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In recent decades, scholars of comparative public policy (as well as International Relations and International Political Economy), have shown a renewed interest in the explanatory power of ideas (Jacobsen, 1995: 283). This is because, as some argue, political economy, rational-choice and neo-institutional approaches have been unable to fully explain policy-making and policy-change (Béland, 2005; Blyth, 1997; Jacobsen, 1995). Occurring parallel to this has been a growing interest in the process of policy transfer, which is a process whereby “knowledge about policies, administrative arrangements or institutions is used across time and space in the development of policies, administrative arrangements and institutions elsewhere” (Stone, 1999: 51). This growing interest in policy transfer is driven by the perception that the process itself is occurring more often, which is facilitated by improved means of communication and transportation, growth in new venues of global governance and the formation of global policy networks -  that is to say, by globalization (Dolowitz 2000, 1; Stone 2003, 3). Within this literature, scholars are arguing that we need to move away from ‘methodological nationalism’ and investigate the role that international organizations and trans-national non-state actors can play in the process of policy-making (Stone, 2003). 
This paper draws from both ideational and policy transfer research, which are both essentially concerned with ideas and the public policy process. It shows that when combined, a more complete understanding of the role of ideas in public policy can be had. This is because the paper investigates both the “dynamics” of policy ideas (where they come from, how they are diffused and where they go); and the “power” of ideas (what effect ideas have on public policy outcomes) (Marcussen, 2000: 2-3).  
This paper also considers the role of an international organization in the process of policy transfer. It does so by examining the influence of the Organization for Economic Cooperation and Development (OECD) and its analysis and recommendations, especially in its Jobs Study on labour market policy in Canada and Denmark. There are good reasons to study the OECD in its own right (see Porter et al, forthcoming), but the OECD is ideal for investigating the transfer of policy ideas, as it is an international organization that wields only ideas, not financial or legislative resources. Canada and Denmark, two OECD member states, are appropriate for comparison because the OECD Jobs Study directed a similar number of recommendations for labour market reform to both countries
; in both cases, the recommendations pointed towards more flexible labour market regimes; and both largely followed-through by implementing sixty percent of the recommendations (OECD, 1999: 51). 
As we know, Canada and Denmark are different welfare state types (liberal and social democratic respectively) and have different production regimes (liberal and coordinated market economies respectively). The ideas literature, however, has argued that the acceptance of an policy idea will, in part, be determined by how that ideas is interpreted in light of the existing stock of knowledge which is conditioned by prior historical experience (Hall 1989, 369-70). The puzzle, therefore, is why these two countries, Canada and Denmark, with very different political and policy configurations responded similarly to the OECD’s recommendations. Were their policy reforms really influenced by OECD ideas? If so, what other factors might explain this? 
Analytical Framework
This paper helps alleviate the paucity of studies that actually identify, describe, and analyze the process of transfer (Dolowitz 2000, 2). This paper also goes beyond existing research on the influence of the OECD (e.g. Armingeon et al 2004) which merely contrasts OECD recommendations with domestic policy-making outcomes. Instead, it traces the process of idea transfer, acceptance and policy impact at a level of detail that uncovers the influence of the OECD even when policy is not an exact replication of OECD recommendations. As we shall see, what arises in a very different picture than what is suggested by a simple correlation of recommendations and policy outcomes.
Broadly speaking, this paper breaks down the entire process of ideational influence into three parts: idea transfer, idea acceptance and idea impact.
 Idea transfer refers to the movement of an idea from it origin (e.g., the OECD) into the domestic policy debate. It refers to more than mere awareness however, as it can be assumed that OECD member states would have all been aware of the goings-on at the OECD. Rather, it refers to whether attention was paid to these ideas, if they were considered, debated or commented on. Evidence of a successful transfer would include references to OECD studies in the national media, labour and employer union publications, government documents or parliamentary debates. Interviews may also indicate that OECD ideas were transferred. The acceptance of ideas refers to the up-take or adoption of an idea by individuals (e.g., senior bureaucrats, ministers) or groups (e.g., political parties, labour or employer unions, interest groups) who are central to the policy-making process. It could, but does not need to imply consensus, only that some key actors become advocates. Evidence of acceptance can be found in reports and statements by key actors, in the media or parliament for example, as well as through interviews. Once these ideas have been accepted, the interests, knowledge, and behaviours of policy actors may be affected and the policy-making process may be impacted. Evidence of the actual impact of ideas on policy outcomes is to be found in interviews with key policy-makers, government documents such as budgets and secondary sources.

These analytical distinctions divide what, in the literature, is typically considered to be one process – the process of policy transfer – into three parts such that ‘policy transfer’ now refers to only one stage of the process. There are good reasons for doing this, however. Not all ideas which are transferred in the narrow sense (i.e. move into domestic debates) will necessarily be accepted, and not all accepted ideas will have a direct impact on the shape of policy. Furthermore, “the travel of ideas is an active process and ideas are shaped and translated differently in different settings” (Djelic and Sahlin-Andersson, 2006: 15-16). Ideas may be transformed as political actors learn about, debate and negotiate these policy ideas. If we regard policy transfer as a one-step process, we risk missing these complexities. 
The analysis of policy transfer will draw primarily on a theoretically-modest model from Dolowitz et al (1996; 2000). This model outlines six key questions for understanding the policy transfer process: i) what is transferred? ii)who are the key actors involved in the policy transfer process? iii) from where are lessons drawn?  iv) what are the different degrees of transfer? v) why do actors engage in policy transfer? and vi) what restricts or facilitates the policy transfer process?

Other scholars highlight some common answers to these questions. For example, three mechanism of transfer are typically referred to in the literature -  external inducement, emulation, and social learning (e.g. Dolowitz and Marsh 1996, 2000; Evans and Davies 1999; Stone 2003). A number of conditions have also been emphasized as important. Periods of uncertainty or crisis, have been shown to open up windows of opportunity for policy transfer (Blyth, 2001; Checkal, 1999; Flockhart, 2004; Hall, 1993), as have particular conditions inside international organizations like the OECD (Marcussen, 2004), and which affect the flow of information inside the state (Hall, 1989). Finally, particular actors are believed to be key in facilitating transfer. Checkel, for example, has argued that social learning will be more common among individuals with common professional backgrounds (1999, 549). An epistemic community, or “a network of professionals with recognized expertise and competence in a particular domain” can also facilitate the transfer (as well as acceptance) of policy ideas (Haas 1992, 3). 
Arguably one of the most coherent frameworks for analyzing the acceptance of policy ideas is that which is put forth by Peter Hall (1989; 1993). Hall argues that the acceptance of an idea will be determined by how well it relates to the economic and political problems of the day and how it is squares with existing knowledge, which is conditioned by prior historical experience (1989: 369-70). Researchers have discussed several ways accepted ideas can then affect the policy-making process. This includes, but it not necessarily limited to: altering how key policy actors view their own interests; affecting how actors understand the world around them; providing a ‘road map’ which aids individuals in choosing a ‘route’ or strategy that fits with their interests; and acting as a ‘focal point’ which actors can gather around and which alleviates problems of collective action (Goldstein, 1993; Berman, 1989). Another possibility, which is often overlooked in the literature, is that ideas could be used to justify and legitimize policy directions that actors already know they want to take (Bennett 1991). 
This paper analyzes these issues in four main sections. The first section describes the OECD and lays out its labour market policy ideas and recommendations for Denmark and Canada. Following that, a close look at the process of policy transfer is taken for both Denmark and Canada, which includes a concluding subsection that compares how the process was similar or different in these cases. The third section examines the process of acceptance and impact for both Denmark and Canada with again, a concluding sub-section that compares the two cases. A short conclusion reflects on the major conclusions of the paper. 
The OECD and its Ideas 
The OECD is unique among international organizations in both its functions and structure. At the heart are hundreds of committees and working groups which are supported by a small but qualified Secretariat, and a Council made up of member state representatives (either an ambassador or, annually, government ministers themselves) which provides oversight and direction. Every year, the OECD produces hundreds of high-quality publications, yet unlike other international organizations, governments at the OECD do not, for the most part, negotiate treaties, administer loans or financial aid, or carry out programmes. It is, instead, a hub of international knowledge or idea generation and sharing. Its membership is also unique; its members comprise the wealthiest industrialized democracies in the world. By bring together ‘peers,’ the OECD facilitates the processes of social learning (or peer learning) and indirect coercion (or peer pressure), as manifested, for example, in the formal practice of peer review which takes place in a number of OECD committees. 
In 1992, when unemployment reached a peak in OECD countries, member states gave the OECD Secretariat a mandate “to initiate a comprehensive research effort on the reasons for and the remedies to the disappointing progress in reducing unemployment, by making full use of the Organisation's interdisciplinary potential, and by working towards a system of surveillance which [would] include cross-country monitoring and in-depth peer review” (OECD, 1992).This comprehensive research effort resulted in the OECD Job Study of 1994 and a series of documents under the same title in the years following. Country-specific recommendations also followed, and member state progress at implementing these recommendations was peer reviewed in the Economic and Development Review Committee (EDRC) of the OECD and then published in the Economic Survey for each member state.

The Jobs Study built on many decades of labour market policy research and analysis by the OECD. It remained rooted within the supply-side economic paradigm that the OECD adopted in the 1970s. It was an extension of the 1980s “structural adjustment” agenda of the OECD that had been critical of narrow wage disparities and supportive of more training and education to aid adaptation to new technologies and economic structures (see OECD 1986a; 1986b; 1987). The Jobs Study also incorporated and promoted the concept of ‘active’ labour market policies (ALMPs) which had been particularly prevalent in reports from of the Employment, Education, Labour and Social Affairs Directorate (DEELSA) of the OECD (OECD, 1988; 1989; 1990b). These reports discussed the growing need for policies to focus on ‘mobilizing labour supply’, ‘developing employment-related skills’ and ‘promoting a spirit of active-search’ (OECD, 1990b: 8-9). Monitoring and reporting on Jobs Study progress was incorporate into the regular work of the EDRC which, since the 1980s, has included examining structural policy issues such as labour market policy. 

In the case of Denmark, major labour market reforms began in 1993, just prior to the completion of the Jobs Study. However, earlier reports and analyses by the OECD had the potential to influence the initial reforms. The 1989-90 Economic Survey provided a detailed assessment of Danish labour market policy. The Survey argued that the “the malfunctioning of the labour market is at the core of the macroeconomic imbalances in the Danish economy,” and that the problem of Danish unemployment was not only cyclical but “structural” in nature. “Stabilizing inflation seems to require a rather high rate of unemployment,” the report noted, as evidenced by the period from 1985 to 1987 “when the latest domestic demand boom led to overheating in the labour market even though unemployment was as high as 8 percent” (OECD, 1990a: 64).
Several explanations for high structural unemployment in Denmark were discussed. One explanation was Denmark’s “generous” unemployment benefits, which, according to the report, increased unemployment by as much as 1.5 percentage points because employers abused the system by laying off workers in times of low production, only to rehire them when production increased (OECD, 1990a: 67). Generous benefits were also said to prolong job search activity and, therefore, lengthen spells of unemployment, particularly among lower-paid workers because the difference between their wages and benefits were small, compared to similarly situated individuals in other OECD countries (OECD, 1990a: 68). 


A second major factor credited with causing structural unemployment was excessive wages which create low-profitability for firms and reduced demand for workers, particularly low-skilled and younger workers (OECD, 1990a: 74-75). This wage structure, the OECD noted, is reinforced by ‘insiders’ and ‘outsiders’ of the wage bargaining system. According to the OECD, ‘insiders’ have little incentive to consider the needs of ‘outsiders,’ such as the effect of wage hikes on hiring practices. Furthermore, in Denmark the cost of marginal unemployment is not shouldered by employers and employees but by the central government (OECD, 1990a: 74). To ensure labour market participants carry this burden, the OECD recommended a new form of benefit financing (OECD, 1990a: 74 and 87).   



The chapter also focused on active labour market policies. According to the OECD, while Denmark spent more than any other OECD country on active measures,
 a number of faults were observed, including the “artificial nature” of job offers and the lack of program assessments (OECD, 1990a: 82). The ‘career’ of the unemployed – the time spent moving from benefits to training to job offers – was also deemed to be too long (OECD, 1990a: 83). 

Recommendations for Canada in the early 1990s reflected a similar orientation. Central concerns were the unemployment insurance (UI) system and strengthening active labour market policies. As early as the 1978 Economic Survey for Canada, for example, the OECD argued that after the Unemployment Insurance (UI) reforms of 1971, Canada’s unemployment benefits became “the most generous in the world” and were responsible for increasing unemployment by some ½ to 1 percentage points (OECD, 1978: 37). Two features of the system in particular were problematic, according to the OECD.

The first was the regional variation in the UI system. In Canada, the length of the qualifying period (that is, the minimum number of weeks of employment required to qualify for benefits) and the maximum duration of benefits depended on the unemployment rate in the UI region where the claim was filed. In areas with above-average rates, the qualifying period was shorter and the benefit duration was longer. According to the OECD, such a structure provided “a substantial economic return” for “relatively brief periods of employment” (OECD, 1994b). Furthermore, with the benefit duration being a function of the regional unemployment rate, the cost of the system increased in an economic downturn (OECD, 1994b: 74) and impeded labour market mobility between regions (OECD, 1994b: 92). 

A second problem of the UI system, according to the OECD, was that it appeared to have become a source of “permanent income support for frequent users” (OECD,1994b: 90). This in part related to the problem of regional variation in the UI system because frequent users were concentrated in a number of regions (i.e. the Atlantic Provinces and Quebec) where unemployment was high and work was often seasonal. The OECD argued that “communities within Canada may have adapted to the parameters of the UI system,” and that firms and industries with “unstable employment patterns” were being subsidized (OECD, 1994b: 91- 93). The OECD, therefore, recommended ending or reducing the regional variation of UI benefits and introducing experience-rating
 (OECD, 1996: 67). 

Another main recommendation was to improve the use of active labour market policies. While acknowledging that the Labour Force Development Strategy introduced by the Conservatives government in 1990 did reallocate some spending from ‘passive’ to ‘active’ labour market policies, the OECD argued in 1994 that “there is clearly considerable scope for further reallocation” (OECD, 1994b: 106). However, the discussion over ALMPs in the Canadian Economic Surveys was riddled with caveats. For example, a shift in spending to ALMPs did not imply, according to the OECD, “an aggregate expenditure increase” and indeed, “could occur in conjunction with a decline in total expenditure” (OECD, 1994b: 106). Furthermore, the OECD argued that “the results of active measures have very much been a ‘hit-or-miss’” (OECD, 1995: 62). Thus, it was recommended that resources be devoted to “programmes which have produced results” (62). Such programmes were, however, only cursorily discussed (OECD, 1994b; OECD, 1995). Moreover, the OECD noted in the 1994-95 Survey that “there is little compelling macroeconomic evidence to indicate that, in aggregate, active job measures have had a measurably positive impact on the labour market” (62). 

Further complicating the issue of ALMPs, the OECD highlighted a trade-off between pursuing better ALMPs and lowering payroll taxes. The OECD argued that,

“there is strong evidence at the macroeconomic level that payroll taxes have had an adverse effect on employment. This would suggest that the opportunity cost of any further expansion in the total resources devoted to active labour market policies (for example, from savings in the UI system) should be carefully assessed against the more certain benefit from lower payroll taxes” (OECD, 1995: 62). 

Overall, the OECD Economic Surveys provided highly conditional recommendations for the use of ALMPs in Canada. 

Thus for both countries, Canada and Denmark, the emphasis was on reducing perceived disincentives in the labour market by lowering benefits, widening the wage disparity and improving and assessing active labour market measures to ensure a more flexible labour market. 
Transfers of Ideas
This section demonstrates that despite the OECD’s conclusion that Denmark and Canada showed similar degrees of follow-through on the Jobs Study, each process of idea transfer was actually quite different. Initial conditions in each country differed in important ways. Both countries were experiencing high unemployment, but Denmark was still grappling with how best to understand and address this problem, particularly since it was coupled with high inflation. In Canada, on the other hand, mainstream economists and those in policy-making circles had earlier labelled the Canadian unemployment problem as partly structural and had come to accept the concept of a “non-accelerating inflation rate of unemployment” (NAIRU). By the early 1990s, the Canadian government was preoccupied with other matters: cutting the deficit and debt. The levels of uncertainty and crisis around unemployment were, therefore, different in each case. As a result, there is more evidence of policy learning and a transfer of conceptual ideas, not just policy instruments in the Danish case. In Canada, OECD ideas appear to have been used mostly to legitimize a policy direction the government was already planning to take. What was similar across the two cases what that it was primarily actors who already shared the OECD’s general neo-classical economic perspective who were the main conduits of OECD ideas.  
After reviewing each case individually, the next section will help conclude this look at policy transfer by comparing the two cases and considering them in light of the key questions raised by the Dolowitz et al model discussed earlier in the framework for analysis. 
Transfer of Ideas to Denmark 

When unemployment began to peak in the early 1970s in Denmark, many believed that the crisis would soon pass with the next upswing in the business cycle. The initial response, therefore, was to stimulate domestic demand and improve competitiveness. Labour market reforms were aimed at maintaining the qualifications of the unemployed, even maintaining their right to benefits, until the next upswing occurred (Green-Pedersen, 2001: 56). By the early 1980s, that perception began to change. A Conservative-Liberal government came to power in 1982 with a supply-side approach to economic policy, which was not out of step with the OECD’s own structural adjustment agenda in the 1980s (Andersen, 2002: 64-65). The government and other political actors, including labour unions and employer associations, began to see economic problems in structural terms, which, in the early 1980s led to a re-conceptualization of industrial policy, and by the late 1980s had spread to include labour market policy as well (Kjær and Pedersen, 2001: 219-248; Torfing, 1999: 5-28). 

This shift in thinking was precipitated by an “overheating” of the economy in 1986-87. Characterized by simultaneously high domestic demand, wage inflation and unemployment, this event turned structural unemployment into an “institutional truth” (Andersen, 2002: 63), despite the fact that in 1987, public employees in Denmark negotiated a large, sudden wage increase after years of meagre raises (Torfing, 2004: 178).

The label of structural unemployment was, however, not unambiguous, and in the late 1980s and early 1990s there was much debate over the cause of and the best possible solution for it. On of the first prescriptions to emerge was for further education and training to deal with the problem of “mismatch” between employers and employees. The second advocated for cuts to benefits to increase the incentive for employment. 

As we will see below, in Denmark, it was the Ministry of Finance, neo-classical economists, business groups and the business media who were most interested in the OECD approach to the problem of unemployment. This section looks at each actors in turn and what factors helped facilitate that transfer. 
Government Ministries in Denmark

Interviews with Danish civil servants reveal that there was increasing use of OECD analysis during the 1980s and early 1990s,and by the Ministry of Finance in particular. They reveal that this was due to a reorganization in the ministry, which facilitated a smooth insertion of OECD ideas into domestic policy analysis and due to a shift in the attitude of ministry personnel from defensive to accepting of OECD criticism. 

One of the key organizational changes was the movement of the Finance Ministry’s permanent delegate to the OECD (i.e. the Finance attaché) from the budget division to the economic policy division of the Ministry in the second half of the 1980s which was fast becoming a division more involved in labour market issues. In addition to the Finance attaché, who primarily attends the meetings of the Economic and Development Review Committee (the committee responsible for the Economic Surveys), the Ministry of Finance also sends non-permanent or ad hoc delegates to attend meetings such as those of the Economic Policy Committee, which has a mandate to review the economic and financial situations and policies of member countries, and Working Party 1, which examines in-depth structural policy on behalf of the EPC as well as interactions between macro and structural policy issues (Vinde, 1998). Danish attendees to these committees describe them as “sophisticated” and of a “very high quality you will not find anywhere else in international organizations,” which allow for “free thinking,” “frank interactions of good practice” and learning. Information from these meetings is brought back to Denmark and integrated. One civil servant, for example, recalls that the OECD was used extensively in the preparation of the ministry’s Medium Term Economic Surveys and that the division of tasks in the ministry was altered to facilitate this:  

“What I brought back [from the OECD] was inspiration for guiding people in the drafting of these chapters [in the Medium Term Economic Surveys] using Danish data, therefore people learned a lot – of course I learned a lot too. And we constructed the organization of the ministry so that the same division working out these analyses would also work out the papers for political discussions in ministerial committees when decisions were actually to be made. That was a very fruitful interaction between analytical evidence and policy”.

These organizational changes were also accompanied by changes in the general disposition of personnel towards the OECD. Over the course of the 1980s, a new generation of civil servants with great interest in the OECD, moved up the ranks of the ministry. Once in a senior position, one interviewee, for example, recalls instructing his subordinate, the OECD Finance attaché, to allow OECD reports to be more critical of Danish policy. Civil servants, in this way, were not passive but active participants in determining the recommendations, or strength of the recommendations, they received. Martin Marcussen has called this process of using OECD publications as a way to highlight and legitimize through external validation an issue that currently gets little traction at home, the “boomerang hypothesis” (Marcussen, 2002: 208).

Finally, in addition to acting as an attaché or ad hoc delegate, some members of the Finance Ministry also took short leaves to work in the OECD Secretariat, as a two to five year stint is looked upon in the Danish civil service as a stamp of quality, providing a  further indication that the OECD had a positive reputation in the ministry for “extremely high professionalism – especially inside economic circles” (Marcussen, 2002: 205 own translation).The cumulative effect of these multiple links and interactions, as both delegates or employees of the OECD, is that “many persons in the ministry have a personal connection to the OECD and therefore find it natural to follow the work of the OECD and to take it into consideration in their work” (Marcussen, 2002: 206, my translation). 

This increasing use of OECD work is captured in reports by government ministries. The earliest reports on the problem of structural unemployment were published by the Ministries of Labour and Education (1986, 1987), and as one might expected, they emphasized the need for education and training (particularly technical training) to help fight unemployment, while ignoring the possibility of disincentives in the benefit scheme. Few references were made to the OECD in these reports and then only as a source of statistics.

Following the 1987 wage surge, the other policy prescriptions, such as altering the incentive to work, began to appear in government reports. The 1989 White Paper on the Structural Problems of the Labour Market (Hvidbog om Arbejdsmarkedets Strukturproblemer) jointly produced by Labour, Education, Finance, Tax, and Social and Economic Affairs Ministries, voiced concern for many of the same labour market issues analyzed in OECD reports: the effects of a narrow dispersion of wages, problems with the generosity and financing structure of unemployment benefits, the lack of control over testing for willingness to work, as well as concerns about training and education (Government of Denmark). The report cited the OECD to a much greater extent than previous reports, including an OECD Economic Studies paper on labour market flexibility
 and the New Framework for Labour Market Policies (Government of Denmark, 1989: 58-59).

By the early 1990s, reference to and use of OECD work became even more extensive, and by the Ministry of Finance in particular. The Ministry’s annual Medium Term Economic Survey of the Danish economy (Finansredegorelse), in chapters dedicated specifically to labour market issues, cited the OECD frequently
, either as a source of comparative statistics or as support for the Ministry’s own analysis. In the 1993 report, for example, the Ministry indicated that their conclusions on cyclical and structural estimates of unemployment were “supported by the OECD’s analyses of the structural unemployment in Denmark” (Ministry of Finance Denmark, 1993: 186). Overall the Ministry of Finance was a key conduit in the transfer of OECD ideas. 
Think Tanks and Research Centres in Denmark

Danish government ministries were not the only relevant actors to utilize OECD research and analysis. Two particularly important actors in labour market policy debate, the Danish Economic Council (Det Økonomiske Råds, DØR), an economic advisory body funded by the Danish government but otherwise independent, and the Center for Labour Market Studies (CLS) at the University of Aarhus, both utilize the OECD.

DØR, in its twice annual report on the Danish economy, was the first domestic player in Denmark to express concern for benefit levels, the wage structure, and the ‘insider-outsider’ problem in Denmark (see 1988). Similarities between DØR’s recommendations and the OECD’s own advice were striking. The work of CLS is also said to be “inspired by a series of leading scholars from the OECD, England and America,” (Torfing, 2004: 147) and their research supported the claim that Denmark was experiencing structural unemployment (Smith, 1993; Westergaard-Nielsen, 1993). 

Both informal and formal relationships between the OECD and non-governmental actors, such as DØR and the CLS, help tie these actors together is a network. At the formal level, the OECD has contact with “prominent think tanks,” in addition to government ministries, social partners and the Central Bank when it makes its ‘fact finding mission’ to Denmark prior to drafting the EDRC Economic Survey, sometimes known as ‘country review’. Economists from DØR and CLS are among those visited. Another formal way is that some Danish economists will be consultants to the OECD; and indeed, an economist with CLS was a consultant for the OECD in the mid-1980s and mid-1990s on issues of unemployment benefits. 

These formal relations are supplemented with informal ones facilitated by virtue of the shared classical economic perspectives and research agendas of the OECD and some Danish economists, and even facilitated by the Danish background of some OECD officials. As a member of the Secretariat from DØR explains: “… you will see a lot of examples [indicating] that the OECD has taken some of the ideas in our reports. Of course we go to the OECD reports and get ideas…We are colleagues”. A member of CLS displayed great respect for the OECD’s work because, according to the interviewee, it is based on knowledge and not “skewed political ideas.” Furthermore, the career histories of interviewees shows that many economists circulate between the Ministry of Finance, the DØR and the OECD, so that the personnel and activities of each are familiar to each other, allowing OECD ideas, for example, to move more easily and quickly in Denmark. 

The Social Partners in Denmark

In addition to serving member state governments, the OECD has formal relations with labour and employer organizations through the Trade Union Advisory Committee (TUAC) and the Business and Industry Advisory Committee (BIAC), of which LO (Danish Confederation of Trade Unions) and DA (Danish Employers’ Confederation) are respectively members. TUAC and BIAC are umbrella organizations with consultative status at the OECD. They have regular meetings with OECD committees and working groups, including the Council at the Ministerial Level, and with the Secretariat under the ‘Labour/Management Programme’ which, on average, holds meetings six times a year (Vinde, 1998: 49-50).

There is little evidence that LO played a role in transferring OECD ideas in the late 1980s and early 1990s. LO’s own research centre, the Economic Council of the Labour Movement (Arbejderbevægelsens Erhvervsråd, AE), had been preoccupied with macroeconomic business cycle analysis, and LO’s position on labour market policy differed greatly from the OECD’s. For example, LO did not want to see benefits lowered or wages cut, as this was not seen to be in the interest of its members (Torfing, 2004: 146). 
In contrast, DA shared many of the same perspectives as the OECD on labour market issues, and, therefore, did make use of their analysis. In a book produced by the Rockwool Foundation, which brought together several key figures from union and employer organizations, Poul Erik Pedersen, Administrative Director of DA, referenced extensively the OECD’s Labour Market Policies for the 1990s and the Economic Survey for Denmark from 1989/90 to lend support to an argument for shifting from passive to active labour market measures and for lowering wages for youth, in order to decrease structural unemployment caused by the narrow wage structure (Pedersen, 1992: 106-108).  An interview with DA’s staff confirms their high respect for the OECD, and their belief that the OECD is generally perceived as a trusted authority by policy-makers and the public.

Media and Parliament

OECD reports are likely to receive headlines in Denmark, making the news media another mechanism of OECD transfers (Marcussen, 2002: 195-201; Torfing, 2004: 159). The Ritzaus Bureau, the largest Danish news agency, provides in its “upcoming events” a regular column on OECD reports and meetings, allowing the Danish press to keep on top of OECD developments. In his survey of three major daily newspapers in Denmark over a period of five years (from 1996-2000), Marcussen argues, however, that even though the OECD is well covered, the quality and frequency of this coverage varies from paper to paper (2002: 195-201). Børsen, a business newspaper, mentions the OECD almost daily, and will have a reporter permanently assigned to the OECD to follow-up on stories, while smaller and/or left wing newspapers will mention the OECD less frequently. Danish delegates at the OECD or Danes employed in the OECD Secretariat are frequent sources (2002: 195-196). More specifically, in the early 1990s, and in the area of Danish labour market policy, the OECD was frequently cited in the Danish press.
 For information-overloaded parliamentary members, press references to OECD reports are found to play a key role in keeping members abreast of the research published from multiple international organization (Marcussen, 2002: 202). 

In summary, there is much evidence that prior to the major labour market reforms beginning in 1993, OECD ideas were transferred into policy debates, particularly by such key players as the Ministry of Finance, the Danish Economic Council, classical economists, DA and the (primarily business-related) media, who also most notably shared a similar economic perspective as the OECD. These groups employed OECD ideas as support for their arguments, and as templates or “inspiration” for their own analyses. Many mechanisms of transfer were at work. In the Finance Ministry, transfer was facilitated by the multiple delegates who visit the OECD each year, organizational change in the ministry which aided in a smoother transfer of ideas brought by these delegates, and an increasingly positive attitude and familiarly with the OECD among senior civil servants. An informal professional network linked the OECD with Danish economists who shared their analytical perspective. DA drew upon OECD ideas as a result of its membership in BIAC, and the news media was aided by the inclusion of OECD on-goings in the daily reports of Denmark’s largest news agency.  

Transfer of Ideas to Canada 
Like Denmark, unemployment in Canada reached new highs in the post-war period after the mid-1970s, and rose sharply in the early 1990s in particular, reaching over 11 percent in 1992 and 1993 (OECD 1994a, 22). The federal Liberal party, after nearly a decade of being out of office, won a majority in 1993 with the mandate to improve the economy and create jobs. By January of 1994, Lloyd Axworthy, Minister for the new department of Human Resources Development Canada (HRDC), announced a major review of social security programs. On the whole, the government displayed great concern for the high rates of unemployment, but unlike Denmark did not engage in a significant debate about its cause. More importantly, a huge deficit and growing debt were plaguing the government at that time, and in the end, this took priority over other policy concerns. OECD ideas, rather than providing opportunities for policy learning, were employed more strategically, to legitimize or build a case for particular policy directions. As in Denmark, actors which already share the same general economic approach as the OECD, such as Finance, business associations, the business media, and even HRDC in this case, were more likely to reference the OECD. 
Government Departments 

Officials in both Finance and HRDC noted in interviews that the OECD overall is very useful for its international comparative statistics and for its face-to-face meetings that offer the opportunity for “comparing our notes with other countries, clarifying our thoughts and structuring our ideas better.” They also indicated that they “instinctively” turn to the OECD for the latest information on what other countries are doing before beginning their own analyses. An HRDC official, for example, noted that they turned to the Nordic countries to see what could be learned about ALMPs. 
On the whole, however, providing an opportunity for policy learning was not what most interviewees, particularly those in Finance but also some in HRDC, emphasized about the OECD. Rather, two other sentiments were more prominent. Firstly, officials believed that some OECD recommendations of the early and mid-1990s were “old” ideas which were also not adequately sensitive to Canada’s unique policy challenges and legacies, and for this reason, were not largely debated. For example, the recommendations to end the regional differentiation of UI benefits and to introduce experience rating to curb frequent users of UI had been circulating in Canadian policy circles, including two major commissions, for many years.


Moreover, civil servants also stressed that the same kind of analysis being done at the OECD had been done in Canada, and furthermore, had been done much better in Canada because it was tailored to the particularities of the Canadian context, such as the multiple levels of government and regional variations. As one HRDC official said, 

“Our experts in this area are top notch in the world...[and] capable of going beyond the analysis of [the Jobs Study]. When you do multiple country analysis you can’t over specialize. But when you‘re in the country and you have people who are designing…delivering….evaluating the programmes, you’ve got an army of people who know inside and out all the processes of the policy. While at [the OECD level] you’ve got  high level discussion and they don’t recognize the difficulty in implementing the policy in the field.” 

Civil servants in HRDC and Finance also noted the OECD’s limitations as an economic, evidence-based institution. They argued that OECD recommendations do not adequately consider the social or cultural priorities that a government might have for policy. For example, a Finance official explained that unemployment insurance, in addition to its economic function, has a “social” function of wealth redistribution. Any future UI reform, he argued, must respect both functions in order to be politically viable. The OECD’s proposal for introducing experience-rating in the UI system limits redistribution and yet no alternative policy is put forth to fill that function. For this reason, the proposal for experience-rating did not get off the ground. This same civil servant went on to say that in fact, he supported the idea of experience-rating, if a feasible and appropriate solution could also be introduced for redistribution. Needless to say, this interviewees account only confirms that civil servants do debate OECD recommendations, even if in the end they are ultimately rejected or amended. One HRDC civil servant expressed well what many interviewees conveyed: “I think that the main thrust [of the OECD] is the right one but it needs to be polished.”
 The second common sentiment coming from Canadian civil servants is that when OECD ideas tend to be used as an endorsement for a policy direction civil servants already know they want to take. A civil servant in HRDC explains, 
“there was an instinctive position that we held … which I inherited from my predecessor, which was: if you knew what you wanted to do domestically and you could get the OECD to endorse a similar policy, you then had a better chance of persuading the cabinet, parliament and the public.” 
Similar sentiments were expressed by those in Finance. Furthermore, civil servants did not passively wait for that endorsement. Like their Danish counterparts, Canadian civil servants believed in the “boomerang hypothesis.” For example, one HDRC civil servant retold how he, in the late 1980s, was able to persuade the OECD and even provide addition funds to the OECD to do work which was critical of Canadian policy, in this case, the high UI premiums which he believed were hurting employment. As many interviewees noted, bringing an OECD-endorsed policy idea to a minister provides assurances to that minister that other people from other parts of the world are thinking the same thing.  

Indeed, there is written evidence that the Canadian bureaucracy made use of OECD analysis. The main policy papers of that time, Improving Social Security in Canada: A Discussion Paper (the Green Paper) published by HRDC and A New Framework for Economic Policy (the Purple Paper) published by the Department of Finance (part of the Agenda: Jobs and Growth series), both frequently referenced OECD work, including the Jobs Study which had been published a few months before. In the Purple Paper the OECD was referenced no less than 19 times in its 87 pages; and OECD comparative statistics, the Jobs Study and a 1992 OECD study called Technology and the Economy: The Key Relationships were extensively used to bolster general arguments about the positive role of new technology (see 29, 33, 41, 62-64), and the need for greater “adaptation” by individuals, employers and governments (see 41, 47-48, 50). An excerpt from the Communiqué of the 1994 G7 summit was used to show that “following the analysis of the OECD” governments have reached the “near universal consensus” that reducing structural unemployment requires governments to reduce “labour rigidities” and use ALMPs (Department of Finance Canada,1994a: 37). 

The Green Paper and the series of supplementary papers that accompanied it, mainly referred to the OECD in sections on the effectiveness of ALMPs. Specifically, the OECD was used to highlight that “general” and “off-the-shelf” ALMPs do not work, but they can prove successful if there is “an investment in up-front assessment and counselling” of clients (Human Resources Development Canada, 1994a: 13). Targeting direct employment initiatives (such as earnings supplementation) at young people and the long-term unemployed, it was noted, is also recommended by the OECD Jobs Study (Human Resources Development Canada, 1994b: 37).

In total, OECD ideas were present and quite familiar to civil servants in both Finance and HRDC because civil servants “instinctively” consulted OECD work. Furthermore, OECD and Canadian officials were already “on the same page” in their general policy approach, and when there was learning, it was done at the level of policy details. As one civil servant said, “if you start looking into the filing cabinet of advisors to government in these fields at the time, you would have found similar products [to the OECD’s].” OECD ideas were viewed as conventional wisdom
. More commonly though, civil servants claim to have used OECD research to put weight behind reforms which they themselves believed should be pursued. 
Parliament

Reference to and use of the OECD extended beyond the bureaucracy. A scan of the debates of the House of Commons from 1994 until 1996 reveals that the OECD was mentioned in parliament a couple times each week. Typically, the reference was to un-named “OECD reports” or simply “the OECD” and was often used cited for its economic forecasts and comparative statistics, rather than providing detailed policy analysis (see Loubier 1994; Lalonde 1996; Bevilacqua 1996). Consistent with what has been argued above, Ministers referred to the OECD in order to provide assurances to the rest of parliament that the government was moving in the right direction, assurances which they may have received from their own civil servants. The Jobs Study, for example, was used by the Liberals to lend support to their reforms. When Axworthy returned from the OECD Ministerial meeting which launched the Jobs Study, he told Parliament, “…the approach that we have been pursuing in terms of looking at the broad range of programs that can improve employment opportunities for Canadians was one that was broadly and strongly endorsed by all the other member countries of the OECD. This shows that we are on the right track…” (Axworthy 1994). Following the G7 Jobs Conference in March of 1994, Finance Minister Paul Martin said that he “was delighted to see that the measures we took in our budget—that is, our approach to job creation, lower payroll taxes, unemployment insurance reform – are exactly the same as those recommended by the OECD” (Martin 1994). 
The OECD was not used exclusively by the Liberals, as both Bloc Québécois and Reform Party members could find some OECD research to support their point of view as well (Breitkreuz 1994; Lalonde 1996). On the whole, though, details of the OECDs Job Study or even the OECD Economic Survey for Canada, were not debated in any detail; they were used primarily by the Liberals to provide external, international endorsement for their policies.

Research Centres and Institutes

As in Denmark, the OECD makes contact with prominent think tanks, when it makes its ‘fact finding mission’ to Canada prior to drafting the country review. They will visit, for example, the Centre for the Study of Living Standards, the C.D. Howe Institute, and on occasion the Fraser Institute. However, documents produced in the early to mid-1990s by Canadian think tanks such as the C.D. Howe Institute, the Caledon Institute, Institute for Research on Public Policy and the Economic Council of Canada show that beyond a few OECD-sourced statistics, there is surprisingly little reference to OECD reports and analysis (Battle and Torjan 1993; Caledon Institute of Social Policy 1993a; Caledon Institute of Social Policy 1993b; Economic Council of Canada 1992; Green 1994; Harris 1994; IRPP 1995; May and Hollett 1994). On the other hand, the OECD does cite research from these think tanks, particularly in the Canadian Economic Survey. It appears that knowledge transfer is largely occurring from Canadian think tanks to the OECD, rather than vice versa. 

Individual Canadian researchers and economists also have professional contact with the OECD in a number of ways, and so provide another means by which ideas can be transferred. Of a handful of labour and public finance economists who were contacted, all said they refer to the work of the OECD, some said they primarily refer to OECD statistics and descriptive work only. Another said he found the OECD recommendations to be valuable. Fewer of them, however, said that they had had professional contact with the OECD, though some reported acting as consultants, sitting on an OECD advisory committee, attending OECD conferences (with travel paid for by the OECD), or simply engaging in email correspondence with the Secretariat. One economist indicated that it is a small, yet influential minority in Canada who have contact with the OECD. 

Labour and Business

Labour and business organizations in Canada, like those in Denmark, have a formal relationship with the OECD through the Trade Union Advisory Committee (TUAC) and the Business and Industry Advisory Committee (BIAC). Presently, the Canadian Labour Congress (CLC), Confédération des Syndicats Nationaux (CSN) and the Canadian Chamber of Commerce
, are members. This formal link with the OECD may therefore explain why some labour and business groups in Canada were very much aware of the OECD Jobs Study. For example, in a key 1994 report by the Canadian Labour Force Development Board (CLFDB)
, under the heading of  the “business perspective,” the OECD was used to support the argument that Canadians spend too much on “supporting people who are not working” and not enough  on training and skills development (Canadian Labour Force Development Board 1994, 51). A government task force set up in 1994 to consult on the seasonal work and unemployment insurance reported that the Business Coalition on UI Reform
 cited the OECD Jobs Study as evidence that UI premiums are a drag on employment growth (Working Group on Seasonal Work and Unemployment 1995, 76). 

The Jobs Study also did not go unnoticed by the Canadian Labour Congress. Andrew Jackson an economist with the CLC, wrote in 1994 a paper which closely examines and compares the reports of the government’s Agenda: Jobs and Growth series mentioned above, and reports by the OECD, particularly the Jobs Study. It argues that “the ‘labour market deregulation’ agenda of the OECD, as spelt out most clearly in the recent Jobs Study, has come to dominate the recent thinking of the federal government” (Jackson 1995b, i). Among other things, Jackson critiques the argument that lowering pay roll taxes for employers will encourage hiring. He also notes that the skills mismatch in Canada is modest and that active labour market policies may have the affect of creating greater competition for available jobs, thus causing wages to fall. He also strongly disagrees that UI creates disincentives to work (Jackson 1995a, 14-15). Thus, both labour and business brought OECD ideas into domestic debates, but business groups used the OECD analysis as support for greater training and lower UI premiums, while labour felt it was enough of an influence on the federal government that it warranted a response. 

Media

Broadly speaking, Canadian civil servants, members of the Canadian delegation to the OECD, even staff at the OECD Secretariat characterize the Canadian media as unlikely  to provide detailed or front-page reporting of OECD events and publications, both in an absolute sense and relative to the media in other OECD countries. A search in the Globe and Mail newspaper from 1991 until 1996 shows that the OECD and its reports are covered around 5 to 10 times a month, with coverage rising and falling with the release of a major OECD report such as the Economic Outlook or Employment Outlook. Journalists appear to find the latest economic forecasts (e.g. Drohan 1991) or country rankings (e.g. Sheppard 1993) by the OECD to be particularly newsworthy. Coverage of the OECD is almost exclusively in the business section. 

The Jobs Study specifically was fairly well covered, even making it to the front page of the Globe and Mail on June 6th (Drohan 1994). The ‘angle’ often taken by reporters was how Martin’s deficit cutting agenda in many ways seems to be taking a leaf out of the OECD’s book” (Crane 1994, C1); and how “it coincides closely with the rhetoric of the human resources minister since he launched the [social security] review.. “ (Johnson 1994, B3). 

In summary, ideas from the OECD did make their way into Canadian debates. The OECD was heavily referenced in key government policy papers in those years, despite the comments from civil servants that OECD ideas and analysis is ‘old’, ‘conventional’ or unappreciative of the particularities of Canadian unemployment challenges and policy legacies. Furthermore, civil servants admit that they will usually keep abreast of OECD work, and do acknowledge that that when it can be used strategically in their ‘push’ for a particular policy direction, they will use it – an admission which only confirms that the OECD does hold some persuasive power within the government. References to the OECD in parliament indicate that the OECD’s reputation extends beyond the bureaucracy and into political life. Labour unions found it important to respond to the OECD Jobs Study recommendations, and business associations found it worthwhile to use the OECD to help make the case for policy reform. Individual economists refer to the OECD’s work frequently, but Canadian think tank and policy institute publications rarely cited the OECD. The news media sporadically and superficially examined the OECD, but this may be an indication of the depth Canadian media take with complex economic matters, rather than the value of the OECD, as one interview suggested. 

Transfer in Denmark and Canada Compared 
What do these two cases tell us about the process of policy transfer? In terms of what was transferred - whether it was ideas about ALMPs of interest to officials in HRDC, or analytical techniques that were adapted by Finance officials in Denmark -  it appears that it depended on the needs of potential actors in the transfer process. Those needs varied from filling gaps in knowledge to obtaining supporting evidence for particular policy direction. In partial support of this conclusion, other policy transfer and ideational scholars have argued that a state of uncertainty or crisis frequently precedes the process of policy transfer as old ideas are found to no longer be useful, and a need for new ideas arises. However, uncertainty is not always necessary, because, as we saw in both case studies, bureaucrats indicated that they use the OECD when they are certain about taking a policy in a particular direction, but they require addition evidence or support. 
These observations help us begin to address why actors engage in policy transfer. For the most part, scholars have emphasized three main mechanisms of transfer, with different degrees of coercion as a motivating force: external inducement, the desire to emulate, and policy learning (e.g. Dolowitz and Marsh 1996, 2000; Evans and Davies 1999; Stone 2003). At the ‘voluntary’ end of the coercive continuum, many scholars have been pre-occupied with the process of policy learning as the main mechanism. However, evidence in these cases shows that an international organization like the OECD can also be used in strategic ways, by providing legitimacy or support for a particular policy, thereby calling into question that preoccupation. We need to consider, to use the language of Heclo (1974) that more than ‘puzzling,’ bureaucrats may also engage in forms of ‘powering’ and policy transfer can be a part of that process.

These case studies also demonstrate another dimension of why actors engage in policy transfer, not captured in the voluntary-coercive continuum. The Danish case study illustrated a  slow and incremental form of policy learning (via policy transfer). Over the course of about a decade, Danish economists gradually moved from a Keynesian to a supply-side economic approach. Bureaucrats in the Ministry of Finance, over time, were replaced with a new generation of economists who were tuned into that new economic paradigm, who saw the diagnosis of ‘structural’ unemployment as hard to deny, and who were anxious to receive criticism for what they saw as inadequate policies. Not withstanding some moments when interviewees recalled deliberately deciding to use the OECD, the Danish case study demonstrates that policy transfer can be a long process, that entails various degrees of active or passive learning, and which can slowly shift thinking in new directions over time. 
In terms of who was involved, the key players were similar in both cases. Individuals and groups who shared a similar perspective with the OECD, because of a classical economic training and/ or who held similar values and assumptions about labour markets, were the main conduits. This included Ministry of Finance civil servants, neo-classical economists, business groups and the business media, in both cases. On the whole, the policy transfer literature has not explored in much depth the significance of who transfers and how this relates to what is transferred.
  To begin to remedy this, the policy transfer literature might take some insight from research which examines why and how political actors such as politicians and bureaucrats make use of social science research generally. Carol Weiss and others have found that the single most significant factor determining the usefulness of a study is the perceived quality of the research, that is, the technical quality, objectivity, and cogency of a study (Weiss et al, 1980a: 250). In both Denmark and Canada, interviewees who acted as conduits for OECD ideas, were also likely to indicate that they perceived OECD work and analysis to be the result of quality, objective and rigorous analysis and research. A second factor determining the usefulness of a study is whether it conforms with user expectations, that is, with prior knowledge, values and beliefs. The less the study conform to these beliefs and values, the more important the perceived quality of the research becomes (Weiss et al, 1980a: 250-251). This ‘user expectation’ factor, however, operates only at a personal level such that studies which contradict or challenge departmental policies, not personal values, can still be viewed as useful (Weiss et al, 1980a: 250-251). Based on this study by Weiss, what we would expect, and what we do find, is that the reputation of the OECD, as an institution which follows a rigorous scientific method, is vital to its role as a source of policy ideas, even when those ideas challenge government policies. And furthermore, it is those with personally held beliefs similar to those of the OECD’s staff (which would include those trained as mainstream economists), who would find the OECD most useful. 

There is an exception to this, which is worth mentioning. The Canadian Labour Congress played a role in transferring ideas into debate by providing a detailed critique of the Jobs Study. That the CLC felt compelled to do this speaks to the perceived importance of the OECD and its role in policy-making, but it can also be explained by the fact that labour and business groups have a special status at the OECD as members of TUAC and BIAC, and would well aware of OECD recommendations and on-goings.
We can further understanding the ways in which ‘who’ transfers policy relates to ‘what’ is transferred, when we consider the conditions known to help facilitate policy transfer, particularly when the mechanism of policy learning is at work. Scholars of policy learning or social learning more generally, argue that learning will more likely occur in a setting which is less politicized and more insulated, where people meet repeatedly and where there is a high level of interaction among participants (Checkel, 1999: 549). It will also more likely to occur when individuals engage in deliberative arguments rather than giving and receiving lectures and demands and when the persuader is “an authoritative member of the in-group to which the persuadee belongs” (Checkel, 2001: 549, 563). All these conditions the OECD provides, thereby aiding the process of social learning.   

Domestically, the organization of the state can affect the transfer of an idea, as state structures affect the flow of information (Hall 1989, 370). As we saw in the Danish case, several structural changes in the Ministry of Finance were responsible for improving the integration of OECD ideas into policy analysis and decisions. Also notable is that interviewees in both case studies discussed how a culture or attitude towards the OECD pervaded their respective departments. The term ‘culture’ seems appropriate since a civil servant in Denmark described attitudes towards the OECD as being held by particular “generations” in the bureaucracy and another civil servant in Canada said he “inherited” his approach to the OECD from his predecessor. These attitudes -- such as the attitude that OECD criticism is acceptable and that referring to OECD analysis should be natural part of any policy development work – appear to be as important as any organizational structure in the civil service with regards to the movement of policy ideas. 
Finally, in terms of bridging the OECD and the domestic arena, the concept of an epistemic community or policy network is important. In the Danish case in particular, professional links existed between the OECD, the Ministry of Finance, DØR and the CLS. These links were established as individuals over the span of their careers moved from institution to institution. They were also established because of the economic perspective they shared.  
Acceptance and Impact of  Ideas
The previous section discussed the transfer of OECD ideas into the domestic policy-debates. Whether those ideas were to be accepted and whether they had an impact on the shape of policy remains to be explained in this next section.
 In this regard, the policy transfer literature is still important, but the more theoretically developed literature on ideas, and its relationship to interests and institutions, is central to this section. There has been some scepticism that ideas can have an impact on policy which is not better explained with reference to other variables such as the power of particular interests or the forces of institutions (see Berman 1998). Scholars have responded, however, by taking the analysis to a level of detail that shows the causal pathways or mechanisms involved, thereby demonstrating the connection between ideas and their effects. This next section will attempt to do just that. 
Acceptance and Impact of OECD Ideas in  Denmark

Despite much political debate over unemployment, few concrete policy changes were made in Denmark prior to the major labour market reforms of 1993
. The primarily reason for the lack of progress was that a consensus could not be reached among the major labour market policy players: the government, LO and DA. The Conservatives, who were in government from 1982 until 1993, had committed themselves to only undertake a major reform of the labour market if they could secure the cooperation of the trade unions (Torfing, 2001: 301); or the support of the Social Democrats in Parliament. Yet this proved difficult to do. 

Road Block I: Disagreement among the Political Parties

The Conservative-Liberal government of the late 1980s accepted many of the OECD’s labour market policy ideas. In 1988, when the Conservative Prime Minister, Poul Schlüter announced a “new social vision”  for Denmark which would combine activation with lower benefits. He once argued publicly, that wages paid to those receiving job offers should “be so low that people can just get by. It should not be so high that it becomes a permanent solution” (Schlüter. P as quoted in Larsen, J.E., 2001: 10). He support he showed for active labour market policies was shaky. In his opening speech to Parliament in 1991, Schlüter argued he would not “rule out” active labour market policies, especially for youth, but he warned against the possible high costs of such an endeavour and the delay this might cause in finding a permanent solution to unemployment (Folketing, 1991: 10-11 as cited in Madsen, 2005: 191-192). As one government official recalls “the bourgeois government had not fallen in love with activation, but they also could not stand to see people hanging out on the street corner” (as quoted in Torfing, 2004: 127). Therefore, the Conservative-Liberal government operated with a two-pronged position on unemployment. They saw the need to maintain the qualifications of the workforce until the next up-swing in the economy, but they also believed lower compensation would push people into jobs. 

This vision was, however, not shared by the Social Democrats, who, while in favour of training and education measures for the unemployed, were very much against the idea of lowering benefits or wages. In reaction to Poul Schlüter’s opening speech in Parliament in 1991, the leader of the Social Democrats, Svend Auken, attacked the idea that lower benefits would do anything to change the unemployment rate, arguing that in the early 1970s, when benefits were just as high, unemployment was a few percent (Folketing, 1991: 135-136 as quoted in Madsen, 2005: 196). The difference of perspective meant that a major reform could not get off the ground, as every proposal offered by the Conservative-Liberal government included cuts to benefits, something the Social Democrats would not support (See Green-Pedersen, 2002: 120-22 for a summary of the multiple attempts at major reform).
Road Block II – Disagreement between the Ministry of Finance and Labour 

Another road block to reform was a difference in perspective between the Ministry of Finance and the Ministry of Labour on labour market policy. In effect, the conflict between LO and the DA was paralleled by a similar divide within the bureaucracy.  Many officials in the Ministry of Finance felt that their counterparts in the Ministry of Labour asserted little opinion of their own on matters of labour market policy, but rather facilitated negotiations with the social partners and then implemented what was agreed. Others have argued that the Labour Ministry has shown great respect for the role of unions in policy making, and that the Labour Ministry perceives one of its main roles to be the maintenance of living standards for the unemployed (Torfing, 2004: 91). 

This conflict, for the most part, arose because the concept of structural unemployment, and the accompanying OECD-inspired solutions, had taken a firm hold on the Ministry of Finance. As one civil servant from the ministry said of OECD reports on the labour market, “it is evident that they were supported by the Danish experience from the 1980s. The reports had the effect that it was difficult to formulate a contrary perspective” (as cited in Torfing, 2004: 159; my translation). Furthermore, the focus on structural policy by the Ministry of Finance, had many consequences for the internal workings of the Ministry, its position within the central administration, and the workings of other ministries. Finance changed from a comparatively small and less significant player in the labour market policy process into what is referred to today as a “super-ministry” (Torfing, 2004: 87). Policy matters that earlier came under the purview of the Labour or Social Affairs Ministries, such as active labour market policies, were redefined as matters of ‘structural policy’ and became a matter for the Ministry of Finance. 

Also at this time, a small group in the Finance Ministry hatched a plan to establish a government commission on unemployment. This group believed that a commission which brought together the social partners and the government (including several ministries such as Finance and Labour) would be successful in working out a deal for labour market reform. The assumption was that if the social partners could agree to a reform, then the Social Democrats would be obliged to honour that agreement and support the reforms. A commission would also take responsibility for reforms out of the hands of the Labour Ministry and would allow the Finance Ministry greater influence in the process, as both ministries would help make up the Commission’s Secretariat. On December 3rd, 1991, the Parliament agreed to such a commission, and one was appointed that would investigate the “structural problems of the labour market.”

That commission, now referred to as the Zeuthen Commission, consisted of a committee of  representatives from both employer and employee associations and an independent chair, Hans Zeuthen, who was head of Statistics Denmark. Not typical of commission in Denmark, there were also eight “experts” in labour market and social policy who also sat on committee. Their role was to help negotiate between the government and the social partners given their expertise and non-partisan status. Political parties were not formally represented in the committee, but civil servants who participated in the committee as members of the Secretariat would represent the interests of their minister, and the policy experts were appointed by the political parties.

This committee was supported in its work by a secretariat. Formally, the government was not part of the committee and participated only through this secretariat. Interviews with committee members tell how “the secretariat exerted strong influence on the work in the committee because it prepared the main part of the technical analysis” (Schmidt-Hansen, 2004: 21), or participated directly in committee discussions. Furthermore, while formally several ministries made up the secretariat - Finance, Labour, Social Affairs, Economic Affairs, Tax, Education, and the Prime Minister’s Office – it was a top civil servant from Finance who headed it, and who, according to interviews, helped to negotiate key compromises.  

Structural Unemployment
The Zeuthen commission was formally named the “Commission on Structural Problems of the Labour Market” and this term “structural” is significant. Despite the road blocks to reform, there was one thing on which the main political players could agree: the problem of unemployment was structural and, therefore, the solution required a reform of labour market policies. “Structural unemployment,” defined as “that part of unemployment which is not reversed by subsequent economic upturn” (OECD, 1994a: 32), is, by definition, impervious to the levers and pulls of macro economic policies. It is a conceptualization of a problem which implies a particular kind of solution, one which requires a focus on the structural aspects of the economy such as education, training or the disincentive effects of unemployment benefits, for example. Therefore, by the early 1990s, when the Government, LO and DA had all accepted that unemployment was ‘structural’, these actors could be brought together in a commission under a common problem-conceptualization to seek reforms with at least a general focus as to where solutions could be found. 

At the same time, the concept of structural unemployment, is so broad and ambiguous that the Government, LO and DA came to the commission with proposed solutions that varied considerably. When asked why LO agreed to join the commission, a representative replied that they it was necessary in order to prevent the bourgeois government from lowering benefit levels, changing the wage structure and altering the financing of the benefit system. They joined to shift the focus to the furthering of education and training of workers, another feasible solution for combating structural unemployment. 

Wages and Benefits 

While the OECD interpretation of ‘structural’ unemployment had an important influence in Denmark, the OECD’s recommendations for reform had little impact. The recommendation to lower the level of benefits, for example, was not only not implemented but it was not even on the agenda of the Zeuthen Commission (Udredningsudvalget Secretariat, 1992). The most likely reason for this, is that the government knew LO and the Social Democrats would not accept it. Interviews with members of the committee confirm that benefits were a non-issue because the “political cost” of such a reform was “too high”. 

The OECD recommendation to lower wages, particularly for low-skilled workers, was also not on the agenda of the commission because this too was not politically feasible. However, the OECD had said that if the unemployment benefit system in Denmark could be reformed such that employees and employers paid a larger share of the cost of unemployment benefits, then the “insider-outsider” problem, which contributed to compressed wages, might be alleviated to some degree. This issue of financing reform was incorporated in the mandate of the Zeuthen Committee, and it too was a very controversial proposal. Neither DA nor LO wanted to reform the financing system, rather it was the government that was interested in change, since they were paying the bulk of unemployment benefit costs (Schmidt-Hansen, 2004: 21). The role of the experts, in this case, was potentially important for finding change. Interviews show that, indeed, there was at least one expert who was strongly in favour of reforming the financing system and who voiced many of the same concerns expressed by the OECD with regards to financing. This expert, for example, argued for a more “performance-related” system, like the system of experience-rating in the United States which penalizes employers who make use of the benefit system to support seasonal workers, or in times of low-production. According to this expert, members of DA and LO were not convinced, however,  and in fact, were “very mad” with this proposal, at one point asking the chairman to stop this expert from speaking. 

Needless to say, the controversial proposal for reforming the benefit system, put to the Commission in its mandate, which proposed a model of having each (labour, employer and government) paying a third of the cost of benefits, was not accepted. Instead, a small ear-marked tax on all workers was levied in 1993. In principle, this tax could be reduced if the costs of active and passive unemployment measures decreased, which would offer some incentive to “insiders” to consider the need of “outsiders” (Torfing, 1999: 16). It is unlikely, however, that a small ear-marked tax of this kind is what the OECD had in mind for combating this problem. 

Activation

Activation was the second of two main issues being dealt with in the commission, but, unlike reforms to the financing of benefits, “a stronger focus on activation policy was well within everybody’s opportunity field given the common understanding of unemployment as a structural problem” (Schmidt-Hansen, 2004: 22). All members of the Commission agreed that the structure of the current system was using jobs and training offers primarily as means to re-qualify the unemployed for another round of passive benefits (Udredningsudvalget Secretariat, 1992: summary, 51). The commission concluded that activation efforts were not being adapted to the wishes and needs of unemployed individuals or particular regional conditions (Udredningsudvalget Secretariat, 1992: summary, 51). In the parlance of the time, the goal of the reforms was to make the system more “offensive” rather than “defensive,” by creating individual action plans, activating individuals sooner, and generally improving the quality and flexibility of the job and training offers through a decentralization of decision-making powers, which created a larger role for the social partners. 

For several reasons, the role played by OECD ideas in the commission’s negotiations over activation was not particularly significant. Overall, a positive message of active measures from the OECD had not gotten through domestically. Interviewees more quickly recalled the OECD’s position on benefits and wages, than the positions on active measures. Furthermore, there is evidence that in the Danish debate on activation other sources, apart from the OECD, were more informative and influential. The Zeuthen Committee report drew on Swedish and German activation and training systems as a source of policy inspiration (Udredningsudvalget Secretariat, 1992, Part II, Chapter 11). Others have suggested that the ideas for activation come out of a discourse on marginalization coming from “professional groups and left-wing sociologists” (Torfing, 1999: 22). Even the Danes own positive experience with youth activation which had been attempted just a couple years prior to the Zeuthen committee may have in part contributed to a willingness to see all working-aged person activated. In summary, though OECD ideas made their way into domestic debates, they did not play a large role when it came time for serious negotiations inside the Zeuthen committee. One major exception to this was the concept of structural unemployment which in part can be credited with helping to pave the way for reform by providing a common problem-conceptualization and a focus on a particular (those varied) set of labour market reforms as possible solutions. 

Acceptance and Impact of OECD Ideas in Canada

 According to the OECD, Canada did well at implementing the recommendations of the Jobs Study and the recommendations received in the Economic Surveys. In a 1998 OECD report, it was noted that Canada had received eleven labour market recommendations, took sufficient action on eight of them, and “some action” on three (OECD 1998b). One area of strong “progress” was unemployment insurance. Canada was positively acknowledged for lowering replacement rates, reducing benefit duration, strengthening work availability conditions, tightening eligibility conditions, and reducing work disincentives (OECD 1998b, 30). In 1994, the benefit rate, which has been lowered from 60 percent of previous earnings to 57 percent by the Conservatives in 1993, was further lowered to 55 percent. Low-income recipients with dependents received a higher benefit rate at 60 percent. The minimum number of weeks of work required for eligibility increased from 10 to 12 and the duration of benefits was reduced from 35 to 32 weeks on average (Stoyko 1997, 95). The later two reforms were greatest in high unemployment regions, thus slightly reducing the regional differentiation of the system (OECD 1995, 59). 
More radical changes were made with the passage of the Employment Insurance Act of 1996. Some of the changes included shifting from weeks to hours based calculations, tightening eligibility (i.e. 910 hours of work needed), reducing the maximum insurable earnings, reducing the maximum benefit duration (i.e. 50 to 45 weeks), and allowing some earnings while claiming benefits. Furthermore, a tax-based claw-back of benefits for high income earners was introduced, as was an ‘intensity rule’ which reduced the benefit rate by one percentage point for every 20 weeks of benefits collected in the past five years, to a maximum of five percent. Though the later two reforms were framed as “worker-side experience-rating” (Kesselman 2005 3), the OECD in its 1998 Survey of Canada argued that “experience rating could be further strengthened” and that “variation in regional generosity still largely remains” (OECD 1998a, 101). 

Regional variation and experience-rating not withstanding, Canada went a long way towards implementing the kinds of changes recommended by the Jobs Study regarding the unemployment benefit system. So, what might explain this apparent ‘success’? 
Firstly, the recommendation to make significant cuts to UI fit well at that time with the political and economic agenda of reducing government spending in order to bring down the deficit. The Liberals had campaigned that they would slash the deficit to three per cent of the GDP by 1997, which meant $18 billions had to be cut from the current operating deficit (Ziegler 1994). Most programs and policies, not only social policies, were to be examined for savings in a process know as “Program Review.” 

Furthermore, the Finance Department has clearly accepted the idea that UI was too generous. As one HRDC official recalled, very senior people in Finance had “ a pretty clear idea” of what was appropriate, and furthermore, “anything that came out the OECD would have been endorsed.” In background papers for the pre-budget consultation in 1994, Finance indicated that the UI system was creating important disincentives to work, and was more generous that the US and the G7 average (Beauchesne 1994).The ascendancy of the deficit-cutting agenda also meant that Finance was now is a greater position of power within government. According to a senior Finance official, UI was ultimately shaped by Finance, not HRDC. 

 Despite the will of Finance to make reforms to UI, two OECD recommendations - the ending of regional differentiation and the addition of experience-rating – were only weakly implemented. The decision to not get rid of the regionally extended benefits appears to have been because the idea did not fit with generally held economic and political ideas about UI. For example, one civil servant in HRDC and formerly Finance explained that the ending of the regional variation of UI has long been resisted in Canada because UI is not merely an insurance but an income maintenance scheme, and dismantling it would create economic hardships. In places like Newfoundland, this civil servant argues, ending the regional aspect of UI might increase mobility to a point where the younger generation leaves (who are also the most educated), resulting in a much older population which hurts the tax base. As was discussed earlier, similar considerations about the social and economic impacts of introducing experience-rating were made by civil servants, even in Finance. 

There were also political reasons for not making changes to the regional aspects of UI or introducing experience-rating. Atlantic Canada voters and Liberal MPs from Atlantic Canada, which Geoffrey Hale calls the ‘UI Caucus,’ were strongly opposed to such changes, including cabinet ministers Brian Tobin and David Dingwall, because of the significant economic dependence of the region on UI. In rural Atlantic Canada in particular, 50 to 80 percent of families received UI benefits in the recession year of 1992 (Hale 1998, 432). Furthermore, in Quebec, which would also have been disproportionately affected by such reforms, there was an ongoing contest between the federal and separatist governments for the hearts and minds of the voters in that province (Hale 1998, 431). The Liberals’ fears of political backlash were confirmed in the election of 1997 when the Liberals lost all their seats in Atlantic Canada, except in PEI, including seats of two cabinet ministers, David Dingwall, and Doug Young. It was widely believed that hostility over the change to EI was responsible for the outcome (Porter, 2003: 224). Furthermore, before the 2000 election, changes were made to EI which revoked some of the earlier reforms, including eliminating the ‘intensity rule’ and an amending the clawback provision, which made benefits more generous (Porter, 2003:225). 
As mentioned above, the recommendation for ALMPs from the Economic Survey was to shift spending towards those active measures that have produced results and if that was not deemed acceptable, than lower payroll taxes. Overall, the federal government did neither. In the 1994 budget, $800 million over two years was made available under the ‘Strategic Initiatives’ program so that “new approaches” could be tried in cooperation with provinces and territories while the Social Security Review was underway (Department of Finance Canada 1994b). In the 1995 budget that changed. Employment development programs and services that had been financed out of the Consolidated Revenue Fund, including the ‘Strategic Initiatives’ program, were combined into a single new Human Resources Investment Fund, the global budget of which was cut, producing a savings of $600 million dollars in 1995-96 and $1.1 billion in the following years (Department of Finance Canada 1995). Furthermore, Labour Market Development Agreements (LMDAs) were signed with each interested province, allowing funds in the EI account (EI Part II) which were allocated to active labour market measures to be transferred to the provinces (Klassen 2000, 174). In addition, despite concerns that payroll taxes weaken employment creation, unemployment insurance premiums hardly decreased under the Liberals (OECD 1994a, 75; OECD 1997, 55). Rather Finance allowed a huge surplus to build up which, it was said, would help off-set future shortfalls in the UI account but which was also used to help bring down the deficit (Hale 1998, 430-451). 


Arguably, one of the central reasons why the recommendation for better ALMPs was not ultimately followed by the federal government was because, on the whole,  neither bureaucrats nor politicians were convinced of their effectiveness. At the rhetorical level, there was a show of interest. According to one HRDC official, the OECD is “the particular body in the world that would have been most associated with the promotion of the idea of active labour market policies.” Therefore, it is not surprising that references to the OECD in HRDC reports at that time were mostly with regards to active measures. But, “if you actually track the history of expenditure on active labour market programmes after the Chrétien Liberals came to power, they were constantly cutting and pretending they weren’t,” said one HRDC official. Liberal Party officials in the PMO and those in Finance were particularly sceptical of ALMPs. One HRDC official said, 

I recall seniors liberal advisors in the PMO office saying, ‘Well that’s interesting but don’t we have enough hair dressers in Newfoundland?’ The notion was that training programmes were constantly training people for the same skills… We tried to investigate these things and we found almost no analytical support for the hair dresser argument.” 

There was similar scepticism in Finance, for several reasons. One is that studies by Finance officials themselves were casting doubt on the usefulness of ALMPs. Secondly, there was the perception that OECD arguments about ALMPs were flawed. One finance official recalls well the arguments made back and forth during the OECD peer review process. In a nutshell, the OECD, according to this official, was only comparing the benefits of an active measure with its programme cost, and not the ‘real’ cost of having to raise taxes, which this civil servant believe would be necessary to pay for such programmes. There was also scepticism about the ability to accurately forecast and train people for jobs which actually existed.

In the end, it was Finance, and to some extent the PCO, that determined the shape of active labour market policies at the federal level, despite the Social Security Review  and the interest in ALMPs by some HRDC officials. According to an HRDC official,

HRDC was intended to be excluded from [the Program Review] on the grounds that all of our expenditure reduction would be generated through the social security reform process….And then one day, without any advance warning, the Department of Finance went into this program review committee, didn’t tell our minister in advance, didn’t tell the deputy minister or me in advance. The department of Finance basically proposed to this committee that our active labour market programming be reduced by some percentage, 25-30-35 percent, a big number. The privy council office should never have allowed it on the agenda…but they did.
As we know, a significant reduction in the spending on ALMPs occurred in the 1995 budget. The explanation for the investment in active measures in 1994, but which was later largely undone, is that it was primarily a political compromise. Predicting that the cuts to UI would create a backlash in Atlantic Canada (particularly the Atlantic Liberal caucus), Axworthy negotiated with Paul Martin to have $800 million dollars of savings from the Unemployment Insurance account put towards active labour market measures, and furthermore, $300 million of that would go into a separate “Jobs Fund” which would create jobs, largely in Atlantic Canada, over a three year period  (Stoyko 1997, 96).

Many researchers also agree that the decision to sign Labour Market Development Agreements with the provinces came not as the result of a desire to improve labour market programmes or outcomes, but ”rather it was a direct result of inter-provincial politics” (Griffin-Cohen, 2003, 9). Intense pressure came from the provinces, but in particular from Quebec. During negotiations for the Charlottetown Accord, at the request of Quebec, Ottawa agreed to give any province that so desired control over all labour market development activities, except UI. Not only was this acceptable to Quebec, but other provinces as well (Haddow 1999, 106). After Charlottetown failed, another offer of devolution came in June of 1994. This proposal gave provinces control over administration, leaving training policy design a joint-responsibility (Haddow 1999, 107). This was not enough for the Parti Québécois, however, who were elected in September 1994, and so a more far-reaching offer of devolution came from Ottawa in 1995 after the Quebec sovereignty referendum (Haddow 1999, 107).   

Acceptance and Impact  in Denmark and Canada Compared 

Peter Hall argues that the acceptance of an idea will be determined by how well it relates to the economic and political problems of the day as well as the existing stock of knowledge which is conditioned by prior historical experience (1989: 369-70). Simply put, ideas will be judged on economic, political and administrative viability (1989:371). Indeed, these cases both show that the acceptance of OECD ideas was heavily conditioned by such factors. The OECD’s diagnosis that Denmark’s main problem was structural unemployment spoke directly to and made sense out of the 1986-87 phenomenon of high unemployment and high inflation. One civil servant remarked it was “difficult to formulate a contrary perspective” to the OECD assessment. It was thus an economically viable idea. In Canada, Finance officials accepted OECD recommendations that fit with the deficit cutting agenda, that is to say, that fit with the nature of the economy at the time and were economically viable ideas. Reducing benefits was therefore an accepted option, but they rejected the recommendations to cut payroll taxes and improve ALMPs, which did not fit with the goal of reducing spending. 

To argue that an idea is political viable is also to say that it fits with the interests of key political actors. However, some scholars argue that one test of the power of ideas is if those ideas can alter how one views his/her own interests (Berman, 1989). In these cases studies, recommendations that were at odds with values and goals were rejected by particular groups. For example, in Denmark, both labour and business associations did not want to see a change in the financing structure of unemployment benefits, which would have resulted in their members paying higher payroll taxes. In Canada, the government rejected the more radical recommendations to UI that challenged the redistributive aspects of the program significantly, and opted for weaker changes, such as an ‘intensity rule’ rather than full experience-rating. In these examples, OECD ideas did not change the interests of political actors, but rather these interests worked as barriers to the acceptance of ideas. 
The concept of structural unemployment in the case of Denmark was a significant exception to this pattern. In this case, all key labour market players embraced the view that the problem of unemployment was structural, that unemployment was rooted in the nature of the labour market itself and that the policies that structured the labour market needed to be changed. Therefore, after years of fighting and stalemate, key political players found it in their interest to come together to work out a new set of policies. In this way, an idea did change interests. 

For the most part, Hall’s research is concerned with the power (rather than the dynamic) of ideas, and it does not attempt to pin down the source of those ideas in the same way that this study has done. As a result, Hall did not much consider how the process of transfer might affect the acceptance of ideas. The case studies in this paper show that it was those who actively transferred OECD ideas who were also more likely to accept OECD ideas, the Ministry of Finance in Denmark being one example. As mentioned above, the process of transfer is conditioned by the ideological pre-disposition of actors. This same pre-disposition appear to have condition their acceptance. For example, Danish civil servants who found it hard to deny OECD analyses, did so not only because they fit with the Danish reality, but because they were ‘logical’ conclusions when working within a neo-classical, supply-side approach to economics. 
There are, however, some important exceptions to this observation. The case of labour unions in Canada is one example. As mentioned earlier, the Canadian Labour Congress played a role in transferring OECD ideas, but they also did not come to accept those ideas. In Denmark, the reverse occurred. There was little evidence that Danish labour unions transferred OECD ideas into policy debates, but there is evidence that union officials eventually came to accept the notion of structural unemployment and did agree to some policy reforms which prevented the unemployed from re-qualifying for benefits – an agreement which would not have been conceivable ten years earlier when maintaining workers’ rights to benefits was a key priority for unions.  
When ideas become accepted they can then have an impact on policy. In Denmark, the acceptance of OECD ideas by some actors changed how these actors saw the world; it changed their interests and what was considered negotiable; it also helped to provide a ‘focal point’ around which actors could gather. At the same time, where ideas did not become accepted, interests remained unchanged and some values remained stead fast. The tradition of building consensus and the inclusion of social partners in the policy making process all mediated the affect that accepted OECD ideas could have on the shape of policy. The impact that OECD ideas had was therefore not a direct one. Nevertheless, these ideas “contributed” to the final outcome and that contribution was significant. It would not be an overstatement to say that if those OECD ideas has not be transferred or accepted, that policy in Denmark would have looked very different.  

In Canada, the power of OECD ideas in the early 1990s was much less. There was much less uncertainty about the direction of policy which meant there was less room for new ideas to enter into debates and less chance for new ideas to become accepted. Interests remained largely unaltered which meant there was less of an opportunity for those ideas to impact policy. In one case, some members of HRDC were enthusiastic about OECD recommendations for ALMPs, and they believed the OECD could help support their case. As we saw, their push to make change was cut short by a more powerful Finance department that was driven to cut the deficit. HRDC were also not helped by the rather ‘weak’ recommendations for ALMPs the Economic Survey provided to Finance officials. 

OECD ideas in Canada, in the main, were used primarily to justify policy directions that actors already wanted to take. One could imagine that if OECD recommendations were entirely at odds with the thinking of the Canadian government, there might have been some rethinking of policy. That is to say, we should not underestimate how important it may be for modern governments to have their policies endorsed by an international organization and to have that endorsement made know in reports and speeches. While it is difficult to conclude firmly that if the OECD has not endorsed Canada’s policy direction, Canada might have rethought its policies, it is not insignificant that Canadian bureaucrats believed there was some power to an OECD endorsement, and some benefit referring to the OECD in key reports and policy papers. 
Conclusion

The puzzle at the heart of this paper was why two countries, Canada and Denmark, with very different political and policy configurations responded similarly to the OECD’s recommendations. Both countries received the same number of recommendations, and both adopted about 60 per cent of the recommendations they received. On closer inspection, however, the puzzle dissolves as it becomes clear that their responses to the OECD’s recommendations were in fact rather different. The paper has demonstrated that we should not base our conclusions about the power of ideas on an examination of policy outcomes alone. The process of transfer (as the term is used in the literature) is not a simple process, it is a multi-step process, and as such the role of ideas will vary depending on where in the process of policy-making we set our gaze. We must therefore, look closely at the details of policy-making to understand the role of ideas. 

A second major conclusion is that welfare state types and production regimes may matter, but not in the ways we might expect. In Canada, in a country were economic thinking was already largely in line with the thinking of OECD economists, the opportunity for learning was reduced and thus the role of OECD ideas was as weapons to wield in political battles. In Denmark, where the welfare state and economic policy was different from the Canadian model and from the OECD’s preferred approach, the opportunity for learning was there. As we saw, it was taken by those domestic players who were most closely aligned with the OECD’s perspective. 
Finally, if there was still any doubt, this paper has also demonstrated that ideas do matter. They were not in these cases, and will probably not be in other cases, the sole ‘cause’ of political actions. Nevertheless their contribution can be significant in the sense that, without their presence, policy would have looked different. In further research to come, Sweden will be added as another case study. In that case, the OECD was largely disappointed with the results of labour market policy reform. This case will, therefore, help us consider to what extent OECD ideas require allied domestic players. As a country not altogether so different from Denmark in terms of its welfare state and labour market policy, it may shed some more light on what made Denmark take-up OECD ideas in the way they did. 
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� Both Canada and Denmark received about 35 percent of all possible recommendation a country could receive from the OECD in the Jobs Study (OECD, 1999: 47).  


� This is paper is a part of a doctoral thesis, and so it draws on the thesis’ extended literature review and analytical framework.


� These questions are intended for the process of ‘policy transfer’ in the broad sense – from transfer to acceptance to impact – and therefore, all of them will not be as useful in understand ‘policy transfer’ in the more narrow sense of ideas moving into policy debates.  


� ‘active’ is defined as “measures which aim at reducing structural unemployment by increasing the flexibility of the labour market and the qualification of the labour force” (OECD, 1990a: 81-82)


� Experience rating is method for adjusting premium rates so they reflect the employer’s (i.e. employer side experience rating ) or employee’s (employee side) claim history. There is also benefit-side experience rating in which repeat users of UI have their benefits reduced rather than their premiums increased. For more on experience-rating see Nakamura and Diewert, 2004: 10-12.


� Kau, F.; Mittelstädt, A. (1989) “Labour Market Flexibility,” OECD Economic Studies, 6. 


� In the thirty-four page chapter on labour market structure in 1993 the OECD was referenced six-times and in the report from 1994 in the three chapters on labour market issues (a total of  68 pages) there were nineteen references to OECD sources.  


� A systematic tracking of OECD-related news was not done making it difficult to be too specific about the precise frequency. 


� For example, both the Royal Commission on the Economic Union and Development Prospects for Canada (The MacDonald Commission) and the Commission of Inquiry on Unemployment Insurance (The Forget Commission) of the 1980s recommended that regional differentiation of UI be ended (see 1985, 815; 1986, 115). The MacDonald Commission further recommended that experience rating be established on a firm-by-firm basis (1985, 815).


� This point that the OECD is largely used to craft convention wisdom in the Canadian context has been well argued by Andrew Jackson (forthcoming).


� These may not have been the members in the early 1990s. 


�  Which consisted of labour, business, training providers and equity group representatives.


�  The Business Coalition on UI Reform consisted of the  Canadian Construction Association, the Canadian Federation of Independent Businesses, the Food and Restaurant Association and the  Tourism Industry Association.


� Diane Stone has argued that “the characteristics of agents of transfer should be scrutinized. It is plausible that some agents are more attuned to the potential opportunities for transfer and/or better able to facilitate certain types of transfer as opposed to others” (1999: 55). She hypothesizes that non-state actors are better at transferring broad policy ideas and government officials better at transferring policy practices and instruments (1999:55-56). Richard Rose hypothesizes that “the greater the congruity between the values of policy-makers and a program’s values, the greater its fungibility (1993: 141).


� The distinction between transfer, acceptance and impact is a helpful analytical device. However, ensuring a clean division between the three stages in nearly impossible. 


� A notable exception to this was the Youth Allowance Scheme introduced in 1991. The scheme required that all 18 and 19 year olds participate in one of a number of employment or education activities in order to receiving social assistance benefits. It was soon expanded to include those under 25 years. If the young person refused, he or she was cut off from benefits (Bredgaard 2000, 26). This reform was significant, even though it only affected a narrow range of the working population, because it was the first true attempt at “activation” of the unemployed. 









