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296 Chapter 15 / Conclusion: evaluation and accountability

that sees the policy process as the translation into action of the will of the
people, but it is by no means absent from models that adopt a more complex
view of what accountability implies. Here the examination of issues about
accountability, which will follow the section on evaluation, will look at what is
involved in processes of holding public officials to account and the ways in
which this is an area of dispute. It will be shown that there are many forms
of accountability, including ones that supplement or challenge traditional top-
down approaches. Then issues about the way professionalism poses problems
for these models are explored, picking up on themes developed in the last
chapter. This takes the discussion first to the extent to which new modes of
accountability are embodied in the ‘new public management’ (NPM) movement
and second to some important ideas about direct accountability to the public.

A final section explores issues about both evaluation and accountability in
the context of modern governance, recognising the way in which mixed modes
of accountability often co-exist and pose questions of choice for public policy
decision makers. In this way it will sum up the stress in this book on the diver-
sity of policy issues and of policy process contexts, which leave issues about
evaluation and accountability very much areas of dispute.

Evaluation

It is understandable that questions will be asked about what specific poli-
cies have achieved. There are obvious links between the desire to ensure that
policy is ‘evidence based’ (a fundamental feature of the ‘rational model’ of
policy formulation as set out by Simon, see Chapter 10) and then the need to
see what it has achieved, with a natural feedback cycle to subsequent policy
improvement. There is no wish here to argue against that ideal; rather, the
question is: why does this occur so rarely in practice? Discussions of evalua-
tion offer many answers to this question.

An important group of those answers concern themselves with social science
methodology. For them the problems are rooted in issues about the difficulties
of formulating a positive social science and using methods that facilitate the
testing of policy impact. For those wedded to positivist social science an impor-
tant problem is the difficulty in developing, in the real world, an experimental
situation. The model here is the controlled trial method used in medicine with
matched groups, one of which gets the new treatment to be tested while the
other does not. In practice it is rare for there to be situations in which entirely
arbitrary distinctions (based on controlled random selection) between who
gets and who does not get the benefit of a new policy can be made. Logically
some policies could not be evaluated in that way (excluding some people from
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298 Chapter 15 / Conclusion: evaluation and accountability

= ‘validation’: raising issues about the relevance of the programme in terms
of definitions of the problem it claims to address (recognising that Head
Start might be about more than education performance, for example about
reducing cultural exclusion);

=

m ‘vindication’: asking whether the programme contributes value for society
as a whole (raising questions about whether Head Start was an appropriate
response to the issues about social exclusion);

m ‘social choice’: raising wider ideological questions about what the pro-
gramme is trying to do (suggesting that there are wider questions about
social exclusion in society and about the role education plays in relation
to it).

The objective here is not to explore further the methodological challenge
presented by Fischer’s book but rather to note that his analysis highlights
the fact that evaluation is in a broad sense a ‘political’ activity. It is here then
that we see the key to the issue raised in the introduction that there is rarely
a systematic connection between evaluation and policy improvement. It is
interesting to note how Walker and Duncan, in an essay that may broadly be
seen as making a case for evaluation, observe that:

loolo o 2o slalalal =l =To =T =1

A moment’s thought reveals that policy evaluation is not a necessary
concomitant of a democratic system, especially an adversarial one such
as exists in Britain. Politics is a battle for minds that is won by ideas and
driven by ideology and the ballot box. Hence policies have not only to
‘work’, but also to be seen to work; public opinion is a key ingredient in the
policy process. If politicians are ideologically committed to a policy, they
may be less amenable to the ‘wait and see’ logic inherent in prospective
evaluation. (Walker and Duncan, 2007, pp. 169-170)

This leads Walker and Duncan down the practical road of seeing evaluation as
a limited activity, part of the policy development process. This is described as
‘formative evaluation’, defined by Spicker as

...undertaken at intermediate stages in the policy cycle. Formative evalua-
tions can take place to see whether guidelines have been followed, whether
an agency is ready to start work, to see whether an agency is being prop-
erly managed, or to see whether contract terms have been complied with.
(Spicker, 2006, p. 168)

This approach offers, of course, another challenge to the stages emphasis in
much earlier writing about policy, and challenges the view of evaluation as a
distinctive end process.

In fact, of course, inasmuch as the policy process involves (as has been
argued in many places in this book) continual processes of adjustment any-
thing other than formative evaluation may be very difficult. Consider the
policy areas explored in Chapter 7, for example. In at least three of them
(‘making war’, ‘trying to control the economy’ and ‘reorganising health
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300 Chapter 15 / Conclusion: evaluation and accountability

evaluations are used strategically to support the status quo, to attack policy
developments or to support the case for further change. Later in the chapter
we will see how the collection of performance indicators, which can loosely be
seen as a form of evaluation, looms large in modern public management. The
word ‘loosely’ is used there since these may be seen often as rather more meas-
ures of policy system outputs than of outcomes, and are thus - along the lines
outlined by Fischer - very contestable evaluation indices.

In this way we are reminded that evaluation is also a political process. This
leads radical analyses of evaluation to stress the case for adding other actors to
those ‘top’ ones that are typically seen as in charge of policy evaluation, to seek
ways of securing participation in the evaluation process (Taylor and Balloch,
2005). This recognition of alternative ‘stakeholders’, however, may need a view
of the place of evaluation in a democracy in which power holders may to some
extent be prepared to pay for uncomfortable assessments of their activities. To
argue for a wider approach to evaluation may be seen as an aspect of the chal-
lenge to the top-down perspective embodied in representative democracy. In
this respect Krane contrasts ‘the perspective of overhead democracy’ in which
evaluators ‘are funded by and report their findings to their political superiors’
with the possibility of ‘operating out of a model of discursive democracy, where
local communities are permitted substantial autonomy and self-rule’ (Krane,
2001, p. 118). Hoppe (1999) goes beyond that simple contrast. His notion of
policy analysis as ‘puzzling’ and ‘powering’ brings together the rational aspira-
tion to ‘speak truth to power’ with a recognition that it is ‘utopian to think of
a power free politics’ (Hoppe, 2010, p. 259). He recommends:

... a governance of problems . . . that adopts responsible hope as its basic
attitude. Power and coercion, rejection of mutual learning between rulers
and ruled through deliberation and argumentation, sophisticated answers
to wrong-problem problems - they are certainly here to stay. A responsible
governance of problems therefore allows and furthers policy analysis in
the face of power. A hopeful governance of problems assumes and actively
pursues that dedicated analysis and clever citizens always, sooner or later,
find ways to inject solid puzzling in biased powering. (Hoppe, 2010, p. 262)

Hoppe’s argument takes us beyond the concerns of this book with analysis
‘of’ policy into an important argument about how people should think of
analysis ‘for’ policy. It leads us on to the topic of accountability, since how this
relationship works out in practice depends much upon how that operates.

Accountability: introduction

Accountability has been described as ‘probably one of the most basic yet most
intractable of political concepts’ (Uhr, 1993, p. 13). Thomas, in a review of its
use, argues for its restriction to describe situations ‘where an authoritative
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302 Chapter 15 / Conclusion: evaluation and accountability

Therefore, the dominant approach to accountability can be seen as a top-
down one, normally buttressed by some notion of representative democracy.
However, if representative democracy is to be really meaningful it needs to be
recognised that the ultimate accountability of governments is to the people.
In the face of deficiencies in the doctrines of representative government there
are claims that people should have direct control over policy processes in ways
other than, or additional to, representative democracy. Embodied in those
propositions is a great deal of complexity, which could take us into issues in
political philosophy well beyond the brief of this book. What is clear is that
as far as policy processes are concerned, claims that functionaries should be
accountable to the government are still very much in evidence.

Alongside the democratic challenge to top-down accountability will be
found two other forms of accountability: bureaucratic and professional. Pollitt
defines the former as ‘accountability to the codes and norms within the bureau-
cratic context’ and the latter as ‘accountability to the standards laid down by
one’s professional body’ (Pollitt, 2003, p. 93). Both of these have come under
attack as involving a rejection of the democratic forms of accountability. The
defence to this charge involves arguing that they embody apolitical notions
of direct duty of service to the public. In that sense doctors, for example, may
argue that they are accountable to their patients for the service they provide
and to their peers who monitor those standards of service. But that brings us
close to the widening of the concept of accountability to embrace responsi- :
bility as well, a moral responsibility that overrides ordinary accountability.

It is not proposed to evaluate here the justifications on offer for the various
forms of accountability - the point here is to acknowledge that accountability
is a complex and contested concept. Box 15.1 summarises the various forms
of accountability.

Forms of accountability L

Political - direct accountability to elected representatives (recog-

il nising that these arrangements may be complex since often there
are alternatives — presidents and parliaments, central and local

governments, etc.).

il Hierarchical - accountability to the ‘head’ of an organisation, a

il version of accountability that is often embodied in the political

3 concept of accountability; but since the one does not logically

embrace the other this should not be taken for granted.

‘ Direct democratic — direct accountability to the public (complicated

1 by issues about who the public are in particular cases: patients,

parents, pupils, tenants, etc. or everyone, and by the fact that these

l will be in specifically defined geographical areas).

l‘ Legal - forms of accountability that may be secured through the

r

l

|

[

courts. This may be a reinforcement to political accountability but
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304 Chapter 15 / Conclusion: evaluation and accountability

this approach, saying: ‘A moment’s reflection, however, suggests that this
needs to be supplemented in some directions and perhaps qualified in others
if services are to be efficiently administered in the public interest’ (ibid.).

Day and Klein similarly, in an exploration of the ‘career’ of the concept of
accountability, chart a progression from ‘simple to complex models’ (1987,
Chapter 1).

A recognition of these complexities has characterised the analysis of
public administration at least since Woodrow Wilson’s classical essay (1887)
on the distinction between politics and administration. While that has
been seen as supporting the view that administration must be subordinate
to politics, it in fact sought to prescribe a way of separating the two in the
context of the realities of American politics. Wilson sought thus to combine
democratic accountability with efficient administration. Wilson was both
identifying an important problem about administrative accountability and
recognising that the United States faced great difficulties in coming to terms
with a set of institutional arrangements that made political problem solving
very difficult.

The alternative view on his politics/administration dichotomy is that this
is a distinction that bears little relation to the reality of political and adminis-
trative behaviour. Evidence for this has been explored in various places in this
book. But what is important about Woodrow Wilson’s perspective is the way
his ideal division influenced thinking about the management of government.
It finds resonances not just in discussion of representative democracy but also
in arguments about the ‘rule of law’, the concern of the next section.

. | | The legal model of accountability and the problem of discretion

Two key ingredients in the ‘rule of law’ according to Wade (1982, p. 22) are:

1. “that everything must be done according to the law’, which when applied

i to the powers of government means that ‘every act which affects the legal

i rights, duties or liberties of any person must be shown to have a strictly

| legal pedigree. The affected person may always resort to the courts of law,
and if the legal pedigree is not found to be perfectly in order the court will

‘ invalidate the act, which he can then safely disregard’;

|

|

i

2. ‘that government should be conducted within a framework of recognized
rules and principles which restrict discretionary power’.

acteristics that are peculiar to Anglo-Saxon countries, but the general thrust
of the principles is accepted wherever it is claimed that governments operate
within the ‘rule of law’.

| The importance of the ‘rule of law’ as a basis for legitimate rule is explored
f ‘ in Weber’s third type of authority: ‘rational-legal’. This was examined on

’ The particular way those principles are enunciated by Wade may have char-
1
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306 Chapter 15 / Conclusion: evaluation and accountability

have taken a very cautious view of their responsibilities in this respect, in the
last quarter of the twentieth century they began to take a more active view.
This was then reinforced by the extent to which membership of the European
Union required the UK to give attention to European law, and even more
significantly by an Act of Parliament, the Human Rights Act (1998) which
incorporated the European Convention on Human Rights into UK law, with
the implication that the judges could scrutinise the compatibility of new laws
with the provisions of that Act. This opens up a potential for conflict between
accountability to the law and accountability to government.

But much of the detailed role of the law in dealing with accountability
concerns questions about the extent to which powers exercised by admin-
istrators have been formally authorised by government. It thus particularly
deals with administrative discretion. Hence what the law textbooks provide
is a portrait of the law as trying to keep administrative discretion under
control. In so doing the law is presented as the defender of the citizen against
the arbitrary exercise of power. Wade (1982) perceives administrative law
as an attempt to ensure that the ‘whole new empires of executive power’
conform to the principles of liberty and fair dealing. This perspective leads
Wade to argue that the key issue is ensuring that the law can control ‘the
exercise of the innumerable discretionary powers which Parliament has
conferred on the various authorities’ (p. 4). His emphasis is on ensuring that
such authorities do not act ultra vires by exceeding their statutory power or
following the wrong procedures. Authorities cannot escape such control by
being offered statutes that give them unlimited power, since ‘in practice all
statutory powers have statutory limits, and where the expressed limits are
indefinite, the courts are all the more inclined to find that limits are implied.
The notion of unlimited power has no place in the system’ (ibid., p. S0).
While it is clearly possible to see in this view of the rule of law a control over
arbitrary government, it is largely transformed into a notion of control over
arbitrary administration.

Two things further complicate this boldly stated application of the model
of the ‘rule of law’. One is the difficulties citizens experience in using the law
to protect themselves from the executive. The other, very much within our
terms of reference, is that these so-called statutory powers are very compli-
cated. One view, abandoned by any realistic critic of the British legislative
system at least 50 years ago, was that all rules should be embodied in formal
Acts of Parliament. The reality is that there is a great deal of subordinate rule
making - not only in ‘regulations’ which are hypothetically open to parlia-
mentary scrutiny, but also in a variety of departmental guidance circulars,
codes and working instructions to officials. These were a key concern of the
discussion of policy formulation in Chapter 10.

The very institutional complexity of the policy system means that there is
a wide range of bodies which have responsibilities to interpret and perhaps
amplify their statutory mandates. Hence, it is not possible to draw a simple
distinction between statutory rules deriving from the legislature and the
discretion of officials. The intermediary departments, agencies, local govern-
ments and so on, which, from the old-fashioned perspective, can be seen as
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308 Chapter 15 / Conclusion: evaluation and accountability

training and accreditation, and have the power to take disciplinary action
against malpractice.

However, individual clinical decisions are not merely the concern of the
practitioner, the profession and the patient, at least as far as publicly financed
medicine is concerned. In a situation of resource constraints (which must
be regarded as a normal situation for a publicly financed health service) a
response to the needs of any patient involves claims on scarce resources.
It must thus - taking an overall view - be to some extent at the expense of
a response to others. That issue comes to the fore most poignantly where
there is manifestly a lack of resources relative to an identified need - as is
the case with very expensive but comparatively unused medicines, various
forms of treatment for kidney disease, or in a hard-pressed emergency unit.
It is also present inasmuch as there are cost differences between professionals
who carry out ostensibly the same practices, increasingly given attention in
the management of public services. Concerns about these issues are then
heightened by the fact that there are often waiting lists for treatments and
operations. Overall, it may be contended that there is a ubiquitous require-
ment for all clinical work to be planned and organised against a backcloth of
resource issues, which are surely public concerns.

If the need for wider public control is conceded, the question then
becomes: who is to do the controlling? Here we find, alongside straightfor-
ward top-down arguments for political and legal control, some alternatives
(or some combination of them): lay managers, professionally qualified man-
agers, other professional colleagues and patients. There are problems with
accountability in respect to each of these.

Clearly, the standard control model for the policy process involves
appointed managers working within a remit supplied by politicians. The
intense need for cost control over services like health has increased the pro-
pensity to see lay managers as having a key role to play. That view has been
reinforced by the availability of new technologies (computerised medical
records, systems to identify the costs of ‘normal’ medical procedures like
those offered by the identification of ‘diagnosis related groups’ (DRGs), etc.). ‘

This approach to the management of professional activity is opposed by |
two alternatives. One is control by managers who are drawn from the ranks
of the service professionals themselves. There has been a long-standing argu-
ment about this approach to the management of professionals: do these
managers retain their old professional loyalties or become co-opted to the
ranks of the lay managers? There seems good reason to believe, confirmed
by research led by Degeling (Degeling et al., 1998, 2003), that the truth lies
somewhere between these two positions. These ‘managers’ obviously offer
scope for the development of a more sophisticated, shared accountability,
but they do not, of course, open up the system to public accountability in the
widest sense.

The other alternatives are variations of this. These are either the creation
of a cadre of people who are involved in management but still practising their
profession, or collective self-management through collegial shared participa-
tion. This is a managerial model widely favoured by professionals. However,
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310 Chapter 15 / Conclusion: evaluation and accountability

Box 15.2 ‘

. ‘Hands-on professional management in the public sector’

. ‘Explicit standards and measures of performance’

. ‘Greater emphasis on output controls’

. ‘... disaggregation of units in the public sector’

[ O N S

. ... greater competition in the public sector’ (to this may be added actual
privatisation)

(o)

. ‘... private sector styles of management’

N

. ‘... greater discipline and parsimony in resource use’.

Source: Adapted from Table 1 in Hood (1995), pp. 4-5.

In some respects the expression NPM is simply useful shorthand for a
variety of innovations, widespread across the world, which are ‘dominating
the bureaucratic reform agenda’ (Hood, 1991, p. 3). There is a danger that
the use of this shorthand expression may convey the sense of a unified and
compatible set of initiatives. In a later essay (1995), despite having established
himself as the leading analyst of the phenomenon, Hood attacks the view
that NPM is a ‘new global paradigm’ and highlights some of the inconsisten-
cies within the work of its leading exponents.

Hood indicates that NPM has been attacked for its concern to place
issues about efficiency before equity (Pollitt, 1990), but he argues that NPM
advocates would assert that efficiency ‘can be conceived in ways which
do not fundamentally conflict with equity’ (Hood, 1999, p. 10, citing
Wilenski, 1986).

That takes us into issues about the relationship between efficiency and
accountability. Some of the NPM movement’s concerns come directly from
the rational choice attack (see Chapter 5) upon traditional public bureaucracy
which links the two. But others - notably (1) and (4) in Hood’s list - have their
roots in Peters and Waterman'’s (1982) concerns about human relations in the
organisation and the desire to create organisations where ‘excellence’ can be
achieved by a committed workforce left to perform delegated tasks without
undue surveillance. This seems to conflict with the rational choice view
that public sector managers cannot be trusted to operate autonomously. A
particular feature of NPM in practice has been an attack upon the traditional
autonomy claims of the established professions - medicine, teaching, etc. I
Paradoxically, the new ‘hands-on professional’ managers are seen as a coun- |
tervailing force to traditional professionals (Hoggett, 1996). . |

If the ideas are taken together as a package, these conflicts may be resolved
to the satisfaction of the New Right perspective by stressing that market disci- \
pline imposes its own accountability. Managerial autonomy does not enable ‘
managers to ‘buck the market’. Others, like the ‘aristocratic’ old professions,
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312 Chapter 15 / Conclusion: evaluation and accountability

The other approach to control involves emphasis upon retrospective con-
trols requiring the collection of information on performance, hence bringing
the discussion here back to issues about evaluation. Rewards or sanctions
are applied on the basis of such data. The crucial sanction may be the
termination of a contract if a quasi-market system is operating. Some com-
mentators on British public policy in the 1990s have seen developments of
this kind as a retreat from accountable public administration (Baldwin, 1995).
Others have seen it as a rather bogus loosening of control - taking out some
actors who might have played a role in accountability such as local govern-
ment (see Glennerster et al., 1991) - whilst financial constraints and fear of
sanctions reinforce strong central control (Deakin and Walsh, 1996). Some
forms of managerial control have been enhanced at the expense of profes-
sional autonomy, particularly where those managers hold values compatible
with the pro-market ‘right’ (Hoggett, 1996). Clarke and Newman (1997) have
seen ‘new managerial regimes as producing a field of tensions’, an ‘unstable
settlement between bureau-professional power and the new managerialism’
(Newman, 2001, p. 31).

At the same time it is still necessary to draw another lesson about the use
of rational devices in the control of administrative behaviour, for example
management by objectives and quantitative staff assessment, from Blau’s old
study (1955). He demonstrates how performance indicators used in the eval-
uation of work may distort bureaucratic behaviour. Individuals not only set ‘
out to ‘cook’ their own performance statistics but choose to emphasise those
activities that will maximise the score achieved by themselves and their
agency (see Box 13.3 reporting Brodkin’s account of what may happen in this
case). It is through the use of output rather than outcome measures, whose
collection and analysis is facilitated by computer technologies, that much
retrospective control over discretion is sought. This is one of the ingredients
in the curious mix of apparent neo-Fordism with a reversion to Fordism in
the public sector (Hoggett, 1996; Pollitt, 1990).

Some activities are much more easily measured than others, hence per-
formance indicators that offer a distorting impression of a public service
activity as a whole may come to have an excessive influence. Allied to this
issue is the fact that some of those measurements most likely to impress are
those that embody data on costs or can be translated into money terms.
Therefore issues about effectiveness in education have often been translated
quite spuriously into indicators of ‘value added’ for individuals and/or the
national economy (Wolf, 2002).

Measurement activities may empower another group of people: experts in
measurement and other forms of auditing. Such people may be every bit as
difficult to bring under accountability systems as the people whose activities
they measure. Hence Power has exposed some of the problems with auditing,
raising questions about how auditors are audited (or more often, how they are
not audited) (Power, 1997). Overall, what may be occurring is the enhance-
ment, at the expense of professional service staff, of the power of those
who monitor and measure their work, creating new kinds of ‘professional
dominance’ among accountants, lawyers and managers (see Alford, 1975, and
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314 Chapter 15 / Conclusion: evaluation and accountability

A feature of NPM that has been noted is the development of competition
within public services, either through competitive arrangements within these
or by allowing private providers to offer public services. It is important to note
that the exit option depends not just upon the availability of alternatives but
also on information about what these alternatives actually offer. Constraints
are also imposed by the fact that exit carries ‘transaction’ costs for consumers
(getting appropriate information, negotiating changes and adapting to new
arrangements). Market systems are more likely to provide realistic choices at
the point at which people start consuming a service — choose a doctor, a hos-
pital or a school, for example - rather than when they are already consuming
it. In that sense it is not so much ‘exit’ options that people have in systems of
public choice as ‘entry’ options. These points are particularly pertinent as far
as health and social care services are concerned.

‘Voice’, the alternative to exit, involves seeking ways to increase ‘grass-
roots’ public accountability through forms of participation. Perhaps the chief
characteristic of this approach has been to seek to establish ways of decentral-
ising decision making to the local government level or below it (particularly
where, as in the UK, local authorities are large).

This leads us to an approach to professional accountability that has been
widely canvassed, one which offers a combination of political accountability
and accountability to consumers by stressing localised ‘political’ control
mechanisms. Thus Lipsky argues for a new approach to professional account-
ability in which there is more emphasis upon client-based evaluation of their
work (Lipsky, 1980, final chapter). Similarly, Wilding (1982) writes of the
need to realise ‘a new relationship between professions, clients and society’
(p. 149), precisely because others have so little control over them. Stewart and
Clarke (1987) offer a related approach in terms of the idea of a ‘public service’
orientation committed to accountability to local citizens’ groups.

The main, perhaps rather dismissive, point to make here is that it represents
more an aspiration than a propetly tried form of accountability. It comes into
direct conflict with concerns about territorial justice, which emphasise the
need for uniformity of services. It can also be seen as difficult to integrate with
concerns about interactions between services - the demand for ‘joined-up
government’ (see Newman, 2001, for an analysis of these tensions in the UK).
However, as indicated at the beginning of this chapter, if accountability ulti-
mately means accountability to citizens, then the issues about how to do this
other than through representative government are bound to be on the agenda.

Accountability and governance

While academics may dismiss the political preoccupation with top-down
accountability, the issue remains very much alive. It has, however, to confront
the reality that new approaches to public administration make the issues
about control over the policy process much more complicated. Central to
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A ‘realistic’ approach to evaluation and accountability

The title Hogwood and Gunn used for their book on policy analysis, Policy
Analysis for the Real World, implied a realism absent in some other work. In
their concluding section, indeed, they indicate that they are ‘interested in the
role of policy analysis in the policy process rather than simply the academic
study of the policy process’ (1984, p. 268). In the first chapter of this book
the latter approach was justified in terms of the argument that effective engi-
neering needs to be grounded in a good understanding of physics rather than
by drawing a distinction between an academic analysis and an analysis for the
real world. In that sense the claim of realism in the heading of this section
rests upon the view that those two notions, inevitably particularly important
for prescriptive policy analysis - evaluation, concerned with asking what
actually happened, and accountability, concerned about who is in control -
need to be put in the context of the exploration of the characteristics of the
policy process explored in the previous chapters of this book.

The approach adopted in books like Hogwood and Gunn’s, defended as
equally oriented to assisting those in favour of or against specific policy initia-
tives (ibid., p. 269), is open nevertheless to the accusation that the key concepts
come from ideologically or politically dominant perspectives. Throughout
this book the problems in respect of one particular dominant perspective -
the stages model or policy cycle - have been emphasised. However, there are
alternative problems that have to be faced by any attempt to offer a detached
and value-neutral account of the policy process. The physics/engineering dis-
tinction does not actually work well for the social sciences, where there is no
broadly accepted framework of theory in which law-like propositions can be
located. Instead there are contending schools of thought, and there are good
reasons for suggesting that social scientists cannot be detached observers of
social reality. Moreover the closer one gets to matters of fundamental ideo-
logical and political differences the more likely this will be true.

A particularly problematical area for any discussion of the policy process
is the fact that some of the most challenging propositions in the field are
theories deduced from general assumptions about political activity which
have been subjected to little empirical testing, in a discipline in which testing
is in any case a difficult activity. This issue was particularly highlighted in the
discussion of rational or public choice theory in Chapter 5. However, whilst
that theory is particularly open to challenge inasmuch as it sweeps up a range
of difficult explanatory problems using one over-riding assumption - that
behaviour is self-interested - there are other theoretical propositions in the
book that raise comparable if more limited difficulties (some of the ideas
embedded in institutional theory for example).

There are also difficulties arising from the fact that where evidence is
available to enable generalisations about the policy process to be advanced
this tends to come from studies in a single country, with its own distinc-
tive culture and institutional system. It is then a risky undertaking to offer
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However, identification of the complexity of accountability has long involved
a recognition of forms of legal accountability (normally reinforcing hierarchical
political accountability but occasionally challenging it). More complexity has
then been added by a recognition of ways in which the elaborate nature
of many public activities involves extensive discretionary decision making.
Consideration therefore needs to be given to the roles of professional groups
and to the way in which forms of co-production occur. An alternative approach
to these issues, coming particularly from the ‘rational choice’ school of
thought, suggests that in various respects consumer participation can be
enhanced to deal with these issues through market and quasi-market mecha-
nisms providing ‘exit’ (or as noted above, more realistically ‘entry’) options. An
alternative is to try to strengthen ‘voice’ at the ‘street level’.

All of this adds up to recognising that accountability in modern govern-
ance is bound to be complex. It will often be mixed, involving multiple forms of
accountability to multiple groups. This has then, as noted, consequent impli-
cations for how it is evaluated. In examining these issues, attention needs to
be given to the very different ways in which different public policies are made
manifest, a theme that has recurred throughout this book.

Many of the key themes in the book as a whole have surfaced again in this
chapter. The traditional approach to evaluation and accountability has been
seen as part of that consensus about representative government within which
the rational model of decision making and the top-down model of implementa-
tion also belong. This has been challenged both by an ideological pluralism
which sees the need for multiple ‘accountabilities’ and by those who see
networks and complex institutional arrangements as making any simple form
of accountability difficult. In the background, and not analysed much in this
chapter but emphasised in the early chapters of the book, lies another view —
one which sees the structure of power as imposing severe limits on any form
of popular accountability.

Throughout the book it has been stressed that there is a need to think
about the policy process as a whole, even when analysis requires parts of the
process to be separated out. It has also been stressed that it is important to
see that the policy process is embedded in the structure of power in society.
At the same time there is a need to recognise that it is not easy to generalise
about the policy process, inasmuch as different policy issues emerge in dif-
ferent ways in different institutional contexts. The art of policy process analysis
needs to involve a capacity to see connections, and to compare and contrast,
whilst being sceptical about all-encompassing generalisations.
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