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A WORD FROM CCMD

There is a widespread perception that the policy capacity of govern-
ments has eroded since the mid-1970s. Shifts in the sources of policy
advice and the increase in policy advocacy coming from the private Sector
present a significant challenge to those charged with adopting and imple-
menting “good” public policy. Factors such as the globalization of the
economy, fisca restraint, the need to manage cross-cutting policy issues,
and increased public consultation and concem with citizens' rights have
affected the way policy is made in govemment.

The following paper, by one of the leading internationa scholars of
public policy and administration, was prepared as a research study for the
Task Force on Strengthening the Policy of the Federd Govemment led by
Ivan Fellegi and Ole Ingstrup. Guy Peters is Maurice Falk Professor of
American Govemment at the University of Pittsburgh, a Senior Fellow of
CCMD, and a leader in CCMD’s international govemance research pro-
gram. In the present study, Dr. Peters discusses what is meant by “good”
policy and offers a thorough assessment of the many factors currently
affecting the ability of govemments to develop wise and effective policies
that can be implemented successfully and reach their goals. He observes
that at a time when there is a pressing need for govemments to make
departures from the status quo and to consider longer-term, strategic
choices, a number of conflicting factors in the environment tend to inhibit
them from doing so. Of particular importance is the way in which
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knowledge is made available and utilized in the formulation of policy, a
subject explored in depth in this paper.

In his analysis of the process of policy making, Dr. Peters examines the
relationship of line departments to centra agencies in the development of
government policy and discusses the changing role of senior public serv-
ants, as more emphasis is given to managerid as opposed to policy
responsibilities. He concludes with a waming that the ability of govem-
ments to deal with the increasing complexity of policy issues has been
threatened by a decline in the importance attached to the public service’s
policy role and the loss of a generation of trained policy analysts from
govemment.

The issues examined in this paper are of central importance to govem-
ments and public servants, and to sound public policy. CCMD is grateful to
Dr. Peters for this substantial contribution to its Governance series and to
its ongoing research program.

Janet R. Smith Ralph Heintzman
Principal Vice-Principal, Research

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



V1.

VII.

TABLE OF CONTENTS

A Wordfrom CCMD . ... ... e i
INTRODUCTION. ..\ttt et e !
EXTERNAL CONDITIONS . . .. ... ... . i i 5
WHAT IS GOOD POLICY? . ..o i 9
THE POLICY CAPACITY OF GOVERNMENT .  ........ 1

THE PROCESS OF POLICY MAKING:
POLICY CAPACITY ASTHE ABILITY
TOMAKEDECISIONS. . . ... ................ ... 13

THE SUBSTANCE OF POLICY:
USING KNOWLEDGE TO SOLVE

POLICY PROBLEMS. ... ..... ... . ... . ..... .. ...... 17
CONCLUSION ..o e 37
NOTES . . o e e 39
Bibliography . . ........ ... ... .. o o0 L 41
About the Author . . ... ... ... . . . . . 51

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



INTRODUCTION

The purpose of this essay is to develop an understanding of the policy
capacity of contemporary govemments. There is a strong sense within a
number of govemments that they are no longer as capable of formulating,
implementing and evaluating policy as they were during the heyday of
govemment during the 1960s and 1970s: the sense is that from the mid-
1970s onward, the policy capabilities of govemments have eroded. Some
observers suggest that this declining policy capacity has been the result of a
more ideological and politicized style of making policy (Aucoin 1988;
Savoie 1994). Others argue that this declining capacity reflects the increas-
ingly difficult fiscal position of govemment and the lack of funds for policy
initiatives (Brown 1988; Lightman and Irving 1991). Still others believe
that the ironic combination of public scepticism and public consultation has
made policy making more difftcult, with the latitude of govemments for
autonomous action substantially reduced.

Whatever the reasons may be, the perception that the policy capacity of
govemment has been seriously eroded presents a significant chalenge to a
public sector that seeks to adopt and implement “good” public policy.
Indeed, according to many veteran observers, severa of the factors that
have eroded the policy capacity of govemments make the capacity to deal
analyticaly with policies all the more important.] If there are limited
financial resources, then policy analysis should be employed to enable
govemments to make more sophisticated and effective choices among
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2/ THE POLICY CAPACITY OF GOVERNMENT

alternative USeS. Similarly, if there is an increased amount of policy advo-
cacy coming from the private sector, then govemment will require more
information and better analysis to sort through the conflicting private sector
SOUrCes.

The numerous shifts in the sources of policy advice have tended to
devalue the role of senior public servants as policy advisors. In addition to
the changing role definitions of the senior public service, the internal
resources available for career officials to fulfil their role as policy advisors
also appear to have diminished significantly. There has been a “lost
generation” of young policy anaysts who have not been hired by govem-
ment in most industridlized democracies. Findly, some observers (Lewis
1991) have argued that the declining morae, and declining red rewards
(Hood and Peters 1994; Peters and Hood 1995) of being in the public
service have driven some of the more capable individuds awvay from
govemment careers. It isdifficult to quantify the extent of this malaise in
the public sector, but there is a good deal of anecdotal evidence about its
existence (Peters 1991; Manion 1991). Thus, even if there were the demand
for a stronger policy role for the public service, it is not entirely clear that
the necessary personnel resources gtill exist within the bureaucracy in most
industrialized democracies.

A fina generd consideration about the policy capacity of govemment
is the increasing importance of the horizontal dimension of govemment
policy. The practice in amost all govemments is for policies to emerge
from the “stovepipes’ that link functional experts a al levels of govem-
ment with interest groups and with other advocates within the policy area
(Atkinson and Coleman 1992; Coleman and Skogstad 1990). That isolation
of policy issues and the separation of one set of programs from others no
longer appear adequate for effective govemance, and there are growing
concerns about coordinating policies (Boston 1992; Aucoin and Bakvis
1993). Policy-making capacity, therefore, increasingly implies being able to
work across the conventional functiona definitions of policies (Jobert
1985; Freeman 1985) and being able to make strategic and redistributive
choices among programs.

With the need to coordinate programs corne special demands for
building analytic capacity. To make decisions that assist in the coordination
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I INTRODUCTION /3

of programs requires an ability to evaluate the relative merits of a number
of different contributions to the dominant goals of govemment and then to
make choices among those possible contributions that would produce the
most desirable and efficient mix. Such calculations are important as guides
for action, and they are aso important for justifying the decisions to
individuals and organizations which lose resources as a result of these
choices. Furthermore, this application of systematic policy analysis may be
especialy important for assuring that a coordinating decision constitutes an
effective policy choice rather than merely a lowest common denominator
choice (Scharpf 1989) that makes everyone happy.
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EXTERNAL CONDITIONS

We can begin by looking at the factors extemal to the policy process
that appear to have eroded the policy-making capacity of govemment in
industrialized democracies. One aspect of this apparent demise of effective
govemance is the emergence of some extemal factors that minimize the
capacity of govemment to govem. This would probably be as true of the
govemments that appeared successful in the past as it is of govemments
that have remained ineffective. Govemments will either have to recognize
and live with their relative impotence, or they will have to think about using
very different instruments to accomplish their tasks (Dunsire 1993).

The first of these factors is the phenomenon of globdization (Savoie
1995; Held and McGraw 1993). While this has become something of a
cliché, like al clichés there is a certain amount of truth in it. Few if any
policies and programs can be thought to be totally domestic, and as a
consequence a govemment can exercise control over only a subset of the
sources of influence in the policy area (Hutton 1993). Not only are other
govemments involved in many policies, but non-govemmental organiza-
tions and the amorphous international market also have a strong influence
on the success or failure of a policy (Hurrell 1994). If govemments are to
be successful policy makers, they will need to adopt instruments that permit
greater flexibility, speed and sensitivity in responding to extema environ-
mental factors.?
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6/ THE POLICY CAPACITY OF GOVERNMENT

The globalization of policy is associated with another important change
in the extemal environment, the increasing importance of “cross-cutting
issues’ in govemment and of managing “horizontal govemment.” The point
here is that policy issues are becoming more difficult to contain within the
boundaries of conventional ministerial structures. This inability to contain
issues is to some degree a function of globalization, as when concem about
international economic competitiveness influences domestic policies such
as socia policy and education (Johnson, McBride and Smith 1994). In
addition, client groups such as the elderly, women, persons with disabili-
ties, and First Nations people often perceive govemment in terms of large
clusters of issues and services, rather than as individual ministries, and
would like to have more holistic services made available to them (Schaan
1994; Considine 1992). Govemments have never been very good at
managing policy horizontally, and as the demands from these groups and
the pressures from globalization become more significant, they appear
increasingly impotent to produce effective policy coordination.

A third extemal factor that has exacerbated the impact of the first two is
the continuing fiscal restraint affecting the Canadian govemment and
virtually all other govemments in developed democracies.® The simple fact
is that govemments no longer enjoy the luxury of spending large amounts
of money on new and innovative programs; they are being forced to find
more cost-effective means for reaching existing policy goals, or even to
reduce spending on those programs. Thus, while a one time govemments
could throw money at a whole range of problems, they now must be more
selective in their issues and must attempt to reach their goals through less
expensive means. Govemments must also be certain that they are not
funding redundant programs, or programs that do not appear to be reaching
their goals.

The financial restraints also place pressures on govemment to design
programs properly at the outset. Unfortunately, many problems confronting
govemments are not so well defined or understood that a program can be
designed correctly a priori. The aternative would be to use more experi-
mental methods — that is, to attempt to find workable programs by trial
and error. There are a number of instances in which govemments have been
willing to experiment and to announce from the outset that they are not sure
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11 EXTERNAL CONDITIONS /7

about the program, but hope to leam (Passell 1993). The idea advanced by
Donald Campbell (1988) and other scholars (Maone and Wildavsky 1978)
is that of the “experimenting society” in which there is a willingness to take
chances and also to use multiple programs in order to reach gods, even
though that strategy may generate short-term inefficiencies.*

A fourth factor is the increasing politicization of policy and of govern-
ance. Goveming has always been political, by definition, but the scope of
influence for more manifestly political considerations and actors appears to
have been increasing in aimost all developed democracies (Meyer 1985;
Stahlberg 1987). Associated with this trend has been the tendency of policy
makers to rely more on political and ideological criteria and less on analytic
criteria when justifying policy decisions. With politicization has corne a
decline in the importance of analytic units in govemment and their replace-
ment by a greater concem with public relations and “environmental
scanning” as forms of policy advice (Hollander and Prince 1993, 196-7).
Thus, political advice has corne to replace the more quantitative techniques
usually identified as policy analysis, and even the sources of more “scientific”
analysis that have survived tend to be more politicized (Fischer 1991).

A fifth factor, associated with the increased politicization of goveming
as well as fiscal restraint, is the changing definition of the role of civil
servants. The emerging definition is of public servants as managers, as
opposed to policy advisors or even policy makers. The “new public man-
agement” (Pollitt 1990; Hood 1991) now popular in govemment argues, in
a fashion reminiscent of the old politics/administration dichotomy, that the
job of public servants is to implement decisions made by their political
masters. Further, the importing of private sector management techniques
into govemment (Pollitt 1995) has emphasized that the real task for the
public service is to get on with implementing policy and running organiza-
tions, rather than worry too much about what policies those organizations
should be pursuing.

Finaly, public participation is now greater and it is more difficult for
govemments to make decisions autonomoudy and then implement them.
The prevailing ethos is that govemment must be more consultative and
more interested in service to clients. In addition, there has been increasing
political mobilization around issues of rights, and those issues are less
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8/ THE POLICY CAPACITY OF GOVERNMENT

subject to bargaining than are issues based on economic wants (Aronowitz
1992). This participatory ethos is complemented by a growing availability
of information which makes it harder for government to disguise its choices
from the public.’ While it is diffkult to argue with these participatory
values on normative grounds, the populism that has been engendered does
have practical consequences. They definitely make it more diffkult for the
public sector to reach the demanding redistributive decisions that are often
necessary to govem effectively.
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WHAT IS GOOD POLICY?

Govemments want to be able to make “good policy,” but it is not clear
what is meant by that deceptively simple phrase. It certainly cannot refer to
the specific goals of a policy, given that there will inevitably be politica
and ideological disagreements about what is right for govemment to do. At
the most minima level, good policy is a policy that can be implemented
successfully. Implementation is certainly important, but assuming this as a
criterion tends to assign “feasibility” too great a weight among all the
possible criteria that should be applied (Majone 1975; Elmore 1979; Linder
and Peters 1989). At a second level, a good policy is a policy that actually
reaches the goals set for it. Again, however, this may be a very minimal
definition if it implies that only limited goals and incremental solutions are
likely to be accepted in order to produce the perception of success.

If we move beyond these rather minimal definitions of good policy, we
should begin to conceptualize the capacity of govemment to make more
significant departures from the status quo and to make those changes
successfully. For example, good policy making (from that perspective)
would involve selecting the options in Table 1 that would drive govemment
to make longer-term, strategic policy choices. This more radical pattem
would be in contrast to the short-range, process-oriented, incremental
solutions that are often characteristic of govemment, especialy govern-
ments that are faced with extemal constraints and substantial internal
political pressures.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT
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Table 1

Dichotomies of Public Policy
Synoptic VS. Incremental
Long-term VS. Short-term
Proactive VS. Reactive
Cross-cutting VS. Sectoral
Strategic VS. “Firefighting”
Substance VS. Process

The above characterization assumes that the real needs of govemment
and society are best satisfied by making substantial moves away from the
status quo. If we are thinking about the policy capacity of govemment, then
amply making incremental choices requires little capacity, whereas more
substantial departures require much more. The selection of more radica
responses would, in tum, require the development of “policy indicators’
(MacRae 1985) that would be suffrcient to trigger more extreme reactions
by govemment, in contrast to the more modest, incremental responses that
are required when the basic structure of public policy is acceptable (Weaver
1989). The problem is that there are relatively few “policy indicators’
available, sothat govemments must rely upon judgment and partia indica-
tors rather than on the more powerful indicators. This is perhaps another
instance in which social constructionism, that is, the capacity to generate a
perception of crisis, may be crucia for manipulating the policy process
(Lipsky and Smith 1989).
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1V

THE POLICY CAPACITY
OF GOVERNMENT

The idea of the policy capacity of govemment is difftcult to conceptual-
ize. Does it include the implementation (Pressman and Wildavsky 1973;
Freudenberg and Gramling 1994) capacity of the system, or should it be
concemed only with formulating clever and potentially effective policies?
Also, does it include the political capacity of the system to respond to
changing demands from interest groups and the mass public, or does it
assume that govemment should be more autonomous? In the broadest sense
a concept of policy capacity would include all the above factors, but for the
purposes Of this paper we will concentrate attention on two aspects of
policy making.

The first of these dimensions is largely procedurdl; it assesses the
capacity of the policy-making system to trandate the wishes of the public,
as expressed in elections, into public policy. Richard Rose (1974) referred
to this as “the problem of party govemment.” He set out eight conditions
necessary for govemment to be able to do this. The first three of these
conditions deal primarily with the electoral connection between govern-
ment and the people, and will not be considered here. However, the
remaining five points will be discussed in terms of the capacity of both
political leaders and civil servants to make the structures of govemment
produce policy of the type they desire.
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The second approach to the quality of policy decisionsis more substan-
tive; it attempts to assess the utilization of knowledge within the policy-
making process (Torgerson 1986). The examination of this second approach
to quality in policy will be discussed to some extent in process terms and
will focus attention on stages of the policy process. We will attempt to
identify the stages in the conventional linear model of the policy process
(Jones 1984; Peters 1995) at which policy analytic techniques are the most
applicable and at which knowledge, if utilized effectively, can have the
greatest impact on the shape of public policy. Further, the points a which
policy analysis is not applicable to solving problems will be identified
(House and Schull 1988), as well as some of the features of those problems
to which it is applicable. Although it is difficult for govemments to refuse
to confront problems, they should be careful if they have the tuxury of
choosing their issues.
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THE PROCESS OF POLICY MAKING:
POLICY CAPACITY AS THE ABILITY
TO MAKE DECISIONS

The question of quality relates first to how the process of policy making
isstructured to produce more or less effective outcomes. Rose identifies a
number of barriers to the efforts of the would-be policy maker to bring into
effect a specific vision of a policy (Table 2). In general, these barriers are a
function of the skills and resources available to a policy maker, and of the
resistance to new policy that may arise within organizations that have
become accustomed to existing policy regimens. The policy capacity of
govemment seen in these terms is the ability of actors to overcome those
barriers and to manipulate the process in order to produce desired out-
cornes. These bat-tiers are usually thought of as limits on the capacity of
political leaders, but they are also potentially impediments to active policy
entrepreneurs (Kingdon 1987) within the public service.

The first of these criteria, or potential impediments to success, is the
command of sufficient expertise to be able to make adequate decisions. We
will be dealing with access to information and analysis in detail below, but
at this point we should note the extent to which the political process may
advantage or disadvantage certain dements of the goveming dlite. One of
the most important factors here is the recruitment of those elites. Few
ministers have any rea experience in the substance of the policies for
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Table 2

Criteria for Party Govemment

1. Ministers must have suffkient knowledge of the policy of their
department to participate effectively in decisions

2. Ministers must be in suffkient numbers to control the activities
of their department

3. Ministers must have the sKills necessary to manage alarge
complex oOrganization

4.  Minigers must have the time available to manage their organiza-
tion and make policy

5. The departments of govemment must be sufficiently coordi-
nated to produce effective action.

Source: Adapted from Rose (1974)

which they are responsible (Blondel 1985), and that certainly appears to be.
true in Canada (Sutherland 1991). There are some comparative examples of
countries in which ministers are recruited for their technocratic ahilities
(Blondel 1988). In Westmingter systems, however, ministers tend to be
sdlected for political reasons and other factors not usualy associated with
their capacity to manage specific’ portfolios (Wilson 1994). This, in tum,
means that the ministers are either dependent upon their civil servants or
they bring in advisors who are personaly committed to them and/or to the
party. The evidence, however, is that senior civil servants are tending to
spend less time in any one ministry (Carroll 1991) and hence may not be
able to supply as much of the needed policy expertise as Was the case
severa decades ago.
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V THE PROCESS OF POLICY MAKING /15

The need for leaders to have specific policy expertise to manage their
own department can conflict with the (now) commonly articulated demands
for enhanced coordination among government departments and programs.
If minigters (and their public servants) are selected for their command of
particular bodies of substantive information, they are less likely to be able
to Visudize the needs and priorities of other departments and to coordinate
effectively with programs from other departments. Thus, asis so often the
case in govemment and politics, there is a trade-off between two important
values, with a need to balance the two or make conscious choices that
maximize one or the other. Ministers who focus exclusvely on understand-
ing and advocating the programs of their own department run the risk of
undermining the effectiveness of the govemment as a whole.

The second and third of the relevant criteria advanced by Rose are that
the ministers (or civil servants) must have the skills necessary to manage
organizations effectively as well as the time to devote to performing the
policy and manageria tasks. Not only should policy makers have some
substantive knowledge of the policies for which they are responsible, they
should aso have the skills required to put them into effect. In other words,
they must be capable of managing large, complex organizations. Further,
the elites must have sufficient time to manage an organization and to put
the desired programs into effect.

Once again, Westminster political systems seem to rate rather poorly on
the criteria for managing organizations. Ministers tend to have political
rather than manageria experience and find the management of their depart-
ments difficult. For senior public servants, the increasing complexity and
(frequently) increasing size of govemment departments makes management
difficult, even though they are sdected for their manageria skills. In
addition, the demands of cabinet govemment — cabinet responsihilities,
cabinet comrnittees, parliamentary and congtituency duties — make the life
of aminister extremely taxing. Public servants may have somewhat more
time, yet thisis a limited resource in view of the responsihilities they face.

The last of the criteria advanced by Rose is that all the parts of the
system work in harmony to implement the policy. One of the tasks of
leadership becomes that of creating agreement and unity within the
organization, a task that then involves creating cooperation and some
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common purpose between the political and career parts of govemment. In
the contemporary environment this also requires the capacity to promote
cooperation across the range of organizations that have an interest in the
policy area. Govemments rarely march to the same drummer, given the
number of different interests and constituencies involved.? Still, to be
effective, the number of overt conflicts must be minimized and there must
be enhanced coordination and harmonization.

The management of horizontal govemment represents a major chal-
lenge for leaders seeking to push their programs and policies through the
political system. Govemment departments do not naturaly want to move in
any single direction, but rather may prefer to govem their own segments of
the world without reference to the other policy sectors. Reforms such as
consolidation of cabinet departments and the use of various budgetary
techniques are all intended to enhance coordination, but have difficulty in
overcoming the strength of the stovepipes that dominate most govemment
policy. These techniques may be no substitute for firm leadership from the
top of govemment requiring greater coordination.
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THE SUBSTANCE OF POLICY:
USING KNOWLEDGE TO SOLVE
POLICY PROBLEMS

The question of how knowledge is utilized within the policy process is
central to the capacity of govemment to govem effectively. We can evaluate
policy making along a variety of dimensions, but one of the most important
is the utilization of knowledge and the capacity to generate and apply
policy advice effectively in order to make policies “better.” Govemments
have any number of people who can and do provide advice about the
political implications of a policy. As noted, it appears that these political
considerations increasingly dominate policy, to the detriment of govem-
mental capacity to make and implement policies that meet the objective
needs of society. These problems are especialy evident when such policies
require an extensive time period in which to prove effective.

Elinor Chelimsky (a senior official responsible for evaluation in the
US. Genera Accounting Office) notes the following:

What then are the mismatches that continue to prevent research
from supporting decision needs appropriately? 1 see at least three:
(i) when palitical requirements are so overwhelming that informa-
tion simply will not be sought; (ii) when information is sought, but
contextual or resource constraints impede researchers from actually
producing the information needed for decision; and (iii) when the
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“dtate of the art” research problems alow only inconclusive an-
swers to decison-makers questions. (199 1,226)

This assessment of knowledge utilization and availability is far from
encouraging, but it does point to the multiple problems encountered in
attempting to provide usable information for decison makers.

The political context of decisions is a paramount concem. The develop-
ment of scientific and social scientific information as a basis for decisons
is amore difficult task than predicting the political codlitions affecting a
policy decison. There is, however, a growing mismatch between the focus
on short-term political consequences and the nature of the policy problems
with which govemments are confronted. The more technical forms of
knowledge are increasingly important as govemments are called upon to
legidate in policy areas with asignificant scientific content, to cope with
socia problems about which there is no agreed-upon methodology for
producing the intended socia changes,’ and to make decisions that have
significant |long-term consequences.

As we approach the question of the capacity of govemments to utilize
knowledge in policy we will attempt to answer the traditiond five questions
addressed by joumadlists as they write an account of an event: who, what,
when, where and why. However, we will answer these questionsin a
somewhat different order than the conventional one, beginning with
“What?” In the context of policy making by govemment and the capacity to
make good policy, the issue of what sort of information is needed, whether
it exists, and what to do if it does not exist isin some ways the most diffi-
cult and most crucia of these questions. Govemmenta capacity is often
seriously constrained by the unavailability of the right information, so that
one element necessary to building capacity is to address those issues.

WHAT? WHAT DO GOVERNMENTS NEED TO KNOW
TO MAKE GOOD POLICY?
Contemporary govemments operate in an environment which is in-

creasingly rich in information. The development of “information highways’
and other technica breakthroughs appear to make all the information that
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VI THE SUBSTANCE OF POLICY /19

any govemment could need readily accessible to it. At one level that is true,
and there is to some extent an overload of information. One of the more
difficult tasks in which govemments must engage is that of sorting through
the mountains of data, evidence, and advice that flows in every time there is
a policy to be made. Much of this information is biased and is being used as
a tool to influence the decision. Still, it is information that, with careful
evaluation and sorting, could improve the quality of the decisions made.

On the other hand, there are any number of issues with which govem-
ments must deal that are “ill structured” (Dunn 1988) and about which
there is no agreement as to what information is actualy relevant to a
decision. Unfortunately, govemments are not always absolved of the
requirement to act, even when their informational resources and the prob-
ability of making good policy is limited. Therefore, one of the important
but often underrated policy-making capacities of govemment is the capacity
to deal with uncertainty and with risk. Decision makers and citizens usualy
want a sure thing, but often are faced with decisions that are little more than
sophisticated gambling (Dror 1983).

There are still other issues about which there is a shortage of informa-
tion, especially information that is available to govemments in a readily
usable form. Govemments therefore must get into the business of mandating
information, or bargaining with private sector actors in order to acquire the
information they require. Possessing adequate information provides govem-
ment with the capacity to act more autonomously and probably more precisely
as well. It also places govemments in a more equa position vis-avis
private sector actors who may want to retain their monopoly of information
as ameans of exerting their power over a particular area of the economy or
society.!?

Figure 1 describes a set of possible situations in which govemments
may find themselves in terms of the availability of knowledge for making
policy decisions. The most comfortable position for a govemment is
obvioudly in Case 1 in which there is adequate information available and
govemment has easy access to that information. This situation is to be
expected in policy areas that have been a part of the concerns of govem-
ment for some time and in which there is relatively little disagreement
about cause and effect relationships, and therefore little disagreement about
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the forms of intervention that may be required. Decisions in a policy area
such as this can be described as “programmed” (Peters and Barker 1993,
16). Although most people working in govemment would not think that
their policy fits into this category, some areas do — at least at the level of
more technical decision making. (Of course, the political ramifications of
those decisions may still be pronounced and therefore certainly not
programmed.)

Figure 1
Relationship of Knowledge to Government

Case 1. The necessary information exists and govemment has sufficient access to
it.

Case2:  The necessary information exists but is held outside govemment. The
holders of the information are cooperative in sharing the information.

Case 3: The necessary information exists but is held outside govemment. The
holders of the information are not cooperative in sharing the information.

Case4: The necessary information daes not exist.
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At the other extreme, policy questions that fall into Case 4 are the most
troubling for govemment. Not only does govemment not possess adequate
information on which to base decisions, but that information does not, in
fact, exist at all. In this case govemments must make decisions by
“inspiration” rather than through the easier programmed manner. If thisis a
“one-off” problem, then govemment can attempt either to dodge the
decision or to find some incremental move from existing policies and
programs that can at least address the issue. The incremental response
(Hayes 1992) has the advantage of doing something but not appearing to
engage in bold new adventures which may invite political repercussions.

If, however, it appears that govemment will be faced with the problem
for some period of time, then other responses may be necessary to increase
the policy capacity of govemment. One possible response is “knowledge
mandating,” or “technology mandating,” to develop solutions for the
problem (Rudig 1994). An example of this occurred in the United States
under the Clean Air Act of 1972. This act required attaining improvements
in emissions from automobiles that were far in excess of the existing
technology (Jones1975), yet advisors to Congress argued in favour of
passing the standards into law, in essence requiring the automobile manu-
facturers to develop the technology to meet these standards. In the end this
strategy worked, with emission standards exceeding the mandates within
the period specified. Similar strategies have been advanced for “encouraging”
the automobile makers to meet gasoline mileage standards.

This mandating can be successful in some policy areas, but may not be
soin others in which the information and technology requirements are less
obvious than in the case of air pollution. While the reduction in automobile
emissions was a simple engineering application, for many socia problems
knowledge mandating may not be so easy. Govemments are confronted
with the paradox of the “Moon and the Ghetto” (Nelson 1978): they have
been very successful at doing seemingly impossible tasks like putting a
man on the moon or completing massive public works projects, but they
have not been at all successful in solving the human problems soclearly
seen in the ghettos of large cities. The difference, of course, is that the
former problems are simple engineering writ large, while there are no
formulae as yet available for solving the latter set of problems.
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The response Of governments to policies for which there are no clear
answers and inadequate information may be conceptualized in another Way
— as*“fuzzy gambling” (Dror 1983). This idea comes from the mathemati-
cal concept of fuzzy sets, or sets for which the parameters are not fully
known (Treadwell 1995). For example, probabilities of the occurrence of
certain events constitute the basis for risk assessment crucia to making
regulatory decisions. In the case of nuclear power plants, there are not as
yet sufficient data to provide good probability estimates of accidents.
Therefore, any existing regulations are to some extent gambling on a very
large societal scale. Although less dramatic, other policy issues may have
some of the same indeterminate qualities. "

Ravetz describes the same problems as being those of “usable
ignorance.” He argues that most policy problems can be characterized as
ones in which “facts are uncertain, values in dispute, stakes high, decisions
urgent and where no single one of these dimensions can be managed in
isolation from the rest” (1987, 99). If that characterization is correct, and
many people in govemment would think that it is all too familiar, then
policy making by inspiration is all too necessary. Again, the difficulty lies
in convincing the public and other policy makers that experimentation and
inspiration are necessary, if not realy desirable, in the best of all worlds.

The other two cases of Figure 1 present different types of problems for
govemment. In Case 3, the private sector has the information required for
govemment to make good decisions but is withholdiig it. This may be a
wilful attempt to minimize the capacity of govemment to regulate, or it
may be smply that govemment has not thought to ask for the data it really
needs. For example, in the first energy crisis, the government of the United
States found that it did not have any reliable information about the amount
of gasoline and other petroleum products on hand in the country. The oil
companies certainly knew themselves what their stocks were, but did not
want to share the data with govemment (or with their competitors). Subse-
quent legidation has required data to be shared with the Department of
Energy, abeit denied to competitors.

Even if the information is available (Case 2), it may not reside at the
most appropriate places within the complex environment of modem
government. Increasingly, public policy problems are “cross-cutting,” so
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that actions of one department or organization affect the programs of
others. Coordination among departments has aways been a problem for
govemment, but has become a more prominent concem in recent years
(Boston 1992), and that is as true for the possession and utilization of
necessary information as it is for any other aspect of goveming. Again, the
tendency of organizations not to share information freely may be purely a
function of ignorance about the needs of other organizations, or it may be a
more conscious choice about using information as one more weapon in
bureaucratic struggles over policy and influence (Stinchcombe 1990;
Tullock 1965).

The importance of controlling information was ver-y clear in the con-
tinuing bureaucratic wars between the Central Intelligence Agency (CIA)
and the Federal Bureau of Investigation (FBI) in the United States. Both
were supposed to control espionage, but federal laws confined the CIA to
operations outside the United States while the FBI was given domestic
surveillance responsibilities (Riebling 1994). To do the job properly
required effective coordination and blending of the two sources of informa
tion, but that almost never happened. Both organizations held on to their
information to use in their battles with each other and with their Congres-
siona committees.

WHO? THE HOLDERS AND CREATORS OF INFORMATION
FOR POLICY MAKING

Public policy is a game that amost any number can play. One of the
important capacities of govemment in making policy is the ability to sift
through the numerous sources of information, solicited and unsolicited, that
are available to them. They must then decide which definitions of the
problem and which suggestions about solutions are most valuable. Govern-
ments have rarely had a monopoly over information relevant for policies,
even in policy areas such as defence which have been subject to greater
secrecy and govemment domination.'? As we will point out in more detail
below, the policy capacity of govemments may be enhanced by promoting
controversy and conflict in advice rather than the uniformity and agreement
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that has characterized most governments over the past severa decades.
While agreement is comfortable and reassuring, it unfortunately is unlikely
to produce the best policies (Janis 1982; t’Hart 1990).

Sources of Information within Government

Govemments are a major source of their own information and analysis.
When we talk about the policy capacity of govemment we are usualy
thinking of this internal source. Do govemment organizations have the
capacity to collect, process, and present information to decision makersin a
manner that will improve the quality of the public decisions made? In most
countries this capacity appears to have eroded in the face of ideological
leaders who have believed that they knew the answers to policy questions
without extensive policy analysis. Further, as there have been pressures on
public expenditure, the analytic capacity of agencies has been more
expendable than have the programs that deliver services to the public.

When thinking about the holders of knowledge within govemment it is
common to assume that the major actors will be the analytic units that exist
in departments and agencies, or perhaps within the central agencies. While
that is to some degree true, these organizations run the risk of marginalizing
themsalves by being merely analytical and by thinking only about formula-
tion. Organizations do not always make policy at pre-announced times and
through predetermined methods. Rather, policy often arises out of decisions
that must be made about implementation (Lipsky 1980; Majone 1989), or
about how to get a piece of legidation through Parliament. Therefore, the
isolation of analytic units and their lack of familiarity with implementation
and other aspects of the department’s activities may simply make them
appear “academic,” in the pejorative sense of that term.

The reduction of the analytic capacity in govemment has not, however,
been uniform across govemment. There has been a tendency for line
departments and agencies to lose their capacity while centra agencies
retain or enhance theirs. The same logic that has driven general reductions
in analytic capacity has tended to enhance the capacity of central agencies
to impose their wills on the line departments, especially about budgets
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(Clark 1994), and their desire to do so. Central agencies have been given
the responsibility for controlling spending and driving down the size of the
public sector and their analytic capacity is an essential component of that
task.

Furthermore, in the United States and to a lesser extent in other coun-
tries, there has been an increase in analytic capacity associated with
“regulatory review,” or the use of devices such as cost-benefit analysis to
assess the likely impacts of regulations (Novak 1993). The retum to
“rationdity” in regulation (McGarity 1991) can be thought of as an increase
in the policy capacity of govemment, but it can also function as a barrier to
that capacity. The question that arises is whether the analytic capacity is
being used to produce a superior decision, or whether it is used as a means
merely to block action and generate reasons for not engaging in more rapid
action, The current advocacy of regulatory analysis by Republican critics of
“big govemment,” for example, largely reflects adesire to slow or kill
implementation rather than improve the content of regulations. It also tends
to privilege certain types of costs and benefits (largely economic) as
opposed to others (Schwartz 1985).

Private Sector Sources of Information and How to Tap Them

The private sector is also a major source of information for govern-
ment, but govemments must be structured to receive it and must also
develop procedures for receiving and evaluating that information. Further,
they must be cognizant of the different sources of information and the
different ways in which it may have to be used in the policy process.

One way in which to conceptualize the availability of information for
policy making from private sector actors is as a set of “epistemic communities’
(Haas 1990), “technica communities’ (MacRae 1987), or “policy
networks’ (Knoke and Laumann 1987; Rhodes and Marsh 1992)."* That is,
each policy area will be populated by a number of interest groups, think
tanks, university institutes and departments, and a host of other sources of
information and advocacy. These information and organizational structures
will vary in the extent to which there is a comrnon set of definitions of the
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problems and of the possible solutions to those problems. This set of factors
will be in part a function of the knowledge intensity of the issues involved
(Leeuw 1991). Some of these, such as nuclear power or complex environ-
mental issues, have high thresholds of entry while others, such as education
policy, appear much more open.

The participants in a policy network will be attempting to shape both
the definition of the problem and the solutions (Rochefort and Cobb 1994;
Schon and Rein 1994). Issues do not corne to the public sector already
defined and associated with particular government organizations that should
resolve them. Rather, problem definition is a crucia part of the policy
process and can often predetermine the outcome of the process if a particu-
lar interest is able to dominate. One of the classic cases of thisisthe way in
which drug policy has been designed in many societies — that is, asa
problem of enforcement rather than as a problem of education or socia
assistance.

Sabatier (1988; Sabatier and Jenkins-Smith 1993) has conceptualized
the policy process as a learning process, with the various members of the
policy networks vying to control the policy, using information as the major
weapon for that competition. The members assume that policy decisions
must corne about through the use of ideas and information to persuade
decision makers of the appropriateness of a position. Even if the decision
does not conform with the a priori preferences of one or another of the
actors, there can till be a decision, provided that decision does not go
againgt fundamenta values. If the differences are only in the derivatives
from core idess, then agreement can still be reached.

There are limits to the extent to which govemment can effectively
utilize private sector policy anaysis. Boston (1994), for example, points to
the limits of contracting out policy analysis. Outside organizations do not
have the commitment to solving problems that govemments must have, nor
do they have the continuing responsibility to the public. Hence they may be
willing to give advice that is clever and/or fits with their particular percep-
tion of good policy, but then can Smply walk away from any negative
consequences. Further, in Westmingter systems, norms about secrecy may
prevent outside organizations from being effective participants in the policy
process (Jarman and Kouzmin 1993).
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The above comments about the role of private sector sources of infor-
mation are not intended to deny the value of those sources. There is simply
too much information being created by non-govemmental sources to permit
govemment to ignore them (see Davidson 1988). The sources of data and
advice are not uniform, however, and thought needs to be given to the
differential roles of universities, “think tanks’ (whether tied to parties or
interest groups or not), research arms of interest groups and trade associa-
tions, and a host of other sources. All of these sources can have vaue, so
the principal point must be to tap all of them without becoming tied to any
one, especially one with a particular ideologica or interest group
connection.

Con tending Sources of Information

If we assume that good policy results from contending ideas and
sources of information, then it is important for govemment to be able to
structure those multiple sources in ways that promote effective policy
making and learning. The Anglo-American tradition in epistemology and in
law is that truth emerges from a contest (Sartori 1969; Kelman 1992) rather
than from excessive conformity. The literature on organizational leaming
also points to the necessity to balance agreement and conflict in order to
produce the best leaming environment (Leeuw, Rist and Sonnichsen 1994).
In particular, Crossan, Lane and Hildebrand (1991) argue that two variables
— the degree of agreement on values and the extent of preconceptions
about the facts of an issue and the processes — are crucia to explaining
successful leaming within organizations.'

In the scheme proposed by Crossan et al., the best leaming occurs
when there is agreement on values but little preconception of the processes
of causation occurring in the policy area. On the other hand, they argue that
agreement on both values and facts will produce “group think” and a failure
to consider a wide range of possible solutions to the problem at hand.
Similarly, differences both in values and in models of causation lead to
“contentious leaming,” or perhaps no leaming at al. Finaly, when there is
agreement on processes but not on values, then there is “politicized
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learning” in which debates over the basic pur-poses of programs tend to
prevent any real progress on addressing the issues underlying the policy.

The task for govemment in attempting to enhance its policy capacity is
to try to make as much disparate information available as possible, within
the context of broad agreement on goals. While it may be assumed that by
virtue of being part of the same govemment the agreement on goals should
be understood, that may not be the case. The problems of coordination,
cross-cutting issues, and commitment to departmental and sub-departmental
goals make such agreement difficult. Likewise, it may be difficult to
generate a sufficiently wide range of ideas about policy when sources of
information tend to be associated with the same organizational and profes-
sional barriers as those that differentiate goals (Michael 1993).

WHEN? IDENTIFYING TEMPORAL TARGETS FOR INFLUENCE

If policy capacity in govemment is to be enhanced and Icnowledge use
improved, choices will have to be made about when and where to intervene.
By when we are referring not so much to chronological time as to the stage
of the policy process at which information and analytic capacity are most
likely to be influential and are also most likely to ater the outcomes of the
process for citizens. While it is conventiona to think of analysis occurring
primarily at the stage of formulation, there are a number of other points at
which analysis and knowledge can be applied with good effect, and at these
points there is frequently a greater need to apply these resources than is
often understood.

It has become conventiona in discussions of the policy process, espe-
cialy when undertaken from a political science perspective, to think about
a linear policy process beginning with problem identification and agenda
setting and going through to evaluation and feedback (see Figure 2). That
feedback then can be conceptualized as initiating another round of policy
making, abeit under atered circumstances because of the previous cycle
(Hogwood and Peters 1983; Starkie 1984). While this model of the process
has a number of weaknesses if assumed to be identical to the “real” policy
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process in govemment (Nakamura 1987; Sabatier 199 1; deHaven-Smith
1988) it nonetheless is a useful heuristic device for looking a what must
happen for policy to be made. It can also serve as a guide for the would-be
policy maker conceming where to intervene in the process.

At the initia stage of the policy process, policy analysis is more useful
than sometimes thought to be in terms of shaping and defining the nature of
the problems being addressed. Problems do not corne to govemment neetly
labelled and ready to be acted upon by a clearly identifiable organization.
Rather, most policies have to be created, or “framed,” through a socia and
political process (Best 1995; Schneider and Ingram 1993) and greater
anaytic capacity should be applied at this early stage of the process than is
usually the case. Although problem definition is in some ways an exercise
of politica and organizational power (Dery 1984; Miller and Holstein
1993), it also can involve the exercise of anaytic power, even if it isin the
direct service of those political forces. For example, govemments often do
not know the true dimensions of problems such as drugs, spousa and child
abuse, homelessness (Hopper 1991) or AIDS (Root-Bemstein 1993; Day
and Klein 1989) when they first burst onto the policy scene.

Figure 2
Linear Model of the Policy Process

Problem
Definition

Agenda
Setting

. N Resource .
FormulatlonNLegstlman;N Attachmem'tmplementanon

Feedback

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



30 / THE POLICY CAPACITY OF GOVERNMENT

The stage Of formulating responses to policy problems and those issues
that are on an active agenda'® of govemment is one of the usual places at
which one expects policy analysis to be employed, and one locus a which
the policy capacity of govemment is most important. Governments attempt
to develop an efficient and effective means of solving the problems that
they have decided are worthy of public atention. The difficulty is to make
this stage of the process open to analysis and to the input of career public
servants. Increasingly, formulation decisions — especidly if they are to be
more than incremental adjustments — are political and ideological and may
require (or even permit) a minimum of analytical input.

If the logic of competing sources of information and analysis is taken
serioudly, then at the legitimation stage there may be a need for independent
sources of analysis for the legidature. In most parliamentary regimes there
has been some attempt to develop more capable and independent legisla-
tures (Norton 1993; Olson 1992). Legislatures have built this capacity
through separate analytical bodies, more adequately funded and staffed
auditing bodies, and enhanced staffing for legidative committees. While
legidatures still have less access to information and less anaytic capacity
than cabinets and ministers, in many cases they now have some dternative
to simply accepting the information and anaysis offered to them by the
bureaucracy.

The stage of legitimation also may be the most important for resolving
horizonta issues in govemment. Cabinet and Parliament are the locales at
which horizontal issues must be resolved, given the difficulty of getting
individual departments and ministers to give up their own influence over
some aspects of horizontal issues. Further, if andysis is indeed a significant
force in resolving these horizontal issues, then the application of those
techniques becomes essentia. There will be difficulty, however, in interject-
ing analysis into settings that are already highly charged politically and are
also dependent upon other forms of analysis, as noted above by Chelimsky.

Implementation is often considered to be the stage of the policy process
least amenable to the input of analysis and alsothe aspect of the process
that appears least directly related to the “policy capacity” Of govemment.
Implementation frequently is considered to be simply the basic work of
administering a program, a management rather than a policy question. That
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is an obvious overstatement of the position, yet the case must be made for
the place of implementation studies (Pressman and Wildavsky 1973;
Goggin 1987) in the analysis of policy capacity. There appear to be several
relevant points about the role of implementation in building policy capacity.
First, implementation suggests another way of thinking about the problem
of horizontal govemment. One way to resolve horizontal policy issues is to
press for their resolution from the centre of govemment, but the other way
would be to have service delivery coordinated in the field, through imple-
mentation. Service providers in the field would have to be empowered, and
encouraged, from the centre if this form of coordination is to occur, but it is
another means of addressing certain types of horizonta issues.

Another way in which implementation feeds into the policy capacity of
govemments, other than the obvious one — the necessity of having a
program ddivered — isin the initid design of the program. We argued
previously that feasibility concerns can have an excessive influence over
policy, but the opposite problem, that feasibility and implementation will be
ignored by the centre when it is designing programs, can also arise. In
federal systems this might involve ignoring the necessity of taking the
needs and capacities oOf the provinces (states) into account. Any attempt to
create a program without adequate concem for its implementation is
unlikely to produce effective policies.

WHERE? IDENTIFYING INSTITUTIONAL TARGETS
FOR INFLUENCE

In addition to identifying the points in the process that are most amena-
ble to intervention, it is important to consider the differential capacity of
various ingtitutions to utilize information effectively. As has been implied, it
is customary, and usually correct, to view the public bureaucracy as the
most capable organization for generating and using information. Further,
other govemment inditutions (Parliament, for example) tend to be working
a a severe disadvantage when attempting to make use of information, given
that they often lack the time, skills and/or organizational supports needed to
process information for policy decisions.
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Legislatures, despite attempts to enhance their capacity to gather and
analyze information, still tend to work at a disadvantage. Even political
executives tend to rely upon their public service colleagues rather than
develop dlternative sources of information. This is not to say that the
information from the public service is wrong or biased, but only that
independent checks may be desirable.

The Role of the Senior Civil Service

Added to the general waning of policy capacity in the system is the
sense that senior civil servants have become less capable of influencing the
course of policy decisions. This diminished influence, in tum, can be taken
to some extent to constitute an erosion of the policy capacity of govemment
initself. That is, if senior public servants are not being used to channel the
ideas and information from their department upward to ministers, some of
the capacity of the system to make good decisions has been eiminated.
This is not to say that career officials in cabinet departments are the only, or
even necessarily the best, source of advice and ideas for policy makers.
They are, however, one mgor source, and for some policy areas in which
the public sector tends to have a virtual monopoly, they may well be the
most important resource.

The changes in the policy roles of senior public servants, whether real
or assumed, can be attributed to several factors. One is, as noted previoudy,
the fundamental change in the nature of governance. Ideology and political
allegiance appear to have become more important for gaining influence
over policy than is the command of the relevant information that might be
needed for making “good policy.” The creation Of politically appointed
officials t0 “shadow” top career officials in Canada and elsewhere is one
indication of this change (Plasse 1992). Associated with the politicization
of policy has been the spread of the ideology of managerialism in the public
sector and with it an emphasis on the managerial role, as opposed to the
policy advisor role, of senior public servants in industrialized democracies
(Pollitt 1990; Massey 1993).
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Further, given that much of the task of policy advice has been assumed
by non-career appointees, the career public servants are often left in the role
of “brokers,” attempting to create coalitions around their department’s
policies rather than directly influencing the contents of those policies
(Aucoin 1988). In the good old days of policy making there was a greater
emphasis on strategic decision making and an orientation toward long-term
policy.'® It can be argued, then, that there has been a fundamental role
reversal in the manner in which policy is made. According to the traditiona
model, senior public servants were the source of policy advice and it was
they who funnelled ideas from the department upward to ministers. The
ministers (and any political staff they had) then managed those ideas and
created the necessary coalitions to have them adopted. It now appears that
the policies are settled at the political level and much of the brokerage is
being performed by the civil service (Campbell 1988).

Even though the senior civil service may have been somewhat
disempowered by recent political changes, the public bureaucracy till has a
major role to play in making policy and in applying information to the
construction of that policy. If we remember that the majority of decisions in
govemment are not made by legidatures or even by senior public servants,
then the importance of other levels of the public bureaucracy becomes
evident. In particular, the process of writing secondary legidation is a
crucid and often overlooked aspect of policy that involves the direct
application of data and information. Most legislation coming from
parliaments or other legidatures tends to emerge as broad enabling acts,
with the details being filled in by the bureaucracy (Kerwin 1994; Bryner
1987). Often that process of coming up with “regulations’ requires using
advice and knowledge in order to make appropriate decisions.

Policy Analysis in Legislatures

Policy analysis has found a less comfortable place in legidative bodies,
especialy those in parliamentary regimes. Parliaments have tended to rely
on their cabinets (and therefore the civil service) for analysis. If, however,
parliaments do want to have an independent source of anaysis and policy
capacity, they must develop some mechanisms for this activity. The basic
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need is to create *counterbureaucracies’ that can compete With the the
bureaucracy in providing advice. These organizations, internal to parlia-
ments, can be designed to provide adifferent, perhaps sceptical, view of the
policy proposals being advanced from cabinets and ministers.

Those counterbureaucracies can be created either for Parliament as a
whole or for parts of Parliament, for example by expanding the powers of
committees and their staffs. Asis often the case, either of these strategies
will encounter some difficulties. An organisation that provides analysis to
the legidature as a whole can provide broader advice to parliaments but
runs the risk of being too broad and therefore unable to focus enough
analytic power on any particular issue to be able to compete with the
bureaucracy. On the other hand, dividing the analytic capacity anong a
number of different committees runs the risk of merely replicating the
stovepipes that have dominated policy making, usualy not in an entirely
beneficial manner. Thus, analysis needs to be focused yet capable of
working horizontally.

WHY? THE USES OF POLICY ANALYSIS

The final consideration conceming the application of analysis and
knowledge is why the analysisis applied to a particular question. The
instntmentalist assumption would be that the purpose isindeed to make the
policy better, and that the analysis is involved in the creation of the policy
decision. In this view, analysis and advice are at the service of rational
policy makers who perceive their task to be that of creating the best possi-
ble solution to a clearly and objectively defined problem in society.

The alternative assumption is that the real use of policy analysisis
redly for the ex post judtification of decisions that have been made for other
reasons. In this view policy analysisis not afully objective “science’ but
rather is more of an art, and is definitely more politicized than one might
expect a more scientific enter-prise to be (Wildavsky 1979). Policy anaysis
is simply employed after the fact to provide the rationalization of decisions
that have been made for other, usually more political, reasons. Science is

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



VI THE SUBSTANCE OF POLICY /35

not important here, and in fact may be an impediment to the implementa-
tion of policies that are perceived to be necessary and desirable on other
grounds.

The justification of decisions through policy analysis may have severd
relevant targets. At the first level, analysis can be utilized to justify deci-
sons made by the bureaucracy and the political executive to the legidature.
Even in parliamentary govemments a Parliament can exercise Some inde-
pendent scrutiny of decisions, and therefore it is important for the executive
to provide legidators with convincing justifications for its policy choices.
In addition, govemments must be able to justify their decisons to the
public, whether the mass public or the more attentive and organized public
in the for-m of interest groups. No amount of analysisis likely to satisfy a
group which is losing some important benefit for its members, but it does
make the decision appear |ess arbitrary. Further, the sense of rationa
consideration in itself can be important for making it appear that govern-
ment is not simply making decisions to it its own values and interests.
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CONCLUSION

The preceding discussion has pointed to severa major points necessary
to build, or rebuild, greater policy capacity in govemment. The first is that
the issues with which govemment must contend are becoming increasingly
difficult to manage. Govemments cannot determine what issues will be
presented to them or in what form they will be presented, but they can
develop the mechanisms for managing cross-cutting issues and making
govemment work better in a horizontal manner. This management may
involve either the construction of issues in away that permits their being
processed in a more integrated fashion or the development of institutional
mechanisms to resolve any conflicts.

A second dominant change that tends to diminish the policy capacity of
govemment is the general erosion of the public service. This has been true
in several ways. First, the politicization of goveming and the declining rea
rewards of participation by public servants has caused many senior execu-
tives to leave govemment and has reduced the influence of those who
remain. Also, there have been severa lost generations of younger public
servants, especialy trained poiicy anaysts, who could supply ideas and
analysis to decision makers. This further implies the loss of a potential
cadre of future senior managers who would have been trained to think
analyticaly about policy matters.

A third generd factor has been the replacement of policy anaysis with
political advice. Even in cases where policy anaysis still plays arole, it
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tends to be unidirectional and driven by political rather than analytical
values. If, indeed, better policies do emerge from a contest over valuesand
an open debate, then the premature closing of the policy process to more
diverse views is less likely to produce “good” policy. This closure may
corne about if only arestricted number of views are sought on the issues; it
may also result from a process that involves only those actors associated
with a particular stovepipe.

Fourth, the increasing variability and integration of policy issues
requires more flexible and creative forms of intervention. Thus, to build the
policy capacity of govemment may require the adoption of instruments that
respond to a wider range of conditions on the target variable than do the
policy instruments developed for a more stable world (Linder and Peters
1989a). The instruments with which govemments intervene have a number
of important economic, political and ethica consequences, and the capacity
to intervene effectively will be significantly related to successful policy rnaking.

Finally, the policy process and policies themselves must be seen as
socialy constructed rather than as naturally occurring sets of issues and
solutions. The process of defining problems and placing them on the
agenda of govemment is perhaps the most important manner in which
organizations contend for power over policy. Further, the construction of
issues in certain ways makes them more or less amenable to solutions,
solutions that lead to greater coordination with other programs and make
possible the application of knowledge. Building policy capacity therefore
may require starting rather early in the policy process, and assuming that
issues need to be framed before they can be solved.

In summary, there is evidence that the capacity of govemments to make
and implement policy has been diminishing over the past several years.
This appears to contradict the perception that a number of reform efforts in
European and North American govemments have been extremely success-
ful. These reforms have succeeded in reshaping the public sector itself, but
in some ways have reduced the capacity of govemment by eroding the quality
and confidence of the public service in many systems, and eiminating the
ability of govemments to respond to policy problems (as opposed to administra-
tive problems) in creative ways. The public sector may be more efficient,
and even that is not certain, but it aimost certainly is not more effective.
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The nostalgia about the good old days may be overstated, but there is certainly
some objective difference between then and now.

At the extreme are theorists (Luhmann 1990; in t’Veld 1991) who argued for
“self-referential systems” in which society will always seek to avoid control
and will be able to evade control. In such a model of the world policy becomes
to some extent an impossibility, or at best the residual of largely individual
choices.

The possible exception is Norway which has been running a budgetary surplus
because of oil and gas revenues.

This is not only advocated by “impractical” academics. Franklin Delano
Roosevelt practised such a strategy during the New Deal Era, and Bill Clinton
has advocated experimentation for problems of job training for which there
are few effective models of intervention.

Samuel Huntington (1974) argued that the increasing complexity of govern-
ment programs, combined with the participatory ethos, would produce
growing public disaffection. The public is generally more capable of partici-
pating but the technical content of programs and their interconnections makes
effective participation less likely.

For a generd discussion of the role of the public service in making policy
conceptualized in the same manner, see Peters (1985).

They are, however, frequently selected because of more generad manageria
and executive sKills.
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12.

13.

14.

15.

16.
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Even the military, which is thought to be somewhat better organized than the
rest of government, frequently has its own internal conflicts and absence of
coordination (Allard 1990; Ponting 1986, 98-99).

Many older social programs such as pensions have a simple model of causa-
tion and an effective methodology for delivery. AS governments enter policy
areas With more complex models of causation, for example, family policy or
addiction, there is substantial disagreement about causes and modes of
intervention, Even the methodology of education has become more
problematic.

Analogous to Niskanen's (1971) models of bureaucratic bargaining, private
sector actors may bargain with government, trading information for influence
over the decisions.

Dror argues that “fuzzy gambling” is most common in foreign and defence
policy issues where the behaviour of the adversary is largely an unknown.

The U.S. Department of Defense, for example, found it desirable to create
several quasi-private “think tanks,” such as the Rand Corporation, specializing
in defence policy issues in order to have some independent views of the issues
in this area.

There has been considerable debate over the terms to be used and the
conceptualizations of these terms. In general, “community” implies greater
agreement on problems and solutions than does the term “network.”

For a not dissimilar typology of policy making, see Thompson and Tuden
(1957).

It has become conventional to distinguish between the systemic agenda of all
the issues that government has accepted as matters of public policy and the
active ingtitutional agendas that include only those issues under consideration
at the time.

It is easy to romanticize about this period but it does appear that there was
more of a strategic orientation in policy (see Aberbach and Rockman 1989).
That was, of course, facilitated by the (relative) availability of funding for
programs.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



BIBLIOGRAPHY

Aberbach, J. D. and B. A. Rockman. 1989. “On the Rise, Transformation and
Decline of Analysisin U.S. Government,” Govemance 2, 3 (July): 293-314.

Aronowitz, S. 1992. The Politics of Identity: Class, Culture, Social Movements.
London: Routledge.

Allard, C. K. 1990. Command, Control and The Common Defense. New Haven:
Yae University Press.

Atkinson, M. M. and W. D. Coleman. 1992. “Policy Networks, Policy Communi-
ties and the Problems of Govemance,” Governance 5: 154-80.

Aucoin, Peter. 1986. “Organizational Change in the Machinery of Canadian
Government: From Rational Management to Brokerage Politics,” Canadian
Journal of Political Science 19: i-27.

—— 1988. “Contraction, Managerialism and Decentralization in Canadian
Government,” Govemance 1: 144-61.

—— 1990. “Administrative Reform in Public Management: Paradigms, Principles,
Paradoxes and Pendulums,” Governance 3: 115-37.

Aucoin, Peter and Herman Bakvis. 1993. * Consolidating Cabinet Portfolios:
Australian Lessons for Canada,” Paper presented at Meeting of Canadian
Political Science Association, Ottawa.

Barker, Anthony and B. Guy Peters. 1993. The Politics of Expert Advice: Creating,
Using and Manipulating Scientific Knowledge for Public Policy. Pittsburgh:
University of Pittsburgh Press.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



42 | THE POLICY CAPACITY OF GOVERNMENT

Best, Joel. 1995. Images of Issues: Typifying Contemporary Social Problems.
Berlin: DeGruyter.

Blondel, J. 1985. Government Ministers in the Contemporary World. London:
Sage.

——1988. “Ministerial Careers and the Nature of Parliamentary Government. The
Cases of Austria and Belgium,” European Journal of Political Research 16: 51-
71.

Boston, J. 1992. “The Problems of Policy Coordination: The New Zeaand
Experience,” Governance 5 (January): 88- 103.

——— 1994. “The Limits of Contracting Out Policy Analysis,” Governance 7.

Bourgault, J. and S. Dion 1990. “Canadian Senior Civil Servants and Transitions
of Government,” International Review of Administrative Sciences 56: 149-69.

Brown, M. K. 1988. Remaking the Welfare State: Retrenchment and Social Policy
in America and Europe. Philadelphia, PA: Temple University Press.

Bryner, Gary. 1987. Bureaucratic Discretion: Law and Policy in Federal Regula-
tory Agencies. New Y ork: Pergamon Press.

Campbell, Colin. 1988. “Review Article: The Political Roles of Senior Govern-
ment Officials in Advanced Democracies,” British Journal of Political Science.

Campbell, Donald T. 1988. “ The Experimenting Society.” In Methodology and
Epistemology for Social Science: Selected Essays, ed. Campbell. Chicago:
University of Chicago Press.

Carroll, B.W. 1991. “The Structure of the Canadian Bureaucratic Elite: Some
Evidence of Change,” Canadian Public Administration 34, no. 2: 359-72.

Chelimsky, Elinor. 199 1. “On the Socia Science Contribution to Government
Decision-Making,” Science 254: 225-34.

Clark, 1. 1994. “Restraint, Renewal and the Treasury Board Secretariat,” Canadian
Public Administration 37, no. 2: 209-48.

Coleman, William D. and Grace Skogstad. 1990. Policy Communities and Public
Policy in Canada: A Structural Approach. Toronto: Copp Clark Pitman.

Considine, M. 1992, “Alternatives to Hierarchy: The Role and Performance of
Lateral Structures Inside Bureaucracy,” Australian Journal of Public Adminis-
tration 51: 309-20.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



BIBLIOGRAPHY / 43

Crossan, M. M., H. W. Lane and T. Hildebrand. 199 1. Organization Learning:
Theory to Practice, Working Paper. London, Ontario: The Western Business
School, University of Western Ontario.

Davidson, R. 1988. ‘ Social Intelligence and the Origins of the Welfare State.” In
Information and Govemment, ed. Davidson and P. White. Edinburgh: Univer-
sity of Edinburgh Press.

Day, 1?7 and R. Klein. 1989. “Interpreting the Unexpected: The Case of AIDS
Policy Making in Britain,” Journal of Public Policy 9: 337-54.

deHaven-Smith, Lance. 1988. Philosophical Critiques of Policy Analysis:
Lindblom, Habermas, and the Great Society. Gainesville; University of Florida
Press.

Dery, David. 1984. Problem Definition in Policy Analysis. Lawrence: University
Press of Kansas.

Dror, Y ehezkel. 1983. “Policy Gambling: A Preliminary Exploration,” Policy
Studies Journal 12: 9-13.

—— 1986. Policymaking Under Adversity. New Brunswick, NJ: Transaction
Books.

Dunn, W. N. 1988. “Methods of the Second Type: Coping with the Wildemess of
Conventional Policy Analysis,” Policy Studies Review 7: 720-37.

Dunsire, A. 1993. “Modes of Govemance.” In Modem Govemance: New Govern-
ment Society Interactions, ed. J. Kooiman. London: Sage.

Elmore, R. 1979. “Backward Mapping: Implementation Research and Policy
Decisions,” Political Science Quarterly 94: 61-106.

Fischer, F. 199 1. “American Think Tanks: Policy Elites and the Paliticization of
Expertise,” Governance 4 (July): 332-53.

Freeman, G. 1985. “National Styles and Policy Sectors: Explaining Structurai
Variations,” Journal of Public Policy 5: 467-96.

Freudenberg, W. R. and R. Gramling. 1994. “Bureaucratic Slippage and Failures of
Agency Vigilance,” Social Problems 4 1 214-39.

Goggin, Macolm L. 1987. Policy Design and the Politics of Implementation: The
Case of Child Health Care in the American States. Knoxville: University of
Tennessee Press.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



44/ THE POLICY CAPACITY OF GOVERNMENT

Haas, E. 1990. When Knowledge is Powec Three Models of Change in Interna-
tional Organizations. Berkeley: University of Califomia Press.

Hart, Paul t'. 1990. Groupthink in Govemment: A Study of Small Groups and
Policy Failure. Amsterdam: Swets and Zeitlinger.

Hayes, Michadl T. 1992. Incrementalism and Public Policy. New York: Longman.

Held, D. and A. McGraw. 1993. “Policy Making in an Interdependent World,”
Govemment and Opposition 28: 261-88.

Hogwood, Brian W. and B. Guy Peters. 1983. Policy Dynamics. New Y ork:
St. Martin's Press.

Hollander, M. J. and M. J. Prince. 1993. “Analytical Units in Federal and Provin-
cia Governments. Origins, Functions and Suggestions for Effectiveness,”
Canadian Public Administration 36, no. 2: 190-224.

Hood, C. 1991. “A Public Management for All Seasons?’ Public Administration
69, no. 1: 3-19.

Hood, C., A. Dunsire and L. Thompson. 1988. “Roalling Back the State:
Thatcherism, Fraserism and the Bureaucracy,” Govemance 1: 243-69.

Hood, C. and B. Guy Peters. 1994. The Rewards of High Public Office. London:
Sage.

Hopper, K. 199 1. “Homelessness Old and New: The Matter of Definition,’
Housing Policy Debate 2: 760-64.

House, Peter W. and Roger D. Schull. 1988. Rush to Policy: Using Analytic
Techniques in Public Sector Decision Making. New Brunswick, NJ
Transaction Books.

Huntington, S. P. 1974. *Post-1ndustrial Politics: How Benign Will It Be?
Comparative Politics 1.

Hurrell, A. 1994. “A Crisis of Ecological Viability?: Global Environmental Change
and the Nation State,” Political Studies 42 (Special |ssues): 146-65.

Hutton, W. 1993. “Whither Global Capitalisn?”’ The Political Quarterly: 138-45.

Janis, I.L. 1982. Groupthink: Psychological Studies of Policy Decisions and
Fiascoes. Boston: Houghton Mifflin.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



BIBLIOGRAPHY / 45

Jarman, A. and A. Kouzmin. 1993. “Public Sector Think Tanks in Inter-agency
Policy-Making: Designing Enhanced Governance Capacity,” Canadian Public
Administration 36, no. 4: 499-529.

Jobert, B. 1985. “L’Etat en action : L’ apport des politiques publiques,” Revue
francaise de science politique 35: 654-82.

Johnson, A. F., S. McBride and P. J. Smith. 1994. Continuities and Discontinuities:
The Political Economy of Social Welfare and Labour Policy in Canada.
Toronto: University of Toronto Press.

Jones, Charles 0. 1975. Clean Air: The Policies and Politics of Pollution Control.
Pittsburgh: University of Pittsburgh Press.

——1984. An Introduction to the Study of Public Policy. 2d ed. Monterey, CA:
Brooks/Cole Pub. Co.

Kelman, S. 1992. “Adversary and Cooperationist Ingtitutions for Conflict Resolu-
tion in Public Policymaking,” Journal of Policy Analysis and Management 11,
no. 2: 178-206.

Kerwin, Cornelius M. 1994. Rulemaking: How Govemment Agencies Write Law
and Make Policy. Washington, DC: CQ Press.

Kingdon, J. 1987. Agendas, Alternatives and Public Policy. Boston: Little, Brown.

Knoke, David and Edward O. Laumann. 1987. The Organizational State: Social
Change in National Policy Domains. Madison: University of Wisconsin Press.

Leeuw, Frans L. 1991. “Policy Theories, Knowledge Utilization and Evauation,”
Knowledge and Policy 4: 173-9 1.

Leeuw, Frans L., Ray C. Rist and Richard C. Sonnichsen. 1994. “Can Govern-
ments Leam? Comparative Perspectives on Evauation and Organizational
Learning,” New Brunswick, NJ: Transaction Publishers.

Lewis, G. B. 1991. “Turnover and the Quiet Crisis in the Federal Service,” Public
Administration Review 51, no. 2: 145-55.

Lightman, E. and A. Irving. 1991. “Restructuring Canada's Welfare State,” Journal
of Social Policy 20 (January): 65-86.

Linder, S. H. and B. Guy Peters. 1989. “Implementation as a Guide to Policy
Formulation: A Question of ‘When' Rather than ‘Whether,” ’ International
Review of Administrative Science 55: 63 1-52.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



46 / THE POLICY CAPACITY OF GOVERNMENT

—— 1989a. “Instruments of Government: Perceptions and Contexts,” Journal of
Public Policy 9: 35-58.

Lipsky, Michael. 1980. Street-Level Bureaucracy: Dilemmas of the Individual in
Public Services. New York: Russdl Sage Foundation.

Lipsky, Michael and S. R. Smith. 1989. “When Socia Problems are Treated as
Emergencies,” Social Service Review 63 (March): 5-25.

Luhmann, N. 1990. Essays in Self Reference. New Y ork: Columbia University
Press.

MacRae, Duncan. 1985. Policy Indicators: Links Between Social Science and
Public Debate. Chapd Hill: University of North Carolina Press.

—— 1987. “Building Policy Related Technical Communities,” Knowledge:
Creation, Diffusion, Utilization 8: 43 1-62.

Majone, G. 1975. “The Feasibility of Social Policies,” Policy Sciences 6: 49-69.

—— 1989. Evidence, Argument and Persuasion in the Policy Process. New Haven:
Yae University Press.

Majone, G. and Aaron Wildavsky. 1978. “Implementation as Evolution.” In Policy
Studies Annual Review, ed. H.E. Freeman, vol. 2.

Manion, J. 199 1. “Career Public Service in Canada: Reflections and Predictions,”
International Review of Administrative Sciences 57: 361-71.

Massey, Andrew. 1993. Managing the Public Sector: A Comparative Analysis of
the United Kingdom and the United States. Aldershot, Hants, England;
Brookfield, VT: Edward Elgar.

McGarity, T. 0. 199 1. Reinventing Rationality: The Role of Regulatory Analysis in
the Federal Bureaucracy. Cambridge: Cambridge University Press.

Meyer, Frangois. 1985. La politisation de I’administration. Brussels: Institut
international des sciences administratives.

Michael, D. N. 1993. “Governing by Learning: Boundaries, Myths and Meta-
phors,” Futures 25, no. 1: 81-89.

Miller, G. and J. A. Holstein. 1993. Constructivist Controversies: Issues in Social
Problems Theory. New York: Aldine DeGruyter.

Nakamura, R. 1987. “The Textbook Policy Process and Implementation Research,”
Policy Studies Review 7. 142-54.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMEN1



BIBLIOGRAPHY / 47

Nelson, R. R. 1978. The Moon and the Ghetto. New York: W. W. Norton.

Niskanen, W. 197 1. Bureaucracy and Representative Govemment. Chicago:
Aldine/Atherton.

Norton, P. 1993. Does Parliament Marrer? New York: Harvester Wheatsheaf.

Novak, Viveca. 1993. “The New Regulators: A Tough Overlord of Rule Making
During the Reagan-Bush Years,” National Journal 25 (July 17): 1801-4.

Olson, D. 1992. Parliaments and Economie Policy. Cambridge: Cambridge
University Press.

Passell, P. 1993. “Like a New Drug, Socia Policies are Put to the Test,” New York
Times, 9 (March).

Peters, B. Guy. 1985. “The Problem of Party Government,” Journal of Politics 43:
56-82.

—— 199 1. “Morde in the Public Service A Comparative Inquiry,” International
Review of Administrative Sciences 57: 42 1-440.

——— 1995. American Public Policy: Problems and Prospects, 4th ed. Chatham,
NJ: Chatham House.

Peters, B. Guy and C. Hood. 1995. “Erosion and Variety in Pay for High Public
Offices,” Governance 8: 171-94.

Peters, B. Guy and Anthony Barker. 1993. “Introduction: Govemments, Informa-
tion, Advice and Policy-making.” In Advising West European Govemments, ed.
Peters and Barker. Edinburgh: University of Edinburgh Press.

Plasse, M. 1992. “Les chefs de cabinets ministeriels du gouvernement fédéral
canadien : role et relation avec la haute fonction publique,” Canadian Public
Administration 35, no. 3: 317-38.

Pollitt, Christopher. 1990. Managerialism in the Public Sector. Oxford: Basil
Blackwell.

—— 1995. “Management Techniques for the Public Sector: Pulpit and Practice.”
In Governance in a Changing Environment, ed. B. G. Petersand D. J. Savoie.
Montreal: McGill/Queen’s University Press.

Ponting, C. 1986. Whitehall: Tragedy and Farce. London: Hamish Hamilton.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



48 / THE POLICY CAPACITY OF GOVERNMENT

Pressman, Jeffrey L. and Aaron Wildavsky. 1973. Implementation: How Great
Expectations in Washington are Dashed in Oakland. Berkeley: University of
California Press.

Ravetz. J. R. 1987. “Usable Knowledge. Usable Ignorance,” Knowledge: Creation,
Diffusion, Utilization 9: 87- 116.

Rhodes, R. A. W. and David Marsh. 1992. “‘ Thatcherism’: an Implementation
Perspective.” In Implementing Thatcherite Policies: Audit of an Era, ed.
David Marsh and R. A.W. Rhodes. Buckingham: Open University Press.

Riebling, M. 1994. Wedge: The Secret War Between the FBI and the CIA. New
York: Knopf.

Rochefort, David A. and Roger W. Cobb. 1994. The Politics of Problem Definition:
Shaping the Public Agenda. Lawrence, KS: University Press of Kansas.

Root-Bemstein, R.S. 1993. Rethinking AIDS: The Tragic Cost of Premature
Consensus. New York: Free Press.

Rose, Richard. 1974. The Problem of Party Government. London; Macmillan.

Rudig, W. 1994. “ Sources of Technological Controversy.” In The Politics of Expert
Advice, ed. A. Barker and B. G. Peters. Pittsburgh: University of Pittsburgh
Press.

Sabatier, Paul A. 1988. “An Advocacy Coalition Framework for Policy Change and
the Role of Policy-Oriented Leaming Therein,” Policy Sciences 21, nos. 2-3:
129-68.

—— 199 1. “Toward Better Theories of the Policy Process,” P.S.: Political Science
and Politics 24: 147-56.

Sabatier, Paul A. and Hank C. Jenkins-Smith. 1993. Policy Change and Learning:
An Advocacy Coalition Approach. Boulder, CO: Westview Press.

Sartori, G. 1969. “Palitics. Ideology and Belief Systems,” American Political
Science Review 63: 398-411.

Savoie, Donald J. 1994. Reagan, Thatcher and Mulroney: In Search of a New
Bureaucracy. Pittsburgh: University of Pittsburgh Press.

—— 1995, “Globalization and Governance.” In Governance in a Changing
Environment, ed. Savoie and Peters. Montreal: McGill/Queen’s University
Press.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



BIBLIOGRAPHY / 49

Schaan, G. 1994. “Holistic Sociad and Health Services in Indian Communities.” In
Continuities and Discontinuities, ed. A. F. Johnson, S. McBride and |1? J. Smith.
Toronto: University of Toronto Press.

Scharpf, F. W. 1989. “The Joint Decision Trap: Lessons from German Federalism
and European Integration,” Public Administration 66: 239-78.

Schneider, A. and H. Ingram. 1993. “Social Construction of Target Populations:
Implications for Politics and Policy,” American Political Science Review 87,
no. 2. 334-47.

Schon, Donald A. and Martin Rein. 1994. Frame Reflection: Toward the Resolu-
tion of Intractable Policy Controversies. New York: BasicBooks.

Schwartz, B. 1985. “Cost-Benefit Analysis in Administrative Law: Does It Make
Priceless Procedura Rights Worthless 2> Administrative Law Review 37: |-44.

Stahlberg, K. 1987. “The Politicization of Public Administration: Notes on the
Concepts, Causes and Consequences of Politicization,” International Review of
Administrative Sciences 53: 363-82.

Starkie, D. 1984. “Policy Changes, Configurations and Catastrophes,” Policy and
Politics 12: 71-84.

Stinchcombe, A. L. 1990. Information and Organizations. Berkeley: University of
California Press.

Sutherland, S. L. 1991. “The Consequences of Electoral Volatility: Inexperienced
Ministers 1949-90,” Representation, Integration and Political Priorities in
Canada. Toronto: Dundum, vol. 14, Research Studies of Roya Commission on
Electorad Reform and Party Financing.

Thompson, J. D. and A. Tuden. 1957. “Strategy, Structure and Process of Organi-
zational Design,” Comparative Studies in Administration. Pittsburgh:
Administrative Sciences Center.

Torgerson, D. 1986. “Between Knowledge and Politics: Three Faces of Policy
Analysis,” Policy Sciences 19 (July): 33-59.

Treadwell, William A. 1995. “Fuzzy Set Theory Movement in the Socia Sci-
ences,” Public Administration Review 55, no.1 (January): 91-98.

Tullock, G. 1965. The Politics of Bureaucracy. Washington, DC: Public Affairs
Press.

Veld, R. J.int'. 1991. Autopoesis and Configuration Theory. Dordrecht: Kluwer.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



50 / THE POLICY CAPACITY OF GOVERNMENT

Weaver, R. K. 1989. “Setting and Firing Policy Triggers,” Journal of Public Policy
9: 307-36.

Wildavsky, Aaron. 1979. Speaking Truth to Power: The Art and Craft of Policy
Analysis. Boston: Little, Brown.

Wilson, G. 1994. “The Westminster Model in Comparative Perspective.” In
Developing Democracy, ed. 1. Budge and D. McKay. London: Sage.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



ABOUT THE AUTHOR

B. Guy Peters is Maurice Falk Professor of American Govemment and
Chair, Department of Political Science, University of Pittsourgh. A Senior
Fellow of the Canadian Centre for Management Development, Dr. Peters is
the author of numerous publications in the field of comparative public
administration. Recently, he and Donad J. Savoie edited the first volume in
the new CCMD series on Govemance and Public Management, Governance

in @ Changing Environment, published by McGill-Queen’s University
Press.

CANADI ANCENTREFORMANAGEMENT DEVEL OPMENT



YOUR VIEWS ARE IMPORTANT.. .

CCMD is pleased that you have obtained a copy of mis publication and we hope it has met your expectations.
Y our answers ta the following questions and any other comments you may wish to make would help Us assess
the interest and usefulness of mis document and would assist usin planning our future publication activities.

Indicate your reaction to the following statements by circling the appropriate numbers on the scales on the right.

1 2 3 4 5 6
Strongly Disagree  Disagree  Somewhat Disagree Somewhat Agree Agree Strongly Agree

This publication has provided me with helpful information or insight. I 2 3 4 5 6

The length and format of the publication are appropriate. I 2 3 4 5 6

This publication
provides me with useful new perspectives on the nature and context

ofcontemporary government. I 2 3 4 5 6

helps me to undersiand the current andpotentialfuture challenges

of public service. I 2 3 4 5 6

will influence my manageria leadership behaviour or practices. I 2 3 4 5 6
Other Comments {You may use the other side of this page for additional comments.)

Personal Data: We ask the following questions only to make our database more complete. Please supply/check
off the appropriate information.

1. Age 2. Years in the Public Service 3. Your Group 4. Non Federal Government 5. Sex
3 2530 1t 05 1 DM/Assoc. DM 1 Other govenment | Male
2 31-35 2 610 2 ADM (EX4and$) 2 University/College 2 Female
3 3640 3 1LIS 3 EX(1103) 3 NGO
4 4145 4 1620 4____ EX Equivalent 4____ Other
5 46-50  s___ 2028 5 EX minus 1 5 Other Country
6 518 6___ 2630 6 EX minus 2
7 56-60 7 31-35 7 Other
3 61-65
Are you a regular reader Did you personally request
/ b Ye . J Yes No
of CCMD publications? e No a copy of this publication?
How did you find oul about this publication? If there are other topics you would like to see incluaéd in
Q fmm a colleague our publication list, please note them here.

Q from another CCMD publication
Ciother (note below)

To send your comments, please refer to the information on the reverse.

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



Please send your comments to:

Research Group
Canadian Centre for Management Development
P.O.Box 420, Station “A”
373 Sussex Drive, 4th Floor
Block B, De Lu Salle Campus
Ottawa, Ontario
KIN 8V4

Telephone: (613) 947-3682
Fax: (613) 995-0286

Other Comments (continued)

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



CCMD Publications on Public Management

List No.
The John L. Manion Lectures

P56E  The 1995 John L. Manion Lecture
Managing Change: Going Around in Circles...but in the Right Direction,
Pierre De Celles, 1995/08

P36E  The 1994 John L. Manion Lecture
Globalization, Govemment and Competitiveness. Nancy J. Adler, 1994/08

P20E  The 1993 John L. Manion Lecture
Partners in the Management of Canada: The Changing Roles of Government and
the Public Service, Marcel Massé, 1993104

P11E  The 1992 John L. Manion Lecture
Post-Modem Govemment, Richard D. French,1992/05

P2E The 1991 John L. Manion Lecture
Public Management: Emblem of Reform for the Canadian Public Service,
J. E. Hodgetts, 199 1/03

The Jean Edmonds Lectures: Women and Work

P65E  The 1996 Jean Edmonds Lecture
The Road to Gender Equality: Progress and Challenges, Jocelyne Bourgon,1996/06

PSOE  The 1995 Jean Edmonds Lecture
“Now Cornes the Turn of Women,” Arthur Kroeger, 1995105

P41E  The 1994 Jean Edmonds L ecture
Equality, Human Rights and Women, Rosalie Silberman Abella,1994/10

Ethics and Values
P63E  The Ethics Era in Canadian Public Administration, Kenneth Kemaghan, 1996/06

P49E  Only Those Who Believe Can Stay the Course in Turbulent Times:
A Vdue-Based, Strategic Approach to the Management and Devel opment of
Corrections, Ole Ingstrup, 1995103

P37E  The Dewar Series: Perspectives on Public Management
Values in the Public Service, Canadian Centre for Management Development,
1994106

Equity and Diversity

Employed Mothers: Balancing Work and Family Life, Catherine Lee,
Linda Duxbury, Christopher Higgins, 1994110

P39E — Complete Version
P40E  — Summary

Negotiation and Conflict Management
P38E  Negotiation: Redefining Success, Joseph Stanford, 1994106

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



56/ THE POLICY CAPACITY OF GOVERNMENT

P46E

P34E
P35E

P24E
P17E

P6E

P64E

PS3E
PS9E

PS2E
P47E
P45SE

P31E

P30E
P44E

P29E

P62E
P60E

PS8E

Learning and Executive Development

The Strategic Revotution in Executive Development: What Does It Mean for You
and Your Organization? Ole Ingstrup, 1995/02

Continuous Leaming: A CCMD Report, 1994105

— Complete Version

— Summary

Leadership for a Changing World: Developing Executive Capability,
Peter Larson, Robert Mingie, 1992110

— Detailed Report

— Highlights

Leaming in an Organizational Setting: The Public Service Context,
R. Bruce Dodge, 1991106

Govemance in a Changing Environment

Goveming in the Millennium: How Much Less Govemment? Arthur Kroeger,
1996105

Management Techniques for the Public Sector: Pulpit and Practice,
Christopher Pollitt

— Complete Version, 1995/07
— Summary, 1995/10

Managing Incoherence: The Coordination and Empowerment Conundrum,
B. Guy Peters, Donald J. Savoie, 1995107

Public Service Renewal: From Means to Ends, Ole Ingstrup, 1995103

The Dewar Series: Perspectives on Public Management
Rethinking Govemment, Canadian Centre for Management Development,
1994112

The Public Service, The Changing State and Govemance, B. Guy Peters, 1993/12
(Reprinted 1995/03)

Globalization and Govemance, Donald J. Savoie

— Complete Version, 1993/12 (Reprinted 1995/02)
— Summary, 1994/11

Reinventing Osbome and Gaebler: Lessons from the Gore Commission,
B. Guy Peters, Donald J. Savoie, 1993/11

Policy and Governance
The Policy Capacity of Govemment, B. Guy Peters, 1996106

Rethinking Policy: Strengthening Policy Capacity: Conference Proceedings,
1996/01

Rethinking Policy: Perspectives on Public Policy, John C. Tait, Mel Cappe, 1995/10

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



P32E

P23E

P22E

P21E
P28E

P19E
P27E

P7E

P42E

P15E

P14E

P10E

PSEI
POE2

PSE

P25E

CCMD PUBLICATIONS ON PUBLIC MANAGEMENT /57

Deputy Ministers and Strategic Management

Ministerial Chiefs of Staff in 1990: Profiles, Recruitment, Duties and Relations
with Senior Public Servants, Micheline Plusse, 1994104

Strategic Management in the Public Service: The Changing Role of the Deputy
Minister, Frank Swift,1993/11

Strategic Planning in Govemment Administration: A Comparison Between
Ottawa and Quebec, Mohamed Charih, Michel Paquin, 1993111

What is Public Management? An Autobiographical View, A. W. Johnson

— Complete Version, 1993/05 (Reprinted 1994/12)
— Summary, 1993105

How Should the Performance of Senior Officials be Appraised?
The Response From Federal Deputy Ministers, Jacques Bourgault,
Stéphane Dion, 1993103

— Complete Version
— Summary

The Changing Profile of Federal Deputy Ministers, 1867 to 1988,
Jacques Bourgault, Stéphane Dion,1991/07

The Consultation Process

Managing a Roya Commission: A Planning and Organizational Model Derived
from the Experience of the Royal Commission on National Passenger
Transportation, Janet R. Smith, R. Anne Patterson, 1994110

The Congtitutional Conferences Secretariat: A Unique Response to a Public
Management Challenge, Peter Harrison, 1992/06

Consultation: When the Goal is Good Decisions, R. Anne Patterson,
Rod A. Lohin, D. Scott Ferguson,1992/06

Citizen's Forum on Canada' s Future: Report on the Consultative Process,
Wendy Porteous, 1992/03

A Case Study in Multi-Stakeholder Consultation: The Corporate History of the
Federal Pesticide Registration Review, or How We Got From There to Here,
Hajo Versteeg,1992/03

Volume 1. General Principles for Decision Makers
Volume 2. Practical Considerations for Process Managers and Participants

Public Managers and Policy Communities. Leaming to Meet New Challenges,
Evert A. Lindquist, 1991109

Service and Quality

From Policy to Performance: Implementing Service Qudity Improvements in
Public Sector Organizations, Tim Plumptre, Donald Hall, 1993/10

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



*58 / THE POLICY CAPACITY OF GOVERNMENT

PI8E
P26E

P51E

P43E

P4SE

PI6E
P13E

P5E

P4E

P61E
P57E

P54E

P5SE

P33E

P3E

P12E
PIE

Implementing the U.K. Citizen's Charter, G. Bruce Doern, 1992/12

— Complete Version
— Summary

Restructuring and Process |mprovements
Reengineering in the Public Service: Promise or Peril? Ole Ingstrup, 1995104
Managing People

Upward Feedback in the Public Service, Sharon Varette, Eric Phillips-Beaudan,
1994/11

Managing Organizational Change

Meeting the Challenge: Managing Change in the Nineties, David Shepherdson,
1995/04

Managing Public Sector Divestment, Taieb Hafsi, Jan J. Jorgensen,1992/06

The Clean Launch: How Revenue Canada, Customs and Excise, Implemented the
GST, Mike Smith, 1992

Our Story: Organizationa Renewal in Federal Corrections
A Book Written by the Staff and Inmates of the Correctional Service of Canada, 199 1

Innovation in the Public Service, James lain Gow, 1991103
Special Operating Agencies
Issues for Parent Departments and Central Agencies, Alti Rodal,1996/04

Autonomy, Accountability and Performance Measurement, J. David Wright,
1995/10

Overvieu of the Special Operating Agency Initiative, J. David Wright,
Graeme Wavmark, 1995108

— Complete Version
-— Summary

Corporate Histories

Thbe Canadian Centre for Management Development: The Early Years,
John Hunter, 1994105

A History of the Patented Medicines Prices Review Board: The Early Years,
Eric A. Milligan, 199 1/03

Other Publications
The Accountability of Mixed Corporations, Asit K. Sarkar, Jack G. Vicg.1992/05
How to Create Superior Briefings, Roderick G. Quiney, 1991102

CANADIANCENTREFORMANAGEMENTDEVELOPMENT



ORDER FORM

Copies of publications may be obtained from:

Corporate Services

Canadian Centre for Management Development
373 Sussex Drive, 1st Floor

Block B, De La Sale Campus

P.O. Box 420. Station “A”

Ottawa, Ontario
KIN 8V4
Telephone: (613) 943-8370
Fax No.: (613) 995-0331
ListNo.: | Qty. L|stN0 “Qty. | ListNo. " Qy. | ListNo. Q..

Name and Address

Telephone No.:

CANADIAN CENTRE FOR MANAGEMENT DEVELOPMENT



