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The Bureau of Management Con:u1t ng was retained by the Director
of Spectrum Utilization of H/’Deoartment of Communications

INTRODUCTION

Az Al

. : l//?;.( ,5;/\
to conduct a study on the methodologdy of.making policies concerning the use g, .

of the radio frequency spectrum.” As devé]oped in January 1975, the Terms /}ji'l\%\
of Reference for the stud& were: , o S éﬁ;; “*gtén
To, establish methodology guidolines'for the development of , }f{?i{§¥:
speotrum.utilization policy in the Department of Communications. i;%éiﬁézk
Gy

Sbec%ficaZZy

a) To evaluate and document current methodology and/oxr poZ%cy
' systems in related fields that are considered timely and
appZ%cabZe to the deveZopment of spectrum ut$2$6at$on

b)  To ensure that the methodology guides poZth planni ng in a
manner .so that appropriate ospeots of the foZZowLng
subgects are tnclvded

{

Economic

Commercial

i

Social

Technical

I

and so thot there will be a mintmum of react%ow that would
require policy reconsideration.

¢) To ensuve that proposed methodology 18 in line with general
government policy in other areas particularly:

federal-provincial relations , o

!

regtonal and northern development

Pegulation oj‘private sector activities

!

general DoC re guéatorJ and private schoP policy

L




During the subsequent client- consu1tant discussions 1ead1ng to
~ the preparation and apptoval of the study work p]an, it was
dec1ded that the main emphasis would be on designing a process for form-
ulating spectrum policies and on defining possible po]acywmak1ng pitfalls
and the attgndant guidelines by which they could be avoided.

Approach..

_ The‘apbroach taken in Conducting the study is detailed in the

4 work plan included in Appendix A. - Brief]y; it called for

a review of the 1iterature on public policy-making, a definition and
ﬁna1ysis of the historical and present process for making spectrum policy,
and an examination of poTicy—makiWQ processes befng used by other federal
government departments and agencies. This. combination df“seTf~eva1uatjon
and comparison with tﬁeoretica] models and actual processes of other po]icy~'
makers was exbected to pfbvidé.the foundation needed to fulfill the purpose
of the study. ' g - S

Appendix B contains a list of the officials interviewed. during
the course of the study. For the very busy officials in the
participating organizations we would like to express our sincere
_appreciation of their positive contributions to the study. Collectively, -
their inputs have added a usefu] degree of up-to-the-minute reality to the
undertaL1ng

At about the midpoint of the study, a background paper\was pre-

pared for the client. It dealt with such matters as the def1n|t1om QZ;;
4 -7

/‘? ,;rw?-

of policy, various policy-making mode]s, the historical evolution of the S

Wi,
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"speétrum'po1icy-making process and the need for changing it. The paper
is attached as Appendix A to this report. Three or four major conclusions
have been drawn from that paper.

First, considerable vagueness surrounds the .use of the word "policy".

In fact, its meaning seems to vary from case to case and from
person to person. . Second, no concensus ‘exists yet on which of the models of
the policy-making process advanced by policy scientists is the most
relevant. Policy-making remains very much an art as policy science per se
1s@stii] in an initial stage of development with most of ité findings being
based on researchin a few and somewhat specialized fields of public policy.
(i.e. defence, education, agriculture) -

Third, the historical method of making spectrum .policies is not

wei]vsuited to the general situation in which spectrum policy-
makers find themselves today nor tb the increasingly mature state of
development which the spectrum itself is approaching. The final conclusion
is one that flows Trom the foregoing three, namely, the nature of the process
used to make policies is a key issue in its-own right. '

LN

The Report's Purpose and Structure

The purpose of this report is to propose a comprehensive,
~systematic and logical process by which the Department of
Commun1cat10ns can formulate p011c1es on the allocation of the radio
frequency spectrum. In addition, the report will identify possible pitfa11s
that can be encountered in formulating sﬁectrum policies and, where possible,
will suggest guidelines for avoiding or minimizing their occurence.

In most general terms, the report deals with the mechanics and
dynamics of the process. It commences w1th an overview of the.

proposed po11cy formulation process in terms of the factors influencing its
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design, its generai.nature and the pitfalls which are applicable to many

"~ or all of its stages. It continues with a_mbte detailed discussion of

each of the four main stages, namely, initiation, investigation, consultation.
and decision and completion. Particular attention will be given to the

: 1nvest1gau1on and consultation stages as the client's main -concerns are to

be found there.

: The'process proposed herein, while Superior in many respects to
that now being used, is by no means the ultimate way to formulate
policies on spectrum allocation. In fact, a more appropriate view is that

it-is the beginning of what necessdrily should be a continuous effort to

-making as an activity but also the.opportunity‘of improving the actual.

'taking which lead up to it.

enhance-the”Depqrtment's capacity and capability to make such policies.
As such, it offers not only the prospect of increased efficiency of policy-

content or substance of the policies.

Peter Drucker surely must have had the comp]ex subject of
poTicy-making in mind when he said:

"There is only one tool for this job: to
convert into system and method what has been
-done before by. hunch or intuition, to reduce
to principles and concepts what has been left
to experience and rule-of-thumb, to substitute
a logical and cohesive pattern for the chance
recognition of elements.' .

If nbﬁ, it doesn't really matter for his wise words. are equally appropriate'
here; they convey the essential spirit behind this report and the under-




..welders and direct broadcast television.
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PART ONE =~ AN OVERVIEW OF THE PROCESS -

Factbrs Shaping ﬁhe Process

As a starting point to this part we.will briefly comment on the

major factors which influenced the general nature of the proposed
process. The first is thé radio frequency spectrum as the.physical object
of the policies to be formulated. o o

(1) The Spectrum |

- The spectkum is a natural resource. - It is a resource which,
~in the seventy—five years that techno]ogy has made it available
to man, has acquired strategic importance throughout the world.  The
spectrum is a key component of Canada's six billion dollar radio communication

. system. The spectrum is a medium for the transmission of energy and .

information. Common uses include microwave heating ovens, radio arc

In r2Tation to other natural resources, the.spectrum possesses
some unique characteristics. ATlthough it has finite limits

- of capacity, it is physically intangible and indestructible. As well,

it only has utility when it is being used. Further, it is available
everywhére at the same time and hence does not -respect political boundaries.
As a result, the.use of the spectrum has been the subject of internaticnal
coordination, co-operation and regulation froﬁ‘a relatively early stage

in its history. In this regard,_deve?opmentsAand decisiqns in the

United States are of particu]af importance to Canada. |

Technology has been and will ]ike1y-contihue to be one of the,
if not the, prime determinants of the usable portion of the

spectrum and the demand for its use. Technology has also provided substitutes




for the radio ffequency Spe¢trum as a medium for transmittihg information
and energy. Thus, for the spectrum policy formulator maintaining a
cohstant awareness of technological deve]opments-affecting radid.te]e4
conmunications will be an important activity. A

(2) Spectrum Policy Issues

The second factor bearfng on the nature of the'geheral'process
is.the substantive issues which. constitute the subjects of
spectrum po]1c1es . The fundamental issue is the allocation of a finite
natural resource among a number of increasingly competing ¢laims in such a
manner as to secure the-maximum possible benefit to present and future
generations of Canadians. In simpler words, the main substantive issue
is "dividing the pie." As a result, the dynamics of the process will
~ frequently involve the reSolution of conflicts, the reconci1iatioh'of_
-divergent values, interests and objectives, the sometimes subtle and other-
times overt use of various forms of power, the negotiation of tradeoffs and
compromises, and the desjgnaﬁion of big winners, little winners and even

-

losers.
‘We anticipate that the.fundamental issue will devolve into seven
major-ones, namely: '

- the first time allocation of a new band of spectrum or a
‘new spectrum-based radio service -

- the reallocation of existing bands or services
- the rationalization of existing services in a band

- the development of Canadian Government positions or proposals
.to the International Telecommunications Union on the foregoing
and the analysis of related -proposals from other I.T.U. members

- the assessment of the impact of technological developments
and user demand forecasts on the ava1]ab11lty and eff1c1ent
utilization of the spectrum




- the determination of socio-economic benefits of spectrum
utilization to Canadians and of ways for its valuation

- the assessment of the impact on spectrum utilization: of
. broader federa] policies.

. These issués will spawn a series of spectrum policy projects which will

vary in importance and urgency and which also will collectively exceed
the,Directorate's'capacity to handle. Thus the process must contain a
mechanism for setting and revising the priorities of these projects.

(3) Organizational Environment

The third factor is the organizational environment in which

spectrum policies will be deveioped. Although the federal
Minister of Communications has total jurisdiction over the radio frequency
spectrum, the policy fonmu]at1on aspect is exercised on his beha]f by the
Directorate through a comp]ex web of relationships within and between
qovernments and between public and private sectors of society. Internally,
the Directorate operates in a matrix environment. To deve]op comprehensive
and sound spectrum policies, it will frequegt1y~have po,obta1n specialist
assistance from other units within National Branch and from units in such

 branches as Social Policy and Programs, Economic Po]icy and Statistics,

Federal-Provincial Relations, Telecommunication Regulatory Service and
Technology and Systems Research and Development as well as the Regional
Offices. Other federal departments and agencies who will be involved. in 3
many of the projects include the Canadian Radio-Television Commission,

the Ministry of Transport, the Department of National Defence and the
Privy Co&nci]AOffice. Beyond the federal sphere, one can anticipate that
spectrum policy projects will be of interest to provincial government

‘departments responsible for communications.

As well, there exists a host of commercial and private interests
- who will affect or be affected by the projects. One must include such
institutions as the Canadian Radio Technical Planning Board, the Canadian
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_ A§sociation of Broadcasters, the Trans-Canada Telephone System, the
(’5‘. Electronic Industries Association of Canada, the Can»adian Telecommunications:
o | Carriers Association, the Canadian Cable Television Assqbiation and the

Consumers Association of Canada. Non-associated subp]iers and users of
_;spectrum based radio equ1pment or services also constitute an element of the

Directorate's external organizational environment. And most certainly,

other sovereign nations - particularly thosein Region Two - will have

representatives contacting the Directorate concerning some of its projects.

Given these many and diverse elements, the Directorate's working
: environment will be very dynamic. Thus its policy formulation
process must Tacilitate the Directorate's ability to relate to, anticipate’
and fo respond to changes in that environment.

The Policy Formulation Process

The policy formulation process which'we are about to propose is
actually an element of the broader poldiey—matdng. process.” That

process has six basic phases, namely: B
(1) initiation (problem recognition and definition) .

(2) deve]opment”(generatihq alternatiVe courses of action and
accessing their costs, benefits .and consequences)

(3)

(4) 1implementation and operation

(5) evaluation {comparing actual results to intended)
(6) termination -

decision (selecting the most appropriate course of action)

Phases one, four and six, according to the po]icyAscientistsﬁ are the

least developed and understood. As.well, considerable debate continues.
“among them on which approach (i.e. rational, incremental, mixed) should

be used in phase two. FEach of these approaches are described in Appendix A

of this report.
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The policy formulation process encompasées phases one- to three
~of the policy-making process. We make this distinction as
we will use somewhat more precise and relevant terms in describing the

policy formulation process.

From the foregoing, the basic nature of the Directorate's role
can be ciearly seen as that of the policy formulator, rather
than the policy decision-maker, po]iCy imp]ementer'or policy evaluator,
In essence, the policy formUTator‘provides the policy decision-maker,
in this case the Minister of Communications or Cabinet, with the relevant

information and advice on the policy issue, the alternative courses of

action and their short and'1ong term benefits, costs and consequences.

Figure. 1 depicts the spectrum po1icy formulation process in
flowchart form. It plus the following section will serve as
a general introduction and explanation of the proposed process.

As indicated across the top of Figuré 1, we have divided the
policy formulation process into four stages: initiation,
investigation, consultation and decision and completion. The passage
from one stage to the next is not expected to be as definite and abrupt
as that suggested by the boundary 1inés. ‘In fact, some slight overlap
will likely be experienced. However, the end of one stage or the beginning
of -another is clearly signalied by the preparation or approval of a tangible
product (i.e. plan, paper, report) of the process.

The principals in the process are broadly defined along the left

hand side of the flowchart. The "other groups in and beyond D.g.C."
are primarily those organizations identified in the preceding section. The
Policy Project Team, in our opinion, should be kept purpoée]y small, say

two or three members in addition to the Project Coordinator who wou1d,act
as its leader. Each member should be a specialist in at lTeast one of the
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pertinent factors (i.e. spectrum technology, telecommunication economics,
societal impact) and also a generalist to the extent of being able to relate
his spééja]ty to the others. :Thié is particuTaf]y important in view of the
Teém's main role of analysing and integratihg information on the issue
(rather than generating that data) and'generatihg and assessing-alternative
courses of-action. Hence there is no need to include on the Team each and
every supplier of data from within or beyond the Department.

0f course, it may not be necessary to establish a Team for the
smaller, simpler policy projects. In such instances, the Project

‘Coordinator wou1d'parry out the activities ascribed to the Team in Figure 1.

The Project Coordimator will usually be one of the senior officers of the
Directorate of Spect?um Utilization and will normally be a specialist on
spectrum technology. More importantly, the Progect Coordlnator will manage'
the project, in other words, getting it done in the manner and within

the time, dollar, manpower and quality targets set. out in the Master Plan
approved by Senior Management. ' |

whergas the.Project Coordinator manages one or two policy prejects,
the Director of Spectrum Utilization directs, coordinates and centrols the
program cons 1st1ng of all such projects. Dévé1opihg priority criteria,
securing necessary resources, advising Sen1or Management on the progress:
and ultimate output of the projects and, most importantly, sensitizing -

" Senior Management to the significance and urgency of various projects and

relaying Senior Management concerns, values, etc. to Project Coordinators
will be key activities of the Director. ’ .

The principal role of Senjor Management is to make the major
" decisions concerning each project as it progresses through the
stages of the policy formulation proce%s The compositién of Senior
Management will Tikely vary from project to project and even from one-
stage to, the next for a single project. For example, the Minister's or
Cabinet's approval of the Working Paper or Polticy Proposal Paper may be

required whereas the Senior ADM or Deputy Minister‘s approval will likely be
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.sufficient for Projects Proposals, Master Plans and Progress Reports.

For small and medium size projects such approvals probably will be
given by executives levels immediately below the ‘foregoing.

Features of the Process

There are a number of features in the process which warrant

highlighting. For example, ihere is a conscious attempt to’
integrate the management of policy formulation with its execution.
Previous models havé, in our view, ignored'this very essential aspect.
The “integration is achieved by calling for the explicit setting and
revising of priorities among policy projects, the activation and sub-
sequent updating of a project information and control system and the
reporting. of project progress to Senior Management in accordance with
the milestones designated in the'approved Master Plan.

A second feature is the nature of the products to be pro—i

vided by the process. There are three prime products,
namely, the Working Paper, the Policy Proposal Paper and the Spectrum
Policy Stateﬁent. Complementing these are four support products: the
- Policy Project Proposal, Project Master Plan, Progress Reports and the
Project Completion Report. The purpose and general content of these
dbcumeﬁts WiTl be outlined in later parts of this report.

The manner in which the definition of a policy issue and
the generation of alternative.solutions or courses of action
are handled is another feature of the process. For the former, we
advocate that an explicit review of the initial definition be made
during the early part of the Investigation Stage. This step 1S'essential
to ensure, in light of additional information, events and the passage
of time, that the definition remains va1ﬁd; the issue continues to be
relevant and its assigned priority appropriate and the focus of the Team's
efforts and intentions does not stray from thevissue‘s resolution. For
the -alternative solutions, we propose that their generation be clearly

separated in time from their assessment so as to encourage-a maximum of
creativity and innovation at this key point. In the adsessment step,
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those factors critical to the situation (usua1]y‘on1y two or three
in number) are used to reduce the poss1b]e solutions to feasible
solutions wh1ch the Team then deve]ops fu11y as to nature, costs,
‘ beneflLs»and_short and ]ong_term consequences.

The inclusion of a Consultation Stage is, as. far as we know,

a unique feature relative to earlier conceptions of the process.
We consider it to be a distinct stage.rather'fhan an actiyify common to
all other stages in vjew of the organizational environment noted in the
previous section and in 1ight of the very specific andlimportant objectives
we will ascribe to it later in this report. Hence, we differentiate
between informal discussions and contacts which may occur throughout the
process and the formal sequence of steps which make up consultation.

A sixth feature of the process is the Project Completion Report.
.If provides a positive means for terminating a spectrum policy
project and thus reduces the vagueness or uncertainty usually surrounding'
the transfer of responsibility from the po]icy'formU]ator>to the policy
imp1ementer} Equally important is its use d@s a self-learning tool for the
process. " The Report gives the Project Coordinator the opportunity to comment
on the overall process as a result of his experwences in getting a pPOJeCt _
- through it. From this and 1like reports from other Project Coordxnators,
the Director will be able to 1dent1fy and -introduce worthwhile 1mprove~
ments or new e]ements into the process.

General Pitfalls

“* At this point, it would be appropriate to identify and comment on

_ some possible pitfalls which are applicable to more than one stage
of the policy formulation process. One such pitfall is poor definition or
acceptance of the roles of ‘the various parties inVo]ved in the policy
formulation function. Many attempts to develop policy have been frustrated

or rendered- fruitiess by preoccupation with who is going to do what rather
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than getting the what done. Unsettled disputes between policy formulation
~and policy implementation executives can advérse]y affect the interest,
enthusiasm, motivation and morale of those involved. to the extent that
vthe entire process breaks down. According to J.G. Abert in the September

'19f2 issue of Policy Sciences(T) such role disputes, more than talent or
resources,.are the mainireason why policy fbrmulators fail .to do their job
or to do it well.

Closely allied with the foregoing is the failure to secure and

maintain the active support and commitment of senior management
Lo the policy proaect Such support is particularly critical in a matrix
environment where the competition for human and other resources is very
keen, priorities are susceptible to sudden changes and where only senior
management has -the adthority to allocate these resources. This pitfall can .
~ be significantly minimized by obtaining senior management's express approval
of Policy Project Proposals and Master Plans and.by keeping them up to date
’On the proJect 5 DPOQ)@SS

A third possible pitfall is 1nadequate doéumentation of the
» key dec1s1ons, events and 1nformat1on pertaining to the formu]at1on

of the po]1cy "It can lead to needless and embarassing dup]1cat1on of
effort, wastage of time and other resources and omission of deta1ls, all of
which can invalidate the policy and comprqmise the policy formulator's
credibility. Thorough documentation faéi]itates'continuity in an
environment which is characterized by a high‘turnover of staff in policy
‘ formu]étion units. Even.if turnover is low, given the scope, comp]ex1ty
and duration of most projects, it is unrea]1st1c to trust to anyone's
wemory the myriad of data which will be generated. Having a well documented
policy project is also essentialito policy implementers when questions of
interpretatidn and application arise and to po]icy_eva]uatorsiwhen they assess
- the actual results of the implemented policy.

(1) J.G. Abert, Po}iCy’Sciences, Volume 5. Number 3, September 1974, P. 245 . B
' |
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Thus, .a 109 of all telephone conversatith‘should be kept; minutes of

“meetings of the Policy Project Team or membéfs thereof with represéntitives
of other groups in and beyond D.0.C. should be made; & record of decisions
made by Senior Management should be maintained. Far better to err on the
'~515e‘of.too much rather thian too little documentation in such complex .
undertakings as policy formulation. | |




PART THO - INITIATION STAGE

In this part of the report, we wi]1 elaborate on the activities

-and products of the Initiation Stage and detail a possible
pitfall which, in our view, is among the most.serious. The Initiation
Stage has two basic objectives. The first s to define the policy issue
which, -in general, can be either a problem such as a congested band or an
Qpbortunity'such as a new spectrum-based service, The second is to get
the policy project underway by securing Senior Management's approva1,
particularly its commitment of the human and other rescurces needed to

-~ conduct the project.

- Issue Detection and Definition

-

The first step in the Initiation Stage is the detection of the
existence of the spectrum policy issue. -This-triggering
of the process can be done by any numbei of organizations or individuals.
For examp]e, spectﬁum‘pélicy issues can become apparent as a result of:

-

- general public complaints to the Minister or Members of
Parliament '

- . mass media articles and editorials.

~ periodic briefs to the federal government by suppliers or
users of spectrum-based equipment or services

- proposals on spectrum aliocation from member nations of the
I.T.u. : :

- applications for radio licences .

- spectrum related technological developments in and beyond
Canada :

" - previous spectrum policy formulation projects

- general activity of D.0.C. staff involved in various
functions of. spectrum management
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Detécting an issue can and 1ike]y will entail some description

of its nature. Defining the issue, however, is a more
comprehensive activity.and one that is critically important to the

: ovéka1]‘poli§y formulation process.

The way in which the issue is defined will greatly influence -
the'decisfons Senior Management wil make on hand1ing it.
It will also determine the nature and extent of the Investigation Stage.
Let us consider then what is involved in defining a policy issue.

In addition to verifying the nature of the issue, a comprehensive
deffnition entails a quantitative as well as qua]itative'
description of its causes and effects, its scope and impact (internationally
as well as domestically), its relationship to previous or other current
issues and a listing of parties known or thought to be interested in or
“affected by it.. Many issues characteristically consist of a nest of
problems. In these cases, the problems should be categorized in sqéh

, -, terms as primary or secondary, short term or Tong term, easy or difficult
to solve. By defining the issue in this fashion, one will gain a clearer
understanding ‘of its importance; its urgency and the critical factors:

Sdnvolved in its resolution. It 'will also enable one to make a simple,
concise, unambiguous statement of the issue in the Policy Project Proposal.

There are three possible pitfalls that shbu]d be noted in

connection with issue definition. The first is the tendency
to mistake the shell of the issue for its core, or to confuse symptoms
for causes. This can lead to an 5ncomp1ete or inappropriate course of
action being adopted. Brainstormingthe issue's causes and effects with
othefs within D.0.C. can be very helpful in-avoiding this pitfall. As
Ne]1, challenging the initial list of reasons for the issue's existence
can lead to the identification of more fundamental causes and hence, a
better understanding of the issue. .
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The'second is the temptation to include a possible solution ir

the iséue definition, particularly in describing the nature
of the issue.” Boing so can result in the unintentional and harmful limiting
of the range of alternative solutions generated and assessed -during the

- Investigation Stage. This is not to say that possible solutions readily

apparent in, the Initiation Stage should be omitted from Lhe Po]1cy Project
Proposal. It does mean, however, Lhat a clear distinction 'should be made

‘and'mainta1qed between them and the ‘issue definition.

The third possible pitfall is to consider the issue definition
to be cast in concrete. In spite of the comprehensive manner
in which the issue has been defined, it is important to recognize that

it is dynamic and subject to change over time and that information

gathered during the Investigation Stage may pfovide new dimensions or

. fresh insights on it. To avoid this pitfall, we have included the rev1ew
of the issue definition as a step in the Invest1gat1on Stage.

Project Proposal and Approval

The Policy Project Proposal has three basic pdrposes:

1. to sensitize Senior Management to the issue

2. to secure Senior Management's approval in pr1nc1p]e
to proceed with the project

3.. to have Senior Management assign -a priority to the
project that is consistent with its .urgency and fimportance.

The comprehensive definition of the issue and the possible solutions
apparent are topics which~natura]]y.are‘inc1uded in the proposal. In
additibn, the - Proposal should attempt to relate the issue to broader
concerns currently éommanding the attention of Senior Management. Any
special considerations or constraints should be noted as well as the

probably consequences of not proceeding with the project. Finally,
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an initial -outline of the approach to be taken in conducting the project

.and a rough estimate of the time, money and manpower requ1red should be

1nc1uded in the Proposal.
Before recommending the Proposal to Senior Management,; the
Director of Spectrum Utilization should determine the impact
of its resource requirement on the budget and- suggest the priority to be

-assigned in 1ight of criteria deve1oped for that purpose. He should also

ensure that the content and format of the. Proposal is such as to make it an

-effective mechanism for gaining the desired attention, interest, commitment

and action of Senior Management,

~ The Master Plan

Assuming Senior Manageméht has commented on and accepted the
Project Proposal, the assignéd Project Coordinator proceeds
with the development of a Project Master.Plan. This entails defining
the objectives, assumptions and constraints. governing the Project, elabora t1ng
upon the approach by detailing the nature, sequence and t1m1ng of the tasks
which must be carried out, identifying the organizational units within
D.0.C. responsible for each task, and making more definitive time, cost
and. manpower projections for the entire project. Where tasks are to be ,
carried out by D.0.C. units outside National Branch, they should be
asked to confirm the nature, time and manpower estimates of the tasks and
their capacity to take on the tasks, prior to the Plan being fina]ived for
Senior Management approval. Where insufficient capacity exists within
D.0.C. and the priority so warrants, contracted professional services can
be substituted. Similar liaison should, of course, take place with any
unit which will be expected to assign one of its staff to the Policy
Project Team. ' »

In addition to these standard elements of a plan, the Project
Coordinator should include the following:
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a description of the information to be gathered~f%om
what parties beyond D.0.C. during the Investigation Stage

- comments-as to whether any adverse consequences are
. anticipated in contacting any of the foregoing parties

~ comment on whether-a public announcement of the project's
commencement would be appropriate

~ a tentative outline of the content of the Working Paper
to be produced at the end of the.Investigation Stage.,

The Initiation-Stage -concludes with Senior Manégement approving
the Project Master Plan, particularly the allocation of human
resources -from the:various units within D.0.C. and the designation '
of the milestones by which the Project's progress will be monitored.
With this explicit commitment from Senior Management, the way is now
clear to proceed with the actual development of a.spectrum policy.

-
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“PART THREE - INVEgTIGATIONmSTAGE

There.are three principal objectives to the Investigation Stage,
namely:

(1) to improve one's understandingiof the policy issue
(2) to. generate and assess alternative courses of action

(3) to prepare the Working Paper documenting {1). and (2)

In essence, this is the fact-finding or:the research and analysis. stage; the
stage where the Policy Project Teamigets its homework done. The degree to
which the homework is done wall will greatly determine the credibi]ity-of
‘the Project Team's and the Department's claim to leadership andlcompetEnce
“in resolving the issue. ‘ ‘ '

Among themselves and with respect to others contacted during this
stage; the members of the Project Team should consciously and
. continually strive for open-mindedness, neutrality and objectivity. By
. Q‘ sa doing, they will minimize the ri‘sk'of'be'ix'xg victimized by their own or
' others' biased views of ‘the issue or preconceived, unsubstantiated responses
to it. ‘EquaTly important, the Téam will thereby reduce the likelihood of
ipremathre]y polarizing the issue and the problems of an attendant emotion-
charged atmosphere. | . '

paté Gathering

In this section, we will describe in general terms the how, what
and who of data gathering and detail four associated pitfalls. Information

is the Tife-blood of any decision-making process. For policy formulation,
it is singularly important as it is the governing variable for the nature

and appropriateness of the policy decision.
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(V) Identifying Information Requirements

The initial step in gathering data is to have the Project'Team

meet to identify the information to be collected. Typically,
a general body of information common to most spectrum policy projects will
'be,invo1ved; The nature of thjs information will be cutlined presently.
As well, the Team should develop its specific-to-project. information .
requirements by considering the issue definition, and tentative:éoTutions
noted to date and the interests, concerns and key decision- maL1ng faCLors
expressed by Senior Management. ’

It would be unrealistic at this point to expect the Team to
jdentify all of its information needs. There are bound to be
some requirements which will become apparent only after obtaining and
ana]ys{ng the more obvioysly needed information. Thus, relative to Figure 1,
~data gathering and data analysis will not be entirely sequential.  Rather,

there will be a discernable interplay between them. To.pe more precise, then,

this first phase of the Investigation Stage will commonly proceed through
four steps: ' -

(1) initial identification and gafhering of data

(2) preliminary analysié and detection of additional
information needs ,

(3) search for and collection of additional data

(4) further analysis and verification of data

Identifying the information requirements in advance of gathering

the data will expedite the latter activity by giving it a
definite direction and emphasis. - It will also reduce, although not eliminate,
the occurrence of information gaps. Such factors as resource limitations, be
they time, money and/or manpower, velationship constraints, non-existant data

or an-incomplete understanding of the issue will create information gaps.
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It is theréfore an inescapable reality that spectrum policies will be based
on something less than complete information and certainty. 1t will be a
continuing challenge for the Project Team to maké every reasonable effort
to minimize these gaps by gathering the most pertinent data.

(2) ITIypical Information Needs

The general body of information pértinent to most spectrum policy

projects consists of five major subject areas. Within each
quant1tat1ve and qualitative data can and should be gathered. The first
subject area is the policy issue; its nature, symptoms, causes, effects,
consequences and linkages with other issues. The second area is the
historical background. The major ideas, evénts, studies and decisions of
thé‘past often shape the present and influence the future. Being -aware of
them is most useful and even necessary to avoid past m1sLakes or to take
advantage of ideas whose time may now be arriving. '

The present situation constitutes a third subject area. Typically,

information on the commercial, technological, economic, social
and political aspects of the situation should be obtained. Commercial
factors include the companies invo]ved the nature, number and value of

their spectrum-based products or services, the1r profitability, market

share, fixed assets, capital structure, ava7]ab1]1ty of resources, .and
degree of foreign control. Economic factors include -the industry-wide
comnercial picture, its contribution to the gross national product,

balance of payments, merchandise trade account, job creation, its

Tinkage with other industries and its're1atjohship to government programs
for economic or social development. Social factors include the current major
concerns of the genera]ipublic, the number, location, standard of 1iving,
values, attitudes and aspirations of the people affected by the issue.
Common political factors would be Tederal-provincial relations, government-
industry relations, other issues of concern to the po]itica] executive and-
other federal policies that may affect or be affected by the spectrum

’po]icv issue. If the spectrum pol1cy jssue can be re]ated to one or more of




of the broader concerns or policies, it may require much less time and ,
enfort to sensitize Senior Manaqement to the issue and it may prove '
instrumental in progress1ng the 1ssue through study to decision and act1on.

THe-fourth subject area is the ihternationa] situation. Information .
should be gathered on what other member nations of the ITU, . :? |
‘pdrticu1ar1y those in Region Two, have done or will likely do about the issue. ©
The probable future is the fifth subject area. Information to be obtained
“here includes the trends and forecasts of the factors noted in the present
situation plus possible technological devé1opments that may affect the

~issue.

(3) Information Sources

The Project Team will u§ualjy gather the information from a number

of sources within and beyond the federal gerrnment. Prior fo
seeking data from sources beyond the federal government, be they provincial:
governments, industrial associations, corporations or agencies of other
,natidna] gOvernmen%s,_the Project Téam should be knowledgeable of the
‘general relationship between each source and the federal gOvérnment or
the Department. .If that relationship is a sensitive one, the Project
Coordinator should obtain Senior Management's clearance to make the contact:
_ With this proviso, the Project Team should be free to use sources external
to itself as fully as possible as a way of generat1ng the needed 1nformat1ow
in a minimun amount of time and cost to the project.

It may be appropriate or even necessary to obtain information
during this Stage from some of the interested or affected
parties. In such instances, the Team should advise the contacted party that
this early and somewhat T1imited involvement is not to be mistaken for:
~consultation; that, at this point, the government has no preferred soltution
in mind and that the Team seeks and receives the information without
1ncurr1ng any ob11gat|on to support any particular viewpoint, opinion on or

so]utxcn to the 1ssue
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For some policy projects, it may be advisable to engage outside

consultants to carry out public opinion surveys or to provide
other 1hformatiqn requiring specialized generating techniques or being |
somewhat sensitive in nature. -

Pitfalls of Data Gathering

* Four pitfalls can be encountered in gathering data. The first is
non-directed data gathering. It is relatively easy to become

entrdpped Sy this pitfall since it creates a sense of action and a fee11ng‘
of progress and sécurity in having obtained a great deal of.data.: Yet it
can quickly exhaust the time, money and manpower budgeted without producing
‘the~required progress or resu]ts.- Non-directed data gathering is most
. Tikely to occur if the Team has not developed its information requirements
in relation to the policy 1ssue;.the key decision-making factors and the
tentative solutions or has not képt these elements c]eér]y in view during
the actual gathering. of the data. '

A second pitfall is the tendency to interpret or filter prematurely

~the data being received during the initial search and thereby

- Jump to conclusions about the issue or its tentativé solutions. As will -
be detailed in the next section, the data should be analysed as to its
relevancy, reliability and other characteristics before being used.

Another pitfall is not Eeeping each member of the Team updated

on what information 1is being recejved by the Team. 'In other
words, each member should have the "big picture" 1in constant view. Periodic
meetings of the Team should be held so that ‘the members can share the
information pertaining to their subject areas and the prob1ems or :
opportunities they have encountered in gathering it. Such exchanges and the
accompanying cross-fertilization of ideas can lead to the detection and’ .
closing of data gaps, additional insights on the issue, further tentative
solutions ‘and a greater sense of unity and purpose within the Tean.




0ffice-bound data géthering constitues the fourth pitfall. It
is .part and parcel of the "ivory tower" syndrome which hés
pTagucd many previous po]icy formulation endeavburs Researching files
and reading past studies on the issue is but one part of the exercise.
‘ 31m11ar1y, contacting extprna] sources by te]ephone, letter or quest1onna1re
alone is 1nsuff1c1ent Team members should be encouraged to meet the
external sources where the issue is actua]]y belng experienced. Such
- face-to-face contacts and first-hand exposure will yield more re]evant
_information and a better comprehension of the issue as well as foster the
“interpersonnal relationships needed to enhance the degree of acceptance
of the subsequent.policy decision. ' ‘

Data: Analysis

As noted earlier, an interplay takes place between data gathering

‘and data analysis. The purpose of the preliminary analysis is to
ascertain what ‘gaps eXist between the information requireﬂ and . the
information received. Gaps can arise for a number of reasons including:

-

- data simply does not exist

K

- source not willing or-able to provide the requested data

- additional information requirements 1dent1f1ed after the-
receipt of initial data.

Having made every reasonable ‘effort within the limitations of
~ the project budget to close the data gaps, the Team then 4
analvses ‘the data as to its nature and quality. Data can be -categorized
in a number of ways. For example, it can be hard or soft. Hard data
is essentidT1y quantitative and relates to such tangibles as the physical,
technical, operational and economic aspects of the issue.’ Soft data is,
by contrast, qualitative and refers to such intangibles aé the social and

political aspects of the issue.
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- Data can also be classed -as either fact or opinion. Uhile the.
Team natura]]Y seeks to gather facts, it will also receive

opinions, some of which may be presented‘as facts. It is not only
important for the Team to distinguish between facts and opinions but, also,
to differentiate the opinions in such terms asAunsubstantiated, informed,
expert or wide1y accepted. As well, the Team will have to determine
whether fact or opinion will be the basis of its ultimate policy
recommendation. '

A third-classification of data is whether it is relevant or

irrelevant. One of the major challenges at this poinf for the-.
Team is 1o separate the wheat from the. chaff," to discriminate the essential
from the superflous. For even théugh the Team may frame its requests for

'high1y_spécific data very clearly, many of the external sources will take

the opportunity to supply additional information on their views of the
issue and their positions on its resolution. Such data is more
appropriate to the Consultation Stage than the Inyestigatiqn Stage.

In ana]jsfng the quality of the relevant data, the Team should

consider such factors as its reliability, completeness, '
accuraéy, age and the method by -which it was generated. As well, the
Team should ascertain the assumptions, constraints, opinions or biases
governing the source of the information. In particular, any interested

or affected party contacted for data will tend to put forth facts, figures,

forecasts, etc. in a way which best suits its interests, preconceptions or
attitudes. These and indeed all sources should be asked to state explicity
the assumptions, constraints, etc. which underpin the data they provide.

The Team must be prepared to challenge the assumptions, etc. and to-verify

their suitability. It must not hesitate to obtain clarification from the

original source or confirmation from a second source of key data 1in which
it has Tittle confidence. Poor decisions have often resulted from
assumptions, etc. that were implicit or not well understood.




The foregding.is highly peftinent.to‘forecast data concerning
Tong term‘requirements for spectrum. “ They Tikely contain -
‘contradictionﬁ,'uncertainties, questionable assumptions,~fau1ty arithmetic
and wishful thinking. The validity of the method used to develop the
forecast should be corsidered. Some test of reasonableness should be
applied to the amount and rate of the forecasted changes, especially
where order of magnitude‘ghanges are projected. Where more than one
source provides a forecast on the.same topié, this can be ‘done by comparing
“the results, the methods and the.underlyingAassumptions:and constraints.
‘ Where only one source exists, this can be done by relating the current
forecast to preVidus ones and the previous ones to actual results.

~ The major pitfall which data énalysis attempts to avoid is the

. use of data from external sources without prior consideration
of how, why, when and by whom it was genérated. Such unsuspecting use of"

data all too often Jeads the po]iéy formulator blindly down the pro?erbia]
garden path. : o

By now the ProjectiTeam should Irave an adéquate base of valid

and&pertinent data and'reasonable forecasts from which it can
confirm and/or clarify the policy issue'and thence develop and assess
-alternative courses of action for resolving it.

Review of ‘Policy Issue

‘A sound way of beginning the second or problem-solving phase

of this stage is to héve the Team review the initial definition
of the policy issue, as documented in the Po]icy Project Propbsé].
Relative to the Initiation Stage, many more people have been thinking about
the issue and much more information on it has been obtained. The
resultant better understanding should, in most projects, enable a more

concise, clear and accurate definition of the issue to be made. -As well,
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further changes in the issue or 1§s priority may have taken place by this

- point in time. Such changes should be incorporated in the definition.
Also, reviewing. the issue ensures that the Team's attention and efforts
- will be focused directly on it. This is an essential first step in generating

possible solutions.

Generating. Possible Solutions

In most instances, a number of tentative solutions will already
have been advanced, albeit in a somewhat informal, random manner.

. The purposeiof this step is to have the Team formally identify the full

~ range of possible courses of action. A "think-tank" approach should
be used here. Specifically, each member should propose solutions. The ‘

- Project Co-brdinator should ensure that each member is canvassed and that -
none of them, for the moment, comments.on the appropriateness of any. of the
solutions proposed. The primary objective is to>tap the creative and

- innovative ideas of the Team so as to generate as many. significantly-

different courses of action as possible.

~ Trdly different alternatives, rather than variations on a common

theme, should be sought. Thus solutions which are predominantly social

i or economic in nature as well as those that are basically technical should

‘ _ be identified. In additiqn ﬁo solutions having such vastly different
dimensions, solutions which represent the extremes of the same dimension
can be significantly different. As well, the status quo solution should
be explicity considered as it can subsequentﬁy serve as a frame of reference
against which the other possib}e so]utions_can be assessed.

'In terms of numbers, the Team should attempt to.generate five to
seven possible solutions. More than that may prove to be
unmanagable and usually indicates that.some of them are variations of

others rather;than_significantly different.




Assessing Possible Solutions

The possible solutions are assessed to determine which of them
are the most feasible or practical. Although a possible solution
may be predominantly social, economic.or technica] in nature, it will
1ikely affect all of these and other aspects of the situation. Other
‘assessment factors could 1nc]ude commerc1a] impact, federal- DFOV1nC1a]
re]at1ons, government- 1ndustry relations, 1nternat10na] re]at:ons,
and other federal po]1c1es and programs.

Initially, the Team should assess each solution relative to the

key factors identified by Senior Management in the Initiation
State. This will enable the Team to establish comparatively quickly and
easi]y those possible so]utidns which are clearly impractical and thus
“warrant no further consideration. The remainder, preferrably three or
four 1in humber, would then be assessed in ferms of all the pertineht-impact
factors and, where applicable, subjected to such evaluative techniques
as cost-benefit or cost effectiveness ana]ys1s, sensitivity ana1y¢1s and
risk unalys1s
Thig comprehensive assessment is aimed afvhigh]ighting the
assumptions, constraints, probable consequences and the.
quantifiable costs of each of the feasible solutions. There will be
“adverse and advantageous consequences in each solution for the various
interested and affected parties. Some will. be short -term and other will
be Tong term in duration. The long term édverse consequences represent
new problems created in soTving"the current one. The Team should further
develop the feasible alternative courses of action so as to avoid or
minimize these adverse consequences. Otherwise, the cure may prove
to be worse than the original affliction. '

At this juncture, it is important for the Team not to draw
any definite conclusions on what the preferved solution should
be. To do so may blind the Team to some valid comments forthcoming from

the ensuing Consultation Stage.
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The Working Paper

The.preparatiQn and approval of the Working Paper constitutes
the third and final phase of the Investigation Stage. This

_phase provides the Team with the essential opportunity of pulling together

and documenting its current understanding of the spectrum'po1icy issue
in question. The basic content of the Working Paper should include:

- the definition of the.issue, its causes, effedts and
1mportance o

- a note on the historical bacquound and the present
genera] s11uat1on perta1n1ng to the issue

~ a Tull description of each possible course of action
considered, including any associated assumptions and
constraints. -

~ a discussion of Lhe likely costs, benefits and consequewces
of each of the feasible courses of action

~ an outline of areas of concern or uncertainty regarding
the foregoing or-the information on which it is based

-~

The WOrk1ng Paper is pr1mar11y intended to generaie rational,
order1y discussion and debate between the Department and .
those parL1eo interested or affected by the spectrum policy issue and
its vresolution. It is by this mechanism that the Team seeks to obtain
the input of these parties prior to preparing the ultimate Policy Proposa]
for the Minister's or Cabinet's consideration. The nature of the input
sought should include facts, figures, forecasts of requirements for
spectrum, comments on the'assumbtions,.constraints and consequerces of
alternative courses of action, suggestions as to additional dimensions
of the policy issue or further possible so]Utions to it, and opinions,

concerns or positions on the feasible courses of action,
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PART FOUR - CONSULTATION STAGE

Our inclusion.of consultation as a full and formal stage in the

policy fotmuTation-process reprasents a major change relative
to earlier conceptions of the public policy-making process. We have done
so in recognition of the rapid increase over the past decade of the number,
activity and visibility of various pressure groups. These groups constitute
a new dimension of complexity and uncertainty for those Charged with the
task of formulating public policies.. Along with .the mass media, pressure
groubé are'making the process more open'and,-in many cases, more adversary
in nature. ' »

»In‘this part of the report, we will consider consultation in terms

of its purpose, its process and possible pitfalls. In essence,
we will be commenting on such tobics as who should be consu]fed, why and
~how should they be consulted, and what should the Team do with the output
of the consultation. As mechanisms, methods and considérable expérience
already exists within the Department on dealing with foreign governments
and the International Te]ecommunications Ynion, the ensuﬁng discussion is
not intended, to abp]y directly to them. Furthermore, the bhasic nature
of the Department's dealings with them is one of neéotiatidn rather than
consultation and, as such, is-most appropriately undertaken subsequent to
‘the policy formulation process. ' .

The Purpose of Consultation

The purposes behind consultation can be as numerous and varied
. as those involved. For the Project Team and the Department
there are at least three very sound reasons for consulting parties interested
or affected by a spectrum policy issue prior to recommending a specific
course of action. Consultation enables the Team to test and verify in a -

most meaningful way its understanding of the issue and the consequences
of the alternative courses of action it has developed. Improvements in the




solutions or even additional solutions may. be identified as a result.

Consultation satisfies the expectations of interested or
o affected pdrties to participate. in the substantive formulation
of pertinent po1ib%es. This can lead to a greater degree of understanding
and acceptance of the course of action eventually selected by the federal
government. - As well, consultation permits the Team to determine the
nature and extent of concensus or Cohf]icting points of view among
interested or affected parties cbncerning the issue and its alternative
qpurées of action. Knowing who supports and who objects to the various
solutions will be most helpful to the Team when it develops the Policy
Proposal.

"The Consultation Process

AS'indicated in Figure 1, there are three general groups to be
consulted by the Team. The first group consists of other
federal government departments and agencigs?‘ For spectrum policy issues

this will principally include the Canadian Radio-Television Commission,
the Deparuﬁeﬁt of National Defence, and the Ministry of Transport. The

- second group is the provincial governments and the third is other
interested or affected parties shch as industrial associationé, consumer
gfoups and individual corporations or citizens.

In each case the challenge for the Team will be to get to the

right people at the right time and in the right way. To meet
this challenge successfully, the Team should develop an approach tailor
made to each group prior to consulting it. The approach~wi11 usually be
2 function of the issue in question, the nature of the group, the managerial
style of the Minister and his sénfor exeCutives, and the broader concerns
of the moment. The nature of the first two groups is generally well known
to the Department as a result of long standing and continuous association.
with them. Where necessary, the Team can obtain specialist advice from

. * Privy Councial Office officials stiressed the importance of thorough-
coordination within the federal government prior to censulting other
groups ‘and expressed their willingness to assist in this regard.
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- the Department's Federal-Provincial Relations Branch or the Privy Council
0ffice on consulting with provincial governments. We will elaborate
further on the third group in the next section of the report. The Team
should- also be aware of the coincidence of more general issues concerning
te]ecom1un‘cat1ons the economy and federal-provincial relations as some

Agroups may link the spectrum utilization issue with one or more of these
broader concerns thus rendering its reso]ut1on more compiex, Tonger in
duration and less certain.

As indicated by the steps depicted in Figure 1, we view consultation
as basically being a communicative process. In this regard,
. publishing the Working Paper in the Canada Gazette, although a valid -step
to -take, is of and by itself incomplete. The torking Paper should also be
distributed directly to all the parties {hat the Team considers to be
interested “in or affected by the spectrum poTicy issue. The Team also
should invite these parties to nominate other parties who they consider
: to-Be concerned with the issue. The Directorate of Spectrum Utilization
could, in time, facilitate such distributions by settihg up and maintaining

-

a mailing list of. the parties.

Anather very positive and vital step ﬁhat the Team should take
~is to brief the parties.on the Working Paper shortly after .
distributing it to them. Conducting the briefings in the regional centres
of the country as well as Ottawa should enable the Team to personally -
reach most of the pértjes. fhe face-to~face character of the briefing
can be of immense benefit to the entire po11cy'formu1ation procéss. It
provides the Team with the opportunity to emphasize the main aspects of
the Working Paper, to promoté greater interest in the issue and its
resolution and to guide the ensuing actions of the various parties. It
~ permits the parties to obtain quickly from the Team clarification of any
_points of confusion or unceria1nty in the Pdper The interaction which
i naturaily takes place during the br1ef1ng w1?1 allow the Team to assess
the initial responses of the parties to the various solutions and to

detect any developing sensitivities.




The -Team may thereafter have to hb]d:further discussions with

i_. . some of the parties to ga‘inﬂa clear understanding of their'.
written comments or positions concerning the issue. Occasionally, it

S . may be advisable for the Team to exchange responses among some of the

|  parties to facilitate the resolution of conf1ictfng facts, opinions or
poéitions. Such exchanges should be undertaken with the prior knowledge
of the parties involved and, where appropriate, Senior Management. The
~Team should also analyse the information received as a result of
consu]tatfon in the manner outlined in Part Two of this report.

éubsequehtly, the Team can proceed to its final assessment of
the feasible solutions with the aim of recommending one of them .-
to Senior.Management as the course of action to be adopted by the federal
government to resolve the spectrum utilization issue: In this and the
~other stéps leading to the ultimate decision on the Policy Proposé1 by
‘the Minister or Cabinet, the Teaﬁ's thoughts and-actions should be kepf
confidential to the government.  Specif1ca1]y, its informal or written -
analysis, advice and recommendations on the issue and its resolution must-

not be disclosed to ényone outside the government unless the Minister or the
Cabinet has expressly authorized the Team to :do so.

A

Consulting Other Interested and Affected Parties.

Interested and affected parties other than those in federal ‘or

provincial governments can usually be placed into one of two
groups, namely, institutional pressure groups or issue-oriented preséure
groups. The ensuing description of the general nature of each is somewhat
brief and tentative as very few systematic studies have been made'on them
in Canada,(]) Nevertheless, the available knowledge can be very. useful
to a Policy Project Team in developing its approach to consulting these
groups. and in handling information received from them.

(1) The most recent and perhaps only book dealing directly with this element
of the policy-making process is "Pressure Group Behaviour in Canadian
Politics;" A.P. Pross ed., (Toronto, McGraw-Hill Ryerson, 1975). This

section is based primarily on the articles in that book.




(1) Institutional Pressure Groups

Nwth1n the context of spectrum ut1117at10w, 1nst1Lut1ona1

pressure groups include the Canad1an Rad1o Technical Planning
Board, the Electronic Industries Association of Canada, the Trans=Canada
VTe]ephone System, the Canadian Association of Broadcasters, the-Canad1an
Cable Television Association, the Canadian Te]ecommunicatfons‘Carriers
Association and the Consumers AsSociafion of Canada. Here, as in other
segment% of society, one or two of these groups have.been set up at Lhe
.urqwng and with the financial support of the federal government.

Many of the»foregoing'associations continue to he oriented
almost exclusively to the technical and commercial aspects _
of spectrum policy issues. Their capacity and competence for commenting ' ‘ |
on the social, economic and other, broader aspects of the issues is thus
quite Timited. This isa significant Timitation as these aspects are
usually of prime concern to those in government who decude on po11cy
- options.

~As well, like most other 1nstitﬁtiona1'pressure groups, these
as§ociations are usually federated and thus tend to operate

‘on a lowest-common~denominator or consensus- seeking bas1s with respect
to their members. As a result, they Frequent]y will encounter d1ff1cu1t1es
and take considerable time . in deve]op1ng_a position on a given Working
Paper. Even then, the position adopted may not be binding on the members.
Rence, where timing is critical or firmly taken positions are sought, the
Team may have to consult directly with the more dominant members of the
pressure group. .

In addition, an association may not necessar11y contain one
hundred percent of all possible members. The Team.should also
seek the comments and positions of unassociated parties. Although
such parties may be few in number and small in size, their inputs can be
very useful in.expanding the totality of the Team's comprehension of the
“issue and the impact of each of the various solutions.

T T
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In assessing the input received from any pressure group, the

Team should consider the re1at1onsh1p that group has with the
genera] pub11c. Because of the added mass media attention and the increasing
use by governments of opern Torums in dealing with pressure groups, the
general pub]ié has become\more consciQus and critical of a number of them.

" Hence, an even greater number of institutional pressure groups are

abandonn1ng their traditional 10w profiles in favour of try1ng to arouse
public 1nterest and support for their po%1t1ons

%heSe-groups also seek to secure a continuing close relationship
“with abpropriate elements of the federal government. This is
sought in such Ways as:

- developing a wide network of frwend]y and sympathet1c
“contacts within the political executive and the
bureaucracy, especially at the branch head level and above.

- fostering an image or reputation for expertise, reliability,
©non-partisanship, trustworthiness and cooperation

~ ~ establishing and maintaining a steady, two-way exchange of
information via mechanisms such as advisory committees,
annual meetings, special seminars and luncheon conferences.
~ ; -

(2) Issue-Oriented Pressure Groups

These groups tend to be.quite different from institutional ones.
Issue~oriented pressure groups are less inclined to develop long
Lerm relationships with the government. Thoy therefore are more likely
to use a wider range of taCEICS and not to follow rules, procedures, etc.
in geti1ng their views across. They will try to use the mass media to gain -
pub11u1ty for their positions; to arouse and 1nf1ame public interest and
to seek pub]wc-suppor . Increasingly Lhese groups look to challenge and
confront the established power centres in society. Many of them are
more ready. to eppose rather than to propose change;




C‘ ' By nature, most issue-oriented groups exist only as long as the
l“ﬂ issue remains unresolved. Somé,’however, do evolve into
institutional pressure groups, Pollution Probe being a case in point.
ft appears that a continuum of pressure groups will develop over time:
with groups in various portions exhibiting different behaviour patterns
regarding public policy formulation. Successful interaction between
a Policy Prdject Team and these groups will-more and more depend on the
Team developing a sound approach to each.

Pitfa]ﬁs of Consultation

One possible pitfall of consultation is paying or appearing to.
pay 1ip service to the data, opinions and positions of the
interested or affected parties. In seeking and obtaining such input,
the Team. incurs at least an intellectual obligation to handle it in-a
serious and.objective manner. This requires the Team to assess the
validity of thé data and the relative merits of the opinions or positions

“advanced by the various parties and to ensure that it understands them
clearly. . ' ' ' ’

Another pitfall is for the Team to become‘a1igned with or
~ dependant upon.one or two pressure graups for such input.
The Team should remain open, neutral and at the same arm's Tength to
all groups wanting to comment on the Working Paper. It should maintain
an awareness of the motives and interests behind thé participation of
each group and the tactics they may be USihg to unduly influence the
outcome of the Policy Project.
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PART FIVE - DECISION AND COMPLETION STAGE

For the PoTicy Project.Team, theAmain objectiye of this stage
- is to prepare the Policy Proposal. The Policy Proposal-should

summarize the issue, the various courses of action considered, (their

nature, governing assumptions and constraints, benefits, costs, short and
Tohg term consequences) the principa1'reasons for recommending one and
for rejecting the others, and the Tikely impact of the recommended course
of actjon.on the various interested and affected parties.  Further, it
should contain a master plan for implementing the recommended course of
action. Such a-plan would detail the agencies within and beyond the

~federal government responsible for or involved in carrying out the course

of action, the sequence of activities, the amount of resources and the

" timing of the different phases making up the course of action, and

suggested tactics for minimizing.adverse feact{on, for marsha11ing further
understanding and support and for communicating the policy effectively
to'those-affected by it. Normally, the agency respon§1b1e for implementing
the course of action will be part of the Department of Communications.

© If that unit is not represented on the Poiicy Project Team, it»shou1d be
invited to pérticipate in the .development of the master implementation p]én.

‘Where the spectrum utilization issue warrants a Cabinet decision,
a draft Memorandum to Cabinet should be included in the Policy

Proposal. In such instances, it would be helpful to obtain informal

comments from the Privy Council Office on the draft prior to seeking the -
Minister's and Cabinet's approval. It should be borne in mind that Cabinet,

in particular, can allocate only a few minutes to considering most

~submissions.

For all projects, the Policy Proposd] should contain a draft

Policy Statement which the Minister or Cabinet could authorize

for release to the. public, the mass media and the affected parties, In
this regard, the Team should also advise whether the Policy Proposal itself




“should-be declassified and made available to the public.

- CONCLUSTON

The foregoing policy formulation process is intended to be
systemat1c, ]og1ca] and comprehensive. How well it meets
these character1sL1cs can best be determined by using it to carry out
two or three ‘spectrum policy projects. Certa1n1y»further additions to
or 1mprovements in its content will have to be made. Nevertheiess, we
are confident that, in its present form, the process w111Atahgib1y reduce
the otherwise high degree of complexity and uncertainty on-how to
formulate spectrum utilization policies. It provides the method by which

~ thase involved can concentrate their judgeméntal skills and creative

intelligence more fuily on the substantive aspects of pQ]iqy'formu]étion.
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"INTRODUCTION

3

- The purpose of this working paper is to report on the
survéy of 1i£erature on policy-making énd on the historical
evolutionAof the spectrum policy-making pr;cess. These were the
two principalielements of the first phase of é study aimed at
establishing a methodology for the development>of spectrum
'utilization-poliéy in the Depaftment of Communications. The

-

approved work plan for the study is depicted in Figure 1.

The basic approach tolthe study consists of determining
the nature .of the current spectrum.policf—ﬁaking process;‘éomparing
it(toxothers being used in similar fieldsyj relating it to those
‘advanced_by the policy sgiegcés; idgntifyiﬁg pitfalls, particularly
those concerning‘data gathering, consultation tactics, dgmand/supply
forecasts, appeals, roles of participants, balancing social, economic,

technological and political factors and integrating spectrum policies

with broader federal ones.
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EVOLUTION OF THE SPECTRUM POLICY-MAKING PROCESS

Nature of the Spectrum

In order to make intelligent suggestions on improving the method of
formulating policies on the use of the radio frequency spectrum, it is

necessary to be aware of the general nature of the spectrum.

The generallywaccepted view of the spectrum is that it is a very

\

important natural resource. Although it has always existed, man did not find

“a meaningful way for employing it until the turn of this century. In the 75,

plus years since Marconi's invention of the wireless telegraph, the rapid
and varied growth in the use of the spectrum has made it a resource of
strategic national and international importance. Imn Canada, the spectrum

is a key component of our six billion dollar radio communications system.

This spectrum~based system plays a very fundamental role in strengthening

the nation's cultural, social and politicad bonds. It thus comnstitutes -
. R ~ -

an instrument of national policy and a tool for achieving national objectives.

It is similarly'iﬁportant to other_sovereign na@ions. But the radio
freQuency spectrum, particularly that porticon below 100 MHz, does not respect
political boundaries. To avoid harmful interference and to promote orderly
growth in the global use of the spectrum; international organizatioﬁs, treaties

and standards have been established.

The spectrum is unique in other ways as a natural resource. Unlike

oil and gas for exawple, it is physically intangible and indestructible.

Further, the spectrum exists and has utility only when it is being used. Yet
it doesn't deteriorate or wear out with use nor is it altered or depleted.
The -spectrum, in still other ways, is similar to other natural resources.

A

It is subiect to pollution in the form of man-made o1 natural radio noise.
J P ‘

‘Also it has a finite limit to its capacity which, in the. face of seemingly
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endless demand for its use, can lead to a scarcity situation. : ;

. Because of its strategic importance, its finite capacity and its

proneness to interference and pollution, the radio' frequency spectrum's use

ig¢ governed by domestic and international government regulation.

The spectrum can also be viewed as a medium for the transmission
of energy an@ information at radio frequencies. It is"in_this'definition
that one finds the uses to which the spectrum is put. The best known user

Aof the spectrum is the telecommunications service which includes amateurn
>radid operators,.commefcial radio and television broadcasters, police and
"éther essentiallpublic agencies and the taxi and telephoﬁe cbmpanies. Other
significant applicétions are radie astronomy, location and distance ranging
for air and marine traﬁsppft sysﬁgms and national defence.’ The spectrum -
©is also.béing_USed to transmit energy in such devices as. radio arc wéiders

- and microwave heating ovens.

The foregoing is intended to give a general picture of the varied
. _ .

uses to which the spectrum is put. More detailed information can be obtained

@

from the Table of Trequency Allocations.

Technology has been and will likely coﬁtinue to bé the prine, |

determinant of the usable portion of the spectrum and the demand for its use. |

|

.‘Electrohic technology in particular has playcd a seminal role in the creation }
of new spectrum~based services, in accessing of previously unusable portions

of the spectrum and in improving the efficiency of the use of existing portions. . |

Technology has also resulted in the development of substitutes for the radio
[requency spectrum as a medium for transmitting energy and information. Examples
- include cryogenic conductors, laser beams and fibre optics. Whether these

mediums or the spectrum are or will be used depends on a number of variables.

In general, wherever mobility is a key requirement and wherever geopraphic,

L. Table of Frequency Allocations, Telecommunication Regulatory Service,

Departwent of Communications, Ottawa, 1 October 1974.




climatic, economic or political factows preclude land lines, marine cables or
optical waveguides, the radio frequency spectrum will normally be the preferred

mediunm.

Having described the general nature of the spectrum, let us now

consider how policies on its use have been developed up to the early 1970s.

_Spectrum Policy—Makiﬁg Prior to the 1970s.

' The purpose of this section is to describe and comment on tﬁe methoa
by which policies on the use of the spectrum were made up to the lest few
yeérs.< There.aré two principal reasoﬁs for attemptiﬁg to idéntify the .
h;storical.evolution of this or any process. The first relates to the dicéua .
that those who do not know their history are liable to repeating it. The

second is to provide a pogsible baseline against which proposed improvements

to the policy-making process can be assessed.

In the‘first twenty years of its use, the spectrum was nct. subject
to goverumgnt polic&. Anyoﬁe so inclined could operate his radio equipment
on the ﬁrequengy of his choice Subject_oniy to the technical capabilities of
his' equipment. .At that time the:trdnsmissions were typicélly mgde at very
low fréquencieé and carried.ovef considerable.&istances and numerous‘ﬁolifical

boundaries. By the early 1920s the resulting disorder and interference

prompted many goveruments to arrange for the international allocation of.

frequencies. Frqm this beginning the basic priﬁciple was established of
dividiné the spectrunm into bands and specifying the types of radio services
that could use a given band. A simple, three step method was evolved in this
regard.

Tirst, a broad allocation of frequencies agd services on a global
basis wéé'ferforﬁed ;hrdugh the auspices of the International Telecommunications

Union. Then these broad allocations were subdivided among more discrete
. \

‘'services in the light of present and forecast demand for them. The third step




-

was to license a specific applicant to a particular frequency on eésentially

a first come, first serve basis. Additional details of this spectrum planning’

process are provided in Figureé 2.

A licence was usually iséued in résponse to an applicant's‘request_
to use a given frgquency or number of frequencies. Occasionally one or two
of these applications woﬁld encompass an issue whose scope, impact and
importance was greéter than normal. Often thé issue would concern a

‘technological innovatian that created a new spectrum~-based service or that

made a'new‘portiOn of the spectrum avaiiable. As well, the issue could be

a problem relating to existing services in existing bands. Tt was common
for such problems and opportﬂnities to be enc§untered in the United States
some years in advance of .Canada. im manyisuch instances, the Américan
goverpment response wés adopted with appropriage modifications to suit any

uniqueness in the Canadian situation.

As the existing services were reiatively few and lots of spectrum
: . : :

was readily available, the method used in handling these broader issues on
.spectrum.utilization was éimple,:stfaight forward<ana usually undocumented.
To begin with, these broad‘sbectrum.issues were addressed by the same
government officials who were resbonsible for day-to-day matters Concerning
telecommunications,regulation. In.the main they were radio engineers and
technicians who naturally tended t0 view the issues in such terms as power
requirements, interference levels and propagation patterns. Technical
factors dominated their investigations and determined their recommendations.
Little or no economic orvother analyses were conducted by them. Where the
public inférest was at stake, they interpreted its nature, extent and

significance. These officials normally limited their consultations on the

issues Lo associations of manufacturers, suppliers and operators of radio

4

equipment.. If bilateral coordination with the U:S. was appropriate, these
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consultations would be extended to their American government counterparts.

In summary, although the details are sketchy and the methodology is

undocumented, it appears that since there was an abundance of spectrum, there

were few problems concerning frequency allocation and those that did arise

were quite limited in scope and impact. As a result, there was little need to
be concerned with the process by which such problems were handled. More

recently, however, certain events have created new pressures and demands which

increasingly call into doubt the relevanceiof the historical process.

The Need Fox Change

) "The need for improving upon the historical methbd_for making spectrum
uéilizaﬁion policies.has been created by a cdmbination of general and specific
éveuts; Among the mofe general événts oné can include the fdllowing:
- the realization that our society is becqming more compleg
_and'interaepéndant and that the natural resources underpinning

.it are becoming scarce, less accessible and more costly.

‘ 'h - - 4 a L) . ) . ° i
~ the challenging of traditional economic values such as growth
and progress and major.institutions such as govermment, business

and organized labour.

~ the advent of instantancous, global communications which makes

more people more aware of the events which can affect them
—~ the accelerating rate of change, particularly technological - .

~ the growing influence of issue-~oriented, layman supported pressure
groups in the policy-making activities of governments and big
businasses and the encouragement of participatory democracy.

~ the advent of the policy sciences and more sophisticated approaches

to problem solving
L

As well, one can identify.the following events which bear directly upon spectrum

utilivation:




e o _ ‘ ;

- ‘the more-active involvewont of provincial and municipal

governments .in communications matters

- phé fﬁller realization that the épcctrum is a finite and valuable’
natural resource which warrants mofe compréhensive planning and..
control of its use to ensure maximum benefits accrue to Canadian
society and to secure needed capital invesfment fof ifs develop-

‘ment or conservation.

~ the steady increase in the number of radio services and the
v -+ congestion of certain bands in the spectrum are creating conflict-
ing requirements for additional spectrum and hence the need for

and resistance to reallocating and rationalizing its use

lThe Canadian govgrnmentvﬁesponded to these pressures in a nﬁmbef:of
ways. OFf particular notelhere was-the‘creation of the Department oflCommuni~‘ i
cations in 1969 and its subsequent reorganization in 1973 by which the |
Directorate of Spectrum Utilization was established to address_major problems ‘
congeruing the use of the spectrqm.‘ More &pecifically, the primary objective
“of the new directorate is to fofmulate and recommend policies on the use of
the radio frequency spectrum which take into account relcvant social, economic,
technologicai and .political factors and more stfategic federai policies and
prio;ities. It is anticipated that the following yill be the subjects.of

future spectrum policies:

— -the first time allocation of a new band

~ the first time allocation.of a ney service

- ﬁhe'realloéation of egistiﬁg services and bands:

~ the rationalization of existing services in an existing band

- the determination of the basis for and amount of licensing fees

~  the analysis of the impact of technological developuwents and

[N

forecasts of demand for radio. sarvices on Lthe spectrum
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~ the preparation of Canadian government proposals to the
International Telecommunications Union on the foregoing and

the analysis of the impacf of related ITU proposals.

-~ the analysis of the impact of broader federal policies'on

spectrum utilization

~ the determination of socio-economic benefits of the spectrum

to Canadian society and  of ways for its valuatiom.

Specific projects will bexundertakén to formulate policies on the
issues and opportunities that arise in each of the foregoing subject areas.
The orgaﬁiZafional f;amework in which nearly all of the policy.projeéts‘
will be conducted will be essenfially matrix in néture. As such, the
. Directorate will.actgas the ﬁroject ﬁlanner'and coordihator with its
staff members integrating the inbuts on social, e@onomic, operaﬁional and
6ther factors provide& by gxperts located in other units within ahd
beyond the Department. Thé ensuing bqlicy proposals prepafed by the-
Directorate will typically have to be(aﬁproved by the Minister of
Coﬁmqnications, in view of‘the véry néture of-the subject matter and the

wider range of more varied and active interested parties. In some instances

Cabinet approval will be required as well.

oward An.Improved Spectrum Policy-Making Process

The above-noted points necessarily affect the nature of the process

b? which spectrum policies are formulateé. They in fact.give rise to
gome general design criteria for the process. TFor example, the process
will have to contain a mechanism for setting and revising priorities for,
~as Vell as éllocating human and other resoﬁrces to cpmpeting policy
projegts; -The SADM will likely be involved in this aspect of the process

given the matrix organization and the need for at least ministerial

approval. of ensuing policy proposals. Another key element required by




the fbregoing is that of policy project definition. Without a full
definitién of the need for, the natureAOE and‘the.tasks aﬁd resources
involved in a possible ﬁoiicy project; it will be very difficult to
assign it a realisgic priority . oy to carry it out in a timely, economic

and comprehensive manner.

Further, the process must be designed to accommodate any require-
ments for format and conteént of ministerial and Cabinet submissions
seeking approval of spectrum policy proposals. Another major component
Qill be.a system'which_enébles the Directo:ate to plan and control thg

timely passage of various policy projects through the process.

The model depipfed in Figure 3 will be Qsed as the starting point
in the development of the required‘ﬁrOCess or methodology. It is
baéic#lly a combination of thé policy sciepce apd'rationalist models -
described elsewheré in this paper. .Considgrable development work must
be done to convert this géneral model'i;tq a usable process. ?or
example, h;w and who should take each of tﬁé_steps outlined in Figure 3
will have to be determined. ‘Aléo,'additional steps will likely have to

"be incorporated to make the process as free as possible from the pitfalls

encountered in previous policy-making endeavours.




Figure 3

-A General Process For Spectrum Policy-Making

INITIATTION STAGE

- Major Spectrum Problem Recognized

~ Define Spectrum Policy Project

— Assign Priority Relative to Other Projects
~ Approve Policy Project

c—~ Set Up Project Team and Management System

INVESTLGATION STAGE

-  Gather Data (history, current situation, trends and forecasts)
—~ Analyse Data ‘

~ Identify and Lvaluate Issues and Options

- Prepare Working Papelr and.Consultation Plan

-  Approve Working Paper and Consultation Plan

.

CONSULTATION STAGE

— Distribute Working Paper Per Approved Consultation Plan

- Obtain and Evaluate Feedback of Interested Parties

- Convene General Meeting of InLeresLed Parties (if necessary)
-~ Finalize Data uaLhcrlna

POLICY PROPOSAL STAGH .
— Prepare Draft Policy Proposal and Implementation Plan
"~ Obtain Ministerial Approval
— Prepare Cabinet Submission and Obtain Cabinet Approval (if neces sary)

POLICY TIMPLIEMENTATION STAGE

- Announce and Circulate Approved Policy

~ Obtain International Acceptance (if necessary)
~ Monitor Policy's Implementation ‘

- Arrange For Periodic Review of the Policy

TR (SRS
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THE LITERATURE SURVEY

The journals, articles, and books referenced in the course of
the'literature‘survey are listed in the bibliography attached to this paper.
_Thé purpose of’this section is to integrate and’ summarize their content and

'_ﬁq araw.some conclusions on the state of ﬁheﬂart and science of public

policy-making.

‘Definition of Policy

It seems that policy, like beauty, is in the eye of the beholder.
Certaiﬁiy the political scientist, tﬁe policy scientist and the practitioner
have quite different perspectivesién what policy is. .Alth0ugh others gan.be
cited{ithevfollowing four definitions pretty well encompass the range of

possibilities. Policies are:

1. the government's positioms on an area of significant

-" - '
concern to the political system.

2. the decisions made by the most senior executives in the
organization and which apply to a long time period and

involve or result in the use of significant resources

. 3. the determining of who gets Qhat,-whenAand how
4. general statements of prefefénces, intentions, course of
action made by the political executive on matters about
which therg is current political controversy.
After discﬁssing the foregoing within the Natiomal Telecommuni—

cations Branch, the following definition is offered with respect to spectrum

utilization:
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"Spectrum policies are those decisions, made by the

“Minister or Deputy Minister on spectrum matters, which

simultaneously (a) entail’ the resolution of conflicts,

(b).apply or ‘are intended'toyapply to a léng tiﬁé period,
(c).involvé or result in the hge of significant resources,
;and (d} rgduire the consideration of socio—ecénomic,
‘commercigl, politicél (both déﬁestie and intéfnational)

and technical factors."

.

ﬁodels 0f The Poiicy—Mdkiﬁg Process

‘ThoseQWho'devclop models of.thé policy-making pfocess are
.basically attempt?ng to do four tﬁings. Firét, they are trying to identify
how poliéies ére formulaﬁed.v Second, ﬁﬁey want to define the roles and
analyse the.behgviou; of the pafticipants in the formﬁlation process. Thire,

they strive to uuderstand the interaction of the first two elements, particu-

larly with reference to.the policies produaed. Fourth, they seek to improve
the efficiency of the formulation process and the effectiveness of the

policy content. Overall, models’ are intended to enhance one's understanding

of what impedes and what supports the realization of better policiesﬂ

.

Currently, there are five someﬁhat different models of the
policy-making process. 'That there ave five father than oﬁe or two models
can bé due to ﬁhe_tendency that-most research and analysis to date has been
done on a case study basis with réspect ﬁé a very specifiq’policy arca.'Eéch

model will be described in terms of its major features and where possible,

the advantages and disadvantages of using it.

(a) Lindblom's Model

This model concentrates on that aspect of the policy-making

. Toe ¢*u. . 1 . . . 1.0
process concerning the identification and evaluation of alternative solutions.
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Ié attempts tO'deééribe the actual situation rather than présc:ibe an ideal
one. ‘Lindblom contends that policy~making is disjointed and incremental in
nature. The proéess consists of é series of disjointed actions in which the
policx formulafors muddle through a limited number.of closely related
alternatives which vary only marginally from the existing policy. Muddling
thrbugh inclﬁdes: evaluating fhe alternétives in an incomplete and partisan
wéy, identifying only a feéw of the possible consequences of each alternative,
makiné iittleAattempt to interfrelatg interacting policies, and recommending
a particular alternative alﬁost exclusively 6n the basis of short term
technical factors, In more common parlance the process is known as ad hocing
~and the band-—-aid or ‘piecemeal apprbach;

-
.

(b) Rationalist Model

Whereas Lindblom's Model is descriptive and real-~world based,
the Rationalist Model is prescriptive and idealistic. The major elements in

this model are:

.
.

the ekistence of a policy problem'is recognized

i

the nature of the problem is investigated and fully defined
- alternative solutions - each significantly different - are

generated

l

values and priorities of the decision-maker are determined
‘and ranked
- risks and consequences of each alternative are defined,
welghted and compared
. \
~ an alternative is recommended on the basis of the preferred
set of consequences
The Rationalist Model is somewhat broader in scope as it includes a problem

recognition and problem definition phase. It attempts Lo ovaercome two major
N q 1
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shortcomings of Lindblom's Model, namely; the marginally different alternatives
and the lack of an explicit definition of the decision-maker's values and

priorities.

(c) Etzioni's MixeamScanning Mod el

| ﬁtziohi's Model trieé to combine the Lindblom and Rationélist
MD&els in such a way as to maximize theip‘respective_stréngthé while redﬁcing
theif'@gakneésesr The scanning elément éttempés to reducé quickly the range
df significantiy different alternatives so that only a few need be subjecfed
to the in~deptﬁ.analysis called'for in the Rationalist Mpdel. His basic

aim, then, appears to be to economize effort, time and money without sacrificing

the quality of the end product. .

(d) Lowi's Model

Lowi's main contributiéns to the development of a better'policy;
making process*are two in number;..First; he advocates that the‘procéss should
“be"determined“by the general naturé of the policy it is intended to produce.
Second, and’és a difect result of his first point, he suggests that there are
three different processes, namely the distributive, rggulatory and redistributiye
pélicy—making processes. The distributive pchess applies to.a. situation where
little éénflicﬁ is probable as tﬂe various interested parties assume a poéition
of mutgal non;interference in thé expectation that each,in turn, will get what.
it wantsAfrom the policy-maker. Grants for the fine arts and subsidies to
export manufacturers are cases in point. The regulatory prdcess'ﬁould pertain’
where coiflict between two parties is an inhereﬁt feature and there ié the
prospecﬁ of a clear win-lose conclusion. An example wéuld be the allocating
of a.prpfitable gir route to one of two or more airlineg. The redistributive

LY

‘process entails robbing the rich and gilving to the poor. The policy problem
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is characterised by basic value systems of large and powerful institutions
or different soclal classes being openly qt.odds.

Lowi's main point is that the mechanics of each process and
" the behaviour of those participating in them will be significantly different.
Howevetr, the salient features of the mechanics and the behaviour patterns

have not been ‘identified. T -

(e)- ‘The Policy Sciences Model

*The.Policy Sciences Model conceives the policy-making ﬁrocéss
as having six‘éequential stages, namgly, invention/initiation, estimation,
seiectibn, impleﬁentation, evalﬁation and termindﬁibn.- it also pqéits that
thfee disfimct roles - the policy formﬁlaéor, the decision-maker and the

-

policy implementer - must be provided for in the process.

The invention/initiation stage is one of the three least
developed and least understood in the process. Lt demands a great deal of

conceptual and creative thinking as its prime emphasis is on developing a

~
‘clear and-cpmprehensive definition of the problem and its possible sclutions.

Often, this can entail a number of trial and error type iterations in the

problem~solution-redefined problem cycle.

The primary aim of thé estimation stage is to reduce the range
N . .
- of possible solutions to a more iimited number of probable solutions, It
includes the identification and assessment of the impact, consequences,
'uﬁcertaiﬁties, costs and benefits associated with each possible course of
action. It involves the application of generally-accepted scientific'and

value-based analytical techniques such as cost-benefit analysis, sensitivity

analysis and risk preference curves.

The selection stapge eutails the.choosing of an option from the

.

limited arrvay of probable-options. This is where the policy formulator role
Yy I I3




and personality gives way to the decision-maker role and personality.

The implementation stage is énotﬁer 6f fhe least developed and
unéérstood stages. All too often there-is a tendency for things to go off
track during this stage of transition from plamning to doing. One;cOmmén
reason is inadequate liaison between the policy formulator.and the policy
implementer dﬁring the earlier stages of the process assuming} of course,

that both exist.

The measuring of actual results against those estimated in
the policy formulation stages is the principél purpose of the evaluation
stage. Tt determines the need for revising thé selected policy, for amending

the programs implemented to achieve the policy objective or for terminating -

the policy and programs.

This brings us to the termination stage; the third of the three
Jeast understood stages. Its importance is increasing in step with the
accelerating rate of change which suggests that some policies and programs

nust ‘surely be outdated, un-necessary or dysfunctional.

Concluding Comments

- From the foregoing summary of the literature survey a numb er
of points become quite obvious. Policy-making is still an art ratherAﬁhan a
science. Little agreement exists among the poiicy scilentists as to what
policy is, what constitutes a good polic§~making;process, what principles

should be followed or what pitfalls should be avoided. The advent of

. pressure groups and their impact on the public policy-making process has yet

to be seriously addressed by the policy scientists. Thus the practitioner

cannot expect much in the way of guidelines from the policy sciences on how

to proceed. : o .

A

In essence, a lot of new ground will have to be broken in the
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. ' development of a methodology for making policies on spectrum utilization.
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Interviewees

I. Department .of .Communications

A. Adey . - Directorate of Spectrum Utilization
R. Begley Directorate of Spectrum Utilization

~J. Crowson Director, Network Development
K. Hepburn Director General, National Telecommunications Branch
R. Jones Directorate of Spectrum Utilization :
C. Kenny Directorate of Network Development
J. Silkans - Social Policy and Programs Branch

- W. Wilson Director, Spectrum Utilization

II.” Other Federal Government Departments and Agencies

)
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. Atkey

Currie
Demers

. Elver
. Grant

Haack
Neville
Reuben
Rochon

. Toombs

Bureau of Management -Consulting
Bureau of Management Consulting

Privy- Council Office

Energy, Mines and Resources, Mineral Policy Review
Canadian Radio-Television Commission

"Regional .Economic Expansion

Privy Council Office

Energy, Mines and Resources, Energy Conservation Program
Prime Minister's 0ffice - - '
Energy, Mines and Resources, Energy Policy Review

-

~ III. Non-Government Organizations

L.
M.

T.

Rl

Balcer
Davies

Mimmee -

Short

Electronics Industries Association of Canada
Canadian Telecommunications Carriers Association
Electronics Industries Association of Canada
Canadian Cable Television Association




