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Abstract

The purpose of the thesis is to examine the nature, dynamics and extent of post-crisis
change in British crisis management arrangements for veterinary disease induced outbreaks
following the 2001 foot and mouth crisis. Two fundamental questions guide the analysis.
First, is the process of post-crisis change incremental or does a crisis stimulate radical

change? Second, are existing categorisations of the nature of post-crisis change appropriate
for understanding change within the veterinary disease policy sector?

These questions derive from a wide-ranging review of academic literatures concerned with
the politics of crisis management, policy and organisational change, and Europeanisation.
In examining the connections between these literatures the thesis identifies a gap in

existing knowledge of how the reform of crisis management policies and organisation
practices impacts upon specific policy sectors.

The 2001 foot and mouth epidemic provides the baseline case study from which the
processes of change are analysed. In order to examine the nature and type of change the
outbreak of foot and mouth in September 2007 is used as a comparator case study, with the
avian influenza outbreak in February 2007 used to broaden the analysis to allow

observations to be made about the generic nature of the management of veterinary diseases
in Great Britain.

The major source of data for this study is semi-structured elite interviews. Major actors in
the management of crisis, including UK and EU officials and significant elected
representatives, provide deep insights into the nature and extent of organisational and
policy change after the 2001 outbreak. The qualitative data derived from interviews 1is

triangulated with official documentary sources and information obtained under the
Freedom of Information Act.

In examining categorisations of post-crisis change the thesis concludes by calling for the
deployment of perspectives from studies of both crisis management and policy and

organisational change; and for existing categorisations to be refined to take into account
the temporalities of change and the multi-dimensionality of change.
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Introduction

In 2001 the New Labour government was faced with one of the most devastating British
crises for many years — the foot and mouth epidemic. The epidemic raised significant
questions about the legitimacy and credibility of the government’s crisis management
armoury. Central-level government policies and institutional configurations were subject
to societal and parliamentary scrutiny. Moreover, the epidemic exposed the UK
government’s inability to manage a widespread crisis such as a veterinary disease-induced
outbreak. The crisis also showed the severe political consequences that can emerge when
the government’s performance is subject to both wide criticism and calls for reform.
Indeed, the government’s lack of preparedness, and the fact that the crisis coping systems
for a widespread disecase outbreak were so poor, led to a commitment by the UK
government to ‘learn lessons’ from the episode and implement change. This was to ensure

that there would not be another crisis of the kind experienced during 2001. The purpose of

this thesis, therefore, is to examine the nature, dynamics, and extent of post-crisis change

to British crisis management arrangements for veterinary disease-induced outbreaks.

Key Literatures

The study seeks to contribute to an under-researched area in the crisis management field.

The crisis management literature has been associated, traditionally, with rationalistic and
positivistic approaches and has had a strong practitioner-orientation. Such writings have
provided both public and private sector managers with a source when planning for and
resolving a period of crisis and uncertainty. In recent decades, however, the crisis
management literature has permeated the politics and public administration literatures of
the social sciences. Indeed the crisis management literature is now paying attention to the
politics of crisis which includes the role of political actors and the associated bureaucratic
arrangements and responses (for example Wildavsky, 1988; Rosenthal et al., 1989; 1991;
2001; ‘t Hart, 1993; Bovens and ‘t Hart, 1996; McConnell and Stark, 2002; Boin and ‘t
Hart, 2003; McConnell, 2003; Rosenthal, 2003; Boin, 2004; Boin et al., 20035; 2008; Perry



and Quarantelli, 2005; Drennan and McConnell, 2007). Crisis management research,

therefore, has developed incrementally into a credible sub-discipline of political studies.

From a public policy and management perspective, crises cast a dark cloud of suspicion
over existing policy practices and can thus threaten the legitimacy of public institutions
(Drennan and McConnell, 2007). Even in times of so-called normalcy, public policy-
making is complex because it ‘consists of a series of decisions, involving a large number
of actors operating within the confines of an amorphous, yet inescapable, ideational and
institutional context, and employs a variety of diverse and multi-faceted policy
instruments’ (Howlett and Ramesh, 2003: 245). This ‘normal’ complexity is heightened
during times of threat and acute uncertainty. Crises generally cause wide dismay amongst
societal actors about how and why they came about and how to resolve the situation. They
are situations in which decision-makers experience uncertainty and/or surprise and time

compression adds to the pressures that they must deal with (Bovens and ‘t Hart, 1996: 20).

Moreover, the literature is also moving towards analysing the issues and debates regarding
governance in the crisis aftermath and whether crisis leads to governmental learning and
reform (Stern, 1997; ‘t Hart and Boin, 2001; Boin et al., 2008). This is the last ‘phase’ of
the crisis management process which is preceded by the pre-crisis planning and prevention
and the crisis decision-making (or the acute) phases. Each stage entails problems,

challenges, puzzles and predicaments for responsible actors. Boin et al., (2005) also detail
specific phases, in terms of the critical tasks of political leaders, which overlap with the
pre-, acute-, and post-crisis management stages: sense-making, decision-making,
meaning-making, terminating, and learning. However, it is the management of the crisis at
the acute stage that has been subject to most attention in the media and in academic

studies. The reason for this 1s that how governments respond to a crisis is a hot issue. The
fate and popularity of political leaders can have a direct relationship with how they deal
with a crisis (Boin and ‘t Hart, 2003). Cirises, therefore, focus attention on what the
government does and how it does it and may thus generate pressure for the government to
break with existing practices. It can be said, therefore, that crises have the potential to be
‘reform triggers’ or learning opportunities (Keeler, 1993; Stern, 1997). Yet, the formula of
crisis = change is not guaranteed. For example, it might be easier for politicians to reassert

the status quo than to engage in a process of soul-searching in order to learn lessons and



invest in change. In addition, problems to do with institutional inertia, and an
organisational culture that is not conducive to change, might persist despite the impact of a
crisis. Alternatively, a crisis may stimulate entreprencurialism by actors. Fresh ideas
surface which favour change and innovation (Kingdon, 1984). In addition, avoiding a
similar crisis situation in the future, by reforming policy and organisational arrangements,
would show the government’s ability to change and prevent officials and politicians from

having to manage a similar stress-inducing crisis.

This thesis, therefore, 1s mainly concerned with post-crisis change. The pre-crisis and
acute crisis management themes are also of importance to the study because studies that
analyse change should test this change by considering how policy and organisational
arrangements °‘stand up’ to future similar incidents. The process of learning and reform
after a crisis involves understanding what went wrong and changing the pre-crisis and
acute crisis management arrangements (this can range from contingency planning, through
the use of data and information, to arrangements for ensuring politico-bureaucratic
coordination). The 2001 foot and mouth crisis is used in this study in order to analyse and
present empirical findings regarding whether this catastrophe led to learning and change.
The 2007 foot and mouth and avian influenza outbreaks are the incidents which allow for
conclusions to be drawn regarding the nature and extent of change. Importantly, therefore,
the study aims to contribute, in conceptual and empirical terms, to the nature of post-crisis

change and to the extent to which existing categorisations of change in the crisis

management literature fit with the research findings of the thesis.

Given the emphasis on the ‘nature’ of change, the thesis examines how the processes of
policy and organisational change can be understood, explained, and categorised in relation
to the management of veterinary disease-induced crises. On this basis, the thesis examines
the policy and organisational change literatures in addition to the crisis management
literature. More specifically, the literatures concerning bureaucratic change, cultural
change, agenda and 1deational shifts, and Europeanisation are, where appropriate,
connected with the notion of crisis and discussed alongside specific themes that emerge
from the crisis management literature. These literatures inform and develop the research
questions of the thesis. In conceptual terms, therefore, non-crisis and crisis literatures are

both important in studying the nature of post-crisis policy and organisational change.



From this standpoint the thesis is underpinned by the claim that different analytical
perspectives can be advantageous to the examination of an issue that is multi-dimensional
in nature. In fact studies that do not consider the dynamisms and components of change
would be accused of not considering the real-life complexities that are associated with the
words such as ‘change’ and ‘policy’ (Hogwood and Peters, 1983; Bennett and Howlett,
1992; John, 1998; Howlett and Ramesh, 2003; Kay, 2006; 2009; Capano, 2009; Real-
Dato, 2009). Different perspectives within one discipline can be refracted for the benefit
of both fields but, 1n particular, for the benefit of formulating and pursuing specific
research questions. As a result, change and learning are of importance for the direction of
the thesis and are assessed by ‘examining the variations along time of different empirically
observable components’ (Real-Dato, 2009: 122). Those ‘empirical components’, along
with analytical themes, are developed in chapters 1 and 2 as a result of the assessment of
the crisis management and the policy and organisational change literatures. Again, this is

with a view to formulating specific research questions that will structure the empirical

analysis and the presentation of the research findings.

Research Questions

The aims of the thesis can be distilled into the following research questions:

e Is the process of post-crisis change incremental or does a crisis stimulate radical

change?

e Are existing categorisations of the nature of post-crisis management appropriate for

understanding change within the veterinary disease policy sector?

The literatures reviewed in chapters 1 and 2 provide the themes and analytical direction
required for exploring the above questions. Correspondingly, these questions are further

developed by exploring specific questions that emerge from the literature that will help

structure the empirical research and presentation of the research findings.



Methodology: Operationalising the Research Questions

The Case Study Method

The above research questions will be operationalised by using the case study method.
Case studies are an effective method in political research for exploring, assessing,
conceptualising, and refining explanations for the characteristics and dynamics of social
realities or events (Lowi, 1964: 677; Eckstein, 1975: 104-108; Eisenhardt, 1989: 534-535;
Flyvbjerg, 2006: 219; Yin, 2008: 3-4). Employing case studies can be extremely useful in
terms of enhancing the analytical and comparative potential of research (Barbour, 2007:
60). A key advantage to the case study method is that it provides depth to studies in terms
of detail, richness, completeness, and wholeness (Bryman, 2004: 49; Gerring, 2004: 348).
They are often used by researchers to investigate subjects about which little is known
(Gerring, 2004: 345) in the hope of learning something (Eysenck, 1976: 9). The
exploratory aspects of case studies means that focusing on a specific instance, event,
programme, or process allows for the probing of ‘what’, ‘where’, and ‘how’ (Gerring,
2004: 347; Punch, 2005: 147-148; Creswell, 2009: 13). Indeed case studies allow for the
examination of correlative, causal, and proximate relationships (George and Bennett,
2004: 10; Yin, 2008: 9). For studies that are concerned with studying the relationship

between crises and change, it is the case study method that is of most use and, in fact,

essential.

In general terms, case studies have been subject to criticism for their ‘fuzziness’.
However, it fuzziness is not confused with sloppiness, then the fluidity of the case study

method is an advantage for the present research. This is because multiple themes that
emerge from events can be analysed. From this standpoint, Punch (2005: 147-148)
confirms that the case study should be used in studies that are concerned with developing
an understanding of the associated important features of events. Therefore, case studies
afford the researcher freedom of exploration. The researcher is able to broaden their scope
of analysis. Research that adopts a tight or rigid research design, such as those associated

with survey methodologies, would not be beneficial to the research question and analytical

contours of this thesis. This is because the utility of surveys to investigate the context of a

phenomenon 1s extremely difficult (Yin, 2008: 18). Given that the study is concerned with



policy and organisational dynamics, the restriction of a rigid research design would be

counterproductive to exploring the shifts and dynamisms of the change process.

In the present research the case studies are used as a source of empirical inquiry that
investigates a contemporary phenomenon but also seeks to minimise the accusation that
findings deriving from it cannot be generalised (Burnham et al., 2004: 55; Bryman, 2004:
52). The 2001 foot and mouth epidemic is the case study where, guided by analytical
themes in earlier chapters, change will be studied. In order to examine the nature and
extent of change, the September 2007 outbreak of foot and mouth (the first outbreak of the
disease since 2001) will be used as the main comparator case study. The thesis also draws
upon the avian influenza outbreak in Suffolk in February 2007 in order to widen the
breadth of inference.  The reason for this is that, in substantive terms, policy and
organisational arrangements for responding to an outbreak in the veterinary disease policy
sector are largely generic. The themes derived from the 2001 foot and mouth case study
have implications for the management of other veterinary diseases. The generic nature of
the crisis management arrangements bolsters the internal validity and reliability of the
research (Yin, 2008: 42-43). There is no question that diseases of a particular biological
type require special procedures at the operational level in terms of eradication,
disinfection, and containment. However, the ‘big’ questions associated with central level
crisis management processes and decision-making structures are generalisable within the

veterinary disease policy sector. This has been confirmed in interviews with key actors in

the policy domain and in official documentation.

Using more than one case ‘allows the researcher to avoid the all too familiar and
traditional pitfall of traditional, intensive single case studies’ (George and Bennett, 2004:
69-70). That i1s, single case studies do not allow for wider lessons to be drawn from the
study. It is acknowledged, however, that single case studies have key advantages and that
the choice of the number of cases should only be guided by the research questions and

boundaries of a given study rather than any kind of methodological prejudices (see
Flyvbjerg, 2006).



In terms of pursuing the research questions of the thesis, in addition to building an
analytical framework, the study needs a reference point from which change within the
veterinary disease policy sector can be mapped. An entire chapter is devoted to the 2001
epidemic and 1s researched intensively by using interviews with key political and
bureaucratic actors, primary documentary data, and secondary sources. The case study
chapter provides a ‘thick’ narrative which, according to Flyvbjerg (2006: 237), is ‘a sign
that the study has uncovered a thick problematic’. Peattie (2001: 260) also argues that it is
important to pay attention to ‘the contextual and interpenetrating nature of forces’ when
summarising case studies. Case study designs are used where what is required is very
detailed in-depth understanding that is holistic, comprehensive and contextualised (Yin,
2008). In terms of this particular study, summarising the complex case of the 2001 foot
and mouth crisis would not only do harm to the context of the government’s response to
the crisis but also, in analytical terms, would make teasing out particular themes, from

which change will be mapped, an impracticable exercise.

The case studies can also be justified in terms of the fact that the 2001 and 2007 outbreaks
were managed by the same political administration. If policy and organisational change
rclies on experiential learning then a change of government may have adversely affected
such lesson-drawing processes. Before the 2001 foot and mouth crisis BSE was fresh in
the memory of policy-makers and approximately one year after the 1996 BSE crisis the
New Labour government took office in May 1997. In turn, it was New Labour that was
still in government during the foot and mouth crisis at the end of the first parliamentary
term 1n 2001 and was returned to be the government in May 2005. Thus, the same
political party was in government throughout the period covered by the case studies in this
thesis. Methodically, this avoids the problems that may have arisen due to a change in
government and associated changes in strategic political goals. To this end, wider lessons
can be drawn from the analysis of change and learning in the veterinary diseases policy
sector by considering the approaches taken to change by the same New Labour
government. Moreover, the permanence of the UK civil service is such that many
veterinary and policy experts, but not all, will be familiar with similar crisis management
experiences. This is reflected in the interview data. This means that past experiences will

contribute towards an ‘institutional memory’ in terms of what came before - especially if



those experiences were particularly damaging to the legitimacy of the organisation
responsible for a policy sector and if those experiences challenge the sustainability of the

existing policy and organisational frameworks.

In conceptual terms, this research agenda benefits from the prior development of
conceptual and analytical themes to guide data collection and analysis (Yin, 2008: 18).
What is more, a particular focus is required when analysing cases (George and Bennett,
2004: 70). The conceptual and theoretical propositions are developed in chapter 1 and 2 of
the thesis. This is where particular themes are teased out of the crisis management and
policy and organisational change literatures. These themes structure the analysis of the
2001 foot and mouth case study which is examined in chapter 3. The approach taken to
the study of the foot and mouth epidemic is not haphazard but explicitly articulated by the
deployment of systematic themes. This study, therefore, is not primarily concerned with
theory-building but seeks to deploy analytical themes which act as ‘blueprints’ in order to
explore the overarching research question (Yin, 2008: 33-34). This fits with what has been
categorised as a ‘disciplined configurative’ (Eckstein, 1975: 99-104; George and Bennett,
2004: 75) or ‘interpretive’ (Lijphart, 1971: 692) case study in that established theoretical
frameworks are used to explore and explain a particular case or a series of events. In

short, this means that the thesis is case orientated.

Crises are extreme events. The 2001 foot and mouth crisis is an extreme case in the sense
that it will have, for better or worse, strategic importance in relation to how the UK
government responds to a future veterinary disease-induced emergency. Eisenhardt (1989:
534-5335) supports the use of such case studies because it makes sense to choose cases such
as ‘extreme situations’ and ‘polar types’. Indeed crises test the responsiveness and
resilience capacities of government which usually challenge particular departments of state
(Boin et al., 2005). In this sense post-crisis dynamics cannot be generalised,
automatically, to other non-veterinary disease policy-making sectors. Hence, it is
important not to overstate the breadth of inference. Yet by analysing extremes this means
that lessons can be drawn from such extreme situations. This is because cases are not
only studies for their own ‘intrinsic significance’ (King et al., 1994: 15), rather, as long as

they are relevant to an overarching research question, case studies can be developed on an



‘instrumental’ (Stake, 19935: 16) basis so that they allow for more general principles about

phenomena to be derived.

In terms of addressing questions of ‘construct validity’ (George and Bennett, 2004: 42),
and given that the thesis seeks to understand the case of the veterinary disease policy
sector, the thesis respects the particular policy and institutional context of the case studies.
Second, it is important to define the particular concepts of policy and organisational
change. The use of definitions minimises the possibility that deciding on what constitutes
change is based on the impressions of the investigator and maximises the possibility of
identifying what actually occurred and what conditions genuinely reflected events in the
aftermath of the 2001 foot and mouth crisis. The integration of the themes identified
earlier in the thesis with the 2001 case study in chapter 3 can be taken to be the
classification of measures that match the concepts considered in the earlier theoretical
chapters (Yin, 2008: 41-42). Yet definitions in the social sciences are frequently subject to
debate and disagreement. As a result, researchers must use definitions with the particular
aims and scope of their research agenda in mind. In terms of definitions of policy and
organisational change, this thesis does not regard policy and organisational development as
entirely distinct because they are both subject to interlocking change processes (see
Baumgartner and Jones, 2002; Streeck and Thelen, 2005) - the organisation is the main
implementer of policy-orientated change. It is on this basis that policy and organisational
change can be defined as the adaptation in organisational and policy practices, procedures,
and processes. ‘Policy’ and ‘organisation’ are taken to be heuristics in order to facilitate

empirical enquiry (Kay, 2006: 59-60). It is the assessment of the nature and, accordingly,

the extent of adaptation that guides the analysis of post-crisis policy and organisational

change in this study.

The case study allows for the use of a range of data collection methods (Heclo, 1972: 94:
Eisenhardt, 1989: 534-335; Yin, 2008: 11). The unique strength of the case study is its
ability to deal with a full variety of evidence such as interviews with the persons involved
in the events and documents (Yin, 2008: 11). This forms the basis of triangulation.
Triangulation aims to view an object from more than one standpoint in order to provide

rescarchers and theorists with more comprehensive knowledge about the object (Tarrow,



2004: 179). In short, triangulation strategies aim to maximise accuracy and consistency by
ensuring that the evidence gathered is not unique. Thus, the next two sections provide an
overview of the two main methods of data collection used in this study: interviews and

documentary analysis.

Interviews

Semi-structured elite interviews represent a major research source for this study. Thirty
three recorded semi-structured interviews were conducted over a three month period (April
to June 2008) with key UK and European officials and elected representatives. The elected

representatives interviewed were members of the UK parliament and included former

Secretaries of State for MAFF and DEFRA, government and shadow
ministers/spokespersons, and a selection of members of the Environment and Agriculture
Select Committees. The elected representatives were contacted because of the relevance
of their current or past positions to the policy area of veterinary disease outbreaks. In
terms of the Select Committee members, they were contacted because of the

appropriateness of the questions that they raised in the Committee’s proceedings.

The officials interviewed were based in DEFRA, the Cabinet Office, the Scottish
Government, and the European Commission. The officials were identified from official

documentation, searches of the relevant websites, and snowballing. All officials were
contacted because of their policy responsibilities for crisis management, specifically for
veterinary-induced outbreaks before, during, and/or after the 2001 foot and mouth
epidemic. The list of interviewees and the reasons for contacting each respondent is
provided in Appendix One. All contributions made by officials were made anonymously
unless consent was secured - with the exception of one senior civil servant, Sir Brian
Bender (Permanent Secretary of MAFF and DEFRA 2000-2005), who was satisfied to be
quoted without anonymity. All of the civil servants interviewed were prepared to be

named in the Appendix and all of the elected representatives were happy to be quoted and

named in both the main body and the Appendix of the thesis.
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The process of identifying interviewees for this thesis was guided by the desire to obtain
insights into the experiences, and to access the expertise, of key actors in a particular
policy domain. It was not guided by a preoccupation with gaining fully standardised
responses between individuals. Focussing on qualitative depth and breadth will inevitably

trade off with reliability and comparability. However, the semi-structured interview, when
used correctly, ensures that there is enough comparability guaranteed in the subject matter
as well as allowing for a flexible approach. The exploratory nature of this study means
that strict methodological rigidities would constrain the contours of the analysis.
Inevitably, this would result in the exclusion of important data. In short, qualitative semi-

structured 1nterviews represent a significant source of information for this study.

The objective in all of the interviews was to gain ‘rich insights into people’s biographies,
experiences, opinions, values, aspirations, attitudes, and feelings’ (May, 2001: 120) in the
process of ‘data generation’ (Silverman, 1993: 91). Semi-structured interviews are the
most appropriate format for dealing with elite respondents (Fielding and Thomas, 2001:

124; Rossman and Rallis, 2003: 192; Burnham et al., 2004: 213). Elite respondents tend to

require a stimulating and active form of conversational interaction with the researcher. In
this light, semi-structured interviews allow the interviewer to probe, elaborate, and clarify
the issues raised. In addition, elite respondents can become frustrated by a rigid and
formulaic interview formats, mainly because the fully structured interview includes closed
questions which do not allow for much in the way of expression (Fielding and Thomas,
2001: 124). Elite respondents need to draw upon their experiences and, as a result, should
be given the breathing space to consider those experiences without tightly ring-fencing the
field of inquiry (Rossman and Rallis, 2003; Punch, 2005: 146). The semi-structured
interview format allows for comparable and specified questions to be asked and, at the
same time, gives the researcher the freedom to manoeuvre beyond the boundaries of an
analytical framework. The freedom afforded by semi-structured interviews enhances
‘within method’ (Denzen, 1989) triangulation by allowing for same issue to be explored
through different lines of questioning. This is an important pursuit because this research

aims to get respondents to talk as freely as possible so that new data can be generated on
the subject of the processes and results of post-crisis change. This gives the researcher the

opportunity to tease out further information from the respondents and pursue their 1deas,
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perceptions, and viewpoints. Any problems associated with interviewees being able to
recollect events that happened in the past did not pose any problems given the
contemporancousness of the study and that the 2001 crisis has had such important

implications for the governmental management of veterinary-induced outbreaks.

Furthermore, the interview questions were always posed in a neutral and non-leading
fashion (thus avoiding the possibility that the responses where in some way ‘shaped’ to fit
a pre-concelved theory — see de Vaus, 1996: 115). Seldon (1995: 126), drawing on his
experience of interviewing government officials and politicians, notes that ‘interviews can
be the kiss of death to objectivity’. Richards (1996: 200) also argues that interviews reveal
accounts of events that suit the personal, ideological, and political agendas of the

respondent. With reference to the present study, any risk associated with political leanings

or bureaucratic interests overwhelming the principles of objectivity have been minimised
due to the sheer range of individuals who agreed to participate in the research process.
Extensive comparison with government, non-governmental, and parliamentary documents
and cross-referencing of the interview data has limited overt subjectivity. Richards (1996:
204) also argues that interviews cannot be relied upon to provide a complete account of a
particular event or a series of developments. On this basis, interview data must be used in
conjunction with other sources and research strategies in order to complement or

supplement each other according to varying dynamics — thus bolstering what Denzin

(1989) describes as ‘between method’ triangulation.

Yet, emphasising the combination of different methods should not deviate from the worth
and necessary utility of the interview component in itself. In terms of the utility of the
Interviews, it is difficult to see how the scope and breadth of this study could have been
maintained without talking to a variety of key actors. It is unlikely that the extent of policy
and organisational change in the aftermath of the 2001 foot and mouth epidemic could
have been evaluated in any meaningful way without the contributions made by the relevant
Secretaries of State and ministers, shadow ministers, key civil servants, and other
politicians (such as Select Committee members) who agreed to be interviewed. As a
result, the need for this study was reinforced because there were clear gaps in knowledge

about whether the UK government’s commitment to change has been manifest since 2001.
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Additionally, the completed empirical work on studying the nature of post-crisis change

serves a wider purpose - to facilitate a wider understanding of policy and organisational

dynamics in the aftermath of a crisis.

Documentary Materials

The thesis also includes a wealth of primary documentary data. Documents play an
explicit role in any collection plan and are likely to be relevant for every case study topic
(Yin, 2008: 101-102). Although many official documentary sources are drawn upon in
the study (including DEFRA annual reports and contingency planning documents), the
reports that were of most use for the analytical direction of the thesis were the independent
‘Lessons to be Learned’ inquiry report (HC-888, 2002) into the 2001 foot and mouth
epidemic and the independent review of the ‘Lessons Learned’ in light of the experience of
the 2007 outbreaks (HC-312, 2008) (and the accompanied interview notes with politicians,
officials, and industry stakeholders published as evidence alongside the review). The
official record of UK parliamentary proceedings (Hansard) is also used in the thesis -
particularly the proceedings of the Environment and Agriculture Select Committees 2001-
02. The research also benefits from the successful application for information under the

Freedom of Information Act 2000. This Act allows UK residents to seek specific

information from public bodies and is now a popular way for researchers to access primary
data (Pierce, 2008: 103-104).

The literatures on research methods acknowledge the shortfalls in the reliability and
validity of documentary materials in terms of the potential for bias in terms of the
researcher’s approach and agendas of the publisher (George and Bennett, 2004: 99-103;
Yin, 2008: 101-104). Caution should thus be used when deducing meanings or ‘truths’
from documents. Indeed documentary sources must have a limited worth in explaining the
intricacies of the policy process and, as noted above, this is where interviews have an
important function. Yet the documentary materials drawn upon in this study have
significant value. First, the study relies on independent inquiries to give a perspective on

aspects of policy and organisational change. Crucially, the 2008 Anderson Review of the
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veterinary disease control policy sector published, alongside the main report, proceedings
and minutes from interviews with actors such as DEFRA officials, Cabinet Office
officials, politicians, and industry representatives. By way of supplementing the many
interviews conducted by the author, the Anderson Review triangulates the claims of

politicians and officials by giving a more rounded perspective on the extent of policy and

organisational changes.

Thesis Structure and Outline

The thesis is divided into two main parts. Part I includes the analytical framework and

case study analysis. Chapter 1 provides an overview of the crisis management literature.

An examination of the different crisis management stages, themes, and perspectives allow
for the development of the research questions, and provides direction, for the thesis. The
chapter includes a discussion of the approaches and definitions of crisis management and
an examination of the multiple crisis management issues and debates structured around
pre-crisis planning and prevention, crisis management decision-making, and post-crisis
management. The final theme examined in chapter 1 acts as a precursor to chapter 2 in that
it considers the dynamics and issues associated with post-crisis change and learning.

Overall, chapter 1 provides signposts and key questions that emerge from the review of the

crisis management literature and serves to structure the analysis in subsequent chapters of
the thesis.

Chapter 2 complements the first chapter by reviewing the organisational and policy aspects

to change and learning. Where possible, connections are made with the post-crisis change
and non-crisis policy and organisational change literatures. The chapter includes an
examination of the organisational learning and cultural change literatures as well as the
literature on governmental agenda and ideational shifts. The chapter also considers the
dynamics of Europeanisation as a precipitant of change. Europeanisation is included in the

analytical framework because the veterinary disease policy sector is heavily legislated for

at the EU level. This means that studies analysing central-level change to an area that has

been subject to European integration must also consider the supranational forces for policy
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change. In short, chapter 2 completes the analytical framework by providing signposts and

developing further questions for empirical analysis.

Chapter 3 is informed by interviews and primary documentary materials in order to ‘tell
the story’ of the 2001 foot and mouth epidemic. It provides a structured and detailed
narrative and analysis of the 2001 foot and mouth crisis. The themes examined In
chapters 1 and 2 are integrated with the foot and mouth case study. In empirical terms,

chapter 3 is a key reference point for the subsequent chapters as this is where the initial

policy and organisational conditions for change are mapped.

Part II of the thesis includes the research findings from the interviews and documentary

analysis based on the themes and questions raised in chapters 1 to 3. Before the findings

are presented, however, overviews of the 2007 foot and mouth and avian influenza
outbreaks are provided in the introduction to Part II of the thesis. The overviews are
provided at this juncture because the 2007 cases are intertwined within a substantial part of
the interview data. The officials and politicians interviewed frequently use the 2007
episodes as comparators in order to make judgements about post-crisis change based on
the 2001 foot and mouth crisis. In structural terms, therefore, it makes sense to provide
some background to the cases before they are considered in the findings chapters. The

findings chapters are also split into the policy-orientated and organisational aspects to

change for reasons of analytical clarity.

Chapter 4 presents findings that concern the main policy themes derived from chapters 1
and 2. The chapter includes the regulatory aspects to change, under Europeanisation
processes, and changes to contingency planning, stakeholder engagement, the role of

scientific expertise, communications, and information and data management. Under each
section of the chapter 1s a summary of the research findings which considers the nature and

extent of post-crisis change. Chapter 4 concludes by revisiting further post-crisis themes

such as the role of inquiries and the politics of crisis management.

Similarly, chapter 5 presents findings that concern the main organisational themes derived

from chapters 1 and 2. The chapter includes organisational learning, cultural change,
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politico-bureaucratic coordination, organisational changes, and multi-level UK

governance. The chapter also provides summaries of the research findings under each
section in order to make a judgement regarding the nature of organisational change in the

veterinary disease policy sector.

Chapter 6 takes a more evaluative stance and considers the ‘big picture’ of change since
the 2001 foot and mouth crisis. Chapter 6 provides more interview data and revisits some
of the literatures detailed in chapters 1 and 2 and, in light of the findings in chapters 4 and
5, pulls key themes together in order to address the issues surrounding current

categorisations of post-crisis change. It will be clear throughout the thesis that the

interview and documentary data are logically structured around the issues raised in

chapters 1 and 2.

Conclusion

The purpose of this thesis is to analyse the nature, dynamics, and extent of post-crisis
change and understand the case of British government policy-making for veterinary
disease-induced outbreaks. Over the next three chapters an analytical framework, based
upon a combination of crisis management, policy, and organisational change literatures, 1s
developed for the study of post-crisis change. The questions that emerge from the analysis

in chapters 1 and 2 are of interest to public policy and crisis management scholars alike

because they point to common themes that connect their respective fields. From this
perspective, the creation of the framework and building research questions can be regarded

as worthwhile 1n itself. When connections are made between the literatures on crisis
management and non-crisis policy and organisational change, new research avenues are
opened up for the benefit of public policy and crisis management researchers. As noted
earlier, chapter 1 begins by introducing the definitions and research themes of crisis
management which will be explored later in the thesis. In later chapters and sections, the

application of the research themes to the case of veterinary disease management allows for

the presentation of new findings about British crisis management for veterinary disease-

induced outbreaks and the nature of post-crisis change.
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PART I: Literature Reviews and Case Study Analysis

The next three chapters construct the analytical framework for the thesis and provide an
analysis of the 2001 foot and mouth crisis. Chapter 1 develops specific research questions
that emerge from the crisis management literature. Chapter 2 finalises the analytical
framework by making connections between crisis and the organisational and policy change
and learning literatures. The chapter also includes an exploration of key precipitants of
change and the development of further key research questions. The questions developed
in chapters 1 and 2 will be threaded through the subsequent chapters and structure the
empirical analysis of the thesis. Chapter 3, guided by the research themes in chapters 1
and 2, presents a detailed narrative and analysis of the foot and mouth crisis. The chapter

acts as the main reference point for charting and studying the nature post-crisis policy and

organisational change.
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Chapter 1

The Crisis Management Literature: Key Analytical Themes

Introduction

In terms of building an analytical framework, the purpose of this chapter is to identify key
themes in the crisis management literature that will be of importance for posing the
research question of the thesis. As stated in the introduction, the core endeavour of this
study is to understand the processes, and present empirical findings, of organisational and
policy change dynamics after a ‘crisis’. The ‘crisis’ element to change is, therefore, of
analytical importance. The crisis aspect to change and adaptation is a growing but under-
researched area in the public policy and administration literatures (Stern, 1997; Boin et al.,

2005; Boin et al., 2008). Crises allow for the exploration of the extent of change after a

period of disruption and disorder. The managerial activities associated with crisis
management or policy-making for crisis management presents policy-makers with
complex challenges. The reason for this is that crises call for non-routine policy activities.
In the aftermath of the implementation of such non-routine policy activities, existing
standard operating procedures, policy frameworks, the configuration of institutions or,
more rarely, policy paradigms can be reformed and rejuvenated. However, this may not
always be the case because bureaucratic mindsets, and the wider externalities of political,

economic, and social circumstances, may be such that change does not take place or is

even resisted.

The crisis management literature, in a similar vein to many studies that are concerned with
mapping out the policy process, often follows a stagist approach. This approach takes the
form of engaging sequentially with the intricacies and debates surrounding pre-crisis
management all the way through to how to resolve crises and learn from them. However,
as noted in the introduction to this thesis, the realities of crisis management are such that

they do not always follow a step by step or ‘instruction manual-like’ process. At face
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value the stages approach portrays the crisis management process as a logical and
sequential process or 1s akin to a ‘policy cycle’ (Howlett and Ramesh, 2003). This thesis
does not make such an assumption. Crisis management stages are fused, interconnected
and interlinked. Indeed the processes of pre-crisis planning, decision-making, and change
can be non-linear, interwoven, and mutually dependent (Boin et al., 2005; 2008; Drennan
and McConnell, 2007). Nonetheless, it is for reasons of analytical clarity that this chapter
presents the key stages of crisis management in terms of pre-crisis, crisis decision-making,
and the crisis aftermath. The latter stage of post-crisis management will act as a
springboard for chapter 2 which analyses the different perspectives on organisational and
policy change. In short, this chapter identifies analytical issues in relation to the pre- and

post-crisis management stages. These issues help to structure the case study analysis and

findings in later chapters.

Before a review of the literature is provided around the aforementioned stages, the chapter
provides an overview of the key approaches to studying and defining crises. It will

explore the definitions and approaches of crises and crisis studies.

Approaches and Definitions

In terms of the key approaches to crisis studies, Hermann (1989: 359, see also Hermann

1972, 1988) suggests three kinds: systemic (in which the stability of the international order

1S seen as at risk; see also McClelland, 1972), actor-confrontation (two or more actors
engaged in conflictual communication and crisis bargaining; see also Williams, 1976;
Lebow, 1981; Richardson, 1994), and decision-making (focuses on processes within state
contexts; see also Rosenthal and Kouzmin, 1997; Stern, 2003). Yet, a fourth approach, that
of the political symbolic approach to crisis studies, has been on the crisis management
research scene for some time (sece Lasswell, 1948; Edelman, 1988; ‘t Hart, 1993; Bryder,
1998). Although this thesis will touch on several approaches to the study of crisis, this
study 1s primarily grounded in the decision-making mode of crisis management study. This
mode, in the political context, assumes that policy-makers are responsible and are the ones

ultimately held to account for coping with a given problem.
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Crises lead to uncertainty with regards to how policy-makers will respond to unfolding
events and to how future risks are managed. Clarke (1999: 10-11) argues that uncertainty
is a time in which a particular set of social circumstances threaten the ordinary state of
affairs. March and Simon (1993: 137) also specify that uncertainty is when °‘the
consequences of each alternative belong to a subset of all possible consequences, but...the
decision-maker cannot assign definite probabilities to the occurrence of particular
consequences’. Risk, by contrast, 1S when there is ‘accurate knowledge of a probability
distribution of the consequences that will follow on each alternative’ (March and Simon,
1993: 137). Put differently, but perhaps more directly, Clarke (1999: 11) contends that
risk 1s when you know the possible range of things that may happen following a choice;
uncertainty is when you do not. It is often the case that policy-makers will seek to
transform uncertainty into risk (Hogwood and Gunn, 1984: 178-183; Clarke, 1999: 11;
Boin et al., 2005: 24). The crisis management literature suggests that the drive behind this
transformation is the desire by policy-makers and organisations to control uncertainties.
This is with the aim of encouraging a process of rationalisation. Indeed, a rational-
scientific approach to identifying contingencies inevitably leads to the ‘normalization of
risks’ (Boin et al., 2005: 24) — leading to a calculated sense of security. By carrying out
risk assessments, mapping out any possible pathways to failure, and assigning a quantified

risk factor to each scenario, risk may be widely accepted as normal (Boin et al., 2005: 24).

Rosenthal et al. (1989: 10) argue that crises should be defined as:

A serious threat to the basic structures or the fundamental values and norms of a

social system, which - under time pressure and highly uncertain circumstances -
necessitates making critical decisions.

This definition of a crisis has been popular in crisis research (Rosenthal et al., 2001; Boin,
2005). Yet Boin (2005: 161) argues that this definition is overshadowed by regarding
crises as ‘elite constructions’. In other words, it will be authorities or those with a
democratic or burecaucratic mandate to ascertain the extent to which an obstruction or
disruption has occurred. In western democracies electoral support from the public can

justify a democratic mandate which allows political figures to make key judgements
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during crises (or in ‘normal’ periods for that matter). Furthermore, experts in the policy
field can have the indirect mandate to make judgements about the extent of obstructions or
disruptions because of their position in the bureaucracy. Such individuals can push
forward a policy learning process if their contributions are taken onboard by those in
political authority (Hall, 1993: 277). Thus, the roles of political figures and experts within
the bureaucracy are tied to the notions of ‘input and output legitimacy’ (Sckogstad, 2003:
956). Those in political authority have input and output legitimacy when individuals
believe that those who make decisions have the right to do so and that those decisions
‘meet social standards of acceptability and appropriateness’ (Sckogstad, 2003: 956).
Experts within the bureaucracy contribute to output legitimacy because they are tied into
the process of decision-making. The fact that they are locked-in to decision-making

processes means that experts have a mandate, and a political responsibility, to make

judgements. The role of experts in crisis management decision-making will be revisited

later in this chapter.

Universal definitions cannot address (and encompass) the direction and implications of all
research questions (Mitroff et al., 2004: 176). For the analytical direction of this thesis a
crisis can be viewed, therefore, as a period of discontinuity in which unexpected and
undesired events call for government readiness and swift decision-making capacities. This
departure from normalcy creates conditions of high uncertainty and poses real challenges
to how policy-makers draw lessons, and manage change. ‘Crises’ can be defined,
therefore, as episodic breakdowns of familiar or existing symbolic frameworks that
legitimate the pre-existing socio-political order (‘t Hart, 1993; Boin et al., 2008). This
means that a crisis is a period of discontinuity and can be termed as a phase of disorder.
Policy stakeholders suddenly consider routines and outcomes that used to be satisfactory
as unacceptable or inappropriate. The discrepancies that arise between expectations and
system performance lead to an erosion of the legitimacy of existing policy frameworks.
On this basis, a crisis is a period of intensity that calls for government readiness and swift

decision-making capacities (Keown-McMullan, 1997: 9: Boin, 2004: 197: Boin, 2005:
162).
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The key point to be made in this section of the chapter is that no crisis 1s the same.
Degrees of uncertainty vary considerably depending of the context of the crisis. Scholars
have recognised this and have sought to use crisis typologies in order to guide and ring-
fence the scope of their studies (Gundel, 2005). For example, crises have been categorised
as sudden (Farazmand, 2001: 2; McConnell, 2003: 394-395), creeping (Rosenthal et al.,
1989: 27: Booth, 1993: 56; McConnell, 2003: 394-395), natural, man-made fast-burning,
unexpected (Richardson, 1994), accidental (Smith, 1990: 265), cathartic, slow-burning,
long-shadow (‘¢ Hart and Boin, 2001: 32-35), informational, criminal, fiscal,
environmental, political (Mitroff, et al., 1988: 83-107), ill-structured messes (Mitroff et
al., 2004:175), modern (Boin and Lagadec, 2000: 139; Rosenthal, Boin and Comfort,
2001; 11-12; Stern and Sundelius, 2002: 80; Boin and ‘t Hart, 2003: 545), trans-boundary
(Rosenthal, 1998; ‘t Hart and Boin, 2001), and international (McConnell and Drennan,
2006: 211-212). Crises, therefore, manifest themselves in different ways and appear in
several guises (Farazmand, 2001: 2). Some are long-term processes of deterioration and
escalate rapidly; some have their origins in the past while others are created either by
chance or due to the risks posed by a particular environment. Although it 1s
understandable that scholars categorise crises in order to frame the direction of their

analysis, uncertainty, threats, ambiguity and risk are inherent characteristics of crisis

decision-making.

Crisis analysts are now coming to terms with describing crisis as a process (Quarantelli,
1995; Perry and Lindell, 2003; Rosenthal, 2003). This may make it difficult to give a
proper label to crises at any given time (Rosenthal, 2003: 132). The process aspect could

be considered as a linkage between three inter-related dimensions — ‘the characteristics of
the phenomena, the conditions that lead to them, and the consequences that result’
(Quarantelli, 1995: 225). This dynamic view of crisis is a convincing one since the logic
behind this is that crises take into account circular movements between causes and effects
and circular movements between the stages in the process of a crisis. Viewing crisis in

such a way is a step removed from the temptation to demarcate clearly a start and end

point. This point is recognised by ‘t Hart and Boin (2003: 545-546):

Crises are dynamic and chaotic processes, not discrete events sequenced neatly
on a linear time scale. A crisis may smolder, flare up, wind down, flare up again,
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depending as much on the pattern of physical events as on the framing and
interpretation of these events by the mass media, politics, and the general public.
The scope of the crisis may expand and contract depending on which themes and
issues command attention at different points in time.

Viewing policy and decision-making as a process is long-standing. A key reason for this
is that it is not always easy to distinguish when a policy terminates (Hogwood and Gunn,
1984: 241-260). In policy analysis it is important to remember that policies are not always
innovative phenomena that can be easily demarcated from policy succession. In relation to
crisis management the crisis process may be fuelled by feedback that flows from sense-
making processes (Weick, 1993) - some may perceive a crisis as formally terminated but it
may only be beginning for some. Perceived degrees of uncertainty, threat and urgency
may change at any given time and, in turn, the identity of a crisis may change over time.
For example, a regional or national crisis may become a trans-national crisis or a crisis
becomes a disaster (see for example, Keown-McMullan, 1997; Quarantelli, 1998; Shaluf et

al., 2003; Perry and Quarantelli, 2005).

Crisis and Disaster

In continuing the theme of the labelling of crisis situations, the terms ‘crisis’ and ‘disaster’
are often mixed up and are frequently used synonymously by politicians, journalists,
practitioners and scholars. Perhaps this is because they essentially stem from ‘the branches
of the same tree’ (Boin, 2005b: 281). In a similar vein to crisis, no definition of disaster
has been agreed upon in the literature (Hood and Jackson, 1992; Quarantelli, 1998; Perry
and Quarantelli, 2005). Alexander (2005: 26) has described disaster research as being
embedded in a ‘definitional minefield’. Analyses have ranged from explaining disasters as
the collapse of cultural protections (Carr, 1932), unique events (Rubin and Popkin, 1990),
a form of collective stress (Barton, 1963; 1969), systemic events, and a form of a social
catalyst (Kreps, 1998). What 1s more, the explanations and definitions given by Henry
Quarantelli (1998) in his first symposium What is a Disaster: Perspectives on the

Question are varied. The underpinning theme that permeates the symposium is that the

authors define disaster as something that is a social construct. In Quarantelli’s (2005)

second symposium (co-edited with Ronald Perry), there is an attempt to move the debate
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forward. Although there is a high degree of academic rigour displayed, it is fair to say that
a cohesive understanding and encapsulation of how actors should understand disaster
situations is still long way off. Indeed Jigyasu (2005: 49) asks the question: ‘Disaster:
Reality or Construct?’ Disasters are not defined by fixed events and are liable to change.
This resonates with the contention of Alexander (2005: 26) who suggests that ‘models and
interpretations of disaster abound, but the phenomenon is so multi-faceted that a general

theory of explanatory power is unlikely to be ever formulated’.

Disaster management research differs in emphasis from public policy and administration-
related crisis management approaches. This is due to the fact that disasters tend to be
natural events which lead to large-scale damage to human life, damage to the physical
environment and have vast economic and social costs. There is a considerable body of
literature that has focused on the impact that physical (sometimes expressed as
environmental) disasters have had on human activities (Comfort et al., 1999; Alexander,
2000; Steinberg, 2000). Indeed, human vulnerabilities have been an important defining
factor in the classification of an event as a disaster (Comfort et al., 1999: 39; Smith, 2005).
Again, however, there is an analytical grey area between what constitutes a crisis or
disaster due to shifting identities and contextual change. For example, analyses have
described a shift from accident to disasters (Rijma and van Duin, 2001) and from crises to
disasters (Davies and Walters, 1998; Boin, 2005). As a case in point, the terrorist
atrocities of September 11" 2001 elucidated the interpretive fuzziness between
conceptions of crisis and disaster. Rosenthal (2003) describes such events as a crisis
whereas Boin (2005: 164) notes that acts of terrorism should come under a widened
disaster category. The definition(s) applied to analyses seem to be dependent on the

discipline using the term and the aims of the researcher because ‘actors create a definition

with different ends in mind’ (Perry, 1998: 214).

From this standpoint it 1s sufficient to argue that conceptualising crisis is not an easy
matter. Crisis events are seen as featuring severe threat, a high degree of uncertainty, the
need for prompt (urgent), critical and probable irreversible policy decisions (Kouzmin and
Jarman, 2004; Boin et al., 2005). Extensive case studies have been carried out examining

technological mishaps (Perrow, 1984); political crises and terrorism (Boin et al., 2005;
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Rosenthal, 2003); and public sector crises (Bovens and ‘t Hart, 1996; Gray and °t Hart,
1998). The forces of subjectivity mean that authors categorise crises in different ways.
This makes it difficult to come up with an agreed definition of crisis. To this end, studies

adopt their own variation that acts as an analytical lens which reflects the overall ambitions
and direction of studies (Mitroff et al., 2004: 176).

Crisis Management and Symbolic Politics

It was suggested earlier in this chapter that the politico-symbolic approach to crisis studies
has shed light on the manipulation of symbols and political language as a regular feature of
crisis decision-making. This has become an important part of the crisis management
literature in recent times. Governments often make use of rhetorical devices during crisis
periods to legitimise their authority and communicate to the masses that something is
being done to manage uncertainty. For example, Clarke (1999) discusses the symbolic
nature of crisis contingency planning by the use of ‘fantasy documents’. It is the
contention that governmental documents that attempt to tame crises or disasters are ‘little
more than vague hopes for remote futures and have virtually no known connection with

human capacity or will’ (Clarke, 1999: 16). As Murray Edelman (1977: 49) notes,

Every administration finds it politically useful to claim that its ... policies are
working ... There is, accordingly, a systematic deflation in governmental
rhetoric of the developments that call attention to unequal distribution to goods
or services and a systematic inflation of the forms of threat that legitimize and
expand authority. The latter are defined as crises the former as problems. As
crises recur and problems persist, so does a governmental dramaturgy of coping.

Indeed ‘t Hart (1993: 37) argues that scholars and practitioners should bear in mind that
the instrumentalist or managerial orientation in crisis research is not altogether
unproblematic. ‘t Hart argues that the paradigms that emphasise control constrain the
scope of crisis management research. That is not to say that symbolic aspects should be

given preferential treatment 1n crisis studies but only that they should be accommodated in

crisis research given that crises are defined and manipulated by multiple stakeholders, such
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as interest groups, within and outside governmental circles (Rosenthal et al., 1991; ‘t Hart,
1993).

From a politico-symbolic perspective, framing is an important aspect to symbolic politics
and crisis management decision-making. How a situation is framed will either enable or
impair the articulation of demands and the formulation of public policies. The politics of
framing transcends multiple disciplines in the social sciences (Goffman, 1974; March and
Olsen, 1989; Rein and Schén, 1991; Schon and Rein, 1994; Jachtenfuchs, 1996). Rein and
Schon (1991: 263) regard framing as ‘a way of selecting, organizing, interpreting, and
making sense of a complex reality so as to provide guideposts for knowing analysing,
persuading and acting’. Jachtenfuchs (1996: 5) also defines a frame is a perspective from

which an amorphous, ill-defined problematic situation can be made sense of and acted

upon.

In this respect, labelling social conditions as a crisis is in itself a major communicative act
with potentially far-reaching political consequences. Framing something as a disaster,
crisis, threat, risk, hazard, accident, tragedy or incident may convey differing connotations
in relation to the differing assessments of the situation and the allocation of blame. For
example, the word ‘accident’ implies a lack of culpability as the unfortunate event(s) may
have been unavoidable. Therefore, framing may squeeze or provide a policy-maker with
room for manoeuvre in relation to what subsequent action should be taken. As Albaek
(2001: 454) notes, in his study of the HIV crisis, ‘the naming and framing of something as
a crisis may generate the political momentum for a specific issue definition or policy
proposal’. Issues that are perceived by societal actors as a threat, a crisis, or are in some

other way related to security, demand to be handled with greater force, gravity and haste
than other 1ssues (Keeler, 1993).

Ritualistic Behaviours

In developing the symbolic approach to crisis studies, a key aspect to emerge from the

debates on symbolic politics is the utilisation of ritualistic behaviours in crisis management
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(‘t Hart, 1993: 42-44; Boin et al., 2005, 84-86). Rituals are often repetitive and enacted
during or after a crisis situation (‘t Hart, 1993: 42-43). An example of this 1s when
political leaders visit sites of crisis and disaster as in the case of when US President
George W Bush visited ground zero in the aftermath of the terrorist atrocities of September
11" 2001. Official investigations or inquiries also fulfil a similar symbolic function since
‘ritualised and seemingly dispassionate inquiries reinvigorate the belief in the rational
procedures of government’ (Boin et al., 2005: 86). It may be the case that aspects of the
lessons emanating from inquiries are symbolic, or even ritualistic, in order to provide
reassurance and purification by showing the public that every possible effort was being

made to get at the root of the problem (‘t Hart, 1993: 43). A more traditional, but equally

important, part of the crisis management discipline is to do with legitimacy.

The Legitimacy Aspects of Crisis Management

Conceptions of crisis become complicated further when some analyses broaden out the
term to encapsulate periods of disorder or change in political, economic, or social systems.
The term is routinely used to describe paradigm shattering periods in science (Kuhn,
1962), capitalist legitimation periods (Habermas, 1975), and punctuated equilibrium after
periods of relative policy stability (Baumgartner and Jones, 1993). Jiirgen Habermas
(1975) provides a view of crisis in relation to the development of crisis in economic

systems. Habermas asserts that a so-called ‘rationality crisis’ occurs when economic

decision-makers can no longer manage economic growth. This will lead to a crisis of
rationality or a ‘legitimacy crisis’. This means that followers withdraw their loyalty to

decision-makers and their belief in leadership, social order and traditional beliefs and
values. They question the state of social structures and institutional structures (see also
O’Connor, 1987). Streeck and Thelen (2005: 13) also argue that a regime (i.e. those
institutions that govern social order) is ‘legitimate in the sense and to the extent that the
expectations 1t represents are enforced by the society in which it is embedded’. This
means that regimes involve rule makers and rule takers whereby the former set and change

the rules with which the latter are expected to comply and adhere. A lack of adherence
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opens up the potential that the masses become ungovernable and, as a result, the avoidance

of social conflict 1s difficult.

This legitimacy aspect to crisis may also be developed by picturing legitimacy in terms of
policy monopoly (Redford, 1969; Baumgartner and Jones, 1993). Political legitimacy is
secured as long as no publicly disclosed problems create widespread demands for
improvement, accountability, or reorganisation in the policy area. Indeed, some scholars
argue that policy stability is greatly enhanced by the fact that all subsystems tend to
construct policy monopolies in which the approach to a subject is fixed. This is the
conceptual basis for policy change as ‘punctuated equilibria’. Punctuated equilibrium will
be revisited in chapter 2 but, for the purposes of the present discussion of legitimacy,

Baumgartner and Jones (1993: 1) note that punctuated equilibrium can be described as:

The emergence and recession of policy issues from the public agenda. During
periods when issues emerge, new institutional structures are often created that

remain in place for decades, structuring participation and creating the illusion of
equilibrium’.

This means that normal and atypical policy dynamics are linked together to bring about an
overall pattern of policy change — change occurs as an ‘irregular, stepped function in
which relatively long periods of policy stability are interspersed with long periods of
policy stability and substantial change’ (Howlett and Ramesh, 2003: 238). The
competence of the state as the ‘guardians of security’ is called into question and,
consequently, ‘crises should be viewed as dynamic forces in ongoing, dynamic processes

of legitimization, de-legitimization and re-legitimization’ (‘t Hart, 1993: 40).

In moving the crisis management analytical themes forward, it is important that, before a
detailed analysis of policy change is provided in chapter 2, we acknowledge the themes
relating to ‘change from’ and ‘change to’. If policy changes are supposed to feed into
crisis planning and decision-making efforts then there must be consideration for the pre-
change stages. This body of literature is very important for the analysis of post-crisis

change in the thesis. The themes below will structure the analysis and presentation of the

empirical data.
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Pre-Crisis Management Themes: Contingency Planning and Prevention

In order for issues relating to the threats and sustainability of existing policy areas to be
minimised, crisis managers must consider preparing for and preventing crises. It is

possible that threats may develop into crises, therefore, planning for crises is also at the

heart of crisis management.

Crisis preparedness activities should always be high on the institutional and policy agendas
(Carrel, 2000; Boin and ‘t Hart, 2003; Boin et al., 2005). However, in political terms,
crisis prevention and preparedness draw little political credit and minimal media attention
since they are non-events. At the same time, it is dangerous, in electoral terms, if policy-
makers believe that societal actors do not care about pre-crisis planning arrangements.
Crisis planning is about forward thinking and preparedness for all eventualities. Policy-
makers will want to show that they are prepared for any crisis and that they will take
appropriate measures to maintain public safety. If this fails to occur then this could have

negative implications for public confidence in the competence of government. McConnell
and Drennan (2006: 59) note that:

The key task for policy-makers and crisis managers is to 1nstitutionalise

procedures and create cultural climates which develop capacities to cope with
whatever extra-ordinary threats come their way.

Further, planning for crises avoids any potential accusations that political leaders are being
complacent (Boin et al., 2005: 82). A strategy to institutionalise procedures, and to

develop crisis preparedness capacities, is, therefore, via contingency planning.

Contingency Planning

Public authorities seek to quell uncertainty by simply showing that they ‘have a plan’
(McConnell and Drennan, 2006: 64). Yet, there are several broad rules that could be put
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in place by policy-makers in the pre-crisis phase (OECD, 2003; Perry and Lindell, 2003).
These range from encouraging flexibility in policy responses to crisis to promoting inter-
organisational coordination to having the capabilities to adapt to ongoing processes in the
light of new circumstances. In this pre-crisis phase, crisis managers will more often than
not seek to synergise their crisis management activities. This is akin to Pauchant and
Mitroff’s (1992) argument that organisations are multi-layered or ‘onion like’ whereby
each layer forms part of the whole such as human actors, technology, structure and
culture. This could be described as ‘joined-up’ approaches within the existing
organisation or indeed between organisations and agencies (see Kavanagh and Richards,
2001; Politt, 2003; Hood, 2005). It is often the case, however, that levels of preparedness

are contingent upon not just resources but organisational cultures (McConnell and
Drennan, 2006: 60).

Culture is of key importance to temporal and strategic decision-making — particularly of its
perceived ability to respond to a crisis event (Smith, 2006: 152). Thus whether an
organisation is ‘crisis-prone’ or ‘crisis-prepared’ (Mitroff et al., 1988) is highly dependent
on certain organisational factors. These factors are whether an organisation can serve to
precipitate a crisis by providing the environment within which such an event can be
resolved or whether a prevailing culture of stagnation and low preparedness constrains the
organisations ability to manage threats. In this context, crisis experiences in the ‘real

world” of contingency planning vary. The range of policy tools associated with

contingency planning varies from ‘hard’/formal laws to ‘soft’/informal conventions.
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Table 1.1: ‘Hard’ Laws to ‘Soft’ Conventions in Pre-crisis Planning.

LAWS TO CONVENTIONS | DESCRIPTION

Laws Binding obligations on organisations to develop contingency plans. For instance,

the EU requires member states to develop contingency plans for threats such as BSE,

foot and mouth disease, and avian influenza.

Policy Guidelines

Non-binding guidelines but are taken very seriously by political authorities. For

example, the World Health Organisation (WHQ) encourages all countries to have

plans in place to deal with outbreaks of pandemic influenza.

Codes and Protocols Usually in the form of written documents but are non-binding agreements with
regard to the practices to be followed. In addition to political institutions, these
agreements may exist between organisations. After the London bombings in July
2005 a protocol known as Access Overload Control was swiftly put in place which

shut down the mobile phone network to give priority to more important calls, such

as those to 999 or between emergency workers. While many people across the

capital struggled to get their calls to connect thanks to the sheer volume of traffic,

only authorised calls were allowed through at incident hotspots.

Conventions

This is concerned with what is expected of an organisation and its stakeholders.

Conventions in crisis management are not always written down in documents but are

more aptly described as habits, customs, or psychological contracts.

Source: McConnell and Drennan (2006: 62).

Table 1.1 shows the different tools that govern pre-crisis efforts. These tools, and the

general efficacy of pre-crisis management, can be tested in crisis simulations or exercises.

Training for Crises: Simulations and Exercises

The contingency planning process does not only involve policy-makers who sit in a
Whitehall office drafting contingency planning documents. The plans themselves often
draw upon the expertise and experiences of stakeholder groups who have a vested interest
in the way in which the government will respond to future incidents that require the
operationalisation of the written documents. The UK government is now in the habit of

sending plans out for consultation to the client groups and the public at large, which are

usually available via departmental websites or the UK resilience section of the Cabinet

31



Office website. After views are collected a final draft of the report will be written then
presented to Parliament.  This process has applied to contingency plans for areas
including animal disease outbreaks, public health issues (such as influenza), and for
terrorist attacks. Given the diversity of crises that can arise, it is important that planning
arrangements are not overly prescriptive — specific measures are required to deal with
certain threats. This means that although planning is generally about synergy (Drennan
and McConnell, 2007: 126), this should not be at the expense of the formulation of tailored

planning arrangements.

One way of ensuring a process of synergy, whilst maintaining specific measures and
specialised training for potential crises, is through the use of crisis training exercises and
simulations (‘t Hart, 1997; Carrell, 2000, Borodzicz and Haperen, 2002). Exercises,
involving the key actors who would be responsible for managing a given crisis, are used as
a means of placing checks and balances on the effectiveness and robustness of the existing
contingency planning documents and arrangements. They allow actors to draw lessons

from a scenario that is as close to the ‘real thing’ as possible.

Drennan and McConnell (2007: 137) note that although exercises and training are
essential, there are three main reasons why exercises might not always be the most
ctficient or effective ways to prepare for a crisis. First, the more that the exercise attempts
to reflect a real crisis situation, such as managing disease outbreaks, the more costly in
terms of money, time and staff resources it will be. Second, it should not be assumed that
exercises generate adjustments to policy practices and habitual behaviours. It may be the
case that the exercises are orchestrated in such a way that the post-scenario debriefs do not
pick up on certain performance gaps that have been covered over but would most likely be
exposed in a crisis situation. This orchestration may be linked to a lack of funding - a lack
of funding means that lesson drawing becomes difficult and may not allow for a collective
planning exercise. Third, crises do not always permit the execution of the pre-crisis
training efforts. No crisis is the same and different situations stimulate unforeseen

challenges due to unfolding threatening and chaotic circumstances.
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There are several types of exercises that policy-makers may oversee in the pre-crisis
planning phase. These include ‘tabletop exercises’ (case study-based or role play
scenarios), ‘simulations’ (control room or virtual reality simulations using computer
technologies), onsite ‘function exercises’ (hands-on approach on the ground involving
multiple actors and respective agencies who test an aspect of the plan), and ‘full-scale
exercises’ (the closest to the real crisis scenario as possible involving multiple actors and
includes the deployment of all major crisis management functions) (Drennan and

McConnell, 2007: 135). Yet it may be the case that some pre-crisis planning exercises

include a mixture of the aforementioned types.

Training exercises are necessary because they test contingency planning arrangements. In
reality, planning for crises can be described as ‘mission impossible’ (McConnell and
Drennan, 2006) due to such factors as a lack of resources, motivation, human error, and
the dynamics of the real crisis situation. This does not only apply to crisis simulations and
training exercises but to the general processes of pre-crisis planning. The wider pressures,

limitations, and challenges that face policy-makers can now be considered.

Wider Limitations or Challenges of Pre-Crisis Planning

Crises are low probability events. Policy-makers have other legitimate concerns other than

safety (Sagan, 1993). The low probability of crisis events may have implications for

organisational behaviours (Pauchant and Mitroff, 1988). Public sector agencies and
departments of state may not regard safety as a high priority (although they may do so in
rhetorical terms) (Boin, 2004: 166; Drennan and McConnell, 2007: 190). Organisations
may suffer from non-adaptive behaviours from bureaucratic politics (‘t Hart et al., 1993),
poor information gathering (Turner, 1976: 389-90) and cultural inertia (Smith, 1990).
Groupthink (Janis, 1982; ‘t Hart, 1994) can also contribute to poor crisis planning by
adopting an ‘it won’t happen to me’ frame of mind — a shared sense of invulnerability.

Correspondingly, in crisis situations the ways in which different types of motivational

biases — such as denial, wishful thinking and value conflict — can affect consequential

decisions is important for analysing complex events (Lebow, 1981: 101-119). These
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motivational forces may grossly distort information management and ethical judgement
and contribute to policy fiascos (Bovens and ‘t Hart, 1996) of various kinds. Clarke
(1999: 7) suggests that more functional approaches to crisis planning would be ‘when
actors have meaningful history to draw on and some reasonable, estimable probability that
their plans can actually accomplish their goals’. As a result, lesson learning from previous
experiences may enhance the formulation and, subsequently, the execution of contingency
planning strategies (Elliot and Smith, 1993). Brindstrém et al. (2004) explore the
‘historical analogy’ side of crisis management and generally maintain that concentrating

on past events impede upon forward thinking and may lead to a lack of awareness of

threats that may be creeping around the corner.

A further development in the pre-crisis planning literature is the acknowledgment that the
context of contingency planning is changing to accommodate internal failures in critical
Infrastructures. There is a growing literature on critical infrastructure that details the
complexity of modern systems and takes into account the inevitability of failures which
presents complex challenges for pre-crisis planning. The ‘inevitability of failure’ has been
documented in policy-orientated literatures (see Turner and Pidgeon, 1997; Bovens and ‘t
Hart, 1996; Boin, 2004; Boin and McConnell, 2007). The analysis of the inevitability of
failure (and why some policy programmes succeed) has come under the auspices of policy
pathologies (Hogwood and Peters, 1983), policy fiascos (Bovens and ‘t Hart, 1996) and
policy disasters (Gray and ‘t Hart, 1998). In terms of the organisational crisis literature, in
his classic Normal Accidents, Perrow (1984) illustrates the conception of complexity and

tight coupling. Organisational systems that are complexly interactive, such as nuclear

plants and aircraft, mean that small errors can interact in unforeseen ways and tight-

coupling will lead to the large failures cascading within the system. In other words, one

malfunction leads to another (Boin, 2004: 169).

Perrow (1984: 6) argues that ‘given the system characteristics, multiple and unexpected

Interactions, failures are inevitable’ and these failures constitute ‘normal accidents’. Yet,

given the risks associated with such technologies, this may encourage organisations to
Internalise a heightened degree of caution which permeates managerial activities. From an

optimistic standpoint, this may lead to the organisation becoming ‘crisis prepared’
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(Pauchant and Mitroff, 1988; Mitroff et al., 1993) through the formulation and execution
of safety programmes and preparatory strategies which may reflect the overall system

design of the organisation (see also, Pearson and Clair, 1998: 65).

In terms of the inevitability of failure, Turner and Pidgeon (1997: 151) make the case that
‘errors are only likely to develop into large-scale accidents or disasters if they occur in a
organisational decision hierarchy ... at which point they are likely to be magnified, and
compounded with other smaller errors’. This develops Turner’s (1978) argument that in a
rationally organised bureaucracy a combination of normal human errors and the normal
configuration of the bureaucracy are key ingredients for ‘normal’ crises to occur. Mitroff
et al. (1988: 286) concur with this analysis and suggest that an unstoppable systematic

logic of the industrial (or indeed modern) world make crises almost inevitable. The

interconnections of organisational and technical systems mean that crises could be
regarded as increasing vulnerability and potential for failure. Modern society 1s
characterised by the generation of risk and, in particular, by the deployment of high risk
technologies. Gow (2005: 1) uses the example of telecommunications in this context by
arguing that local accidents are more at risk of escalating into nationwide critical incidents
in advanced industrial societies. With the growth of trans-societal power, communication

networks and transportation, there are dangers of operational tight-coupling.

In a similar vein to the pre-crisis themes, the processes of post-crisis change will have
implications for future crisis management decision-making. Therefore, this body of

literature is very important for the analysis of post-crisis change in the thesis. The themes

below will structure the analysis and presentation of the empirical data.

Coping with Crises: The Decision-Making Themes and Challenges

The underpinning theme in crisis prevention and preparedness literature is that crises may
be challenging, unexpected, and complex and there is the requirement to employ stringent
strategles for crisis prevention. It is important to be better prepared in order to manage

future incidents in the future. But difficult managerial challenges are not confined to pre-
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crisis decision-making. Rather, the acute stage of crisis decision-making poses several,
often interlinked, challenges for policy-makers. This dimension of the crisis management
process has received the most attention in the crisis management literature - especially the

emergency and disaster management literatures (see Rosenthal et al., 2001; Perry and
Quarantelli, 2005).

From Centralised to Decentralised to Multi-Actor Responses

A large number of organisational actors, at different administrative levels, are likely to be
engaged 1n crisis situations (Allison, 1971; ‘t Hart et al, 1993). There is a well-documented
literature stemming from business management studies that analyse (conceptually and
empirically) the topic of organisational crises (see Perrow, 1984; Mitroff et al., 1988;
Weick, 1988; Shrivastava, 1993). In this context, institutional complexity generally has
both horizontal and vertical dimensions. The horizontal dimension concerns multiple
agencies at the same level of governance that may have a stake in the crisis problem at
hand. The vertical dimension of institutional complexity focuses on the potential
involvement of actors across levels of government. Many crises begin at the local level,
where an often uneven process of political-administrative escalation commences. For
example, crises provoked by acts of terrorism and natural/ industrial accidents often begin
In a specified geographic location and administrative jurisdiction before developing into

national or international arenas. For example, avian influenza was initially regarded as a

problem for Asian countries yet, due to the spread of the disease into the EU, there became

a need for supranational coordination and integration between the World Health

Organisation (WHO), the Food and Agriculture Organisation of the United Nations (FAQ)
and the World Organisation for Animal Health (OIE).

Correspondingly, crisis managers must wrestle with the organisation of crisis decision-
making. Centralisation 1s an enduring feature of most crises (Boin et al., 2005). ‘t Hart,
Rosenthal and Kouzmin (1993) discuss such an argument by revisiting the Centralization
Thesis of crisis management and analyse the government-centric nature of crisis

management studies. Although centralising decision-making to a small group of policy-
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makers may circumvent arduous decision-making, there may be times in a crisis when
decentralisation is encouraged (‘t Hart et al., 1993). The preference for centralised crisis
management activities departs from Quarantelli’s (1988) theory in that looser command
structures are needed to facilitate accurate information, which can be communicated
quickly. This represents a dilemma for crisis managers since this poses the following
question: who should be involved in responding to crises? Although crisis management

and policy responses to fiascos are seen to be the domain of policy-makers (Bovens and

"Hart, 1996), there may be a case for delegating strategic considerations to stakeholders
such as agencies, private organisations and the voluntary sector. Boin et al. (2003: 101) go
as far to say that crisis management is predominantly a local or bottom-up affair. In other
words, street-level bureaucrats (Lipsky, 1979) manage the emergency response and
regional, national and supranational authorities offer assistance but will only take over
overall control when ‘a disaster outpaces local capacity’ (Boin et al., 2003;: 101). The
realities of crisis management show, therefore, that crisis decision-making is more
complex (Rosenthal et al., 2001b; Boin et al., 2005) and can, for that reason, involve

multiple actors.

Multi-actor and multi-agency approaches to crisis management have a degree of
attractiveness for policy-makers (de Vroom, 2001). In multi-faceted, dynamic, and
complex crisis situations in ‘decentralising the crisis response’ (Boin et al., 2005: 54) to
networks of actors or actor constellations (de Vroom, 2001: 529) may increase legitimacy
through the participation, cooperation and coordination of actors between organisational
actors involved in the crisis management process. Consulting multiple actors, and
decentralising decision-making authority, thus stimulates a ‘culture of reliability’ (Perrow,
1994). This culture stems from the trading of expert advice (Gronvall, 2001) and by
requesting and delegating, rather than ordering’ (Quarantelli, 1988: 274). The responses
to the December 2004 tsunami crisis displayed much evidence of a multi-actor and multi-
agency approach to crisis recovery - there were several governments, aid agencies, non-
governmental organisations, volunteers and local actors involved the management of the
crisis. This interpretation of crisis decision-making echoes the key sentiments espoused in
organisational theory — that uncertainty means adhocracy and response flexibilities rather

than predictable bureaucratic norms (Haas et al., 1977; Bronner, 1982). This also echoes
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network governance scholarship in the sense that governance emphasises the roles of
alternative delivery systems (such as agencies). It also emphasises the loss of functions by
UK government to EU institutions, a shift towards new public management practices
(Hood, 1991), and clearer political control through sharper distinctions between politics
and administration (Rhodes, 1996: 666). Respectively, Boin and ‘t Hart’s (2003: 547)
study of public leadership and crisis show that responding to crises depends on many
people in many networks. Although leaders vary in their propensity to delegate when it
comes to critical decision-making (sce Hermann and Hagan, 1998), serious doubt now
exists regarding the mono-centric view of crisis decision-making. The empowerment of
agencies (and crisis centres), and authorities in multi-levels of government is becoming the
norm. However, although a multiplicity of actors may have a stake in the crisis decision-

making process, it may be the case that, in politico-bureaucratic terms, crises fuel and

foster different degrees of coordination and conflict.

Politico-Bureaucratic Coordination and Conflict

As a strategy to bridge the gap between government-centric and decentralised crisis
management activities, policy-makers frequently advocate a coordinated approach to crisis
management (Comfort et al., 1999: 43). There are, however, difficulties associated with
crisis management coordination. With regards to inter-organisational relations, cultural
and technological communication problems may foster coordination difficulties. This may
be combined with the fact that different organisations may entertain different notions of
the meaning and necessity of coordination. Bureaucratically, crisis situations do not
necessarily eliminate pre-existing tensions. Crises create conditions in which there are
pressures for cooperation and coordination, but they present risks which may induce
political and/or bureaucratic actors to engage in conflictual and/or defensive behaviours ~

making incompatible bureaucratic norms evermore present (Stern and Sundelius, 2002:

79) - thus exacerbating levels of conflict. Schneider (1992: 135) notes that crises ‘often
produce newly emergent norms that are, in varying degrees, incompatible with previously

existing bureaucratic policies and processes. This generates conflict, which, in turn,

affects the perceived success or failure of the governmental relief effort’.
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At the extreme, actors may compete forcefully in seeking credit for their contribution (and
denigrating the input of others) (Stern and Sundelius, 2002: 79). As a result, rationalistic
and tightly coordinated crisis policy-making and implementation may not necessarily
occur. There are also shades of administrative politics in crisis coordination since public
institutions ‘tend to be recalcitrant’ (Boin et al., 2005: 60). In other words, they are not
always devoid of parochial interests and are not always rational-instrumental machines
(Hood, 1976). In essence, therefore, organisational reshuffling may strengthen the
‘tendency of crisis decision-making units to engage in defensiveness moves for protecting
their territories’ (Smart and Vertinsky, 2006: 329). In addition, cooperative interactions
between ‘horizontal’ non-state policy networks can run into problems during
implementation stages because they may not be seen as legitimate by those affected by
their policies (de Vroom, 2001: 530) — particularly if their crisis policies require

authoritative or coercive actions.

A certain level of conflict may be conducive to effective crisis management and crises may
well be functional in several respects. Rosenthal et al. (1991: 225-227), in their analysis of
bureau-political competition and tension in crisis management, argue that there are three
main ways in which bureau-political rivalry can be functional. First, bureau-politics in
crisis management puts ‘crisis and crisis-relevant agencies to the test’. Agencies can be
judged according to their ability to manage inter-agency pressures. An example of this
would be the degree to which a public agency is willing to work with, and how it responds
to, help by an external agency (Rosenthal et al., 1991: 225). This might be when charity
relief operators (e.g. the Red Cross) rush to an area of devastation in the aftermath of a
national disaster which will mean that they will be working with the official government
relief agency (e.g. the US Federal Emergency Management Agency [FEMA]). Second,
single-mindedness, where quick administrative reactions are called for by the media and
politicians during crises, means that there 1s the potential for wider opinions to be brushed
aside in order for the public agency to maintain momentum in their response to a crisis.
Conversely, Rosenthal et al. (1991: 225) argue that although some circumstances require

that the process of collecting multiple opinions need to give way to prompt and critical
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decision-making, ‘crisis decision-making benefits from the competitive exchange of views

and the counter of agency interests put forward by the agencies at hand’.

In continuing this theme, it may be the case that competitive or conflictual activities
influence crisis policy positively in managed environments (Sabatier and Jenkins-Smith,
1993). Crises feature many interests and shifting coalitions but there may be functional
levels of concurrence in terms of shared understandings of the problem at hand of the best
ways to communicate (Rosenthal and Kouzmin, 1997: 282). Hence, what synthetic
organisations might have, when compared with more traditional and formalised
administrative responses to crises and adversity, 1s a basic consensus among key actors
regarding the state of affairs to be achieved. Third, bureau-politics may ‘open up’ the
process of crisis management. In terms of information processing, bureau-politics and the
competitive environment ‘provide the basis for fertile sources of information’ (Rosenthal
et al., 1991: 226) (see also the section on information and data management in the present
chapter). Administrative and/or political elites may be concerned that information
leakages will lead to the media abusing vital information — meaning that the flow of
information can be dysfunctional. On the other hand, the efficacy of the crisis
management response often depends on the active role of the media, which governments
will inevitably want to manage in times of crisis. An informed media can be effective in
communicating to society how the government’s response, and the crisis itself, are
unfolding. Nevertheless it is most likely that governments will open up information
channels to trusted sources. This 1s because the wider the information net is cast then the
more likely the public agency will be subject to societal scrutiny (Rosenthal et al., 1991:
227).

The Implementation of Decisions

A related issue is that crisis situations require precise and quick implementation of
decisions which can be a difficult task — especially in large organisations such as
governmental bureaucracies. The established policy analysis literature provides several

explanations as to why ‘perfect implementation’ may be unattainable in the real world of
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policy-making (Hogwood and Gunn, 1984: 198-206) — akin to the model of perfect
competition in economics (Hood, 1976: 6). In times of crisis the ‘holy grail’ of perfect
implementation could be even further away. Smart and Vertinsky (2006: 329) provide

solid reasons for this:

Difficulties in implementation [in crisis situations] seem rooted in three areas:
action units are not motivated to carry out the decision selected; noisy channels
of communication and inflexible procedures affecting coordination may delay

receipt of messages and timing of actions; and the action units may not
understand their orders.

It may also be the case that multiple implementation ‘units’ may lead to the discretionary
action that may not always be conducive to effective implementation. For example, in the
EU context, it might be the case that decisions made at the supranational levels of
governance may not be fully ratified at all sub-supranational levels of governance. Take
the UK as a case in point. An EU Directive concerning disease control requires
ratification at the member state level but devolution and decentralised bureaucratic
systems leads to multiple implementation units. Multi-level governance, therefore, poses
key challenges for the implementation of quick and precise implementation of decisions —
especially in terms of a ‘top down’ model of implementation (Pressman and Wildavsky,
1973). Institutional contacts between the EU and regional and local institutional
authorities and those actors responsible for implementing policy are faced with ‘multi-
layer’ (Hill and Hupe, 2003: 472) situations in preventing ‘implementation deficits’. One
may think that ‘implementation gaps’ will disappear in times of crisis as participating
actors will understand the importance of taking action efficiently and effectively in a
cohesive/cooperative manner according to pre-established guidelines. However, as

indicated earlier, political and bureaucratic tensions can potentially heighten during crisis.

Information and Data Management

Further challenges may arise due to information processing and handling. Without
mechanisms for coping with flows of data, policy-makers may become paralysed or

attentive to particular items of information, which may unduly affect their judgements
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(Boin et al, 2005: 30-31). Without adequate information management systems,
governments and policy-makers may create a cumulative pattern of interdependent
practices that lead to massive failures of organisational, environmental, technical systems
(Comfort et al, 1999:; 40). At the cognitive level, there are fundamental limitations of the
human ability to acquire and process complex information due to information overload
(Bruner, 1957). Many writings exist on the subject of the cognitive and psychological
aspects of crisis management (see Nystrom and Starbuck, 1984; Smart and Vertinsky,
1977) and on how cognitive capabilities and expectations can affect sense-making (Weick,
1988). The main point here is that crises have stress-inducing tendencies (Hermann, 1972;
Holsti, 1989; Brecher, 1993; Flin, 1996). Yet the complete absence of stress is associated
with lower performance, moderate stress 1s associated with high performance (due to
enhanced alertness and motivation), and excessive stress 1s associated with declining
performance (Stern, 1999: 38). Although this may be the case for crisis managers, those
on the receiving end of a crisis are likely to suffer from stress-inducing problems. For
example, Van Haaften et al. (2004) studied the impact of foot and mouth disease outbreaks
on Dutch dairy farmers and they discovered that farmers experienced abject levels of stress
due to income losses and the detrimental impact of the disease for the farming sector. This
bleak picture was also shared by farmers in the UK. Research conducted in 2002 revealed
that, in addition to the financial worries, farmers and their families suffered a great deal of
emotional stress during the outbreak (Centre for Rural Economy, 2002). Many watched
helplessly as every animal they owned was killed, and years of hard work died with their
herds and flocks.  This highlights the interface between issues such as motivation,

emotion, and information processing and management.

Information shortage is a very common problem for bureaucracies in crisis situations
(Rosenthal et al., 1989: 463-464). Crucial information may be lacking. Information
deficits may concern the nature of the problem, the motivations, capabilities, dispositions
of actors and stakeholders, and the merits and demerits of alternative courses of action.
Humans are beset with limitations in complex situations when it comes to monitoring and
analysing highly complex social and physical environments despite being capable of great
intellectual feats (Vertzberger, 1990: 111-113; Purkitt, 1992: 221-224). Even when an

issue is identified as important, and attention is devoted to it, crucial information may be
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missing, uncertain (Dror, 1988: 206-261) or even distorted (Smart and Vertinsky, 2006:
325). Human actors draw on past experiences and other types of heuristics. However,
Nisbett and Ross (1980: 15-16) note that experiences are often processed in a haphazard
fashion due to a number of biases and other questionable patterns of information
processing. At the extreme, policy-makers may ‘mask’ (‘t Hart, 1993; Boin et al., 2005:
86-87) or downplay the seriousness of an emerging threat and not tell the full story. This
can be translated as ‘manipulating situations to stop short of the crisis point or to
selectively define dominant recollections of what transpired during a crisis’ (‘t Hart, 1993:
44). According to ‘t Hart (1993: 44-45) this may be achieved by communicating a
‘business as usual’ 1mage, displacing crisis perceptions, and obscuring the details of crisis

management.

The Role of Expert Actors

Policy-makers may seek the professional advice of experts (from scientists to public-
policy consultants to experts who work for the state) in order to prevent crisis situations
occurring or to dilute uncertainty during the acute phase of crisis management. When
policy-makers are faced with uncertainty in crisis situations, which is often due to a lack of
information regarding policy options (Gronvall, 2001), experts have a potentially
significant role in resolving complex policy issues (Radealli, 1999). Gronvall (2001: 158)
outlines that ‘uncertainty stimulates the need for information and expertise, a need that
may put experts in a strong position during crises’. When policy-makers are faced with
uncertainty, experts are called upon to dissolve such uncertainty by way of the provision of

expert information.

In public policy-making, such as crisis management policy, it is important to remember
that experts are not always a coherent set of actors who never disagree (Benveniste, 1977).
It is possible that crisis situations are actually ‘sustained’ (Gronvall, 2001:167) by experts
since not all experts share the same points of view regarding how a complex problem
should be managed. For instance, in areas of technical complexity such as in military,

anti-terrorism, and natural disaster operations, experts often disagree (Libertore, 1993; 34-
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35). In sociological terms, social life is replete with, and even defined by, negotiation and
social conflict between actors (Clarke, 1999: 103). Patterns of behaviour amongst expert
actors can be determined by conflictual social behaviours which, ultimately, structure the
advice that they give to policy-makers. Indeed Stern (1999: 46) notes that ‘the likelihood
of expert dissensus increases substantially in areas where the state of scientific knowledge
is less developed and where situational uncertainties create room for divergent
interpretations’. Writings by Heclo and Wildavsky (1981) highlight the point that this
kind of contestation may be acute in the bureaucratic or Whitehall community context.
Their conceptual model of civil servant relations illustrates the fact that there are divisions
and tensions that exist amongst civil servants themselves. This could be the case amongst
officials, with a technical or scientific policy background, such as veterinary officials, who
may disagree over veterinary discase control strategies. The 1996 BSE crisis in Britain
showed that the science underpinning it was, and even now remains, highly uncertain and
incomplete and this has led to expert contestation amongst Whitehall insiders and external

actors regarding the future course of action (van Zwanenberg and Millstone, 2005: 3).

van Zwanenberg and Millstone (20035: 3, 5) note that policy-makers are not unaccustomed to
misrepresenting or distorting scientific expertise. These authors note that UK agricultural
Ministers frequently defended their policy on BSE in the House of Commons and in the
media by insisting that they were doing what the scientists told them to do. At the same
time they misrepresented their policy judgements as if they were predominantly or entirely
scientific and, in turn, ‘did not reflect the scientists’ understanding or advice’ (van
Zwanenberg and Millstone, 2005: 7). In terms of information dissemination and
management, there are two significant examples of how information was restricted during
the BSE crisis (van Zwanenberg and Millstone, 2005: 236). First, although knowledge
about the extent and nature of BSE was highly dependent on sound epidemiological
information about the disease, MAFF held the view that access to information about the
disease must be tightly controlled for non-scientific reasons. It was not until 1998 that
MAFF allowed the most highly regarded team of epidemiologists - yet not the broader
scientific community — to access sufficient data to allow them to formulate predicative

models of BSE and vCJD. Second, MAFF placed great emphasis on its representation of the
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conclusions of its advisory committees — such as the Southwood Working Party' and the
Spongiform Encephalopathy Advisory Committee’ (SEAC) — but they were frequently fed
distorted information and were not always told the full story. van Zwanenberg and
Millstone (2005: 236) note that ‘when SEAC was asked to advise on slaughterhouse

practices it was not told about concerns and anecdotal evidence relating to carcass splitting

and cross-contamination that were being raised by the meat industry, abattoir inspectors,

officials and Ministers’.

That said, and despite the contestation of expertise that often exists in policy-making, the
assumption that technical inputs into decision-making are unimportant i1s very dangerous
since this may have negative consequences for policy outcomes (Margolis, 1973: 31).
Expertise can be regarded as a legitimating device in the decision-making process as the
decision-maker can exude the organisational image to stakeholders that the eventual
decision was well considered (George and Bennett, 2004: 101-102). Indeed Clarke (1999:
102-103) notes that:

A good measure of [expert] legitimation can come just from organizational
affiliation. Experts and organizations are often ineluctably connected 1n that
experts rarely have any claim to authority without occupying an organizational
position. Organizational position seems especially important for experts who
would contribute to huge issues and ambiguous parameters ... That experts are
connected to organizations in this way means that organizational interests and
forces can shape what an expert is, how an expert acts, and the rhetoric that an
expert uses. This doesn’t mean that experts are merely puppets or mouthpieces
for those with real power, although this happens often enough ... Yet in any
particular controversy ... one can usually discern an association between
organizational interests and expert knowledge.

This introduces the argument that organisations can condition expertise. Also, expert
analyses may, at times, be unwelcome in political circles depending on particular

ideological traditions or persuasions of the government of the day (Bovens and ‘t Hart,

! This committee was named after its chair, Sir Richard Southwood, and it was established in the spring of
1988. It was only in existence for nine months but it played important roles during the BSE saga as it had a
wide remit which involved ‘advising on the implications of BSE and matters relating thereto’ (Packer,
2006: 41).

2 The SEAC was previously known as the ‘Tyrill’ committee which was created in spring 1989. This
committee had the responsibility for advising MAFF and the Department of Health (DoH) on research into
transmissible spongiform encephalopathies (TSE) research and provide expert policy advice. The
committee was renamed the SEAC in early 1990.
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1996: 37-39). The relationship between experts and (bureaucratic) organisations is an
important area of debate in the sense that ‘arguments between experts, and claims by experts
to audiences they try to persuade, are meaningless unless explicit account is made of the
institutional context’ (Clarke, 1999: 104). In addition, policy-makers have a ‘cognitive
need’ (George and Bennett, 2004: 101) to consult with expert actors, who are often

members of stakeholder groups, and obtain information or evidence. It might be the case
that there is a need for the policy-maker to be surrounded with emotional support when
making a complex decision or expert advisors may be drawn into the policy process to give
senior experts a ‘feeling that they have been able to contribute to the decision-making

process’ (George and Bennett, 2004: 101) - thus allowing the policy-maker to gain support

for decisions. This is a form of consensus-building.

What we can draw from this discussion is that disseminating and rationalising information
within a department or organisation is very important for managing uncertainty but it is not
without its complexities. Information complexities are inherent in the crisis management
process. In times when policy-makers are faced with inconclusive information or complex
circumstances, experts, who may be stakeholders (e.g. industry operators) are utilised in
order to restore the policy path and to help dampen uncertainties. They often fill a void if
the government lacks information about certain aspects of a policy or what the affects of

that policy will be after it has been implemented. This means that experts are drawn into

the crisis decision-making process to provide information to uninformed crisis managers.

The Management of Communications and Stakeholder Engagement

Another crucial component of crisis decision-making efforts is the facilitation and

management of communications. Boin et al. (2008: 8) note that:

In today’s age of high speed and global mass communication, a crisis
necessitates 1immediate and comprehensive public information and
communication activities. Simply put: governments need to tell people what is
going on, what 1s happening next and what it means to them. Failure to do so in
a timely and authortative fashion opens up a Pandora’s box of journalistic and
web-based speculation, rumour, suspicion and allegations that can easily flame
public opinion and sour the political climate.
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Facilitating communications is an important activity for making sure that institutional
actors know what is happening within the organisation, in terms of the processes of
responding to the crisis, and external actors to instil confidence in those actors that the

crisis 1s bring resolved. This means that communications have both internal and external

dimensions (Drennan and McConnell, 2007: 158-160). Internal contingency plans and
protocols are used to communicate the steps to be taken when there is a crisis. Inevitably
the suitability and the rigour of the plans will be tested by the real-life event. As noted
earlier in the chapter, communication also tends to revolve around informal nodes, hubs,
and protocols (Drennan and McConnell, 2007: 158). In external terms, it is important that
there is a liaison with the front-line teams, stakeholder groups, and the public, through the
media, to communicate what the government efforts are and attempt to predict future
events that will unfold. By contrast, insider stakeholder groups may have direct contact
with officials in the burcaucracy and, therefore, have privileged access to information
(Grant, 2004). This relationship will also be advantageous for officials if they require
information about the social and economic consequences of their decisions at “street level’.
The information provided by stakeholders groups can have implications for the course of
action implemented by the government during a crisis. Another example would be
communications between central government and regional/local veterinary offices when
there is a widespread outbreak of an animal disease. Those on the ground who are affected
by a veterinary crisis, such as the farming community, can be assured and/or provided with

commentary on the unfolding events. This commentary will be transferred via
communicatory mechanisms such as the television, SMS text messages, internet and radio.
However, these kinds of communication systems are not devoid of problems. Drennan
and McConnell (2007: 159) note that problems or challenges in this area include: multiple
messages containing different emphases/information; information applicable to one area
may be received by another but not be applicable; and inappropriate communication

methods because of failure to anticipate how a particular social group will react.
Having established what can be termed as the ‘pre-change themes’ of the crisis management

literature, consideration will now be given for the challenges of post-crisis management.

The policy-making activities after a crisis episode has implications, which can be positive or
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negative, for what happens the next time a crisis in the same, or related policy sector,
occurs. This may include the reworking of contingency plans, a reconsideration of the role
of expert knowledge, changes to the management of information, cultural changes in the
department or agency, changes to standard operating procedures and so on. In substantive
terms the next main section analyses the issues and puzzles associated with the crisis
aftermath including the extent to which crises stimulate change, culpability avoidance and
the ‘blame game’, the politics of post-crisis politics, and the debates concerning learning and
change. This is followed by specific research themes and questions that emerge from the
literature. Therefore, the section essentially finalises the crisis management aspects that will

structure the analysis in subsequent chapters.

Post-Crisis Management Themes: Crises as ‘Inducers’ for Change?

The rest of the chapter is concerned with the tensions between reformist and conservative
perspectives on post-crisis change. Crises as drivers for change and whether these drivers
drive far enough to alter policy and organisational routines is the main crux of the analysis.
Crisis learning and change can be viewed as different from routine change processes. This
is because the ‘scope of learning and change during crises is inherently greater, demanding
new understanding of the most basic aspects of the causes, consequences, and solutions’
(Moynihan, 2008: 350). Change in the crisis aftermath, which incorporates the notion that

learning has the potential to complement change, will now be developed.

Learning and Change

It will be seen in this section that the thesis concurs with the stance that there is a relative
congruence between change and learning. That is not to ignore the limitations of such an
approach. Indeed Bennett and Howlett (1992) chart the difficulties in applying typologies
of learning to explain policy change. The authors argue that ‘it may be difficult to observe
the learning activity in isolation...we may only know that learning is taking place because

policy change is taking place’ (Bennet and Howlett, 1992: 290). The scholars also rightly
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point out that, in methodological terms, problems exist in terms of finding solid empirical
evidence that ‘X would not have happened had ‘learning’ not taken place’ (Bennett and
Howlett, 1992: 290). Learning can be difficult to disentangle from other forces, such as
the developments 1n new public management (Hood, 1991) and modernising government
(Massey and Pyper, 2005), which may affect the organisation and articulation of policy-
making. Moreover, it is acknowledged that learning may not always be translated into
policy change (Levy, 1994: 290). In terms of crisis management, political leaders may
learn from experience at an individual level but, as indicated earlier, bureaucratic and
operational constraints may not trigger any collective policy reform. Aldrich and Ruef
(2006: 36, 50) also argue that separating ‘action’ from learning and change is not only
daunting but impossible. Thus, this thesis holds that ‘learning’ is a complementary
concept for studying the process of change. Studying change and learning as
complementary conceptions 1s supported by scholars such as by Heclo (1974), Argyris and
Schon (1978), Huber (1991), Bennett and Howlett (1992), Hall (1993), Farkas (1998),
Alrich and Ruef (2006), and Demers (2007).

Learning has varying labels and different points of emphasis in the policy analysis
literature (May, 1973, Sabatier, 1987; March and Olsen, 1989; Rose, 1991). Examples of
such labels include policy learning (Bennet and Howlett, 1992; Sabatier and Jenkins-
Smith, 1993), social learning (Dunn, 1971), government learning (Etheredge, 1981),
organisational learning (Argyris and Schon, 1978; Turner and Toft, 1988; Corbacioglu and
Kapucu, 2006; Demers, 2007), ‘evidence-based’ policy-making - which will encourage
evidence-based learning (Cabinet Office, 1999; Sanderson, 2002). In terms of bringing
about change, the specified conceptions of learning place differing emphasis on the
experiential learning from a past or ongoing set of circumstances. The literature that
focuses on crisis learning and change (Stern, 1997; Boin et al 2005; Boin at al., 2008;
Moynihan, 2008) has similarities with the traditional learning and change-based literatures
mentioned earlier in the chapter - they both view learning as a way of assessing the success
of policy change efforts. This experiential learning process takes place in order for such
lessons to be applied to a future set of circumstances and is guided by organisational and
policy objectives.  The extent of change (from minimal to radical) may only be fully

deciphered by studying the ways in which crises management policy frameworks change
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over time. On this basis, in terms of analysing the nature of change, this is what the
present study aims to do by analysing how organisational structures stand-up to future
similar crises that affect the policy sector. In this respect the thesis considers the 2007
outbreaks of foot and mouth and avian influenza as comparators to the 2001 foot and

mouth crisis.

However, the difficulty surrounding the evaluation of policy (and indeed policy
frameworks in the aftermath of a crisis) is the matter of perceptions (Bovens and ‘t Hart,
1996: 2; ‘t Hart and Boin, 2001: 35) and political rhetoric (Edelman, 1988: 31). As Bovens
and ‘t Hart (1996: 21) note, ‘judgements about the failure or successes of public policies or
programmes are highly malleable’. Habermas (1975: 58) seems to support this position
since he notes that crises cannot be separated from the viewpoint of the one who is directly
affected by it. There is a complex (and indeed frustrating) trade-off that is highlighted by
Bovens and ‘t Hart and Habermas. Although judgements regarding levels of success and
failure are inherently subjective, ‘the absence of fixed criteria for success and failure,
regardless of time and place is a serious problem’ (Bovens and °‘t Hart, 1996: 4). There is
an ambiguity surrounding successes and failures because ‘individual decision-makers
often seem to be able to interpret their objectives or the outcomes in such a way as to make
themselves successful even when the shortfall seems quite large’ (Levitt and March, 1988:
325). In this context, performance failures and vulnerabilities can be difficult to uncover

since they are often saturated by a host of different perceptions and interpretations by a

variety of actors. As Stern and Sundelius (2002: 77) indicate:

Drawing appropriate lessons from dramatic and often emotionally
charged crisis experiences i1s no simple matter.,  Crises are
characterized by considerable degrees and multiple forms of
complexity.

It is likely that political actors will draw varying lessons from the experience and, on this
basis, it is possible for divergent interpretations to provide the basis for dynamic policy
dialogue — which may not be conducive to collective learning (Boin and Lagadec, 2000:
189-190). In short, the sheer scale and complexity of crisis situations leads to difficulty in
judging ‘success’ and/or ‘failure’ (Hogwood and Gunn, 1984: 224-225) in the post-crisis

phase. It might be the case that an entire policy regime fails, whilst specific programmes
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within a policy field may be designated as successful or unsuccessful (Howlett and
Ramesh, 2003: 207-209). Although evaluation forms part of the beginnings of any kind
of change, this thesis is primarily concerned with ‘change’. This means that the survival
of the crisis is not a sufficiently stringent criterion for success (Pearson and Clair, 1998:
60). Reform, based on lesson learning exercises, for similar crises episodes be prevented
or managed effectively in the future, crisis managers must rework their approaches and
managerial activities in light of their negative experiences. Drawing lessons, and
stimulating a process of policy change, is a positive step towards setting out on a new
policy and organisational path. Conceptually, therefore, policy change and learning can
have implications for the next crisis episode in terms of contingency planning and crisis

decision-making.

The objective of crisis management has been regarded as the accumulation of wisdom
(Moynihan, 2008: 350). This may be assisted by ‘after the event’ reflections, for example,
of governmental consideration of the recommendations provided by independent inquiries
and of the consideration of the results of evidence gathering in legislatures through such
forums as parliamentary select committees. Indeed the ideals of public accountability hold
that public decision-makers should be answerable for their actions and provide information
in public forums (Boin et al., 2008: 11). Official inquiries, parliamentary questions and
investigative reports by journalists or pressure groups place scrutiny on the policies and
decisions made by office-holders. Thus, an important feature of the post-crisis and learning
debate, which has much relevance to the first empirical case study of this thesis as a

‘stimulator’ for change, is the roles and functions of investigations and inquiries.

Post-crisis inquiries as instruments of policy change

Inquiries are a ‘learning device’ (Parker and Dekker, 2008: 260). Official inquiries are
frequently used in the post-crisis period in order to ensure the accountability of politicians
and officials. They are a mechanism that policy-makers use in coping with crisis and they
fulfil symbolic or ritualistic functions by demonstrating to government stakeholders that the

causes of the crisis are being investigated (Resodihardjo, 2006: 199). Examples of reports
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of investigative inquiries commissioned by the British government are the Scarman Report
(1981) on the Brixton Riots; the Woolf (1991) inquiry on the 1990 riots in Strangeways
prison in Manchester; the Cullen Report (1996) on the Dunblane shootings; the Phillips
Report (2000) on the BSE crisis; and, importantly for the present analysis, the Anderson
‘Lessons to be Learned’ Report (HC-888, 2002) which presented findings and
recommendations into the 2001 foot and mouth outbreak. Drennan and McConnell (2007:

181) note that inquiries come in a variety of forms:

® ‘Blue Ribbon’ and presidential commissions — executive initiated (in whole or in part)
which are wide ranging in their investigation of an event or events of national or sub-

national/regional significance (for example, 2002-04 National Commission on Terror

Attacks Upon the United States).

o [Executive statutory commissions — where ministers and/or legislatures use specific
statutory powers to set up an inquiry, although establishing an inquiry remains

discretionary (for example, 1996 Cullen Inquiry into the shootings at Dunblane
Primary School under the Tribunals Act 1921).

e Executive ad-hoc inquiries — where establishing an inquiry is discretionary and without
recourse to specific legislation (for example, 1997-2000 Phillips inquiry into BSE;
2001-02 Lessons Learned inquiry into FMD.

e Parliamentary/Legislative committee inquiries — initiated at the discretion of
legislatures as a whole or specific committees within the legislature (for example,
1997-98 UK House of Commons Defence Select Committee into the Chinook
helicopter crash; 1999-2000 Belgian Parliamentary inquiry into the dioxin

contamination of foodstuffs).

e Internal departmental or agency inquiry — where the initiatives come from the specific
organisation responsible for a particular policy area (for example, 2000 Scottish

Executive inquiry into the exam results crisis).

52



e Accident board inquiry - where the inquiry 1s conducted by a body which is charged
solely with the purpose of accident investigation (for example, 2003 Space Shuttle

Columbia Accident Investigation Board).

Inquiries face limitations in stimulating crisis learning and policy change. McConnell
(2003) indicates that such limitations may include: a narrow remit, careful selection of
chairpersons and members for their political viewpoints, reluctance of witnesses to appear
and direct, and indirect, political inference by Ministers. Crisis managers can influence the
scope, remit, membership of the inquiry (Prasser, 1994: 13). In addition inquiries may set
the terms of reference and provide poor resources and setting unreasonable deadlines
(Ransley, 1994: 26). The establishment of the vast majority of post-crisis inquiries are at the
discretion of political executives which, importantly, have the freedom to shape the nature
of the investigative process. This has great potential for inquiries to be widely regarded as
‘cover-ups’ (Drennan and McConnell, 2007: 191). Societal actors may be aware that the
search for truths may collide with established norms and with the objectives of those in
political authority (Edelman, 1977: 103). Although inquiries are established 1n order to
establish truths, it may be the case that a holistic ‘truth’ is not ‘out there’ since perceptions

will inevitably saturate the process of investigation. The perception of actors may mean that

there is fundamental contestation regarding where the cause(s) of failure resides.

Paradoxically, Resodihardjo (2006: 199) argues that inquiries can have a decisive impact on
the crisis management process by introducing a new problem definition that affects a
paradigm of a policy sector. The Woolf inquiry 1s a case in point. Resodihardjo (2006: 203)
maintains that the influence of the Woolf inquiry into the prison riots (and its wider
implications for the management of prisons in the UK) ‘cannot be underestimated’. This
inquiry showed how, in the post-crisis phase, inquiries can act as a catalyst for reform.
Indeed Resodihardjo (2006: 203) shows how Lord Woolf’s investigation shaped public
debate. In particular, by highlighting poor prison conditions, the inquiry acted as an
interpretive authority by redefining and reframing the problem of riots as a lack of balance
between security, control and justice instead of simply a proﬁlem of security and control.
This, according to Resodihardjo, led to a realignment of the political mood of the day

regarding prison conditions. In sum, inquiries have the potential to stimulate change or lead
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to the maintenance of the status quo. This brings us to the debates associated with

reformism and conservatism in the crisis aftermath.

Reformist versus conservative approaches to change in the crisis aftermath

Crises can have ‘paradigm shattering’ (Kuhn, 1962) qualities and, consequently, political
actors may view a crisis as an opportunity for reform (‘t Hart and Boin, 2001). Crises
encourage policy change since they increase the likelihood that an issue will reach the
policy agenda and that it receives serious attention from public officials. Crises present
utopian-like windows of opportunity to take advantage of crisis discontinuities and start

anew (Rosenthal and Kouzmin, 1997).

As noted above, in governmental decision-making there is a trade-off between reform and
the maintenance of the status quo (‘t Hart and Boin, 2003). Government institutions tend
not to make rapid decisions and decision-making modes tend to be incremental
(Braybrooke and Lindblom, 1963). This naturally supports the conservative side in the
reformist versus conservative argument in post-crisis politics (Boin et al., 2005: 126-127).
The reformist approach aims to redesign the features of governmental organisations in
order to fit with the new environment and the new challenges that a crisis has stimulated.
By drawing lessons, exposing and closing performance gaps, and breaking with past
practices, policy-makers will attempt to renew and restore faith in the system. In
organisational terms, renewal comes in the form of changes to organisational ‘software’
and ‘hardware’. First, the ‘software’ of departments refers to the organisational cultures,
values and operating assumptions which can include the individual view or operating
codes of an department (Jordan, 2003: 264). The cultural aspects of change refer to

embedded organisational beliefs as it relates to:

[a] deeper level of basic assumptions and beliefs that are shared by members ...
that operate unconsciously, and define in a basic ‘taken for granted’ fashion an
organisation’s view of itself and its environment. These assumptions and beliefs

are leamned responses to a group’s problems of survival in its external
environment. (Schein, 1985: 6)
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In fact Jordan (2003: 267) notes that ‘the first thing new departments do is look for a
culture to bind themselves together and define a mission’. This notion will be revisited
later in the thesis in the empirical consideration of cultural reform within DEFRA after
MAFF was abolished in the aftermath of the 2001 foot and mouth crisis. Second,
‘hardware’ refers to the harder structural aspects of an organisation such as the structures

and the overall make-up of the government machine.

‘t Hart and Boin (2001: 39) discuss crises in the context of a ‘reform opportunity’. The
authors contend that there are several ways in which crises have the potential to punctuate
routine policy-making. Crises focus attention amongst societal actors and this means that
the mass publics are largely consumed by a single or small set of issues for a period of
time. Similarly, the scale and adverse consequences of crisis situations raise public
anxiety or mass arousal to such levels that there 1s an increased willingness to follow
leaders who make claims that they are able to cope and resolve the uncertainties. Crises
also lead to the concentration of power whereby previously dispersed decision-making
powers are contracted or centralised in order to avoid potential veto-points in the policy
formulation and implementation process. Finally, it is possible that the political dynamics
during a crisis are such that there will be a degree of consensus that may be reached and
adversarial behaviours in the political environment are abandoned in order ‘to let the

government govern'.

The main point to be drawn from this section is that crises are ‘enabling’ and may alter

deep-rooted policy routines and lead to a departure from past policy frameworks:

... some crises give rise to what we may call enabling factors: external pressure
to improve performance; a persuasive diagnosis of existing problems coupled
with feasible proposals for change; a coalition of motivated advocates of learning
and change who are influential in both the political arena and civil society; a
motivated, capable, and patient bureaucratic machine. These factors seem to be
required to produce radical, yet widely supported and effectively implemented
departures from past policies. (Boin et al., 2005: 121)

The emphasis placed on ‘may’ before the quote above is a qualification of the argument

that crises stimulate change. The quote, and this main section of the chapter, provides

arguments which suggest that change follows on from crises. Yet the reformist versus
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conservative tensions illuminate the point that this does not always happen. Crises are
drivers for change but it should not be assumed that change always occurs because of a
multitude of factors such as political interests and organisational inertia. There are,
therefore, several significant issues which suggest that there are obstacles to governmental
change and learning. Change will be minimal when there 1s a lack of acknowledgement of
failure or shortcomings amongst individuals in an organisation. Without people sharing
weaknesses (Lagadec, 2002) and a process of identifying what went wrong then any hope
of learning lessons and changing the existing arrangements is unlikely. Furthermore,
Lovell (1984: 134) argues ‘organisational lessons are formulated through a process of
negotiation or bargaining... [and 1s a] product of an organisational or political dynamic,
rather than as the product of the application of logic and pure reason to the past’. Power
structures and organisational mindsets dictate which lessons are overlooked since ‘learning
is likely to be highly selective’ (Lovell, 1984: 139) and driven by certain performance
measurement mechanisms, such as performance indicators (which are themselves driven
by task orientations). Policy-makers are unwilling to devote the necessary time and effort
for structured post-mortem initiatives. This may be due to organisational pressures to
make up for business lost or delayed due to crisis. Rosenthal (2003: 132) notes further that
‘models of crisis management in which immediate crisis response is followed by rational
lesson learning, recovery, and rehabilitation may serve well as prescriptive arrangements
but do not always reflect the reality of the process’. There is undoubtedly an idealistic
sentiment inherent in the post-crisis recovery stage but one must give equal weight to the
reasons as to why reform does not take place. The reality is that change is heavily
dependent upon the priorities and resource allocations of the department which is
responsible for managing a particular crisis. Yet the lack of reform in a policy sector may
be exacerbated by what has come to be recognised in the crisis management literature as

the ‘blame game’.

Culpability Avoidance and the ‘Blame Game’

The ‘blame game’ has also been a recurring feature of post-crisis politics. The ‘blame

game’ refers to interactions between actors who seek to protect their self-interests - rather
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than to serve the common good (Boin et al., 2005: 103). The blame game involves
interactions between two sets of actors — the blamed and the blamers on the one hand, and
the blame-shifters and shiftees on the other (Hood, 2002: 17). It might be the case that
when things go wrong that policy-makers accept responsibility and embark upon changing
the situation. However, Brindstrom et al., (2008) argue that most policy-makers will try to
avoid being linked to the problem and, if they come under criticism for alleged policy
failures, then they will try to escape blame and deflect it onto others. The party then
accused will also engage in a process of deflection. This develops into a blame game
which is a ‘verbal struggle between protagonists inside and outside of government about
the allocation of responsibility for negative events’ (Brindstrom et al., 2008: 116). This is
a regular occurrence in the politics of crisis aftermath. Defensive attitudes by actors inhibit
change as a result of the fact that such behaviour deflects due attention from poor
performance management and learning systems within public institutions (Rosenthal et al.,
1989; ‘t Hart and Boin, 2001; Hood, 2002, 2002b). Blame games take place in political
institutions such as parliaments (Judge, 2005), inquiry settings (Resodihardjo, 2006) and
the mass media (Boin et al., 2005: 75). Brandstroém and Kuipers (2003: 279-280), in their

analysis of the politicisation of policy failures, note that:

Accountability and blame assignment affect the political realm if during the
reconstruction process the incident is recast as the product of failures of public
officials or agencies. This involves specific temporal, spatial and causal
representations of the problem, which highlight the responsibility of some and
minimize the responsibility of others.

Even non-crisis studies in the social sciences have recognised the importance of the blame
game. For example, Levitt and March (19388: 324), in concerning organisational learning,
have made the point that ‘leaders of organizations are inclined to accept paradigms that
attribute organizational successes to their own actions and organizational failures to the
actions of others or to external forces’. Hood (2002b: 74), in analysing risk, contributes to
this debate on the so-called blame game and makes the case that ‘the study of blame and
its management is one of the central and perennial themes of political analysis’. Hood

(2002b: 74) goes on to argue that the literature of political science suggests three main

ways in which politicians or other public officeholders can try to limit or avoid blame:
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o Presentational strategies — this is known as spin-doctoring or impression
management. This is when officeholders use justifications, excuses,

diversionary tactics and so on.

e Policy strategies — this relates to the choices made by policy-makers that
avoid or limit blame, thus making presentational strategies unnecessary. An
example of this in risk management would be the slogan used in fire safety
strategies in the UK by the succinct message — ‘Excuses kill — fit a smoke

alarm’.

e Agency strategies — this 1s when policy-makers make a measured choice in
organising (or perhaps orchestrating) particular institutional arrangements

that are expected to avoid blame, notably by delegation.

There are undoubtedly Machiavellian undertones to the blame and culpability dynamics in
political science. The focus on the delegation of culpability by policy-makers harks back to
Machiavelli’s dictum (1961: 106, quoted in Hood, 2002b: 74) that ‘princes should delegate
to others the enactment of unpopular measures and keep in their own hands the distribution
of favours’. The simplest way of playing the blame game is via delegation (Hood, 2002: 17;
2002b: 74-75; Boin et al., 2005: 103). This may have implications for blame game
dynamics and for lines of accountability” (see Pyper, 1996; Mulgan, 2000). In post-crisis
management ‘the evaluation process must be guarded against the danger of runaway
politicisation’, but in major crisis situations, there are often questions relating to who is

accountable and/or who has the authority to play the guardian role.

Brindstrédm and Kuipers (2003: 290-302) provide a fresh analysis of blame allocation by
consulting the framing literature. The authors conceptualise a crisis-induced blame game
as a decision tree that consists of the strategic choices that actors face in the accountability

process. The authors maintain that actors make choices surrounding three dimensions: (1)

> In public administration there have been wide-reaching debates on the notion of accountability and public
governance. Richard Mulgan (2000: 555-373) reviews such debates by inquiring as to whether
accountability has become an ‘ever expanding concept’. Furthermore, Boin et al. (2008: 10-11) discuss the
links between accountability and post-crisis learning. They note that accountability forums, such as
parliaments, often take an explicit interest in encouraging the government to draw lessons for the future.
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severity, (2) agency and (3) responsibility. First, severity refers to whether core values
have been violated. The degree to which political actors frame a series of events as
violations of core public values determines to what extent these events become a matter of
political and societal debate. If the dominant definition of the situation is seen as non-
political, and not involving a threat to core values, then the events are depoliticised.
Framing events as crises — as opposed to mere ‘incidents’ or ‘disturbances’ — can affect the
definition of the situation and shared constructions of reality (Brindstrom and Kuipers,
2003: 290) and the extent to which it becomes the subject of political and societal debate.
Second, agency involves questioning whether the situation should be seen as an incident or
a symptom of underlying policy failures. Boin et al. (2005: 103) contribute to this debate
by arguing that if a situation occurs due to the symptoms of policy failures then a crisis is
usually depicted as a ‘crisis waiting to happen’. In such a situation ‘the underlying causes
lie back in history, and tend to involve policy, strategic and top-level types of factors’
(Brindstrom and Kuipers, 2003: 295). This means that events are depicted as operational
incidents or as symptoms of endemic problems. Third, responsibility refers to when
defenders and accusers of controversial policies use framing techniques to support their
claims (Brindstrom and Kuipers, 2003: 298). For example, this begs the question of

whether events were caused by an actor or network failure. This will have implications for

lines of accountability and for blame game dynamics.

The Crisis Aftermath is an Inherently Political Affair

Although there are several barriers or impediments to learning and change - from
governmental resistance to change, to overly conflicting perceptions and interpretations - it
does not mean that every crisis episode will be affected by the same issues. On the
contrary, the political environment provides a functional basis for policy change. For
example, the political context of the ‘war on terror’ under the Blair administration was
conducive to change to homeland security in the aftermath of the London bombings on 7
July 2005. The political context could, as a result, be an enabler for change in certain
situations but, as indicated, it is possible that change will be blocked by bureaucratic and

political constraints and domestic political circumstances, such as the dynamics and
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configuration of party and constitutional politics. 