the wholesale changes as suggested
by the rational model.

Of course, the incremental model is not without its critics. Many argue that while
there is evidence to suggest that the incremental model may explain what happens in a
number of situations, it is not the way decisions should be made. This is problematic,

some argue, since it is too conservative — it maintains the status quo.'

3.5 The Public Choice Model

This model is one of the macro-level approaches to public policy analysis. It sees

public policy from a self-interested economic point of view. Decision makers are not so
concerned with the pursuit of public interest as they are at seeking the maximum benefit
from their own narrow self-interest.'* This approach has its origin in the classical liberal
thinkers such as Adam Smith. There is almost a food chain analogy to the public policy

process. Voters are at the bottom — they only have a limited say from time to time when
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the political actors allow them to become involved. The central actors are special interest
groups, bureaucrats, and politicians.

‘While the model focuses on the individual, individuals often group together to
better their interests. “They do so,” say Jackson and Jackson, “only when collective
action promises greater rewards than acting alone and when the benefits of collective
action outweigh the costs of group participation.”® The groups that develop from time to
time are not necessarily equal. Some groups will have more resources than others
depending upon the make up of their membership. Finally, this model does not see
government as a neutral arbiter between the groups. Rather government, i.e. politicians
and bureaucrats, will assist those groups who have the ability to give the maximum

benefit. Politicians will support policies of the marginal voters in order to increase the

likelihood of re-election. N i use their i ation and position in

any way they can to increase their budgets and expand their departments.

3.6 The Class Analysis Model

This model is also known as the neo-Marxist Model. It has its origins in the

writings of Karl Marx ing the i ips among the ic, social and

political institutions of society. Marx postulated that all stages of historical development,
social and political, are determined by the class structure. The antagonism between the
capitalist class, or bourgeoisie, that owns and controls the means of production and the

working class, or proletariat, that sells its labour to the capitalists. Capitalists, according
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to Marx, exploit the labour of the working class to create more capital for further
investment and greater accumulation of wealth.
In capitalist societies, according to this view, it is the role of government to protect

the capitalist class by creating a i for the ion of wealth.

To prevent a revolution of the proletariat, the capitalist governments have to maintain
conditions of social harmony with policies that legitimize the system in the eyes of the
working class. Thus, public policy decisions are performing one of two functions —

function or legitimization function. Leo Panitch adds a third function —

1® Accumulation functions

coercion — to otherwise maintain or impose social order.
would include tax breaks for businesses and protection of private property. Social
policies such as welfare, universal healthcare would be legitimating functions. The
military, police and such would be examples of the third group — the coercion function.
In reviewing the public policy decisions of the liberal democratic governments, this
model views them as maintaining the status quo — ensuring that the working class is kept
in its place. This has led to some of the criticisms of this model. It could be argued that
even in socialist states the socialist owners of capital can view the public policy decisions

as accumulative, legitimizing, or coercive.'?

3.7 The Pluralist Model
The pluralist model emphasizes political actors and organized interests in the public
policy process. Unlike the class analysis approach, pluralists do not see society divided

into classes jockeying for position but rather see society divided into multiple groups
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seeking to gain influence on the public policy. For pluralists, politics is the means
through which individuals and groups organize into different groups according to their
interests, ethnicity, language, religion, gender and region, mobilizing and building
coalitions to exert pressure upon government to ensure that policy decisions are made in
their favour. Government in their view is a neutral arbiter that seeks to referee the
various demands and make decisions on public policy that is in the best interests of the
public at large. Since coalitions and alliances vary from issue to issue, there are no
permanent winners and losers in the group struggle.'®

The critics of this model argue that it fails to address the incidents where some
groups “never get a fair hearing for their interests because obstacles prevent them from
placing certain issues on the agend&“"’ For example, it is harder for the poor and
working class to become organized than the business class because of limited resources.
“The flaw in the pluralist heaven is that the heavenly chorus sings with a strong upper-
class accent. Probably about 90 percent of the people cannot get into the pressure (group)
system.” Heavily influenced by the pluralist thought is the policy community theory of

A. Paul Pross.

3.8 The Policy Community Model of A. Paul Pross

Guiding this study and giving it focus is A. Paul Pross’s policy community model
that emphasizes the role of interest groups in the policy process. Jackson and Jackson are

of the view that Pross has given “the most satisfactory categorization of Canadian interest



groups to date.”®' While Pross’s model is based upon the Canadian federal government,
that the model can and should be used in the examination of provincial public policy, as
is the subject of this study.

Pross defines “pressure groups™ as “organizations whose members act together,
attempting to influence public policy in order to promote their common interest.”
These are distinct from “interest groups” who are more involved in activities of a non-
political nature with politics being only peripheral to what they are about. While Pross
has gone to some length to make the distinction, other literature appears to use the terms
interchangeably. For the purpose of this thesis, the term “pressure group” and “interest
group™ are one and the same — groupings of people who use their resources, whether
reputation, money, etc., to influence government on public policy.

As noted above, Pross has developed his view within the pluralist and policy
community theory of public policy making.”* The pluralists treat economic factors,
cultural and ideological differences, as sources of political conflict. Jackson and Jackson
tell us that the pluralist sees:

Politics [as] the process whereby individuals and groups ucek to promote their

interests through organization, political mobili and al building in order

to influence the policy outputs of government. Political parties are seen as broad
coalitions of interests, seeking legislative majorities in the electoral arena.

Government is viewed as a neutral arbiter that referees the group struggle,

adjudicates among competing group demands and implements and enforces public

policies in lhe nauonal interest or, at least, according to the wishes of the majority
on each issue.”

According to Pross, though the policy process is hard to define, we can nevertheless

make some general observations. First, the entire political community is “almost never



involved in a specific policy discussion.™*

Cabinet and the other decision-making
bodies are not accessible to everyone. This results in a specialization throughout the
policy system where groups have to target and strategize as to where they will spend their
energies to seek influence. They specialize in their areas of expertise.

Second, out of the

come “policy ities™ — ings of
government agencies, pressure groups, media people, and individuals, including
academics, who have an interest in a particular field and attempt to influence it. These
policy communities have two segments, according to Pross: the sub-government and the
attentive public. The sub-government is the policy-making body made up of government
agencies and institutionalized interest groups “whose power guarantees them the right to
be consulted on virtually a daily basis.™®

The attentive public, composed of those groups not in the inner circle, lacks the
power of the sub-government, but are still vital to the policy development. Within this

and

outer circle would be ics, j lists working for
other organizations “whose interest is keen but not acute enough to warrant breaking into

the inner circle.” Their i comes from the ities they create through

conferences and study sessions that allow for the cross fertilization of ideas between the
officials and the grass roots constituencies. Though they are quick to put their views
forward, they are often treated patronizingly and with skepticism yet their agitation often
leads to a gradual change of policies and programs that meet the needs of the community.
“The main function of the attentive public, then, is to maintain a perpetual policy review

process.™
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