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Introdection

One of the principal contributions of the ducipline of political scenee o
policy studies is the explication of a process model of policy-making
(Jones, 1984; Peters. 1986). This model smposes a temporal order on
policy events, punctusted by decision points that imvolve mndividual actors
shaping decisions ia pursuit of certasn values. The actors and the values
at stake are generally exogenous to the model which concentrates instead
on charactenzing thew roles in a sequence of distimct policy-making stages,
The metaphor of stages in a policy-making process has been a powerful
one, not only framing the conduct of policy analysis {Duna, 1982: Hog-
wood and Guna, 1984) but also defining mew subfickds of policy mquiry -
implementation rescarch, evaluaton research, and so oa, Aside from the
stages metaphor, however, the process model has also altered the way
policy rescarch treats instilations,

The model’s assumptrons about the centrality of indiwvidual actors and
the strong mfluence of policy environments serve (o downplay the role of
policy-making institetions. Awtonomy is attnbuted to indnidual actors but
not Lo any organseational form. accordimgly, individual choices and thesr
outcomes rather than institetional action form the proper focus for inquiry.
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The process model, for the most part, treats the mstitution simply & the
arcna within which policy imteractions occur. The forces that drive the
policy process from stage 10 stage are seen as more hikely to emerge from
outside the insitunion than from withan it As 3 ComCQuence, instilutions
appear as intervening variables, typically acting as comstraints 0a feasi-
bility, bargaining or other forms of strategic behavior, but seldom play a
distiect role in polcy-makang beyond that of the mdividual actors partici-
pating in the process. In short, the process model seems 10 reduce policy-

making to the level of individual cakculatson. emphasizing micro-level
Processes over meso o macro ones, While this may be a reflection of a
broader reductionisas commoa O contemporary theones of politics
{March and Olsen, 1984), it nonctheless inhibits the process model from
accommodatng organizational phenomena that are not casily reduced to
the behavior of indivsdual actors.

Analytical efforts to revise the process model over the last few years
have focused on the refinement of the stages metaphor bat have usually
accepted s underlying reductionism withowt complaint. The impetues 10
revise the model in this way can be traced 10 & growing recognation of how
the transfer of knowledge across stages affects pohey-making. Research on
the strateps importance of program implementatson for the improvemen
of policy performance (Sabater, 1987), wark on 1B utilization of technical
information (Weiss and Bucalis, 1980), and on the communication of
feedback about outcomes (May and Wildavsky, 1978: Cobb and Elder,
1981, Hays, 1985) all poant to 1he nadequacy of a sequential ordering
where policy events flow i only one direction, These revisions estadlish
the dynamic character of the process, featuniag internal feedback loops
and iteratnve forms of adjustment. Nonctheless, it remains a process
shaped by the resources, capabilitaes and information-processing habuts of
the individual actors involved.

Our intent s to build on this and other work that strives toward a new
conception of the traditional process model, but 10 do so from a ‘neor
mstitutsonal’ vantage posnt (March and Olsen, 1984: Zucker, 1987). Coa-
sistent with our reform-msinded predecessors, we view policy-making & 4
developmental process imvohang feedback and kearning, and feature the
formelation stage as the focal poent for information beanag on both past
and future policy performance. We part their company, however, once
we assume that a theory of policy formulation need not be limited to the
action of indnedual actors cngaged in bargaining, confict and choice.
Imstcad. we emphasize the role of organizational formn capable of purpos-
e action, lcarning. adaptation and importing their own interpretation of
reality. These forms are not mserely production or exchange systems serv-
ing as the backdrop for the play of individual rationadity . they generate and

ROnansirumcatal processes, express symbolic valee and constitule
more than the sum of the preferences and cognitions of their membership
at any one tume (Scott, 1987). From the perspective, the organizations at
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the heart of the formulation process are best viewed as ‘stitutions’ - just
as likely to shape the perceptions, belief systems and values of their
members as be shaped by them - contingously engaged m negotsating and
altering their environment rather thas simply merrorning its influences.

An institatiosal perspective on policy formulation permits us to recon-
sider the role of information in the formulation process and 10 offer a
ncher conception of 1be instatutional dynamics involved. At the center of
our theory of formulation lies the concept of a ‘guidance mechanesm' that
links the learning side of the process involvieg knowledge and information
use with the adaptaton sade hied 1o policy implementanon and pertom
ance, The discussion to follow concentrates on the sigmificance of vanatioa
across guidamce mechamisms of diffcrent types and examines how such
variaton might accoust for a range of formulatson-based phenomena,
inchuding patteras of knowledge utilization, and the incidence of vanows
policy designs. However, comtextual explasations for the emergence of
one mechanism-type oner another and treatment of the complex relation-
ship between a given type and its environmental, stractural and behavsoral
correlates have been omitted dee 10 lmitatsons oa space. The pext two
sections develop an institutional view of pobicy formulation and establsh
the basic premises of our argument. Next, the concept of a ‘gusdance
mechasmm’ i atroduced and linked to a redimentary theory of the formu-
lation process. With these tasks completed, attention turns to the theoreti-
cal impoet of the gusdance mechanism a8 a gmckeeping device selectinely
medaning informanion fusctxons and requirements,

Backgreund

Of all the stages in the traditsonal process model of polcy-making, forma-
Bation has recenved the keast analytical treatment ~ although probably more
than ms share of deseriptive studvy — and s arguably the least usdertood,
Policy-relevant events that precede formulaton { Kingdon, 1984) and those
subsequent to it (Nakamura and Smallwood, 1980) continue 10 attract
more scholarly atention than does the process of formulation itself. Apant
from the analytical models of how indwidual actors make chowes (Cohen,
March and Olsen. 1972 Stewbruner. 1974), and several normative omes
for improviag the choice process (Drog, 1985; Braybrooke, 1985), ihe
formelation stage of policy development remains a “black-box’, presumed
10 contain a varying mixture of cogitative and interactive components
(Wildavsky, 1979).

Under the traditsonal process model, the best attempts to theorze about
what goes on inude the ‘Black-box” of pobicy formulatson have built on
inferences drawn from the owtside, focusing on esther the ‘laputs” or the
pattern of "outputs” for clues about the intervening processes, The empin-
cal modeling studies of formulaton (e.g. McFadden, 1975 Davis, Demps-

6l

Downloaded from jtp.sagepub.com at SIMON FRASER LIBRARY on October 28, 2016


http://jtp.sagepub.com/

STEPHEN H LINDER AND B. GUY PETERS

ter and Wildavsky, 1966, 1974) are representative of the outpat focus
which devotes careful attention 1o specifying the decision rules underlying
the chowes of selected actoes. The input focus, n contrast, typically
emphasizes the resources and capabilitics that the particspants bring to
the formulation arena rather than the choices they might make (Sundquist,
1968; Polsby, 1984),

The inpat focus builds on the presumption of a strong iMeractive com-
poaent in policy formulation, while the output emphasis highlights ats
cogitative aspects, Nesther pves very mech weight to the role of insts-
tutions as actors “in their own right’. Aside from the notioa of role con-
straints associated with the burcaucratic politics Blerature - “where you
stand depends on where you sit’ < sstitutions are gencrally thought 1w
reflect the atributes and psyches of its members. The process model's
apparent meglect of institutions may have reinforced the “black-box” image
of formulation by overlookimg organizational phenomena that defied
reduction.

An institational approach then can be seen as way of opening up the
‘black box” without having 10 add on layers of complexity to keep explain-
ing thangs at the indsidual level, It also permuts us 10 1ake adhvantage of the
rich tradition of iaformation-processing theory applied to organizational
decasson-making { March and Simon, 1958; Schroder, Driver, and Streufer,
1967). This theory supports two powerful claims: (1) organizatioss develop
characteristic ways of gathenag and integrating information about their
environment (Ungson. Braunstein and Hall, 1981), and (2) the link
between these snformation functions and an orgaszation’s behavor may
be mediated by symbolx processes that have ke 10 do with the rational
behavior of indivaduals (Feldman and March, 1981). Recognizing sech
processes challenges the validity of purely mstrumental conceptions of
information use and gocs beyond the assumptions of bounded ratonality
and himited search (March, 1987). As organizations learn, they develop
an interpretive map of their environment and transmit this learning to
their members an the form of rostines that govern both adaptive and
masspulative responses. From an institutiosal perspective, these roulines
are more likely 1o shape the preferences and behaviors of individuals
withan isstitutsons than be shaped by them (see¢ Wildavsky, 1987),

To the reductionist uncomfortable with institutional explasations, these
asscrtions may appear untenable undess ome = willing to assume that
organizations are perfectly cohesive entitics. As long a8 the focus remains
on individeal actors, cobesion would be necessary for any action sol
derectly attribusable to individual chosce and calculatson. From an inssis
tuonal perspective, however, the whole 1 more than the sam of its parts;
the relatrve cobesiveness of the actors withen the orgamzaton = more
hikely 10 be a product of organizational kearning and adaptation than a
necessary condstion for them. Mogeover, there may be a nich ecology of
learning and adaptive processes within an organization that survives turn-
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over in its membership and yet maintains diversity withia it, [nstitutional
arguments in general are undergoing a revival i 1he sodial soeades, as
recent reviews in political science (March and Olsen, 1984), economics
(North, 1985) and socsology (DiMaggso, 1987) attest. They hold in
common a concern with the narrowness of purcly instramental conceptions
oloou«tmphcmmmm«honummluerhdcuq arguments
ultimately grounded in methodological indwidualism. In contrast, insti-
tutsonal arguments view iestitutions as autonomous actors and typically
feature non-instramental processes thought 10 emErge as an CIganization
evolves and begins 10 take on a Jogic of its own.

A second advastage of an institutional emphasss s that it readily accom-
modates recent efforts 10 build 3 more dynamic model of the policy
process, Formulation, then, can be treated as 2 real-time process rather
than as a senes of discrete events, cach with a beginning and end. The
most interesting aspect of formulation from this perspective 1 not “who
wins and who loses” i the battle over control of allocative chosces but
rather how the process, as it uafolds, seemss 1o manage its environment and
respond 10 its owa missteps and mistakes. To the extent that formulation
involves some institutiomalized form of error control, the imtercoanection
of events traditionally separated by the temporal ordenng of stages will
sssume added importance. What happens in the smplementation stage. in
other words, willl begin 1o matter a great deal for subsequent rounds of
policy formulation.

Under the traditional model, when existing policies are revised o new
oacs developed, the knowledge involved & attributed cither to individual
judgment or to analytial methods of the sort taught m professional schools
of policy and admisastration, The question « framed i terms of the
kind of information that ndividuals seem to prefer. Some contend that
mformation from analytcal methods plays a subordinate role and may
be inferior to more ntuative judgments (Landblom and Coben, 1979).
Countering thas view, others emphasize the cognitive rather than instru-
mental value of information drawn from those analytical methods (Weiss,
1977). From an institutsonal perspective, however, knowledge in orgamiz-
AL00s serves & vanety of strategic and symbolic functions that are typscally
insensitive to the preddections of individual users. Moreover, the best way
1o understand these fanctions is 10 ignore the necessity of any presumed
coamection between information and indnidual decsson-making.

The idea that decrmon-making should be tightly coupled to information
often serves as a benchmark for assessing the utilizaton of rescarch results
in policy-making (¢.g. Rich. 1981). Tight coupling, however, sets too
narrow a standard for padging instrumental use - although #t does support
a more inchasive defimition of utilizatson failure and a greaer need for
remedies. While our emphasis will be on the instrumental function of
information. we assume no such standard. More informaton does not
(necessarily) prodace better decisions, nor 1s information-gathering a sign
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of enmitigated virtue. It is not encommon, or at times even undesirable,
that decisions in the public sector mot accord strictly to the balance of
information presented, and that more information not result in better
choices (Feldman and March, 1981). Instead, we expect information ~
decsson linkages of different types and degrees, some involvimg more
information and others less, but nonetheless tied more 1o organizational
phesomena than 10 the predisposstions of individual actors,

At the level of the imstitutson. we argue. the linkage between knowledge
and policy formudation is best understood as mediated by Iwo tandem
processes ~ learmang and adapeation - residing mside the “black-box” of
formulation. Together these basic processes constitute a mechanism for
guiding the institution along its chosen path of development. Since the
pomary fencton of thrs msechanism is ¢rror management and Course cor-
rection, it is referred to as a ‘guidance’ mechamem, consistent with the
systems concept of self-correction (Dunsire, 1986). We interpose the gui-
dance mechamism between the snput of performance information and any
compensaling response emerging from the formulanon process. Different
types of mechanisms will admet dfferent kinds of information which, in
turn, will condition the range of plausible responses. Given the selectivity
mmplicat a0 the guidance fanction, the type of mechanism mn place s hkely
to leave an unmistakable imprint on the character of formulation process.

Normative theories of policy-making subsumed by the process model
of policy-making invanably entail claims about the functioas that we anri-
bute to guidance mechanisms of different types. Idemtifying the guidance
requarements posed by different theories then might serve as an alternative
bases for meta-analysis which bypasses the conteatioss issue of how good
the individual can (or should) be ar making decisions. Emphasis would
shift to the plausibality, and perhaps the relative desirability, of different
patterns of institutional learning and adaptation. Shiftng the focus of
theorizing from ‘the deosson’ to the institetional guidance mechanism not
only affords a betrer vantage point for speculanon on how policy change
actually occurs, but also enables us 10 ask whether the policy process has
the capacity 10 improve itself and its performance over time. The related
question then becomnes, “why is one guidance mechanism in place and not
another?” Rather than awtomatically imputing functional advastages o
obscrved decision processes, explanation isvolves accountiog for anomal-
wes. For example, “why, in some situations, are the same mustakes being
made over and over.”, or, more geaerally, “how might we best account
for mechanssans that by most lights appear dysfunctional?”

Before claborating on the conceptual form and workiags of gusdance
mechanisms, the msue of environmental inflocade aecds 1o be addressed,
From seo-institationalsts in podtical soeace (March and Olsen, 1984;
Krasner, 1984) and theorists of ocrganizational development (Child and
Kieser, 1981), we find assurances that inststutions seldom respoad pass.
mely to their environment. Accordimgly, cfforts at adaptation are more
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likely to involve masagenal strategees designed to reduce uncertainty and
dependence than simple compliance with externally imposed require-
ments. In other words, assuming that what happens outsade the “black-
box" of formulation matters a great deal for what goes on msade does not
lead inexorably to the conclusion that institutions in gemeral are a product
of thowr policy enviromment and have no claim 10 sutonomy.

Sance we are mnterested primanly in how gudance mechanisms fuscton
rather than i the conditions that lead to the emergence of one type over
another, we will take a simgle specific context as given, effectively holding
environmental vanables constant, and examine how a range of distingt
processes representing a1 least four types of guidance mechanisms might
operate in these circumstances. Although, empincally, differest mechan-
isms may emerge im fferent contexts, this should mot be taken as a sign
that there s one proper form to be found for cach context, Unless we are
willing 10 assame what March and Olsen (1984) call ‘historical efficiency’
then goodness-of-fit should serve neither as a design criterion noe as
proof of esnvironmental selection. Clhaes about the functional requisites of
Certasn enviroaments of, in the case of policy formulation, the goodness-
of it between existing processes and selected polcy domains, inhibet the
consideration of imstitutions that, 1o many, appear anomalous or maladap-
tve but are actively eagaged m reducing dependence and extending their
auLOnOMYy.

The Policy Eavironment

Policy-making n all but a few relatively uncharted areas will encounter
a crowded ficld of carbier programmatic cfiorts devoted to addressing
overlappiag conditions, needs and groups, Policy crowding s, at least in
part, a condstion common 10 hiberal democratic regames whose rule s

m demand satsfaction and a cumulative expansion of public
scrvices (Heclo, 1978; Lowi, 19791 vt & also testimony to the endurance
of chent-based programs and thelr managers mstincts for survival {Hog-
wood and Peters, 1983). Crowding sets up complex and typically unfore-
seen iNleTactions amoag programs, at times, offsethimg any micnded
actions with unintended and perhaps retrogressve ones and at other times,
keaving no trace of program impact whatsoever. The untoward effects of
this crowding may be manifested as ‘moise” in performance informatson,
as opportunssa in the behavior of clients, or simply & hagh risks of error
m a gwven policy domasn.

A second comtextual fealure compoundhing the elfects of crowding
many policy domains is the ‘turbulence” of the policy enviroament {Emery
and Trist, 1965), A highly wrbalent envirosment is not oaly unpredictable
but volatile and subject 10 change in erratic ways. The demand and sepply
conditions beband the use of any given policy isstrument are likely 1o be
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unstable, and the balance amoeg values that define problems 10 be
addressed, casily upset by political mancuvening and the press of mew
cvents. In this context, policy-making becomes primanly an effort to
sccommodate changng and unpredictable circumstances in a way that,
amoag other thangs, misimizes error. Here, the challenge from the formu-
lation side might focus on charting the risks 1o policy performance, perhaps
identifying sources of potential opposstion and building-in modes of
accommaodation. Policy formulation can be viewed, in part, as an atsempe
to impose greater structure and predictability on the policy envirosment.
This may help explain the apparent preference of many policy-makers for
more mtrusive solutions, ¢.g. direct proveson of regulation, as opposed
to more inderect but perhaps also more efficient means.

Operating in a crowded ficld, then, places a higher premium oa perform-
ance information, if for no other reasom than as 3 hedge aganst prospec-
tive faibare. When crowding is complicated by turbulence, however,
knowledge and mnformation should play an even larger role, as should the
mechanism wsed for detecting when things are goang badly. This mechan-
isms may be primitive and rudissestary or refined and elaborate; it may
be based in group processes, rational cakulation or orgamizational row-
tines. In any event, we can expect 10 find evidence of some faclity for error
recogaition asd correction, as well as some way of takiag the prospects
of failure into account, whenever policy-making addresses problems in
crowded and turbulent settings, In these circumstances, the mechanism
for appraising informatson on performance dbecomes maore salient and thus
more casdly wdentfied. With greater salience, the distinctiveness of one
mechanism over another becomes more pronounced as well, In effect, the
adversity of the comtext serves as an experimental condition mtended 10
bng out 1he best (and the worst) m guidance mechanisms of differest

types.

Once the coanection between formulation and gusdance assumptions is
acknowledged, several other relanonships move into focus, How mnport-
ant an influence on formulation is retrospective knowledge coming owt of
cither prior experience or rescarch on past performance? Is there any
room for learning? How 1 “success” to be distnguished from “failure’
and what beanng should this have on inferences about a policy’s future
prospects? Not all retrospective knowledge., for instance, information oo
the appareatl correlates of implementation sucoess, will be admitted o
formulation consideranion by all gusdance mechanisms. Some mechanisms
will favor prospective information, while others will respond only to direct
experience. The micnt here is not to advocare one mechanism over
another but to develop a2 more inclusive view of the dynamic connection
between policy expenence and formulation,
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The Guidance Mechanism

The warrant for a gusdasce mechanism » based on the clasm that, for
most policy-making imstitutions, the relatsonship between information and
policy formulation » not a strong and direct ome but tonds rather to be
weak and procimate. In other words, even when information is available
in abundance, it may not help in reaching decssons. The corollary is that
it necd not help. Information-gathering need not be directed exclusively
M decmon-making but may serve other purposes st as vital 1o the
organizatbon. Relatedly, not all information-processimg  focuses on
decisions, and not all deasson-making & grounded in the available infor-
matson. This leads 10 the paradox descnbed by the organization theorists,
Feldman and March:

Mot arpaaianons ad adivadeals ofien coliect more wdomanon thas they wie of
chn reasosably capet 10 wie 18 the maling of decnoms. At the e time, ey
appear to Be comiantly noodiag o reqeesang more ndormation, or complaning
about isadegeacies in information (Feldmas and March, 1951 173)

If we assume a strong lisk between informaton and formulation
deasions then the caly way to explain this paradox s by clasming that
cither most mformation or most decision-makers are seriously deficient.
Presupposing & weak link, on the other hand, admits both a range of
altermative fuactons served by information and an information-processing
Wtym&pnotmmmm:batmaymuymmup
in any pasticelar decision. It becomes impossible then to infer a pattern of
information use from the outcomes of particular decisions. An imcremental
change, for example, can just as likely be the prodact of comprehensive
information, exhaustively analyzed. as of information resiricied to rough
comparisons at the margin,

In other words, when information enters the “black-box" of formulatson,
it need not clict any compensatory response; conversely, responses are
mot casily traceable back to a particular set of information inputs. Note
that these claimn are imcoosistent with the assumption of & two-stcp,
stimulus-respoase hakage of informatson and decision found at the core
of rational calcalation and its variants, but equally at home with the
cybernetic view of formulation-as-servomechanism (Steimbruner, 1974).
In ns place, we propose 8 four-step hinkage that may of may not be
completed for any given inpat. The two extra steps that intervene between
mput and response are takem up with the workings of the guidance
mechanisos,

A simple diagram of the four-step linkage appears in Figure 1. The two-
siep linkage 1hat bypasses the guidance mechanism is shown by the dashed
hines labeled (a) and (b): this is the traditional, strong-linkage view with
the mdividual decision-maker as the focal point of the process. The fosr-
step lnkage s indicated by the solid lines, numbered 1 1o 4. The first two
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steps constitute the learning companent of the linkage asd the remamang
two, the adaptation component: when the lnkage is complete, the guid-
ance mechanism s performing both a learning and an adapeation fusction,
While these two funchons are separale, we cam expect some forms of
kearniag and adaptatson to appear in combsnation more often than others.
These pairings provide a coheremt basis on which to identify and classify
distioct types of gudance mechannans, Owur discussion is limied to four
soch mechanssans, although a lirger namber of paars are introduced,

In place of a fourstep inkage, which represents kearning and adapeation
as distinct cvents, the path from (a) through (b) collapses them mto a
single process based on the presumption of a strong linkage between
performance mformation and aton. Here, adapiation becomes the mirror
image of learning and vice versa. both represent 3 common respoase to
a given external stimulus. Treating them as separate evenls, in comtrast,
admits that adaptation may not constitgte 3 stimubes respomse, nor need
Jearang mecessanly be refiected in some form of adapeation. When they
do occur in tandem. morcover, they need not appear in ‘compatible’
forews, complex forms of Jearmeng may precipatate very simple forms of
adaptatson, and so on. Thas, once the guidance mechanism is admitted,
formulation can escape the stsmulus—response straitjacket that demies ansti-
wtions aay room for purposive mancuvering beyoad that which is pro-
voked by their policy environments.
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The Learning Component

At the cemter of the efforts to revise the traditional process moded of
policy-making s the notion 1that actors throughout the policy process
manifest the ability to learn from experience. The dynamic character of
the process comes from the fact tha the changes atnbutable to this
learming are ongoing and not confined by any sequentsal orderniag of policy-
making events. Yet, the learming that does take place is largely coafined
to isdividuals: organizations are thoaght to “learn” oaly in the passne
sense of beimg a repository for the learming doae by its members. Once
the Organzation is viewed s an isstitution, however, the character of the
learning that takes place changes.

By the ume an organizatson has persevered long enough to assume the
status of an mstitution. its porms and traditions are conveved through
custom and ideology (Child and Kicser, 1981). s long-term memory is
reflected an symbols, myths and a conceptual framework for imterpreting
expenence (Feldman and March, 1981); and % encodes inferences from
its history into rounines that are independent of the actors who execute
them (Levint and March, 1988). From this perspective, an institution is
mot limited to setting the context of its members’ learning. it defines what
will count as ¢rror and determines the appropriate forms of detectson and
correcton.

Not all inststutions learn ia the same way. Some narrow the scope of
permissible error to include oaly distuptions im the existing pattern of
activity, while others admat flaws that challenge their basic morms and
prinoples. In the former instance, there is little need to call on long-term
memorey of carbier patterns of activity since the exsting pattern serves as
the benchmark for assessing error. Further. the negative feedback con-
veyed by the disruption contains all of the necessary diagnosts information
for ervor-avonding adystments. This is conditioned rather than contiagent
lcarning. No claborate understanding of cause and effect is mecessary, nor
is there any need for antwipating where the adjustments will evemtually
lead,
In the latter case, however, memory plays an importast role; the steps
from accumulated experience to the principles that guide judgments about
performance need 10 be retraced. Thimgs lecarned carlier may need 10 be
‘uslcamned” as a pan of developing 2 new set of normes and prOatics,
Asgyris and Schon (1978) call thes ‘dowble-doop’ learning. since it imvolves
a kind of feedback on the feedback stself. Hedberg (1981), along the same
hoes, refers to thas as “tumarcund’ learning. as ot extends beyond simple
turnover in causal parameters or resposse repertoares to the institution’s
conception of what coastitutes effective performance.

The varniety of posssble forms of learning can be summanzed once we
parcel the keaming process mlo an squsiation phise - the tral - and an
assessment phase, wherein results are compared 1o some benchmark for
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performance. The trials may be smple, engapng an immediate, separate
reaction for cach piece of information; or they may be compound, where
the feedback of multiple trials is allowed to accumulate over time before
any reaction occurs, The asscsament phase may involve comparisons
between the immedsate past and current performance ~ widely known as
trial and error ~ or between carrent performance and expectations. Learn-
ing based on trial and error is accomplished through simple enumeration,
that 15, the direction of the process is wot st ahead of tme. Leaming
based on trial and expectation, in contrast, takes place within a bounded
framcwork that antipates the locus of corrections.

Cross-tabulating these two phases, acquisition through sample or mal-
tiple trials and crror-based or expectation-based assessment, yields four
dstinct forms of learning, These four can be arranged into a hierarchy of
mcreasing demands on isstitutional memory, on interpretive capability
and a broadening sope of admessble information. “Simple trial and erroe”
is highly focused on a single channel of information, it involves the iterat-
ve application of previously comditioned responses. At the mext level,
‘multaple trials and cumulative erroe” adds accumwlated information and
the retentson of experience as an aid to assessment; error is placed in a
retrospective context of carber cfforts at correction. For our third level,
“trial and expectanan’, there is sol only an accumslation of expenence
but the addwtion of 2 refined sense of comtingencees, perhaps in the form
of cawsal schema, that permits the institution to move away from error
avoidance o the punsuit of more strategic objectives. Finally, there »
‘mulople trads and cumedative expectations” whech permits an assessment
of the imstitution’s objectives based on both retrospective and prospective
mformation. This is not 1o say that information can somehow be
0 & way that approsches the synoptic wdeal, but oaly that leamang may
be both forward- and backward-looking. No claims of comprehensiveness
need to be made.

Each form of learning can be viewed as an expansion on the forms that
precede ot in the hicrarchy, The form of karming characierist of an
mstitution, however, i a necessary but not sufficeent conditson for adap-
tation. The fact that a given institetion has the capacity 10 "unlearn’ its
DOrms of 10 adjust its expectanions will sot dictate the foems that ies external
responses will take. In effect, the form of learning sets the opportunity
for respoases of different Kinds and scope. the Broader the scope of
leamang, the wider the range of posssble adaptation, We can now tum 1o
the adaptation function of the guidance mechanism and consider how the
two functioes, karning and adaptation, work in tandem,

The Adapestson Component

In a discussson of adapting the provision of government services to chang-
ing circemstances, Hood (1986) sdentfies four possible responses that
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formulators might make. Assuming of course, that chasges can be
detected and a capacsty for adapiation exists, the first type of response is
to engage in piecemeal adpustment of the policy currently i place. This
enight involve varying amousts of resource impuls or clarifying certain
functional details. In any event, adpestments are reflexive and marginal in
the <lassic sense of disjomnted incrementalism, and protect the optica to
revene course should problems develop.

A second respomse also operates on the existimg policy but does so
by changing its mix of components, introducing new combanations of
established clements to change performance withowt altering the basic
design. Policy seccession in the sense of Hogwood and Peters (1983) has
this complenon. A third response samply mvolves borrowing proven
designs from other institutsons or time peniods, assumsng roughly compar-
able trials and basic similarities in assessments. Rather than adding new
fiesh 10 the bones of an carber mitaative, the aim is 10 replace these bomes
with new ones by transplanting from policy that seems o be performing
well in an analogous situation. This pattern of imitatioa and diffusion s
hkely to be affected by the relstiombap among institutions in a given
context, and the max of competitiveness and cooperation. The fimal
response s 10 fashion a new, presumably better, formulation 1o replace
the old. This would be siomlar = form 1o the cases of programmatic
mnovation dacussed by Polsby (1984).

These four follow a natural order in terms of their relative requirements
for, what Hood calls, ‘engincering capacity’ and ‘down time', the interrup-
tios of performance assocated with formulaton actiwty. If we translate
these two terms into informaton and comprehension requirements, we
have the hicrarchy of analytical strategies proposed by Braybrooke and
Lindblom (1963). The basic insight that these four approaches differ first
and foremost in their information demsands bas weathered the 20-year
span between the Hood and Braybrooke works, The maner still 5o be
settied, however, is at what posnt an attempt to meet these demands
becomes worthwhile. At what pomt showld the institation move from
piecemeal revisions to consider changes in basic policy design?

For some, the answer lies in the character of the esnvironment (Landau,
1973; Cobb and Elder. 1981). Some emvironments demand ianovativeness
3 the prce for survival, others will require or permit only small, castioes
mancuvers. If we are willing to deny autonomy Of perposive action oa
the part of institwtions, or focus on the constramts affectiag individaal
actors, then this makes sease. For others, the form of adapeation hikely
1o occur s closely linked 10 the structure of instvtutions { Lindbom, 1977,
Wildavsky, 1979). A decentralized, vaniegated and diverse institution hike
the market will respond in a peecemeal fashion whale a centralzed, hicr-
archical, homsogemeous, isstitution, say, a burcaucratic apparates, will
engage in less tentative strategies.

The point is not that markets camnot foster inmovation, surely they
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<an and do, or that the typxal buresucratc apparatus normally eschews
incremental decision-making, but rather that the structural form of an
institetion places bindsng comstraints om the adaptive behavior of individ.
ual actors. When combined with the enveronmental detesmanism of the
view immediately preceding, this position relegates the institution to an
intervening role while, at the same time, offering prescriptions for struc
taral forms deemed more compatibie to the environments and actors of
interest. Decentralized structures foster adapeation, centralized ones
inkabit #t. The idea that institutions might possess guidance mechasisms
with varviag levels of leaming and adapmm and, further, that they might
employ them deliberately s foreign to this way of thinking,

Bavic Typer of Guidance Mechanismy

In an intriguing analysis of how society manages msk, Wildavsky (1988)
advances two basic strategics that charactenze current policy respoases:
a srategy of resibence, involving & decestralized, rapsdly moving trial
and crror process: and ome of antcipation, where a show-moving central
authority preempts trials in order to avoid error altogether. Not surpeis-
ingly, he argues persuasively for the former as the more desirable way to
adapt 10 uncertaantics abowut safety, The interesting aspect of thas work
for our purposes is that his conclusion » buslt on several claims that seem
incompatible with our guidance-mechanism sotions or. for that matter,
with the des of institgtional autonomy.

For Wildavsky, resilicnce involves learning and antsipation does nol,
accordingly. resibience promotes adaptation to esviconmental change and
antipation doos not. We agree with the claim that learning & generally
SUPENOr 10 NoN-lcarmeng - that s one reason we feature Icarning as a key
guidance function. We disagree. however, that learming occurs i one
predomenant mode (the trial and error form of coaditioned learning) and
that Jearmng and adaptation are synonymowes, Learming is not only more
ubsquitous as an organizatiosal pheaomenos DUl OSCUrs n Ereater vancly.
non-learning from this perspective is a straw man - without some forms of
learning goimg on. an orgamzation, by most accounts, is doomed. The
narrow defimiton of kearniag as tral and errog, howerer, i consistent with
the twin assamptions that learning must be inferred from adaptanon and
that precemeal forms of adaptation are more efficent. A guidance mecha-
nism presupposes just the opposite. To the extent that learssng is necessary
but mot sufficient for adaptation. and that enviroamental selection is a
weak rather than determinamt forve, the guidance-mechanism notion
offers a richer comception of the imstitutional dynamics underlying polscy
forenulation,

If we combane the four levels of leamming with the four kevels of adap-
taton, there are 16 possible guidance mechanisms. Since learning is taken
& a necessary condison for adaptation, however, only 10 of these are
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plasssble; the lowest kevel of kearning will typically permit only the lowest
kevel of adaptatson. while the next higher devel of learning will permit
both the lowest and the next higher level of adaptation, asd so on. The
vanety of mechanisms can be coastrained further by assuming that the
foar mechanisms. lying along the diagonal of the 4X4 matnx of karming
and adaptation shown as Figure 2, subsame the off-diagonal combanations
in thewr operation. Again, the s consistent wilth kearmmg as a necessary
coadition. As illustrazed in Figure 2, a reactive mechanism pairs simple
inal and emror with piecemcal adpastment. At the other extreme, am
anticipatory mechanism paars multiple trals and camulative expectation
with policy innonaton,

Two other mechanisens occapy the intermediate posations; both are
labeled “apprebensinve’ 1o sugpest a posture that & neither purely reactive
nog entirely anticipatory. One w relrospective, in the sense of relving on
historical expenience, while the other is prospective and can accommodate
cxpectations tied 10 some latent assamptions about causal relationships
The appechensive-retroapectine mechasam can generate esther polcy suc-
Cession Of peecemeal adjusiment as respomes. The appredessive-prospec-
tive mechanism, given its capackly 10 interpret coatingencees, extends these
forms of adaptation to include imitation and the use of analogows designs
imstead of histoncally sanctioned omes. Given space limitations, the narra-
BV FCMAinIng CONCENLIAtes more on the reactive and anticpatory mechan-
sans, than on enther of these two less extreme ones.

A simple analogy to reactive and anticipatory gusdance can be found in

Imacwation _ Types of “ANTICERRIDRY”
[Recesign) Guidance =
Mechanisms
Asalogy “APLRENLIVL/
FORMS (Initate) PROGPECTINE"
- 5 |
ADAPTATION
Seccassion _ TAPRREMENG VLS
(Romix) RLteoaraCtivt”
g |
Adyustmers _fTREACTIVET
{Increment )
| | | |
Simple Mitigle timple witiple
Trial & Trials A Triad & Traals A
Ereoe Cumulative Cvpectation Celative
frror Lapeciation
FORMS OF LEARNING
Figaee 2. Basc Types of Guadance Mechannms Asraved Iy Their Disactive Forma of
Adapiaton and Learning
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preventive maistenance and error-based quality comtrol; both depend on
models of famlure, but the former antipates crrors by replacng com-
poacnts before they fail while the latter waies until a threshold defising
noa-random fadlures is crossed before taking any action. An antikipatory
mechanmsm relics heavily on prios informaton 1o dentify exposure 10 mmk
and then acts 1o interrupt the failure-gencratng process before failure can
occur again; wn health care, this mode takes the form of primary preven-
ton, derepting the path of ducase vectors before infection recurs. A
reactive mechanisas, on the other hand, depends upon detection and the
setting of an appropriate threshold for action; thes & secondary prevention
which focuses on keeping conditions from getting worse once performance
has been perceived as impaired. A reactne mechanism respoads 0ot o
mech o some structured memsory of the past or to patterns of error
unfolding over time - as does the anticipatory mode ~ but 10 each error
individually, as it occurs in the immoediate present.

In & reactve mode, detection must be sufficently peecise to separate
ome’s own errors from the errors of others; further, it may be ‘passive’ in
the sense of waiting for performance messages to be brought to the formu-
lator, or “active’, by imvolvimg inspection and aggressive moastoring. Pass-
e error detection s perbaps the more famibar, including examples such
as Hirschmaa's ‘exit” and “voice’ mechanisms (1970) and plaralist notsons
of the “squeaky wheel” serving as an economical. although biased, device
for signaling problems. One convestion cxpressing the stakes n seiting
the appropriate threshold for action is the tradeoff between Type | and
Type 11 response errors. In setting the threshold for defining error, one
must balance the expected comsegquences of missing a failure agaiest those
of acting on false information when there wis no real prodlem,

In effect, the prospects of too Mitle action with potestially disastrous
consequences are weighed against those of too much action and the steady
dissipation of resources. As the cost of “false alarms’ ~ Based oa the
misperceptson of failure - drops relative to the benefits of undertaking
remedial action even on shm evidence, the reactive mode may begin to
resemble the antiopaory one. As this happess, the emphasis will appear
10 shuft from emnimezing the t1al costs associated with response erroes
to minimizing the risks of service disruption and other untoward policy
outcomes. Nonctheless, the reactive mode will conteue 10 base its correc-
tive responses exclusively om ex posr informanion despite aay greater will
ingness to absorb the costs of false positives in its detection deasions.

As a mechanism for managing error, the reactne mode i likely to steer
policy formulatson soward responses that feature the capacity 1o make
ongoing sdjustments based on & continuows but conditional effort to detect
mistakes. Keepeng the scale of the coerective responses small s presumed
10 keep the scale of prospective mistakes small and thus potentially subgect
1o remedy, Noactheless, haviag to wait for errors of a noticeable size 1o
occur means that the timing of responses will always lag behind the con-
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diticas that precipitated the error in the first place. Further, responses
must follow an awkward path of over- and under-correction until they
eventually comverge on a level of perfaormance below the threshold-defin-
ing crror. fronically, as coovergemce proceeds, less and less information
will be available about performance; since the mechanism respoads pri-
manly to error, smaller errors mean loss information (Wesnberg and Wein-
berg, 1979). As a guidance mechanism, then, the respomsive mode has a
built-ia tolerance aot only for detection error but for performance errors
that accumuldate around the margins of its corrective responses.

The amount of information avaslable for piecemeal, corrective adpust-
ments will depend akmost eatizely oa the guidance mechanism’s tolerance
for error. A bagh threshold for error will transmit little information except
in the worst of arcumstances, Of course, by then it msay be 100 late.
Underestimating mastakes o hkely to inhsbit revisions of asy soet; overesti-
mating mistakes, om the other hand, & hkely to have a chilling effect on
change, with any one potentially leading to additional mustakes. In either
event, formulation effectively takes oo a conservative ¢ast and beoomes
bound to the reversibility of any corrective response should error be
detected.

Guidance for Policy Formelation

For a better understanding of the mediating role of guidance mechanisans,
there are two ways 10 proceed, One can proceed inductively by examining
the information requirements behind a particular policy instrument (o
program alternative) and then consider the kinds of gedance mechanisms
that naght accommodate them, inferences can then be drawn o the sor-
mative theoey of policy-making most compatible with that mechanssm.
Alternatively, one can begia with a given theory of policy-making, deduce
its guidance assumptions, tic them to a particular mechanisa, consider the
type of imformation 3t s likely to favor and, finally, assess the instraments
compatible with informatson of this type. Both inductive and deductive
methods should comverge om the same set of conclusions about the hkely
match-ups between theories of formulation and instrament chaices,

For dealing with the guestion of kaowledge transfer, we zero-im on oaly
one segment in the chan of inference mentioned above. Attention focuses
on the imformsation functions of dfferent gusdance mechamisms ~ both
learning and adaptation - and their treatment of knowledge of different
kinds comeng from Wentifiable sources, The question of whether formu-
latson should be guided by feedback from other stages, by results from
poliy rescarch, or by commitments 10 certain operating principles, can
then be addressed with greater awareaess of the normative as well as the
analytcal implications of possible amswers.

As a simple illustration of the inductive approach, comader (he case of
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a tax strecture that both satsfies political constramts on its varability and
provides an acceptable balance bBetween equity and cffciency consider-
stioes, The performance of such a structure as a polcy mstrument, how-
ever, depends directly upoa what government can observe: if the attributes
targeted for taxation are only indirectly observable, there will be a tradeolf
betweoen the costs of obtaning information and the distortions introduced
by relyiag oo indirect measures { Atkanson and Stghtz, 1980). This tradeoff
lies at the heart of the concept of a guidance mechanism that steers policy
improvement, If oblaimag the necessary information is deemed 100 costly
or the nsks of fadure percenved as 100 great, then the class of these
instruments s hkely 10 be ruled owt. a priori. Notice. as well, that the
information demands cflectively translate mio 3 judgment about what
sdmemstratne burdens might feasibly be imposed on the orgasazations
charged with implementation. While there may be an analytical, and
perhaps mormative, link between the design of instruments and their
mmplementation. it is one medisted by guidance comaderations

For the deductive approach, we cas began with the normatne theory of
iacremental policy-making. Borrowing from Goodin's summary of norma-
tive incrementabism (1982), there are two claims bearing darectly on the
maue of guidance and error managemnent. First, 1he real effects of polky
miervestions cannot be antipated pror 1o acteally expenenang them.
And second. even of the effects coukd be antiopated. our evaluative
respomse to them could not be, pror 1o our actually expeniencing them.
Thss mot oaly imphes that policy instruments can oady be refined and
developed as errors ocour, but that the goals these imstruments serve are
themselves hikely to change im response 1o the same emrors. Reactive
gusdance based in traal and error then extends bevond policies o our
schedule of prefereaces about palicies. 1a effect, the threshold for defining
error that forms an imtegral part of reactive mechanisms becomes an

random variable: that is, as errors appear, the threshokd
defining them may be altered in some unforeseen but adaplive way.

Owe pormative fusctson of this adjustment process is 10 reduce oppo-
sitiom (see Braybrooke, 1985). Internal ex anre opposition can be mini
mized through the tentative character of the ends being served by forme-
lations, while external 2x podr opposition can be accommodated through
either redesign or compensation of some kind. From an asticipatory per-
spectne, the key guestion is not whether opposition can be accommadated
by adjusting means and ends but whether we can anticipate it fadiag once
a policy s firmly in place. A recent discussion of desegregation policies by
Hochschild ( 1954) possts up the contrast Between reactive and anticipalosy
modes of guidance. To the extent these policies can be judged a success,
they have not only dverged from a piccemcal approach to formulation
but have rebied oo anticipatory gusdance, assuming that opposition would
dimisash over time so loag as the bulk of necessary changes were intro-
duced all ar oace.
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Along ssmilar bnes, Goodin ievokes the notioa of retrospective ration-
ality drawn from the liserature on patermabsm (1982: 41). Here. the antia-
patory test is whether one can assume that people’s preferences will change
oace the policy has had ns intended cffect, turming isstial opposation into
eventual support. Teme perspectives clearly differ between the anticpatory
and reactive modes and, consequently, so do the kinds of errors they are
Bkely to find important,

Finally, we tarn 10 the issue of knowledge transfer and pay special
attention to the feedback and policy rescarch cestered on a single stage
m the policy process - implementation. The implementation stage of the
process model, in which the proacuncements of govermment are put isto
effect, has taken on increasing smportance in enderstanding policy formu-
lation (Hjerm and Porter, 1981 Sabaticr, 1987). It has been argeed that
a concern for successful smplementation should gude all formedation
activity, While heavy reliance oa strategic mformsation about implemen-
1arson may appear a practical approach to the difficult problem of making
more effective policy. i canm abso make formulation more conservative and
potentially less responsive 10 other Kinds of inpsts (Lander and Peters,
1967). The instiution’s guidance mechanism intervenes between infor-
matson drawn from the later stages of policy-makimg and any cffect it
might bave on subseguent policy actson.

After & thorough review of the poly research on multi-actor policy
implementation, O Toole (1986) comcludes that, perhaps in contrast to
direct feedback there are few well-developed recommendations for policy
formulation to be found in this work, and those that do appear are
isvaniably contradsctory. To some extent, rescarchers may be rebactant to
fashion recommendatsons because of cither ambaguity over the policy
significance of their observations or the perception of basriers to wiiliz-
abon. Those who do make recommendations may find thewr efforts under-
cut by erities withia thels own research commuanity. It & difficult to inspere
much coafidence when there is no consensus on so basic an ssuc as what
constitutes implementation sucoess and fmlure.

Recommendations may reflect certam basic disagreements over effective
strategy. For example. should policy stress management coatrol or flexi-
bility, or should the focus be on changing poly instruments of tightensng
their admantstratson? This is reminiscent of Simon’s (1947) discussion of
the “proverbs of administration”, and their contradictory nature. Alterna-
tively, disagreements may be grounded in different rescarch perspectaves.
By sow, it s clear that observations on implementation looking from the
top-down are markediy different than those made from the bottom
upward, Still, the basse linkage between mmplementatioa and formulation
o bkely 1o assume a similar form in cither case.

For our purposcs, the question s st so much how many recommen-
danons are being made and put to wse, or even how good they are, but
how the bnkage between implementation and formulation takes place -
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when and if it does. The issue of whether implementation studies have
anything worthwhile to offer is put aside in favor of asking how the
formulation process goes about coasaming s more palatable offerings.
The search for a placwble intervening mechanism distinguishes owr

from that common to the knowledge utilization literature. The
fenctions of anahtical information and patterns of substanstive use by
polcy-makers featured in the utilization hierature are generally related 1o
the ssue of impact. In contrast, our concern is with structure and process:
what kinds of systemic mechanisms are operating bebind the scenes, strac-
tanng and coaditioning that impact?

Appraising the quality of the findings emerging from implementation
research becomes Jess important once imformation no longer serves as the
independent vanable whose smpact » of primary mnterest. [astead. these
findings become one source of performance data to be processed by a
guidance mechanism whose character will affect any subsequent policy
response. Information gathered from internal monitoring and detection
devices serves as an alsernative source, hikely to be mxived in some fashion
with data from other sources. Any given gusdance mechanism is Bkely to
admit only a select menu of sources. however, and to process the resulting
mix of information i a distinctive way. As & result, we can expect the
same set of data on the system’s performance of a given policy task to
clicit a wade vanety of remedial respomses, of any are clicited, depending
on the particular mechanism in place.

Whether implementation nformation ¢an serve as a valusble guide
for policy formulatson depends, as we have argued, oo whach guidance
mechanism s in place. Findings from the ‘top-down® approach to
implementation tend 1o be cast in prospective terms, focusing on the
features of a policy that might be changed 1o make it less likely to fail.
Of the two gesdance mechasisms discassed above, only the antiopatory
would respond at all to information of thes soet: it is largely irrelevant to
a reactive mode of error control. On the other hand, findings from the
‘bottom-up’ penspective often emphasaze the capacity 10 adjust means and
ends to accommodate and thereby reduce error om a senial basis. The view
is not prospective o0 much as rotrospective, Here, the #id 10 formulatson
maght come Nt &s desipn prescripaions bat e the form of an expanded
sensory capacity to augment the learning capacity of reactive gudance
mechanisms.

Conclusion

In the abstract, there is a rough paralic] between recent efforts to develop
a theory of policy asalysis and the mstitutsonal theory of policy forme-
lation that we propose here. Both adopt a meta-amalytic penspective on
the links between sormative Iheones and analytical structures; in effect,
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the choice of a mormative theory sets limits on the kinds of analytical
stroctures that are plausible and. in some instances, permissible. Both
are moderately relatvstic in holding that no one analytical structure is
inherently superior and yet cach delimits the Kinds of policy initistives to
be taken seriously. For Bobrow and Dryzek (1987), for example, the
relevast normative theory is a theory of knowledge that leads 1o the
adoption of one asalvtical approach o policy asalyss over another. The
analytscal approach adopted, in tarn, will largely dictate the kinds of
policy inMtiatives under consideration, The meta-analytical problem s to
choose the appropruate appeoach in hight of s ties to a dstinct normative
theory and a given problem context. For Anderson (1987) the analytical
structures in question correspond to modes of analysis and the normative
theory 1o particular phalosophecal iradinons. Here, the meta-anahtical
problem = 10 assere halasced represeataton amoag the most appropriate
modes given the requirements of ideal deliberation.

The meta-analytical features of guidance mechanisms as amalytical struc-
tures are simikar. First, their form vanes across different mormative theor-
s of policy-makmg and thus offers relable clues 10 a gnven theory's
biases toward information and feedback. Second, the mechanism in place
will serve a gatekeeper role that sclectively favors some policy instruments
and istiatives over others. From an emapirical perspective, thas can tell us
much about information requirements and tradeodfs in evaluating prospec-
tive policy instruments, about nstitutonal strategies for error detection
and control, and finally abowt the smpact of sormantive theonies of policy-
makiag on the workangs of the formulation

Under the adverse environmental conditions assocated with interdepen-
dence and unpredictability, the selection of a guidance mechanism will set
the overall comtours of the formulation process and place requarements
oa the performance of instraments that may be independent of objectives
and other ex ante constraimts. Design under adversity, then, s very much
a product of the guidance mechanism impheit in one™s theory of policy
formulation. Rather than assumeng that the ou.p of an instrament will
isfluence the course of implementation or that one's views on implemen:
tation showld shape the design of mstruments, basic assamptions abowt
gusdance that underlie policy-making effectively delimat both formulation
and implementation.

In particular, we are concermed with the effects of formelating polices
as purely reactive 10 events 1 a complex and terbulent enviroament, as
opposed to policies that attempt to anticipate events or involve sufficiently
flexible designs so that chamges in the environmenst 30 not prevent the
attainment of accepeed policy goals. Whale trial and error learming through
incremental adgustments has Jong been accepted by most American ana-
Iysts as the most ‘rational’ manser of making polxy, soch leaming and
information-processing may not be adequate for more complex environ-
ments, The conventional wisdons dictates st the opposite; as enviroo-

™
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ments grow more complex, policy formulation should become more con-
senvative. In the absence of a well-artkulated framework for policy,
however, trial and crror may be no guide at all. If we simply muddie
through without a strong logical and theorencal bass for a given polxy
design. we will have 2o means of understanding the source of many errors
that may occur (Goodin, 1982).

Similarly, other experience-based systems of mformation generation,
such as those tied o vanous diagnoses of implementatson failure, may
suffer from many of the same logical weaknesses. From this perspective,
the question of whetber implementation research can, or perhaps should,
serve as a poscipal source of guidasce for policy formulation takes oo a
mare general, analytical meaming. The guidance provided by implemen-
tation rescarch is best judged in the context of other sources of guidance,
that », as one of & varety of distinct information sources whose influcace

oa formulation will be mediated by the way formulators have imaplicnly
dmen 1o mamage and control their errors. Approaches to error correction
will be bound up with the way errors are detected and appramed, together
these constatute, in systems terms, & “godance mechannm’ for course
assessment and correctson.

Policy formulation can be treated as a dynamic process affected by
imformation comeng from subsegucat stages in the policy-making process.
The assumed complexity and tusbulence of the policy environment will
place the requisite emphasis on the management of perceived errors in
policy performance. The way implementation will affect later rounds of
policy reformulation will be seen 10 depend largely oo the guidance mech-
anises in place. In general, the question of whether or not implementatson
prospects and experiences should be instrumental in fashioning policy
revisions will be amswered ddfferently depending upon one’s sormatine
presusplions abowt policyv-makisg and the gusdance notions these imply,
The idea of a guidance mechansm, while only 2 theoretical fiction, pro-
vides a useful set of concepes for organizing the chacs mtrodoced by
adenitting institutional autonomy at the same time as one embraces 3 more
dvmanss conceplion of the poly process,
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