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Chapter 2 

Learning and Policy Integration 

A.K. Bernard and G. Armstrong 

The setting 

The truth is that all-out economic growth can no longer be viewed as the ideal 
way of reconciling material progress with equity, respect for the human condi- 

tion and respect for the natural assets that we have a duiy to hand on in good 
condition ... . We have by no means grasped all the implications of this as 

regards both the ends and means of sustainable development and new forms 
of... co-operation. 

Delors (1996, P. 13) 

Integrating policy to simultaneously address social, economic, and environmen- 
tal goals can be neither a simply conceived nor easily implemented solution to 
complex problems. Rather, it involves "progressively introducing and reinforc- 
ing a willingness to consider environmental effects ... [not] in a planned linear 
fashion but ... incrementally in response to specifIc demands or opportunities" 
(DePape, this volume, p. 113). Although it is clear that the state cannot act 
alone in reconciling multidimensional policies in the context of overlapping or 
contending jurisdictions, it is far from clear what the feasible options might be. 

In Najam's global analysis of policy implementation, he concluded that willing- 
ness, concern, and capacity on the part of government are of limited use in 

understanding what happens at the local level, at which point "the state has 
already disintegrated into myriad organizations, agencies and actors pursuing 
different, often conflicting, interests and strategies" (Najam 1995, p. 1). 

In many ways threatening, the increasing diversity of voices speaking on a 

growing range of social issues, with an apparently diminishing sense of common 
purpose, is probably a function of an also increasingly unpredictable operating 
environment. Social and economic behaviour and changes in the physical envi- 
roriment no doubt have patterns, but as chaos theory suggests, these are only 

45 



46 THE CORNERSTONE OF DEVELOPMENT 

occasionally visible and almost never controllable. Policy formation and imple- 
mentation are thus coming to involve a more diffuse and variable mix of 
communities and actors, both within and outside the formal structures of gov- 

ernment. These are people active in what Rifkin (1996, pp. 86—87) calls "adap- 
tive change," the iterative and interactive, not always purposive, reformulation 
of policy in terms of its expected and potential impacts on their own interests 
and needs. At a macrolevel, the communities affected by policies form the wide 
"networks of interest" engaged in discussion or debate on a given issue. On a 

mesolevel, they are the more specifically focused coalitions and public, private, 
and civil organizations that, having reasonable consensus within themselves, can 
hold often sharply contrasting views between them (Lindquist 1992; Lee 1993). 
At the microlevel, and often ignored in the policy-making paradigm, they are 

the social institutions (community groups, families, nongovernmental organiza- 
tions) that try to cope with policies made elsewhere but, with greater frequency, 
are coming together to create their own alternatives. 

The concept of integrated-policy formulation and implementation has 

been evolving since the United Nations Conference on Environment and 
Development suggested a new approach to the actors and the complex of prob- 
lems they face as nations, communities, and individuals. The aim of integrated- 
policy development is to better understand the scope of the changes occurring 
and to create more democratic mechanisms to frame problems and reach con- 
sensus. The process can be seen as a cooperative search for a negotiated path to 
more sustainable, equitable, and inclusive governance of social, economic, and 
environmental systems. Its emphasis is on realizing shared "values, objectives 
and frameworks of interpretation, in the context of which a multiplying range 
of players can devise a continuing succession of more particular 'solutions' and 
mutually can co-ordinate their actions" (Rosell 1995, p. xi). 

Integration as a concept thus defines inter alia a process of complex learn- 
ing, one involving many different individuals within the contexts of their diverse 
policy and social "systems," considering and changing how they see and act on 
the world. As an approach to policy-making and implementation, therefore, 
integration will succeed only to the extent its proponents recognize that, 
although it is true that individuals and organizations may need better ways of 
knowing, adapting, and reflecting on their actions, the learning required to 

achieve these goals is inherently risky, difficult, and fairly chaotic. Developing 
the skills, knowledge, attitudes, and behaviours needed to cross the boundaries 
between policy perspectives and positions requires considerable intellectual and 
social space, commitment, and resources. Some of this learning will happen nat- 

urally as people cope with changing circumstances, but much of it will need to 

be facilitated. 
The purpose of this chapter is to begin to explore aspects of learning that 

seem especially relevant to the idea of integrated-policy formulation and imple- 
mentation. Specifically, it is concerned with the goals of addressing multisectoral 
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problems and increasingly chaotic governance systems in more sustainable and 
participative ways. 

At the appropriate stages, we suggest one or more propositions intended 
to focus the preceding discussion. 

Proposition 1 

InterventIons to develop integrated economic, social, and environmental poli- 
cies and the structures and processes to sustain their implementation should be 
understood fundamentally as learning events These learning events enable 
people from diverse communities to acquire information, develop skills of analy- 
sis, challenge old values, arid adopt new attitudes 

Concepts of learning 

Most broadly understood, learning is the process by which people make sense of 
their social and physical environments in progressively more intricate ways, 
derive meaning, develop guiding principles, and become better able to predict 
the consequences of their own and others' actions. Learning enables human 
development. Increasingly accurate and useful knowledge, skills, and values 
evolve as we encounter data; organize, refine, and contextualize them; and inter- 
nalize them to create new capacities. Learning results in relatively stable but 
cumulative change. Previous learning remains and influences one's outlook but 
is permanently changed by new learning. 

Learning is both an individual and a social activity. Genetic inheritance at 
least partly determines its potential. Its realization, however, is largely a function 
of experience and is motivated and influenced by one's sociocultural and physi- 
cal environment, including the actions and perceptions of other people, the 
distribution of power in and between groups, and the learning event or task 
itself— its complexity, urgency, and novelty. Also, learning is natural, motivated 
by the need everyone has to make sense of the world. It happens with or with- 
out intervention by outside agents. Referred to variously in terms of cognitive 
structures, mental maps, and explanatory patterns, this process of making sense 
of the world occurs as we seek to establish relationships among the disparate 
pieces of our experience. We attempt to make the process of dealing with our 
environment more efficient by creating "hooks" explanatory concepts to 
interpret and manage it. These are the structures we use to put our experience 
into a particular perspective, expressed through our attitudes, beliefs, values, 
philosophy, and religious convictions. 

As suggested above, although people seek patterns in their experience and 
make cognitive maps for themselves, they also do this for and with others. Our 
ability to live in groups is essentially a function of our capacity to generate and 
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develop common explanations shared maps. Learning is thus affected by and 
affects our surrounding social and institutional culture. Understood as myths, 
cosmologies, or learning metaphors, these public explanations affect not just 
what is learned but also who participates in learning, how learning occurs, and 
whose learning counts (see Thomas 1989; Michael 1992; Rosell 1995). The 
contexts that influence what and how we learn may be broad, cross-national cul- 
tures, such as those expressed in philosophical or religious concepts. But they 
may also be the more defined cultures at provincial, state, ethnic group, local 

community, or organization level. These contexts govern expectations, not 
always consistently, about how people should think and behave. 

This mix of internal and external determinants of learning is important in 

the context of efforts to change policy. People working in integrated-policy 
development face differing degrees of difficulty and are inclined to different 
solutions, as each participating group's unique personal, cultural, and social his- 

tories influence that group's attempts to accommodate experience. This process 
of accommodation is, in effect, learning. How that learning happens at the level 

of both the individual and the group determines whether participants develop 
the abilities to collaborate, test boundaries, alter designs, and weigh 
options, assess comparative advantage, and synthesize their experience. 

Two concepts are particularly useful in understanding the role of learning 
in facilitating change among both individuals and groups. The first concerns the 
three different "loops" of learning people use to detect and correct error in their 
environments (Argyris and Schon 1978). Through simple, single-loop learning, 
we learn from experience to adjust our behaviour, for example, by rewording a 

policy that has proven ineffective. In more complex, double-loop learning, neg- 
ative feedback from experience leads not just to adjusted behaviour (or chang- 
ing written policy) but also to one's examining the basic assumptions of 
behaviour, reconsidering one's underlying rationales and assumptions. Finally, 

through deutero learning, we learn how to learn and begin to understand the 
process of learning and the behaviours and strategies that inhibit or facilitate 
that process. 

The second element of Argyris and Schon's (1978) framework is the con- 
cept of people's "theories of action." Derived from conceptual categories and 
cognitive maps, such theories are essentially the logic individuals use in devising, 
applying, and reforming the working rules to govern their own behaviour and 
to enable them to interpret the behaviour of others. We use these theories to 
decide which knowledge, behaviours, or attitudes are important and acceptable 
and which are not. 

The two concepts are related. We learn our theories of action while we 

construct and revise our mental constructs about how things work; in turn, they 
influence subsequent learning by determining which things we pay attention to 

and on what basis we are prepared to act. Theories of action appear in two 

forms, which do not always match: "espoused theory," or the rules we define as 

governing our behaviour and expectations; and "theory-in-use," or the rules we 
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actually apply. An espoused theory may be, for example, that we should and will 

learn from criticism or from new information; our theory-in-use, however, may 
be that criticism and negative feedback are threats to be countered by defensive 

argument, disengagement, and a shutdown of the learning process. A theory-in- 
use that makes the exposure of problems or of underlying assumptions cultur- 
ally unacceptable is less likely to produce the kind of meta-analysis (deutero 
learning) needed to dismantle the often high walls that sector-based policy- 
makers build to shut out significantly different ways of sharing power. 

A final general point about learning is the somewhat self-evident fact that 
most of it happens in unplanned or incidental ways as people negotiate their way 

through the world. Unplanned learning occurs in any context, including 
planned interventions, and can either complement or contradict formal learning 
objectives in a given situation. Thus, for example, some participants in the pol- 
icy process may have learned to be wary of or defensive about information or 

directives they fail to understand or that appear to contradict their basic values 

or core beliefs. They may apply that learning by remaining passive. Others may 

have learned to avoid taking risks beyond their immediate capacity to manage 
them and so may disengage from the policy process or make extraordinary 
resource demands on it. Some may simply misinterpret the implications of an 

innovation, failing to see it as different, but instead seeing it as reconfirrning old 
patterns of belief and behaviour. 

From the perspective of promoting change, such learning is neither good 

nor bad. It is functional or dysfunctional to the extent that it enables partici- 
pants in the process (the community group, the round table, the organization) 
to move forward. Learning is a risky and sometimes threatening road to change, 

and people are less likely to begin the journey without some sense of direction 
and of belonging in the process. Thus, interventions are more likely to work if 
the disjunction between new ideas and existing ones is great enough to draw 
attention to these new ideas but not so great that people cannot imagine imple- 
menting them. Interventions are also more likely to be positive if they are user 
centred, taking into account individual differences in culture, experience, and 
status. 

In sum, policy innovations will succeed or fail, be renegotiated or redi- 
rected, for reasons less to do with their merits than to do with how effectively 

they engage people in the learning needed to notice, assess, interpret, and apply 
these innovations in other words, to make them their own. 

But learning is not only about change; it is also about maintaining a bal- 
ance between reinforcement of old learning and creation of new. On the one 
hand, learning allows us to resist external challenges and maintain a sense of sta- 

bility in our experience by enabling us to assimilate new experience into exist- 

ing frames of reference when the match is good between the two. On the other 
hand, learning permits us to adapt those frameworks to accommodate and 
reassemble experience when the match between experience and old frameworks 
is poor or unhelpful. The act of integrating a number of different policy 
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perspectives implies this continuing alternation between "equilibrium and dis- 
equilibrium, between stability and change," which results in "high levels of 
understanding" (Alvarez 1994, PP. 153—154). This alternation is a necessary fea- 

ture of all learning, whether spontaneous or facilitated; it enables us to achieve 
both the radical paradigm shifts and the sustained application of new patterns 
of thought needed to develop negotiated policy decisions. 

Proposition 2 
A variety of cognitive structures are involved ri the learning, values, expecta- 

and behaviours of the groups involved in an intervention Interventions 
must take these differences into account to effectively anticipate the stages of 
earning that will be needed to achieve and sustain consensus among people 
whose interests and priorities diverge 

Proposition 3 

To achieve and sustain consensus on complex integrated-policy issues, the 
experience of those participating in the policy process must be congruent with 
stated goals, because the most powerful learning is derived from experience 

Facilitating change through learning 

Social cohesion involves building shared values and communities of interpreta- 
tion, reducing disparities .. enabling people to have a sense that they are 
engaged in a common enterprise, facing shared challenges In [a] rapidly 
changing environment.., social cohesion needs continually to be constructed. It 
depends on the capacity of individuals and social institutions 
continually to learn and to adapt together. 

Rosell p. 78) 

Multistakeholder negotiations bring together groups and individuals with 
often significantly divergent experience, priorities, and access to resources 
(including power) and major differences in their understanding of issues and 
priorities. The nature of change implied by these interventions cannot be man- 
dated or controlled. The learning involved in this situation is influenced by how 
well interveners account for these differences among participants and by partic- 
ipants' readiness to become engaged in and sustain their engagement in this 
process. 

Readiness 

Readiness, as a concept in learning theory, recognizes that the ways in which 
people engage with their environment depend on what they bring to it: their 
knowledge and sense of self; the cognitive categories and explanatory maps they 
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have developed from previous learning; their capacity to apply different loops of 
learning and their theories of action; and their willingness to take risks. At the 
level of a group or organization, the concept of readiness can also be applied to 

the ways people share and manage their knowledge constructs and strategies for 

learning. 
A first concern in initiating a process of change is whether people are 

ready to begin the process: the motivation they have to turn up and to stay 
involved. Research suggests, for example, that an "opportunistic" motivation for 

adopting a policy or innovation that is, one compelled by authority or 
induced by the promise of material reward leads to no meaningful or sus- 

tainable implementation of change. Conversely, a "problem-solving" motiva- 
tion, derived from a genuine appreciation of the necessity for change, is more 
likely to lead to the kind of engagement needed for serious consideration, adap- 
tation, and integration of policy interventions (Berman and McLaughlin 1976). 

This makes sense in terms of learning a serious and uncertain business 

if it exposes assumptions and challenges fundamental concepts. Motivation to 
participate in complex negotiations needs to come from a belief that the issue is 

important and a belief in oneself as a potentially effective agent in the process. 
Concepts used in multistakeholder processes of ownership and buy-in explain 
the importance of such motivation: unless people feel in some degree in control 
of an initiative, understand its rationale, and accept responsibility for influenc- 
ing its direction, they are unlikely to expend the effort for the critical reflection 
and skills development needed to make it happen. 

In promoting policy integration where the aim is to generate or strengthen 
the mutuality of interest that leads to joint action, this motivation also involves 

a willingness to create and maintain the social learning unit (Finger and Verlaan 
1995) to develop the attitudes and skills of cooperation, communication, 
and exchange; a common knowledge base and sense of purpose; and the strate- 
gies for double-loop or deutero learning that underpin effective social organiza- 
tion. Broadly based democratic structures, such as universal suffrage, provide 
people with a certain level of influence. Esit the practice of negotiation is more 
likely to develop in much smaller communities or coalitions, in which the 
minorities care enough to organize themselves to defend their own interests in 

the policy debate and, in the most constructive of policy processes, learn from 
each other (Lee 1993). 

Coming to care is, therefore, a critical part of the process of change.' 
Unfortunately, people often fail to see a commonality of interest that is suffi- 
ciently compelling to motivate them to participate much beyond turning up. 

Different professions, levels of education, cultural and religious backgrounds, 
even management and working styles, can generate sufficient variation in expec- 

tations and perspectives to colour how a social problem or policy decision is 

'Armstrong, G. 1995. Integrating policy: implementing organizational change. 
International Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 
44 pp. 
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perceived, what information is contributed and how it is valued, and the range 
of alternatives people are willing to consider. 

Recognizing differences in readiness and providing means and incentives 
as needed to motivate people to care are important elements in change inter- 
vention. In such inevitably uncertain, nonlinear, and time-consuming processes, 

methods used to initiate negotiations need to be diverse to respond to, and build 
from, the specific interests, experiences, and perspectives of the people involved. 
Because the inevitable differences in cognitive structures and learning styles are 

rarely immediately visible, beginning and maintaining a process of change are 

most effective if "space" — in the form of time, legitimacy, and facilitation — is 

explicitly allowed for the expression of these differences. Effectiveness at this 
stage also depends on methods being open-ended and iterative, rather than pre- 
determined or highly structured; on respecting the participants' need both to 
confirm and to challenge existing patterns of learning; and on giving partici- 
pants the opportunity to test the parameters of the venture and decide whether 
to engage in the process. 

Taking into account the literal and figurative language of the intervention, 
the values it reflects, and the norms constituting what and how learning should 
take place is also critical in supporting people's willingness and ability to engage 
in an integrative process of policy development. Multistakeholder negotiations 
and public commissions tend to be organized in literate, cosmopolitan language, 
based on the paradigms and strategies of the most powerful social actors, and 
presented in very public ways. Indigenous and foreign cultures, the more mar- 
ginal subcultures of dominant sociopolitical systems (often the groups who mat- 
ter most in the effort to better understand and change approaches to basic social 

problems), are thus often the least able to participate effectively. 

Readiness is also affected by others who are involved. Senior managers, 
political leaders, and public-opinion setters — those who have a direct interest 
in the maintenance, exploitation, or change of governance processes must be, 

and be seen to be, actively committed to the policy-change process. 
Transparency and common purpose reduce the risks of learning. In some cases, 

this means making it clear that there is no other choice for example, a clear 

message from government that "change will occur with or without one's partic- 
ipation" (Owen, this volume). But the active participation of leadership groups 
is needed because it implies the regulatory and resource follow-up, transparent 
agenda, and serious longevity of the exercise that are necessary conditions for 
convincing and broad-based commitment. 

Governments and senior managers also constitute interest groups, of 
course, with their own stages of readiness for learning and change. 
Unfortunately, practice suggests that they are the most difficult interest groups 
to engage in the learning process, reflecting perhaps a leader's heightened sensi- 

tivity to the risks that consultation poses to power or to priorities in other areas 

of public policy. Commitment to learning among leadership groups is never- 
theless necessary if policy-making processes are to change in durable ways. 
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A final implication of the idea of readiness is that those expected to be 

active in a change or learning process will be significantly more effective in doing 
that if they clearly recognize themselves as engaged in the task. Unplanned, 
unconscious learning always happens, but it is not always the most efficient or 
effective way to realize specific goals, either our own or those set for us. This is 

especially important in the context of creating new political and civil arrange- 
ments for integrated policy. These efforts are far more likely to result in shared, 
higher-order learning-to-learn capacities if people set out purposively in the 
work of designing, evaluating and implementing new arrangements. Drawing 
on the experience of participants in an international training program aimed at 

strengthening integrative policy-making, evaluators concluded that this type of 
learning 

can not take p/ace unless the learning unit [organization, community] itself con- 

sciously becomes a variable. It is only possible to learn one's way out of a vicious 

circle [of failed governance] by identi)5'ing and challenging the constraints of 
that circle. Learning per se becomes the organizing principle for the unit 
/where people are] willing to do constructive damage to the status quo. 

Finger and Verlaan (1995, p. 511) 

As suggested by the Commission on Resources and Environment (CORE) case 

(see Chapter 4) and the Ontario Commission on Planning and Development 
Reform case (see Chapter it seems that if no conscious sense of sharing or at 
least a modicum of common cause exists, people are unlikely to make the kind 
of paradigm shift required to move from simple social consultation, through 
bargaining trade-offs, to comprehensive and sustained social change. 

Proposition 4 
People learn different skills at differing speeds, and their new learning wifl be 
informed by past experience Consequently, they will differ in their readiness for 
learning Interventions should attempt to assess these differences, use various 
means of motivating interest, and accommodate variations in the pace and 
timing of their design 

Functions of conflict 

As suggested earlier, a critical motivation to engage in learning arises from con- 
fronting a negative: a social or environmental condition that is no longer 
tenable; or information that contradicts existing assumptions or reveals an 
incongruence between one's espoused theory and his or her theory-in-use. 
Conflict in a multisecror group can motivate when it serves as a brake to the 
status quo by exposing the actual heterogeneity within the society and thus 
reveals the "extent to which knowledge is contested" (S. Klees in Rosell 1995, 

p. 87). Most of the experience reflected in this and earlier research indicates that 
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the initial motivation to engage in integrative processes, at any level, is a func- 
tion of growing frustration with current practice if not actual conflict or 
of the need to respond to new requirements for action, such as environmental- 
assessment legislation. 

In this sense, conflict can be an important and constructive part of the 
social-change process. Most significant learning occurs with a challenge to exist- 

ing attitudes, values, and beliefs, giving individuals and groups the opportunity 
for reexamination and reformulation. Indeed, for double-loop or deutero learn- 
ing to occur, basic assumptions must be cast into doubt, and errors must be 

detected. But maintaining stability is also a natural and necessary dimension of 
individual and social learning. People and institutions never change easily, and 
this is for a good reason: the "reluctance to tamper with [work systems] 
should be construed not as narrow mindedness, but rather as a preference for 

maintaining a successful formula" (DePape, this volume, p. 77). 
Confrontation and contradiction are, therefore, delicate matters: they are 

necessary to learning, but they can also shut down the learning process if they 
overwhelm people's capacities to listen, negotiate, and adapt. Advocacy or pol- 
icy coalitions and groups organized for policy review or community action may 
share core beliefs only to a degree. Cognitive structures and mental maps derived 
from different learning experiences may be only more or less complementary 
and therefore only more or less able to govern a learning-for-change exercise 
consistently or coherently. Policy coalitions may express common commitment 
to the quest for solutions to specific problems in the public arena, but it cannot 
be expected that these coalitions will embrace each other's basic belief systems. 
The more successful the intervention is at exposing divergent core values, the 
more it may cause serious conflicts to emerge. 

Learning is itself occasioned by situations of conflict at some level; how- 
ever, the capacity to learn provides the necessary (though not always sufficient) 
means of resolving those conflicts through processes of disaggregation (analysis), 
hypothesizing (scenario-building), reconciliation (synthesis), and reintegration 
(creation of new constructs and patterns). Multiple and contending values will 

facilitate reflection and inquiry where there is a conscious understaking to use 

the opportunity to compose problems in different ways and actively seek new 
explanations (Wright and Morley 1989). 

The need for a new language 

People ttying to reach a consensus need, first, to search for an agreed language 
(concepts, frames of reference, points of departure) to bridge differences in 

beliefs and facilitate dialogue. When coalitions clash, it is important to deter- 
mine some level of common values, however peripheral these may be to their 
core beliefs. As described earlier, such shared values are explanatory constructs 
that individuals can use as hooks to make connections with their own cognitive 
categories and to help create a common mental map. On this basis, participants 
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in a dialogue can establish the credibility of the data, that is, the theories-in- 
action, or rules of the group, which are critical in moving discussion to higher 
levels and in identifying new options. 

The concept of negotiations as "conversations" among communities or 

interest groups affected by a policy is important to understanding and managing 
multistakeholder mechanisms. The ways in which groups with different experi- 
ences and different levels of power converse will determine, to a large extent, 
whether conflict is functional or dysfunctional in building an understanding. 
Change results from exposure, over time, to a pluralistic decision-making envi- 

ronment, with conflict as one dimension, one response, to that conversation. 

Learning ultimately reflects political reality 

It is critically important that the espoused theories of people who intervene to 

foster integrated processes be congruent with their theories-in-use. Interventions 
proclaiming the intention to create multistakeholder consensus on policy, not 
simply to promote the old regimes dressed in a new rhetoric, actually need to 
follow through with this. If the espoused theory recognizes the value of diver- 
sity, of opening the negotiations to dissent and to new or unexpected policy 
developments, but the theory-in-use maintains a central, top-down, and highly 
scheduled control of the process, the latter can be expected to prevail. 

In these circumstances, people are less likely to learn to accommodate the 
stated new goals of the intervention and more likely to reinforce existing strate- 
gies for defending themselves against external controls. They will likely learn to 
mistrust and be closed to other perspectives; to expect answers from experts, 
rather than from themselves; and to think of themselves as being, in fact, no 
more empowered than they were in the past, as business proceeds as usual. Such 
incidental learning may ultimately prove dysfunctional in the long term, under- 
mining rather than sustaining the change process, exacerbating tensions by 
putting people through a frustrating public exercise, and casting doubt on the 
credibility of the entire negotiation exercise. 

For integration to work, the process of multiparty negotiation must not 
only appear to be genuinely participative but actually be so. It needs to generate 
trust and be transparent. It must reinforce two ideas: that the participatory 
process is not simply a smoke screen to hide someone's intention to proceed with 
another agenda and that all participants are genuinely committed to finding 
common ground. The process must provide opportunities, over a sustained 
period and in iterative ways, for dealing with conflict and contradiction by pub- 
licly seeking better information, formulating and testing hypotheses, examining 
assumptions, and rethinking values, attitudes, and behaviours. These are skills 

central to broadening the community of people able to intervene in the ques- 
tions of governance, helping them to understand different perspectives and pol- 
icy options and to see the world in more comprehensive, less linear, conflictual, 
or win—lose ways. 
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Proposition 5 

lnctdental or unplanned learning will occur during any intervention to achtove 
and sustain an tntegratod policy and may be crucial to its success The impacts 
of such learning can be made more positive by ensuring congruence between 
the goals of the intervention and its methods. 

Proposition 6 
Heterogeneity can be a positive force for learning durtng multistakeholder 
negotiations, but it can also foster conflict. Conflict, however, can serve as a use- 
ful focus for negotiations in developing and sustaining complex integrated poli- 
cies if it governed by norms of mutual respect and forms the explicit content 
of the issues being negotiated. 

A margin for learning 

Individuals and groups have options when confronted with pressures to change. 
They can experiment, allowing themselves to challenge closely held beliefs 
central to their world view, or they can retreat, perceiving the occasion not as an 
opportunity but as a threat. 

Studies on the adoption of innovations, together with learning theory, 
indicate that people are more likely to engage in change, challenge assumptions, 
and manage innovations if they have, and see themselves as having, the space to 
take a risk: the intellectual, emotional, social, and basic life supports needed to 
sustain themselves through the experiment, especially if it fails. Learning 
requires room to fail, without actually endangering one's life, welfare, or intel- 
lectual and emotional stability. Referred to sometimes as "margin," it is a per- 
son's sense of the space he or she has for suspending established patterns and 
learning something new.2 

Margin is a necessary condition for questioning, testing, and revising ideas 

and skills. Without it, people are unlikely to have the motivation, intellectual 
resources, or tolerance for ambiguity needed to change direction. Margin recog- 

nizes that any innovation, whether a new policy, technology, or idea, makes 

demands on those expected to accept and implement it. Innovation is disruptive 
(Zandstra et al. p. 254): 

The equilibrium attained before the introduction of the new activity is dis- 

turbed. Because new ideas are generally based on ideas and experiences gener- 

ated from outside ... an adjustment and adaptation period is usually required 

to determine what changes are required... to examine these changes in the con- 

text of the resources available to the [receiving community]. 

2 Bernard, AK. 1990. Issues in research: learning, education and ethnography. International 
Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 92 pp. 
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In most cases of life change, individuals or groups already have adequate margin 
for learning. A major problem for many interventions aimed at producing 
changes to solve seemingly intractable and complex social problems is that the 
individuals, communities, and institutions central to the process are often pre- 
cisely those that have little or no margin for experimentation. They may already 
be at the limits of physical, financial, or intellectual resources; in extreme cases, 

literally on the borderline for survival. Reactions from these groups to the idea 
of substantially rethinking their paradigms and behaviour are more likely to be 
ones of reservation and rejection than engagement. They simply judge the risks 

to be too high. 
Providing margin for risk-taking in multistakeholder negotiations tends to 

level the playing field and enable genuine partnership. Providing resources to the 
less powerful groups may permit them the time and flexibility to experiment 
with new processes and to develop confidence and skills in managing them; it 

can also forestall the superficial participation or premature closure that tends to 
come with unequal relationships (Owen, this volume). Interventions can create 
the margin available for learning and experimentation by providing, for 
example, 

+ Social or political legitimacy for the process at the highest policy or 
management levels; 

.. Information needed to demystify the process, clarify the risks, and 
make the uncertainty less threatening (Owen, this volume); 

÷ Facilitators who have both the knowledge of the context and the inno- 
vation and the skills to help people make constructive links between 
them; 

+ Time to ensure that all views are heard, that changes in content and 
scope of positions are fed back into the process, and that anxieties 
about competing agendas are mitigated (for example, through child 
care or work-release time); 

s User-specific tools and training to enable affected people at all levels to 
disaggregate broadly stated problems, to collect and categorize perti- 
nent data, to analyze, interpret, and evaluate implications, to deter- 
mine ranges of appropriate action, and to pass on their learning 
experience to colleagues down the line (DePape, this volume); and 

+ Where appropriate, the practical resources of income and livelihood 
protection needed by those who are asked to change their jobs or 
reconfigure their community structures. 

Margin can also be provided in the design of the intervention, with a bal- 
ance between having sufficient structure to encourage people to explore new 
ideas and giving people sufficient freedom for spontaneous capacities to emerge. 
The mechanisms of change are important in creating "a neutral and common or 
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middle ground in which the various interests ... [can] establish a collaborative 
approach" (Morley 1989, P. 182). 

Examples of this are the various special units, coordination committees, 
and working groups or committees designed to be spaces for change. Such 
arrangements have been described as "buffer institutions," formal and informal 
agencies "designed to facilitate the transitional phase" between traditional and 
modern technology and between indigenous and Western knowledge. They aim 
at "softening the constraints" and ensuring the flexibility needed for effective 
adaptations (Zandstra et al. 1979, p. 254). 

The design of an intervention should also provide a sufficiently clear 
framework or schedule for the activity, along with a public agenda with direc- 
tions for realistic and acceptable solutions (DePape, this volume; Owen, this vol- 
ume; Penfold, this volume), and balance these with sufficient training and 
information to push that framework to its most inclusive limits and, presum- 
ably, even to question its validity. The design of the intervention needs to blend 
top-down principles with bottom-up public negotiations (Fullan 1996; Owen, 
this volume). 

Finally, it would be a mistake to assume that only the poor or disenfran- 
chised require margin for learning. Those with power have a similar need to per- 
ceive room to manoeuvre; resources to mitigate risk when experimenting with 
policy innovations; and ways to ensure that changes will not diminish their abil- 
ity to manage their position and priorities. Margin for learning is generally 
greatest at the periphery of people's belief systems, where core values are not 
threatened and basic cognitive structures are not under immediate attack 
(Lindquist 1992). However, some people may recognize the margin they have or 
feel ready to use or enhance it only if their basic interests are threatened. 
Sometimes, only when the fundamentals of assumptions and behaviour are chal- 
lenged do people in positions of power see that there might be previously unrec- 
ognized room to manoeuvre and to mitigate the consequences of change. 

This may help to explain the motivation of political leaders who agree to 
experiment with radical policy innovations only after they have perceived that 
threats to their power base are greater from leaving problems unresolved than 
from opening a consultative process. Such perceptions can be usefully and con- 
structively encouraged through well-facilitated interventions from other agents 
in the broader community, including the use of a public challenge. Con- 
frontation can lead to the conclusion that less risk is involved in innovation than 
in trying to maintain the status quo. Armstrong,3 in this regard, reports the 
experience of two out-of-government practitioners and their perspective that 
"governments have to realize that they risk being left behind if they do not par- 
ticipate"; "when the state is not able to react properly, it is more willing to accept 
alternatives." 

See p. 20 in Armstrong, G. 1995. Integrating policy: a matter of learning. International 
Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 46 pp. 
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Proposition 7 

It is important to recognize people's margin for learning arid experimentation 
and to differentiate between their core (and less flexible) interests and beliefs 
and their more negotiable, secondary interests. Policy innovations and new 
implementation strategies will be more readily accepted if interventions focus 
on areas of common accord in people's belief systems or in policy coalitions' 
core values 

Incremental learning during negotiations 

It is important to recognize that interventions provide only the space and occa- 

sion for people and groups to undertake new learning in new ways; interven- 
tions are not ends in themselves. 

Although margin is a condition for learning throughout the process of 
change, the need for interventions to create it should diminish as participants 
become better able to create their own through improved double-loop and 
deutero learning, communication patterns, and support networks. Taking the 
policy-innovation process in incremental steps facilitates people's ability to cre- 

ate their own margin, reducing the degree of risk and conflict by making each 
aspect of the proposed change more open to analysis, influence, and manipula- 
tion. Staggering an intervention's progress can encourage successive realizations 
of the different dimensions of broadly stated goals, gradually clarifying and con- 
textualizing them. This mitigates the potential failure of an all-or-nothing, 
forced consensus (Owen, this volume) and allows an increasingly wider spec- 

trum of engaged participants to adjust to, and sometimes adjust, the innovation. 
An incremental approach recognizes the complexity and uncertainty of 

integrated-policy innovations and the fact that "we still lack a good understand- 
ing of genuinely well-integrated policies" (Penfold, this volume, p. 170). Not 
only is the correct route to an ideal not necessarily self-evident, but also "strate- 
gies for generating information are not clear" (Penfold, this volume, p. 172). 
They are certainly not linear. Working toward consensus becomes, in this con- 
text, more a matter of searching for meaning than of producing an analytically 
generated solution (Penfold, this volume). Flexibility and iteration will allow 

people to gradually map the problem as issues emerge from the process (Rifkin 
1996). 

The "search conference," as an approach to cross-sectoral policy-making, 
evolved from just such an idea of progressive synthesis. In this exercise, multiple 
strands of information and perspectives are brought together to create new 
"explanatory designs" (Wright and Morley 1989, p. 220). Search conferencing 
defines a progressive, "spiral" approach, based on three continually evolving 
processes of learning: imaging "using our patterns of experience to look for 

meaning and 'likeness' in the situation"; presenting externalizing and 
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communicating these images so they can be tested; and testing — to "provide 
feedback on how we are doing and 'feedforward' on how to refine our image." 

Innovations that can be divided into different components are more read- 
ily amenable to this type of interactive accommodation and thus more easily 

accepted than those that are immutable, win—lose, or "sturdy." Dealing with 
identifiable (albeit interdependent) dimensions of a complex problem allows 
people to negotiate between new ideas and old and to gradually adapt their cog- 
nitive structures and operational paradigms. Breaking the learning process down 
into incremental steps helps build consensus, strengthen communication 
between groups, and increase both understanding and trust in the feasibility of 
multiparty negotiations. Like learners in any situation, parties to such negotia- 
tions require positive reinforcement — the small triumphs of concrete and sub- 
stantive achievements to confirm their sense of their ownership of the process 
and to give them something to take back to their constituencies. 

An incremental, iterative, and conversational approach to negotiations 
allows participants to test ideas in the context of their regular lives and so more 
transparently and congruently consult and participate with their constituencies 
and colleagues. Breaking negotiations into workable increments gives people 
time to learn about their own and their opponents' core values and interests and 
to learn where in this spectrum accommodation is possible. 

One critical implication of an iterative, incremental approach is that the 
process becomes at least as important as, if not more important than, the prod- 
uct. The quality and extent of participation at all levels are as central to success 
as the final document. This implies that the most influential groups, including 
government and other organizational leaders, need to be involved at the outset 
and stay the course. When influential groups decide to remain on the periphery 
of the public dialogue and to commit none of their own resources or power in 
the search for alternatives, they risk missing important but subtle shifts in the 
conversation and therefore failing to internalize the logic of arguments devel- 
oped during the process. Presented with a fait accompli at the end of a negotiat- 
ing process in which they have not participated, leaders are often fearful of 
moving the experiment further and are thus unlikely to adopt or effectively 
implement the negotiated policy. 

Proposition 8 

Consensus during discussions on integrated policy is more likely arid sustain- 
able if the intervention is developed in incremental, iterative stages 

An irony in trying to realize negotiated agreements on policy is that, 
despite all the considerations and experience so far discussed, people rarely 

believe they have the time to proceed in a carefully staged, incremental, iterative 
fashion. Confrontation and action typically and almost by definition take place 
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under the pressure to show results and handle the crisis. Although nondirective, 
responsive facilitation is critical to successful learning, interveners often feel 

compelled to jump into a fully formed intervention, unwilling or unable to 

accept the fact that discussions meander and that change unfolds in unstruc- 
tured and apparently illogical ways. 

Managers and policy leaders, as the advocates and often the sponsors of 
integrated policy, need to become effective facilitators of learning. However, 

they will become so only when they consciously recognize the implications of 
that role and understand what they are asking others to do. As suggested earlier, 

policy leaders need to agree to engage in learning with the communities (col- 

leagues, staff, clients, constituents) they are working with. They must expect to 

be challenged, as part of the process; to suffer the uncertainty and risk of shared 
control; and to adjust their visions to include input from increasingly capable 
target communities. They need to blend "logic and artistry," develop a "middle- 
level theory of leadership," and try less to direct change than to capitalize on and 
foster the capacity of people throughout the system to act as change agents 
(Fullan 1996, pp. 709—710). 

Finding common ground, rather than a complete consensus, is likely to 

be the most achievable outcome of a negotiation process. Interveners must be 
prepared to proceed even when unanimity is impossible, making it clear that 
results can go forward based on general approximations of agreement and that 
parties should therefore continue to talk through their differences. An ability to 

cope creatively with unpredictability is especially important as the activity moves 

out of the first catalytic stages into real-life implementation, when policymakers 
and the communities affected by their decisions often feel particular pressure to 

control what is largely an uncontrollable process. 

Sustaining change during implementation 

This section draws on two primary streams of implementation research: that 
concerned with innovations in education; and that concerned with complex 
public policy. Both streams have many points of convergence (Pressman and 
Wildavsky 1973; Berman and McLaughlin 1976; Fullan 1993). 

It is clear from the research that implementation is affected by a range of 
predictable variables: policy content, institutional and organizational contexts, 
variable commitments from those charged to act, individual and group capaci- 

ties to faithfully follow articulated goals, and the resource needs of a myriad of 
identified and yet-to-be-found clients and coalitions. All of these complicate 
immensely the effort to follow through. So, too, does the fact that policies will 

be reformulated as they are variously interpreted and applied. Even agreed 
innovations are redesigned through continuous cycles of adoption and interpre- 
tation cycles only more or less purposive, coherent, or coordinated and 

depend for success largely on the implementors' capacities for double-loop 
learning and congruence in their theories of action. 
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The unpredictable and variable nature of implementation is not irrational; 
rather, it reflects the fact that ultimately a new technology, behaviour, or policy 
must accommodate realities in the field. Implementation research shows that the 
ability of an innovation to be sustained is a function of mutual adaptation. 
Implementation is, therefore, also a process of change and so a learning process. 
It is most likely to happen effectively if policy proponents try to establish the 
compatibility of the innovation with the intellectual and cultural characteristics 
of all the actors involved, support transparent and negotiated conflict resolution, 
and provide room for accommodation. Without this, an innovation is likely to 

be co-opted (learned at the level of rhetoric, rather than at the level of sub- 
stance), lost in established practice (interpreted as confirming existing struc- 
tures), or just ignored. Recalling the idea of unplanned or incidental learning, 
one can understand that policy innovation that contradicts local contexts, fails 

to build on available capacities and resources, or presents itself as a threat can in 

fact promote dysfunctional learning — responses that directly undermine efforts 
to bring about change, however well intended. 

The same learning skills required in negotiating integrated policies are also 

needed for their implementation. Flexibility in analyzing and testing alternatives 
is critical as a counterbalance to the risks people face of losing conceptual struc- 
tures and predictive analyses that enabled effective action in the past. Because 

the learning process must be incremental, especially within the highly uncertain 
context of changing policies, a central question is how to systematize it suffi- 

ciently to enable people to manage and continue to buy into it. People involved 
in multidimensional change are being asked to do a great deal: to analyze, syn- 
thesize, and evaluate experience in new ways; to consider alternative points of 
view and core values; to seek, exchange, and interpret new and often unsettling 
information needed to redefine and solve problems; and to make decisions in 

different ways, in riskier environments, within untested parameters. They will 

participate (Bernard 1991, p. 37) 

to the extent that they choose, cognitively, effectively and physically, to engage in 

establishing, implementing and evaluating both the overall direction of a 
programme and its operational details. Choice, in this context, implies not 

merely an agreement to follow but an active decision to assume responsibility 

in considering the rationale, implications and potential outcomes of the 

programme [including terminating participation when it is judged 
dysfiinctwnall. 

Not easy tasks they can only be learned through practice. And practice 
is self-sustaining, forging new social arrangements of people ready to engage in 

the debate and build new rules for discussion and interaction, sometimes with- 
out looking for any direction from traditional hierarchies. Although such 
arrangements are also useful in implementing innovation, of course, they can 

pose significant risks for managers trying to control the process, implying yet 

further rounds of initiating and facilitating change. 
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Proposition 9 
ti-iterveners must take the time to provide both the teaming opportunities and 
the supports for learning to all members of the policy community, even after 
achieving consensus, Community participation, a willingness to further adapt 
the policy, and continued support for learning are essential to effective 
implementation 

Proposition 10 
Unpredictability is an unavoidable condition of complex policy environments 
Rather than treating it as a negative factor, however, interventions should 
provide opportunities for people to learn how to create mechanisms and orga- 
nizational cultures that can deal with unpredictability. Unexpected learning out- 
comes should be fed back into the process 

Sustaining change through institutions 

Interventions that support only the early stages in the development and imple- 
mentation of complex policies are likely to fail to establish the sense of owner- 
ship needed for durable change. To sustain change after initial implementation, 
one must therefore ensure that the actors continue to participate in testing and 
adapting policy decisions and in managing the changes that the new policies 

generate. Sustainable policy integration, in this sense, is concerned not with 
fidelity to articulated policy per se but with the commitment and capacity of the 
policy system to manage change in increasingly satis6,ring ways, relying on its 

various communities and institutions to continue to monitor, assess, and adapt. 
The concept of institution in this context is an especially important one, 

defined by North (1994, p. 360) as any form of constraint that human beings 
devise to shape human interaction. Institutions are the durable informal and for- 
mal arrangements that prohibit and permit social behaviours; they comprise the 
rules we establish as a society to manage uncertainty. Institutions thereby serve 
as the "framework within which human interaction takes place." They are a con- 
sequence of social learning (North 1994) and the locus for future learning, 
whether they are manifested as organizations or merely expressed as beliefs, cus- 

toms, and norms. 
Institutions are important, therefore, to the way individuals and commu- 

nities respond to complex, variable policy environments, because institutions 
provide the context for their interaction. As such, institutions are potentially 
important to sustaining policy innovation, acting as venues for coordinating 
multiple points of view. As efforts to catalyze innovations proceed, attention 
needs to be given to creating or strengthening social institutions so that they are 

capable of legitimizing and maintaining the dynamics of the process at both cen- 
tral and local levels. 
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New organizations have been tested in the past decade in a number of 
political jurisdictions to accommodate the variable and problematic policy envi- 
ronments in which economic, social, and environmental interests conflict. 
Innovations such as the recently disbanded CORE in British Columbia (CORE 
1995), various round-table and search-conference mechanisms throughout the 
world, and a growing number of community-based intermediary organizations 
to link government and civil society are experiments in institutionalizing multi- 
party negotiations and developing more integrative, inclusive policies. Although 
such innovations are not intended to supplant existing political structures, they 
can provide relatively stable forums for people to establish alliances and net- 
works as they consolidate interests and negotiate win—win options. 

To facilitate durable, integrative policy-making and implementation, 
these organizations need to be congruent and to develop theories of action con- 
sistent with principles of openness and diversity; flexibility in dealing with ambi- 
guity; and decentralization of decision-making, coupled with a central core able 
to sustain and monitor important organizational themes. Such organizations 
need to be effective in using strategic vision to detect and correct error, to use it 

to build on successful local variation and experimentation, rather than as a rigid 
tool for control (Mintzberg 1989; Fullan 1993). 

Evaluation as a tool for learning 

The fact that creating and implementing change are learning processes, rather 
than products of learning, has implications for how integration is evaluated. The 
most important outcomes of policy change are largely intangible: broader and 
deeper capacities for policy analysis and synthesis, increased trust among dis- 

parate members of the policy community, greater optimism and higher status for 
the goals of policy integration, more inclusive bureaucratic mind sets, and 
stronger community-level management skills. 

Evaluation processes and standards that aim for a concrete product and a 

"magic bullet" to justify costs and prove benefits are therefore likely to be 

mistaken in how they assess both the progress and the problems of integrated- 
policy activities. Cost—benefit analyses may be of particularly dubious use if one 
must somehow deal with the dilemma of 

the costs of not engaging in these activities ... . How do you compare the cost of 
running these [negotiated] procedures and developing policy and writing 
reports, to the cost of instability in the system, lack of investment when you 

don't. 

Evaluation should make the implicit explicit. For this reason, the design of effec- 

tive in situ evaluation is of the highest importance in interventions aimed at 

See Owen, p. 29 in Armstrong, G. 1995. Integrating policy: a matter of learning. 
International Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 
46 pp. 
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making policy formulation and implementation more inclusive and open. 
Where high-profile interventions focus on the final achievement of goals, rather 
than on the intermediate analyses of the successive approximations and reartic- 
ulations of those goals, they overlook both the critical role of learning and the 
value of using feedback as a fundamental tool in that process. 

The important thing is not to try to eliminate mistakes, which are in any 
case inevitable: 

As a learning exercise, one ofycur products, your most important products, is 

mistakes .. and those are not looked on fondly ... so there's a great temptation 
to pull the plug on investment just at the point when you are analysing the mis- 

takes and what you have learned. 

What is important is to develop "enough of a working theory of leader- 
ship for change combined with mechanisms for personal and collective reflec- 

tion, so that you inevitably self-correct" (Fullan 1996, p. 715). Unfortunately, 
evaluation paradigms appropriate to negotiation processes are conspicuously 
absent in both the theory and the practice of policy integration. If the potential 
of change interventions is to be realized, much more work is needed to assess the 
quality and effectiveness of learning; organizational and intergroup perfor- 
mance; and dimensions of social-change interventions, such as transparency, 
equity, and empowerment. 

Proposition 11 

Innovations or policies must be subject to reexamination and reformulation dur- 
ing implementation. The measure of success of a policy, therefore, should riot 
be how closely its implementation matches the original formulation but how 
closely the reformulated policy meets the needs of those affected and promotes 
ongoing adaptation 

Conclusions 

Ways must be found ofsharing responsibility for managing structural change.... 
What is required... is a participative process in which diñè rent organizations 
come together in a joint problem-solving, collective-decision process to redesign 

the rules of the game and redefine their mutual roles and responsibilities around 
an agreed definition ofpublic interests... . It should be concerned with design- 

ing adaptable systems rather than producing blueprints ... not a single isolated 
event, but a permanent responsi bility for public learning. 

Metcalfe (1993, pp. 183, 188) 

See Thomas, p. 29 in Armstrong, G. 1995. Integrating policy: a matter of learning. 
International Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 
46 pp. 
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Learning 

Learning is natural, a continuous process of interacting with and interpreting 
one's environment. Resulting in recognizable outcomes, such as expressions of 
new values or knowledge, learning is nevertheless most usefully understood as a 

process, insofar as it is irreversible and cumulative. New learning builds from 
existing constructs but renders those explanatory patterns no longer usable in 

precisely the same way. 

Learning involves intellectual and physical activity. It implies intellectual 
and practical engagement in new ideas, testing them against existing knowledge, 

values, and attitudes, with the result either of reinforcing old patterns or of gen- 
erating new ones. It requires margin, a sense of having the time and space to 
consider novel ideas and experiment with new behaviours. The extent and type 
of margin needed varies within and between individuals, based on the specifics 

of their past learning, the constraints and supports of their present situation, and 
the nature of the learning event. Ultimately, margin will come from within the 
individual, motivated by the level of crisis or dissatisfaction he or she perceives 
in an environment and the fact that learning, as an activity, is inherently self- 

motivating: people seek to make sense of things. 
Although learning cannot be coerced or controlled from the outside, it 

can be catalyzed, encouraged, and facilitated. To succeed in this, interventions 
must ensure that the learner the person expected to change is the deter- 
mining factor in the design and methods of the change process. Interventions to 
foster, create, or implement new ways to negotiate policy are more likely to pro- 
duce substantive change if they take into account the variability, complexity, and 
ultimate uniqueness of the individual's learning process and his or her readiness 
to learn. 

People tend to learn from what they experience. Thus, if an intervention 
simply requires views on what a policy should be and how it can be integrated, 
or if it simply requires that people interact across and with other sectors of the 
community affected by a policy, its outcomes are likely to be equally simply an 

exchange of information or a superficial linkage. People will confront and 
accommodate the substance and deal with the implications of innovations only 
if they have genuine and sustained opportunities to practice these skills to test 
innovations against previous learning, create new designs, and reinforce them 
through practice. To develop better approaches to policy-making, including new 
assumptions and paradigms, sustainability needs to be understood as a function 
of people having the opportunity to learn. 

Learning is a social and political phenomenon, as much as a psychologi- 

cal one. Although it happens at the level of the individual, people engage in 

learning as part of, and for the purpose of remaining effectively within, a par- 

ticular social, cultural, and institutional setting. In this sense, learning is risky; 

identity, inclusion, the capacity to act, and access to resources all hinge on a 

person's ability to understand and be understood in his or her various social 
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environments. As suggested by Armstrong, "the minute you invent an organiza- 
tion [or attempt to change one], you have automatically stimulated a whole set 

of learning responses," with individuals and groups attempting to assimilate and 
accommodate the implications of that change.6 To understand how society 
changes, one needs to understand change as learning and learning as a sociocul- 
tural undertaking. 

Participation 

Government is a vital but in many ways unequal actor in the policy-change 
process. Both its capacity to provide the support needed to mobilize, facilitate, 
and institutionalize new ways of developing negotiations within and among 
communities and constituents affected by policies and its capacity to deny, 

impede, or break the process — are critical. It too, therefore, needs to be 
engaged in the learning process when it comes (or is brought) to the negotiating 
table as a critical collaborator in, but not the ultimate arbiter of, the social- 
exchange process. 

Participation implies putting one's power and expertise to the test of pub- 
lic discussion. Although government can delegate such participation to surro- 
gates, such as commissions, sooner rather than later it needs to expressly and 
publicly buy into the process. Government must share the risks and responsibil- 
ities of common ownership if it is to appreciate the context and the logic of the 
arguments being made; and it needs to support the inclusion of margin for more 
vulnerable groups. Government needs also to engage in its own internal learn- 
ing. This involves assessing the capacities of its agencies to negotiate and inte- 
grate change, ensuring the quality of congruence between its theories of action 
as espoused and as applied and seeking ways to create double-loop and deutero 
learning capacities (see Rosell [1995] for a usefully concrete example of how 
scenario-building makes such learning possible within government). 

Integrative policy-making processes have effects well beyond government, 
of course. To sustain long-term change, it is necessary to broaden the processes 
of discussion, negotiation, participation, and education to include marginal 
groups and youth, those people who must live with the long-term implications 
of change. 

Widening the base of participation also concerns the relationship between 
the people negotiating change and the groups they represent, the vast majority 
of whose members are not directly or immediately included. It cannot be only 
the leaders of policy coalitions, community groups, or bureaucracies who go 

through a learning process at the negotiation table. So, too, must the members 
of these groups — those who eventually will be implicated if change occurs. 
There can often be significant incongruence between the mandate given to 
interest-group representatives as they enter negotiations and the agreements that 

See p. 13 in Armstrong, G. 1995. Integrating policy: a matter of learning. International 
Development Research Centre, Ottawa, ON, Canada. Unpublished manuscript. 46 pp. 
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emerge and for good reason. If the process has been effective, the experience 
of exchange has not simply reinforced initial constructs but changed them. 

Realizing a product through negotiation is important, but the application 
of a policy requires sustaining and extending, in successive and varying opera- 
tional contexts, the process of creating and adapting the product. Complex 
sociopolicy change is a struggle of invention, and as each stage develops, repre- 
sentatives need somehow to communicate in practical and participatory ways 
the how and why of the process to the members of their groups. At each point, 
it is critical to again establish trust, reconcile conflicts, and build shared para- 
digms. And this must be done with the same emphasis on readiness, margin, 
transparency, user-focused tools, and interactive mechanisms and the same con- 
cern for synthesis, facilitative and flexible language, and appropriate pacing. 

Using such an approach has further implications. The more (and more 
effectively) space for shared learning is made available across the policy system, 
the less influential control from the centre will be. But as learning theory indi- 
cates, we learn from error, and a system of governance that embraces processes 
of detecting and correcting policy failure is the most likely to sustain itself in the 
long term (Michael 1992). Tightly controlled strategic planning is unlikely to be 
effective in coping with unpredictable systems; even less, in managing them. 

Ultimately, policy integration will work only if implementers recognize it 

as a process of learning, with negotiation of goals, risks, and rewards a perma- 
nent feature of this process. Recognizing and involving stakeholders as learners 
is a necessary condition of governing in complex and chaotic environments. 
Strengthening capacities for continually recreating the learning-for-change 
mechanisms underlying integrative innovation is vital. The lesson of learning 
theory for governance is clearly not that the world is made any more straight- 
forward or controllable by policy intervention but that the individuals, institu- 
tions, and systems involved can become increasingly more skilful at adapting to 

the consequences of intervention, more secure in the expectation of being able 
to continue the learning—adaptation cycle, and thus better prepared to engage in 

the kinds of policy negotiation implied by integration. 




