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CHAPTER I
The Emergence of a Field
A commitment to science and its methods as the most important source of
progress has permeated scholarly assumptions about the possibility of a social
scienee. This view and the culturalheritage of American socialseience have both
been exceptionally important influences on the development of policy analysis. Yet
today policy analysts flnd themselves confronting a policy process that is unable
to utilize effectively the sophisticated methodologies and related technology that
have been developed to examine social issues. Except during rare periods of
national crisis, policy analysts have seen recommendations that they have
justified on the basis of rational merit submerged in a policy process marked by
the proliferation of organized interests and by the growth of institutional
complexity and fragmentation. In this context, the values of analytical rigor and
logic have given way to political necessities.

The Historical Background
In most impoftant respects, the origins of the anomalous position of policy
analysis can be traced to intellectualand social developments thatfirst became
salient and began to affect politicalthinking during the latter part of the
nineteenth century. The emergence of increased concern for greater analytical
rigor in the study of individual and social behavior provides one of the imporiant
sources of contemporary ideas about social science. These ideas in turn have
engendered poliry analysis as an identifiable endeavor. Basic to these changes
was the belief that rational, scientific methods could be applied to the
improvement of social conditions. The growth of large industrial organizations led
to efforts to control human behavior in the interests of increased efficienry and
profit, and Frederick W. Taylor remains famous for his formulation of the principles
of scientific management around the turn of the century. Additionally, new views
of science, influenced heavily by Charles Darwin, which empha-
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Dewey's Influence
Probably the single most influential source of intellectual support for the
application of rationalanalysis to social problems in the cause of reformwas the
thought of lohn Dewey. Richard Bernstein believes that Dewey's ideas
constituted a "distinctive intellectual expression of American culture 4 and asserts
that from the 1890s Dewey was America's intellectual spokesman for practical
social reform. Dewey argued that no useful metaphysical absolutes exist.
Philosophy and science contribute to truth and progress only as they are applied
to changing human conditions. Socialscientists must not hesitate to applythe
experimentalmethod to socialproblems. The criteria of truth are grounded in the
feelings of individuals in society, and the validity of ideas and socialinstitutions is
properly judged by the degree to which they contribute to the improvement of
oppressive cond itions.

In works like lhe Public and lts Problems,5 Dewey expressed a tremendous
amount of faith in the ability of organized social interests to articulate public
values and to effect social reform. For him, government was simply a largerform
of organized public interest and as such was subject to the limits and demands
made on it by the citizenry. Dewey's support of democratic processes, his
application of the scientific perspeclive to social issues, and his focus on
immediate, practical problems appealed to Americans generally and provided
philosophical legitimacy for the efforts of social scientists.

In retrospect, one of the most important works for understanding the intellectual
lineage of the modern policy analyst in more rigorous socialscience and for
grasping the political effects of the ideas fostered by Dewey was Afthur F.
Bentley's The Process of Government. Bentley disdained formalism and
metaphysical concepts in favor of description of the dynamics of the political
process. "We must dealwith felt things, not with feelings, with intelligent life, not
with idea ghosts. 1 fn" source of facts, the bedrock of usable data, was group
activity. Human behavior was describable and definable only In terms of activity:
"There is no idea which is not a reflection of social activity," 7 and that activity is
group activity. Thus, for Bentley, "When the groups are stated, everything is

adequately stated," 8 and he proceeded to describe the politicalscene of his time
in these terms.

Bentley's group approach did not come into vogue among pdliticalscientists until
after World War II, with the rise to prominence of pluralist interpretations of the
political process. But for the early twentieth century, his treatment of politics is
important for the insight that it provides into the wide influence of Dewey's ideas
and for its reflection of contem-
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sized change and evolving concepts of truth, were used by philosophers and
socialscientists to buttress their efforts at socialreform. Scientific approaches
began to be applied directlyto social activity and were seen as particularly useful
to efforts to improve society.

The Era of Reform
These vie'+,is moved rather quickly into the realm of public poliry and led to what
Russell Hanson has termed the "rationalization" of political discourse. lff,"
criterion of efficienry was seen as equally applicable to industry and government,
and it became fashionable to argue that administration in government should be
separated from "politics." Many of these ideas culminated in the Progressive
movement, which, although it did not establish extensive welfare prograrns, did
contribute significantly to an increase in government regulatory efforts.
Legislation creating such agencies as the Federal Reserve Board and the Federal
Trade Commission along with other major regulatory legislation give clear
indications that the American public was willing to accept government intervention
in the private sphere on a much larger scale than ever before. Of pafticular note
was the public's willingness to make the regulatory aEencies "independent" by
insulating them from the political pressures faced by other agencies. This
approach signaled a new deference to experts in the areas being regulated.

This period also marks the beginning of the professionalization of academic social
science. This movement was linked closely to the actively reformist motivations of
scholars dissatisfied with social conditions and confident in their ability to fashion
improvements. Another contributing element was the influence of German ideas
on American social scientists. Many Americans studied in Germany, where they
saw firsthand the effects of Bismarck's welfare measures and were exposed to
the powerof the historicalmethod in social analysis. Reflecting on his German
educational experience, William Graham Sumner, himself a critic of reform,
asserted that the German "method of study was nobly scientific, and was wotthy
to rank, both for its results and its discipline, with the best of the naturalscience
methods." t Rs a result of these experiences, reformminded students of society
tended to be sympathetic to criticism of the limitations that the laissez-faire
doctrines of Herbert Spencer and the classical economists imposed on
government. Between 1886 and 1895, no less than six majorsocial science
journals were established to assist in the propagation of social science expertise,
and bythe early 1900s majorgraduate schools in the United States had assumed
the responsibility of preparing social scientists to assist in the formulation of
governmental policy. 3
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porary thinking about the contours of scientific social analysis. Dewey's impact is
especia lly a ppa rent in Bentley's rejection of a ny form of meta physica I a bsolutes,
or "idea ghosts," and in his choice of group activity as the essentialdatum of
human life. More important, perhaps, for an understanding of the development of
policy analysis is Bentley's stance of normative neutrality. Unlike Dewey, Bentley
is simply interested in the facts. He makes no judgments as to the worth or lack
thereof of group activities. He tries to remove himself from any hint of social
activism or reform. For him, science demands no less.

Of more immediate impact on public policy was Dewey's influence on judicial
thinking. In particular, Dewey's advocacy of experimental social planning
translated readily into Roscoe Pound's concept of social engineering. Pound, dean
of Harvard Law School and a major legalthinker, argued that judges should be
aware that "continual changes in the circumstances of social life demand continual
adjustments to the pressure of social interests." 9 Following Dewey's approach,
Pound insisted that judges should move from behind the facade of formal,
abstract legal logic and make judicial policy that deals accurately with the social
facts involved in a pafticular case. Additionally, he urged that judges enlist social
scientists in their efforts to work social reform through judicial decisions.

Value Neutrality
Although it arose in a context of socialreform, by the early twentieth century
socialscience had withdrawn from advocacy of reform into a more comfortable
posture of scientific objectivity, or value neutrality. The reasons for this were
various and the consequences profound for both democratic society and its
students. Many socialscientists sincerely felt that their proper role in analysis was
that of objective technician. In important respects, their position was bolstered by
Dewey, who, even though he was concerned about social reform, consistently
refused in his extensive writings to articulate any substantive normative
positions. Although not value neutral in the broadest sense, the Progressive
movement, while supporting specific reforms, tended toward nonpartisanship in
its emphasis on efficienry in government. Robert Scott and Arnold Shore note, for
example, that Herbert Hoover, who as president was more supportive of the
concept of scientific social analysis than any chief executive before or since,
maintained a strict nonpartisan stance right up to the eve of the 1928 party
nominating conventions. 1o 

.,

Mary Furner has argued persuasively that, in addition to these general cultural
currents, academic social scientists advocating social reform were hard hit by
challenges to their positions and academic freedom made by corporate interests
and their allies in higher education during
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the late nineteenth century. 1t t'" tribulations suffered by some of these leading
activist social scientists made plain to their academic brethren that social
advocacy carried with it the potential for direct personal hardship. Although
exceptions to the general rule continued to occurthroughout the twentieth
century, by World War I socialactivism and objective socialanalysis were
generally seen as incompatible. Scholars served in many official and advisory
capacities in government at this time, but the accepted view argued that the
scientific element in social science required the linkage of rigorous analysis with
the avoidance of overt partisanship.

Unfortunately for the pursuit of policy analysis and the health of democratic
processes, the move toward scientific objectivity spawned a denigration of the
importance of values. Whether social scientists articulated them or not, values
remained embedded in their methodologicaltechniques as well as in the poliry
process. Their unwillingness to confront the normative aspects of their fields of
study created a misleading conception of political reality and led to such artificial
distinctions as the separation of administration from politics. The result was that
socialscientists rendered theirwork less relevant forthose moving the levers of
the poliry process and by default contributed to the emergence of a political
system that became increasingly subservient to the narrow demands of
organized interests. Socialscientists were in effect lefttiptoeing along the edges
of the moralclaims of reform and the practicalities of politics, refusing to recognize
the importance of either.

The New Deal
After the Progressive era, the New Deal was the next instance of major
governmental reform, and it confirmed the propensity of reform effofts to fit
comfortably within the instrumentalist ideas articulated by Dewey. Raymond
Moley, Rexford Tugwell, and Adolf A. Berle Jr., members of Franklin Roosevelt's
Brain Trust, came to the administration from Columbia University, where Dewey
was now teaching, having moved there from the University of Chicago In 1904.
These advisers to FDR embraced the importance of organizational activity for
dealing with economic problems. This approach to reform closely followed Dewey's
suggestion that interest organization in society should be encouraged. By
integrating this idea in major legislation, New Deal leaders moved it beyond the
private sectorand in effect gave officialrecognition to the grgup interpretation of
American politics. t2 The National Industrial Recovery Act, the Agricultural
Adjustment Act, and the National Labor Relations Act all encouraged organization
among economic interests in an effort to improve their positions by making them
more effective in the policy process
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as well as their pafticular spheres of private activity. In these and other
programs, socialscientists played important roles as technicians and advisers, but
as foot soldiers in the effort at recovery they remained removed from advocacy
positions or attachment to encompassing normative goals.

The New Deal program has often been characterized as a pragmaticreaction to
specific economic problems rather than the implementation of a coherent theory.
In this respect, it demonstrated both the strengths and weaknesses of the
narrowed focus encouraged by manysocialscientists. On the plus side, the New
Dealreconfirmed the ability of Americans to act decisively and effectively in
dealing with immediate problems. On the negative side, any commitment to long-
range planning and goals that existed foundered on the power of special
interests that encouraged the proliferation of programs that overlapped and
occasionally conflicted with one another. 13

From Technique to Policy Analysis
In the postwar era, a number of developments combined to give policy analysis
greater status. At perhaps the most general and fundamental level, the
movement of scientific issues onto the national poliry agenda to an increasing
degree created a climate in which analytical approaches to poliry problems
became more important. These approaches were integrated into the formal policy
process by new policy initiatives, especially those fostered by the Johnson
administration. Within higher education, the social science disciplines began to
focus on dealing with social problems and on describing the poliry process itself
more objectively. But their perceived inability to be effective in the changing policy
environment stimulated the emergence of policy studies as a distinct field of study
that drew on contributions from a variety of disciplines. Within the general
framework of this poiicy studies approach, the importance of rigorous analysis to
improved understanding of the poliry process and better decision making became
recognized.

The Impact of Science
EfForts at socialreform and attempts of socialscientists to formulate value-free
models of the public poliry process have not been the only sources of support for
poliry analysis in recent years. Since World War II, advances,in the natural
sciences have caused significant modifications in governmental structure and in
policy goals and processes. Jurgen Schmandt and James Everett Katz contend
that during this period Americans have experienced a transition from an
administrative welfa re state
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to a scientificstate.lltoday, national policymakers must cope with an agenda
that is heavily loaded with difficult scientific issues. These include exceedingly
complex questions about nuclear and nonnuclear weapons systems,
environmental protection, automation and the economy, space research, and
energy resources.

The salience of scientific Issues on the national agenda has influenced how
polirymakers frame their goals as well as their methods for approaching them.
bchmandt and Katz predict that in the age of the scientiflc state, "we can expect
scientific and technological thoughtways to slowly permeate the language,
culture, and conceptual processes of at least middle-level policymakers, if not the

highest echelons of governmental leadership." f fne language and conceptual
apparatus of science encourage poticymakers to think in terms of goals that can
be quantified and to give greater consideration to rigorous analytical arguments:
"The tools of science--the evidence and the methods of research--become parts
of the policy battles. The use of advisers and panels, reports and studies,
research findings and data analyses are and increasingly will be impoftant
weapons in poliry battles." 16 Finally,the concern with scientificquestions has led

to changes in institutional structures. The national government now has a number
of agencies that have been created for the specifrc purpose of making science
policy, and throughout that bureaucracy, other agencies have added units for
research and development and program evaluation'

policy analysis has historical roots in the development of the social sciences, but
the emergence of the physicalsciences as an important pat of the public agenda
has creat-ed a poliry enviionment where rigorous analysis of problems is required
and demanded. This does not mean thatthe additional impetus behind pofiry
analysis will enhance its articulation with policy decisions. Schmandt and Katz
caution: "Of particular concern here is the extent to which the technical functions
of assessment and analysis become substitutes for decisionmaking, feeding a

demand forever more research and analysis while the decision point continues to

recede." 17 Despite the growing hegemony of a scientific perspective in the policy

arena, coordination of democratic processes with the contributions, methods, and
challenges of the sciences remains an essential task for social scientists and
polirymakers.

Analysis and Policy
World War II stimulated the development of techniques that remain important to
poliry analysis. Chief among these was operations research, which was later tied
into lne broader analytical perspective of systems analysis. Operations research
tended to be heavily quantitative and fo-
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cused on narrow, specific problems such as the optimum deployment of defense
weaponry, men/ or materials. Working within a framework of normative
consensus, analysts could concentrate on the technical aspects of problems and
were able to produce noteworthy results. The improvement of computer
technology and the development of additional tools (e.9., linear programming)
have made operations research an even more powerful analyticalapproach. In
times of peace, however, normative consensus weakens, and analysts must
contend with the controversy and conflict that characterize democratic politics.

The relevance of social analysis for public poliry was brought to public attention in
dramaticfashion in the Supreme Court's decision in Brown v. Board of Education (
1954). In arriving at their decision to rule racial segregation in public education
unconstitutional, the Court had commissioned socialscience studies of the effects
of racialsegregation on children and society at large. In his opinion, Chief Justice
Earl Warren drew on these and previous studies, and in doing so seemed to be
accepting the idea, advanced earlier by Pound and Dewey, among others, that
courts should use the social sciences to implement reforms. Whether social
science analysis persuaded the Court to overturn segregation or whether it
merely served the more symbolic role of bolstering an already determined
decision, remains a nice question. But, whatever the case on this issue, the
Court's apparent reliance on social science brought its practitioners public
notoriety. Social scientists were criticized by segregationists led by a rampaging
Governor George Wallace, who was to make "pointy-headed professors" the
focus of many of his attacks. In contrast, those hoping to use analyticalexpertise
in the cause of continued social reform were encouraged by the Court's
recognition of their efforts.

The 1960s appearto be the next period that was crucial to the development of
poliry analysis. Pafticularly important at this time was the movement of Robert
McNamara and his "whiz kids" into leadership positions in the Defense
Department. Impressed by the contribution of analyticaltechniques to better
decision making, these officials introduced a wide range of methods into the
analysis of management and policy issues in the military. lltnese included cost-
benefit analysis; operations and systems research; linear programming; and the
planning, programming, budgeting system (PPBS). The latter so impressed
President Lyndon Johnson with its potential for better management control that in
August 1965 he ordered it implemented throughout the federalgovernment. This
directive was stymied by unenthusiastic budget officers and the difficulty in
applying the concept on a large scale to domestic programs, dnd was finally
voided by President Richard Nixon. 1e Despite opposition both within and outside
the Defense Depaftment to the application of analyti-
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cal methods to problems, the McNamara people established clearly that there was
a body of knowledge constituting poliry analysis and gave it the legitimary of
officia I recognition.

While the McNamara approach was in many ways a key breakthrough toward
public recognition and acceptance of poliry analysis, relevant disciplines in the
social sciences had since World WarII also been undergoing debates and
changes that moved them closerto becoming contributors to policy analysis, In
sociology, an applied orientation to the study of society was being implemented
by scholars like Paul Lazarsfeld, who demonstrated that analytical techniques,
esBeciallythsse utilizing survey research, had uses in private industry and public
policy. 2o La.arsfeld's activities provoked debate between sociologists favoring a
more theoretical stance for theii'discipline and those wishing to see sociological
ideas and analyses applied in society, an argument that in many ways reiterated
issues that haci been contestecj at the turn oithe century. Political scientists until
well into the 1960s found themselves struggling with a "behavioral revolution"
that focused attention on the application of quantitative techniques to empirical
politicaldata, a movement to which Lazarsfeld's work in voting studies
contributed. But political scientists also began to feelthe tug of "relevance." In his
1969 presidential address to the American Political Science Association, David
Easton called for a "post-behavioral" approach that crossed disciplinary
boundaries and moved toward dealing with social problems. 21

The discipline of economics, however, rapidly outdistanced other social science
disciplines in status as an impoAant source of ideas and methodologies for public
policy. John Maynard Keynes's ideas had provided economic theory with
coherence and what has been termed a "robustness" that enabled it to retain
applicability in the uncertain conditions of the realworld. Additionally, within the
framework of their general theories, economists were successful in innovating
quantitative techniques, such as cost-benefit analysis, that delimited alternative
approaches to problems. The discipline in fact gained official stature with the
establishment of the Council of Economic Advisers in the Employment Act of 1946.

By the time of the Johnson administration, germination of the concept of a
broader poliry perspective had begun among scholars in the social sciences.
Political scientists, for example, found the narrow focus of behavioralism not very
useful in anticipating issues like the civil rights movement orthe Vietnam warand
began to look toward more inclusive paradigms. Harold Lasswell was especially
active in moving the social sciences toward a policy focus, anod in a 1951 article on
the subject, he appears to have coined the term "poliry sciences." 22
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It was Yehezkel Dror, however, who at an early stage in the increased concern
with policy suggested a role for poliry analysis specifically. Dror in the late 1960s
was concerned aboutthe degree to which the techniques and assumptions of
economists had become part of the analyses upon which public officials
depended." 23 He pointed out that there was need for a perspective broader
than that provided by the prevailing systems analysis approach. Movlng beyond
the application of technical analysis to specific problems, a policy analysis
orientation would include consideration of intangible cultural factors, political
problems, and organizationalvariables that should make studies more usefulto
poficymakers. Finally, from 7967 through 1970, with the assistance of major
private foundations, graduate programs in public poliry were initiated at Harvard,
Berkeley, Carnegie-Mellon, the Rand Graduate Institute, and the Universities of
Michigan, Pennsylvania, Minnesota, and Texas.24 In the next decade, at least
thideen journals in policy studies and poliry analysis were begun. This period saw
also the founding of the Policy Studies Organization and the Association for Public
Policy Analysis and Management.

Policy analysis came of age during the days of the Great Society, and, as with
many maturing processes, this change carried with it both wisdom and frustration
gained from experience. The administration's efforts at large-scale social
intervention engendered an enormous increase in employment opportunities for
social scientists, and its funding of higher education provided a stimulus for the
establishment of graduate programs in policy analysis, or policy studies. Sl nt tne
same time, the Great Society acted on the basis of interpretations of society and
politics that suffered from unwarranted faith in scientific rationality. The advocates
of analytical prowess were soon brought face to face with the realities of political
power. As one commentator has noted, "in the Johnson years the policies of all
those brilliant apostles of rationality gradually lost sight of the most elementary
common sense" ]1 with the resultthattheirnoses were bloodied badly in some
instances. Of more fundamental impoftance and long-term significance was the
lack of attention given to normative goals and assumptions about American
society. In essence, policy analysis found itself in harness with goals often no
more tangible than those of "good intentions." Here the consequences of
inattention to cultural and political expectations were sufficiently disastrous to
place the proponents of government sponsored social reform on the defensive for
at least the next two decades.

Analysis and Ideology
Belief in the efficary of social science knowledge was deeply embedded in the
assumptions of the architects of the Great Society programs. Even be-
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fore the Kennedy administration, the Ford Foundation had funded efforts to apply
social science knowledge to designated "gray areas" in cities in an attempt to
prevent these marginally blighted urban enclaves from deteriorating Into slums.
!-tne Kennedy administration accepted the need for greater governmental
intervention and made some movement in that direction, but it was president
Johnson who was given the historic opportunity to flex the resources of the
national government to their maximum on behalf of social reform.

The Great Society planners were pafticularly impressed by the ability of organized
interests to worksuccessfully in the policy process. Some of this attitude may
have harkened back to New Deal programs, especially those fostering labor
organization. Additionally, group interpretations of politics indicated that agencies
and legislators responded most sympathetically to organized interests. Equally
impoftant to President Johnson's assistants had to be their experience with the
influence that organization had brought to the black movement. Thus it was
natural forthe Johnson administration to assume that the route to greater
political effectiveness and more socialjustice for the disadvantaged lay through
organization that would enable them to compete with other groups in the policy
process. The result was a conscious attempt through the War on Poverty to use
government programs to organize the poor in what has been described as "a
distinctive managerial kind of politics" directed by the White House. lx these
efforts were exemplified by requirements for citizen participation at the local level
in the allocation of funds for most programs, whatever the socioeconomic status
of their recipients.

Faith in the effectiveness of social science as a support for reform reflected
assumptions that had been part of what might be termed the "culture" of social
science throughout the twentieth century. What the Johnson people were soon
to learn to their discomfort was that analysis of social conditions and policy need
not necessarily result in findings sustaining the merits of their approach to social
change. First they had the unpleasant experience of having their own policy
people criticize theirprograms. In the words of Carol Hirschon Weiss, "The news
was dismaying. Nothing seemed to be working as expected. The programs
launched with such great hopes and fanfare did not appearto be attaining their
objectives to alter poor people's lives." 31men they were subjected to the
equally difficult experience of having the tools of socialanalysis turned on them by
their ideological opponents. Edward Banfield's The lJnheavenly Crty 30 was a
broad attack on programs of federal social intervention, and,the establishment of
The Public Interest provided neoconservatives with a continuing forum for their
views.

The Johnson administration could perhaps have weathered the cri-
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tiques of their own analysts better if their programs had developed stronger
political aftiliations. But President Johnson had tried to move beyond incremental
change byformulating many of his programs outside the usual policy process.3l
By relying heavily on task groups externalto the bureaucracy, Johnson was able
to obtain new ideas, but at the cost of politicalsupport. Subsequently, the old-
line agencies chosen to implement these new programs had little attachment to
their success, and similar sentiments existed in Congress. Meanwhile, the
burgeoning interest in policy studies had given rise to an increased application of
program evaluation that, when applied to the Great Society initiatives, uncovered
numerous shortcomings and a lack of tangible results. 32 In a context of strong
political programmatic support, these findings could have been used to improve
programs. But in this instance, the initial failure to maximize politicalsupport
rendered the Great Society efforts particularly vulnerable to political attack.
Instead of assisting in the improvement of social reform, the conclusions of policy
analysts tended to give greater credence to the suspicions of already uneasy
politicia ns.

Attacks by the conservatives and neoconseryatives were even more devastating
than those of occasional supporters of the Great Society because they combined
the use of analyticaltechniques with criticism of the unexamined assumptions
about society that had accompanied reform efforts throughout the twentieth
century. The conservative reaction to active government had been growing since
World WarII, and thinktanks such as the Heritage Foundation and the American
Enterprise Institute provided scholars with additional bases from which to
formulate their criticisms of reformist government. Conservatively inclined thinkers
such as Edward Banfield, Daniel Patrick Moynihan, and James Q. Wilson
demonstrated conclusively that poliry analysis was not solely the province of
sociaf engineers. Banfield's widely read Unheavenly City,for example, drew on
social science findings relating to poverty I racet health, education, housing,
employment, and crime in attacking most of the Great Society's programs. But the
really telling element in the positions of these scholars and their colleagues was
not their use of analysis but their insistence on examining the assumptions about
human nature and behavior that seemed to be the basis for reform efforts. These
thinkers directly challenged the egalitarian optimism that had suffused reform,
and in doing so, they served notice that in the United States, poliry analysis could
no longer be considered the exclusive resource of any particular ideology. In this
respect, chapter 7 examines the increasing importance across the ideological
spectrum of the think tank world for both poliry analysts and"decision makers.

The focus on philosophical and sociological assumptions raised reser-
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vations about the accurary of the group-oriented or, in social scientist terms,
pluralist model of politics that had become prominent in both scholarly discussion
and officialpoliry. Much of the intellectualbasis forthis model could be traced to
David B. Truman's The Governmental Process, 33 which with its publication in 1951
revived the interpretation of American politics first suggested by Bentley. Although
Tru ma n s u g gested that inte rest-g rou p co mpetition co u ld inca pa cita te
governmental policy, he gave farmore attention to the merits of group activity. He
argued that democratic processes would be protected from extremes of group
conflict by the existence of latent, unorganized groups that would spring into
being if one interest became too powerful orthreatened the "rules of the game."
Protection was also to be found in overlapping group memberships by individuals
that had the effect of limiting the demands and activities of group leaders.
Questions aboutthis perspective came from both the ideologicalleftand right. In
both instances, they raised normative issues that Truman's posture of value
neutrality avoided. The left tended to be concerned that a pluralist model of
politics gave de facto legitimacy to organized interests over those unable to
organize. The right was more concerned that a pluralist conception of politics
moved moraljudgment to the status of political compromise. These debates were
accompanied by the somber spectacle of a government rendered increasingly
impotent by the ability of organized interests to overcome the constitutional
a uthority of institutional processes,

The interest-group interpretation illustrated another facet of the unwillingness of
the social sciences to look beyond tangible, measurable activity. That this stance
had ramifications for understanding of the public policy process generally was
demonstrated by Charles Lindblom's article "The Science of 'Muddling Through."'
34 Written in 1959, Lindblom's afticle has become something of a classicfor its
statement and defense of incremental decision making. What has been less
noted has been the extent to which Lindblom drew on the group perspective in
this seminal piece. As with the group theorists, Lindblomgrounded values in the
behavior of particular political actors. It made good sense, he argued, for
administrators to eschew long-range goals in favor of immediate problems. In
dealing with short-term goals, the official can more easily identify and
operationalize the values conducive to the result to be achieved. The pluralistic
system, he assefted, will ensure that interests are not ignored in this process:
"Almost every interest has its watchdog. . . .It can be argued that oursystem
often can assure a more comprehensive regard forthe values of the whole
society than any attempt at intellectual comprehensiveness." 35 In fact, it is
wrong-headed to conceive of only longterm planning as ratiohal: "Even
paftisanship and narrowness, to use pe-
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jorative terms, will sometimes be assets to rationaldecisionmaking, forthey can
doubly insure that what one agency neglects, anotherwill not." 36 In "The
Science of 'Muddling Through,"' Lindblom raised to a level of rational legitimacy the
fragmented, halting, incremental approach to decision making characteristic of the
American policy process and in doing so relied heavily on arguments previously
made by the group theorists.

What was not apparent to either economists or poliry analysts during the
postwaryears was the degree to which the Keynesian economic model also
reflected the dominant ideological positions of its time. Noting the pervasive
influence of this approach, Robeft Heilbroner and William Milberg conclude that
"what seems ultimately of crucial impoftance is the capacity of a consensual
model to embody the sociopolitical values and the historical prospects of the
period in question." 37 Bythe late 1960s, as American culture became more
ideologically polarized, the Keynesian paradigm no longer permeated economic
thinking in the United States, yet policy analysts continued to workwithin its
framework, primarily, it seems, because no alternative model of comparable poliry
power emerged. The decades since then have witnessed continued theoretical
disarray among economists. In this rather chaotic climate, many policy analysts
have adopted the rational-choice approach from the economists' pantry of goods;
however, at the macro level of economics and policy modeling, the rational-choice
position has not attained the degree of acceptance once enjoyed by Ke-ynesian
theory. Heilbroner and Milberg point out that among eeonomists the "eeonometric
practices of the various rational-choice theoretics have encountered a bari'age of
criticisms," 38 and serious attacks on this school have also been forthcoming in
the other social sciences. Thus, economics, which had served as a conceptual
refuge for many poliry analysts, has experienced a "period of prolonged
intellectual disagreement" characterized by Heilbroner and Milberg as unique "in
the history of economic thought." 39

At the same time that policy analysts have found their theoretical moorings
threatened, advanees in information processing have presented them with
technologicaltools of unparalleled analytical power. Through computer systems,
policy analysts have at their disposalhuge amounts of data and a wide range of
systems models forthe processing and analysis of these data. The policy analyst
can draw on data banks on a particular problem (e.g., poverty, crime, education)
and can utilize statistical packages, decision formats, and formal models to
interpret the information. While the results of this integration,+of data and
analytical tools can be impressive, they can also be misleading. First, due care
must be exercised to assure the reliability of the data used and the application of
a ppro pri-
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ate interpretive tools. Second, and perhaps most impoftant, the analyst must
retain sufficient perspective to be able to stand outside the decision support
models provided and to understand that these humanly conceived and
constructed systems in turn contain particular assumptions.

Science and Truth
The years of the Great Society programs provided the context within which policy
studies and poliry analysis became endeavors in which the national government
invested both great hope and copious resources. Political scientists and
sociologists moved to follow the lead of the economists in the hope that they,
too, could become more relevant to decision making by applying their
methodologies to the analysis of important socialissues. As the grand plans of
the initiators of the Great Society foundered on the shoals of political reaction and
bureaucratic fragmentation, reliance on rational, analytic methods could not
provide poliry analysts with sufficient status or power to cope with political
interests.

Social scientists and, more recently, policy analysts have often assumed that the
objective, scientific quality of their analyses would carry weight in the policy
process and protect them from the effects of political partisanship. Because it
rests on a supeficialview of the scientific enterprise and a faulty conception of
the policy process, such a posture can lead to considerable frustration forthe
practitioner of policy analysis. While poliry analysis can contribute significantly to
the improvement of political decisions, critics from a broad range of disciplines
have shown that analytical methodologies cannot provide scientific, objective
answers to poliry issues. Unfortunately, in important respects, poliry analysis has
suffered unfairly from expectations about its policy role and scientific capabilities,
and it is therefore essentialthat today's poliry analyst have an understanding of
prevailing interpretations of scientific endeavor and the political components of
the policy process.

Although the knowledge may not be essential to their day-to-day work, students
of policy analysis should have at least an awareness of current critiques of the
physicalsciences as a source of objective truth. Thomas Kuhn. in particular, has
had an enormous impaCon ideas about science and its methods with his
argument that science advances not through careful attention to the
experimental method but through new ideas introduced duning periods of
fundamental cultural change. a0 tnese cultural upheavals cause paradigmatic
changes in how science is viewed and thus lead to majordiscoveries. Kuhn, in
effect, has suggested that the physical sciences, which have since Newton stood
as the ultimate test of truth in the Western world, are more culturally and
historically conditioned than was previously recognized.
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Paralleling this intellectual controversy have been attacks on positivism that have
damaged its claims, probably irreparably. By defining meaningful statements as
those that have tangible referents or are statements of mathematical or formal
logic, positivists believed that they could construct a form of truth that
encompassed all areas of human life. But, despite herculean, and Procrustean,
efforts toward this goal, the positivists could not overcome the diversities of
human life and the reality of intangibles as causes of human behavior. Douglas J.
Amy asserts that

positivist methodologies continue to dominate in poliry analysis,
despite the fact that their intellectual foundations were undermined
at least a decade ago. Positivism survives because it limits, in a way
that is politically convenient, the kinds of questions that analysis can
investigate. Moreover, the aura of science and objectivity that
surrounds positivist policy analysis adds to the image of the policy
analyst as an apoliticaltechnocrat. a1

Whether they have bothered to think the issues through thoroughly or not, poliry
analysts obviously obtain some benefit from the persistence of outmoded
preconceptions about what they are doing. As is becoming increasingly apparent,
however, the price being paid for this lack of perspective has been serious
confusion about the proper role of the analyst in the policy process and American
political culture at large.

The Analyst in the Policy Process
Before working through conceptions of the role of the poliry analyst in
contemporary America, it may be helpfulto relate briefly the activities of the poliry
analyst to the complex of considerations that enter into democratic policy
decisions. In broad terms, and ceftainlythere are some who would argue fora
much narrower deflnition, one might describe the working analyst's duties as
including collection and organization of data, application of appropriate analytical
techniques, clarification of the issues involved, and formulation of alternatives for
resolution of a problem, with perhaps a recommendation as to the best wayto
go. These are important tasks, and each of them involves some judgment on the
analyst's patt. But the bottom line in a pluralistic society is that forthe
polirymaker, the rational methodology of analysis constitutes only one kind of
approach to a problem, and often notthe most persuasive ofre. As Rosemarie
Tong has observed, in the political process there are other, equally legitimate
forms of argument than the logical-rational mode of policy analysis. 42
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The Environment of Policy Decisions
Policymakers draw on a variety of considerations in reaching decisions. While
some of those lacking analytical rigor may be deplored, others make perfectly
good sense from a democratic perspective. A policymaker may respond to the
intensity of particular interests, as forexample with the abortion issue. He orshe
may deferto the intuitive grasp of a situation by an experienced adviserorfriend,
as President HarryTruman did in moving the United States to supportthe
creation of Israel. In othercases, programs like Head Start may have such strong
emotional appeal that, regardless of findings as to their effectiveness, a

polirymaker will refuse to change them. Also, many poliry decisions are the result
of compromise among a number of officials representing different personal and
political perspectives. Indeed, Douglas Yates Jr. contends that a failure to
recognize these politicalfacets of the policy process can convert the poliry analyst
into a "source of rigidity in the give and take of conflict resolution." 43 Many
tradeoffs and sources of influence enter into poliry decisions, and poliry analysis
is merely one among them. Definitions of the public interest come in many sizes
and shapes, and the analyst must remain aware that it is the very essence of
democratic policymaking to draw on a range of sources in constructing the public
interest on a pafticular issue.

There are also a numberof factors inherent in the nature of policy analysis itself
that contribute toward ensuring that it will remain but one, although increasingly
important, form of input into the making of pluralistic, democratic policy. Of prime
importance, perhaps, are the clear elitist implications of deferring heavily to the
opinions of experts. Descriptions of the physical world, whether by physical
scientists or social scientists, cannot by themselves produce normative standards'
No matter how skilled an individual is in an area, he orshe will remain

democratically incompetent to impose value positions on the public.llnt tfre
same time, it is important to recognize that the methodologies used by analysts
carry with them necessary normative choices in terms of assumptions involved in

identifying problems and goals.45 Indeed, Laurence Tribe goes so faras to
assert that policy analysis has an atomistic ethic that is utilltarian, liberal,
democratic, and egalitarian. 46,Not surprisingly, policymakers may feel that
efficienry and equity are not the only goals worthy of attention in a pafticular
situation.

In addition to the tactical and normative considerations involved in applying a

methodology to a problem, the analyst invariably suffers from more practicar
limitations. These revolve around money and time, as does much of life. Rarely do
analysts have sufficienttime orfundsto collectenough information and analyze it
as thoroughly as they would wish, although computer technology has within the
past decade vastly in-
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creased their data collection capabilities. At times when the focus of the problem
is narrow and specificand time is of the essence, as with the use of operations
research during world war II, policy analysis may well determine the final
decision' But in the course of the normal policy process, it will likely continue to
receive heavy competition from many other directions.

The expectation, or hope, harbored by some social scientists that it is but a
matterof time until the poliryworld conforms to the canons of logical structure is
badly misplaced. The dislocations between the methods of the poticy analyst and
those of the politician, bureaucrat, or judge must remain because the two'
ap,proaches begin from fundamentally different premises and often strive for
different goals. To dealwith this dichotomy constructively, the politically effective
policy analyst willcombine technical skill with an understanding of the politicaland
normative contexts of the issues being considered. The chapters that follow have
as a common goal the enhancement o-i tnat understanding.

The Role of the Analyst
Forthe policy analyst, organizationalaffiliation and issue orientation can be fairly
closely interrelated. Obviously, analysts working within a public interest group
(the Sierra Club) or a private interest group (tha U.S. Chamber of Comm6rce) will
evince a greaterdegree of activism than those operating in the middle echelons
of the New York State Department of Education or the U.S. Bureau of Standards.
But at times the organizational climate of even the most established agencies can
transform passive analysts into advocates.

Those analysts working within the bowels of the bureaucracy tend to identify
eventually with their agency's ideology, and when that agency's turf or mission is
threatened, they may well be drawn into the controversies and conflicts
generated in the effort to maintain agency status. In fact, these kinds of conflicts
can, from the perspective of those affected, be far more intense than conflicts
generated by differences over substantive issues of more general public interest,

An assumption that should form the basis for any legitimate conception of policy
analysis as a profession is that the analyst is a person of professionalintegrity. ln
his study of policy analysts in the federal bureaucracy, Arnold J. Meltsnerrightty
concludes that integrity is a fundamental standard.

To be politically sensitive does not mean to be insensiiive to ethics or
morality. . . . Those who are dishonest, distolt their work, and
deliberately lie should have no place in the analytic fraternity. 47
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Tong supports this view with her argument, drawing on discussions of
professional ethics generally, that analysts should demonstrate the attributes of
honesty, candor, competence, diligence, loyalty, and discretion as components of
trustworthiness. a8 nttnough no serious student of the policy process would
disagree with the merit of these qualities, discussions limited to Integrity are of
little more help than, say, the scouting code forthe analyst dealing daily with a
variety of complex issues. In a more practicalvein, Robert D. Behn has suggested
that doing "poliry analysis well requires intellectual honesty, political creativity, a
respect for a diversity of values, the ability to deflate phoniness, and some
scientific rigor." 49

At this point, however, it is probably advisable to sound a cautionary note against
the tendenry of scholars to move quickly to worst-possiblecase scenarios when
discussing ethics and the professional poliry analyst. While these hypothetical
cases provide opportunities for classroom discussions, it really is difficult to see
their day-to-day relevance for the working analyst. Foftunately, it is exceptionally
rare that an analyst is in a position where he orshe sees clients sending people
to their deaths or causing widespread disease or pestilence. In these instances,
one would expect an analyst, simply as a decent human being, to speak out, just
as one would expect anyone aware of a serious wrong to act to correct it. Much
of this kind of discussion derives from the powerful perspective offered by post
hoc analysis. It is, of course, easier to point to what should have been than to
make the correct decision at the time. But it is not helpfulto an understanding of
the policy process to be too eagerto ascribe sinisterorcriminalmotives to those
who have made decisions that have had unfortunate consequences. The point is
that these issues involve disputes in which reasonable persons can and do differ.
That is the virtue, and sometimes the defect, of the democratic process.

Attempts to categorize the styles and perspectives of poliry analysts tend to
make a basic distinction between analysts who see themselves as technicians
who are not politically involved and those who take a more activist role. Both
Meltsner and Hank C. lenkins-Smith,lL for example, see the technician as a
rudimentary policy analyst type. Both also posit the more politically involved
analyst as a contrasting type. Neveftheless, they describe this second type
difFerently. Jenkins-Smith, who frames his discussion in terms of organizational
context, believes that issue advocates (e.9., those working forcauses) and client
advocates (e.9., those working for congressmen) are accurate ways of depicting
the more activist analysts; Meltsner, who limits his study to t[e bureaucracy and
adopts a perspective drawing on the analyst's self-image, thinks of activist
analysts in terms of entrepreneurs and politicians. In Meltsner's typology, the
politician, the most removed from day-to-day technical analysis, pos-
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sesses the instincts of a high-level political bureaucrat and is dedicated to
advancing the interests of his or her supervisor or political leader, The
entrepreneur, in contrast, is technically skilled but wants a greatervoice in policy
decisions.

Both Meltsnerand Jenkins-Smith indicate that the technician posture is that most
widely assumed by policy analysts. Organizationally, one would expect to find
analysts with a technician orientation most numerous in the middle and lower
echelons of bureaucratic hierarchies, where they have some insulation from
political pressures, and, to some extent, in think tanks or academic settings. The
technician simply wants to "get on with the job" and values insulation from the
political as an advantage of the job. Beyond the question of personal orientation,
however, is the possibilitythatthe technician stance is a response to the policy
environment. Scott and Shore assert, for example, that narrowly focused,
technical studies are the kind of input that policymakers value. In their view,
administrators are most receptive to succinct analysis that provides them with
usable data. In this regard, the technician may simply be responding to the
demands of his or hersupervisors. 51 Additionally, the neutral, objective aura of
expeftise projected by the technician may convey an authoritative image that
enhances his or her status.

The questions that emanate fromthe technician perspective do not in anyway
draw into question the analytical skills orthe integrity of the analyst. They relate
instead to the personalsatisfaction that can be derived from such a limited
perspective and to the degree to which narrowly focused analysis can be effiective
in the policy process. In Meltsner's view, the technician believes that he or she is
objective and scientific. 52 But analysis of any kind is immersed in cultural
assumptions and tactical normative judgments relative to the methodology used,
and these condition the range of alternatives that can be considered in any
specific study. In other words, whether they acknowledge it or not, technicians
must make value judgments. Jenkins-Smith indicates that these kinds of issues
are leading to increasing criticism of the technician perspective. f3 ln terms of
immediate effect on the policy process, one of the most important questions
raised bythe technician self-image rests on its apoliticalclaims, foras one of
Meltsner's entrepreneurs argues: "Only analysts who use political considerations
will do relevant and influential analysis." 54 In contrast, Scott and Shore conclude
that bureaucrats are receptive to narrow, technical analysis because it enables
them to implement programs more easily. ,.

Each individual is, of course, free to choose the image that he orshe wants to
convey and attempt to work within. But those articulating the technician view
must accept the consequences of narrowness and superficiality or be prepared to
operate in an activist manner behind the techni-
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cian facade that has been constructed. While the technician's work in a textbook
sense may be very skilled, without more it must be politically flawed. And in the
democratic policy process, that is often a fatalattribute in terms of influence. The
dichotomy,to be clear, need not be between technicalnarrowness and a
politically activist position. It seems feasible for an analyst to take great
satisfaction in technical work and yet develop the awareness and interpersonal
skills to make that work attractive to decision makers.

The Challenge of Activism
The closer the policy analyst becomes tied to issue advocacy, the more likely that
questions will be raised about adherence to professionalstandards and the effect
of untoward pressures on the analyst. On reflection, however, there appears to
be no logicalobjection to the existence of professional analytical integrity and
partisanship in the same unit, be it policy study institute, congressional
committee, or administrative agency. The argument here seems reasonably
straightforward. The analyst owes his or herclient, from both the perspective of
the analyst's standards and that of the client's need to be fully informed, the best
analysis of which he or she is capable. The client, of course, then remains free to
accept or reject the alternatives put forth. At this point in the literature,
differences between the policy analyst and the policymakerare often stretched to
raise fundamental ethical issues.

Unfortunately, moving the discussion to that of fundamentalmoraldifferences
tends to obscure the essentialdistinctions between poliry analysis and the
factors involved in making politicaldecisions. As discussed above, there is no
inherent reason why the policy analyst's views should make better public policy
than the opinions implemented by decision makers. The move of the Justice
Depaftment under Attorney General Edwin Meese to lessen lob protections for
those with acquired immune deficiency syndrome (AIDS) provides one example in
this respect. There is little question that the Justice Department position ran
counter to the views of many experts on AIDS, who saw minimal danger from the
employment of AIDS victims. Nonetheless, in their poliry position, the Justice
Department exploited the degree of uncertainty involved in knowledge about
transmission of the disease. The issue here is not whetherthe justice decision
was wise or unwise. Clearly, the Justice Department was moving toward different
goals and responding to different constituencies from those influencing many
expefts in the field. While they may have recognized that their approach carried
the risk that expert opinion might eventually have considerable weight with the
coufts or the electorate, they believed that they had the right to act as they did.
Obvi-
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ously, an analyst may become so outraged by a poliry decision that he or she
chooses to resign, but such a decision is a personal moralact and should not be
confused with the fact that there are inherent differences between policy analysis
and democraticdecision making.15 To argue otherwise is to slip into the errorof
assuming that poliry analysis Is in fact an objective, scientific form of endeavor
that results in unbiased truth. In a given situation, it may result in suggestions
that to external observers appear far more reasonable than the public policy
promulgated, but such differences are an essential characteristic of democracies.
Nevertheless, most laypersons and expefts could justifiably be expected to
exclude astrological findings, for example, as useful poliry input in any sense.

This is not to argue that the analyst should be unconcerned about values in his or
her work. Quite the contrary. Understanding and examining the various normative
issues involved in a problem are the most difficult tasks that an analyst faces in
the attemptto provide really useful materialforthe poliry process. We examine
the intricacies involved in integrating normative perspectives into analysis in detail
later. But here it is important to note that the retreat into claims of objectivity and
science is too easy an approach to invariably complex policy issues. Policy analysis
that moves beyond the assedions of objectivity and efticienry is one route toward
analysis that speaks more comprehensively to social concerns.

Because policy analysts have not been able to influence the policy process to a
great extent, some have urged a greaterdegree ofadvocacy on the part ofthe
analyst. s6 While advocacy in itself is a perfectly legitimate form of activity for the
analyst, as for most other citizens, it may tempt him or her to try to gain
advantage through the manipulation of data and findings. That some should
succumb to this temptation is not surprising in view of the emotions and
reputations that may be at stake. Even the naturalsciences, where the
standards of research are perhaps more rigorous (but the rewards far more
prestigious and profitable), have experienced notorious cases of fudged data and
findings. The ramifications of such behavior for a scientist or policy analyst can be
disastrous forthe individualpersonally and damaging to the profession involved.

In a pluralisticsociety, it is simply expecting too much foranalysis to go
unchallenged. Meltsner, who has served as editor of Policy Analysis, emphasizes
that studies are vulnerable to a wide range of criticisms.

Analysts and researchers are shot down for wrong assumptions, for
too circumscribed or biased a view of the problem, forbad research
design, for faulty and misleading statistics, for lack of causal
connection between hypotheses and findings, for simpleminded
hypotheses, and for alternatives involving conflicting objectiues. 57
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Such attacks do theirshare to heighten controversy over public policy issues, but
they, too, are part of the process. The introduction of deliberatety distorted
analyses into the cause of partisanship, however, converts poliry analysis from an
approach that can make very real contributions to clarifying issues and
suggesting alternatives into simply another manipulative tactic in the already
confused arena of interest-group politics. Although policy analysis has not
provided the steady guide to public policy that many have hoped, it clearly has
been an asset to that process, and it is a happy circumstance that standards of
integrity have stood as the overriding rule.

Poliry analysts have the capabilityto continue to provide useful input to the policy
process in an era when American society increasinglyfaces problems so complex
in substance that they are beyond the layperson's comprehension and yet so
pervasive that they touch everyone's fundamental beliefu. Advanced means for
controlling the reproductive process through genetic planning, improvement of
life-sustaining technology for severely handicapped newborn infants and the
comatose elderly, and the development of increasingly sophisticated devices for
monitoring every moment and movement of one's privacy are but a few of the
inevitable changes that must raise serious questions for polirymakers. No doubt
new methodologies and techniques will also be devised to improve analytical
prowess. But more impoftant to the status of poliry analysis will be the degree to
which its practitioners are able to combine technicalskills with a certain humility
abouttheiruse, a mature sense of the vicissitudes of politics, and a recognition of
the necessity and difficulty of reconciling normative concerns.
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