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ABSTRACT

This thesis looks at a cntical problem in policy analysis--- imits in objectivity
and understanding which hamper policymakers’ and social scientists’ ahility to
cope with complex public policies. Increasing giobal interdependence and
overlapping issue areas have resulted in a policy process which reflects chaos,
confiict and confusion over the causes and effects of different policies. A reliance
on outdated positivistic assumptions has not helped at all. If anything, it has made
matters worse. Instead of positivism's rationalistic, mechanical and linear view of
social dynamics which falsely suggests that perfect obiectivity and understanding
are possible, new insights from post-positivism and an emerging science of
complexity emphasize the impossibility of objectivity, limits in understanding, mutual
causality, circular relations, and interaction within one's environment. Similarly, by
drawing parallels with the dynamics that are at work in natural systems, we
uncover a hew understanding of the farces affecting political systems. Essentially.

this thesis is methodological in nhature.

In this context, by incorporating new ideas and concepts of social dynamics
to the recently developed policy community model. we develop a better
understanding of how different public policies affect and are affected by one
another. What is a policy community? Generally, it is a policy area where varous
actors may converge or have an interest in a certain issue-area. In this context,
this thesis looks at various policy areas, but particularly, the Canadian immigration
policy community to synthesize the elements discussed above. With the apparent
end of the cold war and the relative decline of defence and military-related issues,
more research is needed in the contentious area of immigration policy.

Unfortunately, political science has been slow to pick up on this fact. My analysis



1%

1s meant to be a starting point. However, at the same time there are implications for
a betier understanding of the dynamics at work in all palicy communities. By
offermg a series of recommendations and altemative points of view, my
examination points toward a more participatory policy process and a better ability to
overcome our limits in objectivity and understanding and therefore cope with social

complexity.
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CHAPTER ONE

INTRODUCTION
The purpose of this thesis is to focus on the problems of social complexity
relating to moderr: public policymaking. Two separate {but overlapping) aspects of
complexity--- the problems of objectivity and the limits of understanding social
phenomena hinder the social scientist and the policymaker's ability te develop
governmental policy. Two epistemclogical questions; can we approach societal
problems rationally and objectivelp?'’; and '"if we can attain objectivity, are the
details of our world too complex to understand?'’---- provide the background for my
analysis. However, this is not a thesis concerning the philosophy or sociology of
knowiedge. Instead & is an attempt to explain underlying practical problems in the
formulation of public policy and, in the process, recommend alternative courses of
action. Throughout this thesis | put forward various lustrations {such as Canadian
immigration policy] highlighting important new concepts and ideas in understanding
complexity.  in this context. | propose to tear down the "wvory tower” image of
policy analysis in favowr of a more participatory process. We need to move from
concepts of control and determinism inherent in positivism towards the notion of
self-understanding exhibited in post-positivist thought. In this respect, | will be
applying the new "pohcy community model'” that is recently being developed n

poltical science.

Coleman and Skogstad define a policy community *'to include all actors or
potential actors with a direct oi indirect interest in a policy area or function who
share a common ‘policy focus,' and who, with varying degrees of influence shape
policy outcomes over the long run." Similarly there exist policy nebworks which

“"characterize the relationships among the particular set of actors that forms around
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an issue of importance to the policy community.’1 My task is to introduce the
concepts of evoiution and change [in conjunction with the policy community
model] to vanous policy areas. For example, the immigration policy process is used

in vanous illustrations.

The Random House College Dictionary has eight varping definitions .of
complexity. For example., complexity may mean "an inincate or complicated
association or assemblage of related things, parts, units, etc..'” or ""so complicated
of intiicate as to be hard to understand or deal with."" Perhaps Edgar Mornn has the
best definition; ''the problem of complexity is that of phenomena which cannot b
reduced to the simple thought patterns of the observer. In other words, complexity
will first manifest itself. for the observer, in the form of obscurity, doubt, ambiguity, or
even paradox or contradictions.''2 Regardless of the exact definiion, complexity is
increasingly becoming a sericus problem for policymakers who tip to  "plan' in
today's world. The question is how does the social scientist or political scientist [}

will use these interchangeably thioughout this thesis] or policy analyst deal with it?

Traditional methods in social science relied {and still do) on the Positive
Philosophy of Auguste Comte. Comte argued that man and society couid be
studied in a similar fashion to the natural sciences. He believed that there existed
underlyping universal laws and patterns that applied to chemistip and physics as well
as sociology. Applying the scientific method of observation, testing, and
verification, the social scientist could learn to objectively predict and control his
social environment. Through rational and objective reasoning and logic. not only
could man leamn to understand his environment but then he could reorganize and

change it. Translation; there could be success in public policymaking.
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Hooied in Carlesian rationalism, positivism held that there existed a tangble
objective reality that was within our grasp. Once the social scientist discovered the
underlying laws of reality, rational action [public policy) would be possible.
However, problems soon arose. Society is not like a laboratory where the scientist
could separate himself or herself from his or her object of inquiry and isolate ones'
varnables. The post-positivists {a movement born out of literary criticism and de-
constructionism] attacked such "scientistic”” assumptions and argued that social
scientists can never separate themselves from their object of inquiry--- language
and culture tainted any ‘objective’ foundation of knowledge [of which the Logical
Positivists claimed to exist]. Any foundation or logic was subjective because of the
socialization process experienced by the observer. On another but related level,
later scholars argued against any "foundation,” whether it be objective or
subjective--- that individuals were bound and interacted with the wider natural
environment. Individuals, like other organisms, were both influenced and influential
with the natuwral world. Objectivity was impossible, whether it was inhibited by
social obstacles [language] or natural obstacles [evolutionary interaction with
nature). These perspectives challenged positivist conceptions of objectivity and

rationality on the part of the social scientist.

Nevertheless, even if objectivity were attainable, what about the second
aspect of complexity--- limits in understanding social phenomena? Many
academics argue that policymakers face the '‘planner's paradox''--- for every
answer, there emerge more gquestions. Unfortunately. planning and social
organization is not as easy as Plato would have had us believe. There is no
Philosopher-king! In this sense, F.A. Hayek has argued that for too long. social
scientists have wrongly assumed that they could grasp [in their minds] all of the

necessary details to understand and re-arrange social practices and institutions. In
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this context, limits in understanding seriously hinder the policy analpst's ability to
comprehend the number and variety of activities that are continually shaping social

practices and institutions.

Foliowing an introduction to limits in objectivity and understanding, | look at
modern attempts to cope with complexity. My discussion will revolve around
concepts such as "organized social complexity’' and the policy scierices. Are
modern approaches {such as the policy community model] to policy analysis just
altered forms of positivism or new avenues to rational action? Regardless.
throughout this debate | refer to a varnety of Canadian public polcies [i.e., energy.
foreign policy, and health] in oider to show the reader the link between broad

theoretical issue and day-to-day practical policy problems.

From here, | lead into a discuission of circular reiations, unlike earlier positivist
notions of linear causality and relationships. Linking the notion of circular relations
in natural systems with the policy community model of policymaking, my analysis
focuses on the problems inherent in the making of Canadian immigration and
refugee policy. Essentially, how do concepts such as objectivity and limits in
understanding relate to the complexities of Canada's immigration policy community?
On another note, why do | use more illustrations of immigration policy and less of
foreign, health, or economic policies, or federal-provincial relations? Precisely
because immigration incorporates all of these issues, and morel. Traditionally.
many other policies have dominated mainstream political science f{i.e., defence,
energy. and trade]. Yet evidence suggests that immigration research is moving
from the periphery to the forefront in academic {and media) circles. In this context,
new appioaches and analyses are indeed a welcome addition to the present

literature available. Yet let it be clear that this is intended to be a thesis that is



methodological in nature, and my analysis will incorpoiate a variety of policy aieas.
i P 3

not just immigration.

Today many critics charge that Canadian immigration policy is in a disarray
and is not coping with the increasing rate of immigrants and refugees entering
Canada. If this is true, why is it the case? One could argue that overlapping areas
of jurisdiction, the post-World War Il emergence of non-governmental organizations
and lobby groups, the many structural [cabinet and bureaucratic) reforms that have
been inihated by different prime ministers, and the domestication of Canada's
foreign relations represents a very complex environment for policymakers to
manage. Change and flux are constant features in the policy process. By
adopting th = policy community model in our analysis we see numerous policy actors
with narmow and parochial interests that perceive {in '"ther own realty'’] the
community i different ways. (in chapter 4 | provide evidence of this parochialism in
interviews that I've conducted with vanous actors at different vantage points in the

immigration policy process).

How do we deal with limits in objectivity and understanding immigration
policy? The answer may lie in an awareness of the mutual interdependence of
actors and events with one another. \We may be able to cope [somewhat] but not

conquer complexity if we recognize that one is just a part of the broader policy

[environment] commumity in which one acts. Cooperation and self-understanding

may lessen conflict resulting in an awareness of the bigger picture. Increased
awareness [of the varied perception of problems]j will help guide policy actors and
social scientists. Through interpretation and dialogue rather than observation and
contiol, we may be better equipped intellectually to intervene and deal with the
numerous variables that affect immigration policy. With respect to immigration

policy. Alan Nash of the Institute for Research on Public Policy argues
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It is in our ability to confront and resolve these contradictions [and
complexities] that workable and humane solutions will be found to the
public policy dilemma now facing Canada, and it is in ow ability to
acknowledge these contiadictions that an understanding at the issue
lies.3
Although my analysis 18 concerning immigration problems, whether it be health,
trade. or forestry policy. social complexity is the major obstacle to the policy analyst.
The task of this thesis is not to denigrate the abilities of political scientists but rather
to offer hope and recommendations that will enable actors to participate more

democratically in policy formulation and in the process help the policymakers in

coping with complexity.
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CHAPTER TWO
DOES OBJECTIVITY EXIST? THE POSITIVIST - POST-
POSITIVIST DEBATE
Policy analysts have not given up their security blanket- positivistic
methods and assumptions towards the study of social phenomena. In an effort to
be taken seriously as scientists, it was assumed that social behaviour could be
examined in a fashion not unlike the study of atoms and molecules in the natural
sciences. The scientist could isolate his or her variables under observation and
separate himself or herself from ones' object of inquiry. Posttivism embodies the
notion that the scientist could be an objective cobserver, simply describing the
facts at hand. By applying the scientific method of observation, one would
eventuallpy come to an understanding of the underlying causes and effects of
natural and social events. This chapter challenges the positivist conceptions of
policy analysis and in the process describes alternative views towards objectivity
and understanding. The implications of such a challenge poit towards a more

patticipatory policy process for actors in the general populace.

As an eatly contributor to positivist thought, Auguste Comte argued that the
social sciences in general should be seen as a process building from the simple to
the complex. from the bottom to the top. not unlike the construction of a brick
building. The simplest of sciences [chemistiy/physics] would provide the
necessary building blocks for an eventual understanding of the more complex

sciences [sociology). In Positive Philosophy, Comte writes:

The rational method of observation becomes more necessary in proportion
to the complexity of the phenomena, amid which the observer would not
know what he ought to look or act in the facts before his eyes. but for the
guidance of preparatory theery; and thus it is by the connection of the

foregoing facts we leam too [see] the facts that follow.1
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Comte's goal was to cut loose the historical chains of theology and metaphysics,
things which could never be scientffically werified as "objective truths.™
Contemporary public policy can be traced back to Comte's view that ‘‘the Positive
Philosophy offers the only solid basis for... social re-organization.’2 “With positivism,
rational action [1.e., public policy] i1s possible when the scientist unlocks the secrets
of the universe and discovers the underlping causes that influence social and
natural events. There existed a tangible and objective reality, that was potentially

in the grasp of science.

Although Comte should be regarded as a major influence on positivism, it
was the philosophers and scientists of the Vienna Circle that gave substance to it.3
Like Comte, they argued for a unified science and attempted to develop a
universal scientific language. For the Vienna Circle, [also khown as the logical
positivists] there was science and "nonsense.” By applying the verfication
principle [as part of the scientific method), only that which could be observed and
verified was considered truth or factual. The rest was metaphysics. By merging
logic and empincism, logical positivism embodied a Cartesian outlook on the
world. 4 The Vienna Ciicle believed; {1). there exists an objective reality, [2]. the
observer can separate himself from his object of inquiry, {3). there was a need for
parsimony and generalizations were not only possible but necessary, {4). causes
and effects occured in linear fashion, [5). the observer can take part in value-free
research. Through a process of scientific experimentation {often described as the
hypothetico-deductive model), the experiences of the observer could be translated
into sense-data, which could provide the bedrock or foundation from which himself
or herself and other researchers can rationally constiuct an objective picture of the
world. From sense-data, the scientist can discover higher universal laws through

induction. The logical positivists relied on Anstotle's view that ''experience...
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provides the startihg point for... art and science.'s Carnap argued that
“verification means testing on the basis of experience."'6 However, isn't the
process of experiencing something an individual and personal experience?
Therefore, would it not be a subjective process? What role do psychological and
social factors play in experiencing things? Oldroyd describes Kant's position on the

matter; ... the mind brings something to the analysis... whether this ‘apron’
component arises within the ‘ego,' the neuronal synapses, the social structure, or

whatever, is not the point at issue. The thing is that it is not to be ighored."'7

Faced with this dilemma, the Viernna Circle tned to develop a scientific
language which would enable sense-data to be tested "inter-subjectively’’ between
scientists. Thus subjective experiences could be “‘objectified.”! As an active
member of the Circle, Mortnis had argued that "there are certain experiences that
are defacto as far as direct experience is concemned." However, 'the important
point is that... potential intersubjectivity [thus objectivity is possible with] every
meaning."" He provides an example;

The fact that Y1 and Y2 do not stand in relation to each other's direct
expeiience of X1 does not prevent them from both experiencing X, or from
indirectly designating {and so indirectly experiencing] by the use of signs
the expenence relations in which the other stands--- for under certain
circumstances an object which cannot be directly experienced can,
nonetheless, be denoted X made to be objective].''8

By testing experiences inter-subjectively, problems that surrounded the limits of

objectivity could be solved.S

Nonetheless there are still problems present. A group of scientists from the
same social envilonment may conduct a variety of inter-subjective tests for
objectivity, yet by adhering to the same paradigm or outlook. of the world are they

really critically examining their assumptions? Hardly. They are constrained by theu
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tools of analysis--- they define science and rationality according to arbritary
standards. Polanyi describes how science approaches the study of social
phenomena in an arbritary manner. scientists too often accept each other's
account of the tiuth. There is a definite fack of critical self-examination, 10 both in
the theories used and the facts espoused. Regardless, Camap disputed that
external influences affect a scientist's research. His "account of cognition and
Togical construction! of the world was still essentially based on the assumption of a
‘'white paper' [or tabuia rasa]j theory of the mind.""11 Observations and descriptions
could occur in a vacuum. A "schematized description of an imaginary procedure,
consisting of rationally prescribed steps.''12 provided hope for a “philosopher-king"
type of role for the social scientist. Plato descrnbed this ideal as, '""one who is so
high-minded and whose thought can contemplate afl time and all existence."'13
Vet the logical positivists image of the social scientist as a pure technocrat seeking

to verify his theones and facts was a source of concern for Karl Popper.

Although Popper held informal discussions with members of the Vienna
Circle, he was not a member himself. In fact, his position in terms of scientific
investigation techniques is somewhat confusing. On the one hand, he accepted
their principles that there existed a tangble reality (truth) somewhere "out there."
Similarly, he believed that the scientist could maintain objective and value-free
research. However, on the other hand he argued that "there must be many

theoretical systems with a logical structure’ and that 'there are a great many--

presumably infinte number-- of ‘logically possible worlds.™  Yet he seems to

contradict himself in the same paragraph when he says ' the system called

‘empirical science’ is intended... to represent the 'real world' [sic]... the ‘'world of our
experience"'14 Does Popper mean that there may be multiple realties, yet

empirical scientific reality is the most tangible and acceptable reality? In any event,
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for Popper the objective world is "that [which] has been subjected to tests, and
has stood up to tests.'"15 Like the Vienna Ciicle, he alsc wanted to establish a
point of demarcation between science and "'nonsense.” Yet he differed with the
logical positivists on the verification principle. For Popper. the criterion of the
scientific status of a theory is its falsifiability, or refutability, or testibility, not its
conformity. Similarly, “"there is no such thing as induction [only deduction]. Thus
inference to theories from singular statements which are ‘verified by experience’... is
logically inadmissable.”16 In a later article he argued that 'confirming a theory
means very little if we have not tied and faied. to discover refutations... For f we
are uncritical we shall always find what we want. we shall look for and find
confirmations, and we shall look away from and not see whatever might be
dangerous to our pet theonies.""17 In other words, the scierntist can theoretically
prove that a fact is not true [falsify) but never prove a fact to be tiue [verify).
Popper's ideas suggest that objective reality is less tangible than the Vienna Cicle
had onginally argued.

In this context. were Popper's ideas diamatically different from the logical
posttivists? Hardk. Hawkesworth describes how both treat explanation, control
and prediction as equivalent concepts, both are committed to scientific progress (in
the study of social behaviour) dependent on the use of the hypothetico-deductive
method of testing scientific claims and [most important in terms of this analysis) both

conceptions of science are committed to the idea that the objectivity of science

rests upon an appeal to the facts.18 Although he adhefes to the notion of
objective science, Popper should be credited with contributing a critical element

(falsification]} to the scientific method. Unlike Comte and Morris, he believed "the
empirical basis of objective science has nothing 'absolute’ about it. Science does

not rest upon rock bottom.""19 Nonetheless, he still argues that objectivity can be
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attained with intersubjective testing.2C Therefore, how should we characternze

Popper? In the final analysis he should be described as a "pseudo’ positivist.

Whether a pseudo-positivist or a logical positivist. many critical theorists
charge that Popper and the Vienna Cucle were scientistic in their approach
towards analysis of social phenomena. What is scientism? It is described as "'an
addiction to science. Among the signs of scientism are the habit of dividing all
thought into two categories, up-to-date scientific knowledge and nonsense, the
view that the mathematical sciences and the large laboratory offer the only
permmissable models for success--- fully empioying the mind or organizing effort.""21
Modern policy analysis often mimors scientism.  Whether it be the economist
describing exchange rate patterns or the political scientist looking at vohtng
behaviour, policy analysts in general too often rely only on technical and
quantitative aspects in analyzing policies. This isn't to deny the fact that statistical
and quantitative technigques are valuable to policymakers, but there is a danger in
excessive rehance on such techniques. As Richard Weaver states

Extensive use of quantitative data in policy analysis can be understoad In
terms of a rhetorical strategy designed to disarm the reader; for the realism
exuded by the guantitative measwres undermines non-experts’ citical
responses (they can't argue with the facts'], while simultaneously validating
highly mplausible claims.22

Scientism in policy anaiysis has negative implications for democracy. This is
because tt legitimizes the "vory tower'' positivistic image of the social sciences,
and suggests the general populace are not intellectually equipped to participate in
the policy process. Similarly, scientistic approaches are limited in coping with
modem complex policy problems. For example, today there exist overlapping and
interdependent political and social issues in policymaking (Le.. foreign policy,

environmental, trade. and immigration policy]l. In this sense, more qualitative
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approaches, such as dialogue and discussicn may be more effective and
democratic than quantitative techniques. Qualitative approaches accept the
increasing number and differentiation of actors that are becoming mvolved and
affecting the policy process. Different perceptions of social problems and limits in
objectivity need to be investigated further.

In his analysis, Wittgenstein divectly attacks positivists concepts of objective
reality. lronically. Wittgenstein's earlier thoughts were an important source and
impetus for the Vienna Ciucle. The Vienna Circle relbed on his Tractactus (a
precussor to his Philosophical investigations] as a foundation for thew analysis of
social phenomena. Unlke Comte and the logical postivists who sought to develop
a unified scientific language. Wittgenstein came to realize that language itself is
the main obstacle in observing the world in an objective marner. He wiote; “'The
limits of my language mean the lmits of my world..."'24 He descrnbes how one's
perception of the world is shaped [and rationalized] by language. The problem is
that words are context-bound to the language and culture of which one is
speaking. For example. in the French language the pronouns “la" and "le'" are
used to differentiate between feminine and masculine. Similarly, in English we may
say {in regard to the new automobie we bought] --- "doesn’t she look great?"
Although the English and French languages incorporate such a word, how do
languages with no conception of the word ''she' undeistand the meaning of
"doesn't she [the car] look great?" When one speaks a language, there is always
meaning attached to &t by the observer. Wittgenstein elaborates further;

"eur oai b e le 118 r’lntgl’
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using it in a sense you are familair with- as if the sense were an atmosphere
accompanying the woird which it camied with it into every kind of
application.25

eunression. don't _',90!..'&7 Well then- | am
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In tying to make sense of the woild, language and cultre influences one's

perception of reality;

One thinks that one is tracing the outline of the thing's nature [i.e., policy

problem] over and over again, and one is merely tracing around the frame

through which we look at it... [the frame- language and culture] holds us

captive and we cannot get outside of it.26

Interestingly, Wittgenstein's criticisms of objectivity has parallels with Berger

and Luckmann's argument that individuals go through a process of primary and
secondary socialization. Boath suggest a frame through which we observe the
world. This process results in the social construction of reality.27 In prmary
sociakzation individuals from biith have their world fikered to them by parents or
adoptive parents. The social structure and culture of the parents is passed down
as objective reality to the child. Later, in eary adulthood, secondary socialization
mvolves "the internalization of institution or institution-based sub-worlds... What we
have in mind here is ‘specialized knowledge'... knowledge that anses as a result of
the division of labour and whose 'camiers’ are inshtutionally defined.''28 In other
words. the individual throughout his or her life is subjected to ongoing sociafly and
culturally determined influences. As a result, this affects his own self-
understanding. The implications of this are important. Berger and Luckmann's
position challenges liberal ideas that individuals can freely choose and consciously
make their own decisions. Along the lines of Wittgenstein, the authors point out
that although 'language has the quality of objectivity,” the paradox is that
"language. as an objective thing, is denved from subjective elements [or
experniences].'’ Similarly, “language provides me with a ready-made possibility for
the ongoing objectification of my unfolding expenences.” Therefore as an
objectfied thing, language can then "have meaning not only to myself but also to

my fellow men."23 When the logical positivists were seeking to implement
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intersubjective testing m order to transform subjectivity into objectivity, they were
engaged in Berger and Luckmann's socialization process. Does science have a
habit of tiying to tumn subjective elements into objective in order to legitimatize its

claim to be scientific? Thomas Kuhn thought so.

Kuhn suggests that science is an urational and subjective enterprise. At
each perniod in history, scientists have held certain perceptions of objectivity and
the reality of the world. The scientific perception of the day is considered to be
nomal_science. Scientists adherning to the nomal science of the time (for

examplie when individuals held an Arnistotlean view of the umverse] will defend thex

positions tenaciously. In contrast to the logical positivists, Kuhn beleves that
science should not be peiceived as a near, step-by-step process. buiding up from
the simple to the complex. Rather, he argues that scientific knowledge s anything
but cumulative and lnear. Change in noimal science occurs only when it goes
through a "'crisis.” A crisis occurs when traditional theories and methodologies
cannot cope with emeiging pioblems and inconsistencies for the scientist
Somebody else comes up with a better idea of how science should explan and
piovide order to the laws of the universe. What results 1s a new scientific
paradigm. Kuhn remarks

The transition from a paradigm in crisis to a new one from which a new
tradition of nommal science can emerge is far from a cumulative piocess,
onhe achieved by an articulation or extension of the old paradigm. Rather it
is a recenstiuction of the field from new fundamentals. a reconstruction
that changes some of the field's most elementary theoretical
generalizations... When the translation 1s complete. the profession will have
changed its view of the field [and world], its methods and its goals. 30

Galleo's scientific discoveries did not build on Arnistotle's theory, he destroyed it. 31
In the context of modern policymaking. do the policy analysts of today

practice a form of normal science? Are relatively recent trends in post-posttivism [to
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be discussed further on} and critical theory reflective of a paradigmatic "'crisis" in
policy analysis? Many scholars 32 indeed argue that social science, more than
ever, may be gomng through a crisis, in that traditional notions of objectivity and
limts in understanding are inappropriate in today's world. If we do move towaids a
new ''noimal science.” the analpst "'who embraces a new paradigm is like the man
wearing inverted glasses. Confronting the same constellation of objects before,
and knowing he does so. he nevertheless finds them transformed through and
through n many of they details.”'33 Fuithermore, when we confront our basic
assumptions, if one compares the nnumerable cultures and societies in the world,

there are definitely many different “lenses’ through which to see reality.

Somewhat related to Kuhn's thoughts, yet on a more subconscious level,
Michael Polanyi also raises contentious questions regarding the legitimacy and
objectivity of social science. For Kuhn, the 'lenses” or paradigms can be
consciously changed. however Polanyi aigues that the "lenses' are fixed. In Tacit
Dimension. he descrnbes how all individuals possess tacit knowledge. Tacit
knowledge means that "we know more than we can ever tell."'34 Scientists take
for granted as truth what other scientists [of whom he or she may have never
known] claim s true. Thus;

‘We have seen that the kradition of science induces its own renewal by
bearing on a reality beyond [individual] experience; now we find likewise
that each scientist's knowledge of his own neighbourhood bears on the
whole of science far beyond his own expenence. This is how he contiols

the standards of science indirectly, on the same footing of independence

as all others do, while submitting to their control of his own wark n retun.

{Thus] we have seen that the scientist can conceive problems and pursue
ther investigation only by believing in a hidden reality on which science

bears.”'35

if scientists tacitly accept and rely upon knowledge that they do not possess, are
they not flisting with metaphysics? As the scientist accepts the truth and objectivity
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of feliow scientists, from which he may [unconsciously and/or tacitly} incorporate
into his own analysis, the general populace in tumn unquestionably accepts the
legitimacy of that scientist's conclusions. What are the implications of this? Does
the concept of tacit knowiedge contribute [in an indirect way] to the elitist

character of policy analysis?

On a broader theoretical level, the university degree does not guarantee
objectivity, but it can legitimize power relationships in society. Critical theorists such
as Micheil Foucault identify this as a major criticism of positivist epistemology.
Concepts such as rational control and prediction contribute to forms of [anti-
democtatic] social engineenng by a centtalized authonty. In claiming to be value-
free and neutral n ther inquity, social science has histoncally legitimized its
hierachical position in society. But as | have shown, sefious questions surround
“value-free' research. Multiple languages, different socialization processes and
peiceptions call nto question the Cartesian idea that there exists one tangible and
accessible objective reality. In acknowiedaging the limited natwe of positivist social
science, the policy scieritist soon reahizes that

he is no longer alone, but in a world populated by other actors, decision-
makers, staff and clients, where skills and insights may vary, even though
they may still be assumed to be fully cooperative. The decision-maker's
setiing is no longer the single office but now includes several offices, each
inhabted by a relevant person, al connected by telephone, mail or
computer services. The setting is now socially differentiated, a division of
labour creeps in.  interpretations of the problem are also differentiated nows:
Chents [i.e. other actors i the policy community] are hikely to perceive the
problem differently than the staff does and the decision-maker no doubt

appreciates aspects of the situation that neither clients nor staff do [and
vice versa). Information is now not only imperfect but is also of varying
q1“1.=ﬂﬂu Tne nows hecomes a socialle p’;ecieus resource. Not en!y is it
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mited, but different actors will also have different amounts of time to
devote to the decision or problems at hand. 36



The above statement by Forester reflects a battle similar to that
policymakers and analysts face in their effort to cope with the complexities of
Canadian immigration policy. Reiterating Morin's position on complexity {from
chapter one), the problems faced by policy actors marufest themselves in obscurity,
doubt, ambiguity, paradox and contradicition. Increased forms of participation on
the part of the general populace would help in coping with complexity. ‘Yet how
easy will it be to tear down the "ivory tower' and technocratic image of the policy
process? Will technocracy acquiesce to post-positivist proponents and less
powerful and influential policy acters? Or is social science in for a prolonged
intellectual battle? A key issue at stake is the relationship of knowledge to power
Michel Foucault has argued that traditional forms of knowledge., whether t be
Agistotle’s physics of the ideas of the Vienna Circle, have kept down and classified
other forms of knowledge as "nonsense.”’ Knowledge and power go hand in hand.
Normal science must be maintained. Foucault argues that although neutrality may
be the desired ideal, it is nonetheless naive and false. The emerging post-positivist

movement strives for understandmg society rather than controlling and engineering

it. It questions objectivity on the part of all actors and asserts that complexity can
only be dealt with when dialogue and mutual interaction [on a level playing field)

take place. As such, the implications for policy analysis cannot be ignored any

longer.

{2). THE POST-POSITIVIST MOVEMENT -MULTIPLE
REALITIES AND MULTIPLE CAUSES

In part . post-positivism emerged out of the post-modern movement of literary
criticism. It can be described as inverted Cartesianism--- it turns earlier notions of

science upside down. The task of the social scientist is to de-construct “texts."
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whether it be literary, philosophical or social text. However, to the lay person, what
is "'de-constructionism?'’ How is it related to policy analysis? Stephen Cox provides
a good definition;

De-construction is purnortedly able to demonstrate that all ideclogies are
without ultimate ‘ground’ and that no text can totalize iself in the sense of
offering a complete vicw of the truth.... The de-constiuctive attack on
totalization normally entalls an attack on ali those pretentions to be
objective understanding traditionally associated with the liberal study of
philosophy and literature. 37

{Champion adds that a literarv or social] text can be described as the
intentional product of a creative individual, or & is better seen as the
product of social, historical, linguistic or some other non-individual
determinants. [Most wnportantly, he asks] can we ever hope to approach
some consensus in ow descriptions and evaluations? 0Or does the
richness and complexity of literary texts generate an infinity of
interpretations which defy anp clam that some descriptions and
evaluations are better than others. 38
Unlike the natural scientists who observe atomic and chemical reactions. the
political scientists. when observing social phenomena and human interaction, must
interpret the meaning of behaviowr and then interpret it in the context of the
language and culture which it takes place. [There is no need to re-hash
Wittgenstein, Berger and Luckmann, Kuhn, and Polanyi arguments here]. For this
reason the social sciences are mote akin to literary cnticism . "Human actions, like
texts, have meaning for both the persons who perform them and for those
witnessing the performarice. Yet, some of these meanings may not cohere with of
cornrespond to others.... And so human actions. like texts--- characteristically require
interpretation in order to understand them."'33 |n order to interpret text, one has to
de-constiuct, take
assumptions concemning liberalism's positive views of the individual's power of

choice. intention and rational understanding.40 Yet how does all this tie in with

political science and policy analysis? Precisely because it ties to understand the
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relationship between knowledge and power. As Patti Lather notes, "'post-modern
thought and practice open up a new avenue for unmasking the politics of

ntellectual life."'41

A major impetus behind post-positivist thought was Michel Foucault. For
Foucault, knowledge and power could not exist without one another. Traditionally
the knowledge-power stiuctures in societies “kept down' and subjugated cther
knowledges.42 It encouraged an elitist and technhocratic [iLe., positivistic)
approach towards knowledge. As (Gibbons argues ‘'the development of any
particular discourse of knowledge and truth makes a particular set of power
relations, and the existence of any set of power relations makes some discussions
of truth possible while excluding others.''43 Michael Polanyi would agree.
Reiterating Nancy Hartsock, Lather points out "the diverse and disorderly others
[are] beginning to chip away at the social and political power of the theorzer,
creating a plurality of sites from which the world is spoken.”’44 Gibbons adds that
any given objective truth predominates not because it is more truthful than others,
but because of its relationship to power relations. 45 |s there any parallel to policy
analysts who consult or hold prestigious positions at the top of Canada's
Department of E xternal Affairs or Employment and Immigration, or tenured university
professors who receive grants from government? Does the fact that polcy
analysts play a predominant role in the inner circle of policy communities {a concept
more fullp discussed in chapter four) paraliel Foucault's concept of knowledge and
power? Is the knowledge espoused by lobby groups on the penphery of
government kept down or less “'scientific’ than others? One could argue that
policy analysts in the inner circle of the policy process are coping with ther own
weaknesses by increasingly creating networks with other individuals who possess

other knowledges.46 In effect. the hegemonic power relations of the past may
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slowly be breaking up towards a more participatory policy process. It could be
argued that the various interest groups, associations, municipal and provincial
governments, and business organizations, may be the emergent '‘subjugated"
knowledges of which Foucault speaks. This suggests that there are indeed a
vanety of perceptions of social problems, and that limits in objectivity and
understanding may be overcome with the help of ''emergent’ [previously
subjugated] knowledges. As Foucauit poirts out, when we look at relationships in
the policy process. power should be examined "'where it becomes capillary. that is,
in #s more regional and local forms and institutions."'47 Leslie Pal supports the
view that a more phlualist model of policymaking iIs emeiging, in that al westen
democracies in recent years have seen an explosion of think tanks, centres, and
instiites. 48 For exampile, in examinng the proliferation of women's groups
involved n policy issues, Sandra Burt outlines the change that has taken place
between from the years 1965 to 19839. 49 Similarly. In the Canadian immigration
policy community, the federal and provincial govermnments have come to rely on
such gioups as the Launer Instiute, Hastings Institute, Fraser Institute, Institute for
Research on Public Policy. as well as numerous others. Limits in objectivity and
Foucauldian concepts of knowledge and power are important in terms of recent
trends in the policymaking process. Thus "definitions of problems in a pluralist
environment [have] become muiltiple.'’50 Furthermore, the “hired gun'’ image of
the social scientist 51 is slowly being replaced by post-positivist conceptions of

social science.
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According to Lincoln and Guba, 52 the fundamental differences between

positivists and post-positivists are;

POSITIVISM POSTPOSITIVISM
(1] Single Multiple

[2) Hierarchy Heterarchy

(3) Mechanical Holographic

(4) Determinate Indeterminate

(5) Linearly Causal Mutually Causal

(6) Objective Perspective [subjective]

(1). From the simple to the complex: Mo longer can one part of society be seen

and entirely separated, isolated and, examined [in a ‘black box' fashion) as if it were

not part of a larger envitonment.

(2). From hteraichy to heterarchic_concepts of order: If there exist social/cultural

orders, they may exist stde by side. not one on top of another. There is growing
doubt that real orders exist at all, that they are compesed by human thinking rather
than legitimated by the Law of Natuwie.

{3). From mechanical to holographic _imaging: Previously social scientists

perceived the laws of the universe in terms of Newtonian mechanics. However,
Olgilvie and Schwartz argue we find that information of the world "is distributed
throughout--— that at each point information about the whole is contained in the
paits. [n this sense, everthing is interconnected bke a vast network of inference
patterns, having been generated by the same dynamic process and containing the

whole in the part."53



(4). Fiom determinancy to indeteiminancy: Social Scientists had previously

assumed that events and human behaviour were deterministic and predictive. In
contrast, post-positivism suggests that social and natural events may be described

at times as chaotic and cannot be pre-determined. Flux is inherent in the system.

[5). From linear to mutual causality: No longer accepting an "A causes B resulting

in C approach.’ observers are now aware that there is mutual causality--- numerous
vanables interact and mutually affect one another. {For example, this is why it's

often very difficult to predict economic cycles).

(6). From objective to perspective: Objectivity is an illusion. Socialization,
language, professional status, biological constraints and, other factors affect a
persons’ perception of reality. As Graham Allison once said, "whete you stand
depends on where you sit'’ on an issue. As Olgidvie and Schwartz point out *'we
see a shift from the ‘absolute’ truth discovered by the ‘right' method toward a
plusality of kinds of knowledge explored by a multiplicity of methods."'54

Rita Mae Kelly adds that, 'the move away from postivism and the
developing consensus that we live in a socially constructed realty poses sharp
challenges to the rational-actor model of decision-making and raises questions
about the utility as well as accuracy of knear, rstrumentalist, deterministic policy
studies.”55 This new methodology focuses on ''symbolic nteractionism’ whereby
individuals involved in the policy community construct ther own meanings and
reality of what the problems and what the solutions should be.

Traditionally, the main task (or obsession] of the palitical scientist has been
to master certainty and predictability and not be vulnerable to chance. Positivists
bekeved that chance and unpredictability de-legitimized the scientific. objective
and rationalistic nature of ther profession. [Comte and Popper wanted science to
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avoid becoming another form of metaphysics or "'nonsense'’]. Unfortunately they
missed a key point. As purposive beings that often behave unpredictably,
individuals should not be considered as acting in a certain and rational manner.
Instead, individuals attach emotion and meaning to their behaviour. Therefore this
upsets the political scientist's ahility to predict and control. In this sense.,our efforts
need to focus on understanding the meaning that is attached to behaviour. rather

than naively trying to predict behaviour.

In this context. post-positivist policy analysis suggests a more educated
rather than social engineering approach to social and poiitical problems. On a
practical level policy analysis “'denives its justificatory force from its capacity to

illuminate the contentious dimensions of policy guestions [my emphasis], to identify

the defects and to elucidate the poltical implications of contending
prescnptions.''57 In this process, analysts must interpret the meaning and
perceptions of those involved in the policy community. Essentially, one must

practice the art of hermeneutics.

In trying to interpret “'social texts,'' the policy analyst tries to discover the
meaning that people attach to therr interaction with others. Hermeneutics, also
known as interpretive social science, aims to ‘'uncover the internal coherence
amongst ideas, beliefs, intentions, actions, and practices, to show how the
understanding of participants makes sense in terms of the institutions and
relationships within which they are located."'58 The analyst has to interpret the
personal meaning behind an action. When an individual votes, what is his
motivation? Loyai support for the opposition party? A desire to have a pnime
minister or certain member of the legislature elected? Similarly, when individuals
voted in East Germany for German re-unification, the meaning of their vote may

have differed from someone's in West Germany. Whatever the case at hand, the
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social scientist's abifity to understand politicai actors depends upon his or her ability

to captuie thelr reasons and rationales for acting as they do in a given situation.60

If policy analysts [practicing hermeneutics) are better able toc help policy
actors understand one ancther, a more cocperative policy process will emerge.
Without mutual understanding and adjustment among actors there results confhict,
mistrust, poor communication, resertment and a suppresion of ceitain
knowledges. There are numercus examples in Canadian history where an
adversarial and hostile policy enviionment [because actors did not understand or
misperceived the actions of others] made problems worse rather than better. For
example, a varety of conflicting interpretations surmounded the Trudeau
Administration’s National Energy Program in the early 1980's.  Simidarly, the June
1990 failure of the Meech l.ake Acr.ord was interpreted many different ways. In
this context, a policy analysis that can interpret the actions of policy actors,

creates the conditions for mutual understanding between different members
of the same social order or between the members of different social orders,
which is to say that it makes possible communication between them where
none existed before, or where it did exist. such a communication was
distorted [by parochialism and self-centeredness] The aim of interpretive
social science is to make possible a successful dialogue in speaking and
acting between different social actors or within oneself.61

Forms of interpretive social theory include Farr's situational analysis and Fay's

educative model.62 Both approaches point toward a self-understanding of actors.

in this respect they offer opportunities for what Hawkesworth describes as the
applied pluralist model of policymaking (in contrast to the traditional social science
model). Additionally, policymakers are better able to cope with increasing social
complexity. For example, the policy analyst may be able to facilitate better dialogue
and understanding betweén actors at the Ministries of Employment and Immigration

and External Affairs with respect to conflicts over foreign and immigration policy.
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Ever since Employment and Immigration’s foreign offices have moved under the
control of Extemal Affairs in the early 1380's. immigration officials have often fek a

sense of alienation and distrust for their Extermnal superiors. An interpretive social

scientist could offer hope to this situation.

Regardless. the role for the policy analyst points toward new forms of self-
understanding. "“The setting for most social problems is highly interconnected.
Overlappiag interactions among elements, positive and negative feedback control
loops, and non-linear relationships inhere in social systems that are in a continual
state of change.''64 These concepts dispel the former positivist single [and linear]
dimensional approaches to political behaviour and add a second dimension.
However, there is yet a third dimension that has implications for objectivity in the
pokcy process. The notion that social systems are capable of self-producing/self-
orgahizing also poses senous epistemological questions to social science. As
Daneke stated, “Ancother and perhaps more isolated attempt at escaping the static-
mechanistic world view of traditional science has been the adoption of the
methods and concepts of biology."'65 In other words, to what extent do biological
and societal evolution comrespond? Are there relevant metaphors or ways of
thinking which can be imported from evolutionary biclogy into policy analysis to
make sense of a mukidimensional process of change? Does biology provide us
with the concepts we need to move away from a “'static-mechanistic world view?"
In the following section | touch on some of these emerging ideas, and how they

relate in a practical manner to policy analysis.
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(31. ADOUBLE DILEMMA: NEW DIBECTIONS IN THE SEPARATE
BUT OVERILAPPING PROBLEMS OF OBJECTIVITY AND
UNDERSTANDING

"Men do not fike to think that they are bound by the same necessity as
other natwal phenomena.” Emile Durkheim
Modemity 1s predicated on the notion that individuals are the masters of their
own fate. However, one could argue that man is an ambiguous creature acting in
an ambiguous environment. On the one hand we are natural beings, yet on the
other hand we are purposive. in that we attach meaning and intention to our
actions. Do social systems compare with natural systems? E ssentialiy, the process

of evolution and change is simiiar in both situations.

Summanzing Prigogine and Stenger's Order Out of Chaos, Daneke describes

that

all systems contain subsystems which are continually fluctuating.' At times,
a single fluctuation or combination of them may become so powerful, as a
result of a positive feedback that it shatters the pre-existing organization.
At this revolutionary movement-- the authors call & a 'singular movement’ or
a 'bifurcation’ point -- # is inherently impossible to determine in advance
which direction change will take: whether the system disintegrates into
‘chaos’ or ieaps to a new, more differentiated, higher level of 'order’ or
organization which they call a ‘dissipative stiucture.’ Order and
ofganization can actually arse 'spontaneocusly’ out of that disorder and
chaos through a process of self-orgarzation.66

Using Prigogine and Stenger’s process as an analogy, policy communities [also
described as sub-systems] fluctuate m an unpredictable and powerful manner
where at certam bifuication points [for exampie, when two ministries clash at the
highest ievels over a specific issue] a new form of oiganization occurs {meaning
one ministty has pushed the other aside and now dominates policy in a certain
policy community]. As sub-systems, policy communities interact with one ancther in

the context of overall government policy processes, resulting in a system
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continually threatened by chaos. Bueaucrats often describe the chaotic and
barely manageable natwie of the policy process. Finally, the notion of
"spontaneous orders” is noticeable when events and organizational and
departmental alignments change within policy communities, neither by planning or

conscious design.

"Order out of chaos" adds a new angle in policy analysis. Instead of
determinism of randomness, social change may occwr in an evolutionary manner.
In a circular fashion, we continually alter our actions to fit into the changing
environment of which we are a part of. Therefore, as an mteractive being within

our otyect of inquiry-— obfectivity Is impossible.

In his analysis of self-organizing political systems, Dobuzinskis suggests
that:

Political life is an evolutionary process... Political Bfe... involves a subte
dialectic of nvanance and change. The recursive mteraction of autonomous
political activities and sub-groups of the community to which they belong
delneate a field within which bving systems [or pohiical systems] of a nrew order
emerge from tme o time, develop. and evolve into still newer forms. 67
Such an appioach implies a recursive exploration of organized complexity, along a
paradigmatic ‘loop’ lmkmg physics to biology to political anthropology.*'68 Rooted
in cybemetic theory, self-organizing systems are recognized as containing positive
and negative feedback mechanisms which allow for continual adaptive behaviour
wathin the broader environment which the selfarganizing systems themselves
constructed What do these abstract ideas mean? In effect, "when extemnal
disturbances-- even unexpected ones-- excite a given sub-system, the others wil
adapt to this change, and stability is thus restored.""69 This happens in the political
process. When external distutbances such as social and political crises occur,

they may excite and stimulate actors in the immigration policy community.
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Positioning and movement in that community may affect the positioning of actors in
other communities, such as foreign policy of industnal policy. These communities
will attempt to adapt to the changes that occunted m the immigration commumnity.
Stability is thus restored. Therefore, in an evolutionary process, policy communities
engage in a continual adaption to the environment which they help to create. As
Morgan argues, "an understanding of the autopoietic nature of systems requies
that we understand how each element [whether it be specific individuals or other
policy communities] simultaneously combines the maintenance of itself with the
maintenance of others. It is simply not good enough to dismiss the large part of the
chain of interactions as 'the environment70 We are the environment.71
Objectivity is impossible. unless we can somehow view cicular social/natural

interactions through a telescope from Mars!

This dimension helps in understanding the epistemological and practical day-
to-day complexties that policy analysts must face. As pait of the process of
cicularly interacting relations within our broader social/natural environment. social
science needs to re-direct its energies. Too often. policy analysts and policy
communities "'encounter great problems in dealing with the wider world, because
they do not recognize how they are a part of this enviionment. They see
themselves as discrete entities that are faced with the problem of surviving agamst
the vagaries of the outside world."'72 A move toward self-understanding would
help social scientists cope with overlapping policy issues and contradictions in the

poficy process.

In lnguiry and Change Lindblom describes how social and biclogical

imparments to inquity require a more pluralistic policy process. Corresponding to
the idea of self-organizing systems, Lindblom suggests the self-guiding model for
coping with social complexity. This approach brings ordinary individuals into the
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process and leaves only a3 imited role for the "'policy expert.''73 Lindblom's analysis
implies the existence of multiple realities of social existence. The self-organizing
society deals with policy pioblems incrementally.74 In doing so it rebuffs
rationalistic assumptions that the solutions to problems can be found at the top of
the ivory tower of academia- in the self-guiding society the role of the social
scientist is supportive. With global interdependence, each person can only
observe a fraction of any problem. For example, the political scientist who studies
international agrnicultural relations has httle time to study n-depth the domestic policy
processes of Canada and the United States. Yet these may indirectly influence
international agricultural relations.  Therefore the self-guiding society assumes that
the policy process 'requires the participation ot vast numbers of people. most of
whom bring significant but greatly limited competence to their inquiries... Mulbplism
requires pervasive sustained inquity at many levels of competence broadly
distnbuted in society."'75 In this respect, the self-gquiding society incorporates
Foucauldian emancipatoiy concepts in that & recognizes the mmportance of
previously ‘'subjugated’’ knowledges. It stresses de-centrahzation. it recognmzes
the need for mutual adjustment of actors and organizations, not unlike natural
organisms., in coping with the hmits in objectivity and understanding the true causes

and effects of events [or ''spontaneous transformations'').

In Positive Philosophy August Comte wrote:

in the morganic sciences [chemistiy/physics], the elements are much
better known to us than the whole which they constitute: so that we must
proceed from the simple to the compound. But the reverse is necessary in
the Study of Man and Society. Man and Society as a whole being better
known to us, and more accessible objects of study than the parts which
constitute them. In exploring «e universe, t is a whole that is
unaccessible to us; . whereas, in investigating Man and Society, our
difficulty is in penetrating the details. 76
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The question is, can we ever know or comprehend the ‘'details’ of which
Comte speaks? David Hume and F.A. Hayek are sceptical of the possibility of
individuals ever being able to understand the underlying causes and pattemns of
our behaviour. Fositivists argued that through observation. cause and effect can
be empirically verified. But did they prove verfication or conelation of events?
Post-positivism suggests "B" will not always follow "A" in a linear fashion. As
Hume noted; "For the same reason that 1737 cannot occur in the present year,
1738. every moment must be distinct from and posterior or anterior to another.""77
This reminds one of Prigogine and Stengers "'order out of chaos'' where at certain
singular moments or bifurcation points. the direction that subsequent events will
follow is unknowable. Will t emerge into a higher spontaneous order or will the
cause, "A." spiral into a downward chaotic process? "The scenes of the universe
are continually shifting, and one object follows ancther in an uninterrupted
succession; but the power of foice which actuates the whole machine is entirely

concealed from us and never discovers itself in any of the sensible qualities of the

body.""78

Every answer or solution gives rise to new questions-—- reminiscient of the
"planner's paradox.'’ There is no tangible component in the cause itself that we
can grasp. For example, economists often ty to argue that goveinment
overspending causes inflation or crises in foreign investment. They conelate,
formulate and use many ingenious statistical techniques to argue their case.
Wwhether their predictions are sometimes correct or sometimes not is not the point.
At issue is the fact that whatever occurs, how do they prove the link of cause to
effect? | argue that they are engaging in scientistic behaviouwr--- they intimidate
non-economists with thew complicated statistical formulas and mathematical

techniques. When their predictions are wrong. they “explain away" effects as
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"unforeseen ciicumstances."” As Max Weber pointed out, ‘'the number and type of
causes which have influenced any given event ate always infinite--- and there is
nothing in the things themselves to set some of them apait from meriting
attention.”'79 Being in a constant state of adaption to the wider world, economies
and polities are in a continual state of uncontrollable flux. As such, our efforts to
observe and understand causes and effects of public policies is very limited.
"Human blindness meets us at every tum, in spite of our endeavour to allude or
avoid it.'80 Hume's point challenges the Cartesian belief that humans can
construct in ther minds social institutions. Adding to this, Hayek suggests [in his
examination of spontaneous orders 81}, that “civilization rests on the fact that we
all benefit from knowledge we do not possess.. [the entitety of knowledge cannot
be known to one individual, but is].. widely dispersed among individuals''82 with
therr own specialized knowledges. This has implications for public policy analysis.

Neither Hayek, nor |, accept that policy actors are at the total mercy of
social complexity. Rather, a iddle [incrementalist] approach may be possible.
Hayek uses the analogy of comparing the growth of a garden to social change.
We plant the seeds and nounish the garden, and let the natural course of growth
occuw. We can't divectly control or predict growth. Some flowers and plants wall
survive, some not. |f we try to control growth we only endanger the overall
spontaneous natwal order of the garden. This parallels how political institutions
and social practices evolve. Do they take their natural course, or do we determine
through a centralized ivoiy tower the course they are to take? Is it an "either or"'
question? In fact there i1s a middie course-- subtle guided change is possible:

Though we may never know as much about certain complex phenomena
as we can know about simple phenomena, we may partly pierce the
boundary by deliberately cultivating a technique which aims at more limited
objectives--- the explanation not of individual events but merely the
appeatance of certain patterns or orders.83
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Mare specifically, ''piercing the boundary between the simple and complex”
means identifying the bifurcation points where change or adjustment may occwr in
the system. We can recognize these points only when there exists an effort at
mutual understanding and adjustment on the part of policy actors--- solutions to

problems flow hack and forth from different vantage points in the system.

At this point | have suggested that humans are inherently limited in objectivity
and understanding. The purpose of this chapter was critical in nature--- to attack
the false assumptions that have legitimized positivist epistemology.  From here my
task changes--- my aims are constructive. Chapter three looks at faily recent
contributions of the policy sciences to policy analysis, also it analyzes new and
mnnovative contributions to understanding the underlying nature of complexity and
social dynamics. Chapter four provides a synthesis n the form of an illustration---

the problems and complexities that actors face in the Canadian immigration policy

communty.
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CHAPTER THREE
NEW INSIGHTS IN UNDERSTANDING PROCESS, SOCIAL DYNAMICS
AND INTERDEPENDENCE

Harold Lasswell's call for a new supra-discipline in 1951 pointed towards
new attempts at understanding the various obstacles and complexities involved in
the policy process. He named this discipline "the policy sciences."” As a relatively
recent contribution to academia, Lasswell's policy sciences definitely added a
much needed stimulus to the on-going epistemological debate between the
positivists and the post-posttivists.  In this chapter | look at the policy sciences
contributions to the debate. Secondly. by synthesizing more recent material in
understanding process, social dynamics and interdependence, | develop a
typology which will provide for an outline of the elements that are involved in the
development of new approaches to understanding complexity. In effect, this
chapter is the launching pad for my final chapter --- looking at the Canadian
immigration policy process as an illustration in order to gain an understanding of the

problems and complexities in the making all policy communities.

The policy sciences could be interpreted as an attempt to reconcile the
positions of the positivists and the post-positivists. Was Lasswell searching for a
middle ground? Or was he just adding some fancy new terms and concepts in
order to maintain the fallacy that social inquity was a "science?’ Let's find out.
The policy sciences can be described in a series of ways. For example; {1) Policy
Jciences constitutes a supra-disciplinary effort focusing on public policymaking.
{2) Policy Sciences is based on the behavioral sciences and on analytical
approaches; it also draws from decision theory., general systems theory,

management sciences, and similar modern areas of study. (3] Fusing pure and
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applied research. policy sciences is concemed mainly with improving policymaking
through use of systemic knowledge, structural rationality and organized creativity.
{4) ...It is concemned with means and intermediate goals rather than absolute
values. But it is also aware of the difficulties of achieving ‘value-free' science and
ties to contribute to value choices by exploring value implications.... [5] ...It
emphasizes meta-policies {i.e.. policy on making policies). [B6) While the main test
of policy sciences is better achievement of goals through more effective and
efficient policies, it does not deal with discrete policy problems per se. but provides

methods and knowledge for doing so.1

In effect. Lasswell had two aims in mind; improvement in the policy process.
followed by an improvement in policy substance. He believed that the “normal
sciences'' of the time (i.e.. sociology. political science, and psychology) alone by
themselves couldn't ameliorate society's social and economic problems. Thus an
integration of academic disciplines was needed. A sceptic would charge that this
was st another form of scientism, reminiscent of earlier attempts by the Logical
Positivists to create a unified science. Was there much of a difference between
Lasswell's position and the position of the Logical Positivists? Pointing to
Lasswell's own words, sceptics could argue such a point;

“If the possibility of prediction is regarded as the criterion of the scientific
method, the social sciences can be made as scientific as the physical
sciences, without requiring any logical principles other than those which
have brought the physical sciences overwhelming success.”2

There was no doubt that the policy sciences was tc be scientific in its onentation,

yet Lasswell also questiorred many of its positivistic and eliist assumptions.

Although striving for a science of policymaking. Lasswell and many of his

supporters recognized the concems countered by the post-positivists. With
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respect to the question of rationality, he stated that "our greater understanding of
the human psyche and social dynamics taught us to discount the earlier postulate
of a perfectly rational world." Aiso. “we have leamed...to recognize the importance
of the wrational in human behavior."”3 From the point of view of the ''objective’
scientist "it is untenable to assert that scientific activities are value neutral.”'4
Diverging from the traditional 'ivory tower’and "hired gun" images of the social
sciences, Lasswell argued that democratic principles are not to be foigotten and
that the ultimate goal of the policy sciences was "the realization of human dignity
in theory and fact.''5 Whether he meant a more participatory role in the policy
process for the average citizen, the case is not exactly clear. The point is that
traditional positivism has considered anything other than objective scientific data as
"nonsense.' On a related level, he argued for a middie road in social science; one
which recognized the limits in objectivity and an awareness that social scientists
had a very imited understanding of complex social systems.6 By calling for an
integration of the various academic disciplines, he was aware of the "muitiple
realities'’ and multiple approaches towards understanding human phenomena.

In this context, what specifically did Lasswell and his supporters advocate in
a pokcy sciences approach towards improving policymaking? For the most part
they called for a "contextual, problem-oriented, and multi-method approach.”
These thiee featies provide the solid foundation that is necessary for the

development of a2 new policy approach.

(1) LASSWELL'S STRATEGY FOR ANALYSIS

[A] CONTEXTUAL: " _ #is mportant to consider the entirte context of events

which may have an impact upon the futuwre problems of policy. Hence the world as

a whole needs to be kept at the focus of attention."’7 Similarly, "'every group and
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individual is interdependent with every other participant. and the degree of
interdependence fluctuates through time at the national, transnational, and sub-
national level"8 Taking a holistic view of social dynamics Lasswell arques that
"as living forms, human beings interact by taking one another into account ...
interdependence i1s indispensible to enlightened public policy.''S Constant change
and flux are inherent in social and political institutions and continually alter the
context of the varous policy areas {and communities]. This aspect has implications
for imits of cbjectivity on the part of actors in those institutions. Similarly, the issue

of multiple realities and perceptions in a varety of situations is implicitly recognized.

(B] PROBLEM-ORIEMNTED: As a stepping stone to analysis a series of

intellectual tasks must be taken. {i). Goal Clarification; What future states are to
be realized? How far away are we? [ii}. Trend Description; To what exent have
past and recent events approximated the preferred states? ‘What discrepencies
are there? How great are they? (). Analpsis of Conditions: Lasswell states,
"What factors have conditioned the direction and magnitude of the trends
described?"" [iv). Projection of Developmerits; "lf current positions are continued
what is the probable future of goal realizations or discrepencies?'' {v]. Invention,
Evaluation, and Selection of Altematives: ‘'WwWhat intermediate objectives and
strategies will optimalize the realization of preferred goals?''10 Essentially, these

five questions create an agenda whereby the context in a certain policy area is

allowed to emerge.

i MULTI-METHOD [DIVERSITY] By integrating wvarnious academic
disciplines, policy analysis escapes its traditional narrow and limited focus. The
policy sciences sought to blend elements from the behavioural sciences. decision
theory, along with the traditional social sciences. However, by drawing on features

from engineering, and the physical and life sciences. Lasswell pointed towards
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more innovative ideas that would become quite popular in mainstream poficy
analysis in the late 13980°s and 1990's [i.e.. self-organizing systems and quantum
physics).11 Simiarly, the policy sciences [contrary to the position of the Logical
Positivists) recognized the contributions that qualitative analysis could make

towards social inquiy.  Forty years later in The Science and Praxis of Complexity

Ploman argues that “it seems clear that the study of complexity cannot remain
within the confines of a single discipline; that # demands a cross- or trans-
disciphnaty approach, and even leads to what are by some scholars perceived as
artificial or reductionist barriers caused by the ;arbitrary’ classification of knowledge
represented by the traditionally defined disciplines.'12 Lasswell wanted a diverse
appicach because he recognized there could be multiple (disciplinary]
interpretations of the causes and effects of social and polttical events. In this

sense, perthaps an eatly believer in the practice of hermeneutics?

In the cowrtroom of epistemology. were Lasswell and his supporters guilty of
engaging in positivistic thought, vet shrouded in fancy new temminoilogy [“‘meta-
policies.” '"'decision seminars'']? Perhaps #t would be a hung jury? However, |
belleve there is enough evidence to suggest an innocent verdict and that there are
valuable links between the policy sciences and more recent academic literature.
Daneke argues that Lasswell "supported both the new [behavioral] quantitative
emphasis. whie maintaining the importance of qualtative research as wel."
Similarly, "he proposed an objective science of policy, with general propositions
which would also be highly contextual'13 Paraphrasing Torgeson, Daneke
believes that Lasswell "fully anticipated many of the arguments being made by
newly arrived post-positivists, especially those who invoke critical theory.''14 Yet

there remains an important question to be answered. Why did it take so long
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[since 1351] for mainstream political science to recognize Lasswell's contributions?
One could argue that;

...forces within the policy science movement itself became quickly
embroled in ... the synoptic vs. anti-synoptic debate. Other debilitating
debates such as ., 'rational vs. incremental decision-making’, 'politics vs.
analysis’, ‘individualism vs. holism®, ... effectively forestalled paradigmatic
progress. However the pressure for a new paradigm of pokcy inquiry was
greatly dissipated by the widespread adoption of neo-classical economic
theory and method. 15
Although recognizing the various contributions of the poiicy sciences, why
has it not become a permanent tool in solving complex policy problems? As a test
of s practical usefulness, how well does it cope with complexity? Did it empower
policymakers and bureaucrats with the necessary tools to deal with increasing
global interdependence and overlapping policy areas? As an advocate of the
policy sciences in the 1960's and 1970's, Yehezkel Dror noted [in 1386} that "the
policy sciences continues to lack adequate concept packages and significant
theoretic conjunctures''16 to manage complex policy problems. Lasswell and his
students themselves recognized the need to have a policy sciences approach that
could cope with complexity.17 Yet in the context of this thesis, Lasswell’s
contsibutions are still important; {1]). The need to improve our understanding of the
policy process, before improving policy substance, and; (2} The importance of a
“contextual, problem-oriented, multi-method approach'” in analyzing political

phenomena. These are considered essential first steps in developing a new

approach at coping with complexity. The next step is to lock at the nature of

"complexity'’ itself.
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(2), NEW APPROACHES TO UNDERSTANDING SOCIAL COMPLEXITY

In 1975 Todd La Porte developed a framewaork for tiying to understand
social complexity, & = [(C.D.1] X {RATE OF CHANGE} Essentially, he
argues that complesaty (& ] is a function of the number of system components [C }
[this could be individuals or groups], the relative differentiation or variety of these
components {D ] . and the degree of interdependence [/ J among these
components. T hen, by definition, the greater C. D, and | {multiplied by the rate of
change). the more complex the system.18 He believed that ""our lives are bounded
by agencies. organizations, coalitions, and associations: networks of hundreds of
connected groups and persons.'19 Therefore as the number of connections
increases, so to does the complexity. In today’s world, complexity faces us at
every turn and every level-—- from the global, to the national to the sub-national. 20

(Al FROM LINEAR TO CIRCULAR RELATIONS AND “LOOPS"

For the most part, the notion of "thinking in ines "' i1s being replaced by the
idea that we should think of social, political, and economic dynamics in terms of
“loops." "Loops' and “lnes?" Mutual causation puts an end to linear causation.
What are the implications of this? Esserilially, # /s an important element of ouwr new
understanding of the complesitres and dyne=mics of social and poktical processes.
What does it have to do with finding solutions to practical day-to-day policy
problems? My answer is that before we solve policy problems we need to re-

conceptualize the environment that they are operatng n  Muie specifically, to

5

at extent does the complex "'natuie the system affect each preblem? With a

roper conceptualization, the political scientist or policy analypst is belter able to

v

create better solutions. Rather than engaging in traditional inear thinking, we need

to think holistically and identify the circular relationships that characternze
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interdependence. Below, Morgan illustrates how thinking in loops rather than lines

provides a richer picture of the causes and effects of inflation: 21
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Figure 3.1 'Price inflation as a2 system of mutual causaiity.” Source: Gareth
Morgan. Images of Oraganization [Sage Publications, Beverly Hills, C.A , 1986) p.
250. For a detailed explanation of Morgan's example see 22.
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When looking at any policy area. be & immigration or health pohcy. one
notices how mutual causation, posttive and negative feedback control loops,
indeterminate interaction of innumerable elements {this could be individuals and
groups) creates quite a chaotic envircnment. Too often in the social sciences,
simple causes have been atbitarily attached to complex problems. We need to
replace the idea of mechanical causality, {for example, "A causes B, resulting in C),
with "'the idea of mutual causality, which suggests that A and B may be codefined
as a consequence of belonging to the same system of circular relations."23.
Morgan discusses how...

Numerous cyberneticians have attempted to develop methodologies for
studying this kind of mutual causality, and hence how systems engage mn
their own transformations. One of the most notable methodologies is found
in the work of Magorah Maruyama, who focuses on positive and negative
feedback in shaping system dynamics. Processes of negative feedback,
where a change in a varable intiates changes in the opposite direction,
are important in accounting for the stability of systems. Processes
characternzed by posttive feedback. on the other hand, where more leads
to more, and less to less, are impoitant in accounting for system change.
Together, these feedback mechamsms can explain why systems gain or
pieserve a given form, and how this form can be elaborated and
transformed over time. 24

With this approach "we invanablp amve at a much ncher picture of the
system under consideration. There are many levels at which a system can be
analyzed. and the choice of perspective will very much depend on the natwe of
the problem with which one is dealing.”'25 This approach is an improvement from
earher approaches which analyzed events in a de-composed fashion. Although it
may not always be possible to map the loops defining a system with the degree of
certainty and completeness that one might require.” it must be remembered that
“the mode of thinking m this kind of analysis can be of considerable beneht. We
he /e here a new epistemé%ogy for the management of complex systems that shows
how we can orasp a bstter undeistanding of the processes that shape
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organizational life. Ewven though this understanding is neither complete nor perfect,
it provides a powerful tool for guiding decisions and interventions.”"26  As
Soedjatmoko argues, "we are... involved in a major process of both mental and
social restructuring due, among other factors, to the impact of science and
technology, to ecological considerations, and to shifting values and attitudes."'27

The central point i1s this: thinking in terms of loops and cicular relations 1s a pre-

requisite in understanding dynamics that influence policy communities.

In general, the development of cybernetics has greatly contnbuted to our
understanding of social and political processes. However, we must not be
euphoric--- early cybemnetics stiessed certain concepts and ideas that are today
regarded as highly problematic.  As Dobuzinskis argues, '"'cybemetics has
considerably enriched our conceptualization of the physical, biological. and social
aspects of complexity. Because we can hardly do without it. we rust also be
keenly aware of its limitations...""28 Iy particular. the emphasis was too mechanistic
and dealt too much with only negative feedback processes. The notion of an
external regulator maintaining control over an environment was an inappropraite
image of the reality of social complexity. In contrast, Dobuzinskis states that the
new generation of cybemetics

suggests that man, being the most complex and adaptive living system, is a
fully autonomous subject. [n unpredictable ways, man actively contributes
to his reproduction and also to that of his natural and social environments,
or the biosphere or ‘noosphere.” The biosphere is itself conceived as a

complex field of interactions among self-organizing systems; and the
noosphere, by [ie].. the sphere of communicative action, including

T VSIS AT PLT W

language and culture, also follows a developmental logic of its own. The

mplications of this perspective for poliical inquiry are varned and

challenging. 29

Similaily, he argues that "if the first cybernetics did not make good on its

original insight concerning the emerging autonomy of se'f-regulated systems,
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emphasizmg, as & did, contiol rather than autonomy, the second cybemetics
takes up that challenge.”"30 The idea that political systems are continually
evolving with the [chaotic and unpredictable] environment suggests the
importance of how internal self-oiganizing processes [ie., individuals) affects
development. [Related to this, we recognize how positive feedback patterns
can add to the choas and complexity of the political enviitonment]. Therefore.
although there will be references to concepts such as "‘negative feedback"
and "homeostasis."” in the context of this thesis, # is important to keep in mind
the newer aspects of cybernetics--- self-organization, intermnal evolutionary
mechanisms and parallels that can be drawn with natural and ecological

systems.

(3) DBAWING PARBALLELS WITH INTERDEPENDENCE IN NATURAL
SYSTEMS

There are definite advantages in relating and comparing the dynamics of
natural systems with social systems. As everything is interdependent and overlaps.
Morgan argues how tt is difficult to separate social and natural systems--- they are
part of the same evolving envitonment. Morgan points out that all systems

engage in circular patterns of interactions whereby change in one element
of the system is coupled with changes elsewhere, setting up continuous
pattemns of interaction that are always self-referential. They are self-
referential because a system cannot enter into interactions that are not
specified in the pattemn of relations that define its organization. Thus a
system's interaction with its ‘environment’ is really a reflection and part of its
own oiganization. |t interacts with its environment in a way that facilitates
ts own self-production, and in this sense we can see that its environment is
really a part of itself. [Thus when social scientists] attempt to understand
such [social and political} systems by diawing an artificial boundary between
system and environment... [they end up breaking] the chain of circular
interaction. An understanding of the autopoietic nature of systems requires
that we understand how each element simultaneously combines the
maintenance of iself with the maintenance of others. It is simply not good



encugh to dismiss the large part of tgg circular chain of nteraction as 'the
environment’. 31
It sounds as if Morgan is speaking of natural living systems and ecosystems.
Yet political and social systems also possess autopoietic qualities. Ecospstems
contain elements (i.e., plants, animals, zlgae, and forests] that on their own are
purposive--- they aim to survive in the bioader environment. Inadvertently, their
individual goal of survival helps contibute and makes possible the homeostatic
maintenance of the overall ecosystem. Are social systems similar? They also
possess elements (i.e.. individuals, organizations, and institutions]} that on their own
are purpostve--- they also aim to survive and co-exist in the broader environment.
In fact, therr individual behaviours contrnibute to the growth and homeostatic nature

of the social system.. The key point to grasp is that a healthy social and political

system requires similar elements found in natural sustems. With this in mind,

Dobuzinskis points out; we are now "withessing 3 new understanding of science
as a dialogue with nature and democracy as an alteinative to technocracy.''32
John S. Diyzek contributes to this dialogue with his proposal that policy analysts

and policymakers should adhere to a form of "ecological rationality.”" By applying
the varnous mechanisms that ensure the proper functioning of ecosystems, to social
and political systems, we invanably uncover many important and often ignored

aspects of the policy process.

(A). ECOSYSTEMS AND OPEN SOCIAL SYSTEMS

importance of the following concepts is that they add to the process of re-

conceptualization that | introduced with Margan's thinking m loops and circular
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refations. Similarly, the following concepts provide a much richer picture of the

dynamics that shape ouwr political and social relations. 34

(). Self-requlating/Cybemetic. “"Ecosystems do possess stable ‘goals.’
such as producticn-respiration ratios, total biomass and species of diversity,

and there i3 a [sometimes elusive] information network composed of the
‘invisible wires’ of nature™*

(1. HNon-teleological: '..no central controller sets goals, monitors
feedback. and acts in iesponse. Instead, contiol devices are internal and
diverse.”

(m). Homeostasis: '‘Self-regulation enables ecosystems to maintain their
essential structure and functions in the face of exogenous shocks. This
homeostatic quality means that ecosystems can, to an extent, remain
intact,... when confronted with the intrusions of human agricultural or
industrial activity. [They are adaptive systems]

{iv]. Spontaneity/Succession: “Aside from homeostasis and
adaptiveness, the dynamic quality of ecosystems is manffested in the
process of 'succession,’ a spontaneous developmental process involving
changes in species composition with time. Thus, ‘pioneer’ ecosystems
[generally containing but a few species and interactions] gradually give
way to more complex foims culminating eventually in  ‘climax’
ecosystems.’'35
All four of these featwes are characteristic of political systems. They are
self-regulating in that they as a whole may not be purposive, yet the elements
inside them [individuals, organizations, and institutions] have goals. They are non-
teleological in that no individual at the top of a hierarchy controls and determines
exactly the course that these systems are to go. They are homeostatic in that they
have mechanisms that enable the systems to cope with exogenuos shocks (i.e.,
invasion by other countries, trade embargoes, massive influx of immigrants). Finally,
they are seen as spontaneous systems because social and political systems seem
to evolve in a spontaneous, chaotic, and uncontrollable fashion. In this context,

throughout his analysis Diyzek maintains that the most stiking feature of

ecosystems and societal systems is their inherent complexity. 36
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B) THE COMPLEXITIES OF ECOLOGICAL AND POLITICAL SYSTEMS

Why 1s complexity the most striking feature? And how is it relevent to owr

discussion? [n Rational Ecology: Environment and Political Economy Dipzek

identifies the''nature' of complexity by describing the factors that cause us great
difficulty in analyzing ecological and social systems 37

(). NON-BEDUCIBLE: "..a system whose resclution or amelioration
cannot be guaranteed thiough the resolution of its parts."’

). VABIABILITY: "The dynamic tendency of ecosystems---manifested in
homeostasis, adaptiveness, and succession-—-ensures that the ecological
context of any problem will nhot remain fixed. Interpenetration adds ancther
layer to temporal vanability by allowing events elsewhere in the ecosphere--
-efther human or natural forces--- the potential to introduce exogenous
shocks into the domain of any problem of interest.” Drawing on new
aspects of quantum physics, Gregmore and Kelly argue that dynamism in
social systems results in the social whole becoming more of a process than
a structure.38 0On a practical level, when the Canadian foreign policy
community decides to create a wheat embargo against the Soviet Union,
"shocks'' penetrate and alter the elements [groups and interests) in the
Canadian farming community. Such a situation mnevitably leaves
policymakers in a position of...

i) UNCERTAINTY ' .the more complex a system, the less 'knowable' it
becomes.... the more dynamic the system, the harder & is to capture its
present state or predict its future cowrse." Again. Gregware and Kelly point
out that ""constant movement implies constant change. which raises the
question of change to ‘what’ or perhaps.in terms of quantum logic, change
in what direction''33 Policy analysts certainly shouldn't be suprised of this

fact.

{iv]. COLLECTIVE "Ecological problems are often collective; that is, large
numbers of actors have a stake in them. A collective action problem exists
whenever rational individual actions fail to produce a rational whole for
society.” Similarly. individuals in policy communities consciously act in a
self-centered fashion--- the collective interest of the community is most
often subservient to the narrow concerns of individuals.

(v]. SPONTANEITY: Repeating what | mentioned earlier, spontaneous
systems change indeterminentiy and unknowingiy.

The key point here is that in light of the characteristics above, policymaking

has become a form of "fuzzy gamblng."'40. More specifically. Dror points out that
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“policymaking as extreme gambling involves situations where the dynamics
shaping outcomes of decisions are uncontrollable and take the form of
indeterminancy, discontinuities and jumps."’41 Fuzzy gambling in policy analysis
has mmplications for both limits in objectivity and understanding. 42 On a more
practical level, what do Diyzek's elements above and Dror's argument have in
common? The answer is that because many (if not all] public policies are variable
in nature, non-reducible. uncertain, affect the collective and, arise spontaneously
most often policy formulation can be desciibed as {without being criticized of using
a poor metaphor) a roll of the dice. For example. different national governments
“rofl the dice' when they tiy to make foreign policy with respect to political events
in the Third Woild and the Middie East. Most recently, it would seem that most
countries won in thew gamble of not supporting the military coup in the Soviet
Union--- President Gorbechav's power was restored. Such "fuzzy gambling'’ is
seen mn immigration, trade, and numercus other polkcy areas. J.G. Ruggie argues
that

We appear to confront a seemingly inescapable series of paradoxes: in
the complex modern societies, the less foreseeable the future, the more
foresight required; the less we understand, the more insight is needed; the
fewer the conditions which permit planning, the greater is the necessity to
plan. Yet the comprehensive model is too complex for our simple minds
and polities, and the incremental model too simple for ow complex
societies. Hence, the impossibility theorem and the dilemma of whether to
attempt the impossible or do nothing at all. 43

Any new developmental construct or policy approach must be able to deal
with the reality of Diyzek's complex elements as well as Ruggie's point that we are
caughtmmap i coping with complexity. How do we cope? The answer
may ke n recognizing that we can rely on many of the same features that

ecosystems use in coping with its often chaotic and disturbing environment.

Diyzek describes this kind of thinking as ecological rationality. Daneke points out
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that just hke natuial ecosystems “"man can make use of rather than seek to

supplant the spontanecus self-organizing and_self-requlating _qualities of natuial

[and sociall systems.'[my emphasis] 44 Shying away from teleological and

hierarchical policymaking mechanisms, Dryzek advocates a form of social choice
that is complementary to ecological rationalty and democracy. Similar to
Lindblom's ‘''self-guiding society” outihed in chapter two, Dipzek's
"unselfconscious social choice mechanism' is a device "‘for producing outcomes
for a system thiough involuntary or automatic control--- that is without deliberatiot

over the content of ocutcomes.''45

(C). APPLYING ECOLOGICAL BATIONALITY TO COMPLEXITY

What does a healthy ecosystem or political system require in oider to cope
with all the various aspects [nonreducibility, variability, uncertainty, collectivity,
spontaneity) of complexity? Necessary characteristics required for an

unselfconscious social choice mechanism inciude;

(il NEGATIVE FEEDBACK: Harking back to Morgan's aiguments, there is a need

for a mechanism or process whereby deviating movement or behaviowr may be
counteracted and dealt with. In other words a mechanism or senes of mechanisms

that tell the system that it is being disturbed and needs attention.

(. COORDINATION: "The paits of a social choice mechanism [or policy

community] must be able to act in concert, such as that choices at any point in the

fathwe of coordination within and among different policy communities over
immigration policy's affect on other policy areas such as wiban education, racism,

and federal-provincial relations.
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fmj. BOBUSTNESS OB FLEXIBILITY: "The quality of robustness is the ability of a

mechanism [or policy process] to perform well across a wide variety of conditions.
Consequently, adequate performance must not be contigent upon a restrictive set
of conditions."'47 For example, the Canadian immigration policy community must be
robust and flexible enough to cope with downtuins in the economy [pressure from
labour organizations blaming immigrants), and major foreign policy crises from time

to time.

(v} BESILIENCE: "Negative feedback, coordination, robustness or flexibility are

together sufficient to guarantee the maintenance of the ecological rationality of a
social choice mechanism. 'Maintenance.' though means just that, no more. [f there
exists a state of fundamental disequilibrium in the interactions of human systems,
then these qualities are insufficient to secure attamment of ecological
rationality.''48  For example. following a period of constitutional crisis, or
disequilibrium and instability caused by other factors, the Canadian immigration
policy community must be able to return a more compatible and stable position with

its environment.

Building on La Porte's idea of complexity [ [ Q = C, D, | } x { BATE OF

CHANGE} ] and Morgan's circular relations and loops, these non-telecloqical

features of ecosystems are_essental for_devising certain_critenia_and_approaches

that_attempt to manage complexity in_political and social systems. In figure 3.2

Dryzek oulines the necessary criteria for social choice stiuctures and how features

of complex ecosystems are applied to complex social and political systems.
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Pertinent ecosystem The circumstances Normative judgment Criteria for
features of ecological social choice
probiems structures
Interpenetration Complexity Maintena:.ze of Negative feedback
Emergent properties Non-reducibility g}ehzars:g':;\; Coordination:
Seif-regulation Variability: + natural systems _— 3\2;;::5: g:g;g::
Dynamism spatial in conjunction -
temporal to cope with Robustness
H tual or . s
Uncertaint actual « Flexibilit
. Y potential Y
Collectiveness shartfall in Resilience

life support {contingent upon

Spontaneit
p Y severe disequilibrium)’

Figure 3.2. "Deriving Criteria for Social Choice'" Source: John Diyzek Rational
Ecology: Environment and Political Economy [Basil Blackwel, New York, N.Y..

1987) p. 63

)

(D). WHERE DO WE GO FROM HERE?

Essentially, to cope with the complex nature of social systems we must
accept that "complexity ttself cannot be managed. intellectually or practically.
through mcreased control. We will have to leartn to understand and manage

complex systems while respecting the autonomy of the processes and the elements

within these systems."'49

Recognizing the various shortcomings and lack of ecological-type social
choice mechanisms in many modermn policy processes, Dror himsel argues “that it
may often be better to concentrate on achieving contiolled imbalance, which will
start movement in the deswed diection, leaving detalled planning of the wvarious
facets of the new emerging reality, for later on, when uncertainty is reduced."'50 In
this context, what should the role of the political scientist or policy analyst be? Like
a nutritionist telling his or her client to excercize and have a balanced diet, the
political scientist plays a similar role. He or she advocates certain activiies and

behaviours that help maintain a healthy functioning and balanced political system.
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Remember, the nutritionist doesnt necessarly cure diseases, but presents
guidelines and opportunities for the chent [on ones' own inttiative) to be healthy.
The political scientist plays a similar role. The political scientist doesn’t cure {as
positivists hoped) compler problems, but provides a framework for society to
hopefully cure itself. The role of the political scientist is to be critical of activities
and behaviours that are upsetting the balance of the system {i.e.. obstacles that
prevent negative feedback]. However, moie importantly he or she must be
constiuctive. Recognizing the importance of multiple realities, one must be a
facilitator of dialogue between policy actors. As a facilitator it is the job of the
political scientist to create "'discursive designs of communication' within the policy
commuity. Discursive democtacy, as Dmpzek describes, is based on
"communicative rationality.”’ Drawing on the inteliectual thoughts of Arendt,
Habermas. communicative rationality is “uncoerced and undistorited mteraction
among competent individuals.” Related to this;

Communicative interaction is oriented towards intersubjective
understanding. the coordination of actions through discussion. and the
socialization of members of the community. Communicative rationality is
the extent to which this action is charactenzed by the reflective
understanding of competent actors. This situation should be free from
deception, self-deception. strategic behaviour. and domination through the
excercize of power. Communicative rationality is a property of
intersubjective discourse, not individual maximization, and it can pertan to
the generation of normative judgements and action principles rather than
just the selection of means and ends. 51

Communicative rationality requires an awareness of the mutual
interdependence among the various policy actors within @ community. The
facilitator role of the policy analpst requires him or her to persuade the varnous
actors to accept that there exist many different perceptions and realities with
respect to the same probleﬁ'u. Relying in part on hermeneuitics, "'policy analysis may

be defined as the evaluation of existing conditions and the exploration of
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alternatives to them, in terms of criteria derived from an understanding of possible
better conditions, throigh an interchange between the frames of reference of
analysts and actors."52 How is it possiblke for such an interchange? By the
creation of discursive designs or channels of communication. "A discursive design
is a social institution around which the expectations of a number of actors
conveige. It therefore has a place in theW conscious awareness as a site for
recurrent communicative interactich among them." Such an institution "is oriented
to the generation and coordination of actions situated within a particular problem

context."'53

In the context of this thesis, Dryzek's "'discursive designs'' can be interpreted
as a culmination of applying various new concepts towards understanding the
nature of complex systems. Similarly, his ecological and communicative rationality
add some much needed hght to a social science that has been covered in dark
clouds ever since the positivists and post-positivists began their epistemological
battle. Lasswell's policy sciences contributes in its ''contextual and mult-method

[diverse)' approaches, while also recognizing that before improving policy

substance, we first must improve ow understanding of policy processes. The next

logical step n this sense of wnderstanding process builds on La Porte's and
Moigan's ideas of interdependence and circular relations among individuals and
groups. Addtionally, drawing parallels with natural ecosystems provides more than
just simple metaphors in understanding the processes that are involved in political
and social dynamics. Here we really are able to contribute to owr re-
conceptualiztion of how we may be able to better cope with complexity. Building
on the ideas of Lasswell to Dryzek, |'ve shown how each scholar contributes in the
form of building blocks to a better understanding of how to approach policy
analysis. Alfter synthesizing the concepts and ideas that have been discussed thus
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far, we amive at a cntical junction point. | would sucgest that my typoloqy is a very
important first step in moving on to new understandings of social science. More
specifically,

the basic assumptions and models in the classical scientific tradition
appear, in hght of. .. new perspectives, to be mechanistic, linear, closed,
and reductionist. In the new emerging approaches, instability, opennes,
fluctuation, disorder, fuzziness, and creativity are built into scientific
representations of reality, as are contradiction, ambiguity, and paradox.
There is n these new approaches a fundamental shift from the simple to
the complex. from structure to process. The new models concem...
dynamic open systems, dissipative structures, the creation of order owt of
noise, and complexity out of disorder. The implications are far reaching.
Rationality is no longer identified with certainty, nor probability with
ignorance. Complexity and unpredictability are recognized as intrinsic
features of systems as diverse as the worid ciimate and the human brain.
Complex systems are seen as evolving in an evolutionary process in which
both stochastic and deterministic factors play a role. 54

As Soedjatmoko notes, it should be recognized that the acceptance of hew
paradigms of reality by a growing number of disciplines constitutes a watershed in
scientific enterprise--- one from which it may be possible to open up vast new
theoretical spaces and a far greater capacity to reason with the uncertainties and
instabilities of our present-day world."'55 Essentially, we see natural and political

systems as evolving in a seff-organizing manner, where stability somehow emerges

out of an instable and chaotic environment.

In this chapter | have assembled a variety of diverse and impoitant concepts
that can provide a new and important perspective in analyzing policy problems. In
particular, in applying the emerging policy community model to Canadian
immigration policy, the reader can recognize the relevance of understanding the
dynamics of process, change and interdependence. From here, policy actors in

general will be better informed and able cope with complex policy problems.
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This is precisely my strategy for the next and most important chapter. First, |
apply the newly developed policy community model to Canadian immigration policy,
something which has not pet been done in political science literature. But my task
doesn't stop here. | also apply many of the new concepts and tools mentioned in
this chapter. In the final analysis my contributions bring some much needed
understanding to the general policymaking processes. in this context, chapter four

builds on the foundations of the chapters two and three.
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CHAPTER FOUR
CANADIAN IMMIGRATION POLICY AND THE POLICY COMMUMITY
MODEL RE-VISITED

{1} INTHODUCTION

Canadian immigration pohcy provides an excellent opportunity to experiment
with a new model in understanding and coping with complexity. Spectfically, the
policy community model can be developed to incorporate many of the new
elements emerging in the natural and social sciences. The task of this chapter is
three-fold: (1). to outline the "generic’’ policy community model; [2). to apply it to
Canadian immigration policy. whie integrating insights from new aspects of
complesxity [discussed in chapter thiee}--- thus a “'‘policy community re-visted”
approach:; [3). to suggest where the policy analyst fits nto the process. Before we
begin owr intellectual jourmney one might ask why have | chosen the policy
community model, and why Canadian immigration policy? Let me explain.

Fustly, As La Poirte points out, ''in a number of areas, ncreasing organized
social complexity erodes the value of cunent |, social, economic and poltical theoiy
... these are essential theoties of simple systems, applied now to a world in which
simplicity is rapidly vanishing.''lt Brunner argues that "an adequate framework must
be feasible to use within human cognitive constraints, comprehensive enough to
cover the principal dimensions of the world outside. and flextible enough to use on
any pioblem.''2 We need a model that incorporates Lasswell's “‘contextual
mapping’’ in that & relies on & broad macro-approach to analysis. Al the same time
this model must allow for fich differences in poliical communities and policy
problems. Ouwr model must also incorpotate post-positivist elements recognizing the

limits in obijectivity and understanding on the part of policy actors. As Paul Sabatier
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states, political scientists wathout a policy focus have tended to neglect ''the
importance of policy communities/networks/sub-systems involving actor:  from
numerous public and private institutions and from multiple levels of goveriaent.'3
Political scientists has 2 been too pre-occupied with single political institutions and
legal/constitutional isswes. As political and economic issues become increasingly
interdependent. so do peop’s. Thus any analysis should recognize different

emerging policy communities and networks of mutual interaction.

A Paul Pross describes a policy community:

Most policy communities consist of two segments; the sub-government and
the attentive public. To all intents and purposes the sub-government is the
policymaking body in the field... It consists of the government agencies
most directly involved in setting policy and regulating the field of a small
group of interests---- generally associations and major corporations---- whose
power guarantees them the nght to be consulted virtually on a daily basis.
Thenr power wins them a place at the policymaking table, but government
also needs therr expert knowledge of the technical aspects of policy. The
power of the inner circle is used to hmit the participation of others in the
policy debate. Those who are excluded congregate in the ’attentive
public.' The outer circle includes those who are interested in policy issues
but do not participate in the policymaking on a frequent, regular basis.
[Similarly] a range or orgarizations and associations whose interest 1s keen
but not acute enough to wanant breaking into the inner ciicle [also take
part]. 4

A policy community Involves a continuous interaction of government and
non-gavernmental players who have an intent [their degree of interest may vary] in
an issue-area. [See figure 4 2 for a "genenc” picture of a policy community]. For
example, Jeremy Wilson descrnbes how the Department of Enwironment, Ministry of
Forests and other major companies and pressure groups all have varnous levels of
influence and involvement in the British Columbia forest land-use policy
communtty.S Similarly, studies of the Canadian energy policy community show how
the federal cabinet. the Department of Energy, and the Department of External

Affaws [{being members of the sub-government] dominate the field. Vanous
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provincial governments {particularly Alberta and Newfoundiand] have struggled to
pieice the boundary between the sub-government and the attentive public [a.k.a
the outer circle). In the outer circle multinational corporations, pressure groups,
and foreign governments have taken a policy advocacy, rather than participatary
role in the community. As such, the key to "understanding the policy process
requires looking at an intergovernmental policy community or sub-system--—-
composed of bureaucrats, legislative personnel, interest group leaders, researchers
and specialist reporters within a substantive policy area--- as the basic unit of
study.”6 Before | delve into why | have chosen to analyze the Canadian
immigration policy community, we need to look at Canada's political culture and

examine why and how policy communities developed in Canada.

(2] CANADA'S CONDUCIVE ENVIBONMENT FOR THE EMERGENCE
OF POLICY COMMUMNITIES

In Interest Groups and the Canadian Federal System, Hugh Thorbum

describes how in the late nineteenth century various business interests maintained
ongoing relations with the federal government as a part of a partnership in
developing the country. Additionally, because section 91 of the 1867 British North
America [B.N.A.) Act gave the federal govermment control over ''general'’ matters
of policymaking such as national defence or national economic development, the
provinces were limted to control over "local” matters such as resource
development, hospitals and, property and civil ights. By and large, prior to the
development of the welfare state, there was relative stability between the two
levels of government. However after the Second World \War the provinces
mncreasingly began to flex ther muscles in areas that they recognized were crucial
to provincial economic development. A senes of junsdictional conflicts would

emerge over the next fifty years. Without exception 'the new rnivaliy between the
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federal and provincial governments led each side to build up its administrative and
policymaking capacity [especially during the 1960's/1370's]."7 This diffusion of
power was also reflected n the emerging pressure groups that weie seeking a
more activist role in the policy process.8 Non-governmental organizations and
pressure groups “have come to occupy a more influential--- and controversial--- role
in the policy process.''3 By and laige these groups have played an important role

in the deveiopment of the attentive public sphere of policy communities.

By the 1360's the federal and the provincial governments had become
heavily nvolved in numerous areas of society. Increasing interdependence meant
that these departments began to encroach on one anothers' jurisdiction. The
proliferation of government agencies reflected the governments® attempt to cope
with a rapidly expanding economy and welfare state. 10 Paradosxically, this attempt
to cope resulted in less coordination. In this context, in an effort to move back to a
centralized policy process and increase coordination, the Trudeau Administration n
the late 1360's implemented a series of structural iefoims. Centralized government
agencies [the Treasuy Board, Pnvy Councid Office. and Department of Finance]
would take policymaking power away from the line departments {such as
Department of Manpower and Immigration]. As a result, a power struggle emerged
between the central agencies and the line departments. This struggle had

imphcations for the role that pressure groups would play in the policy process.

In his analysis of the struggle Pross notes that:

At the centre the weight of the collective authority of the Cabinet, and the
capacity to influence budget allocations weighed heavily on the side of the
Privy Council Office. Treasury Board, and the Department of finance. On
the departmental side. the ability to generate public support through
affiliated pressure groups transformed the latter from useful adjuncts into
vitally important allies whose suppoit enhanced the legitimacy of the
departmental mission. It became less and less true to argue that agency-
group relations tended to be dominated by the government side. A
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dependency relationship _became an exchange relationship [my
emphasis]. 11

Different federal departments began to cultivate and institutionalize relationships
with various organizations and associations. They would work together and lobby
the central agencies for resources and influence in their shared issue-area. In
essence. ine departments would work with other actors in order to break into the
sub-government level of policymaking. Similarly, when Prime Minister Trudeau

altered Canada's foreign policy in the early 1970's {moving away from Pearsonian

internatiohalism towards a stronger nationalist policy] in order to reflect domestic

concerns, conflicts with the centre became even more ferocious {as is discussed
further on]. Domestic and foreign policies often became characterized as
“intermestic’’ policies. As a consequence, policy communities became
charactenzed as volitile and locales for the dynamic movement of actors within and

among different communities.

Departing from a general discussion on the policy community model and new
insights that may be added to it, we now approach my illustration of the Canadian
immigration policy community. Throughout my analysis in the next section the
reader has to keep in mind how such a model has implications for limits in
objectivity and understanding of actors in the policy process. | construct my
analysis in the context of the issues that have been discussed in chapters one and
two. On this note, Canadian immigration may be charactenzed as a “policy

community model re-visited.”

{3] CANADIAN IMMIGBATION POLICY: THE POLICY COMMUNITY
MODEL BE-VISITED

YVery little work has been done on immigration policy. 12 Yet, more than ever,

issues concerning immigration, both on a global and national scale, are emerging
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as major policy problems. Refugee crises woirld-wide are forcing Western
governments to face the problem of immigration head on. As one commentator
recently noted, in Western Europe "immigration has become a corrosive issue... it
has forced itself to the top of the political agenda... evervone wants in.'"13 Europe
is no doubt a major time bomb watting to explode. “The scope of immigration is
daunting. The number of foreigners seeking asylum in Westein Europe as a
whole... rose from 70, 000 in 1982 to 442, D00 in 1950."'14 With the collapse of
the iron cuitain, ethnic viclence among various nationalities, the disintegration of
the Soviet Union and, the faillure of the E ast European economies, pressure builds
every day. On the other side of the globe we mustn't forget about refugees from
Southeast Asia, Pakistan and, Africa. Presswe on Ewope mnevitably means
indirect pressure on Canada. Similarly, as recently as September 30, 1931, the
President of Mexico, Carlos Salinas de Gotari stated that unless Canada and the
United States sign a proposed Morth Amencan Free Trade Agreement with Mexico
"there could be massive migration...economic refugees will flood into the U.S. and
Canada. There is a growing distance between the developed MNorth and the
developing South.""15 From all directions pressure on Canadian immigration policy
is growing. In this context, a look at the Canadian immigration policy process and
its ability to cope in today's complex order is definitely in order. At the same time, by
applying the policy community model and new insights from the science of

complexity, my analysis will contribute in a general way to help understand other

policy areas.

interdependence, overlapping policy areas. and constant change dominate
the policy process. Even more so in immigration policy. As a 1374 Green Paper on
Canadian immigration policy noted; 'lmmigration policy is a particularly complex

reflection of national interests because it is geared to support the achievement of
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not one, but a mikture of goals-—- economic, demographic, social and cultural. Mot
to menticn foreign policy, federal-provincial relations, economic vs. humanitarian
debate, labour policy and education.'16 My task in this context i1s fairly
straightforward. Fust | discuss the evolution of the Canadian immigration policy
community from a practical and theoretical perspective, then lead into the
implications for objectivity and understanding in coping with this complex issue-

area.

Histornically, section 95 of the Brtish Moith America Act provided both the
federal and provincial govemments shared junsdiction over issues involving
immigration. However in the late nineteenth century because the provinces
perceived Ottawa as the nation-builder of Canada, they largely remained quiet on
the issue [notwithstanding British Columbia's protests over oriental immigration).
From 1867 to the 1340's, the policy was largely administered by the Depaitments of
Agriculture, Interior, and later Immigration and Colonization--- reflecting Ottawa's
concemn for setting mmigrants in the West. Later, policy formulation was
transferred to the Department of Mines and Resouices. By and large there existed
very little interdepartmental conflict because the different federal departments
perceived that they had firm politicai control over thex respective policy areas. In

Canada and immigration: Pubhc Policy and Public Concern, Freda Hawkins argues

that for the most pait. prior to the 1970's Canada’s immigration policy process had
been collectively unorganized. Additionally. with respect to the coordination and
deirvery of immigration services, vertical communication between government and
the ciizenry. as well as horizontal communication between varnous government
agencies was very weak. 17 In terms of the policy process itself, this area “‘has
largely been a bureaucrati;: prerogative... policy intiation has taken place within a

very small group of senior officials.’'18 Goals and priornities were recognized at the
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highest levels of government and bureaucracy and then presented to cabinet for
final approval. Parliament had littie or no role in the policy piccess. With respect to
non-govemmental organizations and pressure grouns, they had little effect in the
"age of the mandarnns.” Aside from a minor advocacy iole. volunteer refugee

organizations i the post-1940's had little effect on the policy process.

As LCanada emerged from the Second World War as a middie world power,
diffetent domestic departments began to perceive that they had an interest in the
formulation of foreign policy. And since immigration policy is hied to foreign policy.
this provided the ''seeds" for the growth of the Canadian immigration policy
community. Escsentially, three federal agencies became rivals in the immigration
policy process. Different perceptions of jrnisdiction pouwed water on the seeds of
conflict. As eary as 1946, the Department of External Affairs {D.E.A] argued to
Cabinet that Canada (in the interests of its reputation and global influence] should
be liberal-minded m allowing post-war refugees into Canada. For its part, D.E.A.
wanted and expected the cooperation of other domestic federal departments.
However, after consultations had taken place on an interdepartmental committee
[with the Departments of Health and Welfare, Labour, and Mines and Resources
[D.M.R. at this ime was responsible for the settlement of immigrantsj). # was
concluded that "the [refugee] problem just bnstles with problems."19 Duks
highlights the emerging conflict;

As Canada sought more of a role and influence . D.E A’s importance grew,
as well as the Department of Labout. [However] the Immigration Branch
{of the D.M.R.] ... had lost ground... Each of these three structures argued
for an immigration policy which would best serve its own interests...
Extemal Affairs officers saw Canada's intemational obligation to refugees...
as being vital, while Labour, for its pait, wished to maintain a rate of low
unemployment in Canada by only selecting wmmedately employable
immigrants. The Immigration Branch interpreted the actions and
suggestions of other departments as threats to the junsdiction # so wanted
to maintain over immigration policy formulation and administration. 20



| suggest that these conflicts began to represent the struggles that actors engage
in when they tiy to dominate the sub-goveinmental level of policy communities.

In pre- World War Il pears the Department of Labour had oniy a minor voice
inn the immigration policy process. However, in 1945, Canada had to look ahead
and compete globally in developing its manufacturing and industrialized sector. A
shortage of skilled and unskilled workers meant that Canada had to look outside of
its borders and rely on incoming immigrants to fill the vacuum. Thus domestic
employment policy was becoming inextricably linked to foreign policy. As a result,
the Department of Labour lobbied for a strong voice in the emerging Canadian
immigration policy community. The Immigration Branch of the D.M.R. increasingly
felt threatened. In a letter to the Deputy Minister of Labowr, the Deputy Minister of
Mines and Resowces argued that "we feel very strongly that there is a clear
demarcation which defines the duties of Labowr and Mines and resources in
connection with the movement of Displaced Persons to Canada. [t is our view,
and it has been agieed to by the goveinment [Cabinet].. that the chief

responsibility should be in the hands of the lmmigration Branch.”'21

At the fust meeting of the Intemational Befugee Organization {an
organization developed by the Westem world to cope with the post- world war two
refugee cnses), one D.E.A. official commented that in the Canadian delegation
“there is a feeling within the D.M.R. that Labour is attempting to gain contiol over
immigration policy.''22 D.E.A. perceived #tself as the dominant player, or “father
figure” that wanted to end the squabbling between Labour and Mines and
Resources. For External Affairs this squabbling simply exacerbated the articulation
of Canada's immigration policy. Regardiess, this penod saw each department
operating i Europe n an independent fashion. reporting back separately to thew

superiors in Ottawa.
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How do these events relate to an emerging Canadian immigration policy
communiy? Fist of all, as power becomes diffused {and the national interest more
difficult to articulate] "'policy negotiations at the international level [began] to take
place among sector-specific agencies and [drew] less frequently on broader
political input. The internationalization of policymaking thus reinforces the
importance of sectoral actors in individual states...'23 Post-1945 began to
represent the de-centralization of the Canadian state.  How about the importance
of non-state actors in immigiation policy? Although this period was largely the “'age
of the Mandarin," the federal govermnment saw a need for voluntary agencies and
organizations in the area of mmigration. Besides specific relief assistance in
Europe and i Canada, private voluntary organizations began to play a minor
advocacy role in the immigration process. One could argue that as the D.E.A.,
Labour, and Mines and Hesources were self-organizing an inner cicle/sub-
government, the non-governmental associations were contnbuting to the

emeigence of an outer circle/attentive public in the community.

Recognizing the importance of non-governmental organizations, the federal
government began to distribute grants to such groups in the late 1340's and early
1850's. Stmulated by financial assistance in the 1950's there was a gradual
increase of actors triying to influence immigration policy. Hawkins elaborates at
length on this topic.24 By and large most organizations [with ther parochial
interests] were religious In nature and provided help for refugees at home and in
Europe. But Departments such as Extemal Affairs and Labour were suspicious
and did not lke the idea that ""Canada's interests were being communicated in a
bewildering variety of voices™ abroad.25. By the late 1950's there existed "'a
climate of mistrust... as to whether voluntary agencies could be relied upon and a

feeling that they were difficult and tiying to deal with.”'26 Therefore, departmental
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conflicts within the emerging sub-govemment level of the commumnity along with an
increasingly boisterous attentive public began to symbolize what Coleman and
Skogstad identify as a “'pressuie pluralist’” policy community. More specifically,

Pressure piuralist networks tend to arise in sectors where state authority is
fragmented and the organized interests are at a low level of development...
this combination of dispersed state authornty and weak associational
system unable to coordinate the multiple, narrow, specialized groups
competing with one another, gives nise to a mode of group-state relations
where groups approach the state independently, often competing for the
ear of the state... 27
As policy actors in the sub-govermnmental level of immigration, the major
departments felt increasingly thieatened and reacted in a defensive manner
towards the numerous vocal groups and provinces that sought to "break into'' the
inner circle of policy formulation. Although D.E.A., Labowr and, Citizenship and
immigration {changed from Mines and Besources] were regularly in conflict with
ohe another, there was relative stability and equilibrium in the policy process. But
as organizational interests in the broader environment began to demand more of a
role, these departments sensed the external dynamics tiving to upset the present
equilibrium. No longer were the three major actors impermeable to the ocutside
world. The system was becoming open-ended. Interpenetration, openness and,
impermeability characterized how policy actors came to influence one anothei. For
example, as noled eailier the Trudeau Administration’s centralizing reforms were an
attempt take back much of the uncoordinated control lost to various line
departments. Central agencies wanted an isolated system in formulating
immigration policy. Yet by the 1360's there were cracks opening up in the sub-
government. As a self-organizing system, the immigration community (in @ non-

teleological manner} is engaged in a process where it is evolving with its

environment.
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(A). POLICY COMBMURMNITIES AS "LIVING"” AND EVOLUTIONARY
STRUCTURES

Policy communities are evolutionary in nature. As "living'’ entities they react
and interact with ther enviionment. Individuals in one policy community, may
unknowingly. cause perturbations and friction which affects the functioning of
actors in another policy community. For example, when Canada'’s finance minister
decides to cut transfer payments to the provinces, fluctuations are felt throughout
different policy communities [such as the education, and health, and agricultu.e
communities). This action on the part of the finance minister would cause various
policy actors in other communities to mobilize and initiate actions in order to counter
the minister's actions. [n this contesxt. policy communities and their members are
"active." The final outcome of such an initial action is difficult, if not impossible to
predict. Similarly, any affects may alter the dynamics and positioning of actors in
the community, which in turn affects the evolutionary course and internal

development of the policy community.

This view of human and social dynamics contrasts the mechanistic classical
view of sciernce suggested by the Vienna Circle. 'We now accept that time is
ireversible.  The temporal and spatial dynamics and social and political
development are never the same--- change and flux are inherent features of social
processes. The "black-box" mentality of policy analysis is out-of-date. Prigogine
and Stengers argue that “the artificial [lab or classroom] may be deterministic and
reversibie, the natural contains essential elements of randomness and
irreversibility. This leads to a new view of matter in which it iz no longer the passive
substance described in the mechanistic world view but is associated with
spontaneous achvity.'28  Where the Iogical positivists sought to discover

underiying universal laws, new science suggests there is no foundation.
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E verywhere we look we find evolution, diversity and instability.  Policy communities

jeflect this fact.

On a theoretical level, policy communities exhibit a dynamic process where
conflicting forces mutually interact, thus affecting one another. '""We seem to have
unfamiliar connections to others, ... the strength and locus of which change
frequently.”’23 Smmilary. Dror regards "the policymaking system as an open-ended
complex. social and political decision-making nstitution.''30  And Lasswell has
argued that “as hving forms, human beings interact by taking one another into
account.”'31  Political systems in general and policy communities in particular,
should be seen as "living and evolutionany” systems. Unlke the past which
examined dormant structwres (ie., parliament, laws, the constitution], new political
science points toward analyzing the interconnections and :elations between
institutions and political actors. This in tum has implications for the emerging policy
community model. As Kelly argues, "instead of uncovering the permanence and
immutability that classical science has taught us to seek out In nature, we have
encountered change, instability... and evolutions."'32 Interestingly, the policy
community model has not yet been applied to a case study where # has also
incorporated many of the new insights emerging in policy analysis. Nonetheless,
my critic might ask, “‘parallels with biology and physics? So what?l? Just
metaphors, No substancel!l” | counter that the new insights being developed with
respect to complexity ifluminate mary aspects of the policy community model that

have yet to be identified.

Edward Ploman bnefly describes many of the new elements that | believe
can be applied to pohcy communities. Expanding on the new science of

complexity that was touched upon in chapter three, Ploman argues that the
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key issues are reflected in a loose cluster of principles and emerging
paradigms that are defined by concepts such as the interrelationship
between order and disorder, the creation of ever-increasing complex orders
out of noise. disorder, and even chaos. autopioesis self-regulation, and
spontaneous self-organization in natural and social systems... Inherent in
these concepts is a reaction against determinism, a new acceptance of
instability, chance, possibility, and of stochastic processes, a hew
emphasis on the emergence of the unexpected, the novel, the creative---
and of new significance and meaning... A focus on evolutionary patterns,
from ‘being to becoming.'33

As Dobuzinskis adds, 'the concepts of production and reproduction, commonly
used in biology and economics, have less commonly been applied to the analysis
of political life. But ¥ we are to understand politics as a creative process through
which individuals and groups seek to achieve evolutionary potentials, we need to
study political activities in relation to the production, and regeneration of the

vanious dimensions of societal order.''34

(i) BANDOMMNESS OF MOVEMERNT AND UNPREDICTABILITY

Let's compare figure 4.1 with 4.2 Without delving too far into physics and
chemistry we have a chemical reaction whereby "'one considers the motion of a
small sphere rebounding on a collection of randomly distributed large spheres in a
fixed space... Whenever we introduce the smallest uncertainty in the initial

conditions. this_unceitainty is incieasingly amplified through successive collisions

[my emphasis]. MNote that chemical reactions may be the outcome of collisions.'35

The elements In the enviionment [if not artificially controlled} move in a random

manner. T here are important implications from this scenernio. If one looks at figure
42, we see how such randomness and conflict between and within different
communities has implications for the evolution of those same communities. The
movement of "spheres’ {ie.. organizations and policy actors] causes instability and
volitility in the broader environment. Not being fixed, {unlike figure 4.1) when one

reaction occurs [an event in a specific policy area} or action s inhated it may
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cause random and unforeseen collisions with other actors and policy communities.
This in turn may stimulate a counter reaction, and so on.  We eventually find &

impossible to distinguish between causes and effects.

In this context, making policy tc cope with these complex dynamics
becomes impossible--- precisely because we are unable to predict the future.
Nicolis and Prigogine’s diagram may not mirtor social situations entirely, but there
are definitely important parallels to be diawn.36 As different actors and
communities collide and conflict over contentious policy issues, perturbations are
felt throughout the entire environment. Non-inear movement and orbital dvnemics
are evident in the "genenc’ pokcy cammunity . Both diagrams involve situations

where unknaown evaolutionary pattems and processes exrst
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Figure 4.1. "A schematic representation of the instability of the trajectory of a small
sphere rebounding on laige spheres. The least imprecision about the intial position
of small sphere makes i impossible o predict which large sphere it will ht after a
few collisions.” Sowrce: Gregoire Nicolis, llya Prgogine, Exploning Complexity: An
Introduction (/. H. Freeman and Company., New York. N.%Y., 1989] p. 196
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in more than just a metaphorical manner, Todd La Poite describes the
implications of "'coflisions among large and small spheres’ in social systems:

One consequence of these group connections... has been the rapid
increase in the number of people and agencies affecting the day-to-day
experiences of individuals. Closely related to this increase has been one in
the number of surprises we encounter. They are generally disturbing
surprises, caused by the intenruption or frustration of our expectation by
some hitherto urvecognized dependency. These suwrprises we often
‘account for' with the somewhat bewildered assertion s a complex
sttuation,! implying that they are unaccountable. Somehow the
unexpected occurs frequently, especially n matters of politics... 37

Figwe 4.2 The "generic” policy community. Souwrce: A Paul Pross, 'fPressufe
Groups: Talking Chameleons.” Canadian Politics in_the 13990's, ed Michael S.
whittington, Glen Williams {Nelson Canada. Toronto, Ontana, 1930 p. 301
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Dobuzinskis's point that 'groups enter into shifting alliances... and that
goveinment agencies also form unstable clusters around changing issues'38 is
consistent with the unpredictable nature of political dvnamics that are involved in
policy communitties.  As these groups interact they are affected by various
perturbations from both within and outside the policy community. This 1aises the
question of the impermeability of the policy community. In the context of Canada,
the dynamics of immigiation continue to test the permeability of the Canadian
mmmigration policy community In general and the sub-govermnment in paiticular,
Essentially; {1] policy actors from the attentive public are tiying to pierce the wall of
the sub-govermnment. and [2] actors from other policy communities may seek a
voice i the immigration community. As a self-organizing system, we see that the
immigration community {in a2 non-teleo-logical manner)] 1s engaged in a process

where it iz evolving with its broader environment

{B]. DISBUPTIORNS IN THE CANADIAN IMMIGRATION POLICY
COMMUNITY - LOCAL AND GLOBAIL PERTURBATIONS

In Pross's analysis he notes that in an effort to pisrce the inner circle
“"organizations and individuals are constantly changing their interests, respending
to new situations, developing new capacities, and shedding old ones."39 These
groups 'spontaneous eruption into a policy field shatters the carefully contrived
supenence of consensus [D.EA., Labowr, Manpower and Immigration], and

challenges the routirization of policy and the conventional wisdom in the sub-

govemnment. These interventions, though usually detested by long-ime members of
the policy community, draw attention to inadaquecies in policy; foice the pace of

change; and to some extent. introduce new blood and new ideas. They may at
times precipitate a total restruciiaing of the policy community--- as in the early

1370's when older communities were re-orgamzed and combined to seive the



74
newly defined field of environmental policy--- but more limited interventions can also
create shock waves."40 Perceiving its’ interactions with outside groups often as a
zero-sum game rather than a posiive- sum game, inner circle members of the
immigration commuinity would expenence outside voices and lobbying as unwanted
pertuibations and “'shockwaves.” It is interesting to note that in 1952 the actors in
the inner ciicle expenenced an outside influence that may have potenhally
disrupted the power structure in the emerging community. At this time the new
United Mations High Commissioner for Refugees [U.N.H.C.R.] attempted to
penetiate the domestic policy process. A U.N.H.C.B. representative would assist
the federal government in the processing of refugees. The U.N.H.CR. made it
quite clear that they wanted to work with the relevent department{s] in charge.
Looking at figure 4.3, the UNMNH.CH. was attempting to move through the
attentive public level [advocacy role] towards the sub-govemnment level

{participation role).

Figure 43 The Canadian Immigration Policy Community
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{1]. Cabinet and Central Policy Structures
{2). Department of External Affairs
{3]. Department of Emplopment and immigration
{4]. Major piessure groups, ie.. Canadian Cruncil of Churches. intemational
Committee of the Red Cross.
(5. 6. 7 8). Various research institutes. ie., Institute for Research on Public Policy,
Laurier Institute, Hastings Institute, and emerging umbrella organizations.
(8. 10. 11]. Active provinces; Quebec. Ontario, and British Columbia.
{12]. Intemational organizations, ie., United Nations High Commission on Refugees
[13. 14, 15]. Other less active provinces; Alberta, the Maritimes, and Manitoba

[1B6]. Other less influential ndividuals and organizations

=== The otating spheres that are not numbered represent those actors who may
from hme to time [but not on a regular basis] iy and influence the sub-

government/inner cucle of the policy process.

In a 1352 letter from the Department of Extemal Affairs to the U.N.H.C.RH,
Ottawa '"indicated that no useful puipose could be served by establishing a
representative of the High Commissioner in Canada’41  In their analysis, Coleman
and Skogstad discuss how policy communities can be viewed as “a protective
device, limiting rather than expanding the opportunities for the public to achieve
maijor policy changes. As well, the Canadian immigration policy community's highly
restiictive membeiship was an attempt at “insulation from other networks"” and "to
keep policymaking at the outine o technical level”42 One could argue that in
the years prior to the activism of different groups and provinces in the 1360's, the
mmigration community represented a highly restricted policy network “where there
is shared responsibilty for policy implementation and insulation from other

networks.""43 However from the mid-1960's onwards, the process reflected a



weakly ntegrated network where there is Vless restiictive membership. a low

degree of organizational dependence. and iz more open to influences outside the

network.’44

As the dominant player for Canada in global affairs, External Affairs became
ncreasingly sensitive and uneasy about the global economic. social, and political
changes that were influencing Canada's immigration policy. For example D.E.A.
was still upset with Canada'’s discriminatory policy and ouwr unwillingness to sign and
ratify the 13951 International Convention on Refugees. In its effort to lobby Cabinet
to sign the Convention it sought the support of Citizenship and Immigration [the
department de jure responsible for immigration policy at the time). However in a
letter to the Deputy Minister of External Affairs, the Deputy Minister of Citizenship
and Immigration stated ** Canada should not sign the Convention... | don't believe
we can reconcile owr responsibilities under the Immigration Act with the open-
ended interpretations of the Convention."’45 | believe that D.E A. recognized the
imphcations that not signing would have with other non-white countries in the
Commonweaith. Similarly, by signing such a liberal document. Canada ‘s reputation
would be enhanced globally thus assisting ouwr effort to pursue intemational

business opportunities. Without signing, we would feel the effects in due time."’

By applymg Pentti Malaska's diagram [figure 4.4} one can see another
dimension of how global fluctuations have an affect on the immigration policy
community.  Global fluctuations [refugees from Hungary in 1956 and from
Czechoslovakia n 1969, and the Tamils more recently] represent external
perturbations that put unforeseen pressuie, and threaten to affect the equilibrium
and stability of the community. Malaska's diagram exhibits a non-stop crrcular
feedback process where the policy community affects and is affected by global

fluctuations. As he points out, "In general, the onset of non-equilibrium 1s tnggered



77

by comparatively small local fluctuations either onginating within the local sub-
systems [policy communities] or coming into them from outside. Once established,
the Huctuations must become amplified and spread around in the domain of the
sub-system in question. Only then can they contribute a sizeable force capable of
modifying macro-behaviour. 46 Seen in this context. the immigration policy
community 1s a living" and autopoietic entity evolving and nteracting within its
broader environment.  As Nicolis and Prigogine argue; "A dynamical model of
human society begins with the realization that in addition to its intemnal structure,
the system is fimly embedded in an environment with which it exchanges matter
and energy.”’ They add

our everyday experience teaches us that adaptability and plasticity of

behaviour, two basic features of non-inear dynamical systems capable of

perfoiming transitions in far-from-equilibrium conditions, rank among the

most conspicous charactenstic of human societies. 1t is therefore natural

to expect that dynamical models allowing for evolution and change should
be the most adequate ones for social systems. 47

It iz mportant to mention that in terms of global fluctuations affecting the
stabiiity of the Canadian immigration policy community, there is evidence to suggest
that a global refugee regime is emerging.48 ‘wWhat does this mean? Begimes
require that participating countries adhere to certain intermnational norms, rules and
procedures with respect to making domestic policy. not unlike the global trade {the
General Agrieement on Trade and Tarnffs] and the NAT.0. defence regme.
Although the U.NH.CR. faled to break into the community in the 1350's, a
refugee regime would have profound effects on the intemal dynamics of the policy
piccess. As Hawkins argues "it is difficult for a countiy like Canada to establish its

immigration policy without taking into account certain intemational facts.”43
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(C). DISBUPTIONS AND INSTABHITY LEAD TO BIFURCATIONS

In order to cope with these upsetting disturbances [from outside and within)
the D.E A | as the traditional leader in immigration policy formulation, was keen, and
still is, to insulate and solidify the impermeability of the sub-govemment. As External
goverinment 50, | suggest that its officials {in the early 13970's}] were sensing
imminent change in the intemal structure of the innet circle. The increasing stability

was reaching a threshold where the policy commuinity would spontaneuosly {figure



79
4.3] take on a new intemal dynamic---ie.. power relations among players would be
altered. Af a certain sensitive’ and unknown bifurcation pomé. palicy actors
would be # such a configuration that any small intemal or estemal perturbation
would cause fluctuations within the communtiy . The key Is that these Huctuations
must be amplified large enough ' order o cause significant structiral change m

the power structure.

The concept of "bifurcation points’' and evolutionaiy change needs to be
elaborated on in order to understand fullp how the immigration policy community
evolves with its environment. As Toffler argues, “according to the theory of
change implied in the idea of dissipative structures, when fluctuations force an
existing system into far-from-equilibium condition and thieaten its structure, #
approaches a crtical moment or bifurcation pomt At tus pomt... it 1= inherently
mmpossible to determine in advance the next state of the system. Chance nudges
what remains of the system down a new path of development’ In this context,
“once the path iz chosen [from amang manyl determinism takes over agam until
the next bifurcation pomit Is reached. Here... we see chance and necessity not as .
ireconciable opposites, but each plaving #s role as a partner in destrw”” [my
emphasis]bl | suggest that the evolution of policy communities is reflected in a
subtie process of people mutually interacting with their environment--- they choose

certain actions, which affects ther environment which may set off a chain of

unintended events which inevitabily retuins back and affects that individual.
Essentially. “the mixture of necessity [planned, purposeful behaviour., and policy}
and chance [unintended local or extemnal actions affecting the dynamics of the
commumity] constitutes the history of the system.!'B2  Although bifurcation points
are more often attnbuted to natwal sciences phenomena such as chemistiy and

hiclogy. there is a need for further application towards understanding change in
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social systems. Paraphrasing Maswell, Prigogine and Stengers piovide a few
rudimentary analogies for the newcemer to this area;

For example. the rock lcosed by front and balanced on a singular point of
the mountain-side, the little spark which kindles the great forest. the little
word which sets the world fighting... the little spore which blights all
potatoes, the little gemmule which makes all philosophers idiots. Every
existence above a certain rank has its singular points: the higher the rank.
the more of them. At these points, [in policy communities] influences
whose physical magnitude is too small to be taken into account by a finite
being, may produce results of great importance. All great results produced
by human endeavour depend on taking advantage of these singular states
when they occur. §3
What does this mean for the Canadian immigration policy community? By
understanding the process of bifurcation points we may be able to understand the
direction and timing in which chaotic events unfold. Similarly, it will provide an
understanding of the direction and shape that policy communities will take
internally, as they interact with their environment. For example, in the bifurcation
diagram [figure 4.5] one can see the many possible diections of growth that the
immigration policy could take. At certain bifwcation points the system can

“choose" [a sublle combination of chance and necessity] the next stage in its

internal development.

One could argue that in the pre-1340°s penod, within the young immigration
community the sub-government was impemmeable to intemal and extemnal
perturbations, and thus it was in a stable state. Coleman and Skogstad would
describe the community as “'state directed" comprised of "highly autonomous,
coordinated state agencies and sectoral interests with a very weak associational
system. possibly at a nascent stage. As such. organized interests play neither an
important advocacy nor participant role in the policy process. State officials
dominate policy-making and are able to impose their solutions, often without even

consulting organized interests.'54 Using figure 4.5, the intermnal power structure
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during this period could be piotted along branch [3 where the Canadian
immigration policy community was fairly stable with its environment. However, from
1345 to the late 1360's things began to change. As the federal government de-
centralized much of its policy -making [as noted earlier, previously, immigration
policy was a result of ministerial discretion], there was a new refiance on pressure
groups for input . As well, bitter conflicts between the line departments and the
central agencies caused instability in the community. Also contnibuting to instability
were the activist provinces seeking a more influential participatory role. This in tumn
resulted in internal fluctuations and pushed the policy community towards a
possibie threshold for structural change. it changed from a “state directed’” policy
community {in which government autonomy, capacity, and non-relience on other
policy actors was quite evident] to a '‘pressure pluralist” policy community. This
perniod could be plotted on figure 4.5 at )‘"2. ----- the branch (4 represents the tumn
{"'choice} towards a pressure pluialist power structure. This stage remained stable
for a shorter perniod of time than branch {3. As Thorbum has stated. "since the
1970's there has been a formalization of consultative devices, as the government
attemnpted to augment its information coming from society to adapt (o ;-:hanging

conditions.''55

lt's possible that at present the immigration policy community is heading
towards an end of the {# branch---- moving from a presswe pluralist to another
internal structural formation.  There are different possible evolutionary courses of
which the community may take as the community nears ;ji\i . Hete the branch
{H s unstable again. and two other new branches ofdintemai evolution are
possible. At the bifuication pomt, the community becomes senstive to

internal/extemal fluctuations. and what branch it “chooses” will depend on

circumstances that are unaware to us at the present ime. ‘What are the possible
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courses or directions the community will take? [In their book Policy Communities

and Public Policy, Coleman and Skogstad descrnibes numerous directions that a

policy community may take]l 56 What will determine the branch it “'chooses™ or
direction of development it takes? Nicclis and Prigogine argue that the evolution
process is ''determined at each moment by the mechanism of interactions of
different actors.”'57 In this sense one possible scenarno would be that if the global
refugee crisis puts too much pressure on the sub-govemnment. the leading actors
may attempt to iy and force a change back to a ''state directed" structural
formation. Another entirely different possibility 1s that with the present constitutional
crsis the federal govemment may further de-centralize the immigration policy
process--- bringing interested provinces even closer or deeper into the inner circle.
After the failure of the proposed Meech Lake Accord in June of 1330, the Globe
and Mail noted that "Mr. Vander Zalm [premier of B.C.} said that the Brtish
Columbia grovemment is pursuing an agreement on immigration with Ottawa and will
moritor negotiations between the federal government and Quebec on the same
subject.” Vander Zalm said ""what | am saying is, what's good for the goose is
good for the gander, and we ought to be looking at what it i1s that might be
negotiated for Quebec, and we should be negotiating on a parallel stream.”’58 In
fact the Mulkoney Admiristration's most recent twenty-eight constitutional proposals
[October 1991) states that [proposal #139): ""while recognizing the federal role
setting Canadian policy and national objectives with respect to immigration, the
Govemnment of Canada 1s prepared to negotiate with ary province agreements
appiopriate to the circumstances of that province and to constitutionalize these
agreements."'53 If Ottawa striikes a deal with the provinces., the policy cormunity
could evolve from a pressure pluralist to a form of "clientele pluralism' whereby
each federal and provincial immigration department struggles to attract highly

qualified immigrants [fiom Hong Kong for example), In a clientele pluralist



community “'state officials are unable to differentiate themselves from organized
interests. They become dependent on interest association to supply information
and expertise... and offer them an opportunity to participate in the policy process in

exchange.''60
Solutions
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Figure 4.5. Source: Hya Prigogine, 1sabelle Stengers, Order.out of Chaos: Man's
New Dialogue with Natuie. [Bantam Books, New York, N.Y., 1984]) p. 170

Wwhen and if the pressure pluralist nature of the Canadian immigration policy

communtty change does occur it will follow the following process:

--n

the new constituents, introduced in small quantities iead to a new set o
reactions among the systems Compcﬂents This new set of reactions

"l 1SS ‘ ‘l |} -3 Tand *‘
n

enters nto Cﬁmpetﬁ'f\.}ll with the ayq}te;u-} PI%YIUUb moade of functionin g.
the system is ‘structuraily stable' as far as this intrusion is concerned, the
new mode of functioning will be unable to establish itself and the
‘innovators' will not survive.  If, however, the structural fluctuation
successfully imposes itself... whereby the ‘innovators’ multiply fast enough
instead of being destioyed--- the whole system will adopt a new mode of
functioning. 61
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E ssentially, the players and organizations located in the attentive public are
charactenzed as the "new constituents” or “innovators’ tiying to alter the "mode of
functioning’' in the sub-government. As Pross argues, the attentive public is the
lively part of the policy community... many of its members are excluded fiom the
policy process... They are prepared to challenge the status guo... as a result
relations within the attentive public are more volatile than the sub-govemment."'62
The actions cf those in this sphere will depend on their perceptions of the policy
process. f acicis see the power structure as fauly open, Hexible, and
complementary to its interests they are unlkely to act i a volatle manner.
However, if there is a perception of exclusion, policy actors on the penphery will
likely become more "active” in pursuit of ther interests. Thus they may cause
unforeseen disturbances in the community and upset its structural stability.  In this
enviionment, every actor [based on his or her vantage point in the polcy
community] has a different perspective and reason to act and react based on the

configuration of other actors in the policy community.  In Qrganized Social

Complexity La Porte points out
with increased social complexity... diverse interpretations may seriously
hinder the operation... of an institution...[or community]... involved in the
system. Increasingly, interdependence implies that whatever policies are
adopted, both positive and negative externalities are likely to ocour. 63
La Porte's suggestion also relates to the issue of bifurcation points and
evolutionary change. It is possible to conceptualize how at certain sensitive nodal
points of interaction between policy actors, there may be a conffict over policy
direction, resulting in increased tension to the point where an unexpected change
of events may arse. More specifically, depending on the force and dynamics at

the nodal point [biftircation point), characteristics of the policy problem may. as a

result of tension between actors, get worse and ‘break loose'--- meaning the
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problem takes on more compler and uncontrollable features. As a result there are
unintended consequences [shocks] sent to other policy communities. One must
remember that post-positivism has taught us to accept the reality of mutual
interaction and causation. As two [or more) policy communities mestually interact
with one another in a rotating fashion the interaction may be fairly smooth for a
penod of time. At every moment the policies in each community are determined by
the mechanism of interaction among different actors."'B4 Yet eventually, at certain
nodal points or “'sensitive’’ issue-areas there will be a clash of dynamics and policy
momentum. Here we have bifuication points where the dynamics and effects of
the problem area will branch owt and cause instability and fluctuations in the wider
political environment. In figure 4.6 one can understand how this situation may
occur.  lmagine two policy communities {for practical reasons the immigration and
foreign policy communities] overlapping one another. As conflicts arise between
the twe, depending on how they cope and work together in harmony, this will
affect how the outside and other policy communities are affected.  “As the
equations are highly nonlinear, it is expected that there will be several solution
branches exhibiting a complicated set of bifurcation phenomena. Different initial
conditions will place the system in different basins of altraction, thus switching on

different evolutions and histories. 65
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A = Canadian lmmigration Policy Community B = Canadian Foreign Policy

Community C = Canadian Labour Policy Community

+ Bepresents actors within different policy communities who see no conflict with
one another. Therefore at those particular nodal points there exists stability and

equilibrium between policy communities

X These are nodal points where policy communities clash over an issue or policy.
Being "sensitive’’ [like bwo magnets pushing against each other] tension buiids to a

threshold, inevitably forcing change at the next bifurcation point.

Examples of stiess at nodal points include; X1 - disagreement between the
immigration and foreign policy communities over the prionity of immigrants tc be
allowed into Canada. lmmigration wants pronty for business immigrants while
D.EA. wants to take in more 1efugees. X2 - Disagieement between the labour
policy community and foreign policy community over the implications of signing a

North American Free Trade Agreement.

Due to limits in objectivity and understanding, as policy actors mutually
interact with each other at key [sensitive] nodal points these sites will be areas
where zero-sum games take place. Egocentricity and a perception that one is
separate from one's environment will cause increasing tensions between actors to

build up. Ewventually, the tension will reach a threshold--- something or someone
has to give. The stionger force will push the weaker, forcing the threshold to

reak. Lets' use an analogy. Like a water dam holding off powerful waves--- the

O-

dam breaks [at the bifurcation point), sending massive perturbations throughout the
surounding environment. A small initial problem [build up of water pressure}
eventuallp grows into an environmental catastiophe. What happened?

Essentially, the water and the dam reacted to each other as hostile adversaries



rather than potential allies. In the contest of figure 4.6, this is what happened at
nodal points X1 and X2 As Drpzek points out ""the continued interaction of each
sub-system intensifies complexity by adding to the elements and interactions to be
coped with by other sub-systems. The obvious escape is simultaneous multiple
correction: but such action i1s not in the repettiore of polparchy. Together, then,
complexity and rapid change are lethal to interactive social choice."'66 In effect,
what is requited to avoid conflict and chaos is for actors in all three policy
communities A, B. and C) to recognize that they mutually interact and affect one

another. From hese there is more likeihood that sensitive issue-areas and nodal

points of conflict may be identified ahead of time.

With these ideas in mind, how do conflicting perceptions within the
Canadian immigration policy community affect actors attempt to cope with the
constant internal and external fluctuations of the environment? To answer this one
needs to ook at the perceptions of those actors involved in the community. By
analyzing different perceptions of how the immigration policy process works we can
turn a hostile and confrontational environment into a more harmonious process.
Mot only will this have implications for participatory democracy but t also means
empowering policymakers with better tools to cope with complexity. In the next
section there are a series of interviews that show how each policy actors'

perception of others affects how they interact with one another.

{4) PERCEPTIONS OF THE IMMIGRATION POLICY PROCESS:
BARRIERS TO COPING AND UNDERSTANDING

As Dobuzinskis states “'each policy community... 'brings forth' its own world
[and] aguires its own identity. The analyst's task is to reflect upon the meaning,

coherence and implications of these perceptions; to compare them: and to
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generate altemative perspectives and values.  In this manner, policy analysts
would act netther as technocrats in pursuit of some 'mythical' objective account of
costs and benelits, nor merely as advocates of special interests.""67 lnstead, in a
post-positivist fashion he would play an emancipatoy role .| empoweting citizens to
contiibute their understanding of the dynamics that affect immigration policy.
Different perceptions would help, not hinder the policy process. However there are
problems to be overcome before this is to happen. To show how distorted the
communication 1s between policy actors in the Canadian immigration policy
community | have conducted a senes of interviews with participants located at
different points in the community. With their permission to quote them, |
interviewed four individuals. The point of these interviews is to examine thew
conflicting perceptions of the environment that they act in, and how they perceive
others. How do they perceive themselves? Do they believe we possess the
knowledge but lack the political will to cope with complexities surrounding

immigration policy? Let's find out.

Those interviewed include:

(1}. Representing the provincial government, John Gray, Director of the Business
Immigration Branch, Ministry of Business and lmmigration.

[2). Collin Mercer, executive assistant, Immigrant Services Society of Brtish
Columbia.

(3). Dawvid Stoller, immigration lawyer.

{4). Gulzar Samj, member of the Immigration and Visible Minority \Women of British

Columbia.

Essentially, specific questions were asked regarding how each player
perceived the immigration policy process, his or her [group's] role in it. the

dependency each had on one another, and what problems [if any} exist in the
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process. To help support my research, | have included interviews of policy actors

done in 1387 by Victor Malarek. First my expenence.

Representing the provincial government, John Gray was asked to give his
interpretation of the policy process: "lmmigration policy is generally a federal
domain... I'm not sure if the government ever sets policy on its own, whether
immigration of anything else. Politicians relate feedback they get from the private
sector and more specifically from the voters. The varnous immigration societies and
people who deal with settlement issues all have some degree of input into the
various policy development issues that camy the day.'' Similarly, Gulzar Samj, as a
member of a non-goverinmental organization, spoke of a positive attitude on the
part of the federal government. She stated, "'we have had a vemny positive
response from both the federal and provincial level. We have been given money
in incieasing amounts as we've built up. They realize that we are an expanding
organization, and a good resouice for them to tap when they iook at issues... they
look for our input.'’ It is interesting that while the Mulroney Administration is coping
with a thirty billion dollar plus deficit, it realkzes the importance of mantaining a
relationship with non-govermmental organizations. in particular Samji's Immigration
and Visible Minority of Women of B.C. group. One could argue that this refiects the
importance that the federal government places on organizations in the periphery of
the attentive public in the Canadian immigration policy community. Aware that it
cannot make policy {in a linear fashion} on its own. it supports the maintenance of

communication network s throughout the community.

In teims of inteidependence, Colin Mercer pointed out that "most other
organizations see our [settlement and referral] services as essential’ Asked if his
organization was dependent on the system, Mercer replied “very much so, when

we receive ow client's [immigrants], many might need legal assistance and then we
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refer them... we serve as a referral agency, helping the client know the services
that are available to them." As an immigration lawyer, Dawvid Stoller believes that
others' perceptions of him “'depends on the case and ciicumstance that anses at

the time.*'

More mportantiy, it's quite ciear that there are confiicting perceptions of
reality within the system. Asked if he recognized any fundamental problems in the
policy process, John Gray noted ''the question is more appropriately put to the
federal level. because they are on the front ine as far as basic policy goes, but |

don't see any particular Haws in the process per se."" However, from his vantage
point in the community, Collin Mercer disagrees with the notion that immigration
policy is largely a federal issue. He sees a much more complex and dynamic
environment. Acknowledging that the federal government listens tao his
organization, he states that "the provincial government has more of a role in the
policy process than it will admit to. or realize. The federal goveinment is very
responsive to get in touch with us and hear our viewpoints, the problem would be
on the provincial level"” Asked why the problem exists, Mercer remarked, "the
provincial government doesn't see any immediate financial returns'' thus it is a
lower priority for them. He suggests that "things to do with medicare. social
services, our education system, therefore make it very much a provincial affair. .. its
naive o look at immigration and simply conclude that it's a federal issue.”
Contrasting Mercer's poor image of the provincial government, Samiji earlier noted
the provinciai government’s positive response in listening to her organization's point
of view. Who is correct in desciibing the reality of the provincial government's role
in the policy process? The answer, again, would depend on which vantage pomnt
in the commuinity you were observing and interacting with the government. As far

as objective analysis, we must remember from chapter two that all players’



objective percephion is distorted by factors outlined by Wittgenstein, Berger and
Luckmann, and Morgan.

Each organization [governmental/non-governmental] constructs its own social
reality through the working of the mtermal dynamics that are inherent in that

organization. Egocentricity influences how one sees the world. As Moigan

argues:
MNowadays many organizations are preoccupied with understanding their
environment as kind of a ‘world out there' that has an existence of its
own... if one really wants to understand one's environment, one must begin
by understanding oneself, for one’s understanding of the environment is
always a projection of oneself. As an organization 'looks at' its
environment or makes exploratory probes to test its nature. it should thus
appreciate that it is really creating an opportunity to understand itself and
its relation with the wider world.. [organizations and people] encounter
great problems in dealing with the wider worid, because they do not
recognize how they are a part of therr environment. 68

Whether it be the provincial government, the federal govermnment, or any

organization, a recognition of being part of, not apart from the policy community is a

necessary pre-requisite in dealing with the problems that policymakers must face.

Breaking away from the question of interdependence. those interviewed
weie asked to give ther opinion concerning the issue of access to the sub-
government. Do some groups have too much access and influence, others not
enocugh? Representing the provincial government, John Gray remarked "no, not
particularly. .. the lawyers are certainly well positioned to speak to problems in the
immigration system that they may encounter... but | don't think it's weighted in
anybody's favour.' However, as an immigration lawyer Stoller offers a contrasting
interpretation; ''the bureaucrats in the system have the most power to determine
policy... the bureaucrats are number one for input into the policy process.”
Interestingly, Stoller and Gray's perception is consistent with Malarek's interviews of

immigratiom lawyers and bureaucrats. Answering a question put forward by
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Malarek, Dennis McCrea [former chaiman of the Immigration Branch of the British
Columbia B ar Association] commented “'Generally, it is very difficult to get anything
done quickly. it's the same problem that has always existed with the bureaucracy.
Mobody wants to be crticized and the way to avoid criticism ts avoid making
decisions. Always leave tt for somebody else'63 However, Geiry Van Kessel,
Director of Special Projects for the Immigration Department, pointed out the
difficulties of tiying to listen to different lead agencies; "whenever one program
marches to two drummers [External Affars and Employment and Immigration] you
have to make suie they're in step and the question is how to make sure they can

stay in step.*'70

Where Stoller and Gray disagree, Stoller and Mercer agree that "there is an
under- representation of external advocacy groups.'' in the sub-government level.
Guizar Samj adds that "there are pre-conceived myths and ideas on the part of
government that form barriers for us to contrnibute efficiently to the policymaking
procedure.” Inteiviewed by Malarek in 1987, immigration lawyer Barbara Jackman
made similar statements in that many new immigrants and lawyers believe that there
are bureaucrats that "harbour racist feelings towards particular ethnic groups.''/71
By and large. Samj argues ''some government departments are receptive, but
otherwise when it comes to large input we often face problems.” Samji's
comments reflect the view that some government departments may be more
egocentric than others in their perception of their role in the environment.
Interestingly, immigration lawyer Hugh Fraser sympathizes with the bureaucrat. He
states; ""They feel the pressure when the system gets knocked by the media. They
feel the pressure from the top when memos are fired off chastizing them when the
fault is theirs’. | wonder how some of them could even interpret some of the

conflicting messages they are getting in terms of policy. One day it's this and the
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next day t's something else, and they have to administer ."'72 On the whole,
when David Stoller was asked if there was equal access, he remarked "no, of
course nhot.’’ Arguably. the different peirceptions that organizations and individuals
possess influences their behaviour in dealing with others in the policy community,
and other policy communities. Instead of such egocentricity, "there should be
more of an appreciation of systemic interdependence--- think and act systemically:
more self-reflection, less self-centeredness."'73 As was shown in chapter three,
policy actors need to think In a non-inear fashion when they perceive their
environment. As La Porte points out, actors need to recognize that ‘there are
clusters of nteraction and interdependence within subsyster ; and varping degrees
of connectedness between them... the interactions at the different levels may be,
and often will be, of different orders of magnitude.''74 Figure 4.7 outiines how non-

linear processes limit both objectivity and understanding inside and between policy

communities.

Policy Communities/lssue Areas

A Immigration Policy

B. Foreign Policy
C. Provincial Economic Policy

D. Federal E conomic Policy
E. Quebec Sovereignty Issue

F. Ecological Issues
(2. Labour Policy

Figure 4.7. Circular relations of policy actors. Note that each actor is limited in what
he sees in his environment. This restricts the ability to be objective and understand
the dynamics of the overlapping issue-areas. As Nicolis and Prigogine aigue, ''the
first step in modeling complex behaviowr is therefore to assess the non-inear



character of the underlying dynamics anaddto identify a set of vanables capable of
showing nstabilities and bifurcations."'75

The opinions of those interviewed did to some extent recognize the
nterdependence of policy communities, although there were different perceptions
as to what wvanables nfluenced, and how much influence they had in the
wnrnigration policy process. For example, Collin Mercer arqued that the 'federal
and provincial government tend to look solely at an economical point of view."' He
adds, in relation to foreign policy, it is critical that we [Canada] be recognized as a
fair and generous country... it is completely to our advantage to be demonstrating
humanitanan concerns first and foremost." In contrast John Gray replied 'l don't
think [immigration policy] is too inward looking or outward looking; | think it serves
the Canadian interest.”” From his vantage point in the system, David Stoller
suggests that “the bottom line is that whenever government makes policy it is
affected by many things.” Sadly, this is the closest that any of those interviewed
recognized the dynamics that are represented in figure 4.7. With respect to
complex policy issues Dror has suggested that individuais possess ''strong
tendencies to simplify issues and see them as much mare straightforward than they
are disturbing. Glorification of the term ‘common sense’ which is diametnically
converse, as well as antagonistic, to the needs of complexity handling illustrate the
hold that simplistic, complexity regressing ways of thinking have on politics,
policymaking aind public culture.”'76 Throughout the interviews there eshibited a
"common sense' tone [especially from Mr. Gray who represents the Brtish
Colurnbia Mimstiy of international Business and immigrationj. MNone of the policy
ors admitted his/her limits in objectivity and understanding. Yet we see by thei
answers that there are a wide array of conflicting realities. And if we consider
these interviews in the context of figure 4.7, policy actors "'all must be in a state of

uncertainty about our environment.''77 Uncertanty leads to insecurty, which in
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turn results in confrontation. Here is where the interpretative social scientist may
contriibute his skills as a catalyst to dialogue and understanding of actors in the

policy community.

(5). BRINGING POLICY ACTORS TOGETHER: REPLACING
CONFRONTATION WITH COMMUNICATION

Building on post-positivist insights from chapter two, from here | suggest
constructive techniques for coping with complexity.  Political science in general,
and policy analysis in particular, requires a broad hermeneutical approach that will
reconcile different perceptions and knowledges of the dynamics involved in
formulating public policy.  Diyzek's “communicative rationality’” provides the
building blocks for the institutionahzation of a discursive dialogue between actors.
As a process that is orented towards intersubjective understanding.
communicative rationality requires an awareness of mutual interdependence
among players and events. Acting in a facilitator role, the policy analyst needs to
persuade everyone of the plurality of realities that exist in the community, and other
communities. "'The analyst must attempt to achieve an understanding of the
practical problems and frames of reference of actors and policymakers, while
simultaneuosly remaining capable of criticism of the practices in which these actors
are engaged in. Effective discowrse implies that the analvst has something to bring
to these problems."'78 In tiying to create an environment where imits in objectivity
and understanding can be dealt with, the most important rcle of the analyst "'would
lie in the creation and sustenance of conditions and institutions for free discouise.
This is more of a 'meta’ role than analysts are used to. It bears some relation to the
role of a third party facilitator."'79 As a "meta” role this harks back to Lasswell's

onginal goal of creating a policy science which saw improving the policy process

as a prerequisite to improving policy substance.
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A discursive design Vis a social institution around which the expectations of
a number of actors converge. it therefore has a place in the conscious awareness
as a stte for recurrent communicative interaction among them.''80 Situated in a
particular praoblem or issue-area, such as immigration, a discursive design is an
educative mechanism that opens up channels for communication across relevent
actors in the policy community. More interaction and communication channels
between the sub-government and the attentive public would not only facilitate
participatory democracy, but help us cope better. My critics will argue that this is a
little utopian, but it is abstract and unrealistic. However, one would be surprised to
find out how many discursive-type mechanisms and institutions are in place to bring
parties together and solve confrontation over issues. Examples would include
mediation of civil, labour, environmental, and international disputes. As Diyzek
argues;

Although differing in nuances, these practices share the following features.
Fust, they proceed in the context of a pressing unrescived problem of
interest to all parties. Second, that context is characterized initially by a
degree of conflict, indicating interaction between divergent ends favoured
by the actors. Third, some neutral third party {a mediator, facilitator, or
convener) generally initiates, lubricates and oversees discussions among
the interested paities. Fourth, discussion among the actors is prolonged,
face to face, and govermed by formal and informal canons of reasoned
discourse. Such canons might rule out threat, concealment of information,
delaying tactics, embarrassment of another party, statement of a barganing
position, and so forth. Participation. therefore means that the parties
involved reconstruct the nature of therr relationship, at a minimum in the
case at hand, perhaps too in their broad interactions.... Fifth, any product
of the process is a reasoned, action-oriented consensus. No judgement is
reached by the third party [unlike the traditionai technocrat/positivist role
analysts played]. The fact that agreement is purely voluntary has generally
led to a high degree of subsequent compliance. Sixth, such excercizes
are fluid and transient, lasting no longer than a particular problematic
situation. As such, they tend to involve oidinary political agents rather than
professional participants.’'81

In a constructive manner the policy analyst would stimulate a dialogue

between actors--- a discursive design or institution {in the context of immigration
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policy} that would involve Collin Mercer and John Gray communicating, thus
increasing their own awareness of mutual interdependence. Similarly, Gulzar would
describe the process to David Stoller in a manner that he has rarely, if ever seen.
The key is that this not only raises awareness and understanding among actors,
but it facilitates a more participatory policy process. Those 'subjugated
knowledges' of which Foucault spoke of would flowrish in this environment. As
Dryzek states, by [conditionally] welcoming citizen participation, commuriicative
rationality embraces interaction across that boundary [between the sub-
govermment/attentive public] rather than dreading it."' But, he adds that
"participatory democracy of itself has an ambiguous potential Without
communicative rationality it will only add to the burdens of complexity. On the other
hand, communicative rationality without open participation will remain hobbled by
the vestiges of control by a privileged group, and hence have a dominant
instrumental rationality.''82 Cntics may argue that it is impossible to prevent the
manipulation of such a discuisive institution in the pursuit of private interests. This
is where the policy analyst's role is so important. He must persuade actors {based
on explaining the problems of limits and objectivity I've discussed in chapters bwo
and three] that an open non-manipulative environment is essential in order to
generate knowledge which helps us cope with complexity. My critic nods his head
in agreement but counters back, "what about the problemns with participation?
\Won't this type of thinking mnvite people from everywhere resulting in total chaos?"
I accept the point that perhaps too many people can create paralysis. However, |
suggest the number of participants could be held tc a manageable level If we
incorporate an idea from Amencan political scientist Robert Dahl.  Paraphrasing
Dahl, Dryzek argues that many controversial political and social issues [immigration
in particular] "'could be handled by the creation of a ‘minipopulus’ of ciizens

[citizens chosen by other citizens for one year terms). This body would help
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constitute informed public opinion. .. lts competence would be promoted by full ime
participction and access to advisory committees of {more] technical experts.""83
Similarly, the analyst could design Lasswellan decision seminarc where policy
actors from different sectors of the policy communty and different relevent
communities bring forth therr concems. 84 From decision seminars come
“developmental constiucts.” This involves "a technique... adopiad o examining
the present conjuncture of events and giving full weight to the azis of ime... The
essential purpose is to enable the policy analyst, and hopefully the decision-maker
to find ther way in the complexities of the total situation in which they operate. The
preparation of a developmental construct does not ignore complexity; it propose an
orderly way of revealing the significant contours of reality.”'85 Une soon realizes

that there are different routes in approaching policy problems.

Perhaps the best known application of communicative rationality was its use
in the Berger Inquiry {Canada’s Mackenzie Valley Pipelne Inguiy, 1574 - 1377}
Thomas Berger created an open public sphere where all relevent parties could
bring forth their concerns and perceptions of the project. Dutside of the traditional
institutions of govemment policymaking, free discourse was allowed to flourish.
Essentially, the Berger Inquiry illustrates the potential for hermeneuhc policy
analysis, with the policy analust as a facilitator of mutual dialogue and mutual
understanding. The Canadian immigration policy community <ould no doubt use

such an approach. Yet contemporary political science in many ways acts as an

community, analysts "help legitimate dominant poltical and economic
institutions."'86 In effect, a constructive political science would bty to create

openings for discourse and decrease the impermeable wall surrounding the sub-
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govemment. This certainly will not be easy, but anything worthwhile is never

easy. 87

In the final analysis, society today is kind of at a metaphorical bifurcation
point. By acknowledging the importance of self-organizing policy communities and
the fluid nature of political and economic dynamics---- we do have a “choice"
concerning the evolution of our political institutions and owr ability to deal with
policy problems. Coping with complexity requires a communicatively rational
framework for political action. Paraphrasing Kaufman-Osborm, Dryzek states that
the ulimate goal of rational policy inquiry should be the '"generation of a community
capable of taking political action’' on a particular social problem. Generalizing this
point, one rmight argue that political education, participatory action, and successful
problem solving could together help constitute a [policy] community fully capable

of steernng its own course into the future. The distinction between expert and

citizen would lose its foice."'88

In the context of Canadian immigration policy Freda Hawkins points out the
challenges that policymakers are faced with: "to relate immigration to the
envitonment will require a far more wide ranging and socially onented kind of
immigration planriing than we have today."'89 However. intelligent action is not
based on a pesitivist approach to problemn solving. An intelligent approach means

that we accept imits in objectivity and understanding and in the process transform
indradual knowledges into collective knowledg
equipped to direct the course of events as they branch off from social and political

bifurcation points.and cope with the complexities inherent the different policy

commuirities.
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CHAPTER FIVE
FROM SIKGLE - LOODP T DOUBLE-LOOP LEARNING

Coping with complexity means aiming towaid "multi-dimensionality.’’ Political
scientists and policy actors need to recognize the diverse dimensions of policy
pioblems. Essentially, we can overcome limits in objectivity and understanding if

each person works toward "'a better understanding of others." For too long social

scientists have prescribed highly technocratic solutions to our social, economic,
and political problems. Are we any better equipped to deal with these problems?
In most cases, no. The time is how to create a belter approach; an approach that
has implications for both our ability to cope with complex issues and create a more
democratic policy process. In earlier chapters | offered a senes of
recommendations for policy analpsts fie., interpretive social inquiry, create an
environment of communicative rationality, and re-conceptualizing social dynamics
and interdependence]. In this chapter my task changes. Here my attention
focuses on offening advice to all policy actors, whether they be political scientists or
volunteers working for an immigrants' support group. In this contest, it provides an

opportunity to synthesize the important aspects of this thesis.

Recalling the interviews from chapter four, it was shown how there are a
variety of organizations and individuals with their own interests, values and
perceptions as to how the Canadian immigration policy community works. Their
perceptions of reality were based on their vantage point in the system. Thinking in
parochial and narrow terms, policy actors interact in a manner that encourages
confrontation. Too often they fail to grasp how they affect and our affected by the
broader environment. T his reflects the single-loop learning process that individuals

engage in; monitoring oneself in order to maintain a pre-determined course of
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action in coping against thieats from the environment. Instead, double-loop
leamning is needed: This involves individuals monitoring their behaviour and
continually questioning whether their original assumptions and perzeptions are
correct and conducive withthe environment. Rather than an adversarial situation
{ie.. conflicts between egocentric actors and policy communities that perceive one
another as a threat], double-loop learning emphasizes the importance of
understanding oneself and one's changing interdependerice with others. thus
opening up opportunities for actors to work with instead of against each other.
Therefore, with less egocentric thinking and more systemic thinking, we achieve "'a
better understanding of others” who knowingly or unknowingly may affect our
particular environment. Policy actors are thus able to grasp the dynamics of mutual

causation and positive and negative feedback.

As Morgan argues, double-foop learning "hinges on an abiliiy to remain open
to changes occurnng in the environment, and on an ability to challenge operating
assumptions in a most fundamental way."'1 Most importantly, the requirements for
double-loop leaming incorporate many of the ideas and concepts discussed
throughout this thesis. In this context, how do its requirements for individuals in the

policy process relate to the emerging issues in political science? Let me explain:

Reguirements for Double-l oop Leaming

(1] An openness and reflectivity that accepts complexity and changing
environments. This allows for uncertainty to be dealt with in a constructive way.

Policy actors lean from error, rather than being punished {like bureaucrats]

because of error.2

This requirement for double-loop learning implies a realistic view of the

difficulties created by social complexity. By accepting uncertainty, it accepts limits
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in_understanding, precisely because our world is in continual flux.  Similarly, it

accepts the dynamics of mutual causation inherent in social systems. We have to
change and work with [other actors in] the environment. rather than simplying
Jdenying that complexity and change exist.

(2]. Approach complex problems from different viewpoints, probe the wvarious
dimensions of situations, and “allow constructive conflict and debate between
advocates of competing perspectives. In this way, issues can be fully expiored,
and perhaps redefined so that they can be approached and resolved in new

ways.''3

Firstly, multi-dimensionality assumes that all individuals are limited in both
objectivity and understanding. By recognizing the importance of vanous
dimensions of a situation, it incorporates the post-positivist conceptions of multiple
realities and multiple causes. In addition, this requirement emphasizes that actors

engage in an environment of communicative raticnality. Here we are reminded of

Drmyzek's "discursive designs'' where dialogue between conflicting policy actors

takes place.

(3). As Morgan points out,''avoid imposing [bureaucratic-type] structures of action
upoh organized settings. This principle relates to the importance of inquiry-diiven
action. In contrast with traditional approaches of planning, which tend to impose
goals, objectives, and targets, it is important to devise means where intelligence
and direction can emerge from on-going organizational processes...[Thus] More
double-loop learning can be generated by encouraging a ‘bottom up' or
participative approach to the planning process."'4 As Morin states, the key point is
that policy ""action emerges as a result of a learning process: it is not imposed..."'5S

from technocrats above.
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Again, there is an emphasis on the need for institutions, designs, and
communication channels. With communicative rationality, policy can emerge as a
result of on-going debate. The important point is that before we improve policy
substance. we must improve the process of policy formulation. Basically, we are
encouraged to build on Lasswell's earlier goals. A bottom up' approach stresses
the need for feedback on the part of actors in the attentive public and sub-
government areas of the policy community. In this context, it means a more
participatory and democratic policy process. Thus we are reminded of Lindblom's

"self-guiding society.”'

(4. Do not attempt to create a "master plan' of definite targets and goals.
Instead, aim for short-tetm goals. E ach individual and organization needs to focus

on the challenges and obstacles that one is inevitably faced with and wants to

avoid.

Related to this, individuals should try to recognize “sensitive' bifurcation
points where actors from different policy communities may clash over a certain
aspect of policy. The requirements of double-loop leaining emphasize a need for
each person to carefully assess himself or herself in relation to others and the
broader environment. Similarly, incremental policymaking dominates over rational-
synoptic policymaking. With this in mind, actors are encouraged to think in terms

of being proactive rather than reactive.

By touching on the idea of double-loop learning, we invariably recognize that
coping with complex policy problems requires a change in attitudes and
assumptions. As Ladd argues, "'the core of complex thought [contairis] an element
of incompleteness and uncertainty. Indeed. it can only be formulated once a

radical break is made with the idea of perfect knewledge.''6 Perfect knowledge
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does riot exist. Therefore, coping with our limits in objectivity and understanding
requires a more collective approach to policymaking. E ssentially, there 1s a need

for a more democratic policy process.

By integrating post-positivist conceptions of knowledge, the policy
community model, and insights from the emerging science of complexity, this thesis
has introduced an approach that at the present time is lacking mn political science.
But this is just a stait. From here there are many branches from which political
scientists can conduct future research. Although there is strength growing in the
post-positivist movement, further research is needed in applying post positivist
concepts and ideas to practical policy problems. Similarly, there needs to be
further wark on comparing the dynamics of natural systems with social systems.
Combining these ideas would no doubt provide some fresh blood and re-invigorate
the discipline. Also, the use of case studies seems appropnate in terms of looking
at and comparing the diversity of problem policy areas. In terms of immigration
policy, while it is moving to the top of the political agenda in many countries,
research is definitely lacking. Immigration policy is becoming an issue of “high
politics."” With the apparent end of the cold war, immigration concerns must be
moved from the periphery to the centre of academic research. In the final analysis.
I conclude by pointing out that political science as a whole needs to self-evaluate
(in the style of double-loop leaming] its traditional assumptions, place in society,
and ability to change with a changing world. If not, the altemative of adhenng to
the status quo inevitably means the discipline will be seen as a outdated and less

relevant.
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Single-loop learning rests in an ability to detect and correct error in rela-
tion to a given set of operating norms:

Step 1

KStep 3 Step 2

Deuble-loop leaming depends on being able to take a “double look” at
the sifuation by questioning the relevance of operating norms:

Step 2a

Step 1 = the process of sensing, scanning, and monitoring the envi-

ronment.
Step 2 = the comparison of this information against operating
norms.

tep 2a = the process of questioning whether operating norms are
appropriate.

Step 3 = the process of initiating appropriate action.

Figure 5.1. Single and Double-Loop Learning. Source: Gareth Morgan, images of
Organization. [Sage Publications, Inc.. 1986) p.88
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