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Evaluating Policy Networks-Abilities and
Constraints of Social Network Analyses

Gerd Beidernik]

Abstract

In the late 1990s the European Commission launeenhitiative called
“Territorial Employment Pacts” (TEPs). TEPs are wantual alliances
between protagonists from various sectors on Iteadl in order to develop
innovative measures for job creation and job prtecin their area. This
initiative therefore leads to the emergence of @agi policy networks.
These policy networks can be characterized asetaln only on a low level
formalized communication and cooperation networkBaMeen governmental
and non-governmental actors, involved in a politiggocess. In the
province of Styria (Austria) there were built ux SIEPs on regional level
and a research project was set up to evaluate theiformance and to
ensure their future development. This evaluatiorayly focussed on the
analysis of the policy networks themselves by uding method of Social
Network Analysis (SNA).

This paper sums up the results of this researcfeptoOn the one hand
we are going to discuss our experiences in evalgapiolicy networks in
labor market policy using the instrument of SNAthe field of the Styrian
TEPs. We are going to unfold our research desigd #&s features
developed for initiating policy learning among thact protagonists. On the
other hand we are going to focus on a more mettagfdolquestion: Is SNA
an appropriate tool for evaluating policy netwoirkggeneral? We will try to
outline a possible answer by deriving abilitiesvasd| as constraints of the
method based upon experiences from the TEP evalatur aim is to
offer general thoughts on this topic and not a diedauniversal statistical or
explanatory model of policy networks.

1 Territorial employment pacts (TEPS)

For over 20 years Europe has had to face certamulatmarket problems that seem
to be intractable toward national measures whicth Ib@en set up to defeat them.
According to this situation and the resulting growidemands of the heads of
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State and Government, who stressed the needs rimmggr Community action in
favour of employment (ECOTEC, 2002: 2), the Europdanion started to

reconsider its labour market policy and to reshapdowards a coordinated
European labour-market policy. Member states aié retsponsible for their own

action, but they have agreed to fit their nationaligy into a European policy
framework. The Contract of Amsterdam finally gavetito this concern and
fixed employment as a shared interest and duty oEbllmember states (Larson
2000: 23).

It was in this context when in 1996 the Europeamqm@ussion announced an
initiative to improve the constantly bad labour metrisituation in the member
states under the title “Territorial Employment Pac(SEPs). TEPs are — per
definition — contractual alliances between protagtsnfrom various sectors on
local level (e.g. industry, non profit organisatipigcal politicians) in order to
develop innovative measures for job creation ardgootection in their area (ZSl,
2003). The underlying presumption of this initiatiie that policy activities that
are developed autonomously, collectively and locdllptigh regional partners are
more likely to contribute to improving policy deliwe(Huber 2002 : 2). Thru this
initiative both the effectiveness and the relevant¢he measures are intended to
be improved by enriching national policy with regibpartnership. Core principle
of the TEPs (as well as other mid-1990s initiatjvisstherefore the idea of basing
initiatives on a multi-stakeholder partnership asuwb-national level. This — in
connection with other programmes of the EU — letms so called “bottom-up
change” in the former “top-down sector” of employmemlicy. Consequence of
this alteration is the emergence of horizontal aedtical policy-networks that
extend existing policy structures and widen the eaafjactors involved.

These policy networks are the cause for as welhasoutcome of this bottom-
up change. They can be defined as mechanisms daigabdlresource mobilization
in situations where the capacity for decision makipgogram formulation and
implementation is widely distributed among privatenda public actors
(Kenis/Schneider, 1991: 41). Moreover they can baratterized as stable but
only on a low level formalized communication and pemtion networks between
heterogeneous groups of protagonists, involved poltical process (Ast, 1999:
44). This change leads overall towards the conagptthe enabling state (
Evers/Legwie, 1999: 333), directing national polweithout acting exclusively but
by stimulating a process of self-government and amp@verment of regions.
Policy turns into a permanent interaction processwben political and non-
political actors in a multi-level governance segtifAst, 1999 : 31).

2 TEPsin Austria

One year after the announcement the European Conumissalled for the
submission of projects under the TEP- programmestia has got a long standing
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tradition in cooperative labour market policy ancrdfore the idea of the TEPs
was well received and four pilot-pacts were estdidd. Due to their success the
process quite quickly led to a full-coverage esthiient of TEPs on provincial
level. By 2001 in all of the nine Austrian regionEHs had been installed. In the
province of Styria six pacts below the level of prme (Figure 1) were
established in addition to deepen the principléattom-up policy. The provincial
pact therefore acts as an umbrella organisationclsymizing the regional
activities to the provincial strategy and financithg@m. The actual degree of self-
determination of the regional pacts is therefongiteéd in some concerns from the
start.

Figure 1: The six Styrian Territorial Employment Pacts.

The ideal size or level of TEPs is a topic widelysdaissed. The issue is
whether pacts should be organized at the provinleia¢l or a smaller, regional
level (Campbell, 2000: 22). Organizing pacts at linvel of the provinces would
surely provide the necessary resources and the iewnt of actors with decision
powers to the pacts. On the other hand the provinight be a too high level for
ensuring the involvement of the communities andalamompanies or might miss
the variances and needs of small or cross-bordgoms. A smaller, regional level
in turn runs the risk of losing the overall aimrmadtional policy interests or end up
without actors capacitated to act in labour manbelicy. Austria is therefore an
interesting case study as it provides the possyhititcompare these two concepts.

After implementing the six pacts in Styria, thereswset up a research project
to evaluate their performance up to the present &mdensure their future
development by providing scientific expertise. Thisoject is currently being
carried out by the Center for Education and Econo@®iH) in co-operation with
the Insitute of Technology and Regional Policy (INnEgR- JR) on commission of
the Styrian Labour Market Service and the Provindeadvernment of Styria,
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Department of Economy. This paper is based uponlteedtom this research
project (Paier/Beidernikl, 2002; Beidernikl/Paiefl03b; Paier et al., 2003)

3 Setting the scene

Territorial Employment Pacts are still a quite youlinguration in labour-market
policy. Therefore they offer a very specific settiray £valuation and one has to
take the initial position of the TEPs into accouRirst of all they are still in a
continuous process of development. Due to this, facaluation has to concentrate
on these dynamic development processes themselustgad of doing a static
input-output-analysis of e.g. jobs created by the snea compared to the money
invested. The situation in Styria is getting evenrencomplicated by the fact that
not a single job was created by the TEPs so far.sitkheegional pacts are more or
less still in a design phase for projects.

Secondly, the creation of jobs is not the only aimhe& TEP-initiative. It aims
as well at the establishment of local partnershig at initiating a process of local
policy learning. The social objectives of the TERgnamme therefore have to be
taken into account as an outcome as well. The pad policy adoption and
policy implementation on the local level itself himsbe analyzed. But this means
to leave the field of classic labour-market isswasl enter the field of social
relations. How to evaluate the “quality of partnepsh

A third speciality of TEPs is that there are only fadministrative data which
they generate (Huber, 2001: 5). There are a lowdd€ly distributed) documents
they produce, but these protocols, working prograsymeontracts etc. are as
heterogeneous as the pacts are themselves and vaadlyp concerning the
profundity of the information and their availabilitfthey can be considered as
important for getting insight into both the currestates and the development over
time of the partnership. But they have to be suppleted by alternative data such
as interviews or surveys among the pact memberet@a gomplete picture of the
pact constitution.

In this — for evaluation — quite challenging corttexe decided to design a
multi-method research approach strongly focussetheremerged policy networks
as an outcome of the TEP initiative and the policgcpsses themselves; and we
have chosen Social Network Analysis (SNA) as an appate tool for doing so.
Aim of this approach is to analyse policy formulatiomplementation and uptake
as well as the effects of the policy in order tontiy the connection between
these elements and encompass therefore a compdéity pycle. Second aim is
not only to judge the pacts performance, but to state a regional learning
process to improve the performance of the pacts.

% The final report of the evaluation will be publeghin 2004.
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4 Evaluation design

The whole research project can be characterizeal fasmative process evaluation
(Wottawa/Thierau, 1998: 64), accompanying an ink&atand ensuring its

development by giving periodic inputs and providiagientific expertise. This

procedure is kind of a balancing act between bedngeutral evaluator and
ensuring meaningful development as an actor of tB®s. Formative evaluation
therefore might run the risk of being involved toich. To avoid this, we decided
to design evaluation with a strong focus on poliegrhing to provide an up-take
of our inputs without taking active part as a pgmaist. To ensure this “learning
circle” of generating and imparting knowledge redatvto the local actors we have
installed different mechanisms of feedback and glesi the whole project as
transparent as possible. This includes:

» Periodical reports of recent research results.

» Reflection meetings with members of the steerinmugron provincial level.
» Reflection meetings on regional level in all paggions.

* Thematic workshops with local protagonists.

* A closing function open to everyone interested i@ tbsearch results.

Aim of the reflection meetings with stakeholders local and on provincial
level is to reflect on the results of the evaluatand transfer them to their social
and contextual environment. “What are the resulidfat do these results indicate
for us and for policy? How can we act/react to inyergolicy?” This procedure of
working on the results together with the actorsingsended to lead to local
empowerment and learning through evaluation. laiprocess of policy learning
for all actors involved. Some authors characterited approach as “social policy
learning” (May, 1998 : 8).

As was mentioned before, we used a multi-methodraggh, combining
different instruments of data collection and anays get a complete picture of
the TEPs. This line of proceeding included thedwaling research fields:

» Structural analysis of the change in labour markadtcy and employment
policy through the establishment of the TEPs in &tyri

» System analysis of the given setting in labour-mapddicy.

 Thematic analysis of the so far developed pact ptejdespecially the
coherency with regional strengthnesses as well asratgional initiatives
and the anticipated effects and impacts).

* Analysis of the pact development and forms of lgg@aternance.

A comparative network analysis of the cooperatiod ammmunication
patterns of the six regional pacts.
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The SNA of the regional pacts — which the follogiresults are based on -
was organized as a standardized questioning oStizean TEP-members by direct
mail methods. The survey was carried out betweerol@tand November 2002.
All in all 476 pact members were questioned abdwirt communication and
cooperation axes in their regions as well as alyereral attitudes toward the
TEP-concept. Documents and interviews with locgberxs were used in addition
to complete the picture. The network calculationgrev computed with the
software package UCINET 6.0 (Borgatti/Everett/Fraam2002).

5 Someresults

Due to the limited length of this article we wilbrcentrate in the following on
just one specific question concerning the TEPs ahdck it against measures
provided by SNA: Has the TEP-initiative led to newrrhs of regional

partnership? Asking this question, we have to defthmensions for analyzing
“new partnership”. The three main dimensions are:

» The structure of partnership: Have the TEPs bede @bintegrate a broad
basis of actors to build up a comprehensive pastnipf Have they been
able to integrate new, formerly missing players itivaclabor market policy
such as private enterprises, communal actors,ipialits etc.? How do they
participate? How can the structure of the netwogldbscribed?

e« Communication patterns: Is there regular commumoatamong the
partners? Are there subgroups better or worse iated than others? Is
there a process of knowledge sharing?

» Cooperation patterns: Have new co-operations endérgere the partners
equally integrated into the pacts? Have any cliguesrged?

Let us first of all look at the partners integratécto the TEPs. The
membership structure of the pacts is dominated lmamizations located in the
field of vocational training, counseling and weHarTogether they reach an
amount of over 50% of the protagonists. In sometpdtey even touch the 75%
line. These organizations have mostly been involwvethbor market policy even
before the pacts. Unemployed people are their “téieand being involved in the
pacts means keeping their own business going. djaation is therefore of high
interest. The regional offices of the Styrian LabMiarket Service play an
important role in the pacts. They are - as regiobednches of the official
responsible authority — key players of the pacts afidtnotake a kind of
chairmanship. Other important groups of actors mustcounted as the regular
players of employment policy in Austria as well — tkecial partners. The
employers as well as the employees’ union take pathé TEPs, but mainly on
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level of the steering group. Finally there must bentioned politicians of both
regional and provincial level. Private firms as gutial employers are integrated
just marginally.

This overall view only indicates the presence, i@ kind of involvement of
the actors. But nevertheless it turns out at thasnp that some groups of
protagonists envisaged to integrate into the pactording to the guidelines are
missing: departments of the provincial governmeffihancial institutions,
institutions of higher education and research asnéd — most of all — industry.
Other groups are present but their participatioousth be improved. Especially the
representatives of the employers’ association shdake more initiative for
recruiting local firms. The position of politiciares multipliers has to be improved
too. Local politicians could be key players for mahing local potentials, but for
this they must be strengthened and integrated befd#rin all 80% of the
protagonists have worked on the topic of employnpiicy even before the TEPs
and therefore the amount of “new protagonists” bamumbered 20%.

The communication structure of the pacts can becridesd as a 3-layered
model varying significantly in its degree of linkageayer one — the inner circle of
the TEPs — assembles out of the steering group lagdregional players in
employment policy such as vocational training indtdos. They know each other
very well and the degree of linkage is nearly perféetyer two follows up with
mainly operative protagonists. Layer three containstors involved just
marginally. The ratio of these three layers couldabquality criterion for pact
assessment, describing the structural constitutiioa pact. Especially layer three
must be paid attention to: A high amount of actorshis layer — as we did find in
one of the pacts — indicates high fragility. Focuagsithe groups of involved
protagonists one has to say that above all locatip@ins and other “new actors”
are integrated badly and tend to be in layer 3.

These results describe the overall structure aedpbsition of groups within
the whole system. But they do not provide informatadiout the linkage between
certain kinds of groups. To figure this out SNA e§ the possibility of block-
modeling. Using this routine one looks at a highemel of abstraction, analyzing
systematical differences in the linkage of definddcks. These blocks are the
result of the group membership of the protagonijise communication axes
between the various groups of TEP-members appehe toot equally established
and vary largely. This suggests the thesis of systealamechanisms or reasons
for appearing so. The best-established axes imfathe regional pacts are those
between the three main groups of traditional lafarket policy: the labor market
service as responsible authority, the employees’ uraad vocational training
institutions commissioned with carrying out qual#tmn measures. The best-
established axes are those that have existed esfmebthe TEP. Without going
further into details one can state: The linkageMeein certain kinds of groups has
to be improved. One opportunity for improving comnuation and the
distribution of knowledge could be the establishimehworking groups crossing
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these boundaries. These workshops as well couldawepsocial learning in the
regional pacts.

Figure 2: Example of a cooperation network in one of theriaty pacts.

So far, the TEPs seem to be dominated by traditipteaters of labor market
policy. But does this automatically mean that theagehemerged no or just a few
new partnerships? Just as well there could be broug new partnerships between
“old actors”. In the network survey there have besked questions dealing with
this aspect as well. We have tried to find out wthom the actors cooperate
inside the pact, with whom they cooperate outsiadepact. On an average 65% of
the pact-internal co-operations exist outside al.v88% of them are inside only
and therefore a kind of new co-operations. The ggonhists themselves are aware
of that. Being asked : “In what way do you benefitgarticipating in the pact?”,
over 30% state an increase of co-operation partners

But there must be mentioned as well that there fagkls of lacking co-
operation, alike the communication patterns of th&cts. By using search-
algorithms we tried to find out whether there amgy &liques in the networks
cooperating among each other but not with the p®&t. have not been able to
prove this. But there is a tendency of building wpoperations within their own
thematic interest, without participating in otheonk groups or themed workshops.
This might be a hint for a symptomatic result: Thetpgonists are still keeping
their eyes on their own organizational aims and mersthe TEPs as an
instrument for accomplishing them.

To sum up the results explicated in this section cme state that the TEP-
initiative has not led to a significant change @gional partnership. This statement
can be proved by different arguments:
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* The TEPs have not succeeded in their intentionstal#ish a broadly-based
partnership on regional level. Important actors stid missing. The TEPs
are dominated by the traditional players of laborkeapolicy.

* The “new protagonists” are not quite well integdhtaeto these traditional
communication and cooperation axes. They tend tkie of outsiders.

» Most of the co-operations are long-established on@st there have
emerged some new co-operations among traditioreghgonists.

6 Assessment of the method

In this chapter | would like to mention some of ghblems we were facing while
doing the analysis of the regional networks and way of solving or at least
moderating them. The first field of complicationtrsist, the other is non-response
and both are heavily linked to each other.

1) Trust: Doing a network analysis means to analyee relations between
social actors. These relations can be communicatk®as, co-operations, emotions,
kinship — more or less every kind of “social relatiahat is thinkable. But the
network analyst has got to fix these relations imeavay, quantify them, put them
down in form as a social matrix. But where to ge¢ data from? Some relations
are put down in documents and are therefore easdgssible (e.g. contracts). We
tried to look on these officially anchored relatiofisst but the data situation
concerning the TEPs was too weak to base a propéwamnk analysis on it.
Therefore, in the analysis to come, we only usedrinédion about the formal or
functional division of the pacts out of documenho is in the steering group?”,
“Who is working in which thematic workgroup?” and en.

The second way to get to data about social relatisnso ask the related
persons themselves. But collecting these socialvort data means asking the
respondents a considerable amount of burdensomsetigne that seem to be
private or sensitive. Respondents often find theseial network questions
threatening. This combination therefore is oftespansible for high unit or item
non-response - both of them are serious problemsvery network analysis. But
we had to take this risk as it was the only way atigg ahead. The size of the
regional pacts - 476 protagonists over all - cocgtied the situation even more by
making the list of network relations to ask in aurvey considerably longer than
in other SNA-studies.

The only way to ensure high participation in the gyris therefore to take the
respondents this fear and to put the importancdeif answers across to them. To
minimize the number of non-respondents we made Hffbrts in information
work about the reason and the aim of the SNA-suradgut the privacy of the
data and about the utilisation of the results. illall we tried to establish an
atmosphere of trust, integrating the local protagtsnmore as partners in the
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survey, than as experimentees. We tried to use lopadion leaders in the pacts
for promoting our survey and we integrated the pasten in the phase of
constructing our questionnaire. The survey itselfswarried out by providing

accompanying letters signed by members of the stganioups; accessory emails
and postcards reminded the respondents to send thaek questionnaires. We
think this procedure worked and the high effortadpaff. Up to 80% of the

guestionnaires were returned and properly filled. dite SNA-survey was widely
accepted by the pact protagonists.

2) Non-response: Nevertheless up to 20% of the $omrere missing and
missing data in a complete network analysis is kafda worst case scenario
because — per definition — the complete networknag recorded. A common
practice among social network researchers is eitbdeave the non respondents
out of the analysis or to replace the missing dgtanbans of particular imputation
procedures. We did kind of both. The structurehd hon-respondents seemed to
be at random without considerable regularities. $@mme calculations we therefore
simply took out the missing respondents an analyzed #e communication
between different blocks of the networks. In othases we tried to fill the gap of
missing values as good as possible. Missing vatmgutation in the tradition of
accuracy research was not possible, because ofattetlat the questionnaire
would have gotten too long if we had asked everyggonist on every relation in
the network. But we realized that the reciprocitytloé answers in the network was
very high (accordingly the perception of the netwoekations by the protagonists
is very accurate). Up to 87% of the answers abowt mationship between two
actors was the same between the two. So we detadsdbstitute the missing data
by symmetrizing the whole matrix. This caused anothias for sure and still did
not substitute the missing values between missicigra, but we accepted this
handmade bias and charged at least some gaps inetlrk information. The
qguestion of how to treat missing values in a netwsurvey — as non response is
inherent to survey research in general — is from paint of view still the most
important problem to solve to use SNA in wider di€lof social research.

But how to validate our modus operandi? We decideduse the same
procedure as often used in qualitative social nedeato validate results:
communicative validation (Flick et al., 1995: 168his simply means to work on
the results together with the respondents to find wether they consider the
results accurate or not. We therefore worked onrdsailts of the SNA together
with the protagonists in regional workshops to geeir point of view. They
generally stated that we had truly put their percapof the networks on record.
This procedure not only validated our results, itvesll helped to transfer the
findings into the social and contextual environmehthe actors and initiated the
already mentioned “social policy learning”.
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7 Conclusion

In case of the TEPs, the application of SNA waseatjsuccess in the six regional
pacts as well as on the level of province. Basednupesults provided by the
evaluation siginificant changes could be initiatéd.g. regarding network-
management, pact-strategy, financing, re-dimensmnifi the pact-structures).
Using SNA therefore proved to be an appropriatd foo analyzing the TEPs in
Styria. It was possible to show up the inner streetof the regional policy
networks, working out both their restraints and ataifpities. Above all it was
possible to point out that a change of the poli@nfework does not automatically
lead to a change in policy delivery. The main alebtof SNA in the context of the
TEPs showed up to be:

* SNA allowed to look inside the pacts, unfolding soimportant aspects of
the communication and cooperation behavior of thetggonists. These
insights showed up to be the key for solving thebpgms.

* These “X-rays” have brought to light results tha¢sify and partly disprove
results of other TEP evaluations.

By using SNA it was possible to take a bird’'s-eyewien the TEPS,
explaining problems to the protagonists in a ndutralear and
comprehensible way. By working on these results irkslbops SNA has
led to a change in the self-perception of the agtpointing out the context
and consequences of their own acting — in the regias well as on
provincial level.

« SNA has made different policy networks comparabldovwsng up
similarities, dissimilarities and regional partiaaties.

There have been lots of positive feedback from gh&tagonists themselves,
referring mostly to the bird’s-eye view of the TERsidered by the network plots.
Although SNA-measures are quite complex, the SNétgplvere able to guarantee
easy reception of the results. Furthermore the dactif working on the results
together with the protagonists turned out to behigfh value for increasing the
acceptance and adoption of the findings.

Because of its success in explaining, describing wisualizing cooperation
and communication structures of networks, SNA woblkel a very interesting
instrument to apply in a lot of different fields. fleld of application could be the
evaluation of different kinds of policy networks other organizational networks
of non-political interest. Next to employment poliegpecially networks in the
area of research and development, qualificatiomcation and social welfare are
thinkable research areas. Such evaluations couddigee meaningful data for e.g.
the government for planning strategies of accurgtensorship and expanding
measures. The network-organizations and the netwtremselves would benefit
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from SNA-based analysis by getting shown up theitustuo and getting derived
recommendations for future development. SNA cametoge be an instrument for
the self-evaluation of partnerships, providing ogpoities for improving the

management, development, controlling and monitomfighetwork activities. At

the moment, the Center for Education and EconomyE)dE developing an online
tool for evaluating the cooperation and communmatpatterns of transnational
networks in the EU. A pilot-version of this instremt will be implemented in an
EQUAL-partnership next year.

Another big challenge for SNA could be the field @impany networks and
regional clusters. There have been carried out vemymising studies (e.g.
Kratke/Scheuplein 2001) demonstrating a new kindaoflysis for economic
interdependencies. Economic networks are a field astivity mostly for
practitioners. But there is a lack of theory expiagnand unfolding the benefits of
networking in detail. SNA could light up this dadss and therefore provide
information for economic fundamental research agl we for fieldworkers in
network and cluster-management.
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