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〔論 説〕

TheCentralisedCoreExecutivevs

PolicyCommunities

ChallengesandProblemsof
theBlairGovernment・sApproach １

KensukeTakayasu

要旨

英国の伝統的国家構造の基本は議会主権であり、その主権を担う議会の

信任する政府が政策運営を主導するものと理解されてきた。なかでも、首

相や内閣、大臣には多くの関心が寄せられ、官僚制を含め、いずれのアク

ターが政策を主導しているのかが、ときにはゼロ・サム的関係を前提に、

議論されてきた。

他方、英国では特に1970年代半ば以降、このような静的な政策決定メカ

ニズムの理解には疑問も投げかけられるようになった。政策コミュニティー

論あるいは政策ネットワーク論として知られる一連の研究の登場である。

政策は実際にはマクロの政策決定メカニズムによってではなく、政策領域

や争点ごとに多様なアクターの相互関係のなかで決せられているのではな

いか、というのがその主張であった。
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しかし、政策コミュニティーあるいは政策ネットワークを強調する議論

は、理論的にも現実政治的にも、政府全体の統合や調整への問いを惹起す

る。理論的には、執政府中枢（coreexecutive）という概念が形成され、

こうした研究課題への取り組みが本格化してきた。執政府中枢という概念

を提示した研究者のひとりが政策ネットワーク論に取り組んできたロッド・

ローズであったことは偶然ではない。

さらに現実政治では、断片化した政府を問題と捉え、これを強力に統合

しようとしたのがブレア労働党政権であった。ブレア政権は、首相府、内

閣府、財務省を司令塔とし、他の省庁をある種の執行機関と位置づけ、執

政府中枢による介入とコントロールを強化した。だが、それは重大な弊害

を伴う改革でもあった。

1.WestminsterSystemvsPolicyCommunities

BritainhastraditionallybeenconsideredasatypicalWestminster

system.Infact,theterm・Westminster・comesfromwheretheBritish

parliamentlocatesitself.AWestminstersystemindicatesacentralised

majoritariansystem,whichisamacro-levelmodelforaliberaldemoc-

racy.Itcanalsobedescribedasastraightforwarddelegationmodel;

theelectorateelectsandsacksmembersoftheHouseofCommons

（MPs）;MPseffectivelychoosetheirprimeministerandsackhim/her

attheirdiscretioniftheywishtodoso;theprimeministerchooses,

movesandsacksministers;andministersusuallytakechargeofpar-

ticulargovernmentdepartmentsor,forajuniorminister,partof

them.Civilservantssupporttheirministers,providingadviceandin-

formation,andimplementtheministers・decisions.Therefore,al-

thoughtheWestminstersystem isamacro-levelmodelofliberal

democracy,italsopresentsameso-levelmodelfordecision-making.

Powerwassupposedtobecentralised,andtheprimeministerandthe

ministerswerethekeytotheunderstandingofdecision-makingina

Westminstersystem.

Indeed,theheateddebateinthe1960sand1970swasonwhetherthe
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Britishgovernmentmovedfromcabinetgovernmenttobecomeprime-

ministerial（Mackintosh,1962;Crossman,1963;Crossman,1972;Jones,

1965;Brown,1968a;Brown,1968b;Norton,1988）.Therelationshipsbe-

tweentheprimeministerandthecabinet（andcabinetministers）were

takeneffectivelytobeazero-sumgame;onewinsandtheotherloses.

Thedebateitselfwasalmostfutile,asthehypotheseswerenevertested

rigorously.Itbecamealmosttautological,asparticipantsemphasised

observations,whichsuitedtheirownarguments.However,thedebate

diddrawattentiontothecentreofgovernmentandprovidedrichmate-

rialforthoseinterestedinthesubject.

Bythelate1970sscholarsstartedtotakemoresophisticatedatti-

tudestowardspolicy-making,owingtoAmericanacademicinfluence

andotherdisciplines,suchassociology.AnthonyKing（1975:220）ar-

gued,・itseemsunwisetocaseone・sentireanalysisinamoldthatas-

sumesthatconflictratherthancollaborationisthem�tierofexecutive

politics・.Relationshipswithintheexecutivewerenotnecessarilystatic,

adversarialandzero-sum,butweremorelikelytobefluctuating,coop-

erative,goal-sharingandpositive-sum（cf.Smith,1999a）.

Conceptssuchassub-government,issuenetwork,policycommunity,

sub-centralgovernment,aswellaspolicynetworkcameoutinthe

UnitedStatesandBritain,andlaterincontinentalEurope.RodRho-

des,oneoftheproponentsofsuchconcepts,arguedthatBritishpolitics

couldbebetterunderstoodfrom theperspectiveofadifferentiated

statemodelratherthanthatofaunitarystate（Rhodes,1988）.Frag-

mentationofthegovernment,ratherthancentralisation,wasstrongly

emphasisedinsuchtheses.

PoliticswasnotallaboutKingsandLords,norprimeministersand

ministers.Thebulkofthepolicieswasactuallydecidedandimple-

mentedelsewhere.Partydifferences,itwasargued,mightnothave

evenmattered,either（Rose,1976［1974］;RoseandDavies,1994;

RichardsonandJordan,1979）.Observers・attentionsshiftedaway

fromtheprimeministerandministerstothesemultiple,mesoaswell

asmicro-levelpolicycommunities２.
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However,suchafocusonpolicycommunitiesnaturallybeggedthe

normative/practicalandtheoreticalquestionsovercoordinationand

prioritysetting.Howwouldagovernmentcoordinatepoliciesanddeci-

sionswithinitself,andhowcouldademocraticallyelectedgovernment

takebacktheinitiativeinsuchmatters,facingvariouspolicycommu-

nities?

Thispaper,first,clarifiesthemeaningofthe・coreexecutive・asa

concept,whichshedlightoncoordinationingovernment.Secondly,it

looksintothenatureandchangingconditionsofpolicycommunitiesin

Britishpolitics.Thirdly,thispaperfocusesontheattemptbytheBlair

governmenttocentralisethecoreexecutiveandthepolicyprocessesin

theBritishgovernment.Itshowsthattheattemptderivedfrom the

senseoflackofpoweronthepoliticalleaders・side.Admittingittobe

amodelofgovernment,thepaperendswithobservations,whichpoint

totheproblemsofthecentralisationandmanagerialapproachofthe

Blairgovernment.

2.CoreExecutivevsPolicyCommunities

ItwasnosurprisethatRodRhodes,oneofthechampionsofthepol-

icy-networktheory,developedtheconceptofthe・coreexecutive・with

others.Insteadofusingtheconventionalterm,cabinetgovernment,to

graspthe・innermostcentreofBritishcentralgovernment・,Patrick

DunleavyandRhodesproposedtheterm,coreexecutive,fortworea-

sons.First,cabinetgovernment・mis-statesthecurrentlyeffective

mechanismsforachievingcoordination・and・（A）tbestitisconten-

tious,andatworstseriouslymisleadingtoasserttheprimacyofthe

Cabinet・.Secondly,・thelabel・cabinetgovernment・describesnotjusta

particularpatternofcoordinationbutalsoanormativeideal,aconsti-

tutionaltheoryofhowtheverycentreoftheUKstateshouldoperate・

（DunleavyandRhodes,1990:3）.

TheCentralisedCoreExecutivevsPolicyCommunities

（ ）120305

２ Hereafter,forthesakeofsimplicity,thispaperuses・policycommunity・as

ageneralterm.
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LaterRhodes（1995:12）definedthecoreexecutiveas;・allthose

organisationsandprocedureswhichcoordinatecentralgovernment

policies,andactasfinalarbitersofconflictbetweendifferentpartsof

thegovernmentmachine・（originalemphasis）.Hepointedoutthathis

intentionwastodistinguishbetweenthecoreexecutiveandtheexecu-

tiveby・theissuesofcoordinationandfragmentationincentralgov-

ernment・（Rhodes,1995:12）.ReferringtoRhodes・ownwords,・The

term ・coreexecutive・directsattentiontotheextentandefficacyof,

andthevariousmechanismsfor,coordination・（Rhodes,1995:12）.

Althoughtheterm・executive・appearedtoembracethewholeexecu-

tivebranchofthecentralgovernmentinRhodes・argument,itcon-

cernedmainly ・thepolicy-making roleofdepartmentsandtheir

relationshiptothecoreexecutive・（Rhodes,1995:12）.Therefore,

whicheverwaytheexecutivewasunderstood,itdidnotmakesenseto

includeallofthegovernmentdepartmentsintothecoreexecutive,as

MartinJ.Smith（1999a:5）attempted,consideringtheimplicationof

theconcept.Thedepartmentsoftenhadstrongrelationswiththeirpol-

icyclients,withwhichtheyconstitutedpolicycommunities（Rhodes,

1988:82）.Hence,fragmentationwastheirkeyfeature.Thecoreexecu-

tiveattractedparticularattentionbecauseitwassupposedtoletthe

executive,asawholeorinpart,・joinup・inaconcertedfashion.Crucial

wasthefunctionaldistinctionofthecoreexecutivefromtherestofthe

executive.

AccordingtoDunleavyandRhodes（1990:4）,thecoreexecutiveasa

concept・doesnotprejudgethepatternofrelationswhichempiricalre-

searchwillestablish.Nordoesitidentifyanormativeidealtowhich

patternsofcoreexecutiveactivityshouldconform・.Thesefeatures

werevitaltoovercometheproblems,createdbytheconventionalcon-

cept,namelycabinetgovernment.Thecoreexecutivewastohavea

fluidpatternand,asRobertElgie（2011:70）putit,・itisusuallyas-

sumedthatthereisnodominantmodelofcoreexecutivepolitics・.

Becauseofthesefeatures,however,theconceptofthecoreexecutive

itselfdidnotspecifyanyparticularpatternofcoordinationand
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prioritysetting.Infact,ifcoordinationdidnotexistforaparticular

issueorpolicy,itcouldintheorybearguedthatacoreexecutivedid

notexist,either.AlthoughElgiehimselfproposedatypologytoclas-

sifypatternsofcoreexecutivepolitics（Elgie,1997）,thecoreexecutive

wasnotaconceptthatgeneratedhypotheses,andthusdidnotprovide

atheorytocomprehendthefeaturesandfunctioningofitsactivities;it

wasanopenquestiontobeexplored３.

3.OrganisedInterestsvsNon-organisedInterests

Therewasalsoanormative/practicalquestionovercoordinationand

prioritysetting.Ifthepolicycommunitiesweresopowerfulandif

issuenetworksweresoopentopressurefrom outsidegroups,how

wouldademocraticallyelectedgovernmentrealiseitspledgesandwills

inthepolicyprocesses?

Inthecelebratedstudyofpolicycommunities,J.J.Richardsonand

GrantJordan（1979:61）arguedithadbecomedifficulttodifferentiate

groups,agenciesanddepartments,inotherwords,distinguishthe

・government・andthe・governed・.・Nolongerdotheassetsofgovern-

mentmarkedlyoutweightheassetsofanygivengrouporsetofgroups

inaparticularbargainingsituation・（RichardsonandJordan,1979:

172）.Thebackgroundtothisunderstandingwasthe・interventionist

styleofgovernment・atthetime;

Muchofwhatthegovernmentaspiresto・control・isoutsideits

directinfluenceandcanbesecuredonly,ifatall,bygroups.The

governmentcanmanageitscomplexenvironmentonlythrough
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３ ForElgie,wholookedbackonthetwentyyearsofcoreexecutivestudies,

・Thereasonwhythetermisusedsofrequentlyinthiswayisthatthecon-

ceptofthecoreexecutivehasnoinherentexplanatorypower.Itisaneutral

termandwasdeliberatelychosentobeso.Itemphasizesthatthefullrange

ofactorswithinthecentralgovernmentterritoryneedtobeincludedin

anystudyofpowerinthatcontext,butitdoesnottellusanythingabout

thepowerofthoseactorsthemselvesortherelationsbetweenthem・（Elgie,

2011:72）.
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the cooperation of mediating institutions - the groups

（RichardsonandJordan,1979:171）.

Inaanotherbooktheyargued・（t）hewholerationaleofpolicycom-

munitiesisthatchangeisbyagreement.Unlessthereissomeparticu-

larcrisisfacingthepolicycommunity,thenradicalpolicychangeis

unlikelytobeagreed・（JordanandRichardson,1987:259）.According

totheirobservation,consultationandcommittees,thelatterofwhich

materialisedconsultation,was・amanifestationofaKeynesian・fine

tuning・democracy・（RichardsonandJordan,1979:188）.Whenthere

wereclearanswerstothebasicsocio-economicproblems,policieswere

（thoughttobe）lesscontroversialandbecamemoreorlesstechnical.

Thereweretwointertwinedissuestothiswayofpolicy-making,

bothofwhichhadsignificantmeaningstotheunderstandingofliberal

democracyandrepresentation.Conventionallymembersofthepublic

tookpartinpoliticsintwoways４.Onewasthroughtheballotboxand

theotherwaywasthroughparticipationingroupsandmovements.

Policycommunitiesdrewparticularattentiontothelatterwayofrep-

resentation.Solongaspoliciesweretechnicalandlesscontroversial,

policycommunitieshadacertainlegitimacytomakepolicies,asthey

hadtheexpertise,knowledge,andmostofall,thedensestinterestsin

theirrespectivepolicyarea.However,consumersandmembersofthe

public,whodidnotorcouldnotorganisethemselvesintoanassocia-

tion,hadapparentdifficultiesinmakingtheirvoicesheard.Represen-

tationwasarguablybiasedinfavourofcertainorganisedinterests.

Controversiesandconflictofinfluencescouldbesilenced,notnecessar-

ilybyforce,butbythecollectiveactionproblem,whichnon-organised

groupsofcertainsharedinterestsusuallyfaced（Dowding,1991）.

Sharedinterestsandthreatstothemdidnotalwaysleadtothebirth

ofassociationsormovements,asRichardsonandJordan（1979）and
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DavidTruman（1951）expected.

IntheUnitedStates,forinstance,TheodoreLowiwasexpressly

criticalofsuchstronglyorganisedinterestgroups・excessiveinfluence

onpublicpolicy.YetintheUKsuchcriticismsagainstpolicycommuni-

tiesdidnotnecessarilyadvanceintheliterature.

Criticismcameinsteadfrompoliticians.Fromthe1980sadifferent

ideologicalparadigm startedprevailingingovernment,asKeynesian

・finetuning・democracy・lostcredibilityandwasthuswaning.Neo-

liberalismwasspreadingandthegovernmentceasedtowishtocontrol

theeconomyandrunservicesdirectlybyitself.Thedemocratically

electedgovernmentwantedtochangepolicydirectionsandinevitably

thewaysomeinterestgroupstookpartinpolicy-making.Typically

thepowerfultradeunionsbecameeffectivelyexcludedfromthepolicy

processes.TheConfederationofBusinessIndustry（CBI）,thecounter-

partofthetradeunions,also,toalessextent,lostitsinfluence,par-

ticularlyafterthepricesandincomespolicywasabandonedaltogether.

TheConservativegovernment,whichcameintopowerin1979,

changedthepoliticalandeconomicconditionsforpolicycommunities.

Untilthe1970sBritainwas,accordingtoMichaelMoran（2003）,run

bya・clubgovernment・,whichwasaself-regulatingsystemofeachin-

dividualprofession.TheCity,localgovernments,theNationalHealth

Service（NHS）anddoctors,schools,andpublicutilitiesincludingtele-

communications,electricityandgasweresuchexamples.Theprofes-

sionsandindustriescreatedanexclusivecommunity,cooperatingwith

theregulatorygovernmentdepartments.Theywerethebasisforthe

policycommunities.Theirmembersweresupposedtobe・goodchaps・

andthedepartmentofficialsweretrustedto・knowthebest・.

Deregulationandopeningupthe・clubs・ofprofessionsandindustries

broughtunknownnewplayersintothegame.Independentregulators

wereputinplacetomonitorandregulaterespectiveindustries.Totake

afewexamples,Oftel（OfficeofTelecommunications）wassetupin

1984toregulatethetelecommunicationsindustry,whileOfsted（Office

for Standardsin Education,currently Officefor Standardsin

TheCentralisedCoreExecutivevsPolicyCommunities
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Education,Children・sServicesandSkills）cameintoplacein1992.The

OfficeoftheGasandElectricityMarkets（Ofgem）regulatedcompa-

nies,whichrunthegasandelectricitynetworks.Asforhospitals,

leaguetableswerepublishedtoshowtheratingsofhospitalsinaccor-

dancewiththeirperformances.

TheConservativegovernmentadoptedaneo-liberal-orNewRight-

perspective,whichemphasiseddifferentformsofaccountabilitysuch

asmarketsandmanagerialism（Smith1999b:112）.In1988theIbbsRe-

port,entitledTheNextSteps,advocatedadivisionindepartmentsbe-

tweenpolicyadvisersandthoseconcernedwithservicedelivery;this

divisiontookplacerapidly.AccordingtoSmith,・［departmental］Offi-

cialsareseenasbecomingmoremanagerialandconcernedwithservice

deliveryratherthanpolicy-makers.… Increasingly,policyadviceis

comingfrom think-tanksandfrom politicaladvisers・（Smith,1999b:

113）.Justasthetheoryonpolicycommunitiesstartedtoevolveinthe

1980s,thebasicconditionsforexclusivepolicycommunitiesstartedto

change５.

LackingPowerattheCentre?

Havingsaidthat,thecoreexecutivewasnotcentralised,andcer-

tainlynotcentralisedaroundtheprimeministerinthe1980sand1990s.

Theprimeminister・sinterventionintopolicy-makingwasselectiveand

limited.Departments,althoughwithcondition,enjoyedsufficient

autonomy.AsDavidMarsh,et.al.（2001:102,109）argued;

・ThePrimeMinisterhastremendousauthoritybutlackssuffi-
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５ HayandRichards（2000）drewattentiontonetworkformation,evolution,

transformationandtermination.Theyargued・Networktermination（and

networkfailureleadingtotermination）clearlycompletestheevolutionary

cycle,oftenindicatingachangeingovernmentalpriorities,or,indeed,a

changeingovernment.Accordingly,networkterminationisfrequentlyas-

sociatedwithnetworkformationelsewhere・（HayandRichards,2000:9）.

AsHayandRichardscontended,policycommunitieswerecertainlysubject

tochangesingovernmentandgovernmentpriorities.
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cientinstitutionalmechanismsfordetailedinterventioninde-

partmentalpolicy-making.Atthesametime,whilethePrime

Ministercanaffectpolicy,s/heisunabletomonitorpolicydevel-

opmentwithindepartments,despitethegrowingrolesofthe

PrimeMinister・sOfficeandtheCabinetOffice・.

Theproblem oftheoldcontroversyoverprimeministerialgovern-

mentwasthatitconceivedpower・asanobjectlocatedinaninstitution

oranindividualratherthansomethingderivingfrom relationships

andconstantlychanging・（Smith,1999b:111）.Smith,oneofthepro-

motersofthe・coreexecutive・asaconcept,wasrightwhenhestated,

・Power-ortheachievementofgoals-doesnotresidewiththePrime

MinisterortheCabinet.Ifministers,thePrimeMinisterorofficials

wanttoachievepolicygoalstheydonothavetodefeatothercentresof

power;instead,theyneedeachother・（Smith,1999b:111）.

Yettheissuewaswhoneededwhommore,and,asforthepolitical

leadersingovernment,howtheycouldachievetheirgoals,andhow

theycouldchangetheinterdependentrelationshipswithotheractors

todoso.

AlthoughthecoreexecutiveinBritainwasacademicallyandargua-

blyseentohaveastructuralbiasinfavourofprimeministerialdomi-

nance（orpresidentialisation,tothosewhopreferthisterm）（cf.Foley,

1993;Foley,2000）,somepractitionerslongedforastrongercentreof

government.Blair・schiefofstaff,JonathanPowell（2011:29）testified;

・Constitutionaltheoristsopineabouttheuntrammelledpowerof

theBritishprimeministerinParliament,butitdoesnotfeellike

thatwhenyougetthere.Anewprimeministerpullsonthelev-

ersofpowerandnothinghappens.Thatfeelingofpowerlessness

goeson.…ThelittlesecretoftheBritishconstitutionisthatthe

centreofgovernmentisnottoopowerfulbuttooweak・.

TheLabourgovernment,whichcameintoofficein1997,attemptedto

centralisethecoreexecutivetostrengthentheircontrolparticularlyin

certainpolicyareasinordertoovercometheweaknessatthecentreof

government,and・runfromthecentreandgovernfromthecentre・６.

TheCentralisedCoreExecutivevsPolicyCommunities
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Asoneobserverargued,・Thereisasenseinwhichthe1997general

electionwasareferendumonthefutureofthewelfarestateandthe

publicservices・（King,1998:192）.TheLabourgovernmentmadeanex-

plicitpledgetoimprovepublicservices.Yetatthesametimeitprom-

ised to keep a tightcontroloveritsexpenditure.TheLabour

governmentwishedtoavoidbeingassociatedwiththe・taxandspend・

characterisation,whichTonyBlairandGordonBrownconsideredas

thefatalcauseoftheparty・sdefeatinthe1992generalelection.Toful-

filltheirpledge,andconvincethepublicthattheyhave,theLabour

governmentneededtocentralisenotonlythecoreexecutivebutalso

thewholegovernment.

Nonetheless,asPowell（2011:45）recalled,thiswasnoteasy.Forin-

stance,althoughtheprimeminister・sofficemadeeveryefforttodeal

withthefuelcrisisin2000andthefoot-and-mouthcrisisin2001,・we

pulledoneveryleverandnoneofthem wasworking・.Strongprime

ministersmightbeabletointerveneinpolicyareasoftheirconcern,

andpossiblyindicatethedirectionofthepolicies,yettheprimeminis-

ters・resources,suchastime,energy,expertiseandmanpowerwere

limitedasdescribedabove.Moreimportantly,instructingministers

andcivilservantswasonething,whileobtainingtheresultsofapolicy

wasanother.Hence,・delivery・becameakeywordaroundthe2001gen-

eralelectionand,lateron,almostanobsession.MichaelBarber（2008:

47）,oneofBlair・skeystaff,evennoted,・Inshort,by2000itwasclear

toBlairthatinrelationtothepublicservices-thereformofwhichhas

alwaysbeencentraltohismission-hehadtodeliverordie・.

Blairwantedacentralisedgovernmentfromtheverybeginningof

hisgovernment.Blair（2011:337）stressedinhismemoirs;

・Partlybecausemuchofthereformhadtobedrivenfromand

throughNumber10,Iknewthatwehadtostrengthenthecentre

ofgovernmentconsiderably,andImademajorchanges.Itisa

featureofmodernpoliticsthatnothinggetsdoneifnotdriven
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fromthetop.Oncetheframeworkisset,thedepartmentsknow

theirdirectionandtheyknowwhattheyshoulddo,butleaving

ituptothemtodoitishighlyrisky,unlesstheindividualmin-

istersfullybuyintothevision;andeventhen,theyneedtohave

thepowerofthecentrebehindthem./Myimpatiencewiththe

scaleandambitionofourreformwasnowcarvedingranite....

Ineededtobeabletosolvethetrickyquestionsofpolicydetail

thataddeduptothegeneralshapeofthechange;andIneededto

trackwhetherandhowthechangewasbeingintroduced・.

Blair（2011:339）argued,・Increasingly,primeministersarelikeCEOs

orchairmenofmajorcompanies.Theyhavetosetapolicydirection;

theyhavetoseeitisfollowed;theyhavetogetdataonwhetheritis;

theyhavetomeasureoutcomes・.

DespiteBlair・swishes,Powell（2011:29）wasrightwhenhestated,

・Intruth,politicalpowerdoesnotresideinNumber10butisin-

steadwidelydiffusedintheBritishelite,notjustingovernment

butoutsideofitaswell.Theonlywayaprimeministercangov-

ernisbypersuadingthatelite,bybuildingcoalitionsofsupport

andbycarryinghiscolleagueswithhim・.

Becauseofthelackofresourcesaroundtheprimeministerandbecause

oftheprimeminister・swillto・governfromthecentre・,theBlairgov-

ernmentneededtostrengthenthecentretochangethepowerbalances

withministersandgovernmentdepartments,tosaytheleast.

CentralisingtheCoreExecutiveundertheBlairGovernment

OnecrucialfeatureoftheBlairgovernmentwasthatitscentralised

powerwasnotasingle-pointedpyramidwiththeprimeministeratthe

apex.Itwasaduopolyoftheprimeministerandthechancellorofthe

exchequer.Hence,centralisationofthecoreexecutivewasobserved

aroundbothofthem,whichmorethanoftenendedincontradiction.

Centralisationundertheprimeministerwasobservedinthreeas-

pects;communications,policyideasandmonitoring/implementation.

Thepressofficewithintheprimeminister・sofficewastocoordinate

TheCentralisedCoreExecutivevsPolicyCommunities
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andarguablycontrolgovernmentpresentation.Thiswasmadepossi-

bleaftertherevisionoftheMinisterialCoderequiredministerstoclear

allmajorinterviews,pressreleasesandpolicystatementswiththe

primeminister・sofficebeforetheywerereleasedtothemedia（Fawcett

andRhodes,2007:82）７.Theyweretobeinlinewiththeoverallstrat-

egyandmessageofthegovernment.Afterthe2001generalelection,

thestrategiccommunicationsunitwassetuptostrengthenthisfunc-

tionwithintheprimeminister・soffice８.Blairwantedtosendouta

clearandconsistentmessagefrom thegovernmentunderhisstrong

control.

Secondly,thepolicyunitextendeditsinvolvementinpolicy-making

intheindividualdepartments,whichwasBlair・srequestatthefirst

cabinetmeeting.AccordingtoDennisKavanaghandAnthonySeldon,

・theimplicationwasthattheywouldlosestandingwithhimiftheydid

not・（KavanaghandSeldon,1999:263）.Thepolicydirectorate,which

wascreatedafterthe2001generalelection,combinedtheprivateoffice

andthepolicyunitintoonebody,whichincludedchiefadvisorson

Europeanaffairs,anddefenceandforeignaffairs９.In2002anewpost

ofintelligenceandsecuritycoordinatorwascreated,whobecamethe

primeminister・sprincipaladviseronsecurity,intelligenceandemer-
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７ Fromadifferentviewpoint,Powell（2011:21）,Blair・schiefofstaff,argued

thisspecialOrderinCouncil・alwaysseemedtomeentirelyunnecessary.

Afterall,politicalappointeesinNumber10hadbeenmanagingcivilser-

vantsfordecades・.・ThisOrderinCouncillatercametotakeonatotally

disproportionatesignificanceinthemediaandwasusedasapoliticalham-

merwithwhichtoattackTony[Blair]・.

８ From2003,afterAlastairCampbellleftoffice,thedirectorofcommunica-

tionsandstrategywithintheprimeminister・sofficewasnotgivenline

managementpowers,andthefunctiontooverlookoverallgovernment

mediastrategyandpersonnelwastransferredtoanewlycreatedperma-

nentsecretary ofgovernmentcommunicationsin thecabinetoffice

（FawcettandRhodes,2007:82-3）.

９ In2005theprivateofficeandthepolicyunitwereseparated.Although

organisationalrearrangementtookplacefrequentlyduringtheBlairgov-

ernment,suchdescriptionsshallbelimitedtotheminimuminthispaper.
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gency-relatedmatters（FawcettandRhodes,2007:82）.Thesechiefad-

visorsalsobelongedtothecabinetofficeasheadoftherelatedcabinet

secretariatsatapermanentsecretarylevel.Thepolicydirectorate・s

rolewastomakesurethedepartmentswereawareoftheprimeminis-

ter・sagenda,whicheffectivelyallowedtheprimeminister・sofficeto

leadthepolicies（Smith,2011:173）.Asitsspecialadvisorsoversawand

gavecommentsonpolicyproposalsfromdepartments,theprimemin-

ister・sofficedevelopedcapabilitytodirectdepartments（Richardsand

Smith,2004:112）.

Newbodieswerealsocreatedinthecabinetoffice.Amongstthem,

theperformanceandinnovationunitandtheforwardstrategyunit

weremergedtobecomethestrategyunitin2002（TSO,2002b:74）.The

threerolesofthestrategyunitwere（1）strategicreviewsandpolicy

adviceontheprimeminister・sdomesticpolicypriorities,（2）helping

departmentsdevelopeffectivestrategiesandpolicies,and（3）identify-

inganddisseminatingthinkingonemergingissuesandchallenges.

Projectteamswereorganisedaroundfiveclusters;publicservicere-

form,homeaffairs,economyandinfrastructure,welfarereform,and

socialjusticeandcommunities.Thememberswerefromthecivilserv-

ice,theprivateandvoluntarysectorsandthewiderpublicsector

（FawcettandRhodes,2007:83-4）.

Monitoringandimposingimplementationwasalsoasignificant

functionthecabinetofficeunderBlairperformed.Theofficeofpublic

servicereform andtheprimeminister・sdeliveryunit（PMDU）were

bothsetinthecabinetoffice（BurchandHolliday,2004:9）。Smithsaw

thePMDUas・Themostimportantdevelopmentintermsofstrength-

eningthecentre・（Smith,2011:175）.ThePMDU,setupafterthe2001

generalelection,focusedonfourdepartments,health,education,trans-

portandthehomeoffice,concentratingonspecific・issuesofrealsali-

ence・.10 BlairhimselfwantedthePMDU tonarrow itsfocus.The

targetswereselectedfromthegovernment・sexistingtargets,mostof

themcomingfromthe2001manifestoorthepreviousspendingreview

（Barber,2008:49-50,56）.AccordingtoMichaelBarber,theheadofthe
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PMDU,heensuredthat・thePrimeMinister・snewprioritiesandthe

publicserviceagreements（PSA）targetspublishedin 2000were

broughtintoalignment.Indeed,thePSAtargetsbecamethebasisof

ourwork・（Barber,2008:56）11.PSAsweresetbetweentheTreasury

andthedepartments,asdescribedbelow.Althoughthesenewbodies,

namelytheofficeforpublicservicereform,theforwardstrategyunit,

thestrategyunit,andthePMDUwerecreatedwithinthecabinetof-

fice,theirheadsweregivenportfoliosbytheprimeminister,andwere

toreportdirectlytotheprimeministerviathecabinetsecretary.

Ontheotherhand,theTreasury,ledbyBrown,thechancellorofthe

exchequer,alsoplayedacrucialroleinleadingnotonlyfiscalpolicy

butalsowiderdomesticpolicies.Someobserversevenargued,・In

Bagehot・sterm,thePrimeMinisterhadbecomea・dignified・rather

than・efficient・partoftheConstitutioninthissphere［economicpol-

icy］・,althoughBlairhimselfwouldhavestronglydisputedsuchare-

mark（Sinclair,2007:201;Blair,2011:114-5）12.

In1998Brownsetupthecomprehensivespendingreview,whichwas

tolinkpolicygoalswithpolicytoolsdirectly,andtoexamineeachex-

penditure programme of government departments（Burch and
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10 TheprioritiesforthePMDUwereheartdiseasemortality,cancermortal-

ity,waitinglists,waitingtimes,accidentandemergencyfortheDepart-

mentofHealth,literacyandnumeracyat11,mathandEnglishat14,5+

A*-CGCSEs,truancyattheDepartmentofEducation,overallcrimeand

breakdownsbytype,likelihoodofbeingavictim,offendersbroughttojus-

ticeattheHomeOffice,androadcongestionandrailpunctualityattheDe-

partmentofTransport（Barber,2008:50）.

11 ThePMDUwaseventuallytransferredfromthecabinetofficetotheTreas-

uryin2003.

12 AccordingtoBlair（2011:114and115）,・Intruth,too,aswiththeBankof

Englandindependence,thebroadframeworkontheeconomy,nevermind

anythingelse,wassetbyme・,・Therealitywasthatthetrain,thetracks

andthedestinationwereconstructedincloseinteractionwithGordon,and

onlinesIshapedorwascomfortablewith.Thedriverwasthengivencon-

siderablefreedomtomanagetheservice.NotuntilverylateondidIever

reallyyieldcontrolofeconomicpolicy・.
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Holliday,2004:6）.Itwasagovernment-widereview.Followingthe

comprehensivespendingreview,athree-yearspendingprogrammewas

drawnup,andindividualgovernmentdepartmentsestablishedtheirre-

spectivePSAswiththeTreasury.ThePSAssetthetargetsforthede-

partmentstoimprovepublicservicesinaccordancewiththeprovided

resources.Thecabinetcommitteeonpublicservicesandpublicexpendi-

ture（PSX）,chairedbyBrown,wastomonitorthePSAsbetweenthe

Treasuryandthedepartments（Hennessy,2000:492-3,513）.Spending

reviewswereimplementedin1998,2000,2002,2004and2007underthe

Labourgovernment.Theyindicatedplanstoimprovepublicservices

basedonthePSAs.TheTreasuryalsobecameheavilyinvolvedinpub-

licservicereformthroughitsefficiencyprogramme（FawcettandRho-

des,2007:96）.

Moreover,theTreasuryalsobecameinvolvedinpolicythroughin-

ternalandindependentpolicyreviews.Theyweresometimespublished

inpartnershipwithotherdepartments.Theissuesvariedfromthose

relatingtoyoungchildrenandolderpeople,crime（includingdrugs）,

thevoluntarysectorandlocalgovernmentfinanceandruralandre-

gionalpolicy,science,employmentandbenefitspolicy,foreignaffairs,

housingsupply,economicsoftheclimatechange,transport,skills,land

use,andhealthtrends（FawcettandRhodes,2007:96）.PaulFawcett

andRodRhodes（2007:98）citedthewordsofAndrewTurnbull,afor-

mercabinetsecretaryandaformerTreasurypermanentsecretary;

［But］alotofthemareHMV-HisMaster・sVoice-arereally

writtentoorder.… Andthathaschangedtherelationshipbe-

tweentheTreasuryandcolleagues,andchangedthewaythe

Treasuryworks,makingitapolicydepartment.

Assuch,theTreasuryintervenedindepartmentsnotonlythrough

resourceallocationbutalsowithpolicy.

Relationshipsbetweencabinetministersnotonlylostthecollegiality

-thesenseofbeingequals-butalsotheybecamemoreandmorehier-

archical:theprimeministerandthechancelloroftheexchequerin-

structingothercabinetministers;departmentsbecamesubordinateto
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theprimeminister・soffice,thecabinetofficeandtheTreasuryduring

theBlairyears.Thecoreexecutivewascentralisedandthegovernment

became,toacertainextent,atwo-tiersystem.

SideEffectsofCentralisationandtheManagerialStyleofLeadership

TheBlairgovernment・sefforttomakepolicyprocessesreflectthe

electedgovernment・swillsandprioritiestookshapeasacentralised

coreexecutiveandamanagerialstyleofleadership.Yetitcreated

strongsideeffects.Itsufficestopointouttwoofthem.

First,ministerspromotedbyBlairandBrownstartedsoundinglike

・projectheadsororganizationconsultants・.Observingtheseministers・

speeches,Faucher-KingandLeGal�s（2010:42）puzzlinglystated,

・wefindnoflourishesorgrandfightsofrhetoric,butconcrete,

specificcommitments,costedobjectives,adetailedknowledgeof

theirbrief,andconstantreferencetotheconstraintsentailedby

thecompetitivenessofanopen,globalizedeconomy.… every-

thingiscodifiedintermsofperformanceindicators,aggregate

objectsformattedinaccordancewiththecanonsofthenewpub-

licmanagement,andahighlyrationalist,depoliticizedviewof

publicaction・.

InChristopherFoster・swords,ministers・principalfunctionbecame

・thatofprogress-chasers・（Foster,2005:204）.Themanagerialstyleof

leadershipandtightcontroloftheparty,atleastoverthosewhowere

promoted,werelikelytohavesuppressedtalentsandideasofdyna-

mism.

Secondly,departmentsandagencieswerecriticisedtobecomead-

dictedtoa・targetculture・.Insteadofrunning an autonomous

organisationorcommunity,insomeorganisationstherewere・as-

sumptionsthatmonitoring,performancemanagementorintervention

was［sic］theresponsibilityofsomeoneelse・（TheMidStaffordshire

NHSFoundationTrustPublicInquiry,2013:4）.AccordingRobert

Francis,chairofthepublicinquiryintotheMidStaffordshireNHS

FoundationTrust,whichcaused・oneofthebiggestscandalsinthe
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historyoftheNHS・13（BBC）,

・Thisfailurewasinparttheconsequenceofallowingafocuson

reachingnationalaccesstargets,achievingfinancialbalanceand

seekingfoundationtruststatustobeatthecostofdeliveringac-

ceptablestandardsofcare・（TheMidStaffordshireNHSFoun-

dationTrustPublicInquiry,2013:4）.

ConsideringtheBSEcrisis,thepolicycommunityinagriculturehad

shownnobetterresponsestothiscrisisformorethanadecade（Grant,

2005）.Indeed,thereweremultiplecausespointedoutinthisparticular

scandalovertheMidStaffordshireNHSFoundationTrust.Still,it

couldnotbedeniedthatcentralisationandthemanagerialstyleofgov-

ernancewerestronglycriticisedaspartoftheproblem.

Thedilemmawasobvious:betweencreatingastrongcentretolead

thewayofthegovernment,anddynamiccabinetministersflourishing

ingovernment;acentralisedcoreexecutiveandagovernmenttopush

throughreforms,andanautonomousand（toacertainpoint）self-

reflectivepolicycommunitytograduallyadapttothechangingworld.

・Strikingabalance・iseasyasaconcept,yetinrealityitoftencameto

afatalend.Moretothepoint,・strikingabalance・didnotseemtobe

therealsolution.

Conclusion

Thisarticlearguedthatthe・coreexecutive・wasanimportantcon-

ceptualdevelopment,butitneededtospecifysomekindofcausalrela-

tionsortheirpatternsinordertomakeanytheoreticalprogress.This

paperdetectedasignificantpatternwithgraveproblemsintheBlair

government・scoreexecutive.TheBlairgovernmenteffectivelyaimed

foratwo-tierstructurewithingovernment,althoughevensucha

structuredidnotdeliversatisfactoryresultsfrompublicpolicies.The

Blairgovernment・schallengeshowsthedifficultiesinachievingacore

executive,whichwouldimprovethepolicyprocesses.
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13 BBCNEWS,http://www.bbc.com/news/health-21275826.
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