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270 Chapter 14 / The policy process in the age of governance

of the term) or suggest, when engaged in such a labelling exercise, ‘it has too | &
many meanings to be useful’ (Rhodes, 1997). I

Central to the analyses of those who argue for attention to be given to
governance is evidence of complexity, making political problem solving
through forms of representative government in a unitary nation state dif-
ficult if not impossible. It is hoped that it is not necessary to emphasise 1
that complexity at this stage in a book in which there has been a stress on i
understanding the importance of power in society, the simplistic use of the
stages model of the policy process has been challenged and a variety of ideas
have been advanced to help to unpack agenda setting, policy formulation
and implementation.

This chapter will not engage in any precise way with the rather diffuse
debate about what governance actually means but rather focus on the charac-
teristics of the policy process in the modern world which are seen as requiring
governance, and making older ways of exploring government inapplicable.
3 Dryzek and Dunleavy put the issue like this:

Does governance involve dissolution of the state itself? Certainly it entails
the further blurring of the boundaries between state, economy and civil
society (though those boundaries have never been completely clear cut).
(Dryzek and Dunleavy, 2009, p. 149) ]

A central issue here is thus about whether there is a need to recognise prob-
lems about those explanations of the policy process which work with simple,
government oriented, hierarchical models of the policy process. Most discus-
sions of governance indicate that the change away from this should not be
L exaggerated. Pierre and Peters, for example, argue:

We believe that the role of the state is not decreasing . . . but rather that its
role is transforming, from a role based in constitutional powers towards a
role based in coordination and fusion of public and private resources . . .

Furthermore, the ongoing globalisation challenges the traditional
model of the state but is not necessarily a threat to the state as such. (Pierre
and Peters, 2000, p. 25)

Hence three questions may be identified. The first is whether there are
transformations occurring in the overall relationship between state and
society. The second is about the extent to which the policy process within
the modern state involves complex interactions between many organisa-
tions - state and non-state - making the policy-making process very much
an inter-organisational process. The third is about processes occurring in the
relationship between the nation state and other states or indeed the rest of
the world (where the shorthand term ‘globalisation’ is often used), which
add to and perhaps make more complex the internal government process.
The discussion in this chapter will be primarily about the issues raised in the
second and third points here. It will come back to the very general first point
at the end.
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272 Chapter 14 / The policy process in the age of governance

O'Toole goes on to attribute the lack of progress to (a) ‘normative disa-
greement’ and (b) ‘the state of the field’s empirical theory’.

It is appropriate to talk about inter-organisational links that are both
horizontal and vertical. This is the obvious way to talk about this subject,
as shown in Figure 14.1. This figure assumes a national organisation passing
policy recommendations through two regional ones to local ones. The chart
shows hierarchical links. However, the development of policy may require
horizontal links. For example, even if the organisations at each level are
all-embracing, multi-purpose ones, there may be activities for which col-
laboration is essential. A simple example of this would be the management
of a river which passes through both regions and all four local areas.

In the real world of public policy the range of possible permutations on
this simple design is considerable. There may be any one of the following,
singly or in combination:

many more organisations;
organisations with overlapping jurisdictions;

differences of function between organisations (health/social care/educa-
tion, etc.);

organisations with cross-cutting authority relationships (local organisa-
tions required to cooperate at the local level but accountable to different
national organisations).

In an earlier edition of this book these complexities were illustrated by a
diagram of the English education and training system (from Ainley, 2001,
p. 220). The trouble was that the picture provided was out of date before it was
published, such has been the continuing evolution of efforts to shape institu-
tional arrangements in that policy area. Furthermore it needs to be borne in
mind that no diagram can do justice to the fact that the links in such a chart
vary in strength and importance. Indeed it is probable that a chart of that
kind published by an official body will be influenced by a view of what should
or should not be emphasised.

A chart like Figure 14.1, derived as it is from a computer package designed
to help people draw organisational charts, embodies assumptions about

Figure 14.1 A simple organisation chart
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274 Chapter 14 / The policy process in the age of governance

recalcitrant others. This leads him on to an exploration of the extent to which b
different ‘implementation regimes’ can arise, or be created. Here Stoker uses B
game theory, drawing particularly upon scholars who have developed this to :
explore relationships between nations (Axelrod, 1984; Axelrod and Keohane, k.
1985; Oye, 1985). What is important for Stoker is the extent to which games 1
are repeated, and occur in contexts in which there is a ‘history of interaction g
between participants’ and ‘the expectation of future interaction’ (Stoker,

1991, p. 74).

Cline (2000) contrasts the theoretical contribution from Goggin and his
associates with that from Stoker. Exaggerating their emphases a little, he .
characterises the former as seeing action as involving solving communication 4
problems between agencies, while the latter is seen as about collaboration !
problems. In the first case the issue is about how to get the ‘messages’ right,
in the second it is about the management of a bargaining process. It is clearly
both. :

The literature from the United States varies in the extent to which the
federal nature of that state is emphasised. Later this chapter will return to
issues like these which arise in respect of supra-national systems (exploring
amongst other things the arguments about the extent to which the European
Union may be seen to be an embryonic federal system). Lane and Ersson
(2000), when trying to identify a classification of states in terms of whether
they are federal or not, note that while power sharing between layers of gov-
ernment is seen to be a key identifying characteristic of a federation, it also
occurs outside federations. Hence ‘one cannot simply equate federalism with
a decentralized state structure, because unitary states could also harbour con-
siderable decentralization’ (p. 87). Geographical decentralisation may be seen
as a continuum running from strong federalism through weak federalism, to
countries where local governments have clearly entrenched autonomy, to
those where it is very much weaker. In applying this to the UK today it is per-
tinent to suggest that devolution of power to Scotland, Wales and Northern
Ireland involves a partial federalism (or, taking a predictive stance inasmuch
as the first steps soon led to further ones, it may be more appropriate to speak
of embryonic federalism?).

It is also relevant to raise questions about the extent to which, even in
apparently unitary systems, local governments are to some degree autono-
mous originators of policy. Some efforts have been made to distinguish local
government systems in different countries, exploring issues about levels of
| autonomy (see, for example, John, 2001; Page and Goldsmith, 1987). But
| the issues here are very complex, and are becoming more so as new forms of
| governance are developed which blur hierarchical lines and bring new actors
it from ‘civil society’ into the policy process.
| Many observers of British central/local government relations have
observed reductions in local autonomy, charting the increasing distrust
of local government by the centre across the period of Conservative rule ‘
between 1979 and 1997 (see, for example, Lansley et al., 1989). The election ;
of a Labour government might have been expected to make a difference, yet
in many respects controls over local government since 1997 have tended to

g
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276 Chapter 14 / The policy process in the age of governance

A taxonomy of types of relationship

Category Type of relationship | Definition
of relationship between entities
Coordination Taking into account Strategy development considers
the impact of/on others
Dialogue Joint Exchange of information
planning Temporary joint planning or
joint working
Integration Joint working Temporary collaboration
Joint venture Long-term joint planning and
joint working on major project
core to the mission of at least
one participating entity
Satellite Separate entity, jointly owned,

created to serve as integrative
mechanism

Increasing closeness and

Strategic alliance

Long-term joint planning

mutual involvement and working on issues core
(but not necessarily to the mission of at least one
greater efficacy or participating entity
collective action)

Union Formal administrative
unification, maintaining some
distinct identities

Merger Fusion to create a new structure

with a single new identity

Source: 6, P. (2004), p. 108. By permission of Oxford University Press.

policy parameters, regional governments designing organisational arrange-
ments and local governments dealing with policy delivery - it is fallacious to
expect this neat equation to apply as a matter of course. Rather, the dynamic
of relations between layers in many systems involves a succession of strug-
gles for control over action running up and down Kiser and Ostrom’s levels.

Some of the most interesting research on the issues about relationships
between layers in the policy process has been done by Peter May on environment
policy, in which the nature of the ‘mandates’ between layers of government
are explored. May carried out a range of work comparing local government
responses in the United States (1993), but then he extended his work to Australia
and New Zealand (1995). May and Burby (1996) compared inter-governmental
policy mandates designed to prevent environmental hazards in Florida (USA)
and New South Wales (Australia). The Florida mandate involved detailed pre-
scriptions for local planning and regulation and imposed severe sanctions on
governments that disregarded the law. The New South Wales mandate used
what May and Burby describe as a cooperative approach, requiring local govern-
ments to engage in a planning process and offering inducements, including
promises of future funding, to encourage them to do so.
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278 Chapter 14 / The policy process in the age of governance

Adding the horizontal dimension

Recognising the importance of collaboration between organisations, govern-
ments have been prone to argue the case for greater cooperation and tried
to set up devices to facilitate joint planning. Theorists have sought to assist
this task, in the process generating some very complex attempts to model
the factors that affect inter-organisational collaboration. This discussion will
identify some of the key themes in this literature.

It is important to recognise that collaborative relationships run along a
continuum from very detached interactions to arrangements that come close
to integration. As noted above, collaboration issues occur within organisa-
tions as well as between them. Choices about organisational arrangements
for policy processes need to consider what ‘boundaries’ there are, and what
effects they have.

There is, then, a second set of issues about what collaboration may entail.
Drawing upon the work of Thompson (1967), Perri 6 (2004) has suggested
the taxonomy of relationships set out in Box 14.2. But he goes on to sup-
plement these with another approach to classification that distinguishes
collaboration over policy formulation, programme coordination, integra-
tion of service relationships and integration of services to individual clients
(ibid., Table 3, p. 109). These distinctions remind us of two key points: (1) the
danger of letting stagist thinking get in the way of understanding the com-
plexities of intra-organisational relationships, and (2) the extent to which
this subject is complicated (as analysed in relation to vertical collaboration
in the last section) by issues about autonomies.

Organisation theories which focus upon the internal concerns of organi-
sations naturally suggest that these will inhibit collaboration with others.
The focus is then upon situations in which ‘exchanges’ are likely to be in
the interest of organisations (Levine and White, 1961; for a wider discussion
see Hudson, 1987). It is possible to postulate a variety of situations in which
exchanges will be seen to be of mutual benefit to separate organisations.
Conversely, situations can be identified in which suggested exchanges will be
rejected as offering no mutual benefit or as benefiting one party and not the
other. Policy systems may be set up to try to increase incentives to engage in
exchange relationships.

Very many organisational activities intrinsically involve relationships with
others, including other organisations. Often even key public organisations
are weak and need to engage with others to perform tasks. While the UK has
remarkably large local authorities, in countries such as the Netherlands and
France there are many small authorities (particularly outside the main towns)
that need to work with other local governments or with private organisations
to secure quite basic services. Without exchanges many such organisations
will fail. In this sense narrow internal concerns are likely to be self-defeating.

Theory on this topic tends to have been developed in relation to manu-
facturing firms, which need exchange relationships to provide inputs of
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280 Chapter 14 / The policy process in the age of governance

into separate organisations. In the business world today choices are not ‘
simple ones between ‘market’ and ‘hierarchy’, rather they are about a range !
of alternative ways of controlling exchange relationships - internal markets, '
franchising, subcontracting, etc. Williamson’s work has been generalised into
forms of contingency theory (Donaldson, 1985) and has been challenged by
{ writers who see issues of power and of control over environmental uncertain-
‘ ties as of greater explanatory value than Williamson’s original approach (see,
for example, Minzberg, 1983).

' The literature on ‘markets and hierarchies’ suggests answers to questions
\

about the design of systems of interacting public policy organisations. The
reasons for exploring it here are thus developments that have been seen as
examples of the shift from government to governance:

1. that there are significant attempts by governments to take note of the
public choice criticism of bureaucracy and to try to transform some hier-
archies into markets; contracts between public organisations or between
public and private organisations are becoming an increasing feature of the
public policy process;

| 2. that even without contracts the issues about transaction costs are relevant

to the exchange relations between public organisations, and there are

issues about the consequences of choices between forms of organisation
which incorporate many functions under one department and forms

which leave them in separate bodies (see Flynn, 1993; Walsh, 1995).

However, Thelen and Steinmo, amongst others, argue that seeing ‘institutions
as efficient solutions to collective action problems, reducing transaction costs
... in order to enhance efficiency’ begs ‘the important questions about how
political power figures into the creation and maintenance of these institu-
tions’ . . . (Thelen and Steinmo, 1992, p. 10).

| A general problem with the use of the concept of ‘exchange’ is that it tends
| to direct attention to comparatively equal transactions. The Standard Oil
story outlined above is one of the growing capacity of one organisation to
control its transactions with other organisations. There is therefore a need to
explore the inequalities and ‘power dependencies’ in organisational interac-
tions (Kochan, 1975; Aldrich, 1976).

Analysis of this subject needs to be sited within an overall analysis of social
power. One writer who has done this, Benson (1983), has criticised writers
who concentrate on the problems of securing the coordination of public
services and neglect the broader influences that affect coordination. Benson
maintains that inter-organisational analysis is at one level concerned with
examining the dependency of organisations on each other for resources
such as money and authority, but that at another level it must focus on the
interests built into the structure of a particular policy sector. Benson defines ;
a policy sector as ‘a cluster or complex of organisations connected to each
other by resource dependencies and distinguished from other clusters or
complexes by breaks in the structure of resource dependencies’ (ibid., p. 3).
Defined in this way, the concept of policy sectors has similarities to the policy
communities discussed in Chapter 3. As well as examining the interests built
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282 Chapter 14 / The policy process in the age of governance

the terms of rational exchange . . . Second, without denying the reality of
calculations and anticipations of consequences, institutional conceptions
see such . . . as occurring within a broader framework of rules, roles and
identities. (March and Olsen, 1996, p. 250)

Institutional theory is relevant for the exploration of the barriers to change
that are erected when efforts are made to get separate organisations to
work together in new ways. If traditional bureaucratic organisations have
well-established, complex institutional arrangements that include standard
operating procedures, organisational cultures and value systems, then there
will be resistance to ways of working with others that threaten these. There
have been many efforts since 1997 to get British government departments
to work together better on cross-cutting issues and problems (Flynn, 1993;
Kavanagh and Richards, 2001). It has become commonplace to emphasise
the ‘silo’ approach to government which makes inter-departmental col-
laboration difficult. In relation to efforts to form partnerships, ‘delivering
on the core business will obviously take precedence’ (Ranade and Hudson,
2003, p. 41, see also Exworthy and Powell, 2004). Questions then arise, from
the efforts of the institutional theorists to explain change (discussed in
Chapter 4), about how ‘access points’ or ‘critical junctions’ may occur, to
be seized upon by those who want to create more ‘joined-up government’.
Inasmuch as these changes to the arrangements for ‘governance’ occur
against a background of externally generated change or the evolution of
international organisations, for example, these critical change opportunities
may be occurring. Equally, success in generating change, may create a plat-
form for further change.

DiMaggio and Powell (1983) explore - in a way which rejects ‘tunction-
alist or Marxist’ explanations of organisational change (p. 156) - what they
call ‘isomorphic processes’ which tend to make organisations similar to one
another. They offer a series of hypotheses on this topic - including factors like
internal organisational uncertainties and external resource dependencies to
explain this convergence.

Another way into this issue without using structuralist theory is to recog-
nise that individual members of organisations also have other affiliations.
They belong to families, voluntary organisations, political parties, churches,
etc. This may mean that they have commitments to other organisations
which interact with the organisation that employs them. That may seem
a rather trivial point, but there are circumstances in which it is definitely
not. The most significant of these for public policy is where individuals are
members of professional groups that extend across a number of organisa-
tions. The impact of this is then further enhanced by intra-organisational
divisions, with different professional groups in separate sections or hier-
: archical systems. To describe this phenomenon Ouchi (1980) has added
i ‘clans’ as a third element to be looked at within organisational relationships
alongside markets and bureaucracies. Degeling, analysing hospitals as organ-
isations, writes of them as often
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Networks revisited

|
|
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\

It has already been acknowledged that in many cases both vertical and
i horizontal interactions between organisations are involved. In this context
; it is perhaps more appropriate to speak of networks, the ‘net’ notion here
1 implying both directions. The contemporary importance of network theory
u

was explored in Chapter 3. Rhodes describes governance as ‘governing with
and through networks, or, to employ shorthand, it refers to steering net-
works’ (Rhodes, in Hayward and Menon, 2003, p. 67). There is an interesting
bringing together of potentially conflicting ideas here. Earlier, we saw network
theory used to characterise the whole policy process. But to talk of ‘steering’
networks suggests a coordinating role for someone or something that steers.
In relation to policy implementation, clearly the notion is that there is an
element of hierarchical steering from the government.

Hence we have alternatives here. One is to talk of networks as informally
coordinated systems, in which case the general organisational theory issues
discussed in the last section are sufficient for our analysis. Alternatively,
there are questions to be considered about the relationship between any
efforts to pull the network from ‘above’: about the management of net-
works.

These issues are explored in research by Exworthy et al. (2002) (see

Box 14.3). They show how action depends upon horizontal linkages at

; national level (between government departments) and vertical linkages

| between those departments and local agencies and then also horizontal

! | linkages at the local level. Adapting Kingdon’s analysis of policy agenda
|
|
|
|
|

setting (discussed in Chapter 9), they suggest that in examining policy
implementation in multi-organisational contexts there is a need to rec-
ognise the relationship between ‘big windows’ at national level and ‘little
windows’ at local level. Decisions rest upon the successful integration of
three streams (another concept from Kingdon):

a policy stream concerned with goals and objectives;

a process stream dealing with ‘causal, technical and political feasibility’
(Exworthy et al., 2002, p. 266);

(i a resource stream, using that concept to embrace, of course, finance but
also other resources.

| While we do not want here to go back into a repetition of the discussion of
(i network theory in Chapter 3, it is important to recognise how this theory is
| pertinent whenever action is likely to involve multi-organisational collabo-
| ration. The question is: to what extent is this is a universal characteristic of
public policy. Fritz Scharpf takes an extreme view:

l

|

|

Hi . . . it is unlikely, if not impossible, that public policy of any signifi-
cance could result from the choice process of any single unified actor.
Policy formulation and policy implementation are inevitably the result of
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problems’ as to whether this ‘wickedness’ is intrinsic in the nature of the
problems or whether it derives from the fact that effective solutions require
multi-actor collaboration, probably through networks. In other words there
may be integrated hierarchical solutions possible, which have been are ruled
out for some reason. Which came first - wicked problem - or complex organi-
sational arrangements that make those problems ‘wicked’? But that is to
dichotomise too simply; rather, as in Matland’s analysis of the relationship
between policy complexity and power conflict, a problem may be rendered
wicked by difficulties in getting agreement. Then also it is quite possible that
complex organisational arrangements contribute to that.

In these cases the analysis of policy problem solving is largely about stages
‘upstream’ from implementation - such as widening the circle of those who
are involved in problem solving (in other words a combination of policy for-
mulation and decision making; or even agenda setting). Then these complex
inter-organisational structures needed for problem solution imply another
departure from the staged model of the policy process. One cannot speak
simply of implementation if organisations (with different control structures)
need to work together to solve problems like flood control. Very high levels of
discretion are needed if inter-organisational negotiation is to work properly.
This leads Koppenjan and Klijn on to a concern with the management of >
networks. While their work is largely prescriptive in this respect, what they
have done is to highlight another issue about the complexity of modern
governance.

Beyond the nation state

There are observations (in Chapters 7 and 8) about how scholars have tended
to handle issues about international relations in a literature that is often unre-
lated to the policy process literature. Even if this is justifiable the recognition
that internal policy decision processes may be influenced by relationships
with other nations now requires attention to links beyond the individual
nation state. Propositions about such links range from developments from
globalisation theory through a burgeoning European literature on the impact
of the European Union to observations about issues that emerge from prob-
lems shared by nations (particularly adjacent nations). On top of this there
are issues about the extent to which non-governmental participants in the
policy process and beyond nation states may themselves be international in
nature. This discussion will explore these issues in that order.

Constraints upon national policy choices arising from global international
organisations are most evident in respect of the regulation of economies and
the terms of trade between nations. In respect of the former two organisations
stand out - the International Monetary Fund and the World Bank - both
established after the Second World War to try to diminish the problems
arising when nations regulate their economies in efforts to secure competitive
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International efforts to deal with the issue of global warming |

Early achievements to bring nations together to deal with the issue of global
warming did no more than put it on the agenda. This was important for the
development of a worldwide scientific activity. Extensive international col-
laborative action pulled together the facts about the situation and facilitated
the development of estimates about effects. The crucial step forward was the
Kyoto Protocol of 1997, imposing specific emission targets for each industrial
country over a future 5-year commitment period. A later Copenhagen Accord
of 2009 tried to build on this; it had some success but there was also some ‘
weakening of the overall aspiration.

Other international agreements between nations do in some respects ;
make the securing of agreements easier. A key example here is the Furopean
Union where shared concerns, and a complex economic settlement, has facil-
itated joint action in the prescription of targets and policies to apply across
the member states. Beyond Europe the presence of international trading
agreements has also played a role in bringing nations together around shared
goals.

in which those are translated into national policies taking into account
situations and resources. A satisfactory process requires interaction between
these levels, inasmuch as the overall goals need to be realistic. Then within
nation states the collaboration of multiple actors - energy producers, manu-
facturers, consumers - needs to be secured.

One other issue worth a brief mention before leaving the global agenda
is that there is a large scale international activity collecting information on
policy performance by nation states. Some of the United Nations agencies
are important in this respect, particularly the World Health Organization.
For the richer nations the Organization for Economic Co-operation and
Development is a key body; it has invested a great deal of effort into the
production of comparative data. Alongside macro-statistics about the func-
tioning of the economy and the role of the state, and a sequence of reports
on the performance of individual members, are survey activities. An inter-
esting example here is the Program for International Student Assessment
(PISA) exercise which compares educational achievements, and then gets
used in national debates about the needs for more attention to, for example,
numeracy and literacy levels. We have here an example of a ‘discourse’ with,
notwithstanding the contestable nature of some of the statistics used, an
influence on national policies (Desrosieres, 2002).

Coming now down from the global level, bodies that coordinate the activi-
| ties of groups of nations are important for national policy process. Within
i Europe it is of course the European Union that is the most significant body.
This discussion will focus on that. It is a union of 26 countries described on

its own web site as ‘progressively building a single Europe-wide market in
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290 Chapter 14 / The policy process in the age of governance

Knill's (1998) énalysis of the reasons for the effective adoption of EU ,
directives by nation states . ]#

Knill explores the extent to which three states - Britain, Germany and France -
have fully complied with four EU environment policy directives. He particularly
contrasts Britain and Germany (France fell between the two extremes). Given
the strong German commitment to environment policy he is surprised to note
poor compliance. By contrast, Britain, allegedly with a poor record of environ-
ment policy, was largely compliant. He explains this as follows:

The distinctive characteristics of different national administrative tradi-
tions have an important impact on a country’s general ability to comply
with EU requirements within the national ‘logic of appropriateness’. Thus,
the low adaptation capability found in Germany is the result of a thick
institutional core combined with low structural capacity for administrative
reform. This constellation increases the potential that European legislation
contradicts core administrative arrangements, which cannot effectively
comply within the scope of ‘appropriateness’. By contrast, adaptation
capability is much higher in Britain where the general capacity for national
reforms creates a potential for changing the ‘logic of appropriateness’
hence allowing for effective adaptation to initial core challenges. (Knill,
1998, p. 25)

In essence, the reforms challenged deeply embedded German practices whilst
in the UK they benefited from the lack of formal restrictions upon govern-
ment action and also from the fact that the ongoing privatisation of the water
industry was stimulating regulatory reform.

initiatives will be affected by the extent to which they are compatible with
‘embedded’ national administrative traditions. This can be seen as a useful
contribution both to the problem of explaining change in institutional con-
texts and to the understanding of vertical intra-organisational relationships
of all kinds. Knill’s work here may be related to his work with Holzinger (dis-
cussed in Chapter 10; see particularly Box 10.4) where they compare different
kinds of policy convergence. .

Going beyond the often contested issues about the capacity of the EU to T
impose policies it is important to recognise that there are issues - particularly
evident in the crowded European space - where even in the absence of institu-
tions designed to try to secure policy coordination there would be likely to be
influences upon policy making within nation states. Below the macro level of
global warming there are pollution issues which cross boundaries because of
air and water flows. It is not surprising to find that in the EU the combination
of concerns about these with the ‘common market’ considerations has led to
particularly strong efforts to influence national policies. Fisheries policy pro-
vides another example — indeed one where the issues spread beyond the EU
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292 Chapter 14 / The policy process in the age of governance

process, varying according to country and issue. In respect of the former it
is important to bear in mind the obvious variations between states in power
and wealth, which will affect their capacity to act autonomously. In respect
of both, writing this in 2011 the author cannot but be aware about the extent
to which the world economic crisis that emerged in 2008 demonstrated the
extent to which banking regulation issues were shared across states and then
the extent to which a ‘sovereign debt crisis’ has affected nations, as they
developed policies after that crisis. A dramatic and controversial manifesta-
tion of these connections has come in the role played by entirely private
organisations in ruling on the credit worthiness of nations (the credit rating
agencies).

Transformations in the overall relationship between
state and society

In the discussion above concentration has been upon the specific phenomena
that affect the policy process, shifting it away from the simple hierarchical
model alleged to be at the heart of traditional analyses of ‘government’. But
it was noted at the beginning of the chapter that the governance literature
postulates a rather more fundamental shift in the relationship between state
and society. There are questions here about how much this shift comes about
because of changes in society: lower acceptance of traditional authorities,
rising materialism and hedonism, more mobility, the development of elec-
tronic means of communication, distrust of politics, to name a few of the
developments. Alternatively this is interpreted more in terms of changes to
the state:

Liberal democratic theory emphasises a sharp distinction between state
and society. With the emergent collaborative strategies in policy imple-
mentation and public service delivery that distinction becomes difficult
to uphold, something that, in turn, has triggered a series of issues related’
to accountability and the exercise of political power. (Pierre, 2009, p. 592)

There is no need to get hung up on exact explanations, there are interacting
influences here. Where, however, is this taking the policy process? An extreme
view of what is happening is provided by Hajer in an article whose title sum-
marises his position precisely ‘Policy without polity? Policy analysis and the
institutional void’ (2003). He argues:

The weakening of the state goes hand in hand with the international growth
of civil society, the emergence of citizen-actors and new forms of mobiliza-
tion . . . there are no clear rules and norms according to which politics is to be
conducted and policy measures are to be agreed upon . . . (ibid., p. 175, his italics).
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place more in long-term relationships between key individuals located in ‘
a diverse set of organisations located at various territorial levels. (John,
2001, p. 9)

Clearly, inasmuch as that is true then — unless we are to engage in a reduc-
tionist approach of simply focussing on those ‘key individuals’ — the exploration i
of inter-organisational relationships is important for an understanding of the
policy process.

A recognition of the importance of inter-organisational relationships can be
seen not just as arising from the pragmatic concerns of practitioners but also
from the recognition in policy process theory of the importance of networks
and policy communities, and of the way in which institutional configurations
influence action. It may even, as Benson argues, extend to issues about the
wider structural context.

But while much of the literature on governance stresses these issues in
terms of relationships within nation states it has been shown here that there
may be aspects of the relationships between states and even the relationships
between states and non-state ‘global’ actors which are also important for the
understanding of the policy process.

The chapter ends by highlighting how these new complexities are changing
relationships between state and society, with implications for democracy. The
big questions about this go beyond the main concern of this book but there is
a need to consider how issues about public policy accountability are changing
in this context. The next chapter explores this further.




