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f his thesis looks at a criticat prohiem in policy analysis--- limits in objectivity 

and understanding which hamper pttlicymakers' and sociai scientists' ability to 

cope with complex pubiic policies. Increasing glohat interdependence and 

overlapping issue areas have resuited in a palicy 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on outdated positivistic assumptions has not helped at all. f f  anything, It has made 

matters worse. Instead of positivism's rationalistic, mechanical and linear view of 

social dynamics which falsely suggests that perfect objectivity a d  understanding 

are possible, new insights from post-positivism and an emerging science of 

complexity emphasize the impossibility of otriectivity, limits in understanding, mutual 

causality, circular relations, and interaction within one's environment. Similarly, by 

draflving parallels with the dynamics that are at work in natural systems, we 

uncover a new underskanding of the forces affecting political systems. Essentially, 

this thesis is methodological in nature. 

in this context, by incorporating new ideas and concepts of social dynamics 

to the recently deveioped 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, 1 is a policy area where various 

actors may converge or have an interest in a certain iscue-area. In this context, 

this thesis looks at various poiicy areas, but particuiarh, the Canadian immigration 

poky  community tts synthesize the elements discussed above. With :he 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 



is meant ta be a starting point. However, at the same h e  there are implications for 

a better urtderstanding of the dynamics at work in all policy communities. By 

offering a series of recommendations and atteinative points crf view* my 

emmiriation points toward a more participatory poiicy process and a better ability to 

overcome our limits in objectivity and understanding and therefore cope with socia! 

complexity. 
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CHAPTER ONE 

fN'VRODUCTIIIE4N 

The purpose of this thesis is to focus on the problems of social complexity 

refatkg to moderr; public poiicpaking. f w separate {but clveffappirigf ~ S ~ E C ~ S  of 

complexity--- the prcsbferns of objectivity and the !imits of understanding social 

pherrorrrerta hinder the social scientist and the policymaker's ability to develop 

goverrrmental poiicy. f wo epjstemolngical questions; "can we approach societal 

problems rationaHy and otiectivety?"; and "if we can attain objectivity, are the 

deiaiis of our trvo~ld im cornpfex Po urde~s'tartb?"---- provide the background for my 

analysis. Howeve;, this is noi a thesis concerning the philosophy or sociology of 

knowledge. instead it is art attempt to explain underlying practical probferns in the 

Formulation of public policy and, iti the process, recommend alternative courses of 

action. Throughout this thesis f put forward various illustrations [such as Canadian 

immigration policy] highkghthg important new concepts ar?d ideas in understanding 

complexity. in this ccmtext, t propose to tear down the "ivory tower" image of 

poiicy analysis in tavottc of a more participatory process. We need to move from 

concepts of control and determinism inhered in positivism towards the notion of 

self-understanding exhibited in post-positivist thought. tn this respect, 1 will be 

applying the new "'poky community model" that is recently being devefoped in 

political science. 

Coleman and Skogdad define a policy community "to incf~rde all actors or 

potential actors with a direct si idirect interest in a policy area or function who 

share a common 'policy k u s , '  and who, with varying degrees of influence shape 

policy outcomes over the fang run." Similarly there exist policy networks which 

'kchasacterize the refationskiips among the particular set of actors that forms around 
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an issue of importance to the poky ccmmunity.'sl My task is to introduce the 

crincepts of evoiution and change fin coniunction with the poky communiky 

model] tct various policy areas. For example, the imrnigsation policy process is used 

k t  various illustrations. 

The Random House Cdege Dict~onary has eight varying definitions of 

complexity. For example, complexity may mean "an intricate or complicated 

I I association or assemblage of related things, parts, units, etc., or "so complicated 

or intricate as to be hard to understand or deal with." Perhaps Edgar Morin has the 

best befifi$if;n; "the p:oDkm o$ complexity is !hat af phenomena which cannot be 

reduced to the simple thought patterns of the sbrerver. In other words, carnptexiky 

wtli first manifest itself, for the observer, in the form of obscurity, doubt, ambiguity, or 

even paradox or contradictions."2 Regardless of the exact definition, complexity is 

increasingty becoming a serious problem for pclicyrnakers who try to '"Ian" in 

today's worid. The question is how does the! social scientist or political scientist [i 

wit! use these interchangeably throughout this thesis] or policy analyst deal with it? 

Traditionat metktobs in social science relied [and stilt do] on the Positive 

Philosophy of Auguste Cornte. Comte argued that man and society muul be 

studied in a similar fashion to the natural sciences. He believed that there existed 

undeftyir?g universal laws and patterns that applied to cherrristry and physics as well 

as socicrlogy. Applying the scientific method of ubservation, testing, and 

verification, the socid scientist could learn to obiectively predict and control his 

social environment. Though rational and objective reasoning and logic, not onk 

couM man learn to understand his environment but then he could reorganize and 

change it. f ranslation; there could be success in public poficymakirtg. 



said ir; Cartesian iationdism, pasitivlsm held that there existed a tangible 

objective reality that was within our grasp. Once the social scientist discovered the 

underlying jaws 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' 

variables. The post-positivists [a movement born out of literary criticism and de- 

constructianism] attacked such "scientistic" assumptions and argued that social 

scientists can never separate themselves from their obiset of inquiry- language 

and culture tainted any "obiective" foundation of knowledge [of which the Logical 

Positivists claimed to exist]. Any foundation or logic was subjective because of the 

sociatiatton process experienced by the observer. O n  another but related Ilevd, 

later scholars argued against any "fo~mdation," whether it be objective or 

subjective--- that individuals were bound and interacted with the wider natural 

environment. Individuds, like: other organisms, were both influenced and influential 

with the natural world. Objectivity was impossible, whether it was inhibited by 

socid obstacles [language] or natural obstacles [evolutionary interaction with 

nature]. These perspectives chalienged positivist concepkions of objectivity and 

rationality on the part of the social scientist. 

Nevertheless, even if objectivity were attainable, what about the second 

aspect of cornplexiky--- limits in understanding ccrciai phenomena? Many 

academics argue that policymakers face the "planner's paradoxw--- for every 

answer, there emerge m r e  questions. Unfartunate!ye pianning and social 

organization is not as easy as Plato would have had us believe. There is no 

Philosopher-king! I ra  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 hhidder the policy analyst's ability to 

comprehend the number and variety of activities that ace continuatb shaping social 

practices and institutions. 

Foliowing an introduction to limits in objectivity and understanding, I took at 

modern attempts to cope with complexity. My discussion will revolve around 

concepts such as "oaganized social complexity" and the policy sciences. 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 I refer to a variety sf Canadian public pskies [k., EneFW, 

foreign poky, and bai th j  in order to show the reader the link between broad 

theoreticaf issue and day-to-day practicai policy problems. 

From here, I lead into a disr;-xsion of circular relations, unlk earlier positivist 

notions of linear causality and relationships. Linking the nation of circular relations 

in natural systems with the pcfiy community model sf policymaking, my analysis 

focuses on the problems inherent in the making of Canadian immigration and 

refugee policy. Essentially, how do concepts such as obiectivity and limits in 

understanding relate to the complexities of Canada's immigration policy community? 

On another note, why do I 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 more!. Traditionally, 

many other pofcks have dominated mainstream political science [i.e., defence, 

energy, and trade]. Yet evidence suggests that immigration research is moving 

from the periphery to the forefront in academic fan$ media] circles- In this context, 

new approaches 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 



Today many critics charge that Canadian immigration policy is in a disarrsy 

and is not coping with the increasing rake of immigrants and refugees entering 

Canada. I f  this is true, why is it the case? One could argue that overlapping areas 

of jurisdiction, the post-Wsrtb War !I emergence oh ram-governmenta! organizatisns 

and fobby groups, the many structural [cabinet and bureaucratic] reforms that have 

been initiated by didferent prima 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 psiicy process. By 

adopting tkz policy community m d e l  in our analysis we see numerous policy actors 

with narrow and parochial interests that perceive fin "their own reality"] the 

community in different ways. [In chapter 4 1 provide evidence of this parochialism in 

interviews that I've conducted with various actors at different vantage points in the 

immigration policy process]. 

How dcr we deal with Smits in obctivity and understanding immigration 

poky? The answer may lie in an awareness d the mutual interdependme of 

actors and events with one another. We may be abk to cope [somewhat] but not 

conquer complexity if we recoanize that one is just a  art of the broader police 

fwrvironrnent'l commcmit~ in ldvlhich one acts. Cooperation and sdf-understanding 

may lessen conflict resulting in an awaeness of the bigger picture. Increased 

awareness [of the varied perception of probiemsj will help guide policy actors and 

social scientists. Through interpretation and dialogwe rather than observation and 

control, we may be better equipped intellectuaily to intervene and deal with the 

numerous variables ahat affect immigration policy. With respect to immigration 

policy, Alan Nash of the Institute for Research on PuMic Policy argues 
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It is in our abiiity to confront and resolve these contradictions [and 
complexities] !ha workah!a and humane so!ut!cns w:!! be fo~md to the 
public policy dilemma now facing Canada, and it is in our abiliky $0 

acknowledge these contradicticns that an understanding at the issue 
lies. 3 

Although my analysis is concerning immigation probbms, whether it be health, 

trade, or forestry policy, social complexity is the maim obstacle to the policy analyst. 

The task of this thesis is not to denigaate the abilities of political scientists but rather 

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

coping with complexity. 
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CHAPTER I- 

!DOES 63BJECTBVITY EXIST? THE POSlf  WlSY - POST- 

P83SiTIWST DEBATE 

Poky analysts have not given up their security blanket--- positivistic 

methods a d  assumptions towards the study of social phenomena. Ira 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 &oms and n n o k h s  in the mturah 

sciences. The scientist could isolate his or her variatries under observation and 

separate himself or herself from ones' object of inquiry. Positivism embodies the 

notion that the scientist could be an objective observer, simply descrilamg the 

facts at hand. By applying the scientific method of observation, one wotstd 

eventually come to en understanding of the underlying causes and effects of 

naturd and social events. This chapter chaltenges the positivist conceptions of 

policy analysis and in the process describes alternative views towards objectivity 

and understmding. The irnpiicatbns of such a challenge p o d  towa& a more 

participatory policy process for actors in the general populace. 

As an early contributor to positivist thought, Auguste Comte: argued that the 

social sciences in general should be seen as a process buiiding from the simple Po 

the complex, from the bottom to the tap, not unlike the conskrwction of a brick 

bulldig. The simplest of sciences [chemistry)physics] would provide the 

necessary building blocks for an eventual understanding of the more compfex 

sciences [sociology]. In Positive Phiiosophy, Camte writes; 

The rational method of observation becomes more necessary in proportion 
to !he ccmp!ex!ty d !he phm~=.mena, amid +Ih:ck! l.b &server WLM ne? 
know what he ought to lock or act in the facts before his eyes, but for the 
guidance of preparatory theory; and thus it is by the connection of the 
foregoing facts we karn too [see] the facts that fok3w.l 
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Cofnke's goal was to cut base the historical chains of t)leo!oW and metaphysics, 

things vvhich could never be scientifically verified as "objective truths." 

Contemporary public policy can be traced back to Corntess view that "the Positive 

Philosophy offers the only solid basis for.. . social re-organization. "2 With positivism, 

rational action lie., public policy] is possible when the scientist unlocks the secrets 

of the universe and discovers the underlying causes that infiuerce social and 

natural events. There existed a tangible and ottiective 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 develap a 

universal scientific language. For the Vienna Circle, [also known as the logical 

positivists] there was science and "nonsense." By applying the verification 

principle [as part of the scientific method], only that which could be observed and 

verified was considered truth or fae-tuai. The rest was metaphysics. By merging 

logic and empiricism, logical positivism embodied a Cartesian outlook on the 

world.4 The Vienna Circle believed; [I 1. there exists an objective seaiiky, 121. the 

observer can separate himself from his obiect of inquiry, [3]. there was a need for 

parsimony and generalizations were not only possible Out necessary, [S]. causes 

and effects occured in linear fashion, 15). the observer can take part in value-free 

research. Through a process of scientific experimentation [sften described as the 

hypothetico-deductive model], the experiences of the observer could be translated 

into sense-data, which could provide the bedrock or lomdation from which himself 

or herself and other researchers can rationally construct an objective picture of the 

world. From sense-data, the scientist can discover higher universal laws through 

induction. The logical positivists relied on Aristotle's view that "experience. .. 



provides the starting point for ... art and science-"5 Carnap argued that 

"verification mans testing on the basis of experience,"G However, isn't the 

process of experiencing something an individual and persand experience? 

Therefore, would it not be a stabiective process? What [ole do psychbgica! and 

socia! factors play in experiencing things? Ofdiroyd describes Kwrt's position on the 

matter; "... the mind brings something to the analysis ... whether this 'aprm' 

component arises within the 'ego,' the neurcawal synapses, the socia! structure, or 

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

Faced with this diiemma, the Viema Circle tried to develop a scientific 

language which wouM enable sense-daka icr be tested "her-subjectkeljt" between 

scientists. Thus subiective experiences could be "obiectified." As an active 

member of the Circle, Morris had argued that "there are certain experiences that 

are defacto as far as direct experience is concerned." However, "the important 

point is that... potentid intersaectivity [thus obiectivity is possible wlhj every 

meaning. " He provides an example; 

The fact that Y1 and Y2 do not stand in relation to each other's direct 
experience of XI  does not prevent them from both experiencing X, or from 
indirectly designating [and so indirectly experiencing] by the rase of signs 
the experience feiations in which the other stands--- for under certain 
circumstances an object which cannot be directly experienced can, 
nonethebss, be: denoted made to be oibiec!iva]."% 

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

ob@ctivity could be sotved.9 

Nsnetheiess there are stiii probkms present. A group of scientists trum the 

same social environmeni may conduct a variety of inter-subiective tests for 

objectivity, yet by adhering to the same paradigm or outlook of the woriaj are they 

really critically examining their assumphns? Hardly. They are constrained by their 
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attained with intersubiective testing. 20 8 herefore, how should we characterize 

Ppopp~? In the find anatysis he should be described as a "pseudo" pposikivist. 

Whether a pseudo-positivist or a togical positivist, many critical theorists 

charge that Popper and the Vienna Cicle were scientistic in their approach 

towards analysis of social phenomena. What is scientisrn? It Is described as "an 

addiction to science. Among the signs d scientisrn are the habit sf dividing a0% 

thought into two categories, up-to-date scientific knowledge and nonsense, the 

view that the mathematical sciences and the large labmatory offer the only 

permissable d a i s  fsr success--- fully empioying the mind or organizing eifsrt."21 

describing exchange sate patterns or the potitical scientist b&ng at v d h g  

behawour, policy analysts in general too often rely only on techplical 4 

quantitative aspects k-r analyzing policies. f his isn't to deny the f a d  that statistical 

wrd quantkdive techniques are vakrabb to pdicymake~s, but there is a danger in 

excessive ret ime on such techniques. As Richard Weaver states 

Extensive use of quantitative data in poiicy anafysis can be mdecstsad in 
terms of a rhetoric& strategy designed to disarm the readec for the realism 
exuded by the quantitative measwes undermines now-experts' critical 
responses ['they can't argue with the facts'], while simultaneously varidating 
highly implausible claims. 22 

Scientism in policy amfysis has negative implications for democracy. This is 

because. it legitimizes the "ivory tower" positi~istic image of the social sciences, 

the policy process. Sidariy, scientistc approaches are limited in coping with 

modern complex poky problems. For emple, today there exist werlapping and 

interdependent political and social issues in pdicymaking lie., foreign poky, 

envirmmentaf, trade, and immigration policyh In this sense, more qualitative 



agproaci?es, such as dialogue arad discussilon may be more effective and 

deanocratic than quantitative techrsiq~s. Qualitative approaches accept the 

increasing number and Mferentiation of actors that are becoming kvotv&d a d  

affecting the policy process. Different perceptions d s m i d  problems and firnits in 

In his analysis, Wittgmstek diectiy attacks positivists concepts of obieckive 

reality. Ironically, Wittgenstein's earlier thoughts were an important source and 

impetus for the Vienna Circb. The Vierpna Circle! r e W  on his Tractactus [a 

a unified scientific language, Wittgenstein came to realize that language itself is 

the main obstacle in observing the world in an objective manner. He wrote; "The 

limits sf my language mean the C d s  d my wctild..-"24 Ha describes how one's 

perception sf the world is shaped fd rationalized] by language. The problem is 

that words are context-beuncd to the language wnd culture d vtchich one is 

speaking. F a  example, in the French language the pronouns "la" and 'W' are 

used to differentiate between feminine d masculine. Similarly, in EngCsh we may 

say fin regard to the new automobile we bwghtj --- "doesn't she ktok great?" 

Although the Engtish and French languages incorporate such a word, how & 

languages with no conception of the rnrwd "she" understand the meaning of 

"doesn't she [the car] imk great?" When one speaks a language, there is always 

Yo:: say b me' Yw,: uderstaxd t!is sxp:esslm, M t  y w ?  kg=!! then- D am 
uskg it in a sense you are familair with- as if the sense were an atmosphere 
accompanying the word which it carried with it into every kind of 
application. 25 



perception of reabty; 

One thinks that m e  is tracing the outhe of the thing's nature fie., palicy 
problem] over and over again, and one is merely tracing around the frame 
through inrhih we look at it ... [the frame- language m b  culture) holds us 
captive and we cannot get outside of 2-26 

1 , ""L rlu L u b ~ m a m f ~  a:gurn& Ihat k d i d u d s  go though a prccess of primary and 

secondary socialization. Both suggest a frame though which we observe the 

world. This process results in the social construction of reatSty.27 In primary 

adoptive parents. The social structure and culture of the parerats is passed down 

as obbctive reality to the child. Later, k edy ad*ooid, secondary socialization 

involves "the internalization of institution or institution-based sub-worlds ... What we? 

have in mind here is 'specktized knowledge' ... knowledge t h d  arises as a result of 

t , k  db&im of !&ow and whose 'carriers' ara Institdionally &dined."28 In other 

words, the individual throughout his or her life is su&ted to ongoing socially and 

cukcprati)r determkied influences. As a resd, this affects his o m  se#- 

understanding. f he irnpficahns of this are important Berger a d  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 &houg)l "language has the  qtmCty d obbctivity," the paradox is that 

"imgwge, as an obiective thing, is derived from subjective elements (or 

experiences]." Simitaely, 'language provides me with a ready-made possibility for 

the ongoing otjectific&ton of my unfolding experiences." Therefore as an 

objectified thing, language can then "have meaning not only to myself but a l s ~  to 

my feliow men."29 When the logical positivists were seeking to implement 



engaged in Berg= and Luckmsm's suciatizatiwt process. Does science have a 

ha'bit d trying to turn subpctive dements into objective in order to Iegitimatize its 

claim to be scientific? Thomas K h  thought so. 

K h  suggests that science is an irrational and subjective enterprise. At 

science shotatd not be perceived as a hear, step-by-step process, W i n g  up from 

the simple to the complex. Rather, he argues that scientific knowledge is anything 

through a "crisis." A crisis clccurs wkren trdiliond theoiies a d  methodologies 

Somebody else comes up with a better idea of h w  science shoujtf explain and 

provide order to !he kwrs of the universe. What results is a new scientific 

paradigm- Kuhn remarks 

The transition from a paradigm in crisis to a new one from which a new 
tradition d mrmd science can emerge is fa from a cumulative process, 
one achieved by an sriiclciatim CN extension of the OM paradigm. Rather it 
is a reconstruction of the ikid from new fmbamadais, a reconstruction 
that changes sane d the fiekt's most elementary themetical 
gmerakzdiwrs..- When tPle trmstakm is complete, the profession tpiiff have 
changed its v-kw rdi the field [ad d l ,  2s m&bds arrd its gads-38 

Gdiko's scientific discoveiies dd n d  buifd wr Aristotfe's theory, he destroyed 1t.31 

practice a form of nmmd science? Are rdatively recent trends in post-positivism [to 



be discussed further on) and critical theory refiective of a paradigmatic "'crisis" in 

policy analysis? Many schofars 32 indeed argue that socid science, more than 

ever, may be going through a crisis, in that traditional notions of objectivity and 

new "normal scimca," the analyst '"who embraces a new paradigm is like the man 

wearing inverted glasses. Cdrmting the same  consteiiatim of obbcts before, 

knowjw he does so, he neverthetess finds them transformed tamow& and 

assnnpths ,  if one compares the innumeaabls: cultures and societies in the uvorkf, 

there are definite& many different "llenses" through which to see reality. 

Somewhat related to Kuawr's thoughts, yet on a msre s&conscious level, 

Michael Pdanyi also raises contentious questions regarding the legitimacy and 

objjtiuity of socid science. Fw Kukn, Vns "bnses" or paradigms can be 

msciousty  changed, however Polanyi awes that the "lenses" are fixed. In Tacit 

Dimension, he describes how 4 irdviduals possess tacit knowledge. Tacit 

knowkdge means t M  'he know more than we can ever teIL"34 Scientists take 

f a  granted as truth what scientists [of whom he or sfie may have never 

known] c b  is true. T h ;  

We h e  seen that the tradition of science induces its own renewal by 
betuing o n  a reality beyond findivihaff experience: now we find likewise 
that each scientist's knwukedge of his own neighbourhod bears on the 
whste of science far beyond his own experience. This is how he controls 
h e  standards of science *directiy, on the same footing of independence 
as & &heis Or;, while sdmittiing $9 b k  cmtd of his m ~ r ?  work In se?r#n. 
vhusf we have seen that the scientist can conceive prderns and pursue 
t k k  kwes!igatbn or;& by k k ~ k g  h a hiddm red$ on which science 
bears,'*35 

ff scientists tacitfy accept 4 rely upon knowledge that they do not possess, are 

tkmey not fbting with metapf?ysks? As the scientist accepts the truth and objectivity 



w' iefiow scieniisis, from which he may [unc~snscbusiy andior tacitfyf incorporate 

into his own anaiysis, the genera! psputace in turn unquestionably accepts the 

fegitimacy of that scientist's concklsions. What are the impficathns af this? Does 

the concept 05 tacit knowiedge contribute [in an indirect way] to the elitist 

character of poky analysis? 

On a broader theoretied level, the university degree does no2 guarantee 

obkctivity, but it can )egttknize power relationships in society. Critical themists such 

as Michel Foucault identify this as a major criticism of positivist epistemology. 

free and neutral in their inquiry, socia! science has Lcistmicafly legitimized its 

hkrachicd position in society. But as I have shown, serious questions surround 

"value-free" aesearch. MuBie languages, different socialization processes and 

accessible objective reality. in acknodedgh the linited nature of positivist social 

science, the policy scier~tist soon red ies that 

he is no bnger alone, but in a world popuiated by other actors, decision- 
makers, staff and c t i t s ,  *re skills and insights may vary, even though 
they may stdl be assumed to be fuh cooperdive. The decision-maker's 
setting is no b n g ~  the single office btd now includes several offices, each 
inhabited by a r&vant person, all connected by tebphone, mail or 
computer services. The setting is n o ~ v  sscidy differentiated, a division of 
f a b u r  creeps bl. lntcrpretations of t k  p t d m  are atso differentiated now: 
Cfients [k. other actors In the poficy c w n M t y ]  are iik* to peiceive the 
profdm differently than tke staff does ancP the decision-maker no doubt 
appreciates aspects of the situstion that neither d ie~&s  nor staff do [and 
vrce versa]. fnforrndh is now no4 only imperfect but is also of varying 
quality... Time m b e m s s  a socia!ky ~ m b ~ s  resoume. N d  m!y is it 
hited, bat diferent actms w l  dso have different amounts of time to 
devote to the decision w problems at hand.36 



78 

The above statemfit by Fosiestei iefleds a battle sirnila; to $hat 

poiicymakms and andyshs face in their effort to cape with the comp!exilies of 

Canadian immigration policy. Reiterating Morin's position on complexity [horn 

chapter om), the ; ~ o b h s  faced by policy actors manifest hemsebves k olbscusi!y, 

doubt, ambiguity, paradox and cantradicition. Increased forms of partkiptian on 

the part of the genera! populace would help in coping with comglexity. Yet how 

easy wili it be to tear down the %my tower" and techmcratic image of the policy 

process? Will technocracy acquiesce to post-positivist proponents a d  less 

powerful and influential p s f i  actcrs? Or is social science in for a prolonged 

irrteleckrd battle? A key issue at stake is the relationship d km- ta g w  

Michel Foucault has argued that traditional forms of knowledge, whether It be 

Aristotle's physics or the ideas of the Vienna Circle, have kept down and classified 

o f b  forms of knowledge as "rronsen~e.~ Knowledge a d  power go hand in hand. 

Normd science must be makitaid.  Foucault argues that although neutrality may 

be the desired ideal, it is nomWess  naive and fdse. The emmgiaing post-positivist 

movement strives fax un&r&an&i societv rather than controlling and engineering 

it. lit questions otqectivity on the part of all actors and asserts that cimrplexity can 

onty &e deatt with when dialogue and mutual interaction (on a level playing diead] 

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

m r -  

In part , post-positivism emerged out of the post-modern movement of literary 

critikism. It can be described as inverted Cartesianism--- it turns earlier notions of 

science upside down The task of the social scientist is to &-construct "texts," 



whether it be literay, phifosopkical or socid text. However, to the lay peason, what 

is "de-corestructionism?" How is it related to poticy analysis? Stephen Cox provides 

a good definition; 

De-cmstrucairm is pwportedty able to demonstrate that all ideologies are 
without ultimate 'gownd' 4 that no tex4 can tdaiize kself in the sense d 
offering a complete v l z i  of the tsu);h ... The de-constauctive attack ow 
totakation normally entails ao? attack on a l  those pretentions to be 
objective understanc%irrg traditionaliy associated with the liberal study of 
phibsophy d literature. 37 

[Champion adds that a literary or social] text can be described as the 
intentional product of a creative individual, or it is better seen as the 
product of socid, hist mica?, finguistic or some other non-individual 
determinants. Nost importantly, he asks) can we ever hope to approach 
some consensus in our descriptions and evaluations? OF does the 
richness and cmplexity csf literary texts generate an infinity of 
interpretations wkih defy any claim that s m e  descriphns and 
evaluations arc better than others.38 

Unlike the natural scientists who &serve atomic a d  chemical reactions, the 

pohtiaical scientists, when observing social phenomena and human interad&, must 

interpret the meaning of behavim and then interpret it in the context of the 

language a d  culture which it takes place. [There is no need to re-hash 

Wittgenstein, Berger and Luckmmn, Kuh,  and Polanyi arguments here). For this 

reason the social sciences are more akin to literary criticism . *'Human actions, like 

texts, have meaning for bdh the persons who perform them and for those 

witnesskg khe performance. Yet, some of these meanings may not cohere with sr 

correspond to dhers .... And so human ackions, f i e  texts--- characteristically requiie 

interpretation in order to understand &ern."39 In order to interpret tent, one has to 

choke, intention and rational understanding.40 Yet how does a! this tie in with 

pofiicaf science and pdcy analysis? Precisely because it tries to understand the 
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reirrtionship between knowledge and power. As Patti Lather notes, "postmodern 

thought and practice open up a new avenue for unmasking the politics of 

intellectual life."41 

A maior impetus behind past-positivist thought was Michet Foucault. For 

Foucault knowledge and power could not exist without one another. Traditionally 

the knowledge-power structures in societies "kept down" and subiwgated other 

knowiebges. 42 it encoucageb an eiiiisi and technocratic [i. e., positivistic] 

approach towards knowledge. As Gibbons argues "the deve!sprnent of any 

particular discourse of knowledge and truth makes a particular set of power 

rehticms, and the existence sf 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 theorizer, 

creating a plurality of sites from which the worid is spoken."44 Gibbons adds that 

any given objective tiuth predominates ncrt because it is more kiukhfu! than others, 

but because of its relationship to power relations.45 Is there any parallel to policy 

analysts who consult or hold prestigious positions at the top of Canada's 

Department of Ex2ernal Affairs or Employment and Immigration, or tenured university 

professors who receive grants from government? Does the fact that policy 

analysts play a predominant rote in the inner circle of policy communities [a concept 

more fuiiy discussed in chapter four) parallel Foucault's concept of knowledge and 

power? Is the knowtedge espoused by lobby groups on the periphery 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 their own 

weaknesses by increasingly creating networks with other individuals who possess 

other knowtedges.46 In effect, the hegemonic power reiations of the past may 
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slowly be breaking up towards a more participatory policy process. I t  c o d  be 

argued that the various inkrest gsrstlps, associations, municipal and provincial 

governments, and business organizations, may be the emergent "subjtngated" 

knowledges d which Foucault speaks. This suggests that there are indeed a 

variety of perceptions of social probkms, and that Smias in obptiuity a d  

understanding may be overcome with the help of "emergent" [p~evioudy 

subjugated] knowlebges. As Foucault poir~ts ouP, when we look at relationships in 

the policy process, power should be examined "where it becomes capiftsry, that is, 

in its more r e g i d  and locd forms a d  institutions."47 Leslie Pd supports the 

view ah& a m e  &=ahst w i l  of psFipak2r-g is emeqhg, h that a9 westem 

dmcracies in recent years have seen an expbsbn of tki* tanks, centres, and 

instikrtes.48 For example, in examining the proliferation of women's grcrups 

tnvstved m poficy issues, Sanrfra Burt outlines the change that has taken place 

between from the yeas 1965 to 1589. 49 Sidarty, in the Canadian immigration 

policy community, the federal atxi provincial governments have m e  to rely on 

such groups as the Laurier Institute, Hastings Institute, Fraser Institute, institute for 

Research on Pubk Poky, as MI as numerous others. Limits in objectivity and 

F o u c d b  cmcepts of knowledge and pwer  are important in temts of recent 

trends in the pohcymaking process. Thus "definitions of problems in a pturaEist 

environmenl [have] become multipk.'50 Furthermore, the "hired gun" image of 

the soriai scientist 54 is slowly being replaced by post-positivist conceptions of 

social science. 
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According to Lincoln md Gufba, 52 the fundmental differences Between 

positivists and post-posiCivists are; 

POSITMSM $QSTPOSlTIVISM 

11 J Single Multiple 

12) M ierarchy Hetarachy 

13) Mechanical H obgraphic 

141 Determinate I ncketrminate 

j5) Linearly Causal Mutually Causal 

[G] Objective Perspective [subjective] 

[I]. From the simoDe to the codex:  No longer can m e  part of society be seen 

and entirely separated, isolated and, ~txasnhed fin a 'black box' fashion) as i f  it were 

not part d a larger mvironmmt. 

(2). From k a r c h v  to heterarchic cmccmts of acb r :  Id there exist sociailcakurai 

orders, they may exist side by side, nut one on tap d another. There is growing 

doubt that red orders exid at an, that they am composed by human thinking rather 

than legitimated by the Law of Nahe. 

f3). From mechanical to holwraDhk i m a m .  Prevkusly social scientists 

perceived the laws of the universe in tern d Newtonian mechanics. However, 

Qlgilvie and Schwartz argue we find that irrforrnaticwr of the worki ''is distributed 

tboughsut---- that at each pint information about the w M  is contained in the 

parts. In this sense, everythi  is interconnected kke a vast network of ideeence 

patterns, having been generated by the same dynamic process and containing the 

whde in the part."53 
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avoid becoming another farm 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. 

f nstead, individuals attach emotion and meaning to their behaviocar. Therefore this 

upsets the political scientist's ability 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 sociai engineering approach to social and poiiticai problems. On a 

practical level policy analysis "derives its justificatory force from its capacity to 

illuminate the contentious dimensions of ~oiicv serestions (my emphasis], to identify 

the defects and to elucidate the political implications sf contending 

prescriptions."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 their 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? Loyal support: for the opposition party? A desire to have a prime 

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 



smiai scientist's aMty io understand lpohiicd actors depends upon his sa her abICty 

to capture their reasons and rationabs for acrting as they do in a given situation.60 

I f  policy analysts [practicing hermeneutics) are kt ter able to help p d i y  

actors understand me another, a more cooperative pollicy process wiii emerge. 

Without mutual understanding and adjustment among actors there results conflict, 

mistrust, poor communication, resentment and a suppresior; d certain 

knowledges. There are numerous examples in Canadian history where an 

adversarid and hostile policy evrvironment [because actors did not understand 0 s  

example, a variety of confkthg hteryuetatk susrounded the Vrucbem 

Administration's Nationd Enerw P~sgarn in the earb 1980's. Sirndarly, the June 

I990  failure sf the Meech Lake Accord was interpreted many different ways. In 

this context, a policy ,+ysis that can interpret the a ~ t i m s  of poky actors, 

creates the conditions for mutual understanding between different members 
d the same social order m between the members of differen! sock4 O~&IS, 

which is to say th& it makes possible c o m b n  between them w h e  
none existed before, w where it did exid, such a ~omrn~catiom7 was 
distorted [by parochiatism and self-centeredness] The aim of interpretive 
socid science is to make possible a successful dialogue in speaking and 
acting betweem different socid actors or within sneself.61 

Forms of interpretive social tbmp include Farr's situational analysis aml Fay's 

educative modei.62 Bath approaches point toward a self-understandinq of actms. 

In this respect they offer uppatunities for w M  Hawkesworth describes as the 

applied pluralist mor4ef of pcdiccdicym&ing fin contrast to the traditional social science 

model). Additionally, pdicymakers are better abb to cope with increasing social 

complexity. For example, the p d i i  analyst may be able to facilitate better dialogue 

and understanding between actors at tbe Ministries of ErnpJoyment and Immigration 

and External Affairs with respect to conflicts over foreign and immigration policy. 



control of External Affairs in the early 1980'~~ immigration officials have often felt a 

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

scientist codd offer hope to this situation. 

Regardless, the rde for tBae poky analyst pints towrd new forms of self- 

understarding. "The setting fw most sucid problems is highly interconnected. 

Ouerbppng interactions among dements, positive and negative fedback control 

bops, and non-finear relahnships 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 behaviQur and add a second dimension 

However, there is yet a third dimension t M  has implications for mct iv i ty  Zrt the 

poky process. The notion that socid systems are capable of seH-proQuck'rgltse8- 

organizing also poses serious epistemological questions to socid science. As 

Daneke stated, "An* and perhaps mre isolated attempt at escaping the stdie- 

mechanistic world view of traditional science has been the adoption of the 

methods aa?d concepts of bidogy."65 in other words, to what extent do t>icdogical 

and societal evolution correspond? Are there relevant metaphors m ways d 

thinking trvhick can be imported from evofuticmary bigy into pdcy analysis to 

make sense of a muet idfmensd process d change? Daas bdogy provide us 

with the concepts we need to move way from a "static-mechanistic wmid view?" 

In the f o & i  section f touch on some of these merging ideas, d how they 

relate in a practical manner to pdky analysis. 



"Men do not like to think that they are bound by the same necessity as 
other raataal phenomena." Ernife Dwkheirn 

Modernity is predicated on the notion that individuals are the masters of their 

own fate. However, one c o d  ague that man is an ambigtlous creature acting in 

an ambiguous environment. On the one hand we are natural beings, yet on the 

sther h a d  we are purposive, in that we attach meaning and intention to our 

actions. Do socia! systems compare with natural systems? Essentially, the process 

of evoktiim and change is simiiar in both situations. 

Summarizing Prigogke wtd Sterrger's Order Out of Chaos, Dmeke describes 

that 

all systems contain strtbsystems which are continually 'fi~ectuating.' At times, 
a single fluctuation or clmtbimatiwr of them may become so powerful, as a 
result of a positive f e d x d  that it shatters the pre-existing organization. 
At this revdutimhay moveam-&-- the authors call it a 'sirtgular mvement' or 
a 'bifurcakim' point -- it is inherently ZfngossMe to determine in & m e  
which direction change w& taka: whether the system disintegrates into 
'chaos' or leaps to a new, more differentiated, higher level of 'order' or 
organization which they catl a 'dissipative structure.' Order arrd 
organization can actually arise 'sponti#lecwsljr1 out sf t h d  disorder and 
chaos through a pzocess of self-organization.66 

Using Prigogim: and Stengea's process as an analogy, policy ctrtmmnities [also 

described as sub-systems] fhctuete in an unpredictable and powerfd manner 

where at certain bifurcation points [for exampie, winen two ministries ciash at the 

one ministry has pushed the &her aside and now dominates policy in a certain 

p o k y  comwtity) As sub-systems, policy cornunities interact with one another in 

the context of overall govermnent poky processes, resuiting in a system 
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cmtinua#y threatened by chaos. Bureaucrats often describe the chadic and 

bar& rnwtageabirt nature of the poky process. FinaHy, the notion af 

"spontaneous o r b s "  Is notke&fe when events 4 organizational and 

departmental afigrwnenis change within policy ccmtmunitks, n e i h  by Manning or 

csnscious design. 

"Order out of chaos" 'adds a new angle in p d i y  analysis. instead of 

determinism or randomness, sock! change may occur in an evolutionary manner. 

In a ckcular fashim we continuatby our adions to fit into the changing 

environment of which we are a part of- Therefore, as an httwadve behg &nrP 

~ b i  u&Cc dingm&-- a&&z&i& is bqwss&kz 

S w h  an approach Smpfies a "recursive e m a t i o n  of organized complexity, along a 

paradigmatic *W fin)cing physics to h b g y  to poitical anthropok,gy.%€l Rooted 

in cybernetic theory, setfiorgatnizing systems we recognized as containing positive 

and neg;prive feedback &&s w k h  a#mv for cdiptud adaptive behaviaw 

the broader environment whkh the se#-wgsrGC- sys#mw h r n s e t k s  

mshucted What .do these absbact -ideas mean? tn effect, "when external 

disturbances-- even unexpected ones-- excite a given sub-system, the others will 

to this change, and st is thus restored."€B This happens in the potitical 

process. When extecd disturbarrr=es such as social and political crises occur, 

they may excite and 
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?asi?ioning and mwerr?ent in that comw?i?y msy affect ?he posikbning of achs  irr 

other communities, such as fareign policy os industrial pdicy. These cmmunitks 

wit! attempt to adapt to the changes that occwred in the imrniyation commmity. 

Stability Is thus restored. T herefme, in an evolutionary process, policy communities 

engage in a continual adaption to the environment w h i  they help to create. As 

Morgan argues, "an understanding of the autopoietic nature of systems requires 

that w e  understand how each element [whetha it be specific idividuals or other 

policy cmmunities] sirnukaneousiy cambhes the maintenance of itself with the 

maintenance ot others. 1 t is simply not good enough to dismiss the large part of the 

chain of interactions es 'the environment"'70 We are the enGronrnent.71 

Bljectivity is impossibk, unless we can son-tebw view circular sociaVnatura8 

interactions through a telescope from M a s !  

This dimension helps in understanding the epistemokqiid and practical day- 

today coinplex&ies that poticy analysts must face. As part of the process of 

circdarly interactkg sebiions within otrr broader socialhaturd envirment, social 

science 4 s  to redirect its energies. Too often, poky analysts and policy 

cammunitks "emouder great pobkms in dealing w&h the wibe: world, because 

tkiey do not recognize twvti they are a part of this enviioment. They see 

therns-ebes as discrete sd&ies that are faced with ttze ~ppsbfern of sufviving against 

the vagaries d the outside wr ld .72 A move toward self-understanding would 

help mcid scientists cope with overtapping poky issues arid contradictions in the 

gdcy pmcess. 

In f m i r u  and Chanqe iktdbtom describes how social and biological 

knpakments to InquEry ~equlae a more phafistic poky praess. Correspclrrding to 

the idea d sew-organizing systems, LirdHorn suggests the self-guiding model for 

copiing with socia! comfzkxity. This approach brings ordinary individuals inlo the 



impiies the existence of multiple reditties d sacid existence. The self-organizing 

society deals with poficy prcibhms incremtaBy.74 In doing so i t rebuffs 

rationalistic assumptions tkat the scrktions to pobkrns can be found at the Pop of 

the ivory tower of academia- k? the self-gdig society the tole of She social 

scientist is supportive. With global interdependence, each person can mly 

observe a fraction of any p i o b m .  For exanq.de, the political scientist who studies 

international agricuitmd rdations has fittle time to study in-depth the domestic poky 

processes of Canada and the U d e d  States. Yet these may indrectiy idbema 

wkwn bring significant but greatiy limited competence to their inquiries ... Multipkn 

requires pervasive sustained inquiry at many ievels d competence broadly 

distributed in society.75 In Ehis respect, tkte self-guiding society incorporates 

pcevicrersly "subjugated" k n o & b s .  1 t stresses de-centratization I t  recognizes 

the need for mutual adpstment d actors ant3 organizations, not unbke natural 

organisms, in copkg with the h i t s  in okjectivity and understanding the true causes 

and effects of events for ""spcmtaneous ttansformations"]. 

In Positive Phiiosdw August Comte wrote: 

in the inorganic sciences [chemistryjphysicsll. the elements are much 
better known to us than t h e  wh& which they constitute: so that we must 
proceed from the simple to the compound. But the reverse is necessary in 
the Study of M a n  and Society. Man and Society as a whole being better 
kmwn to us, and m e  accessbk objects of study than the pats which 
constitute tihem. In exghi.lg the universe, it is a whok? that is 
unaccessibk to us; whereas, in investigating Man and Society, our 
difficulty is in penetrating the detaits.76 
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The question is, can we ever know or cornprehd the "details" of which 

Comte speaks? David Hume m b  FA. Hayek are sceptical of the possbiity of 

individuals ever being able to umkrstand the uuaderlyiPag causes and patterns of 

our behaviour. Positivists argued that through observation, cause and effect can 

be empirically verified. Bu! Oid they prow verification or correlakim of events? 

Post-positivism suggests "B" wil no4 always follow "A" in a linear fashion. As 

H u m  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 PPgsgine and Stmgers "order out Of chaoss' where st certain 

singular moments or bifurc&ion pints, the direction that subsequent evmts will 

f&w is unknowak. Wiil it emerge into a higher spontaneous order or will the 

cause, "A," spkaf into a dowwmd c h ~ k  process? @'The scenes sf the universe 

are &inuaDiy shifting, and one abject CoUows another in an uninterrupted 

succession; but the power of face which actuates the whole machine is entirely 

csmeakd from us and never discwers itself in any of the sensible qualities of the 

body."78 

Every answer or solution gives rise to new questions--- rerniriscient of the 

"planner's pmadm." The~e is no tangible component in the cause itself that w e  

can grasp. For exampie, ecmromists often try to argue that goveiment 

overspending causes inflation or crises in foreign investment. They correlate, 

f w a e  and use many ingenious statistical tackiques to argue their case. 

Whether their predkticms are smtimes correct or sometimes not is not the point. 

At issue is the fact that whatever OCCLHS, how do they prove the link of cause to 

effect? i argue that they are engaging in scientistic behavk-- -  they h h i d d e  

nomeconomisk with their cmpkated statistical formulas and mathematical 

techniques. When their predictions are wrong, they "explain away" effects as 



"unforeseen circumstances." As Max Weber pointed out, "the number and type sf 

causes which have influenced any given event are always infinite- and there is 

nothing i;a the things themselves to set some sf them apart from meriting 

attention."79 Being In a cwrstant state of adaption to the wider world, economies 

and pollities are in a continual state af uncontro9Pabk flux. As such, our efforts to 

observe and understand causes and effects d public policies is very limited. 

"Human blidtsess meets us at every turn, in spite: of our endeavour to allude or 

avoid k"80 Humeas point chaflenges the Cartesian befief that humans can 

construct it? thek minds social institutions. Adding to this, Hayek suggests [in his 

exmination of spot?tamous orders 811, that "civifizahn rests on the fact that we 

a! benefit f r m  knwRedge we do nolt possess ... [the entirety of knowledge cannot 

be known to one inchidud, but is] ... wide& dispersed mong iridividuals"82 with 

their own speciaked knwluklges. This Olas irryslicatisns for pubtic poticy analysis. 

Neither Hayek, mw I, accept that poiicy actors are at the total mercy of 

social complexity. Rather, a middle [incremntaiist) approach may be possible. 

Hayek uses the analogy of comparing the growth of a garden ten social change. 

We plant t b  seeds and nowish he  garden, and k t  the natwd course of growth 

survive, some not If  we try to cmtrd growth we dgr endanger the overall 

spontaneous naturd mdw of the =den. This parabtis how political institutions 

and s o d  practices avdve. Do they take their natural course, or do we determine 

ticsough a centrdized ivory tower the course they are to take? Is it an "either of" 

question? in fact there is a mid& course--- subtle guided change is possible: 

Though we may nevep know as much h u t  certain complex phenomena 
as we can know about simple phenomena, we may partly pierce the 
bwnday by deliberately cuttivating a technique which aims a? more limited 
obiectives--- the expfandbn not cd ~ v ~ d  events but merely the 
appearance of certain patterns or orders.83 
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More specifkdy, "piercing the boundary between the simple m d  complex" 

means identifywrg the b#urcation points where change or adjustment may occu in 

the system. We can recognize these points only when there exists an effort at 

mutual understanding and adfustment on the part of policy actors--- solutims to 

problems flow hack a d  forth hom different vantage points in the system. 

At this point 1 have suggested that humans are inherently limited in objectivity 

and understanding. The purpose of this chapter was critical in nature--- 20 attack 

the false assumptbns that have bgitimized positivist epistembgp. Fssm kme my 

task changes--- my aims are caanstructke. Chapter three kwks at fairly recent 

contributions of the pdicy sciences to poky andysis. also it analyzes new and 

innovative contributions to understanding the undertying nature oB complexity and 

social dynamics. Chapter four provides a synthesis in the form of an illushation--- 

the pr&ferns and compkxiiks that actors face in the C a n d m  imnigatiorr pdicy 

c o r n d Q .  



Haroid LasswelE:s caH fcw a new stdpra-discip9ine in 1957 pointed towards 

new attempts at understanding the various obstacles and complexities involved in 

the poky process. He named his discipli "the gwfjcy scier;zes." As ai relatively 

recent contribution to academia, Lasswds policy sciences definitely added a 

much needed stimulus to the on-gomg epistemdogicd debate between the 

positivists iandl !he gwst-pos4biits= In this chapleg I Id at the poky sciences 

contribmths to the debate- Second&, by synthesizing more recent m a t e d  in 

understanding process, social dynamics and interdependence, I develop a 

typology which w l  provide for an outline of the dements that are involved in the 

development of rrew approaches to twr$erstanding complexity. In effect, this 

chapter is the pad is? my final chapter --- locking at the Canadian 

knmigation policy process as an ikstraticm in mdev to gain an undeistanding of the 

proMems and cmptexities in the making rail policy communities, 

The policy sciences could b interpreted as an attempt to reconcile the 

positions of the positivists and the post-positiists. Was Lasswell searching for a 

mid& ground? Or was he iust adding some fancy new terms and concepts in 

or& ts maintain the f a k y  that social inquky was a "science?" Let's find mt. 

The poky sciences can be described in a series of ways. For exampie; fl ] Policy 

Zcimces constitutes a supra-disciplinary effort focusing on public policymaking. 

121 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. (31 Fusing pure and 
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applied research, policy sciences is concerned mainiy with improving policymaking 

through use of systemic knowledge, structural rationality and organized creativity. 

f4) ... ! a  is concerned with means and intermediate gods rather than absokote 

values. But it is ako aware of the difficulties d achieving "value-free' science and 

tries to contriberte to vatue choices by expkrsing d u e  impkatio~s .... (5) ... It 

emphasizes meta-policies fie., policy on M i g  policies]. f6] White the main test 

of pokey sciences is better acKevmient d goals though mme effective a d  

efficient policies, it does not deal with discrete policy problems per se, but provides 

methods a d  knowiedge for doing so.1 

In effect, L a s s d l  had two aims in mind; impmvernent k the policy process, 

fdlowed by an improvement in policy substance. He bfieved that the "norma! 

sciences" of the t k  [i.e., smidogy, pdtical science, a d  psychology] alone by 

themselves coulefn't ameliorate society's social and economic problems. Thus an 

integration of academic disciplines was needed. A sceptic woukl charge that this 

was bst andher form of scientism, reminicent of earlier attempis 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 

tasswetl's own words, sceptics coukd asme such a p d r  

"if the possibiity of piedidion is regarded as the criterion of the scientific 
metkrod, the sock! sciences cm be made as scientific as the physical 
sciences, without requiring any logical principles other than those which 
have brsught the physical sciences overwhelming success."% 

There was no doubt that the poky sciences was to be scimtiiic in its orientation, 

yet Lasswefl also questioned m m y  of its positivistic and elitist assumptions. 

Although striving f& a science of policymaking, Lasswell and many of his 

supporters recognized the concerns countered by the post-positivists. With 
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respect to the question of rationa!ky, he stated that ' bu r  greater urderstandi of 

the i~umawt psyche and social dynamics taught us to discount the emkr postdate 

of a perfectly rational wor5d." Aka, "we have learned. ..to recognize the importance 

of the irrational in human behavior.'" From the point of view of the "cbipctive" 

scientist ''it is untenable to assert that scientific activities are value &ra9."'$ 

Diverging from the traditional "ivory tcwverUanb *%ired gunea images of the socid 

sciences, Lasswe11 a s g d  that democratic principles ae not to be forgotten and 

a!-& k k  ultimate goal of tP-e pdicy sciences was "the ie&zaPii d h a r t  dignity 

in theory a d  fact.'" Whether he meant a mare participatory role in the policy 

process for the werage citizen, the case is not mactly clear. The point is that 

traditional positivism has cmsicfered anything 0 t h ~  than obb& scientific data as 

a 1  nonsense." O n  a related kvd, he argued for a middle road in social sckncer one 

which recognized the limits in objectivity and an awareness that social scientists 

had a very h i t 4  understanding of complex social systms.G By cahg for an 

integration d the various academic disciphnes, he was aware of the "dt iple 

realities" a d  di ;isp;wosches twarbs understending h m m  ghemena. 

In this context, what specifically did Lasswe1 and his supporters advocate in 

a poky sciences approach towads improving policymaking? For the m s t  part 

they called for a "contextual, problem-oriented, and multi-method approach.'" 

These thee features provide Pke s d d  foundation that is necessary for the 

devdopmer?t of a new poticy approach. 

[A? C O N T E ~ T I J ~ ~ -  . - ...,, & L. , -tmt - to cmslde: h e  entire c m t e n t  d eveds 

which may have an impact upon [he future problems of policy. Hence the world as 

a whde needs to be kept at the focus of attentisn."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, transnationat, and sub- 

national level."8 Taking a holistic view of social dynamics Lasswell argues that 

I t  as living forms, human beings interact by taking one another into account ... 

interdependence is indispensibfe to enlightened public policy."9 Constant change 

and flux are inherent in social and political institutions and continually alter the 

context of the various policy areas [and commuraitiesj. This aspect has implications 

for limits of objectivity on the part of actors in those institutions. Similarly, the issue 

of multipte realities and perceptions in a variety of situations is implicitiy recognized. 

fB] PROBLEM-ORIENTED; As a stepping stone to analysis a series of 

intellectual tasks must be "ken. [if. Goal Clarification; What future states are to 

be realized? How tar 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? [iiij. Analysis of Conditions: Lasswell states, 

'What factors have conditioned the direction and magnitude of the trends 

described?" [ivj. Projection of Developmerrts; "IF current positions are continued 

what is the probable future of goal realizations or discrepencies?" [v). Invention, 

Evaluation, and Selection of Alternatives; 'QJhat intermediate objectives and 

strategies wifi optimatize the realization of preferred goals?"l0 Essentially, these 

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

allowed to emerge. 

[Cj MULTI-METHOD l5IVERSI TYL By integrating various 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 inavative ideas that PrwntM become quite popda in mainstream psficy 

analysis in the late 1980's and 59Ws fie., self-organizing systems and quantum 

physics).l I Similarly, t k  policy sciences fcmtrary to the position of the Logical 

Positivists] recognized the contributions that qualitative analysis corPld make 

twards socid inquiry. Forty years later in The Science and P~mis of Com~lexii~ 

Ploman argues that "it seems clear that the st& of compkxity cannot remairr 

within the confines of a single discipline; that k demands a cross- or trans- 

disciplinary approach, and even leads to what are by some schdars perceived as 

artificial or reductionist barriers caused by the ;arbitrary' ciassificatiosa of knowledge 

represented by the iraditionaily Mined dlsciplines."l2 LassweSi wmted a diverse 

approach because f?e t-ecsgnized there coddl be m K i k  [dscipOinary] 

interpretations of the causes and effects of social m d  polka1 events. Iln this 

sense, perbaps an early believer in the practice of hermeneutics? 

in the courtroom of epistemolqy, were Lasswe4 and his supporters lguitty d 

engagicg in positivistic though, yet shrouded in i m y  new terminology (%&a- 

pokies," "decision seminars")? Perhaps it w d d  be a hung bry? Hswver, D 

believe there is enough evidence to suggest an innocent verdit and that there are 

valuable links between the policy sciences a d  more recent academic literature. 

Daneke argues that Lasswe!! "supported both the new fbhavbra!] quantitative 

emphasis, *ire maintaining the importance of qualitative research as wed." 

Similarly, "he proposed an objective science sf policy, with general popasitions 

w k h  would also be highly conte#tua9."43 Paraphrasing Torgessn, Dawke 

befieves that LassweU "bully anticipated many of t b  arguments being ma& by 

newly arrived post-positivists, especially those who invoke critica theory."14 Yet 

there remains an impcutant question to be answered. Why did it take so long 



[since 1951 f fw mainstream political science to recognize Lasswcl's corrtsbutions? 

One could argue that; 

..,forces Y.rithin the poky science movement itself became quickly 
embroiled in . .. the synoptic vs. anti-synoptic debate. 0th debilitating 
debates such as , 'rational vs. incremental decision-making', 'pdRics vs. 
anaiysis*, 'individuaiisrn vs. hoiisrn', . . . effective forestalled paradigmatic 
progress. However the pressure for a new paradigm ad poky inquiry was 
greatly dissipated by the widespread adoption sf two-classid economic 
theory and method. I 5 

Afthough recognizing the various contrrbutions of the poiicy sciences, why 

has it not become a permarsent tml  in salving c ~ n p b x  policy prsbkms? As a test 

d its practical usefuhess, how weli does & cope with complexity? Did it empower 

policymakers and bureaucrats with the necessary tools to deal with increasing 

gbbl  interdependence and overlapping poky areas? As ata advocate of the 

policy sciences in the 1960's and 1 9 7 8 ' ~ ~  Yehezkd Dror noted [in 198fi] that "the 

potrcy sciences continues to bck adequate concept packages a d  stgdicmlt 

theoretic c o ~ u r e s " l 6  to manage complex poky probtems. Lasswell and his 

students themsetves recognized the need to have a poky sciences apptsack that 

could cope with canpkty.17 Yet in the context of this thesis, Lasswelf's 

contihutions are sitdl important; [I 1. The need to improve our understandig af the 

poticy process, before improving policy substance, and; 121 The importance of a 

"contextual, problem-oriented, multi-method approach" in analyzing pohtical 

phenomerra. These are considered essetdjal first steps in developing a new 

approach at coping with cwnpkxity. The next step is to I@ at the nature of 

"complexity" itself. 



41 

[2), MEW APPROACHES TO UNDERSTANDING SOCIAL COMPLEXITY 

in 1975 Todd Lz Porte developed a framework for Prying to understand 

social connplexity; fS = f C , D , / 1 .% #?A Ti5 Df  CMNGE). Esssntial!y, he 

argues that ccsnplexity [CS j is a function of the nun-ber of system components [@) 

(this c d d  be Mvideaals w groups], the relative diffeaentiakion or variety of these 

components [ D  .,I , and the degree of interdependence [/ j among these 

cmqmwntts. Then, by definitm, the greater C, D, and i [multipiid by the rate of 

change], the more complex the systern.18 He betieved that "our lives are b d d  

by agencies, organizations, coaiiibns, and associdions: networks of hundreds sf 

connected goups 4 wsons."!9 Thedose as the ntn-;;Ser of cmnections 

inereasas, so to does hhe zcmpk;x&y. B8-a tsdayes wcerlid, complexity faces us & 

every turn and every t e d - -  from the glottal, to the national to the s~d~-ndima1.20 

For the most part, the Mion of "thinking in lines 'Ys being replaced by the 

idea that we sbukl  think of social, pokd, and economic dynamics in terms of 

"loops." 'loops" and "fines?' Mutual causation puts an end to linear causation. 

What are the imphcatims of this? Essm&dIy, 2 I;- art ~ p d a r 7 t  &m& 0% OM r 7 m  

wxksta.nd& of the eurn&dks and dyrx-rtaks td sac& *ad poE!ka/ processes. 

What does it have to do with finding soiutions to practical day-to-day praiicy 

problems? My answer is that before we solve poky problems we r9eed b re- 

cotxx@uake fie w m m t  &at they am ogwathg in Mb,e specificafly, to 

eliterid does the cardex "natwe" d the system affect each pioWiern7 With a 

picpeg cmceptusFzatIon, ths p d k d  scieii'rist iji p % c y  ~ n ~ ! j : ~ t  is better t;; 

create better solutions. Ratha than engaging in traditional linear thinking, we need 

to think hsksticdy m d  identify the circular relationships that characterize 



interdependence. Below, Morgan illustrates haw thinking in loops rather khan lines 

provides a richer picture of the causes and effects of infllatisn: 21 

.--- signrfks nega:ive fe&Sack relalions where changes in one direction are asociared 
mth c h a w  in tha -ie direci~on. 

Figwe 3.1 "Pice inflation as B system oi mutud causality." Source: Gareth 
M o ~ ~ a q ,  !maes  d O r ~ a n k a k h  fS-e P u W i ~ ~ s ,  Beverly Hi!!!, C.A., ! 9%) 0. 
250. For a detailed explanation of Morgan's example see 22. 



When lcmking at any poky area, be it irnmigratbn or heakh policy, one 

notices how mtuat causation, positive and negative feedback control bops, 

indeterminate interaction d innumerable elements [this c o d  be individuals and 

groups] creates quite a chaotic environment. Too ofhen in the  social sciences, 

repface the idea cf mechanical causality, [for sxample, "A causes B, resulting in Cj, 

with **the idea uf mutual casafity, which suggests that A anand B may be czrdefined 

a s  a consequence of belonging to the same system of circufar ref&ions.'23. 

Morgan discusses how... 

Numerous cyberneticiwrs have attempted to develop methsdrrbgies for 
studying this kind uf mutual causality* and hence how systems engage In 
their own transforMions. One 01 the most notable m e t i # r d s m s  is fmnd 
in the w ~ r k  of b&igorah Maruyama, who focuses on positive and negative 
feedback in shaping system dynamics. Processes of negative feedback, 
where a change In a variate Initiates changes in the uppasite directk, 
are imptant k-i accountk-rg for the stability of systems. Processes 
cbacterized by positive Feedback, an the other kand, where more b d s  
to m a e ,  aoxC less to k s ,  are: important in accounting for system change. 
Together, these f e d b a c k  mechanisms can e x g k  why systems gain or 
preserve a given form, and how this form can be elaborated and 
trmsformed over time. 24 

the probbn with wkdch one is &ating."25 This approach is an improvement from 

e a k  approaches which mabyzed events in a ds-composed fashion. Atthough "it 

-- 
"%e mock of thinking in this k i d  of analysis can be of considerable benefit. We 

he #;a here a new epistemology for the management of compkx systems %at shows 

hovv we can grasp a We tinderst d the processes that shape 



organrzationai life. Even though this understanding is neither complete nor perfect, 

it provides- a powerful loot for guiding decisions and interwentions."2G As 
I I Soedjatrnokcr argues, we are ... invofved in a major process of both mental and 

social restructuring due, among other factors, to the impact of science and 

technofogy, to ecological considerations, and to shifting values and attitudes."27 

The central point is this: tkinkina in terms of bops and circulai relations is a pre- 

requisite in uncjersiandincl dynamics that iniiuence policy communities. 

in general, the development of cybernetics has greatly contributed to our 

urtderstanding of social and poti t id pocesses. However, we must not be 

euphoric--- early cyiieirieties sliessed certain concepts and ideas that are today 

regarded as highly probiematic. As Dobuzinskis argues, "cybernetics has 

considerably enriched our conceptuatization of the physical, biolcrgical, and social 

aspects of ~omplexity~ Because we can hardly do without it, we must also be 

keenly aware of its limitations ..." 28 Jrr particular, the emphasis was too mechanistic 

and dealt too much with oniy negative feedback processes. The notion of an 

external regulator maintaining cclntroi aver an environment was an inappropraite 

image of the reality of social cornpfexity. fn contrast, Dobuzinskis states that the 

new generation of cybernetics 

suggests that man, being the most complex and adaptive living system, is a 
fufty autclnomous subiect. In unpredictable ways, man actively contributes 
to his reproduction and also to [hat of his natural and social environments, 
or the biosphere or 'noosphere.'TThe biosphere is itself conceived as a 
complex field of interactions ammg self-organizing systems; and the 
m f i f i ~ n h ~ r e  by [ i - e  1- -. the s p h e ~  of ilommlit?i~atf~e action, including ' *vvvy. 'Y.V2 

fanguage and culture, dso fottaws a developmer~iat logic sf it3 own. The 
bq$ic&ions af this n ~ r ~ n - c f i l ~ e  FV=wF-'V .. T Y  fa? ~o!!Ic;c! inquiry are varied and 
ct-laltenging 29 

Sirniiarfy, he argues that "if the first cybernetics did not make good an its 

original insight concerning the emerging autonomy of self-regulated systems, 



evolving with the f chaotic and unpredictable] environment suggests the 

importance of how internal self-organizing prscesses [ie., individuals] affects 

diedopment. [Related to this, we recognize how pasitive feedback patterns 

can add Po the choas atxi cwnpkxity of the poWid envifonmenk). Therefore, 

a h x g h  there will be references ts concepts such as "negative fee 

and "beclstasis," in the context of this thesis, it is important to keep in mind 

mechanisms and paralels that can be drawn with natural a d  ecsfogical 

systems. 

f3j. DRAWING PARALLELS WITH INTERDEPENDENCE IN N A T U M  

SYSTEMS 

There are definite advantages in reiating and comparing the dyrmics of 

natwd systems with socia! systems, As everything is interdependent and overlaps, 

Morgan argues how & is difficult to separate socid and natural systems--- they are 

engage in ckcdar paterns of interactions whereby change in one element 
of the system is vakt C ~ V S  elsewhere, setting up cmtkwous 
patterns of interaction that are always sell-referenlid. They are sdf- 
referential because a system cannot enter into interactions that are not 
specified in t h e  pattern of refations that define its organization. Thus a 
system's interaction with its 'environment' is really a reflection and part sf its 
w n  organization. It interacts wAh its environment in a way that facilitates 
Its own self-pfodilctim, and in this sense we can see that its environment is 
rea& a part of beg.. [Thus: w h m  sm'd scierrtists] attempt to mcbstmd 
such [social and pollllcdj systems by drawing an artificial boundary between 
system and mvironment..,.[they en$ up breaking] the chsin of circular 
interaction. An Lu?derst&g of the autapoietic nature of systems requires 
that we understand how each etement simdtaneausly ccambines the 
maintenme of its& with the maintenance of others. It is simply not good 
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enough to dismiss the large part of the circular chain of interaction as 'the 
environment'. 37 

It sounds as if Morgan is speaking of natural riving systems and ecosystems. 

Yet political and social systems also possess autcjpoietic qualities. Ecosystems 

contain elements lie., plants, animals, dgae, and forests) that on their own are 

purposive--- they aim to survive in the broader environment. lnadvertentb, their 

individual goal of survival helps contribute and makes possible the homeostatic 

maintenance of the overall ecosystem. Are social systems similar? They also 

possess elements {i.e., irrdividuab, organizations, and institutions] that on their own 

are purposive--- they also aim to suwive and co-exlst in the broader enviranment. 

In fact, their idividuai behaviourrs contribute to the growth and homeostatic nature 

of the social system.. The key ~ o i n t  to nrasp is that a healthy social and political 

system reauires sirniliar elements found in natural systems. With this in mind, 

Dobuzinskis points out; we are now "witnessing a new undeastanding of science 

as a dialogue with nature and democracy as an alternative to technoc~acy."32 

John S. Dryzek contributes to this dialogue with his proposal that policy anallysts 

and policymakers should adhere to a form of "ecological rationality." By applying 

the various mechanisms that ensure the proper functioning of ecosystems, to social 

and political systems, we invariably uncover many important and often ignored 

aspects of the policy process. 

ECOSYSTEMS AND OPEN SOCIAL SYSTEMS 

Diyzek argues thai "ecosystems are atways- open systems, to the exterit that 

it Is cften had tc define the boundries d sr-cific I-=- ecosysterfis"33 The primary 

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

c~r~ceptc13lizati~>t7 [ k t  / ktr0Juced wit/? h . f ~ ~ r - a ~  k t/?it?klj?g it7 /~?ops r 3 n J  circ~ddr 



relatim~s Similarly, the following concepts provide a much richer picture of the 

dynamics that shape OUP pofiticai andl social iidaPisns.34 

[I). Seif-rea~llatkdCvbernetic; "Ecosystems do possess stabb 'goak,' 
such as production-respkdh ratios, totai biomass and species of diversity, 
and there is a [sometimes elusivs] information network composed cd the 
'invisible wires' of nature"' 

@I. Non-telmloraicd; " . ..no central cmtroMer sets goals, monitors 
feedback, and acts in response. Instead, control devices are internal m d  
diverse. * * 

[iiij. k&meostasis; "Setf-regulation enables ecosystems to maintain their 
essential structure and functions in the face of exogenous shocks. This 
homeostatic quality means iLsat ecosystems can, to an extent, remain 
intact,..-. when confronted with the intrusions of human agkduraf sr 
industrid activity. IT hey a e  adaptive systems] 

f iv]. S ~oattaneitllrls teccession; "Aside ham heostasis and 
adaptiveness, the dynamic quality of ecosystems is manifested in the 
procesr of 'succession,' a spontaneous devebpmental process invdrding 
changes in species composition with time. Thus, 'pioneer' ecosystems 
[generally containing but a few specks and interactions] gradually give 
way to more complex fmms culminating eventuaHy m 'climax' 
ecosystems. "35 

AH four d these features are characteristic of pctiiticai systems. They are 

seft-regulating in that they as a whole may mt be purposive, yet the elements 

inside them findivicluals, orglnizatk,  and institutions] have goals. They are non- 

teleological in that no individual at the top of a hierarchy controls wIcf 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 exogenuss shocks [i-e., 

invasion by other countries, trade embargoes, massive influx of immigrants]. IfinaIy, 

they are seen as spntanecnrs systems because socid and political systems seem 

to evdve in a spontaneous, chaotic, and uncontrdlatda fashion. In this context, 

throughout his analysis Dryzek maintains that the most striking feature d 

ecosystems and societal systems is their inherent comp1exity.X 



Why is complexity the most striking feature? A d  how is it retevent to ous 

&cussion? in R dim4 Ecobsu: Environment and Pdtical Economy D ryzek 

identifies themnature" of complexity by describing the dactois that cause us great 

difficulty in analyzing ecological and social systerns;37 

[ i ] .  MON-REDUClIBLE; "...a system whose resdksaion s r  mmelioiatim 
cannd be guaranteed through the resolution of its parts." 

[ii]. VARIABltlTY; "T he dynarnic tendency of ecosystems---manifested in 
hmostasis, adaptiveness, a d  succession---ensures that the ecological 
context ot any problem will not remain Fixed. Interpenetration adds another 
layer to temporal varkbi9ity by allowing events elsewhere in the ecosphere- 
-either human or natural forces--- the potential to introduce exogenous 
shocks into the domain of any problem d interest." Drawing on new 
aspects of quantum physics, Greglmore and Kelly argue that dynamism in 
social systems resuks in the social whole becoming more of a process than 
a structure.38 On a practical tevei, when the Canadian h e &  policy 
community decides to create a wheat embargo against the Soviet Union, 
"shocks" penetrate and alter the elements [goups and interests] in the 
Canadas? farming cummunity. Such a situatian inevitably leaves 
policymakers in a position of.. . 

@a. UNCERTAINW "..he more camplex a system, the less knswable' it 
becomes .... the more dynamic the system, the h d e r  it is to capture its 
present state or predict its future course." Again, Gregwae and KeHy point 
out that "constant movement implies constant change, which raises the 
question cd change to 'whatn or perhaps-in terms of quantum logic, change 
in wh& disectbn"39 Poky analysts cwtainly shouidn't be suprised of this 
fact. 

fiv]. CO LhECT fVE "Ecological problems are often ch4osective; ?ha! is, large 
numbers cf actors have a stake in them. A collective action problem exists 
whenever rational individual actions fail to produce a rational wb ie  for 
society." Similarly, irrdivicbais i01 policy communities conscisusly act in a 
sd-centered fashion--- the cdlective interest of the community is most 
often subservient to the narrow concerns of individuals. 

fv]. SPONTANEITY; Repeating what I mentioned eartier, spontaneous 
systems change indeterminentiy and unitnowingfy. 

The key point here is that in tight of the characteristics Etbo~e, policymaking 

has become a form of "fuzzy garnbling"4Q. More specificaliy, Drm points out that 



"policymaking as extreme g d n g  involves situations where the dynamics 

shaping outcomes of decisions are racxontsoliable and take the form of 

indeterminancy, discontinuities d jurnps."44 Fuzzy garnbting in policy analysis 

has imptications for both limits in obpctihrity and understanding.42 O n  a more 

practical level, what do Dryzekk elements Aove  and Drmes argument have in 

common? The answer is that because many [if not aH) public policies are variable 

in nature, non-reducible, uncertain, affect the coiective and, arise sporrtamody 

most often poiicy fisrmiatiovl can be descrrbed as fwithouk being criticized af using 

a poor metaphor] a roM of the dice. Foe example, different na6ona4 g ~ v e s n m t s  

" r d  the dice" when they try to make foreign poky with respect to poCticd events 

in the Third World and the Midde East. Most recently, it w d d  seem that most 

countries won in their g m M e  of not supporting the military cowp in the Soviet 

Union--- President Gorbechav's p o w  was restored Such 'luzzy gambfig" is 

seen in immigration, trade, and nurnmous other poky  areas. J.G. Ru* argues 

that 

We appear to codrant a seemingly inescapabb series of pwadswas: in 
the complex modern societies, the less foreseeable the future, the more 
foresight required; the less we understand, the more Insigh 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 simpb minds 
a d  pdiaks, and the imemeo"ltaf model too simple for our complex 
societies. Hence, the impossibii theorem and the dlemma d whether to 
attempt the impossible or do nothing at a91.43 

Any new devcbpmmtal construct or pdicy approach must be able to &a! 

with the reality of Dryzek's complex elements as w d  as Ruggie's point that we r, are 

may lie in recognizing that we can r d y  on many of the same features that 

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

Dryzek describes this kind of thinking as ecoloclicai rationalitlv. Disneke points out 



m 
thd just Re natwis! eccrsystems "man can make use of rather than seek to 

s m a n t  the swntaneous self-orqanizincr a d  self-resulatina auasities of natwai 

fd social1 susterns."[my emphasis] 44 Shying away from teleobgicall and 

hierarchical policymaking rnec).lanisms, Dryzek advocates a form of social choice 

that is complementary to ecdogicai rationality and democracy. S i d a  to 

Lirdblom's "self-guiding society" outlined in chapter two, Bryzek's 

"unsekcmcious social choice mechanism" is a device #'for producing outcomes 

fur a system though involuntary or automatic control--- that is without delieration 

over the content of outcomes."$S 

What does a healthy ecosystem m po9itical system require in order to cope 

with dl the various aspects fnon-redtccbiiity, variability, uncertainty, collectivity, 

spcmhneity] of complexity? Necessary characteristics required fw an 

uns&conschs social choice me&misrn trrctude; 

[il. NEGATWE FEEDBACK; Harking back to Morgan's arguments, there is a need 

tor a mechanism or process whereby deviating movement or behavisur may be 

counteracted a d  deait with. in words a mechanism w series of mechanisms 

that t d  the system thd it is being disturbed and needs attention. 

fii). COORDlNAT163N; "The pats of a social choice mechanism [or policy 

community] musk be abCe; to act in concert, such as that choices at any point in the 

mechanism are r&ha#y a d e e d  to ckmices ~i athe; points."46 An zisrjmple is the 

!&se of ccr=sdim&iar! within 2nd mang diffesen! pCcy cornmities mer 

immigration policy's affect on 0 t h  pdrcy areas such as urban education, racism, 

and federal-provkcial rel&hns. 
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fiiij. RfiBUSTNESS OR FEEXiBjiiT'Y; .* I he quality of robustness is the ability of a 

mechanim [or policy process] to perform well across a wide variety of conditions. 

Consequently, adequate performance: must not be contigent upon a restrictive set 

of ccrnditions."47 For example, the Canadian immigration policy community must be 

robust and flexible enough to cope with downturns in the econorny {pressure from 

labour organizations blaming immigrants], and maim foreign policy crises fro,rt time 

to lime. 

[ivj. RES tL1E NCE; "Negative feedback, coordination, robustness or flexibility are 

together sufficient to guarantee the maintenance of the ecdcgIca? rationality of a 

social choice mechanism. 'Maintenance,' though means iust that, no more. I f  there 

exists a state of fundamental disequilibrium in the interactions of human systems, 

then these qualities are insufficient to secure attainment 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, I ] x { RATE OF 

CHANGE) ] and Morgan's circular relations and loops, these non-teleoloaical 

features of ecosystems are essential for devisinu certain criteria and approaches 

that attempt to rnanaqe complexitv in political and social sustems. In figure 3.2 

Gryzek oulines the necessary criteria for social choice structures and haw features 

of compiex ecosystems are applied to complex social and political systems. 



Pertinent ecosystem The ciicums:ances N o m a t i v e  judgment Criteria for 
features of ecologicai social choice 

probiems structures 

Interpenetration Complexity Maintena: :e of Neqative feedback - 
Emergent properties Non-reducibiiity the capability 

of human and Coordination: 

Seif-regulation Variability: + natural systems - - across choices 
spatial rn conjunction within choices Dynamism 
temporal to cope with Robustness 

Uncertainty 

Col1ec;iveness 

actual o r  
potential 
shortfall i n  

Spontaneity life support 

Flexibility 

Resilience 
(contingent upon 
severe disequilibrium) 

Figure 3.2. "Deriving Criteria for Social Choice" Source: John Dryzek Rational 
Ecolornt: Environment and Pditical Economy @asif Blackweft, New Ywk, N.Y., 
1987] p. 53 
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[Dl. WHERE DhB WE 60 FROM HERE? 

Essentially, to cope with the complex nature of socia! systems we must 

accept that "compbxity itself cannot be managed, intellectually or practically, 

though increased contrd. We w l  have to Sean to understand and manage 

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

within these systems. "49 

Recognizing the various shortcomings and lack of ecological-type social 

choke mec)lanisms in m y  modern poffcy processes, Dror himself argues "that it 

may dten be better to concentrate m achieving cssnhrsled hhdance, which wifl 

start movement in the desired direction, leaving dekaiied planning d the various 

facets of the new emerging reality, for tder on, when uncertainty is seducecl."50 in 

this context, what shdd Lhe role, d the pdtica! sscrlenkist ar po!Icy ma!@ be? Like 

a nutritionist telling his ur her dent ts excercize and have a balanced diet, the 

p o k a l  scientist plays a similar role. He or she advocates certain activities and 

behaviours that help maintain a healthy functioning and balanced political system. 



Remember, the nutiiionist hesn7 tessardy cure diseases, but presents 

guidelines and opportunities for the ctient [an ones' own initiative] to be healthy. 

The political scientist plays a similar rofe. f he political scieratist doesn't cure [as 

positivists hoped] cmpCex problems, but provides a framework for society to 

hopefufb cure itself. The role of the polha! scientist is to be critical of activities 

and behavimrs that are upsekting the balance of the system [i-e., iobstacks that 

prevent negative feedback]. However, more importantly he or she must be 

constructive. Wecognlzing the importance of multiple realities, one musk be a 

facilitator of dialogue between poficy actors. As a facilitator it is the job of the 

pofitical scientist to create "discursive designs of communication" within the poky 

community. Discursive democracy, as Dryzek describes, is based an 

"communicative rationality." Drawing on the intellectual thoughts of Arendt, 

Habermas, communicative rationality is 'hcoerced and wdistorted interaction 

mong competent indviduafs." Related to this; 

Communicative interaction is oriented towards intersubiective 
understanding, the coordination of actions through discussion, and the 
socidizatim of members d the community. Communicative rationality is 
the extent to which this a h  is characterized by the reflective 
understanding of competent actors. This situation should be free f r m  
deception, self-deception, strategic behaviom, and domination through the 
excercize of power. Communicative rationality is a property d 
intersubiective discourse, not individual maximization, and it can pertain to 
the generation of normative iudgements and action principles rather than 
just the selection of means and erids.51 

Communicative rationality requires an awareness of the mutual 

interdependence ammg the various policy actors within a community. The  

faciRator roie of the policy analyst requires him or her to persuade the various 

actors to accept ihai there exist many different perceptions and reaSAies with 

respect to the same problem. Relying in part on hermeneutics, "policy analysis may 

be defined as the evdudion of existing conditions and the exploration of 
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aIPerrmtkes to them, In terms of criteria derived I r ~ m  m understanding GI possble 

better conditions, thrwrlgh an interchange between the frames sf reference of 

analysts and actors."52 How is it possbke for such an interchange? By the 

creation of discursive designs or channels of comenunicahn. "A discursive design 

is a social institution around which the expectations of a number of actors 

converge. I t  therefore has a place in th& conscious awareness as a site for 

recurrent communicative interaction among them." Such an institution "is oriented 

to the generation and coordination of actions situated withi  a particular problem 

context. "53 

In the context of this thesis, Dryzek's "dscursive designs" can be kderfpreked 

as a culmination of applying various new concepts towards u d e r s t h n g  the 

nature sf complex systems. Similarly, his ecdogicai and communicative rationaliy 

add some much needed light to a social science that has been covered in dark 

rbuds ever since the positivists and past-positivists began their .epistemobgica/ 

battle. Lasswell's policy sciences contributes in its "contextual and multi-method 

[diversef" approaches, while also iecoanizim that before imrovincl ~olicy 

substance, we first must iwmrove 0t.a understandha of oolicu processes. The next 

ioglcal step m this sense of un&mPandbng p m e s s  builds on La Porte's and 

Morgan's ideas of interdependence and circuflao relations among individuals and 

groups. Addiionatiy, drawing pararfDels with natural ecosystems provides more than 

just simple rdaphors in unberstanding the processes Chat are involved in political 

and social dynamics. Here we really are able to contribute to our re- 

conceptuatiztion of h m  we may be able to better cope with complexity. Budding 

on the ideas of Lassweill to Dryzek, I've shown how each scholar contributes Im the 

form of buifdng bfocks to a better understanding of how to approach policy 

anaksis. After synthesizing the concepts and ideas that have k e n  discussed thus 



far, we arrive at a critical junction point. 1 wulld suggest that m,u tz~dow is a very 

important first step in moving on to new understandings of social science. More 

the basic assumptions and models in the classical scientific tradition 
appear, in light of ... new perspectives, to be mechanistic, linear, closed, 
and reductionist. In the new emerging approaches, instability, opermes, 
fluctuation, disorder, fuzziness, and creativity are built into scientaic 
representations sf reahty, as are mtradliction, ambiguity, and paradox. 
There is in these new approaches a fundamental skit from the simple to 
the cornpbn, from structure to process. The r i w  models cmceeez.. 
dynamic open systems, dissipative structures, the creation of order oLlt of 
noise, and cornpbxity out of disorder. The implications are far reading. 
Rationality is no longer identified with certainty, nor prolbabitity with 
ignorance. Compkxiajr 4 unlpredictabiity are recognized as intrinsic 
features of systems as diverse as the worid climate and the human brain. 
Complex systems are seen as evolving in an evolutionary process in which 
both stochastic and deterministic factors play a rob.54 

As Soecljatrnoko notes, "it should be recognized that the acceptance of new 

paradigms of reality by a growing number of disciplines constitutes a watershed in 

scientific enterprise--- one f r o m  which it may be possible to open up vast m w  

instabilities of our present-day world"55 Essentially, we see naturai a d  political 

systems as edving in a se#-organizing manner, where d d i t y  somehow emerges 

out of wr instable and chaotic environment. 

In this chapter i have assembled a variety of diverse and knplwtant concepts 

the4 can provide a new and important perspective in analyzing poky problems. In 

particular, in applying the emerging policy community model to Canadian 

immigration poky, the reader can recognize the rebvanre of wderstandw the 

dynamics of process, change and interdependence. From here, poky actors in 

general w l  be better idarmed and able cope with complex policy prablerns. 
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This is precisely my stsategy for the next and most important chapter. Fkst, B 

appfy the newly developed policy community model Po Canadian immigration policy, 

something which has not yet been done in political science literature. But my task 

doesn't stop here. I also apply many of the new concepts arid tools mentioned in 

this chapter. In the find anabsis my cmtrieaiions Soinq some muck needed 

understanding to the general policymaking processes. In this cantext, chapter tour 

buEWs on the foundations of the chapters two and three. 



Canadian irnrnigratkn poky provides an mcelent opportunity to experiment 

with a new model in m k s t a n h g  m d  coping with ~onrpkxity. Specificany, the 

poky cmmur?ity mock! can be developed to incorporate many of the new 

e h n t s  emerging in the natural and social sciences. f he task of this chapter is 

three-foid: (1). to outfine the "generic" poiicy community model; f23. ts agpiy it to 

Canadian immigration pofiy, whie integrating insights f m n  new aspects of 

cornpfexity (dscussed in chapter Phreef---- thus a "poky commuraity re-visited"" 

approach; f3). to suggest where the poticy analyst kis into the process. Before we 

begin ow intellectual journey one might ask why have I chosen the pdey 

commity d e l ,  and why Cmablm Immigsdicsn poky? Let me explain. 

Firstly, As La Pate poivrts sut, "in a numb of areas, increasing organized 

social comptexity cracks the value of current , soci& economic a d  political theoiy 

... these are essential t)-remies of simple systems, applied now to a world in which 

si&c&y is ragidly vmishwlg."l B m e r  argues that "an ahquake framework must 

be feasibie to use w i t h  human cognitive constraints, comprehensive enough to 

cover the principal dimensions of the world outside, and flexible enough to use on 

any pro$iem."2 We need a mobel that incorporates Lassweit's "contextcaai 

mapping" in that it r eks  on a h o d  macro-approach ts analysis. At the same time 

this must aifow for rich differences in polilbcaf communities and policy 

problem. Our model must aiso incopperate post-positivist elements recognizing the 

limits in okctivity and m & s t d ~  on the part of poky actors. As Paul Sabatkr 



states, pditicaf scientists without a poiicy focus have tended to negiect "the 

importance of policy communitiesfnetworksPsub-systems irtvulving actor:; from 

nuroerous public arid private institutions and from multipie leveis of gove~;r1ent."3 

Political scientists )?ax 2 been too pre-occupied with singIe pditicaf inrtrititirrne: and 

kgaflcr~nstitutionaf issca~s. As poiiiicaf and economic issues becs~me increasing%y 

interdependent.. so do pefrps-. 7;-ws any analysis shouki recognize different 

emerging poiicy communiiies and neiworks of mutual interaclion. 

A. Paul Pross describes a policy community: 

Must poiicy communities consist of two segments; the sub-government and 
the attentive public. T o  ail intents and purposes the sub-government is the 
policymaking body in the field ... ft consists of the government agencies 
most directly irivolved i r t  setting poky  and regulating the field rrf a srrtaff 
group of interests---- generally associations and major corporations---- whose 
power guarantees them the right to be consulted virtudly on a daily basis. 
f heir power wins them a piace af the policymaking table, but government 
also needs their expert knowledge of the technical aspects of policy. The 
pow= of the inner circle b used to limit the participation of others in the 
poky  debate. Those who are exduded congregate in the 'attentive 
public.' The outer circle incttides those who are interested in poky issues 
but do not participate in the policymaking on a frequent, regular basis. 
[Similarly] a range or organizations and associations whose interest is keen 
Lut not acute enough to wmant breaking into the inner circle [also take 
partl. 4 

A pcrticy community invobes a continuous interaction of government and 

non-gavernmenta! players whet have an intent [their degree of interest may vary] in 

exampie, Jeremy 'Milson describes how the Department of E nvtronrnent, Ministry of 

Farests and ather rnait-jr companies and p:essuie groaps all have various levels of 

influence and invuivement in the British Coturnbia forest land-use policy 

community-5 Sirnitarb, studies of the Canadian energy policy community show how 

the federaI cabinet, the Department of Energy, and the Department of Externai 

Affairs fbeirtg rrnernbers of the sub-government] dominate the fiefd. Various 
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piovinciai governments [particuiariy Alberta and Newioundiandj have struggled to 

pieice the boundary between the sub-government and the attentive puMic [ a k a  

the outer circte]. In the outer circle muttinationaf corporations, pressure groups, 

and foreign governments have taken a poiicy advocacy, rather than participatory 

role in the community. As such, the key lo "understanding the policy process 

requires looking at an intergovernmental policy community or sub-system---- 

composed of bureaucrats, feglsfative perscnne!, Interest group leaders, researchers 

and specialist reporters within a substantive policy area--- as the basic unit of 

study.% Before 1 detve into why t have chosen to anaiyze the Canadian 

immigratior: policy ccmrnunity, we need to !oak at Canada's pditical culture and 

examine why and how poticy communities developed in Canada. 

fn tnterest Grou~s and the Canadian Federa! Svctem, Hugh Thorburr! 

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. Additionaliy, because section 94 of the f 867 British North 

America fB.N.A.3 Act gave the federal government control over "generar" matters 

of poficymaking such as nationat defence or national economic development, the 

provinces were limited to contro! aver "local" matters such as resource 

deveicrprnent, hospitals and, properky and civil rights. By and large, prior to the 

devebprnent of the wetfare state, there was relative stability between the two 

fevefs of government However after the Second World War the provinces 

kcreasingIy began to flex their muscles in areas that they recognized were crucial 

to provincial economic development- A series of jurisdictionat conflicts would 

emerge over the next fif& years. Without exception "the new rivalry between the 



fe&~aB a d  provincial governments led each side to build up its adminishative and 

pdkymaking capacity [especkliy during the 1 9fi8'sA 570'sI. "7 V his diffusion of 

power was dso reflected in the emerging pressure groups that were seeking a 

more activist rote in the poky process.8 Non-governmental organizations and 

pressure soups "have come to occupy a more kfiwnkial--- and controversial--- role 

in the policy pracess."9 By and large these groups have played an important role 

in the deveiopment of the attentive public sphere of policy comun2iez. 

By the 1968's h e  federa! and the g~ovinciall governments had become 

heavily i nvdvd  in numerous areas of society- Increasing kterdependeme meant 

that these departments began to encsoach an o m  amofhers* iurisdiction. The 

proliferation of government agencies reflected the governments' attempt to cope 

with a rapicf!y expanding economy and w e h e  stde.10 Paradoxicdly, this attempt 

centrdized policy process and increase csorcbirnation, the Trudearn Administratim in 

agencies [the Treasury Board, Privy Cound Office, and Department of Finance] 

would take policymaking power away from the lie departments [such as 

Department of Manpower iuxl immigration]. As 3 result, a power struggle emerged 

between the central agencies and the b e  departments. This struggle had 

impbcatic~ts for the rofe that presswe groups wdd play in the poky process. 

in his andysis of the struggk Pross notes that; 

At the centre the weight of the coBective authority of the Cabinet, and the 
capacity to infbence budget docatims weighed heavily on the side of the 
Privy Council Office, T~easury Board, a d  the Department of finance. On 
the departmental side, the ability to generate public support through 
affitiated pressuse groups transformed the fatter firom useful adiuncts into 
vitally important a h s  whose support enhanced the iegitirnacy of the 
departmental mission. It k a m e  less 4 less true to argue that agency- 
group relations tended to be dominated by the government side. & 



dependency relations hi^ became an exchanse retationshio [my 
emphasis]. 1 4 

Different federal departments began to cultivate and instih~ltionaiize relationships 

with var~sus organizations and associations. They would work together and l a b y  

the central agencies for resaurces and influence in their shared issue-area. In 

essence, line departmerits 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 11970's [snovina awav from Fetsrssniaw 

internationalism towards a strunser nationalist ~ o l i ~ ~ j  in order ta reflect domestic 

concerns, conflicts with the centre became even more fesacious [as is discussed 

further on). Domestic and foreign policies often became characterized as 

"intermestic" policies. As a consequence, policy communities became 

characterized as volitile and locaies for the dynamic movement of actors within and 

among different communities. 

Bepa~ting from a general disctlsslsn cfra the policy community model and new 

insights that may be added to it, we now approach my illustration sf the Canadian 

immigration policy community. Thrcruglhout 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. I construct my 

analysis ir? the context of thES issues that have been discussed in chapters one and 

two. On this note, Canadian immigration may be characterized as a "policy 

community model revisited." 

Very little work has been done on immigration pcrlicy.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. Rdugee crises worldl-wide a:e forcing Western 

governments to face the problem sf i w r a t i o n  head on. As one commentator 

recently noted, in Western Europe '7immigration has became a coraosive Issue ... it 

has forced itself to the top of the poiitical agenda ... everyone wants in."7 3 Europe 

is no doubt a major time bomb waiting to explode. "The scope OF immigration is 

daunting. f he number of foreigners seeking asylum in Western Eusope as a 

whok ... rose from 70, 000 in 1982 ko 442, 000 in 1990."14 With the cesliiapse of 

the iron curtain, ethnic violence among various nationalities, the disintegration of 

the Soviet Union and, the failure of the East European economies, presswe builds 

every day. On  Pke other side of the gl&e we mustn't forgst about refugees from 

Southeast Asia, Pakistan and, Africa. Presswe sn Eua~pe inevitably means 

indirect pressure on Canada. Similarly, as recently as Septernh 30, 7 391, the 

President of Mexico, Carlos Salinas de Gotari stated thd unless Canada and the 

United States sign a proposed North American Free Trade Agreement with Mexico 

"there csukf be massive migration ... economic refugees will flood into the U.S. and 

Canada. There is a growing distance between the developed North and the 

developing South."J 5 From ail directions pressure on Canadian immigration poky 

is gowirtg. in this context, it look at the Canadian immigration policy process and 

its ability to cope in today's compkx rrrder is definitely in order. At the same time, by 

applying the pdicy corrtm,+s~ m d d  and new insights drm the science of 

compkexity, my analysis w i U  contribute in a general way to hefp understand other 

poky areas. 

Interdependence, overlapping pdky areas, and constant change dominate 

the policy pfocess. Even more so in immigration policy- As a 7 974 Green Paper on 

Canadian immigration poticy noted; "Immigration poticy is a particularly complex 

reflection of nationat interests because it is geared to support the achievement of 
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not one, but a mixture of goals--- economic, 

to mention foreign policy, federaD-povincial relations, scsnsrnic vs. humanitarian 

debate, labour policy and educatbn."lG My task in ahis context is fairly 

straightforward. First I discuss the evolution of the Canadian imigratim policy 

commurrity from a practicaf and theoreticat perspective, then lead into the 

implications for obiectivity and understanding in coping with this complex issue- 

area. 

Histmicaiiy, section 95 of the British North America Act provided both the 

federal and provinciat governments shared jurisdiction over issues involving 

immigration. Hawaver in the late nineteenth century because the pmvinces 

perceived Ottawa as the nation-builder of Canada, they largely remained quiet. on 

h e  issue [nclltwithstandling British Csletmbia's protests over oriental immigration]. 

From 7 867 to the 194CTs, the policy was largely administered by the Departments of 

Agriculture, Interior, and later Immigration and Colonization--- reflecting Ottawa's 

concern for settling immigrants in the West. Later, po!icy formulation was 

transferred to the Department of Mines a d  Resources. By and large there existed 

very little interdepartmental conflict because the different federal depalmeds 

perceived that they O-raa' firm potiticd control over their respective pdicy areas. In 

Canada and Irnmispatiw?: Puttk Poficv and Public Concern, Freda Hawkins argues 

that for the most past pim to the IWUs Ca&s immigration poficy process had 

been coffectively unorganized. Addition*, rnrt th ~espect to the coor dinat im and 

d d i y  of immigr&icm services, vertical comLH7icatbn between government and 

the ckizenry, as wdf as horizontal c ~ u n i c a C ~  between various gsve~nment 

agencies was very weak. 17 In ierrns of the policy process itself, this area "has 

fargely been a bureaucratic prerogative ... policy initidion has taken place within a 

very sm4 group cd senior dficids."l8 Gsais and priorities were recognized at the 



highest ieveis of gov~nrnent and Rweaucracy and then presented to cabinet for 

final approval. Parliament had little or no role in the poEcy process. With respect to 

nun-governmental organizations and pressure go~ups, they had little effect in the 

"age of the mandarins." Aside from a minor advocacy rale, volunteer refugee 

organizations in the post-1 940's had little effect on the poCq process. 

As Canada emerged from the Second World War as a middle world power, 

ditteimt domestic departments began to perceive that they had an interest in the 

formuhtion of foreign poky. And s h e  immigration poky is tied to foreign policy, 

poky process. Different perceptions of jtsrisdictiow polllred water on the seeds d 

conflict. As early as 1966, the Department of Externd Aftairs J0.E.A) argued to 

Cabinet that Canada [in the interests d its reputation and global influence] shdd 

be liberal-minded in allowing post-war refugees into Canada. For its part, D.E.A. 

wanted and expected the cooperation of other &mstic= federal ckpartm&s. 

Mowever, after msultations had taken place on an interdepartmental committee 

[with the Departments of Health and Welfare, Labour, and Mines and Resources 

[D.M.R. at this the was responsible for the settlement of imrnigrantslj, it was 

higLtti&s the merging conflict; 

As C d a  sought m r e  of a role and influence , D.E.A.'s importance grew, 
as well as the Department of Labour. [However] the Immigration Branch 
fd the D.M.R.1 ... had bslt gr~und..~ Each of these three structures argued 
far an immigration policy which would best serve its own interests ... 
External Affairs officers saw Canada's international crbiigation to refugees ... 
as being vital, while Labour, for its part, wished to maintain a rate a4 Isw 
unempmnt  in Canada by d y  selecting immediately employable 
immigrants. The  Immigration Brwtch interpreted the actions and 
suggestions d other departments as threats to the jurisdiction it so wanted 
to maintain over immigration poky formufation and adrnmistratim. 20 
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! mggest the! these conflicts began to represent the struggles that actors engage 

in when they try ta dominate the sub-governmental levell of policy cammsmities. 

In pre- World W a  il years the Department of Labour had only a minor voice 

In the immigration policy process. However, in 1945, Canada had to look ahead 

and compde globally in developing its manufacturing and industrialized sector. A 

shortage of skiUed and unskilled workers =ant that Canada had to bsk outside d 

its borders and rely on incoming immigrants to fill the vacuum. Thus domestic 

ernpktyment poky was becoming inextricably ihkeb to foreign poky. As a result, 

the Department of Labour tlobbied for a strong voice in the emerging Canadian 

immigration poky community. The Im+&ion Branch of the D.M.W. increasingly 

felt threatened. fn a letter to the Deputy Minister sf Labour, the Deputy Minister d 

Mines and Resowces argued th& "we feel very stmng!y that there is a clear 

demarcation which defines the duties of Labour and Mines and resources in 

connection with the movement of Displaced Perscms to Canada. It  is our view, 

and it has been a g e d  to by the government [Cabinet] ... that the chid 

responsibdity shdd be in the Rands of the Immigstio~? B r m h 4 2 2 a  

At the fkst meeting of ikre International Refugee Organization [an 

organization developed by the Western w r I d  tci cope with the post- world war two 

refugee crises], one D.E.A. officiali commented th& in the Canadian debgation 

"thae is a feeling within the D.M.R. tk& Labour is attempting to gain contrd over 

immigration pdicy."22 D.E.A. perceived &self as the dominant player, or "father 

figtare" that wanted to end the squatdt,!iing between Labom and Mines and 

Resources. For External Ahfairs this squabbkng simply exacerbated the articulation 

of Canada's immigration poky- Regardkss, this period saw each department 

operating in Europe in an independent fashion, reporting back separately to their 

superiors in Ottawa. 
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How do these events relate to an emerging Canadian imrnigmtion policy 

communi8y? Fist of aH, as power becomes diffused [and the natknal interest more 

difficult to articulate] "policy negotiations at the international level [began] to take 

place among sector-specific agencies ad [brew] less frequently on broader 

pditicaf input. The internationa%iza€ion of policymaking thus reinforces the 

importance of sectoral actors in individual states ..." 23 Post-4 945 began to 

represent tkte de-centrafization of the Canadian state. How abu t  the importance 

d non-state actors in Immigration policy? Although this period was largely the "age 

of the Mandarin," the federal government saw a need for vskwrtary agencies and 

organjzatibns in the area of immigra!ion. Besides specific relief assistance in 

Europe and in Canada, private voluntary organizations began to play a minm 

advocacy roie in the immigration process. One cowM argue thd as the D.E.A., 

Labour, and Mines and Resources were self-organizing an inner circlehh- 

government, the non-governmentar associations were cantributing to the 

emergence of an outer circktattentive pd%c in the crsmmunjty. 

Recognizing the importance of non-governmental organizations, the federal 

qovernme;?t began to distribute grants to such groups in the late 1940's and early 

1 W s .  Stimulated by hanciai assistance in the 1950's there was a gradual 

increase of actors trying to infkfence immigration policy. Hawkins eiaborates at 

length on this topic.24 By and Iage most organizations [with their pniochial 

intaestsf were refigious in nature arid provided help for refugees at home and in 

Euroye. But Depatments such as External Affairs and Labour were suspicious 

and dd not like the idea that 'Tanada's interests were being commvrnizated in a 

bewiidering variety of voices" abroad.25. By khe late 1950's there existed "a 

climate: of mistrust ... as to whether votuntarjr agencies could be refid upon and a 

feeling thd they were difv~uft and trying to deal with"2Ei Therefore, departmental 
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conflicts within the emerging sub-government level of the community along with an 

increasingly boisterous attentive public began to symbcr8ize what Coleman and 

Pressure piuraiist networks tend to arise in sectors where state authority is 
fragmented and the organized interests are at a b w  level of development ... 
this c o r n W i m  of dispersed stake authority a d  weak associaknat 
system maMe to coordmate the multipb, narrow, specialized groups 
competing with one another, gives sise to a a d e  of group-state relations 
where groups approach the state indepenbentb, often competing for the 
car of the state.. . 27 

As policy actors in the sub-governmental level d immigration, the major 

departments felt increasingly threatened and reacted in a defensive manner 

t~wards the numerous vocd groups and provinces that ssugM to "break into" the 

imer circle of policy formulation. Although D.E.A., Labour and, Citizenship and 

tmmigsatim (changed from Mines d Resources] were reguizwly in conflict with 

one mother, there was relative stability and equitbrium in the policy process. But 

as organizational interests in the broader environment began to demand more of a 

rde, these! departrasents sensed the external dynamics trykg te upset the present 

eqrritibrii. No longer were the three major actors impermeable to the outside 

world. f he system was becoming open-ended. interpenetration, opemess and, 

knpermeability chacacterized how policy actors came to influence one another. For 

exampfe, as noled eater the Trudjeau Achnistra:ion's centralizing reforms were an 

dtcrnpt take back much of the twrcwrdmated contrd lost to vaiious tine 

departments. Central agencies wanted an isdated system in formulating 

isrmigr&im poky. Yet by he  756La's there were cracks opening tip in the sub- 

government. As a self-organizing system, the immigration community fin a non- 

teledogicd manner) is engaged in a process where it is evolving with its 



Policy communities are evolutionary in nature. As "living" entities they react 

and interact with their environment. Individuals is? one policy communityg2, 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 lo the provinces, fluctuations are felt throughout 

different poiicy communities [such as the education, and health, and agriclali~ 9 

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. fn this context, 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 cornrnurtity, 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 science suggested by the Vienna Circle. We now accept that time is 

irreversible. The temporal and spatial dynamics and social and political 

devefopment are never the same--- change arid flux are inherent features of social 

processes. The "black-box" rnantafity of poiicy analysis is out-of-date. Piigogine 

and Stengers argue that "the artificiaf flab or classroom] may be deterministic and 

reversible, the natural runtains essentiat elements af randorrtness and 

irreversibitity. This leads to a new view of matter in which it i:; no longer the passive 

substance described in the mechanistic world view but is associated with 

spontaneous acti~.ity."28 Where the logical positivists sought to discover 

underking universal iaws, new science suggests there is no foundation. 
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Everuwhere we i o ~ k  we find evcskntion, diversity and iwstabiliiv. Poiicy cornunities 

reflect this fact. 

O n  a theoretical level, poky cmrnunities exhibit a dynamic process where 

conflicting forces mwtuaMy interact, thus affecting one another. 'We seem to have 

unfamiliar connections to others, ... the strength and locus of which change 

frequently. "'29 5 hilairiy, D ror regards. "the policymaking system as an open-ended 

cornpiex, social and politicdl decisl~w-making institutiorr."38 And hasswetl has 

argwed that "as living forms, human beings interact by taking one another into 

acmurst."31 PoEtka! systems in general and policy cornmeenities ire partic'da;, 

should be seen as "living and evs!utioabaay" systems. Unlike the past which 

examined dormant structures tie., parliament, laws, the constitution], new politicail 

science points Coward analyzing the inkerconnections and relations between 

institutions and pcfhlical actors. This in turn has imphcatioras For the ernaging policy 

comwnity model. As Kelly argues, "Instead of uncovering the permanence and 

immutability that ciassical science has taught us to seek out in nature, we have 

encountered change, instabWy.. . and evcrlutions. "32 interrestingly, the pollicy 

community model has not yet k e n  applied to a case study where it has BLso 

incorporated many of the new insights emerging in poky analysis. Nonethekss, 

my critic might. ask, "paabis w8.r biobgly a d  physics? So  what?!? Just 

metaphors, bls substarcel!" I counter that the new insights being developed with 

respect to complexity ifluminate many aspects of the policy ~ommwity model that 

have yet to be identified. 

Edward Roman briefly describes many sf the new elements that t believe 

can be applied to poky communities. Expanding on the new science of 

cornpkrrits that was touched upon in chapter three, Ploman argues that the 
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key Issues are refkcted in a loose cluster of vins=ig%es and emerging 
paradigms that are defined by concepts such as the interielations~p 
between wder and disorder, the creation of ever-increasing complex ssders 
out of noise, disorder, and even chaos; autopioesis self-regulation, and 
spontaneous self-organization in natural and social systems ... lnherent in 
ahese concepts is a reaction against determinism, 3 new acceptance sf 
instability, chance, possibility, and sf stochastic processes, a new 
emphasis on the emergence of the unexpected, the novel, the creative- 
and of new significance and meaning ... A focus on evslutiorsaryl patterns, 
from being to lbecorninc~.~33 

used in biology and economics, have less commonly been applied to the analysis 

of politicai life. But it we are to understand politics as a creative process through 

whch individuals and groups seek to achieve ev ionary potentials, we need to 

study political activities in rdatbn to the production, and regeneration of the 

v;srious dmensisns of societal or&r."34 

[I]. WANDOMMESS OF MOVEMENT AN 

Let's cmpare figure 4.1 with 4.2. Withotst delving too Faa into physics and 

chemistry we have a chemical reaction whereby "one considers the motion of a 

smal 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 uncertaintv is incrsasindu arnditieb t h i o d  successive csWisions 

[my emphasis]. Note that chernicd reactions may be the outicome of coUisions.335 

f he elements in the environment fit not artificially controlled] move in a random 

manner. There are impmtant impficdions from this scenerb. li one looks at figure 

4.2, we see b w  such rardomness a d  ccrnftlct between and within different 

communities has impkatiorrs for the evduticcbn d ithose same communities. The 

mvemenB of "spheres" lie., organizatioris and policy actors] causes instabijiw and 

vokWfy in the broader environment. N& being fixed, {untike figure 4-11 when one 

reaction occurs [an event in a specific policy area] or action is initiated it may 



cause radom and unforeseen cofiiisions with other actors and pcslicy cammunities. 

This in turn may stimuiiste a counter reaction, and so on. 'vile e~mtualty find It 

impossible to distinguish between causes and effects. 

in this context, making policy to cope with these ccmplex dynamics 

becomes impssibfe--- precisely because we are unable ka predict the future. 

Nicdis and Prigogine's diagram may not mirror social situations entirely, but there 

are deiiniteiy important parafieis to be drawn.36 As different actors and 

communities csiilide and C O ~ ~ ~ C P  over ~6nPentEous psiicy issues, per8wbaPbns are 

F i e  4.1. "A schematic representation of ttle instafrsifity of the traiectury rrf a smaH 
sphere rebcrdng on large spheres. The least imprecision about the initid position 
d smal sphere makes iB impossibfe ta predict which large sphere it witl hit after a 
few c~tlisions." Suutce: Greg&e Nicofis, ifya Prigogine, Ex~forincl Com~fexitu: An 
Intsoduchn W.H. Freeman and Campany., New Yoak, N.Y., 19893 p. 1 Sf; 
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Dabtazinskis's paint that "groups enter into shifting alliances ... and that 

govefnment agencies afso form unstabfe cfusters around changing issues"38 is 

consistent with the tmnpredictakr/e r?&t.m OJ pabtri-d dpmmix that are int.o/t,ed IPP 

p~Iicy ccr~~?~f~ut?ities- 145 these groups interact they are affected by various 

perturbations from both within and outside the poky cornmi@ This raises &he 

question of the impermeability of the policy community. tn h e  contest of Canada, 

the dynamics uf imrrrigrathn continue lo test the permeability d the Canadian 

immigraion poky community in general and the sub-government in particular, 

Essentially; f?]  palicy actors from the attentive public are tying to pierce the wal of 

the sub-govc~ment, and 121 actors horn &hei pskq  cct~murrities may seek a 

vaice in the immigiatior, co~rrftunity. As a se!li-crganizing system, we see: that the 

immigration csmmun&is {fin a non-tefela-logic& manner] is engaged in a ~ ~ C E S S  

where A is evrttving with its broader environment 

in Pmss's analysis he notes that in an effort to piwe the inner circle 

"organizatians and individuals are constantly changbg theis inte~ests, respwtding 

ta new situations, devefoping new capacities, and shedding old uncs.'39 These 

groups "'spontanelous ewplion Into a poiicy Cieid shatters the carefuib contrived 

experience of consensus fD . E .A, Labour, Manpower and i mmigratiorr], and 

chaknges the rcfutirtization of poky and the mnventionai wisdom in the sub- 

gmwi-irnefit i hesz interventions, ih~ii* usidly detested by iang-time members of 

the po!ky community, d:aw sttenttot? to kadaqmxies in pcfizy; faice the pace o! 

change; and to some exlent, introduce new bfood and new ideas. They may at 

times precipitate a lokal ~est~~sci~:fing of the poky communi&--- as in the early 

1570's when oider communities were re-organized and combined to serve ithe 
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newly defined fieid of envkcpnmentai poky--- but more limited interventions can also 

create shock waves.'"O Perceiving iksYinteractions with outside groups often as a 

zermsum game rather khan a p-=rsieive- sum game, inrte: ciscle members of the 

immigration community w d d  expemnce outside voices and lobbying as unwanted 

peitwbatiorss and "shock;vaves." It is interesting to note th& in I952 the in 

the inner circle experienced an outside influence that may have potentially 

disrupted the power stsucture in the emerging community. At this time the new 

United Nations High Cornmisslone; fur Refugees [tf . N .H. C.R .) attempted to 

penetrate the domestic poky process- A U.N. . C. R. representative would assist 

the fedem! government in the processing of refugees. The U.N.H.C.R. made it 

quite &as that they wanted to work with the releverit departmenidsf in charge. 

Looking at figure 4.3, the U. .H.C.R. was attempting trs rrmve through the 

attentive public Ievd [adv~cacy sole] kowaeds the sub-government level 

[paticeation role). 
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fl f. Cabinet a d  Zentrd Poky Stwctwres 

[2]. I> epartrnerat of E xiernat Affairs 

[3]. D epartrrtent of E mptayment and immigration 

f4f- Maior pressure groups, ie., Canadian C ::;~ncil of Churches, Iwternatmna! 

Committee of the Red C m ~ s .  

[5, t3, 7 81. Various research institutes. ie., institute for Research m Public Policy, 

Laurier Institute, Hastings Institute, and emerging etmbre#a organizations. 

f9,1O, 11 f .  Active provinces; Quebec, Ontario, and British Cohbia. 

ff 2). htematlonal organizations, ie., United Mations High Commission on Refugees 

j13,14, t 53. Othet Zess active provinces; Aberta, the Maritimes, and Manitoba 

ff 61. Other iess 8fuential inslivihaiis and organizahns 

""' The rotating spheres th& are not numbered represent those actors who may 

from time to the [but not on a regubr basis] t ~ y  and infbence the sub- 

gwernmniltinnler ckcle of the poky process. 

In a 4 952 !etter from the Department of Externat Affairs to the U.N.H.C.R, 

Ottawa "indicated that no useful pwftose cmkl b served by establishing a 

representative of the High Csmmissianer in Canada"41 f n tkei: anaiysts, Coleman 

a d  Skogstad discuss huw poky cornunities can be viewed as "a protective 

device, limiting rather than expmbl~ctg the opportunities for the pubk Co achieve 

mapr poky changes. As weif, ihle Canadan immigatian policy community" highly 

restrictive membership was an attempt at "insdatisn from other networks" a d  "ta 

keep po!icymakfng at the rotatine or tedmkd kvd."42 One cakiid argue th& In 

the years prim icr the activism of different groups and provinces in the 19GE;O's, the 

Smm-gation comrrmnrty represented a highly restricted poky nelwark "where there 

is shared responsbitty for poky impternentaticm and insulation from oiher 

nekwks.'V3 However frm the mid-79Ws onwards, the process reflected a 



As the dominard player for Canada in global affairs, Externat Affairs became 

increasingly sensitive a d  uneasy about the globat economic, social, and political 

changes that were inffumcing Canada's immigration policy. Far example D.E.A. 

was stin upset with Canada's dkcrirninatary policy and our unwillingness to sign and 

ratify the 7 951 International Convention on Refugees. In its effort lo lobby Cabinet 

to sign the Convention R sought the support of Citizenship and Immigration [the 

department de iure iespmsibte for immigration poky at the time]. i-#owever in a 

letter to the Deputy Mkisier of Exkernaf Affairs, the Deputy Ministei of Citizenship 

and tmnaigrdim stated " Canada should not sign the Convention ... I don't believe 

we can reconcile our resvsbi i i t ies  under the imigration Act with the open- 

ended interpretations of the Cmventim. "45 i believe that D .•’ .A. recognized the 

irnpiicat5ons that n& signing wmld have with other non-mhite clounlries in the 

Commonweatth. Simifarty, by sigt-ing such a CberaI dcrcument, Canada 's reputation 

wouM be enhanced gf&Ay thus assisting our effort to pursue international 

busi~ess opportunities. Witbut signing, we w ~ d d  feel the effects in due lime." 

By appqii Pentti Mafaska's diagram [figure 4.43 m e  can see another 

cfirnmsiurt of how gWd fkcttrations have an affect an the immigration poky  

comity. Global ffkrctuations f r e f q e s s  from Hurigaay in 1956 and from 

Czechfovakia in f 969, and the Tamils more recentiy] ~epresent external 

pertwbatjons that put ur&.crresem pressure, and threaten ko affect the equilibrium 

a d  stabihty of the community. Mafaska's diagram exhikds a non-stop cl~cuiar 

feedback prczcess where fhe pdicy community affects and is affected by gtobd 

fluctuations- As he points atat, "in genegal, the onset of non-equilibrium is triggered 



by compaiativeb small ford P!uctuatisns either originatkg within the Docd sub- 

systems fpoficy commnities] or cctmiircg ints them from outside. Once established, 

the ffu~tuatiom must become amplified and spread around in the domain crf the 

sub-system in question. Only then can they contribute a sizeable force capable of 

modifying macro-tsehaviow."$E; Seen in this cantext, the immigration pokey 

community is a "fiving" and autopoietic entity evctliving and interacting r/vi th its 

human society begins with the reafization that in addition to its internal structure, 

the system is firmfy embedded in an environment with which it exchanges matter 

and energy." They add 

our everyday experience ieaches US that adaptability and plifzticity ~f 
hehaviour, two bask features of ncrn-linear dynarnicaf systems capable af 
performing transitions in tar-from-equilibrium conditions, rank among the 
most conspicoets characteristic oi human societies. It is therefore natural 
to expect that dynamical mdels  alfowing for evoiution and change should 
be the m s t  adequate ones far suciaf systems. 47 

i t  is important to rne~tion that in terms of gtobat fluctuations affecting the 

stabiiity of the Canadian immigration poky coi-rsnsrunrjty, there is evidence to suggest 

that a global refugee regime is emerging.48 What does t"hi mean? Regimes 

require that pa~ticipating countries adhere to certain inte~nationai norm, rules and 

procedures with respect to m & i ~  domestic poticy, not unlike the gbbal t~ack fthe 

General Agreemen$ on Tsada and Tarifftsj and the N.A.T.O. defence regime. 

Akhough the U.M.H.C.R. faifed To break into the community in the 195Us, a 

refugee regime wouM have ptolaund efiects on the internal dynamics of the poticy 

process. As Hawkitis argues "2 is difticubt for a country iike C m d a  k r r  estabtish its 

immigration puficy without taking into acccrunt certain international fxk''49 
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In order $0 cope with these upsetting disturbances [from outside and within] 

the D-E.A,  as the traditional leader in immigration pclficy formulation, was keen, and 

skill is, to insulate and solidify the impeinaeabifity of the sub-gavernment. As External 

Afgairs satlg!ht to gain acceptance as khe teaJ agency in the immigration scab- 

gsuermed 50, 1 suggest that Its officMts fin the early 7970'sf were sensing 

tmmip-renrt change in the internal si~ucture of the imw circle. The increasing stability 

was reaching a threshold where the poky community w d d  spontanwosly (figure 





social systems. Paraphraskg Maxwel?, Prigogine and Stengers pmvidz a few 

rudimentary anaiogies for the nei.rccrmer to this area: 

For example, the rock toosed by front and balanced ort a singular point of 
the mountain-side, the Ctlk spark which kindles the great forest, the little 
word which sets the world fighting ... the little spore which blights ail 
potatoes, the little gemmule which makes a!! philosophers idiots. Every 
existence above a certain rank has its singular points: the higher the rank, 
the more of them. k t  these paints, fin policy communities] influences 
whose physicat magnitude is too small to he taken into account by m 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. 53 

bfhat does this mean for the Canadian immigration policy community? By 

understanding the process of bifurcation points we may be abfe ta understand the 

direction and timing in which chaotic events unfold. f imilarfy, it will provide an 

understanding of the direction and shape that poticy communities wilt take 

internally, as they interact with their envirortment. For exampfe, in the bifurcation 

diagram [figure 4.5) one can see tha many possible directions of gsawth that the 

immigration policy could take. At certain bifurcation points the system can 

1 %  c?raose'"a subtle combination of chance and necessity] the next stage in its 

One could argue that In the pre-f 940's period, within the young irrtmigraticin 

community the cub-government was impermeable to internal and external 

pe~lurbations, and thus it was in a stable state. Cafeman and Skogstaci ~ ~ w f b  

describe the community as "state directeb" comprised of "highly autonomous, 

coordinated state agencies. and sectma! interests with a very weak associatictnai 

system, ptrssibiy at a nascent stage. As such, orgartized interests play rreither an 

important advocacy nor participant role in the policy process. State: dficials 

dominate policymaking and are abte to impure their solutions, often without even 

cansulting organized inte:ests."54 Using figure 4.5, the internal power structure 



during this period cou5d be plotted along branch [L$ where the Canadian 

immigration policy community was fairly stable with its environment. However, from 

1945 to the late 4960's things began to change. As the fede~af government de- 

centrafized much of its policy -making [as noted earlier, previously, immigration 

poiicy was a resuit of ministerial discretion], there was a new reliance on pressure 

groups for Input . As tiveil, bitter conflicts between the line departments and the 

central agencies caused instability in the community. Also contributing to instability 

were the activist provinces seeking a more influentiat participatory role. This in turn 

resulted in internal ftuctuations and pushed the policy community towards a 

possibie ikreshoid for structctrai change. f t  changed from a "state directed" policy 

community [in which government autonomy, capacity, and non-reiience on other 

poiicy actors was quite evident] to a "pressure pluralist" policy community. This 

period could be plotted on figure 4.5 at ----- the branch represents the turn 

flsch~ices'f towards a pressure pfu~aDist power structure. This stage remained stable 

for a shorte~ period of time than branch fSj- As Thorburn has skated, "since the 

7 970's there has been a formarization of cclnsukative devices, as the government . 
attempted to augment its information coming :ram society tcr adapt to changing 

canditions. ' '55 

ftk possible that at present the in3r;ligraticm poticy community is heading 

towards an end of the [& branch---- muviw from a pressure pluralist ta another 

T internal structural formation. t here are different possible evstutionary courses of 

which the community may take as the commnity nears . Heie the branch 

fbj is unstable again, and two other new branches of internal evdutictn are 

possible. At the bifurcation point, the community becomes sensitive to 

internalfexternaf fluctuations, and what branch it "chooses" wilt depend on 

circumstances that are unawae to us at the present the. What are the possible 
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courses or biiectioris the community gtwilf take? On hl; book Policy Communities 

and Pubkc: Policy, Coleman and Skogstad describes numerous diaecti~ns that a 

poky  community may takef.56 What will determine the branch it "chooses'br 

direction of development it takes? MicoCs and Prigogine ague that the evoiatisn 

process is "determined at each moment by the mechanism of interactions of 

diffeient actctrs."57 fn this sense one possibfe scenario would be that if the global 

refugee crisis puts too muck pressure on the sub-government, the leading actors 

may attempt to try and farce a change back to a "state directed" structural 

farmation. Another entirely different possibility is that with the present constitutional 

crisis the federal government 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 1990, the Globe 

2nd i59aiI nofed that "Mr. Vander Zalm [premier of B.C.] said that the British 

Columbia government is pursuing an agreement on imrrrigration with Ottawa and will 

monitor negotiations between the federal goveinrnent and Quebec on the s a m e  

subject." Vander Zatm said 'What f a m  saying is, what's good for the goose is 

g o d  for the gander, and we ought to be: looking at what it is that might be 

negotiated for Quebec, and we should be negotiating on a paratiel stream."'58 fn 

Fact the Muhmey kdmiriistratioa's most recent twenty-eight constitutional proposals 

[October I991 f states that fproposal #I 9): While recognizing the federal rofe in 

setting Canadian poticy and naticrnd obbctives with respect to immigration, the 

Government of Canada is prepared to negotiate with any province agreements 

appiopriate to the ciiciimztances cif that province and to constitti:iisrzatize these 

agreements."59 If Ottawa strikes a deaf with the provinces, the poiicy cornmunily 

could evolve from a pressure pluralist to a farm of "cfientele pluralism" whereby 

each federal and provincial immigration department struggles to attract highly 

qualified immigrants [from H a n g  Kong for examplela In a clientele pluralist 



community "slake officiafs are uwab!e to d!fferentiate themse5ves from organized 

interests. They became dependent or! inteiest association to supply information 

and expertise ... and offer them an opportunity to participate in the policy Fbroces-s in 

exchange. "60 
So!uiions 

i 

Figure 4.5. Source: liya Prigugine, l sabeile S tengers, Order ,out of Chaos: Man's 
Hew Oiatoaue with Mature. {Bantam Books, New York, M.Y., 1 984) p. 1 70 

When and if the pressure pluralist nature of the Canadian Immigration poticy 

consmtmky change does occu~ il will follow the foflowing process: 

)be n-tL~ , ffSYY F. b~nstituet-;k, intr~ducd h smafI qr_rantilies lead lo a t?ew set ~f 
reactions among the systems cumpuxnts. This new set sf reactions 
em~sz , S ~ G S ~  kto competition with the system's p;evi;;us mrzde of functiminf;. i f  
the system is 'structuratfy stable' as far as this intrusion Is ccmcerned, the 
new mode of functioning will be unable to establish ikseff and the 
'innovatms* wifi not survive. if, however, Ibe structural ftuctuation 
successfufty imposes itself. - - whereby the 'inncwators' rnuitipiy fast enough 
instead of being dest~cyed--- the whole system will adopt a new mode of 
tuttctioning. 61 



Essentiatly, the players and oiganizatioiss located in the attentive public are 

characterized as the "new ccnslituents" s r  "lnnsvatsrs" trying to alter the "'mode sf 

dmnctisning" in the sub-government. As Pross argues, "the attentive puMc is the 

lively part of the policy community ... many sf its members are exciuded from the 

poficy process ... They are prepared to challenge the status quo ... as a result 

relations within the attentive public are more vofatife than the sub-govesnment."62 

f he actions GS these in this sphere will depend on their perceptions sf the policy 

process. i f  actors see the power structure as fairly open, flexibl6, and 

complementary to its interests they are unlikeiy tto act in a vofatife manner. 

However, if there is a perception of exclusioi?, palicy actors ran the periphery will 

fikety become more "sctives?in pursuit of their interests. f hus they may cause 

unfoieseen disturbances it-i the cornmunib and upset its structural stability. In this 

envircsnmenk, every actor [based on his or her vantage point in the palicy 

cornmr?nityf has a different perspective and reason ta act and react based on the 

configuration ui other actors in the poky community. In Orqanjze-d _ SsckiJ 

Complexity L a  Pate points out 

with increased social compfexity.. . diverse Interpretations may seriously 
hinder the operation.. . of an institution.. . for carnmtsniky j., . involved in the 
system. Incieasinq!y, interdependence implies that wh&ever policies are 
adopted, both positive and negative externafities are likely to occur. 63 

L a  Pme's suggestion afso relates ta the issue of bifurcation points and 

evoiutionary change. ft is possible to conceptualize how at certain sensitive modal 

points of interaction between poky actors-, there may be a conffict over policy 

direction, resultirrg in increased tension to the point where an unexpected change 

of events may arise. M a r c  specifically, depending on the farre and dynamics at 

the nod& paint jbift~rcation point), characteristics of the poky problem may, as a 

result of tension between actors, get woise and 'break base'--- meaning the 
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pfoblern takes an more cornpiex and uncsnPir09iabte features. As a resrdt there are 

unintended consequences [shacks] sent la other policy communities. One 

remember that post-positivism has taught us to accept the reality sf mutuat 

interaction and causation. As t ~ t t t  far more] poky ~~mmurtities ws~&uaf!y ijrffefacf 

with one another In a r~fating fashion the interaction may be fairly ?ismmtk for a 

pesiad af time. At evey moment the policies in each commtarrity are determined "by 

the mechanism of interaction among different actms.'%4 Yet eventuafiy, at cerltairs 

ndat  points or "sendive" issue-areas there will be a clash of dynamics arid policy 

momentum. H e r e  we have kifufcaaisn points where the dynamics and effects of 

the problem area wiii tsranch and cause instability and fimttaatiatas in the wides 

pofiticai enviranmenk. In figwe 4.6 one can mderstand how h i s  situation map 

occur. Imagine two policy communities ff or practical reasons the immigration and 

foreign poky cclrnmunitiesj rrveriapping one another. As confticts arise between 

the im, depending an haw they cape and work togethef in harmony, thk will 

affect haw the outside and other palicy communities tire affected "As the 

equations are highly ncsn-lma, it is expected that there will be severai satration 

baanchcs exhibiting 3 complicated sek of hfurcakion p herramena. 3 if Terent initial 

conditions wit/ pface the system in di8ferenk basks af sttractions t h s  switching on 

different evolutions and histmiex "€3 



85 

A = Canadian immigration Poiicy Community = Canadian Foreign Policy 

Comm~mity C = Canadian tabaur Policy Community 

Represents actors within different poky  communities who see no cc-nffict with 

a m  anather. Therefore at those particular nodal points there exists stability and 

equilibrium between policy carrrmunities 

X These are nodal paints where poiicy cammurrities clash aver an issue or policy. 

Being '"sensitive" [like two magnets pushing aminst each other] tension buiDds to a 

threshold, inevitably forcing change at the next bifurcation point. 

Examples of stress at nodal points include; X1 - disagreement between the 

immigration and foreign policy csmunittes over the priority of immigrants to be 

allowed into Canada. Immigration wants priority far business immigrants while 

D.E.A. wants to take in more refugees. X2 - Disagreement between the iabour 

policy community and foreign poiicy cctmmunib over the implications of signing a 

North American Free Trade Agreement. 

Due to limits in objectivity and understanding, as policy actors rnukuaity 

interact with each other ah 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 wiil cause increasing tensions between actors to 

hi!d up. Eventualiy, the tension wit! reach a thresh&!--- something or someone 

has to give. The stronger force will push the weaker, forcing the threshotd to 

break. Lets' use an analogy. Like a water darn holding off powerfuf waves--- the 

3- b-- 
a r t  I G W ~  [at the bifurcation point], sending massive perturbations throughout the 

surrounding environment. A small initial problem (build up of water pressure] 

eventually grows into an environmental catastrophe. What happened? 

EssentiaHy, the water and the dam reacted to each other as hostile adversaries 
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rather that? potentia! alies. in the context of figure 4.6, this is v;hat happened at 

nodal points X I  and X2. As Dryzek paints out "the c-sntinued inksaction of each 

sub-system intensifies complexity by adding to the elements and interactims to be 

coped with by other subsystems. The obvious escape is simultaneous multiple 

correction: but such action is not in the repertiore of po!;wckty. Together, then, 

compfexity and rapid change are lethal ta interactive social choit=e."66 in effect, 

what is rec;nuircd to avoid conflict and chaos is %oa actors In all three poky 

communities (A, S, and Cf to recognize that they mutually interact and affect one 

another. From here there is more likelihood that sensitive issue-areas and nodat 

points of conflict may be identified ahead of time. 

With these ideas in mind, haw do conflicting perceptions within the 

Canadian immigration p o k y  community affect actors attempt to cope with the 

constant internal and external fiucttrations of the environment? To answer this one 

needs to look at the perceptions of those actors involved in the commurtiky. By 

analyzing different percepticm of how the immigration poiicy process works we can 

turn a hostile and confrontational environment into a more harmonious pracess. 

Not only will this have implications for participatory democracy but it also means 

empowering policymakers with better toois to cope with compiexiky. In the next 

section there are a series of interviews :hat show how each policy actors' 

perception of others affects how they interact with one another. 

As Dobuzinskis states "each policy community ... 'brings forth' its own world 

[and] aquires 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 altesrtative perspectives and vaiues. In this manner, psficy analysts 

would act aeither as techr~crcrats in pursuit of same 'mythicar' obiectivs account of 

costs and benefits, nor rnerefy as advocates of special interests."6? Instead, in a 

post-positivist fashion he would play an emancipatmy role , empowering citizens to 

contribute their urtderskandirrg of the dynamics that affect immigration policy. 

Different perceptions wuufd help, not hinder the policy process. However there are 

problems to be overcome before this is to happen. To show how distorted the 

communication is between poiicy actors in the Canadian immigration policy 

community I have conducted a series of interviews with participants located at 

different points in the cammunity. With their permission to quote them, I 

interviewed four individuals. The point of these interviews is to examine their 

conflicting perceptions of the envirsnment that they act in, and how they perceive 

others. How do they pe~ceive themselves? Do they believe we possess the 

knowledge but fack the political will to cope with cornpiexities surrounding 

immigration policy? Let's find out. 

Those interviewed include: 

[I). Representing the provincial government, John Grzy, Director of the Business 

l mmigration Branch, Ministry of Business and I mmigration. 

[2K Collin Mercer, executive assistant, immigrant Services Society of British 

[3alumbia. 

133. David S toller, immigration lawyer. 

[43. Gulzar Samii, member of the Immigration and Visible Minority Women of British 

Columbia. 

Essentiaily, specific questions were asked regarding how each player 

perceived the immigration policy process, his or her [group's] rule in it, the 

dependency each had on one another, and what problems [if any] exist in the 
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process. T o  he!p support my r~search, I have included interviews sf policy actors 

done in 1987 by Victor MaIarek. Firs! my experience. 

Representing the provincial government, John Gray was asked to give his 

interpretation of the poticy process: "Immigration policy is generally a federal 

domain ... f'm not sure if the government ever sets poticy on its awn, whether 

immigration or anything eke. Politicians relate feedback they get from the private 

sector and mare speeiiicaiiy from the voters. The various immigration societies and 

people who deal with settiemfit issws al! have some degree of input into the 

various poiicy development issues that carry She day." Similarly, Gu!zar Sarnji, as a 

mernbec of a non-goveinmen€& organization, spoke of a positive attitude on the 

part of the federal government. She stated, "we have had a very positive 

response from both the federal and pruvincial level. We  have been given money 

in increasing amounts as we've built up. They realize that we are an expanding 

organization, and a good resource for them to tap when they lock at issues ... they 

fa& ftis our input." It is ifiteresting ihai while the Mdroney Administration is coping 

with a thirty billion dollar plus deficit, it realizes the importance of maintaining a 

ietatbnship with non-governmental 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 ha t  it 

cannot make policy [in a linear fashion] on its own, it supports the maintenance of 

communication networks throughcrut the cornmtmiay. 

P tn tmms of Irr'iei&e~nderce, toLn Mercer pointed out ihat "most other 

organizations see our fsettkment and referral] services as essential." Asked if his 

organization was dependent on the system, Mercec replied "very much so, when 

we receive o n  client's [immigrants], many might need legal assistance and then we 
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refer them-. we serve as a refefrai agency, helping the dient know the services 

that are available to them." As an immigration lawyer, David Stoiter believes that 

others' perceptions of him "depends on the case and circumstance that arises at 

the time.'" 

More importaniiy, ii's quik dear k a i  there are confiiciing percepiiOns 

reality within the system. Asked if  he recognized any fundamentai problems in the 

policy process, John Gray noted '"he question is more appropriatefy put to the 

federal level, because they are on the front tine as far as bask policy goes, but I 

don't see any partiwlrtir dfaws in the process pei se." However, from his vantage 

point in the corrrmunity, Coffin 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 3 his 

organization, he states that "the provincial government has more of a role in the 

policy process than it will admil lo, or realize. The federal government is very 

responsive to gel in touch with us and hear our viewpoints, the problem would be 

on the provincial level." Asked why the probfem exists, Mercer remarked, "the 

provincial government doesn't see any immediate financial returns" thus it is a 

fower priority far them. He suggests that "things to do with medicare, social 

services, our education system, therefore make it very much a provincial affair ... its 

naive to look at immigration and simply conclude that it's a federa! issue." 

Contrasting Mercer's pour image of the provincial government, Samji earlier noted 

the provinciai government's positive response in iistening to her organization's point 

of view. 5ddho is coiiect in desciibing ihr: reality of the prilvinciai government's roie 

in the policy process? The answer, again, would depend on which vantage point 

in the community you were observing and interacting with the government. As far 

as objective anatysis, we must remember from chapter two that ail players' 



abjeche pefception Is distorted by factors =dined by %~'ditkgensiein, Beigei arid 

tuckrnann, and Morgan. 

Each crrganizatim {governmentaVnon-government4 constructs its own social 

reality khmugh the working of the internal dynamics that are inherent in that 

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

argues: 

Nowadays many organizations are preoccupied with ~snderstanding their 
environment as kind of a 'worhd out these' thak has an existence of its 
own ... if one really wants to understand one's environment, one must begin 
by understanding onesdf, for one's understanding of the enviconment 6s 
atways 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 reatrji creating an opportunity to understand itself and 
its relation with the wider world . . . I  organizations and people] encounter 
great problems in deafing with the wider world, because they ds not 
recognize how they are a part of their environment. 68 

Whether it be the p~ovincial government, !he federal government, cir any 

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

necessary prerequisite in deaiing with the problems that policymakers must face. 

Breaking away from the question of interdependence, those interviewed 

weie  asked to give their opinion concerning the issue of access to the sub- 

government. Do some groups have too much access and influence, others not 

enough? Representing the provincia? 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 I 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." 

interesking!y. 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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Mafarek, Dennis McCrea [foirner chaisman af the Immigration Branch of the British 

Columbia Bar Association] commented "Generally, it is very difficult to get anything 

done quickiy. It's the same problem that has always existed with the bureaucracy. 

Nobody wants to be crilicized artd the way to avoid criticism is avoid making 

decisions. Always leave it for somebody e!se. "69 However, G eiry Van Kesset, 

Director of Special Prr~iects for the Zmrnigratisn Department, pointed out the 

difficulties of trying tcr iizkers to different iead agencies; 'Whenever one program 

marches to two drummers [External Affairs and Emptoyrnent and Immigration] you 

have to make sure they're in step and the question is how to make sure they can 

stay in step"70 

Where Stoller and Gray disagree, Stdler and Mercer agree that "there is an 

under- ~epresentation of external advocacy groups." in the sub-government level. 

Gulzar Sarnii adds that "there are pre-conceived myths and ideas on the part of 

government that form barriers far us to contribute efficiently to the policymaking 

procedute. " I nterviecued by Mafarek in 1 987, immigration la~yes Barbara .I ackrnan 

made similar staternerts in that many new immigrants and lawyers believe that there 

are bureaucrats that "harbour racist feelings towards particular ethnic grsrrups."71 

By and large, Sam$ argues "some government departments are receptive, but 

otherwise when it comes to large input we often face problems." S amji'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'. t wonder how some of them could even interpret some of the 

confticting messages they are getting in terms of policy. One day it's this and ?he 
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next day It's something else, and they have to administer k"72 O n  the whole, 

when David Stoiler was asked if there was equal access, he remarked "no, of 

course not." Arguably, the diffeient perceptions that organizations and individuals 

possess infiuences their behaviour in dealing with others in the poiicy community, 

and other policy communitizs. Instead of such egocentricity, "there should be 

m r e  of an appreciation uf systemic interdependence--- think and act systemically: 

more self-reflection, fess self-centeredness."73 As was shown in chapter three, 

poiicy actors need to think in a non-linear fashion when they perceive their 

environment. As La Porte points out, actors need to recognize that "there are 

clusters of interaction and interdependence within subsyste~ ; and varying degrees 

of connectedness between them ... the interactions at the dfflerent levels may be, 

and often will be, of different orders of magnitude."?$ Figure 4.7 outlines how non- 

linear processes limit both objectivity and understanding inside and between policy 

communities. 

Policy ComrnunitiesA ssue Areas 

A. f mrnigration Policy 

8. Foreign Policy 
C. Provincial Economic Policy 

D - Federal E concfmk Policy 

E. Quebec Sovereignty f ssue 

F. Ecofogical t ssues 

G. 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 obiective and understand 
the dynamics ot the overlapping issue-areas. As Nicolis and Prigogine argue, "the 
first step in modelling cofnpfex behaviour is therefore to assess the non-linear 
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character of the canderfiying dynamics and to identify a set of irariabfes capabte of 
showing instabiiities and bifuications."75 

The opinions of those interviewed did to some extent recognize the 

interdependence of policy communities, although there were different perceptions 

as la what variables irafhenced, and how much inf!uence they had in the 

irrmigraticm policy process. For example, Collin Mercer argued that the "federal 

and provincial government tend trs look sufeiy at an economical point of view." He 

adds, in retation to foreign policy, "it is critical that we [Canada] be recognized as a 

fair and generous country ... it is compieteiy tu our advantage ta be demonstrating 

humanitarian ccncerns first and foremost." In c~ntiast John Gray iepfied "t don't 

think [immigration policy] Is [so inward fortking car outward looking; I think it serves 

the Canadian irtterest." From his vantage point In the system, David Stoiler 

suggests that "the bottom line is that whenever government makes policy it is 

affected by rciany 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 individuals possess "strong 

tendencies to simplify is3ues and see them as much more straightforward than t5ey 

are disturbing. Glorification of the kerm 'common sensehhkh  is diametrically 

converse, as well as antagonistic, to the needs of complexity handling illustrate the 

hold that simpiistic, campfexity regressing ways of thinking have on politics, 

policymaking a: 7d public culture."?G Throughout the interviews there exhibited a 

i'~ommon sense" tone [especially from Mr. Gray who represents the British 

P - 1 -  --L:- &A:- - -  .1 t w i ~ i i  t ium IV irtjsi~y i mternaiianai i3 usiness and i mrnigraiionf . N one oi the poiicy 

aeto:s admitted hishe; l i d s  Ei7 objeztiviky and iindeistanding. Yet, we see by theii 

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 stake of 

uncertainty about our environment."77 Uncertainty leads to insecurityz which in 
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turn resufts in confrontation. Hefe Is where the intzipietatiiie sociai scie~tist may 

contribute his skifis as a cataiyst to dialogue and understanding of actors In the 

policy community. 

Building on post-positivist insights from chapter two, from here I suggest 

constructive techniques for coping with complexity. Political science in genera!, 

and policy anaiysis in particular, requires a broad hermeneutical approach that will 

reconcik different perceptions and knowfedges of the dynamics involved in 

formulating public policy. Dryzek's "communicative rationality" provides the 

building blocks for the institutionalization of a discursive dialogue between actors. 

As a process that 3s oriented 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 poficyrnakers, while 

simukaneuosty remaining capable of criticism of the practices in which these actors 

are engaged in. Effective discourse implies that the analyst has something to bring 

to these problems-"78 In trying to create an environment where limits in obiectivity 

and understanding can be dealt with, the most important role of the analyst "would 

fie in the creation and sustenance of conditions and Institutions for free discourse. 

This is more of a 'meta' rote than analysts are used to. I t  bears some relation ts the 

role of a third party faci6tator."79 As a "meta" role this harks back to Lasswell's 

original goai of creating a policy science which saw improving the policy process 

as a prerequisite to improving policy substance. 



A discursive design "is a sccia! Instibtkn around which the expectatbns of 

a number of actors converge. I t  therefare has a pfacs in the conscious awareness 

as a site for recurrent communicative interaction among thern."80 Situated in a 

pasticufar prohdem or issue-area, such as immigration, a discursive design is an 

educative mechanism that opens up chaplnefs for communication across refevent 

actors in the policy community. More interaction and cammunication channels 

between the sub-government and the attentive public would not only facilitate 

participatory democracy, but help us cope better. My critics will argue Ithat this is a 

little utopian, but it is abstract and unreafistic. However, one wouid be surprised to 

find out how many discursive-type mechanisms and institutions are in place to bring 

parties together and solve confrontation over issues. Exampies would include 

mediation of civil, labour, environmental, and international disputes. As Dryzek 

argues; 

Although differing in nuances, these practices share the following features. 
Fkst, they proceed in the context of a pressing unresolved 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 parties. Fourth, discussion among the actors is prolonged, 
face to face, and governed by formal and informa! canons of reasoned 
discourse. Such canons might rule out threat, concealment of information, 
delaying tactics, embarrassment of another party, statement of a bargaining 
position, and so forth. Participation, therefore means that the parties 
involved reconstruct the nature of their relationship, at a minimum in the 
case ai hand, perhaps too in their broad interactions .... Fifth, any product 
of the process is a reasoned, action-oriented consensus. No iudgement is 
reached by the third party [unlike the traditionai technocratlpositivist role 
analysts played]. The fact that agreement is purely voluntary has generally 
teb to a high degree 0: stsequent comptiance. Sixth, ----f- I tzrr~~r~rZeS -'-----: 

are fluid and transient, lasting no longer than a particular problematic 
sibuation. As s'ei~h, they kefid to imolvz fiidifi~iji potitid agents ra th i  than 
professional participants. "$1 

fn 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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poky]  that would involve Collin Mercer and John Gray cctmmunicating, thus 

Increasirtcj their own awareness of mutual ir-lterdzpenderrce. Similarly, Guizar woulri 

describe the proc-e.z;s to David Stotier in a manner that he has rarefy, if ever seen. 

The key is that this not on@ raises awareness and understanding among actors, 

but it facilitates a more participatory policy process. Those "subjugated 

knuwfedges" of which FoucauL spoke of would flourish in this environment. As 

Dryzek states, "by [conditbnaltyj welcoming citizen participation, communicative 

rationality embraces interaction across that boundary [between the sub- 

governmenthttentive pufrtkf rather khan dreading it." But, he adds that 

"participatory demociacy of itself has art 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 

Instiumental ratior?ality."82 Critics may argue that it is irnpossibk to prevent the 

manipulation of such a discursive institution in the pursuit of private interests. This 

iz where the policy analyst's role is so important, He must persuade actors [based 

on explaining the problems of firnits and obiectivity I've discussed in chapters two 

and three] that an open non-manipulative environment is essential in order to 

generate knowiedge which hetps us cope with compiexity. My critic nods his head 

in agreement but counters back, "what about the problerrts with participation? 

%cionft this type of thinking invile people from everywhere resulting in totai chaos?" 

! accept the p~in! that per)l.zps  to^ n m ~ y  pe0pJe can aeak paaIy?r~I~. However, I 

suggest the number of uarticipants could be heid to a manageable level if we 

incorporate an idea from American 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 'rninipopulus' of citizens 

[citizens chosen by other citizens for one year terms). This body would help 
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e-ab-h r ~ r r r  ,,,;,~+e ss informed pubfie opinion.. . its competence wouid be promoted by full time 

participztisn and access to advimry cornrniktees of [more] technical exp~ris."83 

Smifarly, the analyst coirfd design Lasswelfiart decision seminarc wheie policy 

actors front differerti sectors of the policy community and different refevent 

communities bring forth their cortcerm.84 From decisicm ser~initrs come 

"developmental constructs." T Tk: is~otves ' h technique.. . adop;tsij to examining 

the present conjuncture sf events and giving Fuif t ~ e i ~ k t t  $0 the a&s of time ... The 

essential purpose is to enable the poky analyst, and hopefully the decisionmaker 

to find their way in the ctsmpfexifies of the total situation in which they operate. The 

preparation of a beve!opmentaf cortstruct does not ignore ccrmpfexity; it propose an 

orderly way of revealing the significant contours of reality."E35 One soon realizes 

that there are different routes in approaching policy probferrrs. 

Perhaps the best known appiicatim of crrmmunicative ratiortality was its use 

in the Berger inquiry {Canada's Mackenzie Valley Pipeiine Inquiry, f 974 - 1977). 

Thomas 8erger created an open public sphere where aff relevertt parties could 

bring forth their concerns and perceptions of the proiect. Outside: of the tradikional 

institutions of government policymaking, free discourse was allowed to ffourish. 

Essentiaily, the Berger Inquiry illustrates the potential for hermerieulic poky 

analysis, with khe policy a:talyst as a facilitator af muettaf dialague and mutual 

understanding. f he Canadian Smmigration poky community wuld no doubt use 

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

obztscfe to such a patic@a!s:y appmach in pokq analys;sis B y  receiving gi3i-i:~ 

and emptayment as advisrars and crtnsultants ftom the Inner circ!e ~ f .  the p ! k y  

community, anaiysts "help legitimate dominant political and economic 

institutions-"86 in effect, a constructive political science would try to create 

openings for discourse and decrease the impermeable waif sursour-rding the sub- 
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government. This certainly wivifl not be easy, but anything \?t~rtkrwhife is never 

easy. 87 

tn the final analysis, society today is kind of at a rnetaphofica! itifuxation 

point. By acknowfedging the in~pcsrtance of sdf-organizing policy communities and 

the fluid nature of pcllkaf and eccnornic dynamics---- we do have a "choice" 

concerning the evolutirsn of our pcditlcal instilukiorns and ow abI!Jky to deal with 

policy problems. Coping with camplexity requires a cornmunicativety rational 

framework fur political action. Paraphasing Kaufman-Osborn, Dryzek states that 

the ultimate goal of rational poky inquiry should be the '"generation of a community 

capable of taking political action' on a particular social problem. Generaiizing this 

point, one might argue that pditical education, participatory action, and successful 

probfern sofving could together help constitute a [policy] community fully capable 

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

citizen would fuse its force. "88 

In the context of Canadian immigration policy Freda Hawkins points out the 

chalifenges that policymakers are faced with: "to relate immigration to the 

environment will require a far more wide ranging and socially oriented kind of 

immigiaton pian~iing than we have today."89 However, intelligent action is not 

based on a pcsitivisi appraach to problem soking. An intelligent approach means 

thd we accept limits in ots(ectivity and understanding and in the process transform 

in&&dua! knowledges inla co!!ecgIvft knov2!edges- By &Ing $)?is, we xe hettef 

equipped to dlrect the crrurse of events as- they branch off tram socia! and po!Itica! 

bifurcation points,and cgpe with the cornpfexities inherent the different policy 

communities. 



CHAPTER FlVE 

FROM SINGLE - LOOP TO DOUBLE-LOQP LEARNING 

Coping with complexity means aiming towaad "multi-dimensionalityY" Political 

scientists and policy actors need to recognize the diverse dimensions of policy 

pioblems. Essentially, we can overcome iirrrits in objectivity and understanding if 

each person works toward "a better understandina er! others." For too long social 

scientists have prescribed highly technocratic solutions to our social, economic, 

and political problems. Are w e  any better equipped lo deal with these problems? 

!n most cases, no. The time is now to create a better approach; an approach ahat 

has implications for both our ability to cope with complex issues and create a more 

democratic policy process. In earlier chapters 1 offered a series of 

recommendations for policy analysts fie., interpretive social inquiry, create an 

environment of communicative raiionaliky, and re-conceptuaiizing social dynamics 

and interdependence]. In this chapter my task changes. Here my attention 

focuses on offering advice to all policy actors, whether they be politicaf scientists or 

vcrtunteers working for an immigrants' support group. in this context, it provides an 

opportunity to synthesize the important aspects of this thesis. 

Recalling the interviews from chapter lour, 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. f hinking in 

parochial and narrow terms, poky  actors interact in a manner that encourages 

confrontation. Too often they fail to grasp how they sffect and our affected by the 

broader environment. This reflects the single-loop learning process that individuals 

engage in; m i t o r i ng  oneseff in order to maintain a predetermined course of 
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action in coping aydir3st threats from the environment. Instead, double-!asp 

learning is needed; This involves individuals monitoring their behavio~tr and 

continua!$ questioning whether their original assurnpkions and perceptions are 

correct and conducive wit/? the environment. Rather than an adversarial situation 

lie., 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 interdependence 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-loop learning "hinges on an ability to remain open 

lo changes occurring in the environment, and on an ability to challenge operating 

assumptions in a most fundamental way."l Most importantly, the requirements for 

double-bop learning incorporate many d the ideas and concepts discussed 

throughout this thesis. In Chis context, how ba its requirements for individuails in the 

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

Reauirements for Double-Loop Learninq 

{If. An openness and redkctivity that accepts complexity and changing 

environments. This allows far uncertakiy to be dealt with in a constructive way. 

Poky actors learn 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 Oimits 



1 02 

in erndersiandinq, precisely because our wcsrfd is in continual flux. Similarly, it 

accepts the dynamics cri rnutuai causation inherent in social systems. We have to 

change and work with [other actors in] the environment, rather than simplying J 

denying that complexity and change exist. 

[2]. Approach complex problems from different viewpoints, probe the various 

dimemiens of situations, and "aloiw ccrnstructive conflict and debate between 

ad.m uvi>cates of competing perspectives. in this way, issues can be fully expioreb, 

and perhaps redefined so Chat they can be approached and resolved in new 

ways. "3 

Firstly, mulb-bimensionaIity assumes that all individuals are limited in both 

sbjectivity and understanding. By recognizing the importance of various 

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 rationality, Here we are reminded oF 

Dryzek8s "discursive designs" where dialogue between conflicting policy actors 

takes place. 

f3]- As Morgan points out,+"avoid imposing [bureaucratic-type] structures of action 

upon organized settings. This principle relates to the importance of inquiry-driven 

action. In contrast with traditional approaches sf planning, which tend to inpose 

goals, objectives, and targets, it is important to devise means where intelligence 

and direction can emerge from ongoing organizational processes.. .[Thus] More 

double-bop learning can be generated by encouraging a 'bottom up' or 

participative approach to the planning process."$ As Morin states, the key point is 

that poky "action emerges as a result of a learning process: it is not imposed ..." 5 

from technclcrats above. 
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does ra t  exist. ?herefare, coping with our limits In ohiectivity and uderstanbing 

requires a more collective approach to policymaking. Essentia\!y, there is a need 

for a more democratic policy process. 

By integrating post-positivist csncepkions of knowledge, the policy 

community modet and insights from the emerging science of complexity, this thesis 

has introduced an approach that at the present time is lacking in political science. 

But this is just a start. From here there are many branches from which poiitical 

scientists can conduct future research. Although there is strength growing in the 

post-positivist movement, further research is needed in appiying post positivist 

concepts and ideas to practical policy prsbtems. Similarly, there needs to be 

further work on comparing the dynamics of natural systems with social systems. 

Combining these ideas would no doubt provide some fresh blood and reinvigorate 

the discipline. Also, the use of case studies seems appropriate 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 weeds to self-evaluate 

[in the style of double-loop learning] its traditional assumptions, place in society, 

and ability to change with a changing world. If not, the alternative of adhering to 

the status quo inevitably means the discipline wit! be seem as a outdated and !ess 

relevant. 



Single-loop Imming rests in an ability to detect and coiied error in rela- 
tion to a given set of operating norms: 

Double-1007 h r n i n g  depends on being able to take a "double look" at 
the siiuaiion by quectioni?g the relevance of operating norms: 

Step 2a i? u 
Step 1 = the process of sensing, scanning, and monitoring the envi- 
ronment. 
Step 2 = the comparison of this information against operating 
norms. 
Step 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. S ource: Gareth Morgan, 1 mases of 
Orcianization. [Sage Publications, I nc., 1 986) p. 88 
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