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The present paper focuses on the inmprovenent of governmental policy
devel opnent capacities in respect to critical, future-shaping decisions. A
synergetic selective-radi cal nodul ar inprovenent strategy is recomrended. The
dependence of policy devel opnent quality on politics must be recognized, with
sone adjustments of politics being essential for inproved policy devel opnent,
t hough this paper concentrates on non-political aspects. Contrary to
prevailing trends, CGovernments will continue to engage in pivotal higher-order
tasks - policy-nmaking on critical issues being one such task and a nost
i mportant one - that significantly influence collective futures. Therefore,
policy devel opnent inprovenent is inperative. However, because of possible
m suse, such inprovenents should be acconpanied by efforts to nake gover nnment
nore noral and nore accountabl e.

As a basis for operational inprovement proposals, a nodel of high-quality
policy devel opment is presented, including 16 main attributes: (a) thinking
interns of grand strategies and "great enterprises", with enphasis on
realistic visions; (b) allocation of attention giving priority to critica
choices; (c) extensive creativity in inventing and desi gning novel and better
options; (d) good understandi ng of deep historical processes; (e) thorough
sel f-conprehension, within dynam c environnents, w th outl ook towards the
future; (f) long-term horizons; (g) considerabl e sophistication regarding
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uncertainty; (h) a systens view, (i) an approach steeped in noral reasoning,
val ue analysis and a search for goals; (j) "debugging"-type orientation

(k) intense concern with resources; (I) focus on institutions, with attention
to l egal dinensions; (n) a point of view distinctly non-political, but
politics-know edgeabl e; (n) an approach relying on and encouragi ng soci eta
policy-related thinking of a pluralistic type; (0) rmuch attention paid to
crisis nanagenent; and (p) eagerness to |learn

On the basis of the nodel, six nmain headings for inmprovenent principles
are identified: (a) professionalization; (b) culture; (c) structures;
(d) inputting into actual policy-making; (e) constant evaluation and feedback
(f) better utilization of avail able experiences and producti on of new
know edge. These, in turn, are transforned into operational inprovenent
recomendat i ons, subject to selection and adjustnent fitting particul ar
si tuations.

What is really needed is a revolution in policy devel opnent, within
redesi gn of policy-making and capacities to govern as a whole. Even though
currently avail abl e knowl edge i s inadequate, present policy devel opnent
practices can be significantly inproved, inter alia, through the proposals set
out in this paper, if the will to achieve such i nprovenent exists or can be
stimul at ed.
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. APPROACH AND APPLI CABI LI TY
1. The aim of the present paper is to help Governnents strengthen their policy

devel opnent capacities. For this purpose, a nodel of high-quality policy

devel opnent is presented, principles for noving inits direction are detail ed,
and operational inprovenent recomendations are offered. This is done on the
basi s of experience and know edge as applied to the subject and processed into a
practice-oriented format. Accordingly, theoretical discourse, as well as
references to the proliferating literature dealing with the subject, is avoided
in this version of the paper, with a few exceptions. 1/

2. However, much care nust be taken in discussing policy devel opnment

i mprovenent so as to ensure that the discussion fits the distinct cultures,
traditions, values, needs, situations and resources of different countries.
Thus, policy-making in Japan is different in inportant respects from policy-
making in the United States of America, though both are highly industrialized
societies. Policy-making in highly industrialized societies on one hand and
that in very poor countries on the other are even nore dissimlar. Different
political regines shape policy-naking into quite different forns; and policy-
making in relatively stable countries is not at all conparable with policy-
maki ng in countries undergoing radical transformati on up through nutation
Therefore, generalizations nust be avoi ded and transplant structures and
processes that work well within one context should not be rashly transferred to
quite different ones.

3. The sane nodel of high-quality policy devel opnent fits nmost countries as

| ong as one focuses nore on professional, adninistrative and technical aspects
and not on political ones. Therefore, quite a nunmber of inprovenent approaches
are in principle valid for nost countries. Also, it is possible to provide a
set of policy devel opment inprovenent recommendations different el enents of

whi ch can be applied in nixes suiting specific situations; but, always, nuch
additional work is needed to tailor-cut policy devel opnent inprovenents to fit
the requirenents of specific countries at given phases of their history - a task
t hat goes beyond the m ssion of this paper.

I'l. 1 MPROVEMENT STRATEGY

4, Deci si on- maki ng, policy-naking and policy devel opnment are pervasive
processes diffused throughout governance. Therefore, their features are
i nfluenced by a very | arge nunber of diverse factors, ranging fromthe persona

l...
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characteristics of top-level politicians to the ubiquitous features of social

political and organizational cultures. It follows that policy devel opnent can
be i mproved i n many ways which influence the various factors shaping its
features. Indeed, it is hard to imagine any political and adnministrative

nodi fication that does not bring about, directly or indirectly, changes in
policy devel opnent. Therefore, whenever nodifications in political and
adm ni strative systens are under consideration, their inmpact on policy
devel opnent should be explicitly taken into account.

5. However, when inmprovenent of policy devel opnent is the nain goal of

adm ni strative and political refornms, to be effective and efficient in utilizing
scarce inprovenent resources, inprovenent endeavour should focus on key

vari abl es exerting a nmajor inmpact on the quality of policy devel opment dealing
with critical future-influencing issues and domai ns.

6. Sonetinmes, relatively mnor "increnental" changes can bring about
significant inmprovenents in policy devel opment. However, taking into account

t he denmandi ng nature of required i nprovenents in policy devel opnent on the one
hand and the strong inertia often characterizing core features of actual policy-
maki ng behavi our on the other, radical innovations are often required in order
to bring about significant inprovement in policy devel opnent.

7. The necessity for appropriate inprovenent strategies is further accentuated
by the basic predi canent facing policy devel opment inprovenment efforts:
countries nmost in need of far-reaching policy devel opnent inprovenment often
suffer froman extrene scarcity of the resources needed for such inprovenent,
rangi ng fromcultural requisites to human assets. Difficulties in transferring
policy devel opnent resources fromcountry to country add to this difficulty.
This predicament is further accentuated by the global scarcity of sone of the
nost critical resources needed for significant policy devel opnent inprovenent,
such as highly qualified policy professionals. Investnent of much effort in
devel opi ng the resources needed for policy devel opment inprovenent, on the

| ocal, regional and gl obal scale, is therefore urgently reconmended.

8. To maxim ze the inpact of scarce inprovenent resources on the quality of
policy devel opnent, a strategy |ying between increnentalism which is often

usel ess, and overall policy-nmaking systems reform which is frequently

i mpossi bl e and often overwhel med by other considerations, is required.

Therefore, to achi eve maxi mum i nprovenent of policy devel opnment under nost
circunstances, a reformstrategy of synergetic nodular selective radicalismis
recommended. |In this strategy, efforts focus on a manageabl e nunber of directed
changes, each one of which is radical enough to bring about significant
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i mprovenents in policy devel opment. The changes are nodular, dealing wth
different critical factors shaping policy devel opnent quality; but they should
formclusters that interact synergetically, adding up to radical upgrading of
policy devel opnment where it natters nost.

I11. DEPENDENCE ON POLITI CS

9. Rel ati ons between "politics" and "policy" (a distinction hard to express in
many | anguages that |ack these separate ternms) pose a serious difficulty to

i mprovenents trying to nake a real difference. To put it frankly, politics is
at the core of policy devel opnent and conditions all of it. Therefore, purely
admi ni strative approaches to policy devel opnent are often of very limted use.
Even when admini strative structures enjoy nuch autonony in proposing and

i mpl enenting policies, really inportant policy issues are doni nated by

politics - all the nore so in the nmany countries that do not have coherent and
rel atively autonomous senior civil services or separate administrative agenci es.
In such countries, policy devel opment and its inprovenent cannot be usefully

di scussed and undertaken in isolation frompolitics.

10. In other words, policy-naking reforns and political reforns overlap and are
mutual |y dependent, all the nore so because policy developnment is ultimately
aimed at choice, allocation of political will and other resources, and

i npl enentati on, and these are largely political processes dependi ng on overal
capacities to govern, especially when inportant decisions are at stake.

However, political reforns are outside the scope of "public adm nistration and
devel opnent”. They invol ve issues nuch broader than policy devel opnent and

| argely depend on val ues and cultural preferences beyond the reach of

prof essi onal advice as rendered in this paper

11. To overcone the dilemm, | deal in the nain with policy developnment in a
narrow sense, focusing on the professional preparation of options, analyses and
recomendations for political deliberation and choice. However, this wdely
used strategy nmust be acconpanied by full recognition of the crucial role of
politics for policy devel opnent. Unless politics fulfils a nunber of

requi renents, such as absence of overall corruption, linmts on dogmati sm and
wi |l lingness to give "professionalisnt an inportant role in policy-nmaking,
significant policy devel opment inprovenent is inpossible.

12. Political reforns are beyond the scope of this paper, however necessary
they may be in a nunber of countries as a precondition of policy devel opnment
i nprovenent. However, in ternms of the achieving of significant inprovenment in
policy devel opnent, this paper takes up some adjustnments in political elenents
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that do not depend on val ues, cultures or ideologies but are critical for policy
devel opnent inprovenment - otherwi se, a "black hole" renmains that is sure to
swal l ow all inmprovenent efforts, which will consequently be in vain.

I'V. THE | MPORTANCE OF POLI CY DEVELOPMENT

13. The main contenporary governnent reform approaches downgrade the inportance
of governance as a whole, including policy devel opnment. The doubl e argunent for
doing so clains, first, that inherent "government failures" set up rigid
barriers against efforts to upgrade capacities to govern, including policy

devel opnent, and, second, that other processes are avail able that can handl e
governmental tasks much better, particularly those of nmarkets and civic society.
Therefore, so this argunent concludes, efforts should concentrate on reducing
the tasks of CGovernnents and on transferring governnental functions to markets
and civic society, instead of trying in vain to upgrade capacities to govern

i ncl udi ng policy devel opment.

14. This line of thinking has sonme validity. Governments are overloaded wth
tasks far above their naxi mum capacity. Moreover, many tasks and functions
usual ly carried out by Governments can frequently be better performed by narkets
and civic society. Getting rid of governnental overloads and utilizing

non- gover nnental structures and processes whenever this is justified in terns of
val ues and effectiveness therefore represent a correct |ine of governance
redesi gn. However, this should go hand in hand with upgrading the core tasks of
CGovernnments, which, in terns of both values and effectiveness, only governnental
systens are entitled to fulfil and capable of fulfilling, including policy

devel opnent.

15. Conconitantly, in considering divisions of authority and | abour anbng
different levels and fornms of governance and anbng governance and ot her soci al
actors, w despread and correct tendencies to devolve tasks to | ocal governance
and to non-governnental organizations nust be bal anced by the recognition of the
core tasks that can and should be fulfilled only by central nationa

Governments. Furthernore, because of changes in the economies of scale, npdern
technol ogi es and nultiple globalization drivers, sonme inportant governnental
tasks nust be noved to |evels of governance above national ones, as illustrated
in the European Union, including strengthened gl obal governance. 2/

16. Making collective critical choices that will significantly inpact shared
futures is a pivotal core task of Governnents. According to nearly al
political ideologies, only legitimte Governnents are entitled to nmake such
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choices; and in terms of effectiveness, only Governnents, or institutions
serving de facto as Governnents, are capable of naking and actualizi ng such
choi ces.

17. Therefore, an essential distinction nust be nade anpong service, delivery
and nmanagenment functions of Governnents and "higher-order tasks" of Governments.
The service, delivery and managenent functions constitute quantitatively the
bul k of governnental activity, but qualitatively they are not the nobst inportant
ones. The higher-order tasks of Governments are quantitatively relatively small
when conpared with the service, delivery and managenent functions, but they are

crucial. Particularly inmportant are higher-order tasks dealing with the
resetting of collective trajectories into the future through choices that, in
essence, constitute "interventions with history".

18. Oten, these two types of governmental tasks nmerge, with sone activities
falling between service, delivery and nmanagenent functions and hi gher-order
tasks. However, major future-influencing choices are quite distinct from
service, delivery and managenent functions. |Illustrations of such choices

i ncl ude decisions on the political and constitutional reginme; |arge-scale
physical and infrastructure projects; nega-policies naking |arge-scal e changes
i n education, poverty, external relations, science and technol ogy, and so on
and deci sions on the division of |abour between governnent and narkets,

i ncluding regulation of the latter. Developnent policies, if seriously

undert aken, bel ong squarely anong the higher-order tasks of Governments.

19. True, the future is the product of necessity, contingency, chance and
choice, with collective human choi ce through governnental decisions and actions
bei ng only one of the shapers of things to cone. Also true is the fact that the
ef fects of governnental choice are often quite different fromthe desired ones,

i ncl udi ng nmany unexpected and contrary-to-expectation-type outcones, as well as
undesired and contrary-to-desire-type ones. However, deliberate human choice
exerts an increasing influence on future realities, thanks largely to science
and technol ogy together with nodern forms of organization and action

Therefore, inprovenent of governnental choice is inperative.

20. It is interesting to speculate on the fact that the vast proportion of

t hi nki ng and action on "reinventing government", or "deinventing governnent", 3/
deal s nearly exclusively with the service, delivery and managenent functions of
government. This may be the case because of the vast costs of the service
functions, conmbined with the need to cut public expenditure; because of fashions
and fads, which strongly influence governnental reforns as all other human
activities, including nmany that downgrade the inportance of governance and
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therefore tend to ignore its higher-order tasks; because of |ack of good ideas
on how to upgrade the higher-order tasks; and because of the politica
sensitivities awakened by the taking up of inprovenents in the higher-order
tasks, in which domain, as noted, politics commands. An affinity for nmarkets
may al so compound the tendency to concentrate on governmental functions that can
per haps be noved to nmarkets, while ignoring those, however inportant, that
clearly can be performed only by Governments. Wdespread feelings of inadequacy
in performng higher-order tasks may al so notivate senior politicians to

downgr ade those tasks while putting the responsibility for problenms that they do
not know how to handl e on narkets and ot her "hidden hand" processes.

21. Whatever the m x of reasons for the neglect of the higher-order tasks of
Governments in inprovenent endeavour may consist in, this neglect must not be
permtted to prevail. In terns of societal and global futures, it is these
tasks of government that are the nmpost crucial ones. Therefore, a nmain goal of
maj or admi ni strative and governance reforns should be to achi eve nore conpact
government, by concentrating on ensuring that higher-order core tasks are well
perfornmed, while letting other structures initiate and nmanage nobst servi ce,
delivery and managerent functions. Anong the hi gher-order core tasks of
CGovernnments that need nuch strengthening, policy devel opnent, policy choice and
policy inplenentation overview are the nost crucial. Policy devel opnment

i mprovenent should in turn concentrate on governnmental choices that may have a
significant inmpact on collective futures.

22. To do the above requires goi ng beyond mai nstream concepts of "efficiency"”
and "effectiveness", and focusing i nstead on what can be appropriately terned
"future-influencing capacities", that is, on the capacity to influence the
future in such ained-at directions as change with tinme, through governnental
choice. It is the main mssion of policy devel opnent inprovenents to upgrade
the capacity of Governnents to influence the future in desired directions

t hrough deli berate choice.

23. However, upgraded governnental capacities to influence the future, thanks,
inter alia, to policy devel opment inprovenent, raise the spectre of the msuse
of such capacities, involving changes for the worse, including the advancement
of evil. If therefore, one assumes that all governnent is norally bad, such an
endeavour shoul d be avoided. M assunption and findings are different: many
Governnments try to advance the prospect of a better future for their societies,
t hough often they do not know what this is and howto achieve it. Therefore, |
recomend, as norally justified, efforts to inprove policy devel opnent.

24, Still, possibilities of msuse nmust be recognized. Therefore, inprovenent
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of policy devel opnent shoul d be acconpani ed by both | ocal and gl obal noral
upgradi ng of Governnents on the one hand and saf eguards agai nst m suse of
governmental capacities on the other. Increased transparency and accountability
of governnent are an inportant step in this direction. However, nore is

requi red, such as sone nove of the prevailing public values fromraison d' état
(State's right) to raison d humanité (humanity's right) and greater enphasis on
virtue in Governnents. This paper will necessarily deal mainly with the

i nstrunental aspects of policy devel opnent inprovenent; but the noral dinension
which in many respects is nuch nore inportant, should be kept in mnd

V. A MODEL OF H G+ QUALITY POLI CY DEVELOPMENT

25. To guide policy devel opnent inprovenent, a nodel of high-quality policy
devel opnent is needed, including the following 16 main attributes.

1. Thinking in terns of grand strategies and "great enterprises", with
realistic visions

26. The main task of high-quality policy developnment is to provide professiona
help in terms of statecraft's attenpt to influence collective trajectories into
the future, so as to decrease the probability of bad futures and increase the
probability of good ones, taking into account that these concepts may change in
time. This requires thinking in terns of grand strategi es and great
enterprises, with enphasis on realistic visions.

27. Related to this is the need to focus, in part, on great enterprises, 4/ in
the sense of |arge-scale and | ong-term endeavour to influence evol ution towards
a better future. To do so, high-quality policy devel opnment needs to take
account of historical and theoretical conjectures concerning the rise and
decline of nations, the long-range inpacts of revolutions, the successes and
failures of devel opnent, the breakdown of societies and civilizations, and the
fate of any other "great policy endeavour".

28. Realistic visions, and sonetinmes nightnmares, in addition to the nornal
practice of starting with the present and working forward, are necessary to
provi de better |inks between |ong-range policies and i nmredi ate decisions. They
may al so be highly val uable in nobilizing support for painful policies. 5/
Therefore, preparation of alternative realistic visions is an essential and

i mportant part of high-quality policy devel opnent.

2. Al l ocation of attention giving priority to critical choices
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29. A nain weakness of actual policy-naking is msallocation of attention, with
urgent issues being given priority over inportant ones and with many dangers and
opportunities not being considered in time. Therefore, changing allocation of
attention so as to give priority to critical issues and choices exerting
significant influence on societal futures is a nmin need.

3. Extensive creativity in inventing and desi gning novel and better options

30. Amindifficulty faced in making a choice is the |lack of good
alternatives. This is increasingly the case, with options provided in the past
fitting novel problens, new denands and shifting situations |less and | ess.
Therefore, policy option creativity is often the single nost inportant feature
of high-quality policy devel opnent.

31. Policy creativity depends on the capacity to change one's mind; but often
much nore is required, extending to critical re-evaluation of accepted policy
par adi gns and i conoclasmin respect of respected policy orthodoxies. This
requirenent is very hard to satisfy within standard governmental organizations.
Therefore, the requirenent for much creativity has far-reaching structura

i mplications, leading to the need for non-bureaucratic and relatively unbound
policy devel opment units and processes.

4, Good understandi ng of deep historical processes

32. In order to influence the future in desired directions, it is necessary to
interfere effectively with historical processes. To do so, the dynanics of deep
hi storical processes nust be understood as far as possible. Therefore,

i mprovenent of policy devel opment requires maxi mumeffort to understand deep

hi storical processes as changing with tinme and as being influenced by current,
unpr ecedent ed phenonena.

5. Thor ough sel f-conprehension, within dynam c environnents, with outl ook
towards the future

33. Concomtantly, correct self-understanding, within dynanic environnments, is
a must. This understanding should take the formnot of static "estimates of the
situation", but rather of "estinmates of dynamics and processes”, wth enphasis
on outlooks into the future that fully recogni ze uncertainties. Special
attention should be paid to discontinuities, to possible shifts and nutati ons,
and to surprise-prone domains.
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34. Very hard to satisfy are the cultural and psychol ogi cal preconditions of
sel f-under st andi ng and | ooki ng from outsi de oneself. To inprove self-estimtes
wi thin dynani c perspectives, as fundanental to high-quality policy devel opnment,
requires sone considerabl e capacity to "exit oneself" and to | ook coldly upon
what are highly enotional, "red hot" issues. It also requires a capacity to
anal yse highly sensitive issues w thout causing political fiascos.

6. Long-term hori zons

35. Al the difficulties of understanding historic processes and of seeing and
foreseeing oneself correctly within dynani c environnments are conpounded by the
necessity to do so within long-termhorizons, with their proliferating
uncertainties. However, w thout considering policies within long-term horizons,
say, 20 to 50 years and sonetines nore, it is often inpossible to inprove the
capacity of policies to have nore inpact for the better on the future.

7. Consi der abl e sophi stication regardi ng uncertainty

36. The requirenment to consider issues within long tine-frames further
aggravates the problem of uncertainty, with much of the future being not only
uncertain but inconceivable. However hard this characterization may be to
accept, because of ranpant uncertainties all major decisions constitute "fuzzy
ganbl es with history".

37. Overstatenent should be avoided: many consequences of inportant policy
options can be predicted with a high degree of reliability, subject to the
assunption that other main factors do not "junp



