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The emerging literature about scandals has not yet provided a comprehensive frame
work to deal with the question of when, why, and how scandals lead to comprehensive 
policy change. This artiele presents two frameworks that can be useful for this task. 
The agenda setting framework (a combination of the models of Kingdon and Baum
gartner and Jones) argues that the policy, problem, and politics streams need to be suf
ficiently developed before a focusing event, like a scandal, can push a policy issue to 
the governmental agenda where a policy entrepreneur then needs to converge the 
streams in order to bring about policy change. The grid-group framework argues that 
people experience scandals from their particular world view. The usual policy reaction 
is maintaining the world view, but an accumulation of these surprises can lead people 
to doubt the adaptedness of their world view to reality and shift to another one. An 
application of both frameworks on the Belgian police reform following the Dutroux 
scandal largely corroborates both theoretica! answers and suggests some additional 
issues for research and theoretica] development. 

WHEN DO SCANDALS HAVE AN IMPACT ON POLICY MAKING? 

Ninth of August 1996: A fourteen-year-old girl is kidnapped in Bertrix, Belgium. Follow
ing some testimonies Marc Dutroux, bis wife, and a collaborator are arrested. Two days 
later the police find the girl, together with another girl that had been kidnapped more than 
two months before, alive in a cage in one of the houses of Marc Dutroux. In subsequent 
weeks, the human remains of four other girls kidnapped in the years before, were found on 
his premises. These happenings shocked the country in an almost unprecedented way, 
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especially after it emerged that Dutroux had been convicted before as a sexual crimina], 
and that the police had suspected him in this case as well but failed to find the girls in a 
previous investigation. Shortly after these discoveries, Parliament set up a Committee of 
Inquiry to investigate what went wrong in the previous investigations into the kidnappings 
and what could be done to prevent these failures in the future . After some months of very 
intensive work with excessive media coverage, the committee presented a large report that 
included recommendations for revolutionary police reforms.1 Although there was a 
remarkable consensus about its contents when this report was first presented in April 
1997, that consensus turned out be very weak and the plenary debate over the committee's 
report revealed serious controversy over the interpretation of the recommendations. The 
debate continued in subsequent months, and the actual reforms would have been rather 
modest without one of the most spectacular events in recent Belgian history: the escape of 
public enemy number one, Marc Dutroux, on the 23rd of April 1998. Although he was 
caught aftera few hours, the whole politica] world felt that quick and decisive action was 
necessary to restare trust in the institutions. The leaders of the four governing parties and 
of four opposition parties, supported by their police and justice specialists, started the 
eight party (or octopus) negotiations under the presidency of the Prime Minister Jean-Luc 
Dehaene. The previous controversies (Van Outrive, Cartuyvels, and Ponsaers 1992) were 
remarkably quickly overcome and a general agreement was reached within a few weeks 
(24 May). At the end of 1998, the Belgian Parliament eventually passed the laws in imple
mentation of the agreement, as such deciding on the most important changes to the Bel
gian police structure ever. After about two centuries of debate about the co-existence of 
(and alleged competition between) diverse police forces, the Dutroux scandalled to the 
decision tomerge the different forces into an integrated police force, structured at two lev
els, the local and the nationa1.2 

Presenled in this way, this narrative seems to be a typical example of a scandal that led 
to an important and far-reaching (henceforth "comprehensive") policy change. But is it? 
Did the scandal indeed cause the policy shift? Belgium' s police system had faced scandals 
in the past, but none of them led to a change of this comprehensiveness. What was so spe
cialabout the Dutroux case that it had such important consequences? Put more generally, 
when, why, and how do scandals leadtoa comprehensive policy change? 

With these being the central research questions, the study will take the Octopus Agree
ment as the case outcome3 and refer to events in the predecisional phase to account for 
that agreement. This will be done in a way that allows fora context-specific and thorough 
casestudy, while at the sametime being theory based and delivering a theoretica] contri
bution. The intention is to reconcile both goals by developing a narrative of the particular 
case at hand with a high degree of theoretica] "codification" (Ragin 1987). The emphasis 
will be on the presentation of the theoretica] and methodological approach rather than on 
the case study specifics, since the emerging field of scandal research seems to be more in 
need of conceptual contributions than of a thick description of the partietdar Belgian case. 
In any case, the presented approach allows for more elaborate case descriptions if 
required. 

The first task in the construction of a theoretica] framework is definitional. Scandal is 
notoriously complex as a concept, not the least because its definition, like the one of cor-
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ruption, is largely time and place dependent (for a recent overview see, e.g., Thompson 
2000, 11-30). Sherman (1989, 887), Jimenez (1996, 52), and others distinguish between 
two cornmonly used basic definitions: "According to one definition, scandal is deviant 
behavior. According to the other definition scandal is. a social reaction to deviant behav
ior, areaction of disapproval and outrage" (Sherman 1989, 887). This artiele adopts the 
second basic definition, conceiving of scandal as a social reaction of disapproval and out
rage to a focusing event or sets of events. Such a reaction-provoking event could be some 
instanee of deviant behavior as stressed by Sherman, but it could also be a policy fiasco or 
policy disaster, i.e., "[a] negative event that is perceived by a socially and politically sig
nificant group of people in the community to be at least partially caused by avoidabie and 
blameworthy failures of public policy makers" (Bovens and 't Hart 1996). 

The second task consists of the actual search for useful theoretica! approaches. The most 
obvious place to start is the emerging literature on scandals. There always bas been a 
descriptive lirerature about scandal, consisring of case studies with elaborate accounts of 
the facts but without much systematic codification. Until recently, more theoretically 
informed contributions were very limited, both in quantity and in theoretica! ambition. 
Those that existed essentially focused on two questions: (1) what is a scandal? (providing 
typologies and definitions, e.g., Moodie 1989); and (2) how do scandals unfold? (provid
ing stagist models, e.g., Sherman 1989). Although delivering useful insights into the scan
dal phenomenon, the ambition of these contributions was descriptive, rather than 
explanatory. This changed during the nineties, following the spectacular proliferation of 
scandals across the Western world. That scandalous atmosphere not only ledtoa spectac
ular increase in publications about the topic but also led social and politica! scientists into 
more ambitious questions about the causes and the effects of this wave of scandal and 
(perceived) sleaze. Most of the theoretically informed contributions focused on the causes 
(e.g., Pujas 2001; Pujas and Rhodes 1999; Della Porta and Mény 1997), and a few also 
focused on the effects of scandal (e.g., on the symbolic power of those implicated in the 
scandal: see Thompson 2000), but none of them (as far as we can conceive) providedan 
encompassing and systematic framework to particularly understand the effects of scandal 
on policy making. Hence, in order to answer the above developed research question, we 
need toturn to other sourees of theory, particularly in the policy analysis literature. This 
choice for frarneworks outside the scandals literature bas the additional advantage that 
such frameworks focus attention on other potential explanatory factors that can account 
for the direction in which a policy goes, as such helping to avoid the bias to ascribe all 
possible policy changes to the preceding scandaL 

This artiele wil! notably apply two explanatory frameworks, each of which look at real
ity from a very different angle.4 The first framework is a combination of two models5 

from the field of policy analysis that have been particularly developed to explain policy 
change. The models are complementary (Baumgartner and Jones 1993, 5; Barzelay 2001) 
and will be considered as a unified agenda setting framework. The focus of that unified 
framework is on a policy issue and its career from the systemic to the decisional agenda. 
Scandal will be conceived as a particular type of event that can have a major influence on 
this career. This model provides a good account of the opportunities individuals and 
groups have in this agenda setting process, but its scope to account for the formation of 
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beliefs and preferences of individuals and groups is lirnited. That is why an additional 
framework will be applied to the case: the grid-group framework (or cultural theory), an 
approach that claims to be one of the few social science theories that seriously deals with 
this question of the formation of beliefs and preferences rather than taking them for 
granted (Thompson, Ellis, and Wildavsky 1990, 55-68). That approach will be particularly 
useful to understand the mechanism through which policy makers react to scandaL Why is 
it that often scandal is notfoliowed by any policy change at all or only some limited incre
mental decisions, while at particular times it is foliowed by landslide shifts in policy mak
ing? 

In sum, the study attempts todeliver two contributions. First, it wants to deepen the the
oretica! scope of the literature on scandals by introducing two theoretica! frameworks that 
link scandal to policy making and allow for other explanatory factors. Second, it also aims 
to contribute to the public policy and public management literature. As for public policy, 
the artiele aims to assess the value of the agenda setting framework in this specific case 
and to link it with the grid-group approach that has also been applied in public policy (see, 
e.g., Schwarz and Thompson 1990; Hendriks 1999). In addition, with the actual case being 
about organizational failure and the case outcome being organizational change, this study 
also aims at some general conclusions for public management. 

TWO THEORETICAL FRAMEWORKS 

The Agenda Setting Framework 

The agenda setting account of policy making is a combination of two complementary 
models: Baumgartner and Jones (1993) and Kingdon (1984, 1995). A combination of 
these models has been applied by Barzelay (2001) to account for the major shift toward 
New Public Management reforms in the public administrations of the UK, New Zealand, 
and Australia, and the relative absence of this shift in countries like Germany or Spain. 
This study largely follows his interpretation of the two models and of their interrelation
ship. 

Baumgartner and }ones 

Baumgartner and Jones (1993, 1-56) try to account for both relative stability and com
prehensive change in policy making, referring to partial equilibrium (with incremental 
change) and disequilibrium (with high potential for change). A scenario of comprehensive 
policy change, like the one discussed in this article, then typically starts with partial equi
librium in the policy domain that is successfully contested, which leads to disequilibrium 
in which the policy direction changes significantly, after which a new partial equilibrium 
emerges in which a flow of decisions consistent with that direction takes place (Barzelay 
2001, 60). 

Baumgartner and Jones explain a partial equilibrium, i.e., a situation of incremental 
changes in the policy domain, by referring to what they call a policy monopoly. Policy 
monopolies have two important characteristics. First, they have a single and clearly defin-



WHEN DO SCANOALS HAVE AN IMPACT ON POLICY MAKING? 173 

able policy venue that consists of the institution(s) or group(s) that have authority to make 
decisions concerning the issue and can limit access to the policy process. Second, the pol
icy venue is associated with a supporting policy image, which refers to "how a policy is 
understood and discussed" (Baumgartner and Jones 1993, 25) and which serves to legiti
mize the authority of those in the policy venue. Relative policy stability (a partial equilib
rium) is hence explained by a mutually supportive relationship between policy venue and 
policy image. Comprehensive policy change (a disequilibrium) then occurs through 
underrnining the policy monopoly,6 particularly through processes of conflict expansion 
(Schattschneider 1960), in which the media usually play a crucial role. There are three 
partienlar ways through which monopolies are contested (Barzelay 2001, 59-60). First, the 
dominant policy image and problem definition are challenged. Second, the challengers to 
the monopoly try to reorganize "the beliefs about issue interrelatedness" (59), usually 
leading to issue expansion. Third, the dominant institution and the dominant institutional 
arrangements through which decisions are usually taken (i.e., the venue) are challenged. 
At this point we can hypothesize that it is mainly through their role in these processes of 
conflict expansion and monopoly contestation that scandals can contribute to comprehen
sive policy change. 

Kingdon 

Baumgartner and Jones' three ways of policy monopoly contestation are useful to cod
ify the process of policy change but, consictering the narrative perspeelive of this study, it 
would be useful to have a more processualist model that contains a series of stages and 
some explanations for the move from one stage to another. Such a model is provided by 
Kingdon (1984, 1995).7 He particularly designedit to account for comprehensive policy 
shifts, i.e., the decisions that follow a disequilibrium, and it is for this purpose that it will 
be used in this study. 

Kingdon proposes to codify the narrative of a policy change as a career of a policy issue 
through several agendas, referred to as the agenda setting process. This is influenced by a 
large number of explanatory factors that he places into three groups or streams: problems, 
policies, and polities. The problem stream consists of factors such as media coverage of 
public concerns, interest group activity, and focusing events such as scandals. The policy 
stream is conceptualized as starting from a primeval soup (Kingdon 1995, 200) in which 
many policy ideas float around, forming combinations and recombinations, after which 
they evolve further in a selection process analogous to biologica} natura! selection. The 
politica! stream contains events such as swings in the nation al mood or changes of govern
ment that influence whether politicians are inclined to address certain problems or con
sider certain policy alternatives. All these factors co-evolve in the three streams and 
influence as such the agenda setting process and the alternative specification. At critica! 
times the three streams converge. On such a moment decisions can be made. 

These three streams set the stage for the actual subject of the narrative: the career of a 
policy issue. An issue starts its career on the systemic agenda, where it is a matter of dif
fuse concern for the public as a whole. The issue can subsequently move to the govern
mental agenda, which is "a list of [issues] to which governmental officials are paying 
serious attention" (Kingdon 1995, 202). To promate from the systemic to the governmen-
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tal agenda "an issue needs to acquire a clear definition and sense of urgency" (Barzelay 
2001, 58), usually by a focusing event (or more than one). This study particularly focuses 
on those focusing events that caused a scandal as defined above: a social reaction of disap
proval and outrage. Once it is on the governmental agenda, the issue might move to the 
decisional agenda: "a list of subjects that is moving into position for an authoritative deci
sion" (Kingdon 1995, 202). This move requires that a policy window (a window of oppor
tunity) opens, e.g., following a focusing event, and that the three above-mentioned streams 
converge, usually after serious efforts by a policy entrepreneur. These entrepreneurs help 
to bring about that convergence in two ways. First, they structure and focus the problem 
stream by influencing the problem definition and the policy image (see above), which 
allows them to push "their concerns about certain problems higher on the agenda" (King
don 1995, 204). Second, they prepare the policy stream fora convergence by developing, 
promoting, and adapting their preferred policy alternatives. This way they "soften up the 
mass public, specialized publies and the policy community itself' (205). 8 The moment of 
convergence and the move to the decisional agenda form the outcome of which the narra
tive aims to be an explanation. 

The Combined Agenda Setting Framework 

While Baumgartner and Jones present a model that can account for both stability and 
change, Kingdon provides a more processualist model that is better able to codify the pro
cess of change, particularly of the comprehensive (rather than the incremental) form. 
However, the two models are not only complementary, but also compatible. They both 
conceive of the process of policy change as an agenda setting process. Baumgartner and 
Jones ' process of contesting a policy monopoly and trying to create a new venue and 
image (i.e., their account for policy change) is compatible with Kingdon' s conceptualiza
tion of comprehensive policy change as a process that is driven by actions of policy actors 
(particularly the entrepreneur(s)) to influence the three streams in such a way that enables 
their coupling. Tagether the two models can be seen as one coherent explanatory frame
work for narrative case studies.9 

The Crid-Croup Framework 

The agenda setting framework essentially takes the beliefs and preferences of the actors 
and groups to be determined by factors that are exogenous to the actual framework. How
ever, a good understanding of these processes of preferenee formation is necessary to 
understand the mechanism through which people react to scandal, and hence through 
which policy making is affected by scandaL That is why it is useful to turn to an approach 
that aims at "deriving preferences from ways of life" (Thompson et al. 1990, 57): the grid
group framework. This theory was first developed by the anthropologist Mary Douglas, 
and was later applied to a wide area of social and related sciences (see, for example, 
Thompson et al. 1990). lts basic hypothesis is that, in any social setting, there is always a 
mutually supportive relationship between the way the social relations are structured and 
the dominant values and beliefs (or bias) (Thompson et al. 1990; Hood 1998). Grid-group 
theorists call this the compatibility condition: "Relations and biases are reciprocal, inter-
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acting and mutually reinforcing: Actherenee to a certain pattem of social relationships gen
erates a distinctive way of looking at the world; actherenee to a certain world view 
legitimizes a corresponding type of social relations" (Thompson et al. 1990, 1). Only cer
tain combinations of types of values and social relations, i.e., certain ways of life, are via
bie. These combinations can be caught in two dimensions: group and grid. Thompson et 
al. (1990, 5) explain them as follows: "Group refers to the extent to which an individual is 
incorporated into bounded units. The greater the incorporation, the more individual choice 
is subject to group determination. Grid denotes the degree to which an individual's life is 
circumscribed by externally imposed prescriptions. The more binding and extensive the 
scope of the prescriptions, the lessof life that is open to individual negotiation." 

Thus, each of the dimensions refers to one of two very basic questions: "Who am I?" 
(group) and ''What shall I do?'' (grid). Put together, they form four ways oflife that can be 
presented graphically in a 2 x 2 matrix. Applying the typology to public management, 
Hood (1998) formulates them as "four styles of public management organization" (Table 
1) that can also be applied to police organization. 

From this description of the grid-group framework, it is possible to derive two causal 
mechanisms (Els ter 1998) that can explain how the preferences of the actors and groups in 
the agenda setting processes are influenced by focusing events. The first mechanism can 
easily be derived from the previous description of the framework. If there is a mutually 
supportive relationship between the structure of the social relations and cultural biases and 
if these tend to go together in a limited number of ways of life, then we can expect people 
to derive their preferences from their respective ways of life. When confronted with new 
facts or changes in circumstances, people will react in a way that can be expected on the 
basis of the world view that goes with their way of life. Scandal, a particularly shocking 
confrontation with such a set of new facts (i.e., a focusing event), is then also interpreted 
from the world view. "In responding to changes in circumstances, adherents of a culture 
are more likely to adjust their institutions so as to better support their way of life than they 
are to transfer their allegiance to a rival culture" (Lockhart 1997, 95). Hence, the usual 
strategy to deal with scandal, will be "pattern-maintaining" change (ibid., referring to Eck
stein 1988). This strategy has been discussed by Hood (1998, 24-27), focusing on public 

TABLE 1 
Four Styles ot Public Management Organization: Grid-Group Theory Applied 

Group 

Low High 

The fatalist way The hierarchist way 
High Low cooperation, rule-bound Socially cohesive, rule-bound 

approaches to organization approaches to organization 
Grid The individualist way The egalitarian way 

Atomized approaches to High participation structures in 
Low 

organization stressing negotiation which every decision is up for 
and bargaining grabs 

Source: Hood 1998, 9 
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management disasters as a partienlar kind of focusing event. He devised a grid-group 
typology of responses to public management disasters: who is blamed, and what is the pre
ferred remedy? From a hierarcbist perspective, people tend to blame poor compliance witb 
tbe rules and lack of professional expertise. Greater managerial grip and more expertise 
are the preferred ways to avoid similar disasters in the future. The egalitarian bias usually 
leads people to blame the whole system for the failure, particularly focusing on abuses of 
power by management, while preferring participation and empowerment as remedy. The 
typical individualist response is to blame "overcollectivisation and Jack of price signals" 
(26) for the failure arrd propose market mechanisms and increased competition as solution. 
Finally, a fatalist bias leads people to focus on the fickle finger of fate to make sense of 
disasters. They are very pessimistic about effects of strategies to avoid disaster, and at 
most believe in an ad hoc response after the event. These four types of reactions show that 
this pattern-maintaining mechanism works in a dynamic way: even when they keeptheir 
basic bias, people do not simply stick to their old recipes. Confronted with new situations 
and facts, they develop and adapt their own ideas about ways of organizing. Each way of 
life "constantly has to generate within itself the behavior and the convictions that will hold 
it together" (Thompson et al. 1990, 66). 

However, as suggested by Lockhart, a shifttoa rival world view is also possible, for at 
some point in time tbe pattem-maintaining reaction might not suffice and a second mech
anism will start working. "The cumulative impact of successive arromalies or surprises" 
(Thompson et al. 1990) can lead people to doubt tbe fit between their world view and the 
actual world. This, in turn, can lead them to change their world view and herree change 
their way of dealing with the world: compreherrsive policy change. 10 

Before conceptualizing the policy reactions to focusing events, a final concept needs to 
be irrtroduced. When discussing policy image, Baumgartner and Jorres emphasize its role 
in providing a justification to the outside world (i.e., those outside the venue) of the power 
of those within the venue. The grid-group framework might deepen that understanding, 
but it is particularly useful to onderstand how tbe policy image (together with the structure 
of the policy venue) works to bias the perceptions and to influence the preferences of 
those witbin the policy venue. To distinguish between policy image as justification for the 
outside world and policy image as a frame that influences policy makers' preferences, this 
study will use the concept of belief system to refer to the Jatter. Th at concept is borrowed 
from Sabatierand Jenkins-Smith (1993) who developed it as part of their advocacy coali
tion framework. The present study defines it as "the policy goals plus causal and other per
ceptions" (5) (i.e., the policy image) that are shared by the merobers of tbe policy venue. 11 

Such a belief system consists of core assumptions and secondary elements, with the 
former being highly stabie over time and the latter more flexible. Confronted with sur
prise, people will first change secondary elements of the belief system and only very 
exceptionally change care assumptions. Drawing this tagether with the two above-men
tioned mechanisms, four accumulative types of policy reaction to a scandal can be 
expected (see box 1). The first reaction is complete imrnobilism: nodecision is made in 
response to the scandaL The second reaction is pattern-maintaining change: memhers of 
the policy venue make decisions that are consistent with the cultm·al bias of their belief 
system, bath on care assumptions and secondary aspects. If that does nat tum out to be 
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Box 1 
The Cumulative Policy Reactions to a Scandal 

1. inertia 
2. pattem-maintaining (mechanism 1) both on secondary aspects and core assumptions 
3. comprehensive change (mechanism 2) on secondary aspects, but pattern-maintaining 

(mechanism 1) on core assumptions 
4. comprehensive change (mechanism 2) on both secondary aspects and core assumptions 

177 

satisfying, they rnight turn to a third possible reaction: a comprehensive change (of the 
second mechanism-type) in the secondary aspects of the belief system, combined with a 
pattern-maintaining strategy for core elements. A useful roetaphor for this situation is pro
vided by Gerry Mars when he proposed to use the grid-group framework at different lev
els of detail: "It is always possible ... to slip a more powerlul objective lens into any 
quadrant by simply dividing it into a further 2 x 2 matrix" (Mars 1982, 38). When looking 
at a belief system with a rough lens, it is only possible to see the overall bias of the core 
assumptions. Slipping in a more powerfullens, however, allows us to see that the second
ary aspects rnight have different cultural biases, e.g., as a consequence of second mecha
nism-type change in those secondary aspects. 12 The fourth possible reaction to scandal is 
comprehensive change in both secondary aspects and core assumptions, i.e., a collapse of 
the belief system. 

APPLYING THE TWO FRAMEWORKS TO THE CASE 

Central to the narrative approach is the path dependency assumption: the idea that events 
in the past have effects on laterevents (Kiser 1996, 255). Applied to policy making, this 
means that previous decisions are the context and the background of the following policy 
decisions: they both limit and enable them. Hence, it is important not only to study the 
scandal and its effects, but also the preceding period. The narrative of this case study starts 
at the mid-80s. 13 The Belgian crimina! justice policy of that time was quite representative 
for the preceding decades, while the end of the eighties marked the start of a period of 
change that culrninated in the Octopus Agreement ofMay 1998 that enacted the spectacu
lar police reform this study sets about to explain. 14 

lnitial Stage: Partial Equilibrium (Before 1985) 

The situation in the police domain in the first half of the eighties can be described as a 
policy monopoly. The policy venue is partly politica!, partly administrative. The politica! 
level consists of the three responsible ministers 15 and, perhaps even more important, the 
advisors they appointed totheir ministerial cabinet whohave a major role in Belgian pol
icy formulation. The administrative level consists of the top of the respective rninistries 
and of the three large police farces, 16 with the Gendarmerie (the nation al police force) as 
the strongest party. Although scatteredover different institutions and over different levels, 
this lirnited group of politica! and adrninistrative decision makers can be seen as a policy 
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venue, particularly since the interest and expertise with regard to policing in Parhament 
and in the broader societal arena are lirnited. The policy image can be surnmarized as a 
law and order image that is consistent with the traditional military policing approach that 
has dominated Belgian policing sirree the nineteenth century (Easton 2000, 25-27). This 
monopoly persisted, even when it was confronted with a series of very violent focusing 
events between 1983 and 1986. A series of bombings by a communist terrorist organiza
tion, the Cellules Communistes Combattantes, and a series of very violent supermarket 
robberies by the so-called Nivelles Gang, deeply shocked the country but did not destabi
lize the monopoly. Instead, the policy venue was able to reinforce its own position as well 
as the justifying "law and order" policy image during this period. 17 

This agenda setting analysis is entirely consistent with the analysis the grid-group 
framework would provide. In grid-group terms, both the structure of the policy venue and 
the bias bebind the belief system were strongly hierarchist. 18 This consistency between 
structure and values accounts for the strengthof the monopoly and for its pattern-main
taining reaction to the violent focusing events of the rnid-80s. Confronted with the events, 
the government flrmly kept the powers within the venue in a way tbat was consistent with 
its more general hierarcbist policy to rule by decree, wbich allowed it to promulgate laws 
without approval from Parliament. 19 That strongly hierarcbist policy venue was reinforeed 
by the accordingly hierarcbist belief system of those in the venue. Witb the focusing 
events being perceived as caused by too much individualism (anarchy), too much egalitar
ianism (terrorism is committed by communist sectarian groups) and too much fatalism 
(police do not react firmly to crime), the solution could only be hierarcbist In sum, the 
reaction to tbe focusing events was pattem-maintaining change.20 

Building Up to the First Stream Convergence: The Pentecost Plan for Police 
Reform (1985-1990) 

While all these hierarcrust decisions were being made in the mid-80s, some slow but 
significant evolutions took place in tbe three streams which would eventually lead to a 
comprebensive policy change. Tbe narrative that preceded that convergence (the Pente
cast Plan of June 1990) can be codified in Kingdon's three agenda setting phases. 

Betweentbelast months of 1984 and 1987, some rather minor changes gradually put the 
issue, in a reformulated form, on the systemic agenda. Some events suggest areframing of 
the problem definition from the hierarcbist focus on terrorism and banditry to more egali
tarian and individualist concerns about the lack of demoeratic control on the police 
forces. 21 Meanwbile, a growing body of research and seminars22 was gradually preparing 
the policy stream for a move from the previous policy alternatives that were a continuous 
strean1 of ad hoc hierarcbist antiterrorism measures to more comprehensive policy propos
als for police reform. These seeds of change in the problem and policy stream were rein
foreed the following years by a number of focusing events that brought tbe reformulated 
issue firmly on the governmental agenda. The violent suppression of mine strikes in May 
1986 and April1987 by the Gendarmerie, as well as the arrest of several polieeroen of the 
Gendarmerie in January 1988, acted as focusing events to reinforce the problem definition 
of demoeratic controL The suspicion that these policemen were linked with the Nivelles 
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Gang and the fact that the inquiry into the gang's killings was not advancing worked to 
underrnine the hierarcbist trust in the policy venue's capacity and integrity. The elections 
of December 1987 and the subsequent government negotiations brought the crucial 
change in the politica! strearn (or change within the policy venue) that would eventually 
enable the convergence of the three strearns. The socialists came back into power after 
more than six years in opposition and brought with thema number of policy proposals that 
were highly consistent with the renewed policy image and a clear departure from the dom
inantly hierarcbist bias, such as the dernilitarization of the Gendarmerie and measures to 
strengthen Parliamentary control of police and intelligence services (Van Outrive et al. 
1992, 310-311). The politica! change also made it possible that the Comrnittee of Inquiry 
into the Ni velles Gang investigation that had been proposed and denounced more than two 
years before could now be installed (May 1988), institutionalizing the enlargement of the 
policy venue to the legislative branch and to the broader politica! domain. 

The hearings of that Nivelles Gang Comrnittee of Inquiry kept the pressure on the gov
ernment and supported socialist Minister of the Interior Louis Tobback, who clearly took 
the role of policy entrepreneur in his efforts to converge the three streams. This resulted in 
the Penteeast Plan of 5 .Tune 1990. The plan contained an ambitious list of policy inten
tions that were consistent with the recent changes in the policy image. With regard to the 
core elementsof the belief system, the plan clearly revealed a pattern-maintaining reaction 
of those in power, for the fundamental structure of the Belgian police remained hierarcbist 
and a significant number of new instruments had a basic hierarcbist bias.23 However, the 
plan showed some significant comprehensive changes away from hierarcby on some 
important secondary aspects of the belief system. The installation of a body for delibera
tion among the different actors in crimina! justice policy on the local level, for example, 
had an egalitarian bias as it was intended to increase cooperation and mutual trust. The 
most telling exarnple, however, was the Penteeast Plan's proposed reform (dernilitariza
tion) of the Gendarmerie. This program of reorganization was dorninated by the Gendarm
erie staffs community policing rhet01ic . Community policing bas come to be the 
dominant label for a wide array of policy system reforms in countries worldwide.24 Gen
erally speaking, two groups of reform measures can be said to fall under tbe community 
policing label, each of which with a partienlar grid-group bias. First, as revealed by the 
concept itself, community policing encompasses an egalitarian rhetoric of police officers 
workingin and for the local community. They are there toserve and they are accountable 
to the public. An example of this in the Gendarmerie case was the appointment of police 
officers as sector workers, sent out in the streets to improve relationships with the public 
(De Kimpe and Ponsaers 2001, 8). Visits by the head of the Gendarmerie to the local bri
gades (Easton 2000, 125) and other measures to increase bottorn-up communication indi
cate a similar egalitarian accent, but with regard to internal management. The secoud 
group of community policing measures can be described as managerialist reforms that are, 
toa large extent, analogous to New Public Managementreformsin public administration. 
The latter has been identified in grid-group terrus as largely bierarcbist but with some 
strong individualist elements (Rood 1998), and the same can be said for community polie
ing's managerialist strand. The Gendarmerie's staff launched, in implementation of the 
Pentecost Plan, such a program of managerialist reform. This included somewhat individ-
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ualist measures like a mandate system for top police officers, but maintained a strong 
basic hierarcbist bias. 25 

A New Partial Equilibrium: lmplementing the Pentecost Plan (1990-1996) 

Although the Pentecost Plan contained some impmtant changes that set the stage (and 
indicated the path's direction) forthelater reforms, itis clearly nota coherent master plan, 
but rather a somewhat unfocused collection of intentions (Van Outriveet al. 1992, 320-
321). The issue needed further focus, which it acquired during the following years in 
which the plan was implemented. That implementation particularly helped to focus the 
policy stream, and as such contributed to the later convergence of the three streams. Par
ticularly, the measures to stimulate the cooperation between the different police forces on 
a locallevel turned out to be of major importance in preparing the future integration of the 
police forces. 26 Meanwhile, a number of events occurred in the problem stream, like the 
standstill in the inquiry for the missing girls and the inability of the police to solve the 
mystery of the attacks of the Nivelles Gang. These and other events gradually redefined 
the problem from lack of demoeratic control on the police back to concerns about the 
police's efficiency in fighting crime. However, the development of the policy stream and 
the fact that it was more focused prevented a remake of the ad hoc, unfocused and single
rnindedly hierarcbist policy responses to similar concerns in the mid-80s. Instead, the gov
ernment' s answer was to continue in the direction taken by the Pentecost Plan, as 
described above. Finally, a number of relevant changes occurred in the politica! stream. 
Since the beginning of the nineties the extreme-right parties, particularly the Vlaams Blok 
in Flanders, increased spectacularly in electoral importance. This was generally inter
preted as an indicator of the cleavage between citizens and politics and of the lack of trust 
in politicians and in the institutions more generally. The politica! world's answer tothese 
concerns mainly consisted of a number of changes in the rules concerning politica! behav
ior, usually grouped under the label New Politica! Culture, or NPC. Examples of this 
include rules about the financing of parties and particularly election campaigns; rules 
about ethical politica! behavior, particularly focused at preventing paternalism and nepo
tism; and the introduetion of a referendum to increase pubtic involvement. 

The Dutroux Scandal: The Issue on the Governmental Agenda 
(August 1996-0ctober 1996) 

As described in the introductory narrative to this article, the arrest of Marc Dutroux, his 
wife, and a collaborator on 13 August marked the beginning of a series of focusing events 
that shocked the country deeply. The first reaction of the government during these hot 
August days was silence. The public outrage was enormous, however, and the issue imme
diately reached the systernic agenda. In grid-group terms, the overall cultural bias of this 
initial public outrage was egalitarian: it was a reaction of system blame. The general pub
tic experienced a strong crisis of trust in everything that represented the system: politi
cians, administrators, the police, the judiciary, and even the intellectual elite. 
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The continuous stream of focusing events kept the issue in fu1l focus, and eventually at 
the end of August the issue reached the governmental agenda when the government 
announced a number of (rather symbolic) policy intentions. Some of them were intended 
to be symmetrie (Hood and Jacksou 1991) with the public's demands and hence also had a 
(partly) egalitarian bias, such as the promise to pass legislation leading to more respect for 
and better care of crime victims as well as more powers for their lawyers during judicia! 
procedures. Noteworthy about this period is the enormous expansion of the issue, a tradi
tional way of monopoly contestation. Rather than a manageable issue defrnition like 
police reform, justice reform or New Politica! Culture reform, all these issues merged and 
the overall issue definition became sarnething like the restoration of the deeply shocked 
trust in institutions. All the scandalous events in the problem stream linked to an overall 
and very strong mood of distrust in the politica!, judicia!, adrninistrative (including 
police), and even intellectual (Maddens 1998) elite. This issue expansion had been pre
pared for over a decade by the above-mentioned developments in the politica! stream con
cerning the perceived cleavage between citizens and polities. The Dutroux scandal 
expanded this issue to enormous proportions and would make police and justice reform a 
secoud track, alongside New Politica} Culture, to restore trust in the institutions. The pub
lic outrage reached its peak following a cantroversial verdict of the highest Belgian court 
(Cour de Cassation) on 14 October.27 The protests following the verdict culminated in the 
White March on Sunday, 20 October: the greatest post-war demonstration in Belgium, 
that gathered 250,000 to 300,000 protesters in the streets of Brussels.28 The strong egali
tarian trend was still present, as exemplified by the spontaneous and unorganized charac
ter of the White March and the egalitarian White Committees that emerged all over the 
country. 

The government obviously needed to respond. The first task for the prime minister was 
to reformulate the march from an act of protest into an act of "additional encouragement" 
for those in power "to deal with the problems" (Deweerdt 1997, 502), as sucb signaling 
that the message was understood. Second, the government needed to make some decisions 
to show its willingness to actually deal witb the problem. However, with an issue as large 
as Jack of trust in public institutions and the three streams very broad in scope, the focus of 
its decisions could only be limited. Usually protest marches in Belgium are organized by 
pressure groups such as trade unions, tbe peace movement, or nationalistic organizations. 
These groups organize protest marches as focusing events to gel their demands on the 
governmental and decisional agendas. Usually these organizations also contribute to the 
policy stream, and tbeir demands consist of developed policy proposals on the basis of 
which they can negotiate with government. In tbe case of tbe White March, however, there 
was no clear organization and there was no such unambiguous list of demands. Instead, 
there was an enormous group of individuals who were mainly mobilized by the press 
(Walgrave and Manssens 1998) and who only shared their general discontent with the way 
the country was managed. Confronted with these unfocused demands, the prime minister 
tried to reduce the focus of the issue by stressing the police and justice aspects and refer
ring this issuetoa newly created policy venue: the Dutroux Parliamentary Committee of 
Inquiry that was set up a few days before under the presidency of Marc Verwilghen, an 
opposition MP. By explicitly referring the inquiry to the committee, tbe prime minister not 
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only (re)focused the police and justice reform issue, but at the sametime also allowed for 
a restoration of the policy image of this issue, somewhat aloof from the overall egalitarian 
trust crisis issue. Finally, with this move, he also officially confirmed the expansion of the 
policy venue to Parliament. 29 

The Committee's Hearings and Report (October 1996-April1997) 

From the day it was set up, the Dutroux Committee clearly was the center of the policy 
venue for the police reform issue. The interest for its hearings was high and continuous, 
stimulated by live coverage on television. Those hearings revealed the problems that were 
already formulated, but now with a higher profile and with some symbolic examples, like 
the telling images of an officer of the Gendarmerie and a magistrate giving completely 
Contradietory accounts of the same events. The constant and intense search for human 
remains and the roedia' s coverage of it also worked to keep the focus on the issue. During 
the hearings, the committee's chair, Marc Verwilghen, gradually emerged as a policy 
entrepreneur, strongly supported by the media. By rnanaging the hearings and the subse
quent debate over policy recommendations, he helped to structure the broad and still 
somewhat unfocused issue of police and justice reforms. He split the issue into manage
able trunks on which agreements were reached among the comrnittee's members. 

Meanwhile, the govemment mainly focused on justice reforms, trying to cope with the 
growing .stream of protests among the magistrates. It also set up a Committee for a More 
Efficient Police Structure (the Huybrechts Committee, afterits chair), which was assigned 
toprepare the govemment's answer to the Parliamentary Committee's recommendations. 

The comrnittee finished its hearings in the beginning of March and started preparing its 
final report. At this stage, the comrnittee's merobers were confronted for the first time 
with the blueprint for the police structure from the committee' s expert, Prof. De Ruyver. 
He proposed an integrated police, structured at the national and the locallevels. This plan 
was very ambitious and a significant departure from the govemment's position. At the 
same time, however, it also created the opening for a comprornise. lt was different from 
any of the existing party proposals, but each of the parties could recognize a part of its 
own alternatives in it (De Kimpe and Ponsaers 2001, 41-45). However, it took some addi
tional weeks of pressure by the press, the prime minister and, according to some, the Pal
ace (Deweerdt 1998, 313) for the committee to reach an agreement. It presented its report, 
in which the expert's proposal for an integrated police force was followed, on 15 April to 
Parliament (Kamer van Volksvertegenwoordigers 1997). 

The committee memhers perceived three main interlinked problems, indicating their 
basically hierarcbist bias.3° First, they concluded that there was too much competition 
between the three main police forces and within different sections of the same force (and 
hence too much individualism), referred to as the police war. They saw this as the main 
cause of the inefficient Dutroux inquiry and the insufficient information exchange more 
generally. Second, insome police forces the committee perceived a general crisis in moral 
standards. This was mainly explained by the fatalist attitude of the hierarchical supervi
sors. The committee notably complained that, although extensive procedures for disciplin
ary sanctions were provided by statute, they were very rarely used. Third, the committee 
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observed a lack of professionalism and expertise in police inquiries. Tbe police investi
gated too much in a reactive way, as they were only passively reacting to clues inslead of 
actively seeking. In grid-group terms the police were, again, perceived to be too fatalist. 
Tbe committee's recommendations were consistent with this problem definition as wellas 
with tbe patb that was traveled since the Pentecost Plan: pattern-maintaining on the core 
issues, but egalitarian and individualist accents for the secondary aspects. First, the very 
proposal for an integrated police force with (at least at the national level) a unified cam
mand is clearly hierarcbist in its core. The idea, on the other hand, to structure it at two 
levels and to keep importantpowersin the hands of the mayor adds a somewhat egalitar
ian accent. Second, the recommendation to restore discipline and sanction those who 
failed to do their job properly clearly bas a hierarcbist bias, but the recommendation to 
make the disciplinary procedures more simple again somewhat relaxes this dominant bias. 
Third, the community policing rhetoric that was introduced in the Pentecost Plan now 
firmly took ground in the committee's rep01t, as did its two strands (see above). First, the 
egalitarian strand of a police close to the citizen was particularly emphasized, since the 
committee was set up as a reaction to the strongly egalitarian public outcry of the first 
weeks after the outbreak of the Dutroux scandaL Hence, the first chapter of the commit
tee's recommendations (Kamer van Volksvertegenwoordigers 1997, 159-164) emphasized 
that it should be a priority to treat crime victims properly, and proposed measures to avoid 
the rude and patronizing treatment that was experienced by the parents of the missing chil
dren. The committee's proposals on this topic included a betterand more professional sys
tem of crisis units for crime victims, procedural rules that allowed victims to be informed 
about the stage of the crimina! investigation, and the right of victims to be consulted 
before a decision is made about early conditional release of offenders. Community polie
ing's managerialist strand, with its hierarcbist-individualist bias, was also represented in 
the committee's recommendations. This is illustrated by references to modern manage
ment techniques and the prescription that active investigation tecbniques should be used. 

The committee's recommendation for an integrated police structure was clearly formu
lated in a very general way, allowing for much interpretation. lndeed, disagreements about 
the interpretation even emerged during the plenary debate that preceded the unanimous 
approval of the report in the Chamber of Representatives. Nevertheless, the committee's 
report turned out to be of major importance for the following steps in the police reform 
because it defined the policy alternative. The following debates occuned against the back
ground of this recommendation. The path was narrowed. 

The Issue Resides on the Governmental Agenda (Aprii1997-April1998) 

The period following the unanimous approval of the committee's report can be 
described as a new, rather unstable, partial equilibrium in which the attention for the issue 
somewhat decreased, while the disagreements over the police structure re-emerged, partic
ularly on the secondary aspects of the belief system. A central role in these debates was 
played by the MPs who were also mayors. They had a large stake in the police reform, 
since an inlegration of municipal police forces with each other (within a police zone) and 
with the local Gendarmerie brigade would reduce the mayor's power over the police. One 
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cleavage was particularly deep and dominating the debate: the cleavage between Flemish 
and Wallonian mayor-MPs. This cleavage can be explained with reference to both their 
interests and preferences. As for the interests, the Wallonian municipalities (and particu
larly the rural municipalities) had invested lessin the local police force than their Flemish 
and urban counterparts. This had allowed (and forced) the local Gendarmerie brigade to 
take up more tasks in local policing, as such increasing its relative strength in comparison 
with the municipal police. Hence, the danger of the Gendarmerie swallowing the small 
local police forces was greater in W allonia than in Flanders, and hence the W allonian 
mayors had more to lose from an integration of the police forces than the Flemish (De 
Kimpe and Ponsaers 2001). Interests do notmake the whole picture, however. The Flem
ish and W allonian mayors derived their position in the debate also from their cultural bias, 
which they developed through a long lasting interaction between themselves and the envi
ronment (structure cum culture) in which they work and live. The Wallonian mayors tradi
tionally see themselves, rather than the city manager and the police commissioner, as the 
real head of, respectively, their municipal administration and municipal police force (Ack
aert 1998, 61-66) and shape their working environment accordingly. At the same time, 
however, their voters, administrators and police officers also expect them to act in acear
dance with this structure and culture. The Flemish mayors, on the other hand, rather 
emphasize their role as policy maker, leaving the daily management of the police force to 
the commissioner, an attitude that is also expected from them by their environment. In 
conclusion, a police reform that transfarms the traditional small municipal forces into 
largerand more professional units is more foreign to the Wallonian than to the Flemish 
practice and bias. As such, the background of the Wallonian and Flemish mayors helps to 
account for their different positions in the parliamentary debate (De Kimpe and Ponsaers 
2001). 

The disagreements over the police structure reached their peak when the government 
presented its plan for the police reform in October 1997, proposing an integration of the 
police structure at the nationallevel, but limiting the integration on the locallevel toa vol
untary association. This was heavily criticized by (particularly Flemish) MPs who argued 
that this was a departure from the committee' s recommendation for an integration (De 
Kimpe and Ponsaers 2001). The factions in Parhament did not reach a consensus, how
ever, and eventually in February 1998 the government submitted its almost unchanged 
plan in the form of law proposals to Parliament. Meanwhile, the government was also 
working on far-reaching justice reforms. Some of these reforms required a two-thirds 
majority in Parliament, and hence the cooperation of some of the opposition parties. These 
negotiations were still going on 23 April. 

The Escape of Dutroux: The Issue on the Decisional Agenda 
(April 1998-May 1998) 

Within a few hours after the news spread that Marc Dutroux had escaped, the minister 
of the interior and the minister of justice resigned, sticking to this decision after it emerged 
that Dutroux was caught a few hours after his escape. Prime Minister Dehaene immedi
ately took up the role of policy entrepreneur and brought the issue to the very top of the 
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decisional agenda. He invited the opposition parties to cooperate. After fierce criticisms 
and eaUs for the government to resign, four opposition parties realized that the govern
ment would remain in power and changed their strategy. A few days after theescape they 
annouoced they were willing to cooperate with government on the justice reform (and to 
ensure the necessary two-thirds majority) on the condition that they would also be 
involved in the police reform. All four agreed that they would demand an integration of 
the police farces at the local level, a proposal that was st:ronger than the government' s 
plans fo:r a voluntary association. The government accepted the offer for a common nego
tiation round and the bistorical eight party, or octopus, negotiations started on 11 May. 31 

The negotiations were chaired by Prime Minister Dehaene, who presented bimself as the 
bridge between government and opposition, as such reinforcing bis position as policy 
entrepreneur. The pressure on the negotiators was strong. Particularly, the media was 
demanding action, to once again restare trust in tbe institutions. None of the parties could 
afford to carry the responsibility of a failure of the negotiations. Both because of these 
pressures and because of the experienced guidance of entrepreneur Dehaene (De Kimpe 
and Ponsaers 2001), the negotiators quickly reached agreement on all the issues that bad 
been so cantroversial the preceding months. The Octopus Agreement, proposing an inte
grated police force both on national and locallevels, could be presented to the press on 24 
May, one month and one day after the escape. This is the culminating point where all the 
developments in the policy streams that were discussed in the foregoing narrative con
verged, with comprehensive reformsas a result.32 In termsof the grid-group framework, 
however, the Octopus Agreement was no significant departure from the path that was eba
sen with the 1990 Penteeast Plan and further foliowed with the Dutroux Committee's 
report of 1997. 

OVERALL ANAL YSIS 

When do scandals lead to policy change? The artiele presented two answers to this ques
tion. Both specify what the path should look like befare an actual policy shift can occur. 
Here, we briefly summarize these two answers in an overall analysis. The last paragraph 
of this section then discusses what the contribution bas been of each of the frameworks 
respectively and whether they are indeed complemeotary. 

The grid-group framework conceives of a scandal (i.e., a social reaction to a focusing 
event) as a shared feeling of surprise, with which people can cope in two ways. The usual 
reaction is pattem-maintaining: incremental changes without significantly adapting the 
overall world view or belief system. However, an accumulation of these surprises can lead 
people to doubt the adaptedness of their shared world view to the actual world. They real
ize that their normal way of conceiving the world and dealing with the world might notfit 
the actual world, and they shift to another way of life in a second mechanism-type com
prehensive policy change. As such, the grid-group answer eÀ'Plained how a scandal, 
through its role in an accumulation process of surprises, can work to change preferences of 
those in the belief system and hence the decisions they will make. As for the actual case 
explanation above, the framework tumed out to be very useful to explain how at the end of 
the eighties the hierarcbist belief system with its pattern-maintaining attitude was, because 
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of accuroulating surprises, replaced by a belief system that remained hierarcbist in its care 
but introduced egalitarian and individualist elements in its secondary aspects (the Pente
cast Plan). An important condusion was that the subsequent Dutroux Committee's report 
of 1997 and the Octopus Agreement of 1998, although widely seen as being very drastic 
changes, were in grid-group terms not much different from that bias of the Penteeast Plan. 
How should this strong condusion of the grid-group analysis be judged? On one hand it is 
iudeed true that the most important departure from a previous period occurred with the 
Penteeast Plan. On the other hand this condusion should not be exaggerated, for it is 
based on an analysis that did not allow for much detail because of the long period covered 
( almast two decades) and because theeropbasis was on the presentation of the framework 
and not on case specifics. A more detailed analysis of the committee's report and the 
Octopus Agreement would show that, albeit not as much as usually thought, they do 
iudeed differ in grid-group terros from the Penteeast Plan in at least two ways. First, the 
individualist and egalitarian accents in 1997 and 1998 were much more developed and 
stronger than in the Penteeast Plan of 1990. Hence, although the overall biases did not 
change, their relative irnportance evolved. Second, maybe the effects of the Dutroux scan
dal on the overall belief system were rather modest, but this does not irnply that there were 
no important effects on partienlar groups or individuals within the belief system. As 
Thompson et aL (1990, 77-87) argue, there is a potential difference between a macro
change and the microchanges by which it came about. Similarly, microchanges rnight set 
off each other, wrongly suggesting at the macro level that there is no change at an.33 

Hence, any research that is empirically more ambitious than the present one should take 
the challenge of opening the b]ack box of the belief system and look into these microef
fects of the scan dal, ultirnately at the level of the individual. 

Like the grid-group framework, the agenda setting account emphasizes that we should 
not single-mindedly concentrate on the focusing event (i.e., the Dutroux scandal) in order 
to understand policy change. Instead the focus should be on the policy issue (i.e. , police 
reform) and its career. The latter is not only influenced by focusing events, but also by 
other developments in the three streams and by the preserree of an entrepreneur and bis or 
her willingness and ability to establish a convergence of the three streams. If all these con
textual factors are beneficia! for a policy shift, then a scandallike the one discussed above 
can play its role of pushing the policy makers further along the path they had been follow
ing before. The scandal rnight lead them to somewhat change the direction of the path 
(according to the two grid-group mechanisms) but, even then, those steps are largely 
dependent upon the previous ones. Particularly salient in the narrative above was the role 
played by scandal in the process of issue expansion and hence in the monopoly contesta
tion. Typical for a scandal is a first revelation, followed by a cumulating number of other 
revelations (aften about cover-up trials following the fust revelation) and an expansion of 
the uurober of people involved. This expanding character of scandal has been noted many 
times befare in the scandals literature (see, e.g., Thompson 2000, 72-77). Here, this pro
cess of scandal expansion can be linked with issue expansion, and bath can be conceived 
as special cases of Schattschneider's (1960) processof conflict expansion. The latter is the 
usual strategy of the losers in a policy making game to bring down the policy monopoly, 
in the worcts of Baumgartner and Jones who were strongly inspired by Schattschneider. 
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This link between the scandalliterature and the long-standing Schattschneider tradition in 
politica! science (e.g., Cobb and Elder 1972, 1983) might be an interesting avenue for fur
ther development of the framework. 34 Empirical research into other scandalous episodes 
canthen cmroborate or adapt the scenario observed in the Dutroux case: a process of scan
dal expansion, paralleled by a process of issue expansion, entailed monopoly contestation 
and as such contributed to policy change. 

Thus, having looked at each of the answers to the research question, how should we 
assess the two frameworks? Do they deliver on their promises? Are they both necessary or 
is one of them sufficient? The agenda setting framework clearly provided a very useful 
conceptual framewerk to structure the narrative and to translate it into a theoretica!, but 
accessible, language allowing for analytic generalization and future empirica! replication. 
The explanatory ambitions of the framework also proved justified: the sequence of the 
agenda setting stages, the monopoly contestation process and the role of the focusing 
events and of the entrepreneur in all this were clearly corroborated. Like the agenda set
ting framework, the grid-group framewerk also proved useful in these two respects: as a 
device to organize the data, and as an explanatory framework. First, the typology provided 
additional structure to the narrative and reduction of inforrnation . It allowed surnmariza
tion of all the complex policy options and changes of the last two decades and acts as a 
basis for future comparisons, bath across countries and across policy domains. Second, the 
grid-group framewerk also delivered on its promise to explain preferenee formation. For 
example, the grid-group framework's mutually supportive relationship between structure 
and bias is not only parallel to Baumgartner and Jones' policy monopoly as consisting of a 
mutually reinforcing association of a policy venue and policy image,35 but it also adds to 
it. It focuses on effects of this on the preferences of policy makers themselves, while 
Baumgartner and Jones are more interested in the role this mutual reinforcement plays in 
justifying the policy monopoly to the outside world .. Hence, grid-group theory emphasizes 
that those in power not only use the policy image as a cynical device to maintain or 
strengthen their position, but that they tend to believe in that image themselves. As for 
change, grid-group's compatibility condition provides an additional explanation for 
Baumgartner and Jones' contention that the contestation of the policy venue (structure) 
can only work when the policy image (bias) is contested in a sirnilar way.36 The case 
study shows several examples of this, such as the successful attack on both the hierarcbist 
policy venue and the hierarcbist policy image during the second half of the eighties. In 
conclusion, the agenda setting frarnework, being developed specifically to account for 
policy change, provided the bulk of the explanation, but the much more general grid
group framework clearly bas added value. The latter will undoubtedly increase with more 
detailed empirica! research that includes the individuallevel of analysis, the level at which 
preferences are shaped (see above). 

CONCLUSION 

The introduetion specified two aims for the paper: a contribution to the scandals literature, 
and some useful conclusions for pubtic managementand pubtic policy. With regard to the 
scandals literature, probably the most important condusion of the artiele is the observation 
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that to understand the effects of scandal, one should not concentrate too muçh on the scan
dal itself, but rather on its context and the preceding path. The agenda setting and the grid
group framework then indicate the actual contextual factors that should be focused on. In 
the case study, they both proved useful frameworks with sufficient explanatory power. As 
such, they seem a valuable candidate to fill the gap in the scandals literature about the 
effects of scandals on policy making. Of course, future empirica! research is necessary to 
support this claim and answer the many remaining questions. Do scandals always feature 
in larger processes of monopoly contestation and issue expansion? Cao the sequence of 
stages (in the agenda setting account) and/or of policy reactions to surprise (in the grid
group accmmt) be corroborated in other cases? Is the framework also able to explain the 
vast number of cases where scandal was notfoliowed by comprehensive policy changes? 

As for contribution to the public management and pubtic policy literature, three obser
vations can be made. First, once again the importance of leadership in processes of organi
zational or policy change bas been shown (see also, e.g. , Schneider, Teske, and Mintrom 
(1995)) . It is not surprising to see that scandals are foliowed by politicians or top civil ser
vants running to television studios to promise improverneut and a strong policy reaction. It 
is rather telling, though, that at two crudal points in the case above it was a single, clearly 
identifiable individual (the chair of a parliamentary committee and the prime minister, 
respectively) who became, literally, the face of the issue and managedit one step further 
in the direction of policy change. In addition, the two policy entrepreneurs in the Dutroux 
case show that, by no means, this bas to be the (politica! or official) head of the organiza
tion that is being changed. At the same time, the intervention of the parliamentary com
mittee's academie expett showshow backbenchers, by intervening at the right time and 
being close to the entrepreneur, can have a crucial impact on the actual outlook of the 
reform. It would be interesting to see whether this strong impact of expetts on the contents 
of parliarnentary comrnittee recommendations is a recurrent phenomenon. Second, how
ever strong the rhetoric of change, organizational reform always takes place along an 
existing path. Usually policy changes are pattern-maintaining, but even when they are 
comprehensive they are only possible to the extent that the new policy alternatives are 
available and have been able to take root. The shift to egalitarian and individualist accents 
in the Octopus Agreement of 1998, for example, was iudeed a real departure from the tra
ditional hierarcbist bias of the subsystem. However, the long term analysis above shows 
that this had clearly been prepared for by the Penteeast Plan eigbt years earlier (1990). The 
latter already contained new egalitarian and individualist elements, but it took eight years 
for them to take root and carve their trace in the path. More generally, the case study 
showed the need to study policy making and organizational change in a long time perspec
tive. Without consictering the decade that preceded the atTest of Marc Dutroux, the study 
would undoubtedly have exaggerated the impact of the scandaL Third, the case study 
clearly showed that the actual policy and management reaelions to scandal are very differ
ent from the rationat problem solving model that is usually presented as the ideal. Particu
larly salient was the significanee of issue labels (and of language more generally) in the 
monopoly contestation process, and the important impact these labels had on the actual 
decisions made. However, the two complementary theoretica} frameworks made it possi
bie to consicter the constitutive character of language and allow for a considerable degree 
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of chaos and unpredictability, without ha ving to rely on extreme versionsof the postmod
ernist epistemology and methodology. 

ENDNOTES 
1. Th ere was also a second report of the Parliamentary Committee of Inquiry that looked into 

personal responsibilities of the different individuals involved. This repmt is, however, less relevant 
for this narrative. 

2. This narrative and all the other descriptive elements of the following case study are mainly 
basedon Deweerdt 1997, 1998, 1999; De Kimpe and Ponsaers 2001; Van Outriveet al. 1992; De 
Mulder and Morren 1998. 

3. Hence, the implementation of the police reform will not be discussed. This reduces the scope 
of the conclusions, but also keeps the research manageable and focused on the higher decision-mak
ing level on which politica! science usually concentrates. 

4. Bath frarneworks have different backgrounds and aim to explain different aspects of the case. 
Hence, they should not be considered as ri val theories. The aim of the paper is not to decide which of 
the two frameworks works best in accounting for the policy reaction . Instead, the aim is to look at 
the case frorn the two theoretically inforrned perspectives in order to judge their respective value. 

5. Hence, this takes framework to beat a more generallevel than model . 
6. Baumgartner and Jones also discuss other scenarios of agenda setting (and hence policy 

change), but the frameworkin this artiele limitsitself to monopoly contestation. 
7. Baumgartner and Jones (1993, 5) themselves argue that "Kingdon provides a 'close-up' view 

of the infusion of new ideas into the policy process .... " This study follows their argument that 
Kingdon is particularly useful to account for change: "When new principles are under consideration, 
the policymaking process tends to be volatile, and Kingdon's model is most relevant." 

8. Pujas (2001) describes how social entrepreneurscan play an important role in the social con
struction of a scandal in a way that is very similar to the way in which Kingdon's policy entrepre
neurs try to impose their issue definition in a policy-making process. The link between both types of 
entrepreneur provides an interesting track for further theoretica! development. Bearing in mind the 
importance of theoretica! parsimony, however, the present artiele wiJl only use Kingdon's policy 
entrepreneur concept because it is more specific and focused on the policy rnaking process. 

9. Bath Kingdon's and Baumgartner and Jones' model have additional concepts and hypotheses 
that were not mentioned in this briefdescription and wil! not be used in the following case study. 
Yet, this study argues that however limited this description, the integrated model is sufficiently 
strong to provide a satisfying explanation for the impact of scandal on policy making. 

10. As mechanisms in Eister's (1998) sense, these two mechanisms "allow us to explain but not 
to predict" ( 45). Wh en scandal is followed by modest incremental changes, this can be explained by 
referring to the first rnechanism (pattern-maintaining). When scandal is foliowed by an comprehen
sive policy shift to another world view, this can be explained by referring to the second mechanism: 
the accumulation of surprises was so high that change to another world view became inevitable. It is 
not possible, however, to predict when, respectively, each of the two mechanisms will occur. 

11. This definition is narrower than the one of Sabatierand Jenkins-Smith, who included actars 
from a variety of public and private institutions at alllevels of gaveromentinto an advocacy coali
tion and hence also in its belief system. 

12. lt would then be particularly interesting to try to discern different groups of people who 
share a similar secondary bias within the overall dominant bias of the belief system. 

13. Ultimately (and consistent with the path dependency assumption) the choice of a point of 
departure is always to some extent abitrary since there is always a preceding bi story with an impact. 
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26. A telling example of this are the new interpolice zones, introduced in 1995 and 1996. These 
encompassed several municipalities and were managed by bodies for deliberation among those 
responsible for crimina! justice policy within the zone. In some of these zones where the cooperati ve 
structure worked well, it fostered mutual trust among the different parties and, in grid-group terms, 
some elements of an egalitarian bias which in turn provided a justitïcation for the egalitarian struc
ture. Of course, in other zones, this mutually supportive relationship between structure and culture 
worked exactly the other way, leading to more competitive (individualist) or fatalist cultural biases. 
The point is, however, that the successful zones were of fundamental importance for the further path 
leading to integration, since they showed both to their participants and to the outside world that 
coordination and inlegration were possible. 

27. This took Exarnining Magistrate Connerotte off the case to guarantee impartiality because 
he had visited a spaghetti party with the pareuts of the kidnapped and murdered children, where he 
was given a pen. This "spaghetti verdict" once again strengthened the suspicion of a cover-up. This 
suspicion was reinforeed by the fact that Connerotte had launched, a few days before the verdict, a 
general request for information from all persons who had ever been the victim of pedophilia, which 
had strengthened the rumors that Connerotte was tracking other pedophilia networks in volving high
level officials. 

28. This march marked the start of the White Movement: a network of "White Comrnittees" 
spread all over the country, of which the significanee would gradually decrease in the following 
years. 

29. He also announced the creation of another new policy venue, a National Centre for Missing 
Children. 

30. Albeit based on the report of the Parliamentary Commission, this organization of the prob
lem definition is tbe author's. 

31. The four government parties were the Flernish and Francophone christian-democrats and 
socialists, and the four opposition parties were the Flernish and Francophone liberal parties and a 
Flemish and Francophone nationalist party. The extreme-right parties and the Flemish and Franco
phone green parties were not at the table. 

32. In an interview, the prime minister concludes, "We would have reached the decisional stage 
without the escape, but let's say that we used the moment of crisis and the energy it released, to push 
things forward" (De Kimpe and Ponsaers 2001 , 187). Looking at the proposals that were subrnitted 
by government in ParHament before the escape, we would add, ho wever, that the change would have 
been less far reaching without the Dutroux scandaL 

33. This is also the reasou why Elster (1998), who provided the causa! mechanism concept to 
the framework, argues for studying mechanisms at a disaggregated level. 

34. Arguing from a different framework, Boveos and 't Hart (1996) make a similar claim about 
the u se of policy fiascoes in the politica] game: "Whilst decision makers and iocurnbent policy elites 
may experience the emergence of collective judgements of their actions as a fiasco as highly threat
ening, other officials, groups and organizations wiJl harhor the exact opposite interpretation. For 
them, the very delegitimation of past policies provides an opportunity space to propose new ones" 
(133-134). 

35. Schattschneider (1960, 71), an important intellectual ancestor of Baumgartner and Jones, 
argues: "All forms of politica! organisation have a bias in favor of exploitation of some kinds of con
flict and the suppression of others because organisation is the mobilization of bias. " This latter con
ception of organization is entirely parallel to the way the grid-group framework conceives of 
organization (Hendriks 1999). 

36. Similarly, a grid-group perspeelive adds to Kingdon's account for change that the chance for 
a coupling between three streams wil! drastically increase when problem definition, policy formula-
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tion, and the elements in the politica! stream are compatible with each other, i.e. , fitting the same 
grid-group type. Hence, policy entrepreneurs should strive for grid-group type consistency when 
they try to frame a congruent problem and policy definition. 
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