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Abstract

This thesis is a study of the role of policy leadership in German defence and security
policy between 1990 and 2002, with particular reference to reform of the
Bundeswehr. It situates this case study in the framework of a set of analytical
perspectives about policy change derived from public policy theory, arguing that
public policy theory has either underestimated policy leadership or failed to
discriminate different leadership roles, styles and strategies. The author rejects the
dominant contextualist and culturalist approach to leadership in studies of German
defence and security policy in favour of an interactionist approach that stresses the
dialectical interaction between policy skills and strategic context. The case study also
shifts the focus in studies of policy leadership in Germany away from a preoccupation
with the Chancellor to the role of ministerial and administrative leadership within the
core executive. The thesis illustrates the strongly self-referential nature of
Bundeswehr reform, despite adaptational pressures from Europeanisation and
‘NATO-isation’, and the domestic politics of base closures. It also shows how
domestic macro-political arrangements predispose leadership roles in German defence
and security policy towards brokerage and veto playing rather than towards

entrepreneurship.



Wir fiihlten alle, wie tief und furchtbar die dusseren Mdchte in den Menschen
hineingreifen konnen, bis in sein Innerstes, aber wir fiihlten auch, dass es im
Innersten etwas gab, was unangreifbar war und unverletzbar.!

! Seghers, A (2002), Das Siebte Kreuz (Aufbau-Verlag, Berlin, 20 edition) p. 408.
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Chapter 1: The Theoretical Approach

1.1 Introduction

This thesis examines of the role of policy leadership in German defence and security
policy using the case study of Bundeswehr reform (1990-2002) to explore five
analytical perspectives about policy change originating from public policy theory,
arguing that public policy theory has underestimated policy leadership and failed to
discriminate different leadership roles, styles and strategies. The research also seeks
to improve upon what is identified as a dominant constructivist approach to German
defence and security policy by developing an interactionist approach, stressing the

dialectical interaction between policy skills and strategic context.

Hence the thesis will attempt to make original conceptual and empirical contributions
to several fields of study within political science - to theoretical work on German
defence and security policy, public policy theory, leadership studies and
Europeanisation. The empirical material presented in the thesis also fills an important
gap in the literature on German defence and security policy, documenting the
previously under-researched area of Bundeswehr reform during the Kohl
Chancellorship in the post-Cold War period (in particular giving greater emphasis to
the politics of base closures than previous accounts) and the Schroder government
(1998-2002).>

The empirical content adds to an increasingly important field. The reform of the
Bundeswehr must be placed into the context of the changed international environment
of the post-Cold War period — the wars of succession in the former Yugoslavia, the
Kosovo conflict, US hyper-power and the two Iraq Wars. These events and the

2 Longhurst, K. (2000) German Strategic Culture, A Key to Understanding the Maintenance of

Conscription, University of Birmingham, Institute for German Studies Discussion Papers.
Longhurst K. (2003) Why Aren’t the Germans Debating the Draft? Path Dependency and the
Persistence of Conscription, German Politics, Vol. 12, No.2 pp.147-165
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changing international security environment mean that the ability of Europe to act as
one in the area of defence and security policy is imperative. The Second Iraq War cast
the spectre of future conflicts fought not on a multilateral basis but as ‘coalitions of
the willing’, with each state deciding for itself how its national interest and security is
served. Unless Europe is able to pool its resources and capabilities and act as one
militarily, it is will be powerless in the face of US defence spending and military
might.? In short, the development of a functioning CESDP is critical to the
international system and future of multilateralism, the rasion d’etre of the EU. Along
with securing an equal application of justice and better distribution of welfare outside

the boundaries of the EU this is one of the key future tasks of the EU.

Paradoxically, the EU will have a greater ability to stop conflict and act as a ‘civilian
power’ if it has a stronger military capability. With an effective CESDP the EU would
have more weight when promoting soft forms of security that in the long-term may
well be more effective in fighting the causes of terror and conflict. The ‘war on terror’
can surely not be won by military might but by tackling the root causes of this threat:
low living standards, poverty, inadequate education, and healthcare which lead to the
weak state structures and civil societies in developing countries that hinder
democratisation and allow terror organisations to find root and support amongst

populations.

The thesis explores the factors determining the extent to which the Bundeswehr has
transformed from an armed force structured around the military doctrines of the Cold
War — Landes und Biindnisverteidigung (Territorial and Alliance Defence) - to being
able to respond to the new security environment of the post-Cold War era
characterised by low- intensity and ethnic conflicts, terrorism and the consequent

challenge of being able to contribute to peace-making and peace-keeping operations.

The reform of the Bundeswehr, and its ability to engage in crisis reaction and

prevention tasks with a European-wide pooling of military resources and capabilities

3 Hill, C. (1994) The Capabilities-Expectations Gap or Conceptualising Europe’s International Role’, in
Bulmer, S and Scott, A. (1994) Economic and Political Integration in Europe, Internal Dynamics and
Global Context’ (Blackwell, Oxford), pp.103-127

Hill, C. (1998), ‘Closing the Capabilities-Expectations Gap’, in J. Peterson and H. Sjursen (eds), A
Common Foreign Policy for Europe? (Routledge, London), pp. 18-38
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is a key barometer of the German willingness to address the ‘capabilities-expectations
gap’ that continues to beset the European Union. Thus the research makes a small but

significant contribution to this question.

However, the thesis not only attempts to add to knowledge about the issue of
Bundeswehr reform, but also seeks to make an important contribution to work on
leadership in Germany, shifting the focus from the Chancellor to the ministerial level
and the roles played by top officials and brings new empirical material to bear on
Germany’s role in NATO and the EU and the influence of these institutions on
German defence and security policy. * Finally, the thesis provides an original case
study of the role of a Commission in policy making, analysing the role played by the
Weizsédcker Commission in Bundeswehr reform, contributing to work on the policy
style of the Schréder government and the concept of the ‘Rdterepublik’ (Schréder’s

policy style of using Commissions to prepare for major reforms).’

The thesis also attempts to make a number of conceptual contributions to political
science, seeking to apply public policy theory to explain how German defence and
security policy has changed in the period 1990-2002, within the ‘policy subsystem’ of
the Bundeswehr. It focuses on the roles, styles and strategies of leadership in policy
change in the context of examining five analytical perspectives about policy change
that are derived from public policy theory. Particular attention is paid to the three
leadership roles of policy entrepreneur, policy broker and policy veto player with
reference to the governments of Helmut Kohl and Gerhard Schroder and the Federal
Defence Ministers Volker Riihe (1992-98) and Rudolf Scharping (1998-2002), in
contrast to the ‘contextualist’ consensus that dominates the literature on German
defence and security policy. The thesis utilises an interactionist approach to policy
leadership that draws out the complex relationship between leadership skills and

strategic political context.

Bundeswehr reform throws up the vexed problem of the relationship between

structure and agency. Existing work on German defence policy has focused on

4 Paterson, W. ‘Helmut Kohl, “The Vision Thing’ and Escaping the Semi-Sovereignty Trap’, German
Politics, 7, 1 (1998) pp.17-36.
3 Heinze, R. Die Berliner Riterpublik: Viel Rat, wenig Tat? (Wiesbaden: Westdeutsche Verlag)
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applying international relations theory, with a dominance of the field by constructivist
accounts that stress culture and offer a contextualist approach to leadership. Thus
Berger stresses Germany’s ‘culture of antimilitarism’, rooted in Germany’s ‘struggle
to draw lessons from its troubled past’; Longhurst identifies a specific German
‘strategic culture’, analysing it into foundational elements that are highly resistant to
change, ‘security policy standpoints’ that translate these core values into policy, and
‘regulatory practices’ that make up specific policies and are more amenable to
change.® These accounts share two basic beliefs — (1) that German policy is driven by
core shared ideas rather than material factors, producing a ‘culturally-bounded’
pattern that persists over time; and (2) that German definitions of national interest and
identity in relation to defence and security are constructed by these shared ideas.” The
result is a conception of a national security culture that: ‘predispose(s) societies in
general and political elites in particular toward certain actions and policies over

others.’®

In short, previous accounts have sought to demonstrate the importance of structure,
culture and the inheritance from past formative periods rather than agency and
leadership skills in explaining change in German defence and security policy.
Ideational structures emerge as deeply conservative, and strategic culture as self-
reproducing. This thesis seeks to provide a clearer understanding of the relationship
between structure and agency in the area of Bundeswehr reform by showing that — to
the extent that policy change is culturally conditioned - culture is an on-going
accomplishment of agents whose role can be transformative and not simply a self-
fulfilling prophecy.® It does so by uniting the insights from public policy theories —
notably multiple streams and punctuated equilibrium theories — and highlighting the
role of individual leadership.

¢ Berger, T. (1998). Cultures of Antimilitarism, National Security in Germany and Japan (Baltimore
MD, John Hopkins University), p. 6

Longhurst, K. (2000) Strategic Culture, The Key to Understanding German Security Policy?
(Birmingham University, PhD Thesis)

" Wendt, A. (1999) Social Theory of International Politics (Cambridge, Cambridge University Press)
8 Duffield, J. (1998) World Power Forsaken. Political Culture, International Institutions, and German
Security Policy after Unification (Stanford, CA, Stanford University Press), p.27

% Wendt, A. (1999) Social Theory of International Politics (Cambridge, Cambridge University Press),
pp.186-189
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Policy theory is concerned with understanding the role played by ideas in policy
change, the precise mechanisms through which some ideas are successful and others
not, and crucially the role of agency in this process. Hence the thesis seeks to provide
a clearer understanding of the relationship between structure and agency by
examining the mechanisms through which policy change takes place. Public policy
theory is well-adapted to this task because it has had a special concern with the
transmission of ideas and argument, in short with the cognitive basis of policy.10 As
Majone argued: ‘We miss a great deal if we try to understand policy-making solely in

terms of power, influence, and bargaining, to the exclusion of debate and argument.’"!

In attempting to disentangle the relationship between structure and agency in policy
making the thesis stresses the complementarities and overlaps within public policy
theory and the potential cross-fertilization with institutionalist accounts. Given the
interactionist approach developed here, the greatest potential for cross-fertilization is
with historical institutionalism. Within historical institutionalism policy change is
seen as ‘as the consequence... of strategic action..., filtered through perceptions of an
institutional context that favours certain strategies, actors and perceptions over
others’.'? The institutional context of the configuration of rules matters in ways that
public policy theory often fails to acknowledge adequately. It provides reasons for
action through the normative expectations associated with its framework of roles, and

it affects actors’ choices of strategies and venues.'?

However, institutions do not fully script in advance what agents must do, reducing
them to ‘plastic’ men.' Deeper beliefs and intentions — often of a moral character -
are at work, including motives external to the particular institution. They mean that

agents are capable of self-directed conduct. Also, institutional leaders operate in the

10 Stone (1989) ‘Causal Stories and the Formation of Policy Stories’, Political Science Quarterly,
No.104, Vol.2, pp.281-300

Surel, Y. (2000) ‘The Role of Cognitive and Normative Frames in Policy Making’, Journal of
European Public Policy, Vol.7, No.4 pp.495-512

! Majone, G. (1989) Evidence, Argument and Persuasion in the Policy Process (New Haven, Yale
University Press), p.2

12 Hay, C and Wincott, D. (1998) Structure, Agency and Historical Institutionalism, Political Studies,
Vol.46, pp.951-957.

13 Schlaeger, E. (1999) A Comparison of Frameworks, Theories and Models of Policy Processes, in
Sabatier, P. (ed.) (1999) Theories of the Policy Process (Boulder, Westview), pp.250-251

' Hollis, M. (1994) The Philosophy of the Social Sciences, (Cambridge, Cambridge University Press)
pp- 114 and 180-182
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more fluid and open-textured context of the interface with other institutions with
which there are relationships of mutual dependence. This endows them with further
potential for autonomous conduct. As this case study will seek to show, the leadership
skills and strategic actions of players in key institutional positions also partially
transform the institutions and therefore the strategies, actors and perceptions that an
institutional context favours. Such an understanding of institutions is more amenable
to public policy theory and allows for a more effective exploration of the relationship
between agents and structures than rational choice and sociological institutionalism

which privilege agency and structure respectively.

Thus five analytical perspectives about policy change are identified that derive from

public policy theory:

Perspective 1. The context and opportunity for major policy change is provided by
significant perturbations external to the policy subsystem, notably the effects of
international crises, governmental changes, ‘public opinion’ shocks for instance as
manifested in Linder (state) elections, changes emanating from other policy
subsystems including international institutions like NATO and the EU (NATO-isation

and Europeanisation), and court rulings on Bundeswehr reform.

Perspective 1.1: Significant perturbations external to the subsystem are a necessary,

but not sufficient, cause of change in the policy core attributes

Perspective 2. Policy change requires a shift within the policy subsystem in the

coalition in power so that new beliefs are brought to bear on policy.

Perspective 3. Policy change is a long-term process, requiring policy-oriented
learning by means of technical information and analysis of the nature and magnitude

of problems, their causes, and the probable impacts of different policy solutions.

Perspective 4. Policy change requires skilful policy entrepreneurs, capable of
manipulating short-term ‘windows of opportunity’ to bring new ideas to bear. These

windows are opened by ‘compelling problems’ or by events in the ‘politics’ stream.
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Perspective 5. Policy change requires a shift of institutional venue, bringing in new

actors and ideas and changing the decisional bias.

Building on this, the thesis develops an interactionist approach to policy leadership
stressing the interaction between a policy leader’s policy skills, policy traits and

strategic political context.

Leaders are shown to be critically important in policy change by manipulating the
processes of policy-oriented learning, by using information to reframe issues and by
selecting policy forums and new institutional venues. They play different types of
policy leadership role. In some instances, they act as policy entrepreneurs, adopting
and pushing through particular solutions, typically involving radical change to the
policy paradigm. In other situations, they behave as policy brokers, seeking to
negotiate consensus amongst competing policy ideas. Sometimes, their role is that of
policy veto players, minimising the political costs of pressures for policy change

emanating from within the policy subsystem.

Finally, in its focus on the role played by NATO and the EU in Bundeswehr reform
(chapter 6) the thesis will seek to build upon previous work on the Europeanisation of
German Defence and Security Policy and argues that greater attention must be paid to

the role of agency in the process of Europeanisation than previous accounts posit. 15

Hence the thesis will attempt to break new empirical and conceptual ground, applying
public policy theory to explain how German defence and security policy has changed
in the period 1990-2002, within the ‘policy subsystem’ of the Bundeswehr. Before
going into greater detail about the analytical perspectives of policy change and
interactionist approach to policy leadership, the next section will outline the main

debates within study of policy change and the concept of policy leadership.

15 Cowles, M. Caporaso, J and Risse, T. (2001) Transforming Europe, Europeanisation and Domestic
Change (Ithaca, NY, Cornell) pp.1-21

Kanill, C. (1998) ‘European Politics, The Impact of National Administrative Traditions’, Journal of
Public Policy, Vol. 18 (1) pp.1-28

Miskimmon, A. and Paterson, W. ‘The Europeanisation of German Foreign and Security Policy. On the
Cusp Between Transformation and Accommodation’ in Dyson, K.H. and Goetz, K.H. (eds) (2003)
Germany, Europe and the Politics of Constraint (Oxford, Oxford University Press) pp.325-345
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1.2 The Concept of Policy Leadership and the Study of Policy Change

Leadership is what Stephan Korner terms an inexact concept — one that in contrast to
key concepts of mathematics, cannot readily resolve the problem of borderline cases
(when is ‘what a leader does’ not leadership?).16 Its ambiguity stems from the
difficulties both of gaining agreement about its boundaries and to what it refers and of
measuring its presence and effects. As we shall see below, disagreements exist about
such matters as its empirical referents, the bases and forms of leadership (e.g. whether
it is coercive or ideational), and how it relates to companion concepts like power and

management.

Many of these differences are ultimately not resolvable because they are linked to
contrasting ontological starting points about the nature of reality and about the way
that the world works. One source of contest is about whether it refers to a property of
one or more agents (and the relationship between them) or to a relationship between
one or more agents and a policy sub-system and a macro-political framework. To the
extent that there it is agreed that leadership is a relationship between actors and a
policy sub-system or macro-political framework, there are disagreements about how
this relationship should be conceptualized (notably between the ‘contextualist’ and the
‘interactionist’ approaches). There are also deep differences of view about what
should be included and excluded (e.g. what types of effect, what types of role, which
policy skills?) and what prioritised (e.g. personal traits or situational contingencies

like institutional and political context).

For some leadership is a transformational activity, involving vision, charisma and
symbolic powers.!” The leader is ‘an individual who creates a story’ and someone to
whom others attribute significant symbolic powers.18 From this perspective leadership
is bound up with a process of attribution in which others — seeking to explain policy
failure or success — invoke poor or good leadership as the ‘real’ cause. Another

perspective — more skeptical of the ‘romance of leadership’ notion — focuses on

'8 Korner, S. (1959) Conceptual Thinking, A Logical Enquiry (New York, Dover) p.36

17 Bryman, A. (1992) Charisma and Leadership in Organisations (London, Sage)

'8 Gardner, N. (1996) A Guide to UK and EU Competition Policy, 2™. Edition (London, Macmillan)
Hunt, J. (1991) Leadership, A New Synthesis (London, Sage) p.205
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situational contingencies, such as the institutional and policy environment.'® Their
stress on constraints leads them to identify a wider range of roles. Alongside
transformational leadership, they identify ‘transactional leadership’, in which policy
brokers are involved in the negotiating difficult compromises, and laissez-faire
leadership (similar to Mintzberg’s ‘quiet’, enabling leadership) that focuses just on

broad strategic direction but is ‘hands-off> in relation to policy management.20

A second reason why leadership is an inexact concept is that it cannot to be
numerically measured, at least not in a way that would avoid the accusation that the
procedure and the results were arbitrary. Even if one can agree on its proper
dimensions, it is by no means clear how it could be ranked, nevermind give them
clear numerical expression. Its use involves an unavoidable exercise of informed
judgment, not scientific precision. It is difficult for those who use it to avoid
entrapment in the ‘romance of leadership’ notion in which special powers are
attributed to leaders when trying to explain policy success or failure when it is
difficult to determine the ‘real’ causes at work.?' This problem is made all the more
difficult to handle because attribution by others is itself an important part of
leadership. As we shall see below, it produces methodological difficulties in using

interviews to identify aspects of leadership.

These two problematic aspects of the concept — as with other concepts of everyday
experience — mean that it is destined to remain contested and its application fraught
with difficulties. In this context the thesis settles for the modest, but nonetheless
challenging task of seeking to describe the imprecise relationships that are associated
with policy leadership in as precise a manner as possible. In doing so it can aim to be
coherent in terms of the ontological and epistemological foundations of the thesis and
to be useful in guiding empirical research on the questions posed (and is to be
properly criticised on these grounds). However it cannot hope to avoid the ongoing

disputes that derive from different ontological and epistemological positions.

19 Bass, B. and Stogdill, R. (1990) Bass and Stogdill’s Handbook of Leadership, Theory, Research and
Management Applications (New York, The Free Press)

Fielder, F.E. (1967) A Theory of Leadership Effectiveness (NY, McGraw-Hill) pp.261-265

2 Burns, B. (1978) Leadership (London, New York, Harper Row) pp.257-357

Mintzberg, H (1989) Mintzberg on Management, Inside our Strange World of Organisations (New
York, Free Press)

2! Hunt, J. (1991) Leadership, A New Synthesis (London, Sage) p.205
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A review of the main literature on leadership within political science and organization
theory underlines the definitional problems. Given the endemic nature of these
problems in discussing leadership both bodies of literature tend to offer complex
analytical models rather than definitions.?? In both literatures there has been a clear
shift over time from an actor-centred emphasis on personal traits to one that gives
more attention to contextual variables, from ‘leadership character’ to what might be
termed ‘contextualisation of leadership’.” Beyond that both literatures are
characterized by tensions and unresolved conflicts. Notably there are those who give
primacy to context — ‘contexts make leaders’ - and those who stress the interaction
between personal leadership skills and context — that leaders negotiate contexts and
the resources, constraints and opportunities that they pn:sent.24 Political science has
great difficulties in disentangling leadership from the concept of power, and moving
beyond the dualism of the cognitive and the strategic aspects of leadership.
Organization theory has similar problems of differentiation from the concept of
management, and has no settled position about the relationship between the task-
oriented and the socio-emotional aspects of leadership. Both bodies of literature lack a

settled position on contextualist versus interactionist approaches to leadership.

Within political science there is a widespread recognition that the concept of
leadership overlaps with the concept of power. Thus, just as with the concept of
power, definitions of leadership have proved contentious. As Jean Blondel noted,
‘power is the key element of political leadership’, and went on to define leadership as
the ‘ability to make others do what they would not otherwise do’.” This emphasis on

the ‘powering’ aspect of leadership can be criticized for underplaying the inspirational

2 In political science on the French Presidency see Cole, A. (1994) Frangois Mitterand, A Study in
Political Leadership, London, Routledge; on the German Chancellorship see

Korte, H.-R. ‘Solutions for the Decision Dilemma, Political Styles of Germany’s Chancellors’, German
Politics, 9, 1 (2000) pp.1-22.

Paterson, W. ‘Helmut Kohl: ‘The Vision Thing and Escaping the Semi-Sovereignty Trap’, German
Politics, 7, 1 (1998) pp.17-36.

BIn organisation theory see Adair, J. (1983), Effective Leadership (Gower, London) and Handy, CB
(1985) Understanding Organisations, 3", Edition (Harmondsworth, Penguin)

In political science see Elgie, R.C. (1995) Political Leadership in Liberal Democracies (Basingstoke,
Macmillan)

u Elgie, R.C. (1995) Political Leadership in Liberal Democracies (Basingstoke, Macmillan)
Hargrove, E and Owens J. (eds) (2003) Leadership in Context (London, Rowman and Littlefield,
Lanham and Butler)

% Blondel, J. (1987) Political Leadership, Towards a General Analysis (London, Sage) p.3
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and cognitive aspects of persuasion, whether through a common vision or through

initiating policy learning.

Therefore in discussing leadership it is useful to distinguish between ‘power over’ —
which derives from strategic skills in using constitutional position, executive
organization, and party, coalition and electoral management - from ‘power to’ —
which rests on cognitive skills of imparting vision, of persuasion through convincing
narrative and of policy learning and lesson drawing.?® This distinction is mirrored in
The Oxford English Dictionary which in defining leadership covers a wide spectrum
from ‘directing the course of action to be followed’ through to ‘guiding action by
argument and persuasion’ and to ‘directing by example’. In seeking to arrive at a
definition of policy leadership it is helpful to focus on both cognitive and strategic
skills in negotiating different structural contexts. However, consistent with ‘critical’
realism, they are to be seen not as independent aspects of leadership but as internally

related or mutually constitutive aspects in a dialectical manner. 27

The literature on leadership in German politics has been preoccupied with the Federal
Chancellor and has had much less to say about executive leadership by ministers or
administrative leadership by top officials. Both federal ministers and State Secretaries
have been neglected in studies of the German core executive. Hence this literature is
really only of value to studies of public policy to the extent that a policy falls directly
within the constitutional sphere of the Chancellor or is identified as a Kanzlersache
because of its preeminent political importance for the governing party and coalition.
This view of leadership is, however, too restrictive for understanding policy change.
By looking at policy leadership at the policy sub-subsystem level this thesis hopes to
make a contribution to core executive studies in Germany by delving more deeply to

look at the determinants of policy change.

Studies of Chancellor leadership have mirrored wider features of the political science
literature. Analytical modeling has focused on mapping the various political

constraints and resources that shape and provide the context for German Chancellors

26 Stone (1989) ‘Causal Stories and the Formation of Policy Stories’, Political Science Quarterly,
No.104, Vol.2, pp.281-300
1 Giddens, A. (1979) Central Problems in Social Theory (London: Macmillan) p.69
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in trying to provide leadership, paying particular attention to constitutional, party,
coalition, electoral and policy resources.?® Of importance for this thesis have been the
findings about how Helmut Kohl and Gerhard Schroder have defined and practiced
leadership. Kohl developed the so-called ‘Kohl system’ which relied on a broad and
deep cultivation of a network of contacts centred around the CDU. Thus party
management was always critical to his Chancellor leadership.” Kohl also nested his
political and policy management in a long-term value of the political necessity of the
coalition with the Free Democratic Party (FDP). This allowed him to use the
argument of coalition logic to discipline would-be critics within the CDU/CSU.
Finally, historical vision played an important role in his formula of leadership,
especially in relation to European unification.>® In this respect Kohl displayed a
capacity for ‘transformational’ leadership’, most notably over Economic and
Monetary Union.?! These three elements defined the scope for leadership in the

defence and security policy subsystem during his governments.

During his first term (1998-2002) Schroder’s leadership style was characterized by
two main features: the search for consensus across the boundaries of parties and
groups (his so-called Rdterepublik of commissions preparing major reforms); and his
careful attention to media image and to opinion polls and recognition that jobs and
employment were the central concerns of voters.*? The guiding theme was no longer
historical vision but economic policy competence and to desire to project a personal
image of a ‘modern’ Chancellor directly to the German public. His Chancellorship
rested on a combination of leadership as ‘modern opportunity management’ with the

arts of symbolic politics.”® There were clear implications for defence and security

2 Helms, J. (2002) Making Sense of Organisational Change (London, Routledge)
Korte, H.-R. ‘Solutions for the Decision Dilemma, Political Styles of Germany’s Chancellors’, German
Politics, 9, 1 (2000) pp.1-22.
Smith, M (1991) Analysing Organisational Behaviour (Basingstoke, Macmillan)
» Mols, M.. ‘Policy Making and Foreign Policy Advice’ in Eberwein, K-D. and Kaiser, K. (eds) (1998)
Germany’s New Foreign Policy: Decision-Making in an Interdependent World’. (Miinchen, Oldenburg
Verlag) p.285
% paterson, W. ‘Helmut Kohl, “The Vision Thing’ and Escaping the Semi-Sovereignty Trap’, German
Politics, 7, 1 (1998) pp.17-36.
31 Banchoff, T. ‘German Policy towards the European Union: The Effects of

Historical Memory’, German Politics, 6, 1 (1997), pp.60-76.

32 Heinze, R. Die Berliner Riiterpublik: Viel Rat, wenig Tat? (Wiesbaden: Westdeutsche Verlag)
33 Korte, H.-R. ‘Solutions for the Decision Dilemma, Political Styles of Germany’s Chancellors’,
German Politics, 9, 1 (2000) pp.1-22.
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policy. For Kohl, defence and security policy mattered to the extent that it was about
Germany’s historical obligations: to repay the United States for its support over
German unification and more broadly over the post-war period, and as part of the
process of European political unification and the strengthening of the Franco-German
motor in this process. For Schroder, defence and security policy was very much
secondary to economic policy when it came to making issues a ‘Kanzlersache’. The
result was a very different context for leadership in the defence and security policy

subsystem under Schroder.

However, as with political science more generally, the challenge for the literature on
the Chancellor leadership had been how to conceptualize the relationship between its
cognitive and strategic aspects. Those of a constructivist inclination have been
disposed to stress the “vision thing’ or the role of discourse.** However, seen from the
perspective of ‘critical’ realism, the challenge is to draw out the complex dialectical
relationship between the cognitive and the strategic aspects of Chancellor leadership
and how these relate to a changing structural context and the resources, constraints

and opportunities that this context presents.

Since the 1980s leadership studies has been a major growth area in organizational and
management theory. Traditionally, this literature had focused on leadership ‘traits’

and later, from the 1940s under the impact of behaviouralism, had gone on to examine
leadership in the socio-psychological context of group dynamics.35 From the 1960s
the emphasis shifted towards an interactionist approach that, whilst still rooted in
social psychology, paid more attention to task requirements as a variable conditioning
leadership. The result was a ‘contingency’ perspective on leadership. The ‘take-off’ of
leadership studies in the 1980s owed much to the popularity of the work of Peters and
Waterman, which stressed ‘benchmarking’ successful corporate leaders and drawing
practical lessons.?® Leadership was identified as a more critical variable in corporate

success as the business environment was becoming more competitive, fast-changing

3 Dealing with Kohl, see Paterson, W. ‘Helmut Kohl, ‘The Vision Thing’ and Escaping the Semi-
Sovereignty Trap’, German Politics, 7, 1 (1998) pp.17-36.

Dealing with Schrider, see Jeffrey, C. and Hyde-Price, A. ‘Germany in the EU’, Journal of Common
Market Studies, Vol.39, No.4, November 2001, pp.689-717

35 Barnard, C. (1938) The Functions of the Executive (Cambridge, Mass., Harvard University Press)
3 Peters, T. and Waterman, R (1982). In Search of Excellence, Lessons from America’s Best-Run
Companies (NY, Harper and Row)
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and uncertain. It was about coping with change and thus was to be distinguished from
management, which was about coping with the complexity of large-scale

organizations.

Reviewing the complex organizational and management theory literature on
leadership, Charles Handy concluded that this concept ‘is a complex one, riddled with
ambiguity, incompatibility and conflict.”>” Rather than providing a definition, he
contents himself with a ‘differentiated trait’ approach that identifies three dimensions

of leadership. They can be adapted to public policy theory as follows:

1. The leader as mobiliser and activator of the policy subsystem, setting a clear and
firm direction of change through both a vision and a skilful exploitation of
windows of opportunity for change. This dimension is consistent with the
transformational leadership role of the policy entrepreneur.

2. The leader as ambassador of the policy subsystem, acting as a ‘linking-pin’ or
integrator, finding common ground amongst its different actors and effectively
representing the values and interests of the subsystem externally so that it achieves
a high level of autonomy of operation and finds it easier to acquire necessary
resources. This dimension can be seen as a key attribute of the ‘transactional’
leader as policy broker.

3. The leader as model to the policy subsystem, incorporating a set of shared values,
attitudes and forms of behaviour that are highly valued as points of reference for
the conduct of others. This dimension is close to the concept of charisma. It can be

seen as consistent with the laissez-faire leadership role.

Within Handy’s broad summary of a large literature on organizational leadership is a
set of unresolved tensions and conflicts. Most prominently, is the appropriate
relationship between the socio-emotional aspects of leadership and the task-oriented
aspects. At the heart of the socio-emotional aspect is how leaders interact with others
who are significant for performance. Some stress the importance of building
supportive relations — like the policy broker - by allowing others to influence policy

and building up trust and respect so that there is commitment to policy. In this view,

37 Handy, CB (1985) Understanding Organisations, 3. Edition (Harmondsworth, Penguin), p.114
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leaders are important as ‘linking-pins’.*® Others emphasise the psychologically distant
leader who seeks informal acceptance but — like the transformational leader - is
strongly task-centred. In this view leadership is about providing clear definitions of

activity so that control can be enforceable.*

One common problem that is thrown up by political science and organization theory
is a tendency to identify leadership with a particular type of effect, namely change.
The implication seems to be that leadership must have an effect and that effect must
be change; also, that change is good and that good leaders produce change. Hence it is
to be ‘measured’ in terms of the degree of change that it produces. This implication
underpins the emphasis on ‘transformational’ and ‘transactional’ leadership - or, in
the language of public policy theory — on policy entrepreneurs and policy brokers.
This viewpoint ignores, however, that the effect of leadership can be to maintain
continuity in the face of growing pressures for ‘undesirable’ or ‘unnecessary’ policy
change. In this case the leader influences policy change by preventing it, by acting as
a policy veto player on behalf of maintaining a set of policy beliefs. Hence this thesis
adds the role of policy veto player to the characterization of leadership. The definition
of policy leadership offered here does not take up a position on whether and in what

ways it is bound up with particular effects.

Consistent with ‘critical’ realism this brief overview of political science and

organization theory suggests the following working definition of policy leadership:

Policy leadership refers to the dialectical relationship between the cognitive
and strategic personal and policy skills of those in positions of authority as
they negotiate specific contexts at the policy sub-system and macro-political
levels. These skills are used both in adapting to or seeking to shape structural
contexts - and the institutional and political resources and constraints that
they provide - and in tailoring their roles - as policy entrepreneurs, brokers
and veto players - to these variable contexts. Leadership takes place within
contexts that favour certain narratives and strategies over others but at the
same time has the potential to recast these contexts.

38 | ikert (1961) New Patterns of Management (New York, Mc Graw-Hill) p.62
% Fielder, F.E. (1967) A Theory of Leadership Effectiveness (NY, McGraw-Hill) pp.261-265
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1.3 Public Policy Theory and Analytical Perspectives of Policy Change

The use of public policy theory brings its own problems. First, it is not a unified
field.** It contains differing views on the relationship between structure and agency,
the causal mechanisms involved in policy change, the time-scales of such change, and
the nature of the dependent variable (agenda setting for the multiple streams and
punctuated equilibrium frameworks; decisions for the advocacy coalition framework).
In particular, public policy theory does not provide an agreed account of leadership.
The advocacy coalition framework inclines towards a contextualist approach to
leadership, the multiple streams framework towards a ‘skill-based’ approach. On the
positive side, public policy theory offers an opportunity to use multiple approaches to

test their comparative advantage in explaining

Bundeswehr reform is an invitation to think more precisely about causal mechanisms.
It is also possible to explore complementarities between these theories and see how
they might cross-fertilise and help remedy each other’s main weaknesses. Notably,
certain key concepts are shared across public policy theories: crisis/perturbation,
policy entrepreneurs/brokers, institutional venues, ‘venue shopping’ and policy or
professional forums. Though they are wrapped up in different frameworks of
variables, these concepts represent an important degree of commonality in public
policy theory that will be explored in this thesis. Cross-fertilisation is potentially
fruitful in examining the extent to which leadership skills can make a significant

difference to policy change.

Secondly, it is by no means easy to distinguish major policy change from minor.
Sabatier and Jenkins-Smith distinguish change to the policy core (major) from change
to secondary aspects (minor) and both — which are specific to the policy subsystem -
from change to deep core beliefs about fundamental political values that transcend the

policy subsystem and are deeply entrenched in actors’ cognitive frameworks.*! Policy

0 Sabatier, P. “The Need for Better Theories’ in Sabatier, P. (ed.) (1999) Theories of the Policy
Process, pp. 1-17 (Boulder, Westview)

4 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process (Boulder, Westview Press), pp.117-66.
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core beliefs represent basic normative and empirical commitments about priorities,
causal mechanisms and appropriate strategies within the subsystem. Secondary
aspects refer not just to the domain of technical information about how policy should
be implemented (Sabatier’s view) but also — as this thesis argues - to whether good or
bad reasons can be given for adhering to particular policy core beliefs. But in practice

this distinction is difficult to sustain.

Bundeswehr reform has tended to combine partial change to aspects of policy core
beliefs with change to secondary aspects. The belief systems of leading actors tend to
be more complex, nested within each other, and subject to the pulls and pushes of
politics, than the advocacy coalition framework suggests. Not least, it should be
remembered that changes in policy cores are a matter of perspective.*> What, from the
perspective of NATO and especially the US Defence Department, was seen as

‘minor’ change to a secondary aspect of the Bundeswehr was ‘major’ change to the
policy core for those within the Bundeswehr policy subsystem. This shows that the
secondary aspects of the NATO belief system can constitute the policy core aspects of
the Bundeswehr belief system. The level of analysis problem and the nesting of policy

sub-systems complicate judgements about the magnitude of change.

A third problem is less often admitted in public policy theory. As we shall see below,
public policy theory attributes a high degree of significance to ‘external
perturbations’, in short to events and crises and the role of contingency in explaining
policy change. Public policy theory also gives (to greater and lesser degrees)
importance to agency in processes of policy change. This raises awkward questions
about intentions and motives of individual leaders, in particular about personal traits
like ambition, ideological fervour, self-confidence, assertiveness and risk-taking and
about personal policy skills such as expertise, bargaining, articulation and setting of
clear objectives, and managing party and public opinion. The point is that contingency
and agency (leadership traits and skills) introduce powerful elements of indeterminacy
into policy change and complicate the tracing of causal mechanisms. What public
policy theory lacks is an interactionist approach that seeks to explain leadership in

terms of strategic political context and leaders’ personal traits and policy skills.

2 Schlaeger, E. (1999) A Comparison of Frameworks, Theories and Models of Policy Processes, in
Sabatier, P. (ed.) (1999) Theories of the Policy Process (Boulder, Westview Press) p.253
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The five analytical perspectives about policy change outlined below are derived from
public policy approaches and draw out, in various ways, the roles of contingency,
cognition and leadership in shaping Bundeswehr reform. Above all, they move
analysis of policy change away from static models of decision-making, by stressing
how the various elements of the policy process interact over time.* At the same time
public policy theory gravitates towards one of two types of explanation and neglects a
third. The advocacy coalition and the punctuated equilibrium frameworks are useful
in highlighting the extent to which agency is constrained and shaped by the
characteristics of policy subsystems and the macro-political political conditions
within which these subsystems interact. In short, they have a contextual understanding
of leadership in the policy process. In contrast, the multiple streams framework takes
a more agency-centred view of policy change that has little to say aboht institutional
context. Against these two dominant views within public policy theory, this thesis
argues for an interactionist approach that explores the relationship between leadership
skills and context. In particular, it stresses the role of individuals in shaping processes

of policy change and defining the limits of change.

Perspective 1. The context and opportunity for major policy change is provided by
significant perturbations external to the policy subsystem, notably the effects of
international crises, governmental changes, ‘public opinion’ shocks for instance as
manifested in Linder elections, changes emanating from other policy subsystems
including international institutions like NATO and the EU (NATO-isation and

Europeanisation), and court rulings on Bundeswehr reform.

This perspective is common to public policy theories and shared with historical
institutionalism, which stresses critical junctures. Thus, for instance, the punctuated
equilibrium framework stresses how macro-political forces intervene to push an issue
out of a policy subsystem and onto the governmental agenda. However, theories differ
in whether they see major policy change as a product of a single ‘watershed’ event or
external shock (notably the multiple streams framework) or a series of events

extending over a decade and more (the advocacy coalition framework).

3 John, P. (1998) Analysing Public Policy (London, Pinter), Chapter 8
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The thesis seeks to identify and examine ‘watershed’ events and turning points and
how they affected policy. Such examples include the Srebrenica massacre of 1995, the
Kosovo War of 1999 and the terrorist assault on the US on 11 September 2001; the
election of the Schrdder government in 1998 and associated generational change; the
relevant rulings of the Federal Constitutional Court; and domestic budgetary crises,
especially associated with the risk of breaching the EU’s Stability and Growth Pact.
Where public policy theories agree is in seeing no necessary connection between the
size of an event and the degree or pace of policy change. One factor is the skill (or
lack of it) of policy entrepreneurs in seizing the window of opportunity to effect
change. This point is stressed strongly in the multiple streams framework and the
punctuated equilibrium framework and recognized by the advocacy coalition
framework. It highlights the roles of contingency and leadership in explaining policy

change.

This perspective is also consistent with the 'second image reversed' literature in which
domestic change is seen as embedded or nested within requirements and pressures
emanating from the international arena.* Domestic leaders can use NATO and EU
requirements to strengthen their positions within domestic policy and change the
terms of policy debate. Seen from this perspective, change in German defence policy
is shaped by two mechanisms. The ‘top-down’ mechanism involves adaptational
pressures from Atlanticisation and Europeanisation consequent on lack of 'goodness
of fit' with German policy.*’ The ‘bottom-up’ mechanism of Atlanticisation and
Europeanisation takes the form of domestic actors using NATO and the EU to

strengthen their power over policy.*s

The perspective raises a number of problems. First, the independent variable is not

specified very clearly. ‘Crisis’ is more an attention-directing device than a precise,

* Gourevitch, P. (1978) ‘Explaining Policy Choices’ in Politics in Hard Times, Comparative
Responses to Economic Crises pp.35-68 (Ithaca, Cornell University Press)

Putnam, R. (1988) ‘Diplomacy and Two-Level Games’ International Organisation, 42, pp. 427-60
Milner, H. (1988) Resisting Protectionism, Global Industries and the Protection of International Trade
(Princeton University Press, N.J.) pp.290-301

45 Cowles, M. Caporaso, J and Risse, T. (2001) Transforming Europe, Europeanisation and Domestic
Change (Ithaca, Cornell University Press), p.6

4 Knill, C. and Lehmkuhl, D. (2002) ‘The National Impact of European Union Regulatory Policy,
Three Europeanisation Mechanisms’, European Journal of Political Research, No.41, pp.255-280
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clearly specified explanatory concept. A crisis can be defined as an ‘epoch-making’
moment of decisive intervention, marking the historical transition between phases of
political time.*’ But, helpful as such a definition s, it does not make it easy to
distinguish a crisis from an event that dislocates policy routines. When precisely is an
event a crisis? How does one measure the independent variable and compare, say, a
change of government with a budgetary crisis and both with Srebrenica or 11
September? In the absence of clear answers to these questions, it remains impossible
to predict what kind of event would produce a particular scope or level of policy
change. Secondly, not all exogenous shocks translate into policy change. Thus the

perspective needs modification, as Sabatier and Jenkins-Smith later recognized:

Perspective 1.1: Significant perturbations external to the subsystem are a necessary,
but not sufficient, cause of change in the policy core attributes.*®

This leads on to a third problem with the perspective. There is an important perceptual
dimension to crisis. An event is a crisis or shock because it is perceived to be so and
because a leader provides a narrative of systemic failure.* Hence a crucial aspect of
policy change is the role of leaders in identifying and defining a crisis (e.g. of Joschka
Fischer defining Srebrenica as a crisis for German defence and security policy). The
creation and manipulation of a crisis consciousness by leaders is a critical component
of policy change. Therefore one is forced to consider what prompts leaders to define

events as crises and to use them as instruments of change.

An additional problem is that policy change will not occur unless policy leaders in an
active display of agency skilfully exploit the opportunity created by a crisis
consciousness. This involves leadership skills in managing the strategic context of
consensus building required by domestic constitutional arrangements. In the case of

Germany the semi-sovereign character of its domestic institutional arrangements

1 Hay, C. (1999) ‘Globalisation, Regionalisation and the Persistence of National Variation: The
Contingent Convergence of Contemporary Capitalism’, ESRC ‘One Europe or Several’ Working
Paper, University of Birmingham, p317

48 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process (Boulder, Westview Press) pp.117-66

) Hay, C. (1999) ‘Globalisation, Regionalisation and the Persistence of National Variation: The
Contingent Convergence of Contemporary Capitalism’, ESRC ‘One Europe or Several’ Working
Paper, University of Birmingham, p.324
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mean that consensus creation requires highly developed negotiating skills across party
and intergovernmental boundaries. The result of this contextual factor is a leadership
bias towards policy brokerage and policy veto playing rather than towards policy
entrepreneurship. This has implications also for leadership styles and strategies, with
a preference for ‘salami-slicing’ and opportunistic actions, for creating professional

forums and for sidelining and excluding change agents (see below).

Similarly, there is an important perceptual dimension to ‘goodness of fit” with
international requirements. Domestic actors can help create or define away a lack of
fit with NATO and EU requirements. Thus American actors may define a lack of
German fit with NATO requirements pointing to the ‘hard’ dimension of military
power and war-fighting capacity and German unwillingness to share in international
crisis intervention in this manner. This translates into external pressure on the issue of
‘burden sharing’.>® The effects of such pressure on policy change in the Bundeswehr
were demonstrated by the way in which German Defence Minister Franz Josef Strauss
justified lengthening the period of compulsory military service from 12 to 18 months
in January 1962. It was a matter of fulfilling NATO obligations and matching the
length of compulsory service in other member states. In contrast, German policy
actors can respond by stressing other aspects of NATO commitments and Germany’s
role in the stabilization of Europe, especially in the east. Thus in the 1990s Schroder
and Scharping could point to the increasing ‘crisis prevention’ role of NATO, linked
to the UN, and Germany’s disproportionately high contribution to the ‘soft’
dimension of defence and security, including nation- and state-building. Defined in
this way, there is a goodness of fit and little adaptive pressure. ‘Fit’ is, in short, a

definitional matter and a dimension of the process of leadership.

Perspective 2. Policy change requires a shift within the policy subsystem in the

coalition in power so that new beliefs are brought to bear on policy.

This perspective derives from the advocacy coalition framework, which highlights the
importance of core beliefs (‘deep core’, ‘policy core’ and ‘secondary aspects’ of

beliefs) shared by actors from a variety of institutions at the level of the policy

%0 Chalmers, M. ‘The Atlantic Burden-Sharing Debate — Widening or Fragmenting?’ International
Affairs, 71, 3, pp.569-585
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subsystem.”! These beliefs — rather than the preferences or desires of rational choice
and game theory — are seen as the motor of action.’> Advocacy coalitions give an
important degree of structure and stability to a policy subsystem over time and are
characterized both by shared beliefs and by co-ordinated behaviour. Shared core
beliefs are seen as highly resistant to change, in contrast to secondary aspects of
beliefs that relate to policy objectives and how these are implemented and to the
reasons given for holding particular beliefs. Hence the question arises of whether the
Bundeswehr policy subsystem is characterized by one or more advocacy coalitions
whose members not only share core beliefs but also co-ordinate their actions and
contend for power over policy. If so, it will be necessary to examine how they have
been able to resist or accelerate change (for instance by seeking out sympathetic
institutional venues, engaging in policy-oriented learning and using exogenous

crises).

Again, there has been a tendency to underplay the significance of individual policy
leadership in the development of a belief system and in the formation of advocacy
coalitions, not least in their transformation from nascent to mature coalitions.>® This
typically takes the form of leaders acting as policy entrepreneurs, both adopting a set

of policy ideas and organizing co-ordinated action on their behalf.

Perspective 3. Policy change is a long-term process, requiring policy-oriented
learning by means of technical information and analysis of the nature and magnitude

of problems, their causes, and the probable impacts of different policy solutions.

This perspective also derives from the advocacy coalition framework, which stresses
the important role of new technical information and/or experience in producing

relatively enduring alterations of thought and behaviour by ‘probing’ belief systems

5! Sabatier, P. and Jenkins-Smith (eds) (1988) ‘Special Issue, Policy Change and Policy Orientated

Learning, Exploring the Advocacy Coalition Framework’, Policy Sciences 21, pp.123-278

Sabatier, P. and Jenkins-Smith, H. (eds) (1993) Policy Change and Learning, An Advocacy Coalition

Azpproach (Boulder, Westview Press)

52 Sabatier, P. and Jenkins-Smith, H. ‘The Advocacy Coalition Framework: An Assessment’ in

Sabatier, P. and Jernkins-Smith, H. (1999) Theories of the Policy-Making Process (Boulder: Westview)
.132-135

5 Sabatier, P. and Jenkins-Smith, H. ‘The Advocacy Coalition Framework: An Assessment’ in

Sabatier, P. and Jernkins-Smith, H. (1999) Theories of the Policy-Making Process (Boulder: Westview)

pp-117-169
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and the adequacy of the reasons for supporting given policy beliefs.>* Policy-oriented
learning involves greater knowledge of the parameters of problems and the factors
affecting them, of the determinants of policy effectiveness and of the probable
impacts of different policies.55 It leads to the reframing of policy arguments.
According to the advocacy coalition framework, policy analysis and learning is
essentially an instrumental process of improving the quality of the reasons for holding

a particular policy belief.

This perspective requires an examination of whether and how policy learning occurs,
including the role of think tanks (like the Stiftung Wissenschaft und Politik and the
party foundations), academic experts and journalists, as well as the role of different
levels of government (from EU and NATO down to the Lénder). It is also important
to investigate the roles of both policy brokers and of professional forums (notably the
Weizsidcker Commission on Bundeswehr reform during the Red/Green government).
However, the advocacy coalition framework argues that changes in the policy core
aspects require a perturbation or shock in non-cognitive factors external to the

subsystem and that professional forums rest on fragile foundations.

Though the advocacy coalition framework focuses on policy-oriented learning as a
social process, it implies a role for individual leadership in policy brokerage.
Leadership can take the form of establishing a professional forum as a means of
giving greater momentum to policy change. Professional forums are a mechanism for
facilitating learning across coalitions by bringing together actors with contrasting
beliefs. They are effective when a stalemate exists, each coalition regards a
continuation of the status quo as unacceptable, deliberations are confidential and
based on professional norms, and the forum is led by a policy broker who is respected
by all parties as relatively neutral.”’ Policy change then represents a form of power

sharing among coalitions. The advocacy coalition framework underplays the role of

54 Heclo, H. (1974) Social Policy in Britain and Sweden (New Haven, Yale University Press) p.306
Schoén, D and Rein, M (1994) Frame Reflection, Toward the Resolution of Intractable Policy
Controversies (New York, Basic Books)

55 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process. (Boulder, Westview Press), p.123

%6 Schoen, D and Rein, M (1994) Frame Reflection, Toward the Resolution of Intractable Policy
Controversies (New York, Basic Books)

57 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process. (Boulder, Westview Press) p.148
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individual policy leadership in this process. Secondly, policy brokers can be
independently important in policy-oriented learning. In the absence of learning across
coalitions policy change can be accelerated when there is learning by a policy broker

who has the authority to make short-term changes to policy.58

Perspective 4. Policy change requires skilful policy entrepreneurs, capable of
manipulating short-term 'windows of opportunity’ to bring new ideas to bear. These

windows are opened by ‘compelling problems’ or by events in the ‘politics’ stream.

This perspective derives from the multiple streams framework, which stresses the
critical role of individuals in conditions of ambiguity: of unclear preferences, vague
and shifting problem definitions, fluid participation, and bureaucratic politics (the so-
called ‘garbage can’ model of choice). Individual policy leadership takes the form of
coupling the three separate streams that comprise the policy process, each with its
own dynamics and rules. In consequence, and in contrast to both the advocacy
coalition framework and the punctuated equilibrium framework, the policy process

displays considerable randomness rather than a disposition to settle into equilibrium.

The policy process consists of the problem stream in which various definitions of
problems are offered and data about problems presented; the policy stream in which a
wide variety of ideas float around in the ‘policy primeval soup’ and are generated and
pursued by various policy specialists; and the politics stream which consists of
elections, swings in public opinion, political and administrative turnover, and pressure
group campaigns, each influencing how opinion formers define problems and
evaluate solutions.> Coupling of the streams takes place in conditions of flux in the
interactions amongst the three streams, giving rise to discontinuity. In such
circumstances policy leadership — rather than coalitions or institutional arrangements -
is seen as playing the major role. Hence it is important to identify policy

entrepreneurs, how they effect change, and under what conditions they are able to

58 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process. (Boulder, Westview Press) p.145

5 Kingdon, J. (1984) Agendas, Alternatives and Public Policy, 2™ Edition (Boston, Little, Brown)
Zahariadis, N. (1999). ‘Ambiguity, Time, and Multiple Streams’, in P. Sabatier (ed.), Theories of the
Policy Process (Boulder, Westview) pp.73-93.
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connect particular Bundeswehr reform proposals to a changing configuration of

problems and politics.

This perspective is useful in offsetting the contextualist bias in the advocacy coalition
framework and in the punctuated equilibrium framework by directing attention to the
role of the ‘internal calculation processes’ of policy entrepreneurs in policy change. It
has two weaknesses however. Firstly, in specifying the strategic context it
underestimates the importance of the institutional characteristics of the decision
setting and the use of these characteristics by entrepreneurs to shape the direction of
choices. Secondly, it focuses on only one leadership role — policy entrepreneurship —
and ignores two other leadership roles that significantly affect policy change — policy

brokerage and policy veto.

Perspective 5. Policy change requires a shift of institutional venue, bringing in new

actors and ideas and changing the decisional bias.

This perspective derives from the punctuated equilibrium framework, which posits
that policy monopolies are responsible for stasis in a policy subsystem by controlling
the venue that oversees the policy. The resultant equilibrium is punctuated by bursts
of policy change.60 Policy monopolies dominate the important institutions of a
particular policy subsystem with a supportive ‘policy image’ so that decision-making
remains for long periods in a condition of equilibrium. This policy image is reinforced
by its own success in a ‘negative feedback process’ (success dampening pressure for
policy change). Policy change occurs when the policy monopoly is challenged by
competing images. This happens when a compelling external perturbation or policy
failure (‘positive feedback’) excites public and media interest and propels new issues
onto the macro-political agenda of Federal Chancellor and Bundestag. Opportunities
for change depend on a policy system experiencing positive feedback, leading to a
gathering momentum behind new ideas that ‘punctuates’ the equilibrium, a shift of

issues to the macro-political level and a burst of policy change.

6 Zahariadis, N. (1999). ‘Ambiguity, Time, and Multiple Streams’, in P. Sabatier (ed.), Theories of the
Policy Process (Boulder, Westview) pp.73-93.
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Again, as with the advocacy coalition framework, individual policy leaders intrude
back into the model. A critical strategy for changing policy is for leaders to seek to
change the institutional venue or to have actors from other venues become involved,
This change of venue within which policy is considered — in the characteristics of the
decision making setting — is critical because it frames the problems that actors
confront. It alters the policy monopoly and policy image and leads to change to the
policy core. In this ‘politics of punctuation’, as in the ‘multiple-streams’ framework,
policy leadership is critical, and policy change can be rapid and radical. However, in
contrast, to the multiple streams framework, policy change is less dependent on the
internal calculation processes of the policy entrepreneur than on characteristics of the
decision setting. Hence the punctuated equilibrium framework offers an opportunity
to link Bundeswehr reform to the way in which institutions shape policy change by
offering a more dynamic view of the role of policy leadership in this process. This
examination includes the effects of institutional structures within NATO and within
the EU as well as of institutional structures within the German core executive, the
legislature and the political parties. Because of its focus on the characteristics of the
decision setting, the punctuated equilibrium framework has a greater affinity than the

multiple streams framework with historical institutionalism.

These analytical perspectives suggest that public policy theory allows a more nuanced
understanding of how policy change occurs and the context and conditions for that
change than the rather one-dimensional approach posited by constructivist ascendancy
in German defence and security studies. These five analytical perspectives allow for a
more sophisticated analysis that seeks to tease out the role played by external
perturbations and the role of policy leadership in shaping the policy process, for
instance through creating and sustaining a crisis consciousness, reframing issues,
acting as a catalyst for new advocacy coalitions, changing institutional venues, and

creating professional forums to promote policy-oriented learning.

The punctuated equilibrium framework has three key contributions to make to
understanding the role of policy leadership. Firstly, it shows that leaders can
manipulate actors’ frames of reference by the use of information to change the
characteristics of the situation to which they have to respond. In the words of Jones:

‘Information is viewed as inherently ambiguous, so that there is a very important role
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for leadership and policy entrepreneurship in the framing of issues... The
manipulation of information plays a key role in forcing governmental attention to
problems.’®! Policy entrepreneurs seek out opportunities to reframe issues and to
guide processes of policy learning in particular directions. Sabatier and Jenkins-
Smith’s concept of policy broker represents a concession in this direction but one
limited by the constraint of co-ordinated action built into the advocacy coalition

framework.%?

Secondly, the punctuated equilibrium framework stresses the importance of control
over institutional venues for shaping the pace and direction of policy change.®®
Institutional venues are seen as creating decisional biases, changing these venues or
those who participate in them as instigating cognitive change. Hence in the
punctuated equilibrium framework institutional settings are seen as pivotal both in
shaping the context of policy leadership (notably semi-sovereignty, veto players and
potential for blockade) and in the means by which leaders affect policy change.

Finally, the punctuated equilibrium framework scores against the advocacy coalition
and multiple streams frameworks by paying more attention to the institutional setting
of policy change. The advocacy coalition framework underplays the link between
policy beliefs and institutional settings; the multiple streams framework has too little
to say about how these settings shape the ‘coupling’ possibilities of policy
entrepreneurs. Crucial significance is attached to the structures of the political system
in setting the context for policy change.® This perspective fits well within Peter _
Katzenstein’s interpretation of Germany as a ‘semi-sovereign’ state in which power is
shared across the federal system, political parties and parapublic institutions and
jurisdictions are overlapping.65 The result is a policy bias to incremental change. This

insight was further developed in Holtmann and Voelzkow’s view of Germany as a

¢! Baumgartner, F. and Jones, B. (1993). Agendas and Instability in American Politics. (Chicago,
Chlcago University Press) p.23

62 Sabatier, P. and Jenkins-Smith, H. (1999). “The Advocacy Coalition Framework, An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process. (Boulder, Westview Press), p.145
% Baumgartner, F.R. and Jones, D. (1991) ‘Agenda Dynamics and Policy Subsystems’ Journal of
Politics, Vol.53, No .4, p.1047
% True, J. Jones, B. and Baumgartner, F. (1999) ‘Punctuated-Equilibrium Theory’, in P. Sabatier (ed.),
Theories of the Policy Process (Boulder, Westview Press) pp. 97-115.
% Katzenstein, P. Policy and Politics in West Germany: The Growth of a Semi-Sovereign State
(Philadelphia, Temple)
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mix of competitive majoritarian democracy and ‘negotiation’ democracy. % The
institutional nodes of ‘negotiation’ democracy are federalism (including the ‘dual’
majorities in Bundestag and Bundesrat), coalition government and neo-corporatism.
In short, German policy making is, at the macro-level, bound up with an institutional

structure of interlocking politics (Politikvery‘lechtung).67

The result is that policy leaders have to negotiate a range of institutional veto points,
creating a potential for inertia and Reformstau (reform blockage). From the
perspective of those favouring radical reform of the Bundeswehr, semi-sovereignty
becomes a liability rather than an asset. Not least, constitutional structure is crucial
not just in specifying the fundamental values of German defence and security policy
but also in shaping the degree of consensus required for major change. Thus there are
high potential political costs of Bundeswehr reform that shape the kinds of policy
leadership role that are likely to emerge in Germany. They act against the policy
entrepreneurship role of the multiple streams literature and favour the policy

brokerage and policy veto roles.

At the same time, as this thesis argues, policy leadership remains more important in
policy change than either constructivist accounts or public policy theories (on the
whole) have been prepared to concede. As Donald Coleman states when writing about
the importance of business entrepreneurs and their neglect by neo-classical economic
theory: the policy leader ‘having been exorcised by abstractions, has reappeared

through the back door. He insists upon intruding back into the model.”*®

1.4 The Interactionist Approach to Policy Leadership

This emphasis on the role of policy leadership is not linked to the development of a
new theory of public policy or to a new perspective about policy change. Instead, the
critical analysis of the above five analytical perspectives about policy change is bound

together by the development of a model of the role of leadership in the policy process

% Holtmann, E. and Voelzkow, H. (eds) (2000) Zwischen Wettbewerbdemokratie und
verhandlungsdemokratie. Analysen zum Regierungssystem der Bundesrepublik Deutschland. (Opladen,
Westdeutscher Verlag)

%7 Sbenz, A, Scharpf, F. and Zintl, R. (1992) Horizontale Politikverflechtung: Zur Theorie um
Verhandlungssystem (Frankfurt, Capmus)

© Coleman, D. (1980) Courtaulds (Oxford University Press, Oxford) p.34
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that follows an interactionist approach. In this approach leadership is conceptualised
as a complexity of interactions between leaders’ skills and context, focusing on three
sets of variables: personal leadership traits, policy leadership skills and strategic
political context.’ Given that Bundeswehr reform is clearly located within the
defence and security policy subsystem, the leadership issue clearly relates to the role
of the Federal Defence Minister

Personal Leadership Traits include:
Policy and political ambition
Ideological fervour

Self-confidence

Judgement

Affiliation or follower satisfaction
Risk-taking

Pacific versus coercive persuasive styles
Accommodativeness

Decisional initiative and assertiveness

Activism.

Policy Leadership Skills include:

Articulation and setting of clear policy priorities

% On personal leadership traits see: Greenstein, F. (1998) Leadership in the Modern Presidency
(Harvard, Harvard University Press)

Paige, G. (1977) The Scientific Study of Political Leadership (Free Press, New York)

Winter, R. (1987) Action Research and the Nature of Social Enquiry, Professional Innovation and
Educational Work (Aldershot, Avebury)

On policy leadership skills see:

Bader, John (1996) Taking the Initiative, Leadership Agendas in Congress and the Contract with
America (Georgetown University Press, Washington)

Hargrove, EC. (1998) The President as Leader, Appealing to the Better Angels of Our Nature
(Lawrence, University Press of Kansas)

Hargrove, E and Owens J. (eds) (2003) Leadership in Context (London, Rowman and Littlefield,
Lanham and Butler)

Ripley, R (1969) Majority Party Leadership in Congress (Little Brown, Boston)

Rockman, B. (1984) The Leadership Question, The Presidency and the US System (Praeger, New
York) pp.187-214

Strachan, R. (1990) New Ways and Means, Reform and Change in a Congressional Committee (Chapel
Hill, University of North Carolina Press)

On strategic political context see:

Palazzolo, D. (1992) The Speaker and the Budget, Leadership in the Post-Reform House of
Representatives (University of Pittsburgh Press, Pittsburgh) pp.32-25

Peters, R. (1990) The American Speakership, The Office in Historical Perspective (Baltimore, John
Hopkins University Press) pp.316-322
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Discernment of favourable and unfavourable opportunities for leadership
Expertise and experience

Timing

Mobilizing and conciliatory skills with respect to the Bundestag coalition
parliamentary parties and the public

Bargaining and conciliation with affected groups.

Strategic Political Context includes:

Constitutional scope for action, especially as defined by the Federal Constitutional
Court.

Electoral context

Salience of the issue

Size of the majority in the Bundestag

Relations between the parties in the coalition government

Whether the federal government also has a majority in the Bundesrat

Extent to which the Federal Defence Minister enjoys the support of the Bundestag and
the Bundesrat and a majority of her/his political party

Institutional context of the Bundeswehr, of the federal government and of the
legislative process

Reputation of the Defence Minister within the ministry and within the federal
government and whether he/she has the confidence of the Federal Chancellor

Poll ratings of the Defence Minister

Public reputation and political skills of the Chancellor on this issue

Analysis of these complex interactions enables us to identify three distinct policy
leadership roles — entrepreneurship, brokerage and veto playing — and to relate the
type of role adopted to the conditions, especially of institutional context, in which
specific skills are useful. Policy entrepreneurship involves adopting and pushing a
particular policy solution, typically requiring radical policy change. Policy brokerage
is about secking consensus amongst contending ideas. Policy veto playing seeks to
minimise the political costs of policy change emanating from within the policy
subsystem. Broadly, as indicated above, the semi-sovereign macro-political
arrangements of Germany create a disposition to opt for policy brokerage or for

policy veto playing roles over policy entrepreneurship. It can be argued, consistent
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with the advocacy coalition framework, that Germany’s high consensus building
requirements reinforce the general disposition of policy leaders to weigh losses more
heavily than gains, to remember defeats more than victories and to exaggerate the

power of opponents.”

These policy leadership roles are linked to different policy leadership styles and
strategies. In the case of policy entrepreneurship, leadership takes on a heroic style of
bold policy initiative in which the leader acts as animateur of change. The
characteristic leadership policy strategy involves creating and sustaining a crisis
consciousness and reframing policy issues in a manner that provides an historical
legitimation for bold change. The policy leader develops a new policy narrative that
attributes proposals with political coherence and historical meaning and significance.
The appropriate skills involve the arts of discourse and persuasion aimed at getting

agreement on a particular policy model.

However, one of the weaknesses of the multiple streams literature is that its analysis
of policy entrepreneurship is confined to agenda setting. Effective policy
entrepreneurship requires strategic skills not just in agenda setting but also in
translating ideas into policy decisions. A characteristic strategy when faced with
powerful opposition is ‘salami-slicing’, in which the policy leader pursues policy
change as a ‘nibbling’ or iterative process by a series of opportunistic actions
designed to circumvent opposition. This may involve creating faits accomplis. Volker
Riihe provided an example between 1992 and 1994. In a more favourable political
context the policy entrepreneur is more likely to mobilize co-ordinated action around
the proposed policy model, seeking to create a powerful advocacy coalition on its
behalf. This second type of strategy was less visible within Bundeswehr reform. It
made a fleeting appearance with Klaus Kinkel and Joschka Fischer during the Kohl
period, but was ineffective in both agenda setting and decision making about

Bundeswehr reform.

™ Sabatier, P. and Jenkins-Smith, H. (1999). “The Advocacy Coalition Framework, An Assessment’, in
Sabatier, P. (ed.), Theories of the Policy Process, (Boulder, Westview Press) pp.117-66

Quattrone and Tversky ‘Constraining Rational and Psychological Analyses of Political Choice’,
American Political Science Review, September 1998, pp.719-736



41

In contrast, policy brokerage is associated with a ‘humdrum’ leadership style of
pursuing incremental changc.71 Its characteristic leadership policy strategy involves
the facilitation of policy-oriented learning and the ‘binding in’ of opposition,
particularly by the creation of a professional forum. This means gaining the
agreement of key actors that a continuation of the status quo is unacceptable, that
there are important empirical questions to be addressed, that key interests are
represented and that professional norms of policy analysis will be respected.’® It is
close to a mode of power sharing amongst competing policy beliefs. This type of
leadership policy role, style and strategy was characteristic of the Scharping period
(1998-2002).

Policy veto playing is associated with an immobiliste leadership style of preventing
forces for change from shaping policy. The immobiliste style of policy veto players is
reflected in a policy strategy of sidelining or excluding change agents in a form of
Denkverbot (ban on thinking), of blocking new policy ideas from emerging. It was
apparent under Riihe between 1994 and 1998 when much greater weight was attached

to the potential losses than to the gains from Bundeswehr reform.

The analytical perspectives of policy change outlined above can be mapped onto this
analytical framework of leadership roles, styles and strategies. Thus the policy
entrepreneur role fits into the multiple streams framework with its stress on how
leaders create and exploit the windows of opportunity opened by developments in the
problems, politics, and policy streams (perspective 4). The policy broker role is
addressed by the advocacy coalition framework, notably with its stress on policy-
oriented learning (analytical perspectives 2 and 3). The policy veto player role is most
closely linked to the punctuated equilibrium framework (perspective 5). These
linkages suggest the ways in which policy leadership skills are related to the different
contexts outlined in the major public policy theories: a context of ambiguity in the

case of policy entrepreneurship, of a policy process structured by contested beliefs in

™ On heroic and humdrum leadership styles, see Hayward, J. (1982) ‘Mobilising Private Interests in the
Service of Public Ambitions’ in Richardson, J. (ed.) Policy Styles in Western Europe (Allen and
Unwin, London) p.111

72 Sabatier, P. and Jenkins-Smith, H. (1999). “The Advocacy Coalition Framework: An Assessment’, in
P. Sabatier (ed.), Theories of the Policy Process. (Boulder, Westview Press) p.150
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the case of policy brokerage, and of macro-political conditions that impose high

political costs on policy change in the case of policy veto playing.
1.5 Ontology and Epistemology

Consistent with ‘critical’ realism the thesis accepts the ‘foundationalist’ argument that
there is an ‘observable’ world of public policy that exists independently of our
knowledge of it and that provides essential data as the basis for establishing how
policy processes work and the role of leadership within these processes. Thus research
is concerned with mapping this structural context — which includes policy beliefs -
and establishing causal mechanisms of policy change (see the five analytical
perspectives examined in this thesis). The implication for epistemology is an interest
in programmatic positions and public statements and what they show about how
structural contexts are ‘strategically selective’, that is are more open to some kinds of

leadership roles, styles and skills than others.”

However, in order to penetrate into the complex world of leadership skills, and how
leaders adapt to and seek to shape different and changing contexts, it is necessary to
go beyond ‘foundationalist’ theory and its positivist epistemology to look at
phenomena such ‘strategic learning’. As Neumann states: ‘... the immediately
perceived characteristics of objects, events, or social relations rarely reveal
everything.’’ ‘Critical’ realism argues for attention to the extent to which public
policy is discursively constructed and the product of social interaction and to which
leadership is constituted in and through narrative. Thus the epistemological position
draws heavily on the ‘hermeneutic’ or ‘interpretative’ tradition that seeks to
understand the policy world ‘from within’ by delving into the reasons behind actions,
opaque as they may be, and the beliefs of actors. According to the ‘double’
hermeneutic it involves understanding policy actors and their perceptions of their role
in the policy process. The result is a close attention to qualitative methods designed to

reveal those parts of the policy process that are unobservable.

73 Jessop, B. (1990) State Theory, Putting the Capitalist State in its Place (Oxford, Blackwell) pp.260-
271

™ Neumann, W.L. (2000) Social Research Methods, Qualitative and Quantitaive Approaches, 4%,
Edition (Boston, Allyn and Bacon), p.77
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‘Critical’ realism also informs the interactionist approach to the question of how
policy leadership works that is adopted in this thesis. This approach builds on and
develops Giddens’ argument for avoiding an unnecessary dualism of agency and
structure, which are seen in a dialectical relationship with each other and as mutually
constitutive, to seeing them as in practice completely interwoven.”” The stress is on
how policy actors interact with their contexts and on the element of temporal fluidity
as actors and contexts constantly alter. It is important to focus on complex and
changing structured contexts, on how actors perceive and act on these contexts —
notably how they construct their interests - and on the unintended consequences of

their actions as they are mediated through and in part change these structures.

Therefore, consistent with ‘critical’ realism, contingency and variability are seen as
crucial aspects of the policy leadership process.76 This is reflected in the stress in
perspective 1 on external perturbations and policy change. Also, according to
‘critical’ realism, as policy actors gain greater knowledge of the structured context,
‘strategic learning’ takes place. ' This is reflected in the perspective dealing with
policy-oriented learning and policy change. Policy leaders are under pressure to
examine the quality of their reasons for holding onto particular policy beliefs. The
complex and changing contexts and how actors perceive and act on them are dealt
with in the analytical perspectives relating to advocacy coalitions and to institutional
venues. In short, the analytical perspectives about policy change cover the broad
fabric of concerns of ‘critical’ realism and its attempt not just to overcome the
dualism of structure and agency but also to bridge positivist and ‘interpretivist’

epistemological positions.
1.6 Research Methodology
The role of policy leadership in German defence and security policy can be usefully

examined by a strong reliance not just on qualitative methods but also on the case

study method. These methods are especially well adapted to examining the complex

s Hay, C. ‘Structure and Agency’ in Marsh, D. and Stoker, G. (eds) (1995) Theory and Methods in
Political Science (Basingstoke, MacMillan), p.200

Giddens, A. (1979) Central Problems in Social Theory (London: Macmillan) p.69

76 Hay, C. (2002) Political Analysis (Basingstoke, Palgrove) pp.251-260

n Hay, C. ‘Structure and Agency’ in Marsh, D. and Stoker, G. (eds) (1995) Theory and Methods in
Political Science (Basingstoke, MacMillan), p.199-202



leadership roles, styles and strategies that shape policy change, the complexity of
interactions between leaders and contexts, as well as the difficult questions of
causation that arise. It must be stressed that after decades of research experimental
psychology has reached no clear conclusions about the conditions in which specific
leadership skills are useful, how, why and when. Hence this thesis does not set itself
the bold objective of offering such conclusions with reference to the role of leadership
in German defence and security policy. It seeks to examine the extent to which the
leadership roles, styles and strategies of key actors made a significant difference to

policy outcomes under changing contextual conditions between 1990 and 2002.

1.6.1 Qualitative Method and the Case Study Method

As argued above, the appropriate epistemology to explore research questions about
policy leadership is an interpretative approach that goes beyond the observable face of
policy to examine both particular skills and their appropriateness to different and
changing contexts and complex processes of cognitive change. There was, of course,
an observable public domain to be uncovered. Thus party and government policy
papers were used to demonstrate specific policy changes; press, television and radio
reporting provided insights into the presentation of policy by leaders, especially how
they were legitimated. Also, secondary data could be gathered on trends in defence
spending, public opinion, on the spatial distribution of base closures and on
privatisation/procurement. However, they were used in the context of knowledge
acquired from archival research and semi-structured interviews, which were the

central methods employed in the thesis.

The working analytical perspectives about policy change set out in the chapter on
theoretical approach are tested using Bundeswehr reform as a single case study.
According to Yin: ‘The case study method... is an empirical inquiry that investigates
a contemporary phenomenon within its real-life context, addresses a situation in
which the boundaries between phenomenon and context are not clearly evident, and
uses multiple sources of evidence.’’® By opting for a single, in-depth case study the

thesis seeks to provide ‘a thorough analysis of an individual case’ and situates itself in

™ Yin (1993) The Applications of Case Study Research (London, Sage) p.59
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the literature on contextualisation in cross-national comparative research.”” However,
the context is not an object of study in its own right, as with proponents of culturalist
explanations. Instead, public policy theory is used to identify general factors that
influence policy change and to test them with reference to the specific context of

German defence and security policy.

A single case study provides an opportunity to delve more deeply into the
complexities of policy change by testing a variety of analytical perspectives. In this
respect it has an advantage over a set of case studies where it is usually only possible
to test one or two analytical perspectives. The advantages that the single case study

offers would be lost by focusing on just a single perspective.

Consistent with the nature of the research questions, the thesis opts for explanatory
and interpretative case study rather than exploratory or descriptive case study as the
most suitable method for empirical investigation.®® The case study of the Bundeswehr
is used both to interrogate public policy theory (Lijphart’s ‘theory-infirming’ case
study) and as a means to assess what light public policy theory can throw on German
defence and security policy. This type of case study aims to produce an analytical
narrative framed around leadership as a variable rather than just ‘thick’ description.
Because this individual case study uses and assesses the utility of concepts developed
within public policy theory and tests analytical perspectives about policy change

derived from this body of theory, it can lay claim to be comparative.81

Explanatory and interpretative case study offers several advantages, notably:

" Hantrais, L. (1999) ‘Contextualisation in Cross-National Research’ International Journal of Social
Research Methodology, Vol.2, No.2, pp.93-108

Kumar, R (1999) Research Methodology, A Step by Step Guide for Beginners (London, Thousand
Oaks, New Delhi, Sage) p.99

% Grix, J. (2001) Demystifying Postgraduate research, From MA to PhD (Birmingham, University of
Birmingham) pp.66-68

Lijphart, A. (1974), ‘Consociational Democracy’ in K. McRae (ed.), Consociational Democracy,
Political Accommodation in Segmented Societies (Toronto, McClelland and Stewart), pp. 70-89.

81 Eckstein, H. ‘Case Study and Theory in Political Science’ in Greenstein, F and Polsby, N. (eds)
(1975) Handbook of Political Science, Vol.7, Strategies of Political Enquiry (Reading, Mass, Addison-
Wesley) pp.79-137
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¢ The emphasis placed on policy context, especially the way in which Bundeswehr
policy is embedded in the changing nature of the post-Cold War security
environment and of the domestic institutional and political environment

e The ability to chart processes of change over time, thereby enabling the
comparison of policy leadership skills in different contexts

e The opportunity to examine processes as well as outcomes, especially important
when investigating policy leadership

o The analysis of causal mechanisms as identified in various analytical perspectives
about policy change

o The assembly of evidence from various sources and the possibility of using both
quantitative and qualitative methods

¢ The possibility of generalizing results to the body of public policy theory from
which the original analytical perspectives about policy change were derived,

following the logic of replication (rather than of statistical sampling).

Within the framework of maintaining a logic of interconnectedness between ontology,
epistemology, methodology, sources and methods, the research developed in an
iterative and pragmatic manner. Fieldwork was initially informed by a set of
preliminary working analytical perspectives about policy change derived from the
literature but then fed back — via the refinement of the research questions - into the
further development of a remodeled theoretical account.®® This remodeled account
centred on leadership as a variable in the policy process, how it was exercised and
with what effects. It aimed to do more justice to the complexity of policy change
uncovered in the empirical investigations whilst also trying to meet criteria of clarity

and parsimony.

% Grix, J. (2001) Demystifying Postgraduate research, From MA to PhD. (Birmingham, University of
Birmingham) pp.73-95
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1.6.2 Sources of Evidence

The research for this study was conducted over a three-year period from October 2000
to December 2003. During the first year, in preparation for the fieldwork, the focus
was on re-analysing the key academic texts on public policy theory and on German
defence and security policy, including its historical background and the main
ontological and epistemological positions adopted. This work was undertaken with
the aim of identifying and refining the initial working analytical perspectives about
policy change, which provided the guiding theme or angle. The theme or angle was
then further refined to the role of policy leadership, leading to a survey on leadership
in both political science and organization theory. In addition, a start was made with
the collection of official documentation (see below), including key policy positions
and Bundestag debates, and with the collection of newspaper and journal articles and
interviews. Some of this material could be obtained by post or over by on-line
computer search, but the main work had to be conducted using archival research

during the period of fieldwork.

The fieldwork stage began in October 2001. It was conducted according to the
principle of triangulation, which states that an outcome finds confirmation when at
least three different sources of evidence coincide.® This involves correlating and
cross-checking the secondary literature (including newspaper reports) with the
materials yielded by archival work and the content of the interviews. Three main

sources of evidence were used.

1. The continuing collection and analysis of official documentation, notably relevant
key Bundestag debates, legislative texts and regulations, court rulings, interviews
given to newspapers, and policy statements by the federal government (especially
the Federal Defence Ministry), by NATO and by the EU. As the principal focus of
empirical research was on the SPD/Green government from 1998-2002, the main
source was the Archiv of the SPD’s federal executive (Bundesvorstand). This

provides a detailed overview of policy positions on defence and security, press

8 Peters, G. Comparative Politics: Theory and Methods (Basingstoke, MacMillan) p.97
Grix, J. (2001) Demystifying Postgraduate Research, From MA to PhD. (Birmingham, University of
Birmingham) pp.84-85
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releases and media reactions, not least with reference to key policy leaders. Also
useful as sources of secondary materials were the Stiftung Wissenschaft und
Politik and the Deutsche Gesellschaft fiir Auswdrtige Politik.

2. Interviews with key actors principally within the defence and security policy
subsystem and key related policy subsystems, including from NATO, the EU, the
Federal Defence Ministry, the Bundeswehr, the Federal Chancellor’s Office, the
Foreign Ministry, the Federal Finance Ministry, members of the Weizsicker
Commission, as well as officials in the main political parties, notably their federal
executives, and in the Bundestag’s main committees and working groups.

3. Canvassing of expert opinion through interviews and many informal
conversations with foreign embassy staff, policy analysts (e.g. in the Stiftung
Wissenschaft und Politik (SWP) and Deutsche Gesellschaft fiir Auswdrtige Politik
(DGAP)), journalists and academics and through the collection of articles, reports

and other official publications.

The collection of documentation and interviews were at the heart of the empirical
research and represented the main use of time in fieldwork. In particular, interviews
were essential in order both to look behind the official discourse of policy statements
and legislation to deeper, often unarticulated aspects of Bundeswehr policy (like the
political targeting of base closures) and also to more precisely and fully reconstruct
the sequence of events. At the same time, consistent with the principle of
‘triangulation’, they had to be checked not just against other interviews (e.g. with
policy experts and academics) but also against the other sources of evidence to
identify willful or unconscious misinformation and subjective accounts that rewrote
the narrative to personal advantage. Interviews were on occasion misleading about
developments over time and from a broader perspective, because interviewees lacked
the appropriate experience or were too close to the policy process and engaged in
assertion. In particular, as noted above, the interview method was affected by the
‘romance of leadership’ notion. Interviewees were prone on occasion to attribute
important symbolic importance to individual leaders in offering opinions about the
reasons for policy success or failure. Hence care had to be taken in interpreting

interview evidence and in careful triangulation with other sources.
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47 interviews were conducted during the fieldwork, principally in Berlin but also in
Brussels, following best practice as prescribed in the relevant literature.® Interviews
were in almost every case conducted in German. They were arranged by letter, email
and telephone, with particular attention paid to anonymity and confidentiality so that
interviewees could feel more relaxed and free to comment. It was agreed that
interviewees would not be cited directly. It was important to establish confidence in
this way because defence and security policy is surrounded by a mystique of secrecy

that adds difficulties to the interview process.

The interviews varied in length from one hour to over three hours. In the early
exploratory stage interviewing technique took the form of open-ended interviews; as
the research design matured and the interests narrowed to more specific topics more
use was made of semi-structured interviews. The semi-structured questionnaire is
detailed below, along with an appendix listing the interviewees. This format gave the
interviewees some freedom in responding to questions and enabled the interviewer to

identify what was important to them and explore these aspects.

Initially, interviewees were identified by seeing which names most frequently
recurred in press coverage and could be identified from institutional charts. This was
complemented by the ‘snowball’ method of asking interviewees to identify the key
‘influentials’ who should be interviewed. The actors mainly worked with the relevant
Federal Ministers of Defence, with the Weizsicker Commission, with the relevant
party and Bundestag committees and working groups, and with NATO and EU
relations. The opinions of academics, journalists, policy researchers and foreign

embassies about who to interview were also sought.

8 Cassell, C. and Syman, G. (eds) (1994) Qualitative Methods in Organisational Research, A Practical
Guide (London, Sage)

McCracken, G. (1998) The Long Interview (Newbury Park, Sage)

Mishler, E. (1996) Researching Interviewing, Context and Narrative (Cambridge, Mass., Harvard
University Press)
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Chapter 2: The Domestic Context of Bundeswehr Reform

This chapter focuses on the domestic parameters of policy leadership in Bundeswehr
reform, focusing on the characteristics of the policy subsystem and its interactions
with related policy subsystems and the wider macro political system. In short, it seeks
to give more specificity to explanations of policy leadership by disaggregating the
German state and moving the level of analysis from the macro to the meso level. The
focus is on how the institutional organization of the armed forces, defence and
security policy, foreign policy and budgetary policy, and not least the relationship to
NATO and to the European Union, determines the scope for, and nature of, policy

leadership in Bundeswehr reform.

This approach situates the chapter within the scholarship of historical institutionalism
with its stress on how the behaviour of leaders is structured by institutions." In this
perspective institutional context is seen as shaping not just the opportunities for, and
constraints on, policy leadership but also the preferences and hence calculative
activity of policy leaders. However, the chapter departs from the more radical
structuralist bias in the variant of historical institutionalism that emphasises the
concepts of path dependency and sunk costs.” These concepts are seen as lacking in
specificity and adding little to the older concept of ‘habit’.> Above all, they predict too
much stability and limit policy change to the impact of exogenous shocks. They have
little to say about mechanisms or processes of endogenous policy change and the
dynamic and contingent nature of historical change.4 This chapter argues for a form of
historical institutionalism that is useful in opening up the black box of policy
leadership (the micro level) by relating actor strategies and styles to the meso level of

institutional context.

! Steinmo, S, Thelen, K, Longstreth, F. (1992) Structuring Politics, Historical Institutionalism in
Comparative Analysis (Cambridge, Cambridge University Press)

2 Longhurst K. (2003) Why Aren’t the Germans Debating the Draft? Path Dependency and the
Persistence of Conscription, German Politics, Vol. 12, No.2 pp.147-165

3 Blyth, M. and Varghese, R. (1999) ‘The State of the Discipline in American Political Science, Be
Careful What You Wish For? British Journal of Politics and International Relations, Vol.1, No.3 p.356
4 Blyth, M. and Varghese, R. (1999) “The State of the Discipline in American Political Science, Be
Careful What You Wish For? British Journal of Politics and International Relations, Vol.1, No.3 p.259
Hall, P. and Taylor, R. (1996). ‘Political Science and the Three New Institutionalisms’, Political
Studies, 44, pp. 936-57.
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2.1 The Bundeswehr Policy Subsystem

The Bundeswehr can be characterized as a subsystem that is both separate from and
nested within the larger subsystem of German defence and security policy. Though its
boundaries are pervious, it represents a set of actors and organizations that interact
regularly to influence policy formulation and implementation within a given policy
domain.’ This policy domain embraces, in addition to the armed forces, the federal
defence administration, the armaments sector, military pastoral work, and the
administration of military justice. The Bundeswehr is, moreover, a ‘mature’
subsystem in that it has existed for a decade and more as a common reference point
for action.® As will become clear, its properties — notably its ethos of professional
consensus and reflective practice - are different from those of the defence and security

subsystem in which it is nested.

At the same time it must be emphasized that the Bundeswehr policy subsystem and
the wider defence and security policy subsystem are nested within a macro-political
framework of constitutional law. This constitutional framework is crucial in shaping
the identity of the policy subsystem and reflects the enduring imprint of the historical
catastrophe of the Nazi period in setting the terms of debate about the Bundeswehr.
Of particular note are articles 26 and 115a-1 of the Basic Law. Article 26 bans
preparations for a war of aggression. It is a criminal offence to undertake acts ‘with
intent to disturb the peaceful relations between nations, especially to prepare for a war

of aggression’.

In this spirit article 115a-1 regulates the definition and declaration of ‘a state of
defence’ (rather than a ‘state of war’) and its implications for the functioning of
political institutions. It is a matter of determining ‘that the federal territory is under
attack by armed force or imminently threatened by such an attack’. Article 115a is

also crucial in reinforcing the Parliamentary control and oversight of a definition and

5 Sabatier, P. and Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in
Sabatier, P. (ed.), Theories of the Policy Process. (Boulder, Westview Press) p.135
6 Sabatier, P. and Jenkins-Smith, H. (1999). “The Advocacy Coalition Framework, An Assessment’, in
Sabatier, P. (ed.), Theories of the Policy Process. (Boulder, Westview Press) p.135
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declaration of a state of defence. It requires a two-thirds majority of the votes cast in
the Bundestag (including at least a majority of members) and the consent of the
Bundesrat. These constitutional provisions are to be understood in terms of ‘the
determination to promote world peace’ outlined in the Preamble to the Basic Law.
Taken together, they promote a particular, historically rooted conception of the
identity of the Bundeswehr and of the kind of expertise that it requires. This
conception stresses an orientation to territorial defence (article 115a) and to peace and

humanitarian missions (the preamble and article 26)."

Figure 2.1 The Structure of the Defence Ministry

Struktur des Bundesministeriums der Verteidigung
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53

The Bundeswehr has the six key attributes of a policy subsystem.8

The relevant actors regard themselves as a semi-autonomous community that shares a
domain of expertise and a particular policy identity. Key actors include the Federal
Minister of Defence, the Ministry’s planning staff, the General Inspector of the
Bundeswehr (and his deputy and the inspectors of the individual armed forces), the
Defence Commissioner of the Bundestag, members of the Bundestag Defence
Committee, and the two Bundeswehr universities in Hamburg and Munich where
officer training takes place. According to Article 65a of the Basic Law the Defence
Minister is the commander of the armed forces during peacetime and thus the highest

military superior over all soldiers.

Its shared identity as a policy subsystem has three roots. First, as stressed above, it
derives from the key constitutional provisions regulating national defence. Secondly,
shared identity within the Bundeswehr policy subsystem is influenced by the way in
which it is nested exclusively within the NATO command structure. Given the
dominant position of the United States within NATO, this involves a connection to
the thinking within the US Department of Defence. In consequence, it is exposed to a
US and NATO preoccupation with threat assessment, deterrence and war-fighting
capacity. This simultaneous nesting within domestic constitutional thinking and
NATO/US doctrines creates an ambiguity within Bundeswehr identity that is less
noticeable within the Foreign Ministry. It contrasts with the EU- and UN-orientations
of the Foreign Ministry and its emphasis on a civilian power view of German security
policy. This civilian power view rests on a symmetry or fit of security policy
conceptions between the EU and UN, on the one hand, and German constitutional
thinking, on the other. Over issues like modernization of short-range nuclear weapons
in 1988-89 and NATO enlargement to the east in the 1990s, the Defence Ministry
proved willing to mobilize support in Washington against the Foreign Ministry.

Thirdly, the shared identity comes from the notions of the Bundeswehr as ‘citizens in

uniform’ and inner Fiihrung (‘inner leadership’), both closely bound up with

8 Taken, albeit with the addition of shared identity and of corporate interests, from Sabatier, P. and
Jenkins-Smith, H. (1999). ‘The Advocacy Coalition Framework, An Assessment’, in Sabatier, P. (ed.),
Theories of the Policy Process (Boulder, Westview Press), p.136
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conscription. The strength of embeddedness of these notions in the policy subsystem
owed much to the fact that their two main proponents since 1951 — General Count
Wolf von Baudissin and General Ulrich de Maiziere — served as Inspector Generals of
the Bundeswehr. It is also reinforced by the work of the Defence Commissioner in

safeguarding the basic rights of soldiers and dealing with their complaints.

The notions of ‘citizens in uniform’ and of innere Fiihrung are given statutory form in
the Federal Law Governing the Legal Status of Soldiers (Soldatengesetz) of March
1956 (amended 1975) and the Military Appeal (Complaints) Act of December 1956.
Of particular note are the provisions relating to a soldier’s rights, commitment to the
free democratic basic order, obedience, comradeship, the duties of a superior officer,
the right of complaint and the right to continuing general and professional training. In
addition, a Ministry of Defence regulation of 1972 clarified the principles and practice
of innere Fiihrung. The shared value system of the Bundeswehr is also regulated by
the directive on the problem of traditions in the armed forces, issued by the Ministry
of Defence in September 1982. Taken together they manifest a self-conscious concern
with a Bundeswehr that, in the words, of the 1982 directive, manifests ‘orientation not
only towards success and the successful, but also towards the suffering of the
persecuted and the humiliated’, “political participation and common responsibility,
awareness of democratic values, judgement without prejudice, tolerance, readiness
and ability to discuss the ethical aspects of military service, the will for peace’, ‘the
active contribution to the shaping of democracy through the role of the soldier as a
citizen’, ‘an open-minded attitude to social change and the readiness for contact with

the civilian citizen.”®

These sources of shared identity are important in influencing the dominant ideas about
how the Bundeswehr should operate. These ideas stress the primacy of the experience
of members of the Bundeswehr as the source of valid knowledge rather than the
/primacy of externally generated research findings. This affects the Bundeswehr policy
subsystem in two ways. First, the notions of ‘citizens in uniform’ and of innere

Fiihrung encourage constant self-criticism by soldiers of their own practice in an

% See Bestandsaufnahme, Die Bundeswehr an der Schwelle zum 21.Jahrhundert, Bundesministerium
der Verteidigung, May 1999, pp.17-18. See also The Bundeswehr in 2002, Current Situation and
Perspectives, Federal Defence Ministry, April 2002, p.53.
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open, collegiate manner, supported by the regular reviews of the Defence
Commissioner on behalf of the Bundestag. This takes the form of ‘reflective practice’
in the Bundeswehr." Secondly, the Bundeswehr is strongly oriented around the
generation of professional consensus.!! This involves bringing together the key
professionals to agree common positions, for instance in Bundeswehr conferences,
again based on personal experience. These two models of reflective practice and of
professional consensus support a high degree of autonomy and resilience of the

Bundeswehr as a professional policy subsystem.

The relevant actors have sought to influence Bundeswehr policy over a long period of
time and thus engage in policy-oriented learning. From the time of Adenauer’s
Memorandum to the Allied High Commission on the Security of the Federal Republic
of August 1950 — when he proposed a German military contingent — the Bundeswehr
policy subsystem was in the making on a cross-party, consensual basis. By 1957 its
essential features were in place. Though conflicts have taken place over the
Bundeswehr — for instance during the Bundestag Committees of Investigation in 1980
and 1997 — successive federal governments have adhered to this norm of cross-party
consensual policy making on the Bundeswehr. The result has been strong cohesion
within the policy subsystem. This political tradition of maintaining consensus about
the Bundeswehr has been important in sustaining the models of reflective practice and

professional consensus in the operation of the policy subsystem.

Policy-oriented learning within the subsystem is also strongly conditioned by the
operational experience of the Bundeswehr. This learning process was stimulated by
political decisions during the 1990s to commit more and more troops to ‘out-of-area’
operations of a peace-making and humanitarian nature. The result was an internal
dynamics of learning, leading to pressures for policy change from within the policy
subsystem relating to the role and structure of the Bundeswehr. Under Riihe and
Scharping political leadership found itself caught up in responding to this bottom-up

process. In particular, two operational issues suggested the need for new types of

19 On medical care see Harrison, S. Moran, M. and Wood, B. (2002) ‘Policy Emergence and Policy
Convergence, The Case of ‘Scientific Bureaucratic Medicine’ in the United States and the United
Kingdom’, The British Journal of Politics and International Relations, No.4, Vol.1, pp.1-24

' Harrison, S. Moran, M. and Wood, B. (2002) ‘Policy Emergence and Policy Convergence, The Case
of ‘Scientific Bureaucratic Medicine’ in the United States and the United Kingdom’, The British
Journal of Politics and International Relations, No.4, Vol.1, pp.4-5



56

expertise: the problems of protecting civilian populations in a context of aggressors
and victims; and the requirements of involvement in civil-military co-operation
projects aimed at reconstruction, for instance the rebuilding of schools, kindergartens,
health centres, police stations and the provision of field hospitals. New operational
experiences of this nature have generated new forms of policy narrative about the

Bundeswehr.

Within the Federal Defence Ministry, the Federal Chancellor’s Office and the
Bundestag Defence Committee there are specialized units dealing with the
Bundeswehr. On occasion the Bundestag Defence Committee constitutes itself as a
special Committee of Investigation to probe into possible policy failures. Thus, it
investigated the violent demonstrations in Bremen in 1980 against the twenty-fifth
anniversary celebrations of the Bundeswehr’s integration into NATO. In 1997 it
investigated media claims of extreme-right-wing infiltration of the Bundeswehr.
However, the investigative activities of the Bundestag have had more to do with
auditing the reflective practices and professional consensus within the Bundeswehr to
ensure that guidelines are effective than with developing and applying new, externally

generated policy ideas to the Bundeswehr.

Within the Ldnder governments too key actors are drawn into Bundeswehr policy.
The Linder governments take an interest because Bundeswehr policy affects their
territorial and economic interests, especially through base closures. These bases
involve close ties between the military and locals and become an important focus of
community relations, sustaining often many thousands of local jobs, for instance in
hotels, restaurants, leisure facilities, and construction companies. Hence the local
political interests of Ldnder politicians — as well as of Bundestag members - are at
stake. As we shall see in chapters 4-5, the politics of base closures has proved
especially problematic for Bundeswehr reformers. It has strongly engaged the

interests of Lénder Economics Ministries and of State Chancelleries in the issue.

In addition, the development of German participation in peacekeeping missions has
drawn Ldnder Interior Ministries — and the Federal Border Police - into closer
association with the Bundeswehr. This reflects the increasing involvement of civilian

police contingents in peacekeeping. Germany seconded police officers to missions in
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Cambodia, Namibia and Western Sahara. More important was the increasing scale of
such contributions in Bosnia and Herzegovina, Kosovo, Macedonia and Afghanistan.
This was part of the process in which the Bundeswehr was drawn into civil-military

co-operation projects through peacekeeping.

There exist interest groups, and specialized subunits within interest groups, that
regard the Bundeswehr as an important issue. The Bundeswehr has its own
professional association to represent its collective interests. Also, the churches, youth
organizations and the trade unions take an interest in Bundeswehr policy. The
development of peacekeeping operations has increased the involvement of civil
society with the Bundeswehr, especially as the Foreign Ministry — supported by the
Bundestag - has led German attempts to strengthen the civilian component. Relief
organizations like the Malteser Hilfsdienst and the Johanniter-Unfall-Hilfe have
played a role in providing medical care services and supporting civil-military projects

in developing health services.

A range of social groups — including the Lénder — have an interest in the practice by
which conscientious objectors are allowed to do Ersatzdienst by working in hospitals
and care homes for the elderly and the disabled. This community service represents a
large pool of cheap labour that helps underpin German social services. Hence
Bundeswehr reform has financial as well as community-wide implications and links
to the social policy subsystem and the concerns of the Federal Ministry for Family.
These implications were not lost on the SPD and on the social wing of the CDU for
which there was an important social dimension to Bundeswehr policy. Key SPD
policy makers feared that a professional volunteer army could lead not just to higher
defence spending but also to higher social policy spending. This threatened major
electoral consequences and set constraints on the capacity of SPD leaders to act as

policy entrepreneurs on behalf of a volunteer professional army.

A number of research institutes (such as institutes for peace and conflict research in
Frankfurt and Hamburg) and specialized units within institutes (such as the Stiftung
Wissenschaft und Politik) deal with Bundeswehr issues. Potentially at least, they are a
source of new policy ideas and long-term influence over the context in which

Bundeswehr policy is debated. However, compared to the United States, there are
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relatively few research institutions working in this policy subsystem, and ‘think tanks’
have had a minor role in Bundeswehr reform and indeed on wider defence and
security policy issues. The notion that valid knowledge about Bundeswehr issues is to
be derived mainly from external research findings rather than from personal
professional experience has found little acceptance.12 Bundeswehr reform was not

based on guidelines developed out of scientific research by academic experts.

Not least, a powerful structure of business interests depends on Bundeswehr policy
and its implications for armaments’ procurement. The role and the structure of the
Bundeswehr has direct bearing on their commercial interests, and Linder in which
these companies are heavily represented — notably Bavaria and Lower Saxony — have
an interest in promoting their interests for the sake of local investment, employment
and tax revenues. The defence industry was not a catalyst for policy change towards a
more mobile, flexible Bundeswehr and hesitant in its support for joint European arms
procurement. In these areas policy change came from the Federal Defence Ministry.
The defence industry was essentially dependent and conservative, more a brake on

change. 13

Hence the Bundeswehr policy subsystem embraces a wide range of economic and
social as well as political interests that must be negotiated by policy leaders. In the
German case — compared to the US — a key feature is the absence of a pivotal role for
research institutes in developing new thinking and providing new ‘winning’ policy
narratives or ‘causal stories’ that can be taken up and used by policy leaders to make
sense of ill-defined, problematic situations.'* To the extent that new policy narratives
have emerged, they have done so from the ground upwards through the operational
experience of the Bundeswehr in new peace-keeping operations, notably in Bosnia,

Kosovo and Afghanistan.

12 On medical care see Harrison, S. Moran, M. and Wood, B. (2002) ‘Policy Emergence and Policy
Convergence, The Case of ‘Scientific Bureaucratic Medicine’ in the United States and the United
Kingdom’, The British Journal of Politics and International Relations, No.4, Vol.1, pp.1-24

13 Interview, Defence Ministry, Berlin 6 August 2002, Interviews, British Embassy, Belrin, ot
September 2002

4 Roe, E. (1994) Narrative Policy Analysis, Theory and Practice, (Durham, Duke University Press)
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2.2 Interlocking and Nested Policy Sub-Systems: Defence, Foreign, Security and
Budgetary Policy

The opportunities for, and constraints on, policy leadership over Bundeswehr reform
are conditioned by the complex interactions between this policy subsystem and
related subsystems. These interactions take two forms. First, the Bundeswehr is part
of the larger defence and security policy subsystem, which (as we shall see) in turn
overlaps with the foreign and security policy subsystem. Secondly, both the
Bundeswehr and the defence and security policy subsystems are nested within NATO
and increasingly the EU. The Bundeswehr is appropriately seen as a distinct
subsystem from NATO and the EU in that innere Fiihrung is seen as a specifically
German policy innovation and conscription as part of a German concept of the
‘citizen in uniform’. In short, Bundeswehr policy is an expression of a sense of a
specific national identity and of national sovereignty. In addition, only a very small
proportion of those involved with Bundeswehr policy are actively involved in NATO

policy.

With German unification and the end of the Cold War Landesverteidigung (territorial
defence) and conscription were the dominant concepts in the policy subsystem of the
Bundeswehr. They found their legitimation in the post-war bloc system, in which the
Federal Republic, as a result of Chancellor Konrad Adenauer’s diplomacy, was firmly
locked in the pro-West camp.'> Moreover, it was a distinctively exposed part of the
Western bloc because of both its extensive land borders with the pro-Soviet Eastern
bloc and the uniquely exposed position of West Berlin as an island in that bloc. The
weight of Eastern bloc military capability in Europe was poised on the borders of the
Federal Republic. Hence the Federal Republic was structurally vulnerable and highly
dependent on collective NATO commitment to its territorial defence. In this context
of the bloc system territorial defence was bound up with the notion of an ideological
commitment to defend a way of life based on freedom against socialism. In short,

territorial defence and post-war political identity were closely interwoven. More

15 Adenauer, K (1965) Erinnerungen 1945-1953 (Stuttgart, Deutsche Verlags-Anstalt) p.245
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practically, German leaders prided themselves on having the largest European army in
NATO, some 500,000 men, of which about 220,000 were conscripts.

The policy subsystem of the Bundeswehr was in turn nested within the wider policy

subsystem of defence and security. This wider subsystem was characterized by a

number of key features. In particular, as chapter three details, it contained contending

advocacy coalitions rather than the professional consensus that characterized the

Bundeswehr policy subsystem.

The constitutionally enshrined rules within which it operates, notably the Basic
Law’s Preamble and article 26. . Not least, German defence and security policies
are committed to: ‘... to promote world peace as an equal partner in a united
Europe...’. The Basic Law establishes three basic principles: (1) the exclusive
power of the federation to establish the federal armed forces and to subject them
to rigorous political control; (2) the exclusively defensive aim of German defence
and security policies; and (3) the principle both of compulsory military service, if
need be, and of the right of conscientious objection, the latter linked to the
obligation to serve Germany in a ‘civilian alternative service’ (Ziviler
Ersatzdienst).'®

The pivotal position of the Federal Defence Ministry and its institutional interest
in its autonomy in the conduct of its affairs, supported by article 65 of the Basic
Law. Because of its origins in the debate about rearmament in the context of
NATO entry, the Defence Ministry had a traditionally strong NATO orientation
and a deep commitment to deterrence doctrine.!” Interestingly, as late as 2001 it
was the only federal ministry still lacking a European policy unit, whether in the
form of a division (as in the Foreign Ministry and the Finance Ministry) or even a
section (Referat). This underlines the lack of a strong European specialization in
the Defence Ministry. Over time Europeanisation pressures have grown, notably
via the Franco-German Defence Council (established in 1988), the Eurocorps, the
integration of the WEU into the EU’s structures, the development of the ESDP’s
institutional machinery in Brussels and its rapid reaction force, and joint defence

procurement projects.

16 Basic Law of the Federal Republic of Germany (German Bundestag, Berlin, 2001)
17 Gutjahr, L. (1994) German Foreign and defence Policy after Unification (London, Pinter), p.109
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Its possession of all the attributes of a mature policy subsystem listed above,
including not least a policy-oriented learning process after German unification that
led to a gradual redefinition of identity. Earlier policy identity had been founded
on territorial defence and the capacity to mobilize very large numbers of ground
troops for this purpose. During the 1990s this notion began to give way to the idea
of a crisis reaction, mission-oriented Bundeswehr, capable of taking on larger
international responsibilities. This meant a much more mobile, highly trained
Bundeswehr taking on new tasks of crisis management and humanitarian action,
in which policing the safety of civilian populations became a key priority.

The relatively low incentive for senior politicians to interest themselves in, let
alone specialize in defence policy, given the low prestige of military values in
German public life and the minor position given to defence in the priorities of the
public. Far more attractive in career terms was specialization in economic,
employment and social policy issues, given the greater importance that electors
assigned to them.

In consequence, only a very small number of politicians seeking or gaining senior
office had experience and expertise in defence and security policy. Amongst
Chancellors only Helmut Schmidt had been Federal Defence Minister and took an
active interest. During the 1950s the bitter debates about German rearmament and
the formation of the Bundeswehr generated a group of politicians with a defence
expertise: notably, Fritz Erler, Carlo Schmid and Schmidt in the SPD; Erich
Mende in the FDP; and Konrad Adenauer and Franz Josef Strauss within the
CDU/CSU. However, Willy Brandt, Helmut Kohl and Gerhard Schrdder did not
show much enthusiasm for this policy sector. On the whole, Federal Chancellors
and party leaders were reluctant to become identified with military issues, for
electoral as well as historical reasons. In this respect they differed significantly
from US Presidents, French Presidents and British Prime Ministers. There was no
electoral incentive for a German Chancellor or Chancellor candidate to present
her/himself as leader of a ‘warrior’ nation.

The high degree of sensitivity of the national mood to rearmament and
deployment issues, especially on the left of the political spectrum, underpinned a
general ‘culture of restraint’ within the defence and security policy subsystem.

This sensitivity has been manifested many times. Examples include the early
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1950s’ issue of the European Defence Community and NATO; the debate in
1959-60 about whether the Bundeswehr should be equipped with tactical nuclear
weapons; the early 1980s debate over deployment of American Pershing and
Cruise missiles on German soil; the 1985 debate about the US’s proposed
Strategic Defence Initiative (SDI); the issue of modernization of short-range
tactical nuclear weapons in 1988-89; the Gulf War of 1991; the Kosovo War of
1999; the Afghan War of 2001; and the Iraq crisis.

Over the period since 1983 on average some 70-80 per cent of Germans wish to
remain within NATO."® But this support was distinguished from a much more
critical attitude towards war-fighting strategies and missile and troop deployments
that might be seen as offensive rather than defensive. This attitude was strongly
represented amongst German intellectuals and amongst the young, especially
students, who were prepared to take to the streets in huge mass demonstrations.
The Pershing and Cruise deployments were implemented against prevailing public
opinion but legitimated in terms of NATO loyalty. Despite NATO loyalty, ‘war’
was a deeply emotional issue for a people still living in the trauma of the Second
World War, the carpet-bombing of its own cities and the acute sufferings of its
wartime and post-war refugee population. Notions of associating the Bundeswehr
with a strategy of pre-emptive military action of the kind outlined by the Bush
Administration in 2002 were anathema and threatened high domestic political
costs.

e Within the policy subsystem three distinct policy narratives arose, based on
contending definitions of the principal source of security threat (discussed in
chapter three). For the ‘freedom’ coalition the threat came from the enemies of
Western values (the Soviet empire and then ‘rogue’ states); for the ‘peace’
coalition the threat derived from the ‘spiral of violence’ associated with the
military-industrial complex; and for the ‘pacifist’ coalition the threat was
aggressive and overwhelming US power. The presence of these advocacy
coalitions distinguished this policy subsystem from the professional character of
the Bundeswehr policy subsystem.

e The work of research institutes like the Stiftung Wissenschdft und Politik and the
Deutsche Gesellschaft fiir Auswdrtige Politik fed into these advocacy coalitions.

18 Figures provided by interview partner in Chancellor’s Office, Berlin, 2™. September 2002
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However, it was more important in sustaining and adapting their shared beliefs
than in generating new policy ideas. In the United States, by contrast, a range of
think tanks played an active pace-setting role in defence and security policy ideas
and agenda change. The Brookings Institution was very much at the heart of the
‘liberal’ coalition’ with its beliefs in inter