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146 Chapter 8 / Policy and politics

Policy and power

i In the first section of this book it was made very clear that the study of the
bl policy process has to be directly related to the study of power. Therefore here,
‘ taking as our starting point the first part of Lasswell’s (1936) definition of
Tl politics (quoted in Chapter 1) as about ‘who gets what . . ., it is appropriate
it to ask to what extent the political games associated with the six policy areas
discussed can be analysed in these terms. Of course there will be claims, made
by key policy-making actors, in perhaps all of these cases that all will benefit
| from new policies. Of course it may exceptionally be true that losers are
i | i absent, or insignificant. Lowi (1972) uses the example of the land distribution
| i policy in the nineteenth-century United States to explain his notion of dis-
tributive policy, as distinguishable from re-distributive policy. But that is an
extraordinary view that surely Native Americans would dispute. Even in this
case such distribution as occurred will have favoured some more than others,
Ripley and Franklin (1982), who use the Lowi typology, rest their version
of the distributive/re-distributive divide on the extent to which the losers
can readily identify themselves. Significantly, Ripley and Franklin partly
acknowledge the illogicality of this by indicating that they confine their re-
distributive concept to shifts of resources from advantaged to disadvantaged
groups, whilst acknowledging that the reverse does apply. They justify this in
terms of ideological perceptions in the United States (perhaps better put as the
‘dominant ideology’).

In any case as far as the policy process is concerned policies that cause little
O no controversy are not particularly significant topics for study. The issues
that concern policy analysts are policies whose impact generates ‘winners’
and ‘losers’. This basic point take us back to the central concern of the classic
pluralist theorists, examining ‘interests’ and attempting, as in Dahl’s (1961)
New Haven study, to find ways to assess their impact on policy. The recogni-
tion of biases in interest systems does not detract from that essential point.
It is similarly appropriate to have regard to the way in which public choice
theory directs our attention to ‘the political marketplace’. Note here the title
of Buchanan and Tullock’s book The Calculus of Consent (1962); even though
there are many problems about identifying and aggregating interests (on
which more will be said below) this is still a useful starting point for much
policy process analysis.

Identifying winners and losers

Knoepfel and his colleagues (2007) explore the impact of the policy process in
terms of implications for ‘beneficiary groups’ and ‘target groups’. The simpler
terms ‘winners’ and ‘losers’ are preferred here. They go on to use the notion of
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148 Chapter 8 / Policy and politics

Issues about the choice of instruments have been seen to be influenced by
concerns about costs and benefits. Hence, Howlett suggests, ‘instrument
choice, from this perspective, is public policymaking’ (ibid.). However, instru-
ment choice - while influenced by the policy issue at stake - is much more
about the selection of means to achieve policy objectives. As such it is dis-
cussed further in the context of policy formulation in Chapter 10.

Another complication for any analysis in respect of winners and losers is A
that policies may involve choices between alternative winners and losers.
Take the example of a new airport, where a choice is made between alternative
venues. Depending upon interest configurations there may be both winners
and losers in the chosen area. But there may also be both disappointment
and relief in places not chosen. The winners/losers model may be extended to
cover decisions like this, but it is stretching it a little. It is another reminder of
the complexity of the policy/politics relationship. "

Itis important, too, to make clear here something that is implicit in talking b
of ‘winners’ and ‘losers’ using plural forms, which is that there may be various b
groups or coalitions involved. In this respect various scholars have made use L
of the ‘advocacy coalition framework’ (see Chapter 3, pp. 62-4) to identify
groupings of this kind, with ‘dominant’ groups probably influencing the
policy process over a significant period of time until ‘shocks’ of some kind
disturb the consensus. 1

A related point of importance about the identification of winners and 4
losers is that it is necessary to give attention to the apex of the triangle in
Figure 8.1: the political administrative authorities. We explored theoretical
perspectives that indicate that the bodies that make policy have interests too
(in Chapters 3-5). It was suggested (in Chapter 3) that we may find them in
the networks and policy communities to which the organisations that rep-
resent the public also belong. It also indicated that there may be competing 3
networks, with different parts of the government machine potentially in i
conflict with each other. We reinforced that perspective by indicating that X
there is a need to recognise institutional configurations with their own com-
mitments, expectations and standard operating procedures (Chapter 4). Then ]
we added the public choice perspective with its strong emphasis on the likeli- X
hood that public officials will pursue their own interests (Chapter 5). Soitis 4
important to add this group of ‘actors’ as not necessarily impartial initiators,
formulators and implementers of public policy but also as people who may ]
see themselves and their departments as winners or losers, and who may be a
drawn into collaboration with winners and losers amongst the general public.

Winners and losers in relation to the policy areas _ 1

With these considerations in mind the six policy areas will be discussed,
not in the order they were introduced but in an order starting from the one
where the process of identifying winners and losers may be easiest. The aim
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150 Chapter 8 / Policy and politics

‘constituent policy’ category which may have important re-distributional ‘ i
consequences.

In respect of both health and education policy making there are actors
within the system - teachers, doctors, etc. - who may be winners or losers
from policy change. The key point here is that much policy change in health E
and education is explicitly about how professional staff are to be organised, | &
deployed and rewarded.

The discussion of health policy in the last chapter was explicitly organised
around the topic of system change. The aim was to emphasise how there
may be crucial policy changes occurring in ways in which a discourse about il
winners and losers is either absent or obscured. In fact we often see affected 4
staff as salient protagonists in debates about these changes with patients
observing this rather passively on the sidelines. The complexity of the issues
contributes to this. But in addition a peculiarity of health politics is that while
we almost all need health care sometime in our lives those who are most inti-
mately affected at any point in time are probably also - as a consequence of i
their infirmities - unlikely to engage with the policy process.

So far four policy areas have been explored, in all of which there is likely - in
a democratic state - to be fairly active public participation (directly or through
interest groups) affected by considerations about gains and losses likely to be
consequent on policy change. It was noted in the course of presenting the last
two policy areas - making war and controlling the economy - that the policy
process seems in those cases to be rather different. In both, the issues about
winners and losers are perhaps rather peculiar.

I will not detain us here with a discussion of whether there are ever real i
winners from a war. What is clear is that the case for war is made by politicians E
in terms of general benefit, at least to their own nation state and perhaps for 1
the world as a whole. There are then obvious losers and modern politicians
are very sensitive to the impact on public opinion of repatriated bodies. There
are also good reasons why those who ‘profit’ from conflict are likely to want
| to evade identification. ) i

The discussion of the issues about waging war also highlight the way in 1
which participation in decision making before action may be limited. It is
| also pertinent to note the high speed with which actual decisions are made. I
i There are then strong efforts to try to maximise support once conflicts start, A
| manipulating notions of loyalty and patriotism. ]
| The management of the economy is seen as something done for the general
| good. There is little dissent from the view that it should be about securing
i growth without excessive inflation or unemployment. But then exactly how
that should be done takes us right to the heart of political controversy. That
would seem to take us into forms of democratic debate any bit as explicit as
the debates over social security. Yet somehow it does not always do so. 3

In looking at the twenty-first-century world it may be the case that now 3
the parameters for any debate are set globally - by the economic relationships
between nations and the international capitalist institutions. As this piece
is being written, week after week the news is full of the complex problem of
solving a crisis for the Euro posed particularly by the contrast between nations y
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One other approach to foreign policy decision making that may be noted is
Putnam’s (1988) notion of a ‘two-level game’: a domestic level operating with
recognisable rules and an anarchic international level. But that surely over
stresses regularity at the first level and disregards the increasing structuring
| of the second level, a topic to which the discussion of governance beyond the
| ‘ nation state returns (see Chapter 14).

Allison’s (1971) comparison of models of the process in his study of the

| Cuban missile crisis illustrates nicely that while events may be explained
in terms of a low visibility chess game played by the two political leaders
they may equally be explained by a bureaucratic politics that has much in
b common with other policy processes. In general, when we look at the making
i of war, attention can be given to elaborate preparatory events that only differ
from other policy-making activities inasmuch as efforts are made to keep
them obscure and minimise public participation in debates about them.
Then when we look at aspects of economic policy making we see side by
side rapid responses, where again there may be preparatory moves obscured
by efforts to avoid giving advance notice which will influence speculative
activity. Furthermore - as is only too evident at the time of writing - the rapid
response to the events of 2008 has spawned a mass of issues which political
decision makers struggle with now and which are very much matters of public
participation. In the UK one fall out from 2008 that is throwing a very long
shadow is banking reform with, at the time of writing, policy proposals that
j | seem unlikely to see their full enactment for several years.
{8 The final point here is that there are issues in other policy areas where there
is a need for a rapid response, probably combined with efforts to restrict the
1 range of participants in decision making occurs. Environmental disasters and
| | disease outbreaks come into this category.
| | i There is a point to be made here - highlighted by use of the notion of high
| 1l politics to focus upon issues that are central to the lives of key politicians -
i about the way in which the real world of policy making is one in which
elaborate efforts at policy problem solving are going on side by side with rapid
: responses to events. This is well explored in Rhodes’ (2011) study of ‘everyday
| | life’ at the top of a government department, a contribution discussed further
“ 11 (see Chapter 10).
|8 Those events may require decisions of fundamental importance or they
f ‘ff‘i‘, may be the day-to-day trivia of the hothouse politics of operating in a 24/7 _
media environment (Raynsford, 2007). There are some issues here about the 1
relationship between policy and politics which are confusing inasmuch as
plenty that is written about the latter, particularly by the media, features the
exceptional and the short term. Here then we need to turn Lowi’s emphasis on :
the impact of policy on politics around the other way. McConnell, in a book
about ‘policy success’, argues that it is important to have regard to the extent
|t to which what is being sought in the policy process is ‘political success’:

=

... if public policy is broadly what governments choose to do (or not do),
then government does not just ‘do’ processes or programmes, it also does
politics. (McConnell, 2010, p. 25)
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154 Chapter 8 / Policy and politics

, The development of the stages or policy cycle model may be seen, in part,
as an elaboration of these concerns. The systems approach outlined by David
@ ? Easton (1953, 1965a, 1965b) is seen as a key source for the stages model.
5\ Easton argues that political activity can be analysed in terms of a system con-
! taining a number of processes which must remain in balance if the activity is
to survive. The main merit of systems theory is that it provides a way of con-
il ceptualising what are often complex political phenomena. In emphasising
F j processes as opposed to institutions or structures, the approach is also useful
44 in disaggregating the policy process into a number of different stages, each of
s which becomes amenable to more detailed analysis. For all of these reasons,
‘ stripped of the biological emphasis in Easton’s work, the systems model is of
value, and this no doubt helps to account for its prominence in the literature.
Other writers who do not necessarily share Easton’s systems framework have
also used the idea of stages in the policy process for the purposes of analysis
(see Box 8.1).

The advantage of a stages model is that it offers a way of chopping up, if
only for the purposes of analysis, a complex and elaborate process. It is useful
as an heuristic device but potentially misleading about what actually happens

s

Variations on Easton’s systems model of stages

Jenkins (1978, p. 17) elaborates the Easton model considerably, recognising
complex feedback flows and identifying the following stages:

m Initiation

# Information

Consideration

]

@ Decision

Implementation

: m Evaluation
i m Termination
Hogwood and Gunn (1984, p. 4) offer a more complex model in which they
1 identify the following:

Deciding to decide

Deciding how to decide

Issue definition

E B B =

Forecasting

Setting objectives and priorities

Options analysis

Policy implementation, monitoring and control

Evaluation and review

E B B B ®m

Policy maintenance, succession and termination
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156 Chapter 8 / Policy and politics

policy and income maintenance policy. In the case of economic policy, in the \ 1
use of the key instruments of influence in the modern world - the exchange ]
rate and the rate of interest - there really is no staged process at all. Specific
| actions or specific decisions are often made and implemented simultaneously.
f There will of course be some sort of agenda-setting process. Inasmuch as this
= may be expected to involve a public debate, political leaders may be reluctant
! to have one, since a debate about impending economic measures generates 3
i anticipatory actions by those likely to be affected. ]
| As far as the device of leaving interest rate setting to a partly autonomous
{ | committee is concerned, it may be argued that such a body is merely an :
implementing agency working within strict parameters defined by ‘policy’. | L
But that is really playing with words, thereby illustrating the problematical 4
nature of the policy formulation/implementation distinction. The decisions
in question may have been quite closely pre-programmed, but their impact
| can be such that it seems inappropriate to describe them as merely implemen-
tation. In any case in the UK, the 2008 crisis seems to have brought to an end b
a process in which the Bank of England simply reacted to the inflation rate 1
without consulting the government. "
On the other hand, in the case of income maintenance policy, there is likely
to be not merely a prolonged, but almost certainly a public, agenda-setting
process. During its later stages that agenda setting will generally take the form
‘ of the presentation of proposals to a legislature, which will then be debated
| and perhaps amended. Once that stage is completed (or nearing completion, as B
these parts of the process will overlap) work will be done to translate legislation | B
[ into a rule structure that will enable individual entitlements to be identified.
|§ Once that is done the legislation will be brought into action in a form in
| which very explicit instructions will be given to implementers. Inasmuch as
; i the legislation gives individuals rights, the concerns in the implementation
R
|
|
|
|
\
k
I
|

E—
==C:

process will be about managerial control and about ways in which people
may ensure they secure those rights. Of course, discretion may be enshrined
within the rules, but these will tend to be tightly structured by the legislation.
Feedbacks will occur, but primarily in the interaction between legislation and i
more detailed formulation. Here simultaneous work on both will tend to save ‘
governments the embarrassment of having to introduce amending legisla-
tion soon after the initial legislation. Furthermore, as is the case in the UK,
with what is known as the use of ‘delegated legislation’, flexibility for amend-
| ments based upon later experience will be built into the primary legislation.
| Feedbacks can often be seen as a clearly structured part of a structured process.

[ j The only exceptions to these propositions aboutincome maintenance policy
| g | will be some forms of means-tested benefits (with characteristics not dissimilar
i to the ‘poor laws’ of earlier ages), where high levels of policy choice have been
l \ delegated downwards (Eardley et al., 1996). On the other hand, in the cases of
| education policy and pollution control policy, the delegation of policy choice
! 11 is likely to be much more evident. Furthermore, in these two areas notions that
f are crucial for the characteristics of the policy are likely to be left to be settled
l at later stages. The UK National Curriculum for schools offers a good illustra- | 8

% tion. Beyond the specification of subjects to be studied, most of the detail of |
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Box 8.2

Going to war is therefore, perhaps, a very strong example of implementation
as policy making. A great deal of the detail is settled incrementally in action.
What makes this implementation very different from most of the examples of
implementation discussed in the texts on this subject is the very high involve-
ment of the ‘top’ of the political and administrative systems in the process.
Once a war is in progress, policy change processes, affected by local intelli-
gence and by local action, are likely to continue. It is an interesting paradox
about military action that, whilst there is a high stress upon top-down
authority and discipline, much of this is actually designed to pre-programme
highly discretionary actions in situations in which those at the front have
to react to unpredictable situations. This aspect of limits to control over the
policy process is explored in parts of Chapters 11 and 12.

There are clearly other policy issues where a ‘crisis’ (in reality or as defined
by the government) that requires rapid executive action creates a policy
process in which separating the stages is problematical. Taylor’s (2003a) study
of the response to the outbreak of foot and mouth disease amongst animals
in the UK in 2001 provides a good example of this. What was involved was
action that the Prime Minister and other politicians initiated quickly to
supplement or replace an existing policy framework. In this case an animal
disease emerged, foot and mouth, for which there was already an apparently
coherent policy on the statute book, but the problem was that the disease had
not manifested itself for nearly 40 years and in that time the organisation of
both agriculture and the regulatory system had changed dramatically. Policy
therefore had to be made ‘on the hoof’, as Taylor puns in his article, in a
context in which very activist politicians needed quick results when a general
election was pending (see Box 8.2).

The last serious outbreak of foot and mouth disease occurred in 1967-8. A
sequence of recommendations was adopted after that to involve the rapid
diagnosis, slaughter and disposal of all animals that might have been exposed
to the disease. The problem in 2001 was that agricultural and marketing
arrangements had changed significantly, with very much more movement of
animals around the country, hence the potential rate of spread of the disease
was much increased. After such a long, almost disease free, period, few experts
had any familiarity with the disease. Furthermore, there had been substantial
changes to the veterinary service at the disposal of the government, so that it
was very difficult to get services into action quickly. Evidence that the disease
was likely to be located in several different parts of the country and that very
large numbers of animals might have been exposed to it (in all, once the
picture became clear, about 2000 cases were confirmed and 4 million animals
needed to be slaughtered) made it difficult to implement the standard policy.
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who goes on the journey. The position to be adopted here is that who does
what should be regarded as an empirical question.

But, as institutional theory stresses (see Chapter 4), earlier decisions tend to
structure subsequent ones. In this respect, Kiser and Ostrom’s (1982) notion
of three related but distinct levels of analysis is useful. They thus separate } &
decisions taken at the constitutional level, which structure the design of the |
context within which choices are made, from the collective choice level, '
at which key decisions about the management of policy are made, and the i
operational level, which explains the world of action. There is a ‘nesting’ B
process in which some kinds of decisions have a particularly strong impact 3
upon the context for later ones, hence the idea of constitutional level and E
collective choice level decisions. The present author and Peter Hupe (Hill and 1
Hupe, 2006) have adapted this idea for the examination of the implementa-
tion process arguing that there is a need to separate the fact that there are ‘
different decision levels from the exploration of the actual layers of organisa-
tion of governance.

CONCLUSIONS

This chapter has argued that, while Lowi is right that policy characteristics influ-
ence the politics of the policy process, there is no easy way to generalise about
that through a typology. Rather it is important to take that observation as a cue
to recognise the importance of conflicts of interest. If that is done then it leads
on to attention to the fact that there are winners and losers from policies, and
that it is the configuration of these that may determine what is done. The six
policy areas in the previous chapter have been examined in these terms.

The chapter ends with an exploration of the use of, and limitations of, the
stages model of the policy process. It shows that the limitations of it rest upon b
the fact that in one sense or another politics continues as policy is translated '
into action. Losers at one stage in the process fight on, and in doing so may ‘
contribute to feedback processes or even complete re-starts.

Finally, there are some observations indicating that, while the structure of
the discussion in the rest of the book loosely follows the stages model, and is :
justified in pragmatic terms, some of the notions embedded within the stages ‘
model of the policy process can be used in the analysis of the process so long
as they are only seen as relating to the logical sequencing of activities, and the
impact of early decisions on later ones.




