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26 Previsw: The Canadian Pacific Saimen Fishery  Chaop. 1

POSTSCRIPT AND PROLOGUE

The chapters that follow provide you with the concepts and tools to perform an
analysis such as the one you have just reviewed. Not, all policy analysis takes this
form: It can be as informal as spoken advice in a corvidor to a policymaker or as for-
mal as a legislatively-required regulatory impact analysis. But alt good policy aralysis
necessarily includes the sort of thinking that this report represents, Read on. Enjoy.
Or, at least endurel a .

[ what s Policy Analysis?

‘The product of policy analysis may be advice as simple as a statement linking a pro-
posed action to a fikely result: passage of bill A will sesult in consequence X. It may
also be more comprehensive and quita complex: passage of bilt A, which can be -
achieved with the greatest certainty through legislative strategy S, wifl result i ag-
gregate social costs of C and aggregate social benefits of B, but with disproportion-
ate costs for group one and disproportionate benefits for group two. At whatever
extremes of depth and breadth, policy analysis is intendad to infarm some décision,
W& either implicitly (A will result in X) or explicitly (support A because it will result in X,
BE . which is good for you, your constituency, or your country), -

Obviously, not alt advice is poicy analysis, So to define it, we need to be more
specific, We begin by requiring that the advice must relate to public decisions and be
informed by social values. That is not to say that policy analysts do not work in pri-
vate organizations, Businesses and trade associations often seek advice about pro-
posed legislation and regulatians that rmight affect their private interests—when their
employees or consultants consider the full range of social consequences in giving
such advice, they are providing policy analysis. Of course, the majarity of policy ana- .
ysts are to be found in government and non-profit organizations where day-to-day
operations inherently involye public decisions, as well as in consultancies that serve
these public and private organizations, Because our interest centers on palicy analy-

Sis as a professional activity, our definition requires that policy analysts, in either pub-
lic or private settings, have clients for their advice who can participate in"public deci-
sion-making, With these considerations in mind, we hazard the following simple
definition: poficy analysis is client-oriented advice relevant to public decisions and in-
farmed by social values. : _
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28 What Is Policy Anclysls?  Chap, 2
A plethora of definitions of policy analysis already mxmmﬁ._, Why introduce this
one? One answer is that it helps us keep our focus on the purpose of this book: de.

the importance of learning the various techniques of policy dnalysis and of gaining an
understanding of political processes will naturally follow,

Another answer is that this definition also emphasizes the importance of social
values in policy analysis. Social values can come into Play even when advice seems
purely predictive, By looking at consequences of policies beyond those that affect
the client, the analyst is implicitly placing a value on the welfare of others. Good pol-
icy analysis takes a comprehensive view of consequences and social values, As will

tems.

An appropriate starting placé for our study is an overview of the profession of
palicy analysis, Fow does policy analysis differ from the older professions to which it

mm_._w_mnm%g&_dmwnuo_mnw Eﬁ_ﬁn:owmmoc:am:n_i_&nn_o they do? What skills
are most essential for m,.._nnmmm.w .

POLICY ANALYSIS AND RELATED PROFESSIONS

fession, such as public administration, business Management, city and regional plan-
ning, law, or public health, in which you may nevertheless be required to play the
role of policy analyst from time to time. Perhaps you are reading this _goormw“ a stu-
dent in an academic progranm: in political science, economics, or political

We hope to put policy analysis in perspective by comparing it with some of the re..
lated professions and activities with which you may be more familiar,

‘Some examples: "Poficy analysis is & means of 2_.__"_._3_.&5&_ informatien including research results
to produce w_woz.:ua for policy decisions (the laying out of alternative choices) and of determining fisture

American Elsevier Publishing Company, 197 ). p. xi: and "Policy analysis is an applied soojal seience disci-
pline which uses multiple methads of imuiry and argument to produce and transfam policy-relevant in-
formation that may be utilized in political settings to rescive policy problems.” Witliam N, Dunn, Publie

versity of California Press, 1976} and Norman Beckman, “Policy Analysis in Government: >33.E~r.au to
‘Muddling Through',* Public Admindstration Review, Vol. 37, na, 3. 1977, pp. 221-22. Bor an extendad

aWac&mgomﬁmvo_@mn_m.aﬁ_mvaﬁuq conception of policy analysis, see Garry D, Brewer and Peter
deLeon, The Foundations of Policy Analysis (Momewood, I Dorsey Press, 1983), pp. 4-17. .
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. Pollcy Ancllysls and Related Professlons _ 29 .

A comparison of policy analysis with five other n&mm_.wq:TanwamB_.m social
science research, policy research, classical planning, journalism, and the .o_o.. ncE.n
administration—appears in Table 2. 1. We focus our attention on similarities and dif.
ferences in characteristics such as major objectives, client orientation, common
style, time constraints, and general weaknesses. The comparison of paradigms em-
phasizes differences. As our discussion indicates, however, the professions of plan- -
ning and public administration have moved much closer to the policy analysis para-
digm in recent . - : o

o The nogwsmwsﬂnxvmlm:om of higher education gives us all at least some familiar-
ity with academic research in the social sciences, lts major cbjective is the develop-
ment of theories that contribute to a better understanding of society, Because the
client for the research is “truth.” at least as recognized by other scholars, the social
science disciplines. have attempted to develop rigorous methods for togically specify-
ing theories and empirically testing hypotheses derived from-them. Progress in the
sacial sciences proceeds as much fram the idiosynerasy of researchers as from the .
demands of the larger society. The new theory or clever empirical test earns respect, .
from social scientists whether or not it is immediately relevant to public policy, Nev-
ertheless, the accumulation of empirical evidence, and the associated rise and fall of

competing theories eventually influence the “world views” of policy makers outside _

of the academy.? Although academic research enly fortuitously contributes to the.
debate over any particular policy issue, the development of social science knowledge |

e~ forms a base for more narrowly specified research of greater potential relevance,

This research, which often directly employs the methods of the social science
disciplines, can be described as policy research.* Whereas acadernic research looks for

then Y will result, For exarhple, acaderic research into the causes of erime might

identify moral education within the family as an important factor. Because our politi-
cal systemn places much of family life outside the sphere of legitimate public interven-
tion, however, there may be little that the govermment can do to foster moral educa- )
tion within the home. The policy researcher, therefore, may take moral education as '
a given and focus instead on factors partially under government control, such as the
certainty, swiftness, and severity of punishment for those who commit crimes. The :
policy researcher may then be willing to make a prediction {a hypothesis to be tested

AVithin disciplines, acceptance of new thecries that better explain empirical anomalies often oc-
curs only after repeated failures of the older thearies over an extended period, See Thomas S, Kuhn, The
Struchiyre of Scientifie Revolutions (Chicago: University of Chicago Press, 1970). For a discussion of a para-
digm shift in political céntext, see Peter A, Hall. “Policy Paradigms, Experts, and the States: The Case of
Macroeconomic Policy-Making in Britain," in Stephen Brooks and Alain-C. Gagrion, eds., Social Scientists,
Folicy, und the State (New York: Praeger, 1990), pp. 53-78, <

*For a discussion of policy research, see James . Caleman, Loficy Ressarch in the Sociaf Seiences )
fNew Yol General Leaming Press, 1972). Policy research, expanded to include the study of the policy
process, is sometimes referred to as policy stience, Herald D Lasswell, "The Emerging Conception of

_ ;- the Policy Sciences,” Policy Sciences, Vol. |, no. |, 1970, pp. 3-30. o
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by future events) that if the probability of arrest for a certain crime is increasad by 10
percent, then the frequency of that crime will go down by, say, 5 percent, :

A fine line often separates policy research and policy analysis. The strength of
client orientation distinguishes them in our scheme. Policy researchers are less
closely tied to public decision makers. While one or more decision makers may be in-
terested in their work, policy researchers Usually view themselves primarily as mem-
bers of an acaderic discipline. Sometimes their main motivation for doing policy re-

* search is personal financial gain or the excitement of seeing their work influence

policy; perhaps more often they do it to gain yesources or attention for their aca-
demic research programs. Because they place primary importance on having the re-
spect of others in théir academic disciplines, policy researchers are often as cor-
cerned with the publication of their work in professional journals as with its use by
decision makgrs. _ _ Lo o ._
. Disciplinary orientation contributes to a general weakness in policy research
because the translation of research findings into policies that can be directly imple-
mented ofien requires attention to practical considerations of little acadermc inter-
est. Retumning to our example, the policy researcher’s prediction‘that an increase in
the probability of arrest will decrease the crime rate is only the first step in develop-
ing and evaluating a policy option. How can the. arrest rate be increased? How
much will it cost? What other impacts will result? MHow can it be detesmined if the
predicted reduction in the erime rate has actually occurred? The answers to ques-
tions such as'these require information of a specific nature, often of little disciplipary
interest. Consequently, policy researchers often leave these sorts of questions to -
policy analysts, who will actually craft policy options for decision makers. .
A very different paradigm is classical planning, a reaction to the apparent disor-
der and myopia resulting from private market behavior and pluralistic government.
The general approach of planning is, first, to specify goals and cbjectives thiat wil
lead to a better society and, second, to determine the most efficient way of achiev-
ing thern, Necessary for effective planning is a centralization of authority for the ere-
ation and execution of the plan. ~ - Y _ s
As extreme cases, the poor performatices of the centrally planned economies
of Eastern Europe during the Seviet era point to the inherent weaknesses of the
planning paradigm, One weakness is the difficulty of specifying appropriate goals and
objectives. The five-year plan may clearly specify what is to be produced, but it is
unlikely that the production will closely match the wants of consumers. The other is
the massive problem of cognition caused by the need o collect and process informa-
tion for the comprehensive direction and monitoring of numerous economic actors.*
Although central economic planning has had little currency in the American context,
the planning paradigm has been important in narrower applications. : )
Urban planning in Great Britain and the United States developed from the be-
lief that control of the use of land could be an effective too! for improving the aes-
thetics and efficiency of cities. The comprehensive master plan, which embodied
professional norms about appropriate patterns of land use, became the statement of

. —
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" achieve lower bounds on, certain variables that represent goals by altering other vari-
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mvw_mm:aogmnm,..mu.Nc:m:_mw_&_m_&\c«mQﬁm:m:aamsﬁaﬂommémmm%oamnrm‘
nisms for implementing the master plans. T
~ " The impact of urban planning has been limited, however, by the autonomy of
_.onm.h governments that do not fully accept the professionally specified goals and ob-
jectives, by the dynamic of local economic growth that often takes unanticipated
mo:,..‘_m. and J.\ a narrow emphasis on physical structure rather than broader issues of
uo.em_ behavior, Recognizing the incongruence of the classical planning paradigm
with the reality of democratic politics, many planners have urged their profession to
adopt a more active interventionist role in public decision making.> Consequently,
many urban and regional planning schools row require coursework in policy analysis.,
A more recent manifestation of the planning paradigm was systems analysis,
E.___waJ attempted to extend the techniques of operations research beyond narrow ap-
u.m_nm.ﬂ_o_._w. The basic approach of systems analysis involves the construction 6f quan-
titative models that specify the links among the multitude of varidbles of interest in
social or economic systems. The analytical objective is to maximize, or at least

wv_mu_ﬁgﬁ can be mardpulated by goverriment, By identifying the many possible intar-
actions, the systerns analyst hopes to avoid the myopia of incremental political deci-
sion making, : v : C _ _

But systerns analysis has tended to be both averambitious and reductionist.®
Rarely s there adequate theory or data for the construction of refiable ooawwwﬂw.._;
sive models. Further, not all important factors are readily subject to quantification. In
particuler, the appropriate weights to place on the multiple goals that characterize
public issues are usually not cbvious; the analyst’s choice may cloak value judgments
in apparent objectivity. Additionally, the mystique of quantification may give simplis-
tic models more attention than they deserve. Witness, for example, the public atten-
tion given to the report of the Club of Rome on the limits to world growth—a re-
port based on a model with virtually no empirical links to the real world? An
appareritly rigorous model, it purported to show that continued economic growth
wauld soon be unsupportable, leading to a dramatic decline in world living standards,

SFov example, see Jerome L. xu:m.:n_._ “The Plansier a5 Interventionlst in P\ i

’ \ in Public Policy ¥ N
m_ocs,n W. m:ﬂ:a__. and George Sternlieh, eds., Plnning Theory in the 1980s: A Search ._m“ Nnﬂw N_.q%
tions AZME Brunswick, N.J.: The Centter for Urban Folley Research, [978), pp. 179~200,

For critiques of systems analysis, see [da R. Hoos, Systems Analysic i Public Policy: A Criti
h.ma__._ﬁ_»i University of California Press, 1972); and Aaron Wildavshy, “The Political mooﬂ_ﬁxv. cﬂ%ﬁ
ciency: Cost-Benefit Analysis, Systems Analysis, and Program Budgeting” Public Adminstration Review
Mo_. mm..w_“-o. A“L_wmm. _un.\mom&_w. For a pomparison of systerns analysis and palicy analysis, sea ,?..—_mNrn._

ror, "Poiicy Analysts: A New Professional Rols in Government Service,” : inistration
Vel. 97, 0. 3, 1967, pp. 197-208. - wevioa” ublc Admibiosain e
"Denela H. Meadows, Dennis L. Meadaws, Jorgen Randers, and Williarm W. Behrans (fl, The

:aaaoae&.»xmsa?sngvm. 5. ‘ ,.
o ey 3 Reor. :@naanh?a\nﬂnaa E.n&nussa» &‘.gna&am nlmi./m_w}...c_._r

*Fer eritiques of the Club of Roma approach, see Wiliam D. Nordhaus, “World Dynamics: Mea- .

surement Withaut Data,” Eeonomic Joumnal, Vol. 83, na. 332, 1973, pp. 1156-1188; Chi

a," A . 83, na. \ ; SYuen W,
..0._.9”,.‘9 _,”._bmn_,u and Limits—to-Growth Models as a Base for Public Policymaking in Econamic Omﬁrw.
ment,” Polizy Sciences. Vol. 5, no. 2, 1974, pp. 191-21L; and Julian L. Simon and Herman Kahn, eds., The
Resovurcefl Eaeth: A Response to Giobal 2000 (New York: Basl Blackwell, 1984), . - .
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Despite numercus asbitrary and questionable assumptions, the Club of Rome report
was embraced by many whose worldview associated continued economic growth
with unavoidable environmental degradation. The formality of the mede} tended to
divert attention from its implicit azsumptions. - .
" A more focused application of systems analysis is the planning, programming,
budpeting system (PPBS), which shares some characteristics with policy m.bm_xm_m.
The basic approach of PPBS is to identify alf prograrns that have common objectives
so that budget allocations to those programs can be compared in terms of their ef- -
fectiveness in achieving the objectives. PPBS is like policy analysis in, that it is di-
rected at influencing specific decisions in-the budget cycle. It differs in its attempt to
force comprehensive.and quantitative comparisons over a wide range of programs.
After some apparent success in the Defense Department, President Lyndon John-
son ordered its use throughout the fedéral govemment in 1985. in 1971, however, its
uss was formally abandoned by President Richard Nixon's Office of Management
and Budges. Even this limited form of planning placed too great a strain on available .
knowledge and analytical resotirces.’ . . :
“The goal of the “old" publiz administration was more modest than that of plan-
ning: the efficient management of programs Tnandated by the political process. Jts
advocates sought to separate the management function from what they saw as the
corruption of polities. The words of Woodrow Wilson provide an unequivocal states
ment of the basic premise of the okd public administration: . . . administration fies
outside the proper sphere of palitics. Administrative questions are not political ques-
tions. Although politics sets the tasks for administration, it should not be suffered to
maripulate its offices.”*® The ideal is a skillful and loyal civil service free from pafitical-
interference and dedicated to the implementation and efficient administration of po- -,
Htically mandated programs according to sound principles of management. In other
words, the science of management was insulated from the art of pofitics. . :
Both the old public administration and"policy analysis are intended to bring
greater expertise into public endeavors. Once organizational structures for programs-
have been created, public administrators tumn their attention to the routine decisions -
coricerning personnel, budgets, and operating procedures that help determine how
well the programs will meet their mandated goals. Although palicy analysts must
concern themselves with questions of organizational design and administrative feasi-
Bility, they seek 1o influence the choice of programs by the political process. One fo-
cuses exclusively on doing well what has been chosen; the other also considers the
choice of what is to be done. _ : - .
. Public administration has gradually come to include policy analysis among its
professional activities. One reason is that the large bureaus and vague legislative
mandates associated with an expanded public rofe in society require administrators

_ *Conuider the fillowing assesiment: "Although it may fail for many other ressans, such as lack of
pafitical suppart or trained persannel, it always fails far lack of knowledge, when and it is allowed ta gec
that far’" In Asron Wildavsky, Budgeting: A Comparative Theory of Budgetary Processes {Bostoru Little,
Brown, 1975), p. 354, Alsa see Allen Schick, “A Death in the Bureaucracy: The Demise of Federat PPB,"
Public Admintstration Review, Val. 33, no. 2, 1973, pp. 146156, .

BWoodrow Wilson, “The Study of Administration,” 40&3.&&. Scienve Quarterfy, Vol 2, no. L,
1887, pp. 197222, ) : ’ \ 7 .
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* to choose among altemative policies—they thus become consumers and producers

of policy analysis relevant to their own agencies. Another reason lies in the uswal ab-

sence of a clean separation between politics and administration, Woodrow Wilson's -

vision notwithstanding. The administrator must be able to secure resources and de-

fend implementation decisions within the political process. Policy analysis may help
accomplish these tasks.

The “new” public administration explicitly abandons the notion that administra-
tion should be separate from politics." Its practitioners seeks to influence the adoption
as well as the implementation of ‘policies. Professional training, therefore, must in-
clude methods both for predicting the consequences of altermative palicies so that in-
formed choices can be made and for effectively participating in the political process
so that the choices can be realized. Training in public administration thus often in-
cludes course work in policy analysis even though its primary focus remains manage-
ment and operational decision making, _

Comparing policy analysis with journalism may at first seem strange, Journal-
ists typically concern themselves with recent events; they are rarely called upon to
make predictions sbout the future, When they write about public policy, the need to
attract a wide readership often leads them to focus on the unusual and the sensa-
tional rather than the routine and the mundane, Narratives with victirns, heros, and
villains catch readers’ interest more effectively than nuanced discussions of compet-
ing soctal values. Their contribution to the political process, therefore, is more often
introducing policy problems to the public agenda than providing systematic compar-
isons of altemative solutions. Nevertheless, policy analysts and journalists shase sev-
eral goals and constraints. o

Tight deadlines ‘drive much of journafists’ work. Because news quickly be-
comes stale, they often face the praspect of not being able to publish unless they
make the next edition. Similarly, the advice of policy analysts, no matter how sophis-
ticated and convincing, will be useless if it is defivered to clients after they have had

to vote, issue regulations, or atherwise make decisions, Rarefy will it be the case of
better late than never., , :

Tight deadlines lead journalists and policy analysts to develop similar strategies
for gathering information. Files of background information and networks of knewl-
edgeable people often serve as extremely valuable resources. They may enable jour-
nalists to put events quickly in context. They play a similar role for policy analysts,
.UE,. may also provide information useful for assessing technical, political, and admin-
istrative mmmmmvzg‘ of policy alternatives when time does not permit systematic inves-
cmwn_o_._.._ Policy analysts, like journalists, wisely cultivate their information sources.

) Finally, communication is a primary’ concern. Journalists must be able to put
their stories into words that will catch and keep the interest of their readers, Policy
analysts must do the same for their clients. Effective communication requires clear

Wonsider the mu_g:ﬂ “New Publlic Administration seeks not only to , el
; caryy out legislative man.
dates as efficiently and economically as possible, but to both influence and execute poficies which more
generally imprave the quality of life for all* H. George Frederickson, "Toward a New Public Administra.
tion.” in Frank Marini, ed., Toward @ New Public Admininration (Scranton, Pa.. Chan der, 1971), p. 314,

aO:Em«.w__._nom,mnoE:_.__vgu»cmwu.momzma?wm.mm_&:m:.o&gg&nﬁ Designr (Palo Alto,
Calif.: Stanford University Press, 1989), - PN
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writing—analysts must be able to explain their technical work in language _92 can
be understood by their clients. Also, because the attention and time of clients are
scarce resources, writing must be concise and convincing to be effective.

In surhmary, we gain a perspective on policy analysis by comparing it to related
professions. Like policy research, policy analysis employs social science theory and
empirical methods to predict the consequences of alternative poficies. Like journal-
ism, policy analysis requires skills in information gathering and no..:?::mommo:. _uo__nw,
analysis is neither 5o narmow in scope as the old public administration nor so gdw..,m in
scope as classical plannipg. Yet planners and public administrators who explicitly
recognize participation in the political process as professionally legitimate may at
times become advice givers to various political actors, thus playing the role of policy
analysts, . . | :

POLICY ANALYSIS AS A PROFESSION

Untit the [980s, few of those actually doing policy analysis would have idenified
themselves as members of the policy analysis profession; even fewer were filling po-
sitions labeled “policy analyst.” Many who do policy analysis held, and continue to
hold, positions as economists, planners, program evaluaters, budget analysts, opera-
tions researchers, and statisticians. In recent years, however, the policy analysis pro-

. fession has emerged as an established profession. Positions labeled policy analyst are

now mote commen in government agencies, and often these’pasitions are filled by
people who have beeh trained in graduate programs in policy analysis. Many practic-
ing analysts trained in a variety of disciplines have joined with academics to form a
professional organization, the Association for Public Policy Analysis and Manage-
ment.* Nevertheless, the profession is still young and those who consider them-

B selves members represent only & fraction of those actually practicing the craft of pol-
e icy analysis. " _ : )

Practicing policy analysts work in a variety of organizational settings, including
federal, state, ard-local agencies and legislatures; consulting firms; research inst-
tutes; trade associations and other organizations representing interest groups; and
business and nonprofit corporations. We focus here primarily on the U3, ‘context,
but policy analysts can be found in similar settings in afl the major industrialized
countries.” The way analysts practice their craft is greatly influenced by the nature
of their relationships with their clients and by the roles played by the clients in the

political process. Because these relationships and roles vary greatly across organiza- .

tions, we should expect to see a wide range of analytical styles. We consider the var-
fous analytical styles and their ethical implications in detail in the next chapter. For
now, let us look at a few examples of organizational settings in which policy analysts

84 ssociation for Public Policy Analysis and Menagement, PO Box 18766, Washington, D.C.
20036-8756, Information about membership and annual conferences can be obtained at the following
World Wide Web address: qsilver.queensu.ca/~appesmarww! | | '

HFor intemnational comparisons, see Wilkam Platen, wu}&%@?ﬁk».hﬁﬁ h.wri.l«o‘.._m Wl.r.;
j I | F— I t d !
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What Is Poficy Analysis?

’

_ mﬁp noﬂ._mﬁmﬁ the U.S. federal government. Where would we find poiicy ana-
lysts? Beginning with the executive branch, we could start our search right in the
White House, where we would find small but influential groups of analysts in the

- National Security. Council and Policy Development staffs, As presidentia! appointees

in politically sensitive positions, they generally share closely the philosophy and goals
of their adrinistration, Their advice concerms the pofitical, as well as economic and
social, consequences of policy options. They often coordinate the work of policy
analysts in other parts of the executive branch, . - oL

" The Office of Management and Budget (OMB) and, to a lesser extent, the
Council of Economic Advisars (CEA) also play coordinating roles in the federal gov-
erment. Analysts in OMB are' responsible for predicting the costs to the federat
govermment of changes in policy. They also participate in the evaluation of particular
programs. The major role that OMB plays in the preparation of the administration
budget gives its analysts great leverage in disputes with the faderal agencies; it also
often leads the analysts to emphasize budgetary costs over social costs and bene-
fits.!® Analysts on the CEA do not play as direct a role in the budgetary pracess and
therefore retain greater flreedom to adopt the broad perspective of soclal costs and

‘benefits, Without direct leverage over the agencies, however, their influence derives

largely from the perception that their advice is based on the technical expertise of the
discipline of economics.’t : _ .

Policy aralysts work throughout the federal agencies. In addition to srmall per-
sonal staffs, agency heads usually have analytical offices reporting directly to them.?
These offices have a variety of names that usually include some combination of the
words “policy,” “planning,” “administration,”. “evaluation,” “economic,” and "bud-
get.”"® For exarnple, at various times, the central analytical office in the Departrent
of Energy has been called the “Office of the Assistant Secretary for Policy and Bval-
uation” and the "Policy, Planning, and Analysis Office.” Often, the heads of agency
subdivisions have analytical staffs that provide advice and expertise relevant to their
substantive responsibilities. Later in this chapter, we briefly consider policy analysis

in the Departrnent of Health and Human Services to illustrate the sarts of functions .

analysts perform in federal agencies. _ .
" Policy analysts also abound in the legistative branch. Both the Congress as a

whole and its individual members serve as clients. Policy analysts work for Congress

*For u discussion of the institutional role of OMB, see Hugh Hedo, "OMB and the Presidency:
The Problem of Neutral Campetence,” Public fnterest, na. 38, (975, 0. 80-98. For a history of OMB,
see Larry Bervan, The Office of" Monagement and Budget and the Fresidency 19211579 {Princetan, N.J.:
Princeton Uriversity Press, 19793, . .

"Herbert Stein, "A Suceessfl Accident: Recollections and Speculations about the CEA" Jour-
aaf of Ecanomic Perspectives, Val, 10, no, 3, 1995, pp. 3-21. .

BPar example. on the role of analysis at the State Department, see Lugian Pugliaresi and Diane T,
Berliner, "Pdlicy Analysis at the Departiment of State: The Policy Planning S6aff” Journa! of Policy Analy.

sis and Manogement, Yol 8, no. 3, 1989, pp. 379-94, Also see Robert H, Nekson, “The Offica of Policy

Analysis in the Department of the interior,” pa. 395410 in the same issue, -

Bas recently as the- mid-1970s only a small fraction of the offices responsible for doing policy
analysiz actually bad "policy” or “poficy analysis” in their names. Armold J. Meltsner, Palicy Anafysts in the
Burzaucracy (Berkeley: University of Om_._mon.g.w. Press, 1976}, pp. 173-77. " '
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" in the General Accounting Ommnm (GAO)YY the Congressional Budget Office
‘M (CBO), the Congressional Research Service (CRS), and, until its recent elimination, -
the Office of Technology Assessment (OTA).? The analytical agendas of these of- -

fices are set primarily by the congresstonal leadership, but sometimes by the requests

the campaign and personal staffs of members of congress, must be politically sensi-
tive if they are to maintain their positions and influence, Congressional staff involved
with legislation—and therefore to some extent working as policy analysts, even
though often trained as Jawyers~—number in the thousands.?2

How influential is policy analysis in policy formation and choice in Congress?
Based on his detailed study of communication surroundi
areas of health and transportation, David Whiteman concludes: “The results | . .
clearly indicate that policy analysis clearly does flow through congressicnal commu-

* nication networks. Ini three of the four issues examined, analytic information played.

a significant role in congressional deliberations,”?? Much of the communication takes

offices and think tanks rather than as formal written reports. .

Turning to state governments, we find a similar pattern. Govemors and
agency heads usually have staffs of advisors who do policy analysis. Most states
have budget offices that play roles similar to that of OMB at the feders! level 2* Per-

" sonal and committee staffs provide analysis in the state legislatures; in some states
¥ such as California, the legislatures have offices much like the Oozmﬂ_mwmmo:ma m.ca_mm_ﬂ

Office to w:%w the impact of proposed legislation.

esteblished n 1921 with the creation of an axecutive budget system. During much of its histary, GAQ de-
voted its efforts primartly to auditing government activities. In the Jate-1960s, however, GAQ became a
major producer of policy analysis in the form of program evaluations with recommendations for future ac-
tlons, Because GAQ must serve both parties and both kegislative houses, and because jts regants are gen-

 sraky public, It fices stranger Inceritives to produce politically neutral snalyses than OMB. For a compar- .

ative history of these “twins,” see Fredeiick C. Mosher, A Tule of Tiwo Agencies: A Comparative Analysis

Universty Press, 1984), o
" ®For an account of the ekmipation of the OTA and a camparison with the larger congressional

sis and Manogement, Vol 8, no. 3, 1989, pp, 411431, _
Bilichael J. Malbin, Unefected Representatives (New York: Basic Books, 1980), pp. 252-56.
BDavid Whiteman, Comnunication in Congress: Members, Staff. and the Search for Infarmation

+ (Lewrence: University of Kansas Press, 1995), p. {81.

MFor 2 survey, see Rgbert D, Lee, Jr., and Raymond J. Staffeldt, “Executive and Legislative Use
of Policy Analysis in the State Budgetary Process: Survey Results.” Policy Analysis, Val. 3, no. 3, 1977,
pp 395405, - 3 : T

of individual congressional members as well. Of course, members of congress have -
their own personal staff%, including legistative analysts, Most of the analysis and for- -

mulation of legistation, however, is done by committee staffs that report to commit- -
-tee chairs and ranking minority members.?’ Committee staffers, often recrisited from

ng four policy issues in the’

place through discussions between congressional staffers and analysts in government

BThe Ceneral Accounting Office and the Bureau of the Budget, the forerunner of DMB, were -

of the General Accounting Office end the Office of Monagernent and Buriger (Baton Rocge: Louisiana Stare’|

- support agencies that survived, see Bruce Bimber, The Politics of Expertire in Congress: The Rise arid Fail
PR ofthe Office of Technology Assessment a_>=¥:ﬁ State University of New York Press, 1995). ) ’
- ¥See Carol H, Welss, “Congressiona) Committees as Users of Analysis,” Journal of Policy Analy-

i
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At the county and municipal levels, legistative bodies rarely employ persons

who work primarily as policy: analysts.> Executive agencies, including budget and -

the resource constraints they face,

What do public agencies do if their own i
: personnel cannot produce a desired
mandated analysis? If they have funds available, then the mma_w_n__mm can n_.__.nrmMM
analysis from no_._mc:.mbmm. Local and state agencies commonly: turn o consultants

¥ There are sonie exceptions. See Gale G Whiteneck, 45 ; ) .
Evaluation Practives! An Frafuati y v sessment of State and Loca! Government
March (977). - uation Uit Profile (Denver: Derwer Research Instltute/University of Denver,

¥for a study of the use of consultants by the fideral
L gaova
tants Can Heip (Lexington, Mass.: Lexington Books, 1979).

¥'For instance, The Copitaf Source {Washington, D.C.: The National Journal, Fall 1997) lists |14

ent, ses James D. Marver, Conegl.
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tanks with strong ideological identifications, however, have predispositions toward
particular policies that often interfere with the professional validity of the analyses
they provide. ) _
Finally, large numbers of analysts neither work for, nor sell their services to,
governments. They often work in profit-seeking firms in industries heavily regulated
by govemment, in trade associations and national fabor unicns concerned with par-
ticutar areas of legislation, and in nenprofit corporations that have public missions in
their charters. For example, consider a proposal to make health insurance premiums

- paid by employers count as taxable income for employees, Private firms, trade asso-

ciations, and fabor unians would seek analysis to help determine the impact of the
proposed change on the pattern and cost of employee benefits. The American Med-
fcal Association would seek analysis of the impact on the demand for physician ser-
vices. Health insurance providers, such as Blue Cross and Blue Shield, commercial
insurers, and health maintenance organizations, would want predictions of the effect
of the change on the demand for their plans and the cost of medical care. These in-
terests might also ask their analysts how to develop strategles for supporting, fight-
ing, or modifying the proposal as it moves through the political process.

_ It should be obvious from our brief survey that policy analysts work in a vari-
ety of arganizational settings on problems ranging in scope from municipal refuse cal-
lection to naticnal defense. But what sorts of functions do analysts actually perform
in their organizations? - : :

A CLOSER LOOK AT ANALYTICAL FUNCTIONS

. ] - At the _uwmm:a:w of this chapter, we pointed out that the nature of policy analysis

can vary widely. I the subsequent chapters; we set out a framework for doing com-
prehefisive palicy analysis—how an individual analyst should go about producing a
structured analysis that assesses problems presented by clients and systematically

. compares altematives for solving them. This is the most appropriate pedagogic ap-

proach because it encompasses the range of functions that analysts commeniy per-

. By mastering it, analysts ot only prepare themselves for performing the inclu-

sive functions but also gain a useful framework for putting what they are doing into
perspective. - _

Rather than describe these inclusive functions in the abstract, we present a

* brief overview of some of the policy analytic functions identified by the Department

of Heelth and Human Services (DHHS). We single out DHHS for two reasons,
First, it is a very large federal agency with responsibilities that demand the full range
of analytical functions. Second, DHHS has written down what it sees to be the im-
portant functions of its policy analysts, - _

- DHHS is very large by any measure. It oversees many speciafized agencies,
such as the Food and Drug Administration, the National Institutes of Health, the
Health Care Financing Administration, and the Centers for Disease Control and
Prevention, to name just a few, In fiscaf year 1997, it administered spending of over
$340 billion, issued rhore grants than any other federal agency, and employed more

etk n - "] i that the Office Oﬁ,l&.ﬂ%@nﬂng {O8\. the cantral sonedinatine affinn fae tae i

think tanks i the Washington area (op, 7379 o B then 130,000 people. nationwide in its constituent upits. As_such, it is one of the
.. .Population issues, to b Workd s _ﬁ._nam.t..w.._Jm - m.-hu,a Guttrmacher _:Eﬁgwé%..mﬁcﬁ on — jﬁmn Toest I lex B s inl___vordd HS (ewisuchbaza-and Yeope
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employs approximately twenty-four hundred people. The purpose of the OS in-
.n__._mmm providing independent advice and analysis concerning program issues, analyz-
ing .ﬂ«m&?omw among programs, and developing common policies across agencies.
While much of what the OS does involves administration and monitoring, there is no
clear separation of these tasks from policy analysis. _

Although policy analysts can be found throughout DHHS, it is useful to focus
on the Office of the Assistant Secretary, Planning and Evaluation (ASPE), because
it has the clearest and most direct mandate for doing policy analysis. {The Office of
the Assistant Secretary, Management and Budget has closely refated policy analysis
responsibilities, but with greater emphasis on budgetary and cost issues; the two of-
fices often work together on policy analysis projects.) ASPE analysts perform a vari-
ety of functions. An ASPE erientation document specifically alerts new analysts to
feur major functions that they witl be likely to perform:? _

_ First, analysts play a "desk officer” function that involves coordinating policy
relevant to specific program areas and serving as a contact for the line agencies
sﬂr_: DHHS that have responsibilities in these areas. For example, a desk officer
might cover biomedical research issues and work closely with analysts and other per-
sonrel at the Mational Institutes of HMealth, Desk officers serve as the eyes and ears
of the department, “going out to the agency, talking with the staff about issues and
options before they reach decision points, and knowing what issues are moving and
what are not.”# Desk officers are also expected to reach outside of DHHS to iden-
tify concerns and ideas from academics and those who deal with the programs in the
field. By staying on top of issues, desk officers can provide quick assessments of pro-
posed mo:ﬂx %rm:mwm in their areas.

econd, analysts perform a policy development function, This is important t
DHHS because ASPE resources "constitute some of the few flexible Emm_ﬁmn _.mm
sources in the Department.”* Policy development often involves special initiatives
w_sﬂ_.__: %Iqw. but it can ._.wwo be done through task forces that include personnel
rom other departments, These initiatives ofter restdt in poli ion -
cific legislative proposals, it policy option papers or spe

Third, analysts perform a polity research 'and oversight function. “ASPE
spends approximately $20 million a year in both policy research and evaluation
Funds™ to carry out this core function. It is important to emphasize that DIHHS
%__..m many other govemment agancies, contracts out a considerable amount of no_“
icy-relevant research, thesefore analysts at ASPE are both consumers and produc-
ers of policy research and analysis. ASPE analysts also participate in reviews of the
research plans of other agencies, help formulate and justify plans for allocating evalu-

- ation funds, and serve on agency panels that award research contracts and grants,

Fourth, analysts perform a “firefighting” finction. Fires can be “anything from
a request from the White House to review the statement of administration accorm.
plishments on welfare reform . . . to preparing an instant briefing for congressional

date, B
Bbid,, £-1,
Bihid,, E-2.
Higig , E.2,

®Assistant Secretary, Policy and Evaluation, “All About APSE: A Guide for APSE St no ©
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®  staffbecause 3 key committee is preparing o mark up a bill, to helping . . . [the] O_mnm
B fice of the Secretary prepare for a meeting with a key qutside group tomorrow.
BE  The term “firefighting” conveys the urgency. of the task—analysts drop whatever
. clse they are doing until the fire is put out!

. These four categaries of functions show the great variety of Sw_ﬁ that ana-
lysts are routinely called upon to perform. Some of these tasks are ongoing, c&ma
are episodic. Some have short deadlines, others extend for long pericds, Some are in-
. temal to the analysts’ organizations, others require interaction with external m:ﬂﬁ.ﬂ
B .G decision fakers. Some involve topics of great familiarity, others present novel is-

. sues. What sorts of basic skills help analysts prepare for this diversity of tasks?

B £ASIC PREPARATION FOR POLICY ANALYSIS

Policy analysis is as much an art and a.craft as a science: Just as the successful.
portraitist must be able to apply the skills of the craft of painting within an m_mﬂr.m_..mn
perspective, the successful policy analyst must be able to apply basic skills within a
reasonably consistent and realistic perspective on the role of government in society.
e In order to integrate effectively the art and craft of policy analysis, preparation in five
K, areasis essential, _
ke First, analysts must know how to gather, organize, and communicate infomna-
3L ‘tion in situations in which deadlines are strict and access to relevant pecple is limited.
I . They must be able to develop strategies for quickly understanding the nature of pol-
. icy problems and the range of possible solutions. They must also be able to identify,
at least quélitatively, the likely costs and benefits of alternative solutions and com-
k. Municate these assessments to their clients. Chapter 10 focuses on the deveJopment
. of these basic informationaf skills, . o
Second, analysts need a perspective for putting perceived social problems in -
. context, When is it legitimate for govemnment to intervene in private affairs? In the -
B United States, the normative answer to this question has usually been based on the
. concept of market failure—a circumstance in which the pursuit of private interest
does not lead to.an efficient use of society’s resources or a fair distribution of soci- .
B 2ty's goods. But market failures, or widely shared normative claims for the desirabil-
. ity of social goals other than efficiency, such as greater equity in the distributions of
econormic and political resources, should be viewed as only necessary conditions for
k . appropriate government intervention. Sufficiency requires that the forrm of the inter-
S ention not involve consequences that would inflict greater social costs than social -
B, benefits. |dentification of these costs of intervention is facilitated by an understand-
ing of the ways collective action can fall. In other words, the analyst needs a par-
spective that includes government failure as well as market failure. The six chapters
of Part I provide such a perspective. Chapters 4, 5, 6, and 7 analyze the various
market failures and other rationales that have been identified; Chapter 8 discusses
the systematic ways that government interventions tend to lead to undesirable social

Mbid,, E-2,

¥For an excellent statement of this viewnoint, see Aaron Wildavsky, Speaking, Truth ta Power:
k. The Artand Crafl of Policy Analyss (Bostor: Lictle, Brown, 1979), pp. 385-406. '
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outcomes; and Chapter 3 reviews generic policy sclutions for carrecting market and - §
govemment failures. These chapters provide a “capital stock" of ideas for categoriz- -
ing and understanding social problems and proposing altemative policies for dealing

with thern.

.Third, analysts need technical skills to enable them to predict better and to _._.."

= Eoﬁmmmmo_so_‘miom,

evaluate more confidently the consequences of alternative policies, The disciplines of

economics and statistics serve as primary sources for these skills. Although we intro-

duce some important concepts from microeconomics, public finance, and statistics in
the following chapters, those readers who envision careers in policy analysis would
be well advised to take courses devoted to these subjects.>® Even an introduction to

policy analysis, however, should include the basics of benefit-cost analysis, the sub-

_“mnnownﬂ_ﬁonm_._m.ogﬁa_mo:a“oz_ﬁamﬁm%m mnn._mnwmonow_um:mm?oom» arialy-
sis and related techniques, _ . .
Faurth, analysts must have an understanding of political and organizational be-
havior in order to predict, and perhaps influence, the feasibility of adoption and suc-
cessful implementation of policies. Also, understanding the worldviews of clients and

potential opponents enables the analyst to marshal evidence and arguments more efe

fectively. We assume that readers have a basic familiarity with democratic political

systems. Therefore, practical applications of theories of political and érganizational

behavior are integrated with subject matfer throughout the text, but particularly in
the context of thinking strategically about attaining goals {Chapter 13), information-
gathering skills (Chapter 10), and government failure (Chepter 8), and in the case
studies (especially Chapter 15), :

Finally, analysts should have an ethical framework that explicitly takes ac-
count of their refationships to clients. Analysts often face dilemmas when the ptivate
preferences and interests of their clients diverge substantially from their own percep-
tions of the public interest. Approaches to the development of professional ethics for
policy analysts is the subject of the next chapter. ’ C

MThere are three reasens why a solid grounding in economics and statisties s important for the
professional policy analyst: (1) che techniques of these disciplines are often directly applicable to poficy
problemms; (2} researchers who use economic models and statistical techhiques are important sounces of

=280 3 o

Toward

The policy analyst with a philosopher-king as a client would be _qonc:mnm in several
Emﬁmoqmw\w analyst no:_avvaumwm advice with the knowledge that it would be
thoughtfully evaluated on its merits by a wise lzader who placed the cx_m_mmnm of the
kingdom above considerations of private or factional interest. Good advice would be
adopted and implemented solely on the word of the king, without sesort to compli-
cated political or organizational strategies. Thus, as long as the king was truly wise,
benevolent, and powerful, the analyst could expect that only reasoned and reason-
able differences of opinion would come between gg:mmn_osu and action. In
other words, -the analyst would not have to fear conflict between the vﬁommmmﬁ_ﬁ
ideal of promoting the common good and the practical necessity of serving a client,
Although we often discuss policy analysis as if all clients were philosopher-
kings, reality is never so kind. In the Western mm:,_oﬂ.mn.mm_ many ooo_a.m.nosﬁwcno to
the policy'broth. The distrbution of authority by constitution or tradition to elected

: - officials, bureaucrats, legisiators, and magjstrates guarantees many their place at the

kettle. Prevailing norms of democratic participation ensure that they receive avari:
ety of advice and demands from their feflow citizens to whom they are accountable,

& cither directly or indirectly, at the ballot box. Presidents and prime sministers may

enjoy more favored positions than other participants; but, except for very mundane

R or exceptional circumstances, even they generally lack authority to select and toim-
. M plement policies by simple directive.! Evenin political systems where the authority of
..._m._ngmmmxmwcmcm cm—.mmwo:nrmamnﬁnolmm.Qﬁ_mﬂmaomm_dmm:n_m?ﬁ:n_o: _:.ﬁoumo.

" 'Commenting on the LS. exscutive, Richard £, Zwﬁmm_xni concludes, “Command is but & method

B - k. —"e ﬂu_u.#!lsl. —wt u..mmla?[r“n._.nm. ““....rrll..._w a —M_‘Ir,... w&g!. \ e Rl
bt ...Hr.iZ,v.xr&.v«_.....ﬁﬁu&.iu?}ﬁul{F« o0 . o et

Mgt L e




+ i Ji 48 4 JdF O O A O S A AN AN Oy A AN BN A G AN

!
-3

Toward Professional Ethlcs Chap. 3

by nature necessitate the delegation of discretion over many routine decisions 0o
other officials, .

room, policy analysis cannot be separated from politics has important practical and
ethical implications, Analysis that ignores the interests of the client may itself be ig-
nored; recommendations that ignore the interests of other key players are unlikely to
be adopted or successfully implemented. In the extreme, if efficacy were the only
professional value, “good” analysts would be those whao helped their clients become
better players in the game of politics, But other values, not ahways explicitly stated
fead to broader ethical considerations, Analysts should not only care that they influ-
ence n%\“u_nﬁ w,mnﬂ_._ that they do so for the better.
Heh of the growing literature in the area of ethics and publ licy o

the values that we should consider in attempting to seleat wmﬁwn vo,_u_hmwo%_m MHMHMM
analysts that no single value, such as economic efficiency, can provide an adequate

tions is to mrm_”m_._ a framework for thinking about the ethical responsibilities of the
vﬂmomm_ﬂ:m_ policy analyst, To do 50, we must pay attention to the nature of the re-
lationships between analysts and clients and the various convexts in which they

ANALYTICAL ROLES

Policy analysis, like life itself, forc
ues. Often conflicts arise inherently in the substantive question being considered,

*3ee, for example: Charles W. Anderson, “The Place of Pringi % Jn Pali is,” 2
.olh.n.hnn_‘ .wQSR Review, Vol. 74, no, 3, 1979, pp. TH-2%; Robert m:nnwkuo.ﬁ. wwmnn\h.ﬁ: qumn” n\..H: Mwﬂ
W%Q (Chicage: University of Chicago Press, 1982); Peter G, Brown, “Ethice and Policy Research,” Pof-
Rv.lbn_?uk Veol. 2, no. 2, 19?6, pp. 325-40: Joel 1, Flelshman and Bruce L, Paytie, Etfical Dilernmas and
Az m...__nnn:_m: of Policymakers {New Yark: Hastings Center, [980); Couglas J, Amy, "Why Palicy Analy-
sis and Ethics Are _aon..%.mn_v_n., Journa! of Foficy Analysis ond Management, Vol. 3, no, 4, 1984, pp.

._ Anciviical Roles _ o . 45.

group of people? Our answers will depend on the relative weights we give to the val-
ues of efficiency (getting the greatest aggregate good from available resources) and
equity (fairess in the way it is distributed). These values, w_o,.._m. E_,n_.., others, mcn_.. as
the protection of human life and dignity ard the promotion of individual choice and

i - responsibility, provide criteria for evaluating specific policy proposals. ;

Rather than focusing on values from the unique perspectives of particular pai-
icy lssues, here we consider values relevant to the general question of how analysts
should conduct themselves as professional givers of advice. Three values seem para-
meunt: analytical integrity, responsibility to client, and adherence to one’s personal con-
ception of the good society. Conflicts among these values raise important ethical is-
sues for analysts, . : _

Ta understand better the natire of these values and the contexts in which

they become important, we consider three conceptions of the appropriate role of the .

analyst.* Bach role gives pricrity to a different one of the three values, relegating the
remaining two to secondary. status. We can anticipate, therefore, that none of

”_ .- the three roles provides an appropriate ethical standard in its pure form in al! circum-
B stances. Our task will be to search for appropriate balance.

Objective technicions hold analytical integrity as their fundamenta} value. They _
see their analyticat skills as the source of their legitimacy. The proper role for the an-
alyst, in their view, is to provide objective advice about the consequences of pro-

posed policies. Objective technicians feel most comfortable applying skills within rec- -

ognized standards of good practice. Therefore, they prefer to. draw their tools frem
the disciplines of economics, statistics, and operations research, all of which employ

well-established methods. They realize that they must often work under sevére tme °

constraints and data fimitations. Neverthefess, they want to believe that researchers

2 .. in the disciplines wolld approve of their work as methodologically sound under the

circumstances. _ .

. Asasserted in Table 3.1, objective technicians view clients as necessary evils.
Clients provide the resources that allow abjective technicians to work on interesting’
Questions. In return, clients deserve the most accurate predictions possible. The po-
litical fortunes of clients should take second place behind analytical integrity in the
preparation, communication, and use of analyses. Analysts should try to protect
themselves from interference by not bedoming too closely associated with the per-
sonal interests-of their clients. In general, they should select institutional clients, be-
cause: such clients are likely to provide greater opportunities for preparing and dis-
seminating objective analyses. For example, one is likely to face fewer interferences

with analytical integrity working for the Congressicnal Budget Office, which rnust -
be responsive to Congress as a whole, than working directly for a mermber of con- -

gress who must run for reefection every two years. :
The objective technician believes that values relevant to the choice of poficies
should be identified. When no policy appears superior in terms of al} the relevant val-

*QLr approach here benefits from Amold J, Meltsrer, Policy Analysts in the Bureaucracy (Berke-
ley: University of California Press, 1976}, pp. 1849, who developed a classification of styles to under-
stand batter how analysis is actually practiced; and from Hanlk Jerkins-Smith, "Professional Roles for Pol-

~icy Analysts: A Critical Assessment.” Journal of Policy Anafysis and Management, Vol. 2. no. 11982, pp.

g 88100, who.developed the three roles we use,



44

Table 3.1

Cblactive
Techniclan

Cllent's
Advocate

" tssue Advocate

ues, however, trade-offs AMOoRg com
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Fundomental Values

Three Views on the Appropriate Role o«%m Policy Analyst

Analytical Responsibillty .| Adherence to One's
infeqrity to Cllents Conception of Good
R
Lat analysis speak for | Clents gro Necessary | Relevant values
Hself. Pdmary focus | evils: thalr peifical should be idenitfied,
should be predicting | fortunes should be but frade-ofty
conssquences of sacondary consider- | among them shouid
altemative poicles. | afions. Keep ditance | be left 1o cllents,
from cllents; setect . § Objaciiva advice
instifutlonal ofients promotes good in
whenever possible, | the long run.
Analysis rarsly pro- Cllents provide ana- | Select cllents with
duces definiive lysts with legitimacy. | compatible vatue
conchusions, Take Loyaity should be systerns: use fong-
advantage of ambl- ghven In retum for tarm relgionships fo
guity to advance dccess fo privileged | change cllents’ con-
cllents’ postions. Information and to captions of good.
_ pofitical processss,
Analysls rarely pro- . | Clients provide an Andilysls should be
duces definitive - oppotuntty for acvo- | an Instument for
conclutions. Emphoa- cacy, Salact them - | progress toward
slze ambigulty and opportunistcoly; one’s concaption of
excluded valusa change cllents to the good saclety,
when anclysis does | further pamonal _ .
not support adve- poalicy ogenda. . :
[oer. _ N

peting values should be left to the client rather |

than be implicitly imposed by the analyst. The analyst contributes to the good soci-

ety, at least in the long run, by
does not lead to the selection o
The client’s advorate plac

censistently providing unbiased advice even when it
f personally favored policies: :

€s primary emphasis on his or her Rmvomu&m_mq 1o the

client. He or she believes that analysts derive their legitimacy as participants in the

formation of public policy from thei
who represent organized political |
fessional behavior that includes |
should “do no harm” to thei
their clients’ interests,

To some extent, the client's advocate

r clients,

who hold elected or appointed office, or
nterests, In return for access
oyalty and confi
r clients; fike attormn,

clients deserve pro-

dentiality. Like physicians, analysts
eys, they should vigorously promote

views analytical integrity in the same

way attorneys view their responsibility in the adversarial system. Analysts have a.
primary responsibility never to mislead their clients through false statements or pur-

poseful omissions. Once clients have been fil
publicly interpret their analyses in the best

by informed, hawever, analysts may
possible light for their clients. Because

analysis rarely produces definitive conclusions, analysts can emphasize the possible

rather than the most likely when doing so favors thejr clients, The client's advocate

p—p——
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._m..... befleves that analytical integrity prohibits lying, but it requires neither full disclosure
R of information nor public correction of misstatements by clients,

Clients’ advocates must relegate their policy vnmmmﬂm:omm. to 2 secondary .vomm-
tion once they make commitments to clients. Therefore, their selection of clients

matters greatly, When analysts and clients share similar worldviews, less potential

exists for situations 6 arise that require analysts to help promote policies that are in-

R consistent with their conceptions of the good society. Upon discovering that their
' clients hold very different worldviews, analysts may nevertheless continue such rela-

tionships if they befieve that they will be able to make their chients’ outlocks more
like %M_. oizmw\éﬂ periods of extended service: In fact, EE\ may believe that they
have a responsibility to educate before switching to new clients. .
fssue advocates believe that analysis should be. an instrument for making
progress toward their conception of the good society, They focus on values _.:.w.mnw:ﬁ
in policy outcomes rather than on values, like analytical integtity and responsibility to

- e client, associated with the actual conduct of analysis. They see themselves as ir-

trinsically legitimate players in the policy process. They may also see n_._aamm_,.,.mw.. as
champions for groups or interests, such as the environment, the poor, ar the victims

" § of crime, that they believe suffer from underrepresentation in the political process.

Issue advocates select clients opportunistically. Clients unable or unwilling to
promote the advocates' personal policy agendas should be abandoned .moﬂ clients
who can and will. Analysts owe their clients only those duties spelled out in the con-

tractual arrangements defining the relationships; ,owm_a\._.no one's conception of the
g €ood society should take priority over loyalty to any particular client,

Like the client's advocate, the issue advocate believes in taking advantage of

analytical uncertainty. When analysis does not support one's policy n@mﬂgomu. the
B issue advocate questions the simplifying assumptions that must inevitably be em-

ployed in dealing with complex issues, or challenges the choice of eriteria used to

_ . evaluaté alternatives. (The latter will almost always be.a possible strategy when one
. does not agree with conclusions.) Though issue advocates desire the respect of

other analysts, especially when it contributes to effectiveness, they may be willing to

g sacrifice respect to obtain important policy outcomes.

BB ViLE conFuCTs

& Ore can imagine each of these extreme roles being ethically acceptable in specific |
E. circumstances, For example, analysts on the White House staff enjoy privileged po-
g sitions with respect to information and political access. An important factor in their
. sclection was, undoubtedly, their perceived loyalty to the president. in accepting
W s positions, they were implicitly if not explicitly committing themselves to a high
8 degree of discretion in confidential matters, Except in the most extreme cases where
B ' failure 10 act would lead with reasonable certainty to significant violations of human
% tights or constitutional trust, honoring confidentiality and otherwise behaving as
Bk clients’ advocates seem to be ethically defensible. In contrast, a consultant hired by
JBE. ‘the Nuclear Regulatory Commission to analyze the risks associated with altermative
S policies for nuclear waste disposal rmight appropriately act as an rn.;_u_mmnu.%nfﬂmn_._:mﬂmbl
PR —~lacing apedosiog] int——tey abq e pol _dnte " Fthel . missibwie Mgac—
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even argue that the consultant has an ethical duty to speak.out publicly if the com-
mission were to misrepresent the study to obtain a political outcome radically differ-
ent from that which would otherwise have restited,

In general, however, the analyst need not adopt any of the three roles in its ex-
treme form. Rather than selecting one of the three fundamental values as dorninant
and sacrificing the other two 28 circumstances demand, the analyst should atrempt
to keep all three under consideration. The ethical problem, then, involves deciding
how much of each value can be sacrificed when conflicts arize,

In any situation, the range of ethical behavior will be bounded by the minimal
duties the analyst owes to each of the values, The development of professional
ethics, either coliectively or individually, may be viewed as an attempt to discover
these minimal duties, ln the discussion that follows, we consider some of the com-
mon situations in which value conflicts arise and minimal duties must be determined.

We begin by considering the range of actions the analyst has available for responding °

to severe conflicts in values,
Responses to Value Contlicts: Volce, Exit, and Disioyalty

The most serious ethical conflicts for poficy analysts usually pit responsibility
to the client against other values. A variety of factors complicate ethical judgment:
centinued access to the policy issue, the status of current and firture employment,
the personal trust of the client, and the analyst’s reputation. Many of these factors
involve implications that go well beyond the particular ethical issue being consid-
ered. For example, loss of employment directly affects the economic and psycho-
logical well-being of analysts and their families, as well as the sort of advice that

will be heard on the issue at hand. It will also contribute to the sart of advice that
.will be offered in the analysts’ organizations on similar issues in the future. We

must be careful, therefore, to Jook for consequences beyond the particular issue at
stake.

So far we have spoken of the m:mﬁmﬁ as if he or she were the direct employee .

of the client. Some analysts, such as consultants reporting directly to project man-
agers or politicat appointees on the personal staffs of administrators and legislators,

have ciearly defined persons as clients. Analysts usually have immediate supervisors _.

who can generally be thought of as clients, These supesvisors, however, often oper-
ate in organizational hierarchies and therefore often have their own clients, who will
also be consumers of the analysts’ advice. Limniting the definition of the chent to the
immediate supervisor would unreasonably abselve analysts from responsibility for
the ultimate use of their products. At the same time, we do not want to hold ana-

lysts accountable for misuse totally beyond their contral. For our purposes, we con- |

sider the client to be the highest-ranking superior who receives predictions, evalua-
tions, or recommendations attributable to the analyst. Thus, an analyst working ina
bureau may have different persons as clients at different times. Sometimes the client

will be the immediate supervisor; other times the client will be a higher-ranking offi-

cial in the bureau,

Note that we have purposely adopted a narrow, instrurmental conception of the R

client. There is some temptation o look for an uitimate client: analysts themselves as
moral persons, the social contract as embodied in the constitution, or the public inter-
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Gt as reflected in national laws.5 To do so, however, would assume away the essence

of the professionat role. Instead, we see personal morals, the constitution, and laws as
the sources of other values that often conflict with responsibility to client &
What are the possible courses of action for analysts when demands by their

B clicnts come in conflict with their sense of analytical integrity or their conception of

the good society? We can begin to answer this question by considering the concepts .

E of voice and exit developed by Albert O, Mirschman. In his book, Exit, Voice, and
B ' Loyafty, Hirschman explores how people can react when they are dissatisfied with
¥ the organizations in which they participate.” They may exercise voice by working to
¥ change the organization, from within, or they may simply exit, leaving the organiza-
S ticn for another. For example, parents dissatisfied with the quality of education pro-
S vided by their local, school district might exercise voice by attending school board
S Meetings or even by standing for election to the board. Alternatively, they may put
QI  their children in private schogls or move to another community with a better school

district. In Hirschman's frarmewoik, loyaity helps determine how much voice is exer-

. cised before exit is chosen. Attachment to the community and comemitment to pub-
i ic education, for example, will influence the parents’ choice between voice and exit.

We find it useful to use Hirschman's concepts of voice and exit, and to add a

P third concept, disloyalty. An action js disloyal when it undercuts the political position
S o policy preferences of the client. Note that we thus abanden Hirschman's use of
B loyalty. Rather than being a contributing factor to the choice between voice and
B ::it. we specify loyalty as another dimension of actien. :

. Analysts can exztcise various conibinations of voice, exit, and disloyalty when

8 they confront value conflicts, The fogical possibilities are presented in Figure 3.1,
& - where voice, exit, and disloyalty are represented by circles. Actions involving more
& than one of the dimensions are represented by intersections of circles. For example,

b. we label voice alone as “protest”; “leak” combines protest with disloyalty. We spec-

g ify seven different actions far purposes of discussion,

Consider the following situatiom: You werk ina mocmgmsﬂ agency as a policy

A analyst. You have just been assigned the job of developing an implementation strat-
R cov for a policy that you believe is bad. After careful defiberation, you decide that -
B the policy is sufficiently tad that you fee! it would be morally wrong for you simply -
- o foliow orders. Under what conditions might you fee! ethically justified in chodsing
QI each of the actions listed in Figure 3.17

You might try to change the policy thraugh protest within the mwmmn%. You

“,__.....,_.io,._E probably begin by informally discussing your objections to the policy with

SMany writers have chosen to approach .vaﬁnuamoaa_ ethics with the question: Who is the ceal

_ ' ] a—ommwwmlﬂa. for example, E, 5. Quade, Analysis for Public Decisions (Mew York: American Elsevier, 1975},
: _ 05 5.

®Johr A, Rohr argues that public officials have a cesponsibility to inform their actions by studying

R the constitutianal aspects of their duties through relevart court opinions and the substantive aspects

- through legislative histories, John A. Rohr, “Ethice for the Senior Executive Service," Administration and
R Society, Vol. 12, rio. 2, 1980,
_”.w._ Yock: Marcel Dekker, 1978),

pp- 203-16; and Ethics for Buregucrats: An Essay on Law and Velues (New .

- "Cambridge, meu,” Harvard Universicy Press, 1970.
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S ethical problem. If you were unsuccessfl, ther: you must make a further assessment
S comparing the values you can achieve by remaining laya! to the agency with the val-
SRE s you give up by participating in the implementation of the bad policy.
o A very different approach would be to resign when asked to prepare the imple-

R mentation strategy. You decide that contributing to implementation would be so
. 2 cthically objectionable that it justifies your leaving the agency. Your personal costs

T il depend largely on your employrment opportunities outside the agency. If you are

I hichly skilled and have a good reputation, then it may be possible for you to move di-
rectly to a comparable position. If you are less skilled and not well regarded in the
professional network, then you may face unemployment or underemployment for a
time. - : _
But what are the ethica! implications of your action? Only if your skills were
ks, essential to implementatioh would resigning stop the bad policy. If the policy goes
g, forward, then the ethical value of your resignation is questionable. Although you
were able simultanecusly to rémain loyal to the agency and to aveid contributing di-
g rectly to the implementation, you forfeited whatever influence you might have had
E within the agency over the policy. You also may have betrayed the terms of your
employment contract as well as some of the personal trust placed in you by ydur su-
periors and colleagues, and you may have jeopardized other worthy projects within
the agency by withdrawing your contributions. If you believe that either the policy is
very bad or you would have had a good prospect of overturning it from within the
agency, then running away by resigning seems to lack fortitude,
Combining voice with the threat of exit by issuing an ultimatum is likely to be

DISLOYALTY agency, you would inform your superior that if the policy were not re-
would resign. Of course, you must be willing to carry out your threat, as
costs of greater persnal animosity than you would face from simple
- You gain greater leverage in your protest against the policy, but you lose

hfluerice over future decisions if you actually have to execute your threat. *
_ _ Beyond your personal decision to resign, there may be a larger social issue at
Figure 3.1 Alternative Responses to Value Conflicts - Why do you find the policy so objectionable while others approve of it? Per-
_ : . ps the answer is that you have a better-developed ethical sense; you are more
mportant analytical pasitions?® On the other hand, the reason for disagreerment may
that both ypu and your superiors hold morally justifiable values that happen to
conflict. Although we may have some concemn about maintaining diversity within
wr public agencies, the danger of selective attrition seems less serious when it re-
from legitimate differences of moral opinion rather than from a clash between

ediency, say, and basic principles. :

Nosw consider actions that involve distoyalty to your client. You might leak’
our agency's plans to a journalist, member of congress, interest group leader, or
ther person who can interfere with them.’ You are taking your protest outside the
cy and doing so surreptitiously, Even if you are not a pure Kantian, anytime you

your supervisor. [f your supervisor lacks either the inclination or the authority to re- §
verse the policy, then you might next make your objections formally through memo- §
randa to your supervisor, your supervisor's supervisor, and so forth, until you reach
the lowest-ranking official with authority to change the policy, At the same time,
you might speak out against the pelicy at staff meetings whenever you have the op- 3
portunity. You might also request that the assignment be given to someone else, not 3
only because you would fee! morally absolved if someone else did it, but because the 4
request helps to emphasize the intensity of your objections. At some point, how-
ever, you will have exhausted all the avenues of protest within the agency that ase  §
recognized as legitimate. ' ) i
Although you: remained foyal to the agency, your protest probably involved
personal costs: the time and energy needed to express your opinions, the personal
offense of your superiors, perhaps the loss of influence over the policy fn dieets, apd—38
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do not act openly and honestly, you should scrutinize closely the morality of your ac-
tions. Further, an important moral tenet is that ane take responsibifity for one’s ac-
tions."® By acting covertly, you hope to stop the bad policy without suffering any ad-
verse personal consequences from your opposition beyond the moral harm you have
done to yourseif by betraying the trust of your client and by acting dishonestly.

You should not view the violation of confidentiality, by the way, solely as a be-
trayal of personal trust. Confidentiality pften contributes to organizational effective-
ness. The expectation of confidentiality encaurages decision makers to seek advice
beyond their closest and most trusted advisers and to consider potentially desirable
alternatives that would attract pofitical opposition if discussed publicly. ! Your deci-
sion to violate confidentiality has implications not just for your client, but also for the
expectations others have about the confidentiality they will enjoy when considering
good as well as bad policies, :

You can at least avoid the dishonesty by speaking out publicly, One possibility
is that you resign and disclose your former client's plans to potential opponents, Al-
though you are being honest and taking responsibility for your actions, disclosure, by
violating the confidentiality you owe to your client, is still disloyal. You also forfeit
the opportunity of continuing your protest within the agency. Another possibility is
that you speak out until sifenced. This approach, often referred 1o as whistle-blowing,

..”__.%mnﬁ..ﬁosﬂmﬁnoc:.ﬁ?mamﬂm.oﬂnﬁu.m:m_: ﬂocnr.xocﬁcﬁww&mﬁoﬂnﬁon spe-
f,  cific accusations with "unequivecat evidence.” 2 _ _ :
b French's conditions emit justifiable whistle-blowing to fairly exceptionat cir-

i cumstances. We might question whether they should all be viewed as feCessary.
B, or exaple, if great harnm were at stake, we might view whistle-blowing as ethical
Bl °ven if the evidence brought forward falls short of unequivocel. We shoukd also rec-

B omize that the conditions eall for great judgment o the part of the potential whistle-

R blower, especially with .respect to anticipating the harmful effects of inaktion, and
therefore constitute only general guidelines. Neverthefess, they seem appropriately
to demand a careful weighing of all values including loyalty,

Consider again the appropriateness of leaking. In addition to: whatever condi-
tions you befieve justify whistle-blowing, you must also have a moral reason for act-
ing covertly. In some extreme situations, perhaps involving the reporting of criminal .
acts in dernocracies or the supporting of human rights in totalitarian states, you
might £eel justified in acting covertly because your life or that of yeur family would
be jeopardized by open protest.. You might also justify acting covertly if you were
. corvinced that you could prevent serious hanm that might occur in the future by re-
k. maining in your position.

Finally, you might consider sabotage~—disloyalty without voice or exit, In de- -
. signing the implementation plan for the policy you abhor, you might be able ta build
R, - i1 some subtle flayy that would likely force your agency to abandon implementation
. 3t some paint. For example, you might select a pilot site in the district of a powerful
& member of Congress who will strongly oppose the policy once it becomes apparent.
k.  But such sabotage is morally suspect not only because it involves covert action, but
E also because it operates through obstruction rather than persuasion. Only the most -
B °*Ueme conditions, including all those rneeded to justify feaking plus the absence of
. °Y reasonable avenues for protest, justify sabotage. It is hard to imagine situations .
s I democratic regimes that produce these conditions.

damaging. You must expect that eventually you will be fired, or, if you enjoy civil
service protection, exiled 1o some less responsible assignment that you will ulti- .
mately wish to leave. Therefore, your approach cornbines voice and disloyalty with
eventual exit, ’ _ - .

Under what conditions is whistle-blowing likely to be ethically justified? Peter
A, French proposes faur necessary conditions: First, you must exhaust all channels

moa_o Examples Q Value no_..*___om

Clients, because they have political interests related to their own palicy prefer-
E ences, the missions of their agencies, or their own personal advancement, may
. "efuse to accept the truthfy) reports of their analysts. In some situations clientts may
R Put pressure on analysts to “cook up” different conclusions ar recommendations. {n
B other situations, clients ray simply misrepresent their analysts' results to other par-

E ticipants in the decision-making process. What are the minimal duties of analysts in
® - these situations? _

mental 1o good anabysis ard to furthering the client's interest in systemns where information is decentral
ized. Analysts may be able to increase their efficacy by develeping relationships with their counterparts in
other organizations—tha exchange of information serves as the instrumental basis of the relationships,
For a discussion of the importance of these professional relationships in the LS. faderal government, see
William A. Niskanen, "Econemists and Politicians,” Journal of Folicy Analysis and Management, Vo, 5.
no. 2, 1986, pp. 234-44, Bven when the analyst beligves that the revelation is instrunental to the client's

interests, hawever, there remains the ethical issue of whether the amalyst should take i upon himself or
herself 1o break the confidence. '

Many Hands," American Political Science Review, Vol 74, no. 4, 1980, pp. 90514,

“For a discussion of this point and whistle-blowing, see Sissila Bok, Secrots: O the Fthies of Con-

_ e PPeter A, Franch, Ethics in Gove iffs, N.J.: Prentice Hal, (983), pp,
- cealment and Revelation (New York: Panthecn, 1982}, pp, 175, 2(0-29, E. 1437, n e Eibies in E.an% (Enplewod Giff. 1) Prentice Ha b e
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findings not on the basis of method, but solely on the basis of conclusions. if the

client simply ignores the analysis, then the analyst will undoubtedly be disappointed
but generally faces no great ethical problem—the analyst is simply one source of ad-
vice and not the final arbiter of truth. The ethical problem arises when the client,
perhaps feeling the reed for analytical support in the political fray, demands that the
analyst alter the work to reach a different conclusion. Should the analyst ever agree
to “cook” the analysis so that it better supports the client’s position? . i

A purist would argue that analytical integrity requires refusal; issue an ultima-
tumn and resign if necessary. Can less than complete refusal ever be ethical]

We should keep in mind- that, because analysis involves prediction, analysts

rarely enjoy complete confidence in their conclusions. Careful analysts check the

sensitivity of their results to changes in critical assumptions and convey the level of

conficence they have in their conclusions to their clients. We can imagine analysts
developing plausible ranges of results. For example, although the analyst: believes |

that the cost of some pragram is likely to be ciose to $10 million, the most conserva-
tive assumptions might tead to an estimate of $15 million and the most optimistic as-
sumptians to an estimate of $5 million. After making the range and best estimate
clear to the client, would it be ethical for the analyst to prepare a version of the
analysis for public distribution that used only the most optimistic assumptions?
Aralysts who view themselves as clients’ advocates might fee! comfortable
preparing the optimistic analysis for public use; those who see themselves as jssue
advocates might also if they share their clients’ policy preferences. After all, analysis
is anly one of many political resources, and it rarely encompasses all the relevant val-
ues. For analysts viewing themselves as objective technicians, however, the question

is more difficult. Limiting the analysis to optimistic assumptions violates their con-

ception of analytical integrity: In honest analysis, the assumptions drive the results
rather than vice versa. Nevertheless, abjective technicians may fee! justified in going
along if they are confident that their clients’ political apponents will draw attention
to the slanted assumptions,” When objective technicians believe that the aggregate
of analysis reaching the political forum will be balanced, their acquiescence appears
less serious in terms of ethics and more serious in terms of professional reputation.
Indeed, if we focus solely on consequences. might net analysts have a respon-
sibifity to slant their analysis to counter the stanted analyses of others? Imagine that
the person making the final decision lacks either the time or the expertise to evaluate

the technical validity of the analyses that are presented, Instead, the decision maler

gives the results of each analysis equal weight. In our example, the final decision
would be based on the average of the cost estimates presented by the various ana-
bysts, If one analyst gives a pessimistic estimate and another gives a realistic estimate,
then the final decision will be biased toward the pessimistic. If the second analyst

gives an optimistic estimate instead, then the finiel decision may be less biased. The

PMore generally, this example suggests that the appropriate role for the analyst will depend on the
policy emironment. In closed fora, where the analysis is most likely 16 be decisive, the role of neutral
technician seems most socially appropriate, §6 more open fora, where all interests are analytically repre-
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. broader consequences of compromising the procedural value of analytical integrity,
W however, may be to increase the professional acceptability of slanted m_._mb_mmm. and
B thus make it less likely that analysts will adopt the role of neutral technician in the fu-
W ture. Perhaps attacking the methadology of the slanted analysis directly Sa..m_.. than
JI ' counterslanting, even if less effective For the issue at hand, would be better in the
M long run from the perspective of the social role of the professional policy analyst.

o Misrepresentation of Results. Analysts have less ethical room in which
kL 1o maneuver when their clients try to force them out of the range of the plausible,
. Defense of analytical integrity would seem generally to require protest backed up
£ with the threat of resignation, The analysts' predicament, however, becomes much
k. more complicated when their clients do not actually try to force them to cook up re-
k. sults, but rather misrepresent what they have already done. _ :
An analyst facing such misrepresentation is in a position similar to the defiense
& attorney in a criminal case in which the client insists on being given the opportunity
L to commit: perjury as a witness. By actively participating in the perjury, the attorney
R, would be clearly violating his of her respensibility as an officer of the court. A more
. interesting problern arises if the client switches attorneys, coriceals the truth, and
¥ then commits the perjury. Hearing of the testimony, the first attorney knows that
E  perjury has been committed. Must he or she inform the court? One value at stake is
e the integrity of judicia) fact-finding. Another is the confidentiality of the communica-
. tion between defendant ard attorney that encourages defendants to be truthful so
£ that their attomeys can give them the most vigorous defense, Although there seems
g [ be a consensus among the U.S. legal profession that actually participating in per-
& jury is unethical, there does rot appear to-be a consensus about the responsibifity of
k. 2ttomeys when they know that former clients are committing perjury. " _
I Confidentiality probably plays a more important social role in the relationship
Bl between defense attomey and defendant than between analyst and client, The for-
IR mer contributes to a systemn of justice that rarely convicts or punishes the innocent;
the latter to more inquisitive and open public officials. Further, the public officials
obligation to honesty arises from a public trust as well as private virtue so that public
shonesty, unjustified by other overriding values, lessens the force of confidentiality.
Therefore, the analyst's ethical burden seems to go beyond refusal to participate ac-
tively in the misrepresentation of the analysis,
Before taking any action, howaver, the analyst should ba certain that the mis-
j. fepresentation is intentional. Usually this involves confionting the client privately. .
& Upon hearing the analyst's concern, the client may voluntarily correct the misrepre-
. sentation through private communication with relevant political actors or other re-
i medial action, The client might also convince the analyst that some other value,
E. such as national security, justifies the misrepresentation, If the analyst becomes con-
B viticed, however, that the misrepresentation is both intentional and unjustified, then
the next step (following the guidelines for whistie-blowing) should be to determine
R the amount of direct harm that will result if the misrepresentation is left unchal- .
£ renged. if little direct harm is likely to result, then resignation alone may be ethically

sented, advocacy may be the most socially appropriate rofe. For a development of this fine of argument,
. .._s=e Mank C. Jeaking-Smith, Demotratic Prbitizeand PrlimeAnafysi-P—fie Ge—""1lif
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acceptable. If the direct harm appears substantial, then the analyst bears a responsi- ]

bility to inform the relevant political actors as well,

ETHICAL CODE OR ETHOS?

Professions often develop ethical codes te guide the behavior of their members, The
codes typically provide guidelines for dealing with the most common ethical predica-
ments faced by practitioners. The guidelines usually reflect a consensus of beliefs
held by members of professional organizations.'® Established and dominant profes-

sional organizations with homogeneous memberships enjoy the best prospects for 4

Although a o 3 hierarchy of values governing mora! behavior,

developing ethical codes that provide extensive and detalled guidance,
professional organization for policy analysts exists (the Association for Public Policy
Analysis and Management), it is young, still relatively small, and seeks to serve a
very diverse membership with strong ties to other, more established, professions.
Not surprisingly, it has not yet tried to develop an ethical code. Even when it be-
comes more established, the great diversity of its members and the organizational
contexts in which they work suggest the difficulty of developing a code that directly
speaks to a wide range of circumstances. !

Students of the policy sciences, however, have suggested some general guide-

lines that deserve consideration. For example, Yehezke! Dror proposes that policy

scientists not work for clients who they befieve have goals that contradict the basic

values of democracy and human rights, and that they should resign rather than con- 3

tribute to the realization of goals with which they fundamentally disagree.”® Obyi-
ously, the analyst who chooses only clients with similar worldviews and value sys-

tems is iess likely to face conflicts between the values of respansibility to client and

adherence to one's conception of good than analysts who are less selective, Unfor-
tunately, analysts often find themselves in situations where selectivity is Impractical.
All analysts face the problem of inferring the values and goals of potential clients

from limited information; in addition, analysts employed in government agencies may
find themselves working for new clients when administrations change. We have al- 4

"%For empirical assessmants of the degree of consensus over what constitutes ethical behavior
within twa policy-related professions, see: Elizabeth Howe and dJerome Kaufimen, “The Ethics of Cop- b

terporary American Planners,” Journal of the American Planning Association, Vol, 45, no. 3, 1979, [

243-55; and James S. Bowman, “Ethics in Governrent: A Natonal Survey of Public Administrators,” 3

Public Administration Review, Val. 50, ne. 3, 1990, pp, 345-53,

“The American Society for Public Administration adopted a genersl set of moral principals, which 4
evolved into a code of ethics far members in 1984, The code, which was revised in 1994, can be found on J

the back cover of Public Administration Review. It peoivides specific admenitions generally relevant to pal-

fey analysts under five general headings: Serve the Public interest, Respect the Constitution and the Law,

Demanstrate Personal Integrity, Promote Ethical Organizations, and Strive for Professional Excellence, '

"For a diseussion of some of the problems of developing an ethical code, see Guy Benvenists. 1
"On a Code of Ethies for Policy Experts,” Journaf of Policy Analysis and Management, Vol. 3, no. 4, 1984, 3
Pp. 561-72, which deals with the conduct of scientists and others who provide expert advice on policy

questians.
"Yehezhel Dror, Designs of Policy Seience {INew York: American Elsevier, 1971}, p. 119,
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. ready discussed the reasons why resignation is not always the most ethical response
SR to value conflicts between analysts and clients.

Most of Dror's other proposals seem relevant to policy analysis. For example,

he proposes that clients deserve complete honesty, including explicated assurnptions

and uncensored alternatives, and that analysts should not use their access to infor-
mation and influence with clients to further their private interests. But these sorts of

B¥ admonitions wauld follow from the moral system most of us would accept as private-
®*  persons, In fact, some would argue that the mora! obligations in most profassions are

rot strongly differentiated from those of the nonprofessional.” A reasonable ap-
proach to professional ethics for policy amalysts, therefore, may be to recognize a re-
sponsibility to the client and analytical integrity as values that belong in the general

Rather than waiting for a code of ethics, perhaps we should, as Mark T. Lilla
argues, work toward an ethos for the new profession of policy analysis.?® As teach-

3 B oxand practitioners of policy analysis, we should explicitly recognize our obligations

to protect the basic rights -of others, to support our democratic PrOCesses as ex-
pressed in our constitutions, and to promote analytical and personal integrity.?!

= These values should generally dominate our responsibility to the client in cur ethical
P cvaluations, Nevertheless, we should show considerable tolerance for the ways our

clients choose to resolve difficult value conflicts, and we should maintain a realistic

.;.__...,. modesty about the predictive power of our analyses.

"See, for example, Alan H. Coldman, The Moraf Fourdations of Frofessional Ethice (Tatowa,

B M. Rowman and Litdefield, 1980),

“Mark T Lilla, “Ethos, ‘Ethics," and Public Service.” Public Interest, no. 63, 1984, pp. 3-I7.

#See J. Patrick Dobe), “Integrity in the Public Service.” Public Administration Rewiew, Yo, 50, na.
3,1950), pp. 354-366, for a discussion of commitments to regime accountability, personal respansibility,
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cally costly and difficult to implement, especially for single-parent families with young
children,
Cash grants can also influence choices about living arrangements and family

structure. For example, Aid to Families with Dependent Children often makes it fi- .

nancially possible for young unmarried mothers to set up their own househalds, The

less generous are state benefit levels, the more likely it is that these mothers will stay “

with their parents.' Indeed, the opportunity to gain independence may encourage
some teenage girls to have children. The general point is that the availability of cash
grants may influence a wide range of behaviors.

CONCLUSION

A variety of generic policies can be used to address market and government failures,
Table 2.6 mdicates the generic policy categories that are most likely to provide can-
didate solutions for gach of the major market failures, government failures, and dis-
tributional concerns. In many cases, more than one generc policy can provide poten-
tial solutions for the same problem. But the solutions are never perfect. They must
be tailored to the specifics of the situation and evaluated in terms of the relevant
goals, :

Cur discussions of general problems and generic policy solutions lay the foun-
dations for actually doing policy analysis. An understanding of market and govern-
ment failure helps us to understand the nature of public policy problerns, Being
aware of the generic policies and their collateral consequences helps us to begin our
search for solutions to our specific pelicy problemns. In the next chapter, we turn to
the process of policy analysis that enables us to use these foundations effectively.

"IDavid T. Ellwood and Mary Jo Bane, "The Impact of AFDC on Famity Structure and Living
Arcangements,” Research in Labor Economies, Vol. 7, annual, 1985, pp. 137-207.
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How to Confront
Policy Problems

The previous chapters have been concerned with the conceptual foundations of pol-
icy analysis: how to diagnose problems, how to identify possible policy alternatives,
how to think about efficiency and other policy goals, and how ta measure some of
the costs and benefits of either intervening in markets or altering existing public inter-

“ventions. Upon these foundations, the analyst must build a structure, one that is

useful and appropriate for the context. [n this chapter we focus on the construction
process; How shoukd one plan and execute a policy analysis? Our answer keeps cen-
tral the notion that policy analysis as a process involves formulating and communicat-
ing useful advice.!

Getting started on a written analysis is often difficult. We emphasize, there-
fore, how to go about developing a strategy for deing analysis (in other words, the
“analysis of the analysis,” or, if you like, ‘meta-analysis”). We suggest, however,
that, before you begin trying to do analysis, you analyze yourself,

. ANALYZING YOURSELF: META-ANALYSIS _

Your self-analysis should influence the way you go about doing policy analysis. You
may base the self-analysis either on your flest atternpt at a policy analysis {the pre-
ferred method), or on your experiegnce in writing academic papers {less preferable).

'Some pieces we find particularly helpfisl an the process of palicy analysis inelude, Eugene Bardach,
The Eighe-Step Path of Policy Anclysis (Berkeley, Calif.: Berkeley Academic Press, 998) Chinistophér
Leman and Robert Nelson, “Ten Commandments for Policy Econcrmists,” Journaf of Policy Anelysis and
Management, Vol 1, no. 1, 1981, pp. 97-117; James M. Verdier, “Advising Congressional Decision-
Makers: Guidelines for Bconamists,” Jouna! of Policy Analysis and Management, Vol. 3, no, 3, 1584, pp.
421-38; and Rabert . Behn and James Vaupel, "Teaching Analytic Thinking,* Podicy Analpsis, Vol, 2,
no. 4, 1975, pp. 563-92.
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and most others as well)
rs and writers: linear and

Subsequent sections of this chapter lay out the seven steps in the rationalist,
P or linear, mode. Later we will returm to how nonlinear strategies can be translated
E © into practical techniques for conducting analysis. Before proceeding through these
i analytic steps, we must first rejterate the impartance of the client orientation.

THE CLIENT ORIENTATION

F Inthe introductory chapters, we emphasized that policy analysis is client-driven, and

¥ - we considered some of the ethical issues refating to the relationship between ana-

ey analysjs is rarely so 4
analyses, but that your

specified. Palj
there are not

¥ dysts and clients. Our concern here is more with the practical consequences of hay-
f ingaclient. The first client heuristic may seern obvious, but it is often neglected: You

must address the issue that the client poses, Academic experiences {especially in non-
B  cuantitative courses) often do not prepare one for this reality because one has con-

g& Oﬂﬂmﬂm(ﬁ_%— S
d allow you to %
in thinking and 4

8nose your weaknesses? We have found that students who
to suffer from “analysis paralysis,”

How can you dia
d writers tend

¥ siderable discretion as to topic and approach. This is reasonable because when a pro-
¥ fessor is the client, e or she is most interested in your cognitive development, Real

clients are more interested in getting their question answered. An important heuris-
tic flows from this unpleasant fact: /t is almost always better to answer with uncer-

_. T lcinty the question that was asked thon to answer with certainty o question that was not
' asked. Another heuristic foflows as a corollary: Good analysis does not suppress wncer-

rprisingly, like to start

the beginning of an anafyt
by step through to the en yre e

d, following what is sometimes

tainty, whether with respect to facts or theoties,
We all like neatness, and most of us have been rewarded for unambiguous an-

R swers. In policy analysis, however, it is more effective to highlight smbiguities than to

. ty communicating
moede, which, put bluntly, often resuts in
tated dog's dinner.,

The first meta-analysis rule is that finegr

inear thinking ap-
example, you do not 4
ic policy altematives.

suppress them, Remember that if your client does not hear of these ambiguities from
you, he or she will normally hear of them from analytic, or political, opponents—a
-much more unpleasant way for your clent to be informed. As an analyst, you bear
an essential responsibility to keep your client from being blind-sided as a resuft of
your advice, _ .

Highlighting ambiguity should not be seen as an excuse for vague, wishy-
washy, or poorly researched analysis. Indeed, you will have to work harder to
armange the competing theories and facts inteiligently. Additionaily, highlighting am-
biguity does not absolve you from drawing analytic conelusions. For example, if, for
a given policy problem, it is unclear whether there is a market failure, you should
succinetly summarize evidence on both sides of the issue and then reach your con-
clusion. Thus your client will be aware of both the arguments and your conclusion.
it is particularly important to make your client aware of the weaknesses of the rele-
vant data and evidence. Although the “facts” used in policy debates are often inac-
curate or at least unverified, they nonetheless can remain unchallenged. This has
been referred to as the “vitality of mythical numbers."? To pick one example,
Douglas Besharov has demonstrated the wholesale deceptive use of statistics in
analyses of the child abuse problem,

*See Max Singer, “The Vitality of Mythical Numbers,* Fublic Interest, no. 23, 1971, pp, 3-9. See
also Pater Reuter, “The Social Costs of the Demand for Quantification,” Joumal of Policy Anolysis and
Management, Vol, 5, no, 4, 1988, pp. 807-12, .

*Douglas Besharov, “Unfourded Allegations—A New Child Abuse. Problem,” Pubfic Interest, np,
B3, 1988, pp. {8-33,
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priate. You may be able to help your client ask a better question by identifying ambiyd
guity and by indicating why you believe that certain goals are inappropriate. In gen-
eral, you shauld try to do so at the early stages of your analytical effort rather than iR
waiting until you defiver what your client expects to be the answer to the origirial 3§
Ligstion. )
E Clients often ask questions that are rot wrong, but rather just poorly formu-
lated, Many times you will be presented “symptoms” that your client finds troubling, .8
{"My constituents are complaining about the rising cost of day care,”) Other times A
you may be presented with a policy alternative rather than a policy problem,® 4
{“Should the state subsidize liability insurance for day care centers?) Your task as §
an analyst is to reformulate expressions of symptoms and statements of policy alter-

COMMUNICATION
- Conveying usefis! advice to clients

pacts

6. Bvaluatinig: predicting im
valuing

STEPS IN THE RATIONALIST MODE

criteria

The word anatysis comes from the Greek word meaning to break down into compo-
nent parts. Teachers of policy analysis usually specify the companents of the analyti-
<al process as a series of steps along the lines of the following: Define the problem,
establish evaluation criteria, identify altermative policies, display altematives and ss.
lect among them, and monitor and evaluate the policy outcomes. Such lists usually
- begin with “defining the problem” so that alf the following steps can be described as
i “solving the problem.” These formulations, we believe, often incorrectly suggest to
RN the inexperienced student that defining, or explaining, the problem is a relatively
feas@nt short and simple part of the analytical process. In practice, analysts usually en-
_J?xu " . counter the greatest difficulty and often expend the most tme in trying to define, ex-
43 > phin, and model the problem in a usefyl way.” These tasks are very important be-
_f, cause they largely determine which goals and methods should be used to judge the
- ,v&\ ~desirability of alternative solutions, This, in turn, tends to drive the selection of poliey

SOLUTION ANALYSIS
of alternatives and
them in terms of

ldentifying and organizing relevant

INFORMATION GATHERING
data, theories, and facts for )
assessing problem and predicting

consequences of current and

5. Specifying policy alternatives
alternative policies

4. Chodsing evaluation criteria

7. Recommending actions

-]

Figure 10.1 A Summary of Stepsin the Rationalist Mode

T alternatives.

explaining

%For a discussion of the impostance of stripping away the prescriptive elements of problem defini-
tien, see Eugene Bardach, “Problemns of Problern Definition in Policy Anatysis.” Research in Publin Poliey
Anatysis and Maragement, Vol. 1, 1981, pp. 18)=7},

#See for example, Carl V. Patton and David Sawicki, Basic Methods of Policy Analysis and Planning
{Englewood Cliffs, N.J.: Prentice Hall, 1986), p. 26, Others provide lists that include implementation as a
step. For example, Grover Starling, The Pokitics and Economics of Public Policy: An Introductary Analpsis
With Cases {Homewaod, [, The Dorsey Press, 1979), p, 10,

*For an in.depth and thoughtful treatment of problem definition in the organizational context, see
w_ . David Dery, Froblem Definition in Policy Analysis {Lawrence: University Press of Kansas, 1984),

assessing the symptoms

analyzing matket and
government faitres
identifying policy
variables

PROBLEM ANALYSIS
1. Understanding the problem

a Rectiving the problems:

b. Framing the problem:

¢. Modeling the problem:

relevant goals and

constreints

3. Selecting 2 solution method

2. Choosing and
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A, better perceptual balance is achieved by representing the policy analysis J
process as in Figure 0.1, which breaks the process into two major components: 3
problem analysis and solution analysis. Both are vital, For example, an analysis that 3
devotes most of its pages to analyzing the problem inevitably will not be crediblein
terms of the policy alternatives it presents or the reasons for choosing among them, §
Therefore, such an analysis may portray the nature of the problem convincingly, but
not the solution, Because most clients seek solutions, such an imbalance typically di- 7

minishes the value of an analysis. Corwersely, your recommendation will carry fittle

weight unless you convince the client that you have framed the problem correctly,
thought carefully about the potentially relevant goals, and considered a range of 2l &

ternatives. .

Qur experience suggests that some students (and analysts) suffer in the ex-
treme from looking only at solutions. Those suffering from such "recornmendationi-

tis" try to cramn their complete analysis into their recommendations. If you suffer
from this syndrome (or the tendency to cram all your analysis inte any one step of
the analytical process), then you are probably a nonfinear thinker who should take 3

especially seriously the steps in the rationalist mode,

You will find it necessary to gather information throughout your problem and :

solution analyses. Both documents and pecple serve as sources. As a student, you
afready have considerable expedience in locating docurnents in fibraries and on the In-
ternet. You probably have less experience in eficiting information directly from peo-
pie. To help you develop your skills in information gathering, ‘we provide an overview
of strategies for gathering information in Appendix [0A, “Gathering Information o
Policy Analysis.” We recommend that you skim Appendix 10A before you begin the
next section, and read it more carefully after you complete the body of this chapter.

We think you wilt find it very useful to reread Appendix 10A before you begin your
first “live* analysis.

PROBLEM ANALYSIS

Problem analysis consists of three major steps: {1} understanding the problem;

(2} choosing and explaining relevant policy goals and constraints; and (3) choosing a
sotution method,

Understanding the Problem

Understanding a policy problem involves assessing the conditions that concern
your client, framing them as market or govemment failures, and modeling the rela-
tionship between the conditions of cancern arkd variables that can be rmanipulated
through public policy.

Assessing the Symptoms.  Clients generally experience problems as condi-
tions that some group perceives as undesirable. They tend to specify problems to an-
alysts in terms of these undesirable conditions, or symptoms, rather than as underly-
ing causes, The analyst's task is to assess the symptoms and provide an explanation
{model) of how they arise. ) :

whap. 10 N Frobiom Anolys

MW ment failure,
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Assessing symptoms involves determining their empirical basis. In a narfow
F sense, this means trying to locate data that help you put the symptoms in quantita-

¥ ive perspective. For example, if your client is concerned about automobile accidents
¥ in your county caused by drunk drivers, then you might try to focate data to w..m_v
¥ wu estimate the number of such accidents, how the number has changed over time,
F what percentage of total accidents they comprise, and other measures that help you

! determine the magnitude, distribution, and time trend of the symptom. In a broader

¥ sense, you should become familiar with current public discussion about the symptom

P iread the newspaper!) and the history of existing policies that are generally perceived
. Mugﬁm refevant to it. For example, you may find that, although there has been a

steady decline in the number of alechol-related accidents in recent years, a particu-

] larly tragic accident has focused public attention on the n_g.mﬁ.m of drunk driving.
B \iewed in the perspective of the favorable trend, drunk driving may seem less de-
E serving of attention than ather conditions of concemn to your client.

i Your assessment of symptoms generally appears as background in your prob-
m analysis. It conveys the relative importance and urgency of the problem, and it

- begins 1o establish your credibility as someene who is knowiedgeable abour it. Yet
. simply assessing symptoms provides an inadequate basis for your analysis. You must

identify causal relationships that link the symptoms to factors that can be changed by

- public policy. tn other words, you must frame and mode! the problem.

mmﬂsm:m the Problem. Potentially, any positive, or predictive, social sci-

B . e rmodel can be used as the basis for problem analysis. The major focus of ex-
F Hanation here is a specification of the expected deviation between individual self-
W interest (utility maximization) and aggregate social welfare, While we belizve that
W - this focus is usually the best starting point for framing policy problems, several

caveats should be noted,
First, we must avoid the danger of reductionism in such an approach, Al

though for many purposes, we can treat wealth maximization and utility Bmxw:m.um-
B ion as synonymous, saying that people maximize utility is not the same as saying
A hat pecple care only about money, Clearly, they care about many other things as

well, Also, as we saw in the examination of nontraditional market failures, econom-

B s tends 1o treat preferences as fixed, and therefore deals primarily with utifity artic-
3 Jation rather than utility formation. Other social sclences have devoted consider-
S bly more effort to examining how preferences are formed, Consequently,
B considerable room exists for the other social sciences, including anthropology, psy-

chology, m:n_m sociology, to play a part in faming the issues of market and govern-

EAmitai Etzioni has eloquently angued that policy analysis should not be restricted to economic
anglysis. e offers, by way of comparison, medical kncwledge which eclectically incorporates pofiticsl,
socinl, cultural, paychic, and ervironmental factors. See “Maling Policy far Complex Systems.” Jornal of

- Policy Anatysis and Management, Vol, 4, no, 3, 1985, pp. 383-95, See alo Jack Hirschleifer, who has ar-

gued, “There is only one social science . .- Ultimately, good economias will alsa kave ta be good andhro-

- pology and sociology and politcal seience and psychology.” In "The Expanding Domain of Economics,”

American Economic Review, Vol. 75, no. &, 1985, pp. 5368, at p. 53.

..n.x...vuﬁ.
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_ Second, and this is obviously related, we have not claimed that efficiency is the §
only appropriate goal of public policy. Therefore, any realistic problem-analysis
framework must enable the analyst to integrate other goals or constraints into the #f
analytical process. The framework should also allow the analyst to set out the goals
in 2 coherent way: “, . . good policy analysis . . . requires a clear staternent and de-
fense of the value judgments that combine with the analysis to lead o specific con 3
clusions.”? [n the next section, we suggest how to incorporate these goals into policy &
analysis. We believe, however, that you should begin by focusing your attention on §

efficiency. Figure 10.2 shows how to approach the question of efficiency through

consideration of market and government failures,

As Figure 10.2 indicates, the first step involves deciding whether there is mar-- §
ket failure. This requires that you decide whether a market operates to accommo-

date individual preferences. This may itself be a difficult decision as there is a com-
plex continuum from free, unfettered markets to the complete absence of markets.
We recommend the following working rule: If prices legally exist as signaling mecha-
nisms {no matter how extensively regulated), treat the situation as if it involves an

operational market. Where prices are not legally permitted——for example, if only black
market transactions take place—start with the assumption that the market is not

operational. Of course, i, on closer inspection, the transaction costs in a black mar-
ket appear to be the result primarily of enforcement ar the absence of legal contract
enforcement, then legalization itself may be adequate to create what we call an op-
erational market.

If the market /s operational (the bottom half of Figure 10.2}, then the analyst

next considers the theory, evidence, and facts relevant to market failure. A close fa- -

rmiliarity with the content of Chapters 5 and 6 provides a basis for such an investiga-
tion. If neither theoretical arguments nor empirical evidence suggest market failure,
then it is reasonable to assume that the existing market allocates scarce resources in
the most efficient way, Even though there is an operational market, however, there
may st} be extant government interventions that create inefficiencies; in other
words, there may be situations where eliminating governmerit interveritions would

improve mar 3.
Thethousing market iliustrates some of these considerations. In ary given juris-

diction thére may or may not be an operational market. Though rent control regimes
in some jurisdictions are so binding that markets cannot function, in most junsdie-
tions in most Western countries, there are operational housing markets. Economists
typically conclude that housing markets are not subject to serous market faifures,
although they do acknowledge the seriousness of distributiona) problers." But they

*Helen Ladd goes on to point out that economic analysts often forget this; "The failure of some of
the authors to spell cut and defend their value judgments in some cases leaves the misleading impression
that the policy conclusion Fallows logically from the analysis alone.” Review of John M. Quigley and
Daniel L, Rubinfeld, American Domestic Priorities: An Economic Appraisol, n Journa! of Economic { frere-
ture, Vol. 24, no. 3, 1986, pp. 1276-77, atp. 1277.

18_awrence B. Smith, “Housing Assistance; A Re-evaluation,” Conadian Public Paficy, Vol. 7, ne.
3, 1981, pp 45463, .

UMichael J. Wolkoff, “Property Rights to Rent Regulated Apartments: A Path Towards Decon-
trol,” Journal of Policy Anclysis and Management, Vol. 9, no. 2, 1990, pp. 260-65.
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also frequently argue that housing prices are artificially inflated by inappropriate gov-

emnment interventions such as large-lot zoning, Ins this case, the operational marker

can be made more efficient by removing the restrictions. If there is no evidence of

market failure and no government interventions, then the market works from the
perspective of efficiency.

If theory and evidence suggest market failure in an operational market, there is
a prima facie case for government intervention, Further, one could argue that the
presence of market failure is evidence that there must also ba government failure;
the failure to correct market faiture. The failure of government to intervene is best
described as passive government faifure. It can include autcomes that are attributable
to the government not diagnosing market failures correctly as well as situations in
which the (ack of intervention derives from more concrete causes, such as the active
influence of organized interest groups that successfully block efforts to correct mar-
ket failure. For example, the government may ¢ither fail to recognize some industrial
emission as an externality problem or, recognizing it, fail to intervene because a pol-
luting industry is able to lobby successfully to block taxes or other policies that
would intemalize the externality.

if a market is not operational, then the analyst should work through Figure
10.2, asking if a market could operate efficiently if facilitated by an appropriate
framework; in other words, the concept of market failure has relevance here even
though no market is currently operational. Notice that, as this is a "what i’ ques-
tion, direct evidence usually does not exist to infarm the answer. In these cireum-

stances, the analyst must draw upon the theory of market failure, evidence available

from ather jurisdictions {for example, other cities, states, and countries), or analo-
gous problems. _

¥ the analysis suggests that a market could operate without sericus flaws,
then the analyst can assume a priors that significant efficiency losses are associated
with the existing government intervention, whether it be an outright prohibition of
market activity, a displacement of private supply by public provision, or simply a fail-
ure to establish property rights or other rules needed to facilitate private transac-

tions, Thus, if there is no operationat market and no evidence of market failure, then -

one can logically conclude that there is prima facie evidence of government failure.
Evidence indicating the cause of government failure, such as interest group rent
seeking, further bolsters the case. This line of analysis leads to the examination of

such options as deregulation, privatization, and legalization, Finally, there may be-

persuasive evidence that there would be market failure if a market were allowed to
operate. The question, then, becomes whether the extant government intervention
is efficient. If the intervention is of the appropriate kind, then the conclusion must ba
that government works. The only question is whether this intervention can be im-
proved through better implementation or management. Though these incremental
questions can have great practical importance, they do not raise the same strategic
policy issues, If the intervention appears inappropriate, then the working assumption
is that both market failure and goverment failure are relevant, This conclusion indi-
cates the desirability of explaining why the cusrent government intervention fails and
searching for alternative intervertions that may be superior. :

If the analyst does not identify a government failure, then she |s concluding
that the existing government intervention comects the market failure to the greatest
extent practical. In other words, if it is not possible to find changes in current policy

i Eﬁ&@ et w0 A IR
that could increase efficiency, don't panic, the ncqmﬁr policy is at least efficient;
therefore, the question is whether other values are at stake. , S
Notice the relative simplicity of the analysis if the o.:? goal is the maximization
of aggregate social welfare. In the absence of market failure, government interven-
tion will almast always be inefficient. Multiple goals make such a simple analysis in-
appropriate, however. it may be worth bearing losses in net social surples (in other

. words, enduring some inefficiency) in order to achieve other social goals,

importantly, decision makers ustaily care about distributional considera-
tions, ﬁoﬁm”m”“u.m Smwww of secioecanomic, racial, or other status ﬁ_.,wm_».&,w_._mn_nmH You
should explicitly decide whether distributional concerns are a_mc.,m:n to your mw.manc_mﬂ
policy problem. While in most situations you will be mwan._w,. with client pr Q.m.q.ﬁwm_
other times the client may be unaware of the facis and evidence m.m_mc_._m to particular
target groups. In the latter case, you may eﬁmr to argue to the client that greater %M-
uity should be a goal. After making 2 n_mnmﬂo:.c: equity, you should consider o _M_.
goals and constraints, For instance, does the client expect that public revenue Eoum
or should be generated? Thus, the absence of market failure is not, in and of itself, de-
terminative. Government intervention that interferes with :o:?.:nm markets is not
necessarily undesirable as other goals may justify nrm. _o.mwmm in Qnmn_.m_._nv_..

Before considering how te deal with goals, it is worth refterating that your
analysis of market and povernment {nonmarket) failures ﬁ_.m«u a vital role in framing
your subsequent solution analysis, John Brandl, an economist and former member of
the Minnesota Senate, has succinctly summarized the value of such an approach for
the decision maker:

To view an issue as an instance of market (or nonmarket) @._ca is to transform what
wag _um_cs_mm.,m:m into & solvable problem. An w_dn.._m._.mm sw.:mQ nm hﬂﬂ:ﬂm&”ﬂ” H
proached in this fashion. Tuition policy becomes pricing policy, airpl ; ex-
teemality, & utlity is & natural monopoly, research vields _..Ea_ﬁ moo_aw. This application
of economic theory is much more than a translation of English into jargan, Irt each case
the economist has advice to offer aimed at rectifying the wrong ,5._1_0_" inmarket im-
perfection. _HO,._..R:."_W. a naw economic n._ooa... . . is being created to explain . . , non-
market institutions. )!

Modeling the Problem. The framing of problems in terms of market and
government failures often leads directly to models linking policy <w:m_u_mm..6 the con-
ditions of concern, For example, consider a mayor concemed about the rising cost of
landfilting solid waste. An analyst who viewed the problem in umqjm.om market m:n_.
government failures rmight frame the problem as one of an institutionally created
negative extemality; because residents pay for refuse collection based on the as-
sessed valug of their property rather than on the volume of zmm._mw ﬂ_..mn. they gener-
ate, they perceive the price that they pay to dispose of an additional unit of garbage
(their marginal private cost) to be virtually zero 34.&@.. than the actual cost that the
city must bear to collect and landfilt it (the marginal social cost). A model of the
problem follows: The farger-the marginal private cost of disposal seen by residents,

_»go_sm.m_.msn__..Qun__ﬁmmgwas}n&ﬂanm%:am.:gg«@x Policy Analysis and
Management, Vol. 4, no. 3, 1985, pp. 344-53, at p. 348. .
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. going to include goals that various stakeholders in the policy environment hold im-
partant {implicitly or explicitly), you should explain why. In the next section, we
L ¥gue that equity, or any other goal, can be usefully viewed in terms of tradeoffs
k with efficiency. Yet the fact remains that analytic technique cannot tell your client
. or you what you should want. Ultimately, the client, the analyst, and the poiitical
p  Process must decide how much efficiency should be given up to achieve a given

= amount of redistribution or sorme other objective,

something until you have some explanation of what is going on. For example, your 3
client may not recognize the efficiency costs {and therefore the importance of eff- 3
ciency as a goal) of a particular government intervention until you have explainedit, 3
It may seem surprising that a client might not reveal goals to his or her policy
analyst, but there may be good reasons for such a tactic. Wise decision makers real
ize that explicit goals often crystalize conflict and opposition. [t may be that your
client wishes to use you as a "stalking horse” in presenting and explicating controver- 3
sial but werthy goals. : T As introduced in Chapter 7, other goals can be broken down into two broad
How should you formulate goals in these situations? Whether or not your 3 categories: substantive and instrumental, Substantive goals represent values, fike eq-
client has suggested a particular goal or set of goals, you should explicitly consider JHE uty and efficiency, that society wishes to secure for their own sake. These include
the relevance of efficiency and equity. Clearly, in this book, the focus on both mar. I ccnsiderations of human dignity, self-perception, and self-actualization. For instance,
ket and government failure suggests that policy analysis should always be centrally S aHastings Center report on organ transplants argued that, apart from efficiency, the
cancerned with aggregate social surplus, or efficiency. Indeed, some policy analysts 3 relevant goals of public policy should include “the moral values and CONCEms our so-
(mostly economists) argue that, in general, ageregate efficiency should be the pri- ME ciety has regarding individual autonomy and privacy, the importance of the family,
mary concern of policy analysis and that distributional and other goals are rarely ap- JMF the dignity of the body, and the value of social practices that enhance and strengthen
propriate in evaluating altemative policies, They argue that seeking efficiency leads 3 altruism and our sense of community,”
to the largest total of goods and therefore provides the greatest opportunity for re- . Instrumental goals are conditions that make it easier to achieve substantive
distribution. They advocate that distributional goals be met through explicitly redis- S - goals. Commonly relevant instrumental goals include pofitical feasibility and budget
tributional programs, such as the tax system. B availability. Keep in mind that such instrumental goals are often stated as constraints
While we sympathize with the view that policy analysts should provide a voice rather than as goals, A constraint is simply a goal that must be satisfied up to some
for efficiency, especially because there is rarely an organized constituency in the po- R specified level, beyond which it has no value. Once again, the appropriateness of in-
litical arena for maximizing aggregate social welfare, we presume that other goals are cluding political feasibility as a policy goal can be disputed. As one perceptive com-
also important. Henry Rosen makes the case for routinely including equity consider- ‘BB  mentator has put it, “[Tihe motive may be defensive or offensive—to prevent the
ations: » w%%m ﬂ..gn analysis, or to :,_&mm thetr analytic e.omnmm more influertial—but ana-
el Issues be dealt with in each policy decision, or shoud they be dealt with Il 271 St need to increase their poiitcal sophistication, "™ A clear example of politica
nmr_.ocmrmuumw‘mamﬁm income redistribution non_ﬂw..w. .. [n specific cases z.,Mwn usuallyisno Wmm__uﬁ_oﬁ% m.m%_._ h:mn_..,_._agam_ goal {or constraint) arose in am_um.ﬂmm over the _aﬂo Cm
way o identify all of the gainers and losers, and the information costs of attempting reform bill. While many analysts argued that mortgage interest deductibility is
such identifications are often high. Moreover, tie mechanisms for cormpensating losers both inefficient and inequitable, it was undoubtedly retained because any attempt to
are weak or nonexistent . . . An analysis which omits distributional sffects and dis- mqa_nm.ﬂm the deduction would have made the whole concept of tax reform politicaily
cusses only mmwnwmmﬂm efficiency deals with a part of the decision maker's problem, and W infeasible, . )
only a small part.! . Policy analysis is the art of the possible. Resource constraints, therefore, are of
central irmportance, While budgetary limitations are usually the preeminent resource
constraint, other resource constraints such as administrative infrastructure and
 availabifity of skifled personnel may also be critical. More generally, the fist of con-
B sraints should include any resources that are essentiof for either mointaining the status
‘§B o or implementing afternative policies.
. Your fist of goals for a given problem might include efficiency, equity, human
dignity, political feasibility, and budget availability, It is impossible, however, to de-
scribe the relevant goals for all policy problems. As you research a problem, you

Essentially similar argurnents have been made for including other goals of public pol-

. icy. We cannot tell you in general whether a particular goal should be included in

your analysis, but we urge you to assume g priori that other goals as well as effi-

ciency are relevant. This approach forces you to present reascned arguments for ef
ther including or excluding a particular goal.

. Whether or not you ultimately decide to include equity and other goals in the

solution analysis, we alsa encourage you 1o take seriously the question of other ap-

propriate goals, whether substantive or instrumental, Thus, if your analysis is not

pursued as ends, or insofar as their consequences inchude the alterations of the ulimate ends sought by

various persons in the society.” L, Tribe, "Technology Assessment and the Fowrth Discontinuity,” South-

em Calformia Law Review, Vol 46, no. 617, 1973, p. 637. . ' "The Hastings Center, Ethical, Leged, and Policy fssues Pertaining to Solid Crgan Frocurement: A
“Henry Rosen, “The Role of Cost-Benefit Analysis in Policy Maling,” in Henry M. Peskinand "3 Report o Orgun Transplantation, October 1985, p. 2.

Eugene P. Seskin, eds., Cost Benefic Analysis and Water Pollution Policy (Washington, 0.C.: Urban Insd. . 3B . "Robert D, Behn, “Policy Analysis and Policy Polities,” Policy Analysis, Vol. 7. no. 2, 1981, PP,

tute, 1975), pp. 367-68. _ = B 199226, a0p. 216, | N - _ .
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economic costs of oil supply disruptions is often an important policy goal that some-

times conflicts with short-run efficiency.

Clarifying the Tradeoffs Between Goals. mm_mnﬁ_m._m .mOuF per se may be
relatively noncontroversial. After all, it is easy to agree that n__mq_cmconmﬁ considera- §
tions should play some role in almost any policy problem. It is the tradeaff’ wmﬂs@mﬁ ;
goals that is, in practice, more difficult and controversial. Additionaily, the posited re-* 4

lationships between means (policy alternatives) and ends ﬁo&& are also likely tobe
tenuous because they often require highly uncertain predictions, .
It should be becoming clear that specifying goals and the appropriate tradeoffs

arnong them is an important output of policy analysis. This is not mro os_<_ Sﬁxw .
which goals are important outputs, however. The process of explaining relationships

between goals and policies may itself alter the choice of goals,

Figure 10.3 illustrates a situation in which two goals, efficiency and equity, are
represented on the axes. Assume that the decision maler wants both greater equity

and efficiency. but values additional units of each less at higher levels of attainment,

He or she will have an indifference curve like /4 in the figure. Imagine that the deci- .

sion maker is limited to choices of policy outcomes that lie within the feasible policy
frontier indicated by the curve F\F, so that the highest utility can be achieved by

Efficiency

Figure 103 Goal Tradeof!s and Pollcy Feaslbiity
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point X; on indifference curve /,. At point X, the rmarginal tradeoff between equity
and efficiency equals the slope of the line ac, which is tangent to the indifference
curve and the policy frontier at X, .

in most analytical situations, the actual position of the policy frontier is not
known until after considerable analysis has been done, For example, after informa-
tion is gathered and analyzed, the policy frentier might be discoverad to be F,5,
rather than FyE|. If FoE, is the policy frontier, then the decision maker would choase
point X, on £, implying a margina! tradeoff between equity and éfficiency given by
the line bd. Thus, information on the nature of the policy frontier, which depends on
the set of feasible policies identified, determines the marginal tradeoffs that are possi-
ble between equity and efficiency. The focus of much public policy research and
analysis is oh clarifving such tradeoffs. For example, in the area of welfare policy, an
important consideration is the tradeoff between benefit levels and work effort by re-
cipients. Notice that preferences, per se, are oot changed by providing such informa-
tion (the decision maker's preferences are still represented by the indifference curve),
but the levels of efficiency and equity selected do change, along with the rates at
which the decision maker would be willing to make marginal trades between them.

The lesson is that the set of feasible policies, which usually must be identified
by the analyst, determine the desirable tradeoffs among goals. Therefore, we have
an important heuristic: The wefghts placed on goalfs are more commonly an output of,
rather than ar input to, policy analysis.

The Distinction Between Goals and Policies. Probably the most con-
fusing sernantic difficulty you will come across in policy analysis is in the distinction
between goals (the values we seek to promote) and policies (the altermatives and
strategies for promoting them). This sernantic confusion arises because, in averyday
language, policies (concrete sets of actions) are often stated as goals: “"Our goal is to
add 100,000 barrels of ail per day ta the strategic petroleum reserve,” or “Our goal is
to reduce clags size to eighteen students.” While this everyday use of such language
is harmless, it can easily derail the necphyte analyst. Ooals should be used to evaluate
alternative policies, but if a policy is stated as’a goal, how can one evaluate it? In-
deed, stated this way, any policy is selfjustifying. In order to avoid this confusion,
one must keep in mind a clear separation between goals and policies. We suggest
that you do this by following another of our heuristics; Start by formulating gools as
abstractly as possible and policy clternatives as concretely as possible. Keep in mind that
goals must uitimately be normative, a reflection of human values. Policy alternatives,
on the other hand, are the corcrete methods to achieve these goals; they should
seek to promate progress toward all the relevant goals.,

fn the context of choosing implementation strategies, it is often reasonable to
take already-decided policies as goals, For example, if the head of the state health
department has already made a final decision that 90 percent of school age children
will be vaccinated against some disease this year, then this policy may be reasonably
taken as a goal by those in the department who must decide how the vaccinations
will be accomplished. Other goals, such as minimizing cost and maximizing popula-
tion immunity, should be raised in connection with the choice of implementation

strategies. Indeed, one might question the wisdem of the policy if it were made with-

out consideration of these instrumental goals.

N
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At this level of analysis, the distinction may 8ppea;
analysis proceeds, the distinction often becomes cloudy,
in spite of the very abstractness of goals, we must attemp, §
titative proxies to measure their achievement. For eXarpp ¥
we may be ultimately interested in efficiency. but we- 5, %
willingness to pay and ultimately by dollars. It is often eagy
titative criteria are, in fact, proxies for measuring the achjg, !
come objectives. We suggest that you overtly ask YOury
equity, human dignity) lies behind the criteria and-objecty,.
to become increasingly difficult as one moves to such ..35...
tation, police patrol, and emergency services often Fore]
county tevels, Indeed, clients sometimes claim that these
technical in nature and do not involve such value-laden, .
and equity.
Our experience suggests, however, that such progd
works to assure that the criteria and objectives used copry,
ues. For instance, researchers have found little evidence y
patrol levels by police have measurable effects on the toy
city.'? Therefore, maximizing hours of pclice patrol May |
underlying goal is reducing the casts of crime,

Choosing o Solutlon Mathod

You must decide which goals are relevant to yourl
begin to consider solutions systematically. Figure 10.4 cigyi
cumstances: First, efficiency is the only relevant goal, Se
other goal are relevant, Third, efficiency and two or More
The number of refevant goals determines the appropriate

There are five basic approaches to policy analys;
analysis, {2) qualitative benefit-cost analysis, {3) modified
cost-effectiveness analysis, and (5) multigoal policy anal
when each approach is most appropriate.

Benefit-Cost Analysis. As indicated in Figure
analysis should be your primary solution method when youll
the only relevant goal. Conceptually, benefit<ost analysis ¥
have either flipped through our chapter on benefitcost {CH
ready been exposed to benefit-cost analysis elsewhere, th o
hear it described as being relatively simple, Consider, oV}
analysis attempts to do. It reduces aff the impacts of 3 prog?
rmon unit of impact, namely dollars. Of course, once all img
in doflars they can be aggregated—a dollar is a dollar is a v

PFor a general review. see Lawrence W, Sherman, “Patrol S ““_
Wilsen, ed,, Crime and Public Polics (San Francisca: Institute for ¢y
145-63. . ’
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be willing to pay dollars to have something, presumably it is a benefit; if they would
pay to avoid it, it is a cost. Once ail the impacts have been reduced to dollars, the
evaluation rule is relatively straightforward: Choose that alternative that generates
the largest aggregate net benefits (in dollars). Thus, in benefit-cost analysis, although
we have different “goals,” in the conventional usage of the word, they can all be re-
duced to positive efficiency impacts (benefits) or negative efficiency impacts {costs)
that, in turn, can all be measured in dollars, or monetized.

As we will see in the chapter on benefit-cost analysis, market prices often do
not reflect marginal social costs because of the distortions caused by market failures
and government interventions. There are also many classes of impacts such as walt-
ing time that usually cannct be monetized through estimations based on direct ob-
servation of markets, Considerable skill and judgment must be exercised to assess
the costs and benefits of these impacts in a reasonable way:.

Keep in mind that you will need some practice before you will feel comfortable
deciding if all the relevant goals can really be viewed as elements of efficiency: Con-
sider an example. You are confronted with a problem: a crowded freeway. Let us
suppose for the sake of simplicity that your client is interested in policy alternatives
that will reduce commuting time and save fuel. Superficially, these are different goals
{and they certainly may differ in importance to different clients), but hoth can be
translated into a common impact: doflar-cost savings. As we will see, this is concep-
tually straightforward, afthough in practice quite difficult.

Qualitative Benefit-Caost Analysis. As shown in Figure 10.4, even when
you decide that efficiency is the only relevant goal, you must still determine whether
all efficiency impacts can be reasonably monetized. If not, then qualitative benefit-cost
anolysis is the appropriate solution methoed. Like standard benefit-cost analysis, it be-
gins with a prediction of impacts. Some of the impacts may be expressed in natural
units (say, for example, hours of delay or tons of poliutants), while others may be
qualitative (for example, a despoiled scenic view). If you are unable to monetize one
or more of these impacts, then you cannct directly calculate the dollar vaiue of ret
berefits. Instead, you must make qualitative arguments about the orders of magni-
tude of the various nenmonetized impacts.

Often impacts cannot be monetized because of technical difficulties in making
valuations. When standard procedures do exist for inferring such values, limitations
of time, data, and other rescurces frequently make monetization impractical. Even
highty-skilled professional economists sometimes resort to qualitative benefit-cost
analyses when they write about policy issues. Rather than attempt difficult and time-
consuming valuations, they fali back on theoretical arguments to put orders of mag-
nitude on efficiency impacts.

MNevertheless, some quantitative benefit-cost analyses are available in most
policy areas.?® Elements from these studies can often be used as a source of quanti-
tative estimates of costs or benefits, or at least as a guide for estimating their orders

¥See “A Selected Cost-Benefit Analysis Bibliography,” i Anthony E. Boardman, David H.
Greenberg, Aldan R. Vining, and David L. Weimer, Cost-Benefit Analysis: Cancepts and Practice (Upper
Saddle River, MN.J.: Prentce Hall, 1996), pp. 445-72.

of magnitude. When you begin working in a new policy area, some effort in becom-
ing farniliar with relevant benefit-cost analyses is likely to be a good investrnent.
When you cannot confidently monetize important efficiency impacts to within
evert o_ima of magnitude, you may find it useful to work with the nonmonetized im-
pacts as if ﬁrmw.._ were separate goals, For example, you may have to decide how to
compare certain program costs with highly uncertain benefirs. Thus, your gualitative
benefit-cost analysis takes the form of the multigoal analysis we describe below.

. zonmma.a Benefit-Cost Analysis. It might seem reasonable o assume
thatif a client is only concemed with equity, or any other single, non-efficiency goal
then efficiency is irrelevant. Yet a moment's ,
exact opposite is true: Again, this can be most clearly ilustrated for th

cto . , . e case where
equity is _ucﬂmn_sw._w ﬂ_._.m only goal. Any intervention in the market to finance redistrib-
ution Mmgo:ﬁ.cg_nf _:nm&mmmnn_o:nm and market failure) must inevitably result in
some deadweight loss. Even if we are primarily concerned with achieving a given re-
distribution, we shouid seek to minimize the deadweight loss; in other words, we
M”om_a woﬂm_._._wﬂ to nmwé 9%_ nr,ow redistribution as efficiently as possible. In our con-
Ption of policy analysis, therefore, analysis almost never inve i -
cep 5_% et r involves a single goal un
D & particular analysis, you may conclude that efficien d
: 5 : cy and one other goal
{most md.n_:m:% equity) are appropriate. As indicated in Figure 10,4, you can MS\
m_%m Boa_.m@n_ benefit-cost analysis if you are able and willing to monetize impacts on
n.. efficiency and the other goaf. In other words, you must be willing to assign dol-
lar ‘values to various levels of achievement of the other goal. For example, if the

* other goal is equality of the income distribution, modified benefit-cost analysis in-

volves weighting costs and benefits accruing to different incormne ing i
distributionally weighted benefit-cost n:m?ﬂwmﬁ The advantage owmmwm_mmw““mwww_”wb_m
should be clear, By incorporating distributional issues into a benefit-cost analysis
you can come Up with a single metric for ranking altematives. This is obviously at-
tractive. The nm.wn_cw:ﬁmmm should also be clear from our discussion above: narmely.
that the metric is only achieved by forcing effigiency and equity to be commensu-
rable. As we will see below, you must implicitly engage in such an exercise in order
to recommend a particular poficy, The danger of modified benefit-cost analysis is
that it merges the distributional weights into the aggregate net-benefit measure
Ooommn_cm:%_ special care must be taken to communicate clearly to the client the
signfficance of the particular weights used.

. Cost-effectiveness Analysis: Achieving Goals Efficiently. Cost-¢
tiveness analysis is approptiate where both efficiency and the other mow_._ can be nm_wwn:.
tified, but where the other goal cannot be monetized (see Figure 10.4). Put ancther
way, the two goals are still treated as noncommensurable. Contrast this with modi-
fied benefit-cost analysis, where both goals are measured in dollars and thus com-

mensurable,

USee “Distributionally Welghoed Cost-Benefit Analysis,® i
- alysis,” in Anthony E. Boardman, D wid H
Greenberp, Aldan R. Vining, and David L. Weimer, Cost-Bensfit Anahais: Co rucce (Upper
d X , 3 : G i
Saddle m_ca. N.J.: Prentice Hall, {996}, pp. 4i1-27, . bl Corcepts nd Fracte (Uppes
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We can approach cost-effectiveness analysis in one of two ways. The first
method, often called the fixed budget approach is to choase a given level of expen-
ditures (say, $10 million) and find the policy alternative that will provide the largest
benefits (that is, the greatest achievement of the non-efficiency goal). The second
method, which might be called the fixed effecttveness approach, is to specify a given
level of benefit (however defined) and then to choose the policy alternative
that achieves the benefit as the lowest cost. Both of these mathods are cost-
effectiveness procedures. _

Keep in mind the crucial distinction between benefitcost analysis and cost-
effectiveness analysis. Benefit-cost analysis can assess both (1) whether any of the
ajternatives is worth doing (that is, whether social benefits exceed social costs), and
(2} how alternatives should be ranked if more than one generates net social benefits,
Cost-effectiveness cannot tell the analyst whether a given alternative is worth doing
{this requires a benefit-cost analysis), but if a decision is made to redistribute or
achieve some other goal, it can help in deciding which policy alternative will do so
mast efficiently (with minimurn losses of social surplus).

Edward Gramiich and Michael Wolkeff have provided an excellent ilustration
of both this distinction and how to do cost-effectiveness studies. They suppose that
we wish to raise the income of some group of people, They compare a negative in-

come tax alternative, minimum wage legislation, and & public employment plan,

Each intervention invalves costs that may or may not exceed benefits, For example,
the negative income tax is likely to discourage some individuals from working who

would normally do so. The public employment plan is likely to attmet low-income in- -

dividuals. In shart, all may generate net costs (that is, fait the benefitcost test), [fwe
are determined to go ahead with some program for redistributional purposes, how-
ever, which would make most sense? Gramiich and Wolkoff adopt the fixed budget
approach and seek to find the most beneficial policy alternative, given an arbitrary $5
billien expenditure. Notice, in this context, benefit is used in a special sense. It does
not refer to aggregate social welfare, but rather counts benefits going to specific
low-income groups. Given this, the authors developed a weighting scheme that
ranks these impacts. They found that the negative income tax was much more suc-
cessful at redistributing income per $5 billion expenditure than either minimum wage
faws or public employment.?

Multigoal Analysis. When three or more goals are relevant, multigoal
analysis is the appropriate solution method. As indicated in Figure [0.4, it is also the
‘appropriate method when one of two goals cannot be quantified. [t is usually the
most appropriate solution method, and it should be the assumed approach until the
explicit conditions set out in Figure 10.4 for one of the other methods are confirmed.

Because all of the other solution methods can be viewed as special cases of
multigoal analysis, the remaining steps in the rationalist mode {all within the solution
analysis phase} lay out how te conduct multigoal analysis. Specifically, they indicate
how and when goals can be converted to criteria, objectives, and constraints and
how alternatives can be formulated and compared. -

2Edward M, Gramlich snd Michael Wolkoff, “A Procedure for Evaluatiag Income Distribution

Policies,” Journal of Human Resources, Val. 14, ne. 3, 1979, pp, 315-50.
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SOLUTION ANALYSIS

Policy problems rarefy involve only one value. Multigoal policy analysis, therefore,
usually serves as the appropriate sojution method, As we have indicated, however,
sometimes efficiency wili appear to be the only relevant goal, so that you can evalu-
ate current and altemative policies solely with benefit-cost analysis, Other times,
you may decide that only efficiency and one other goal ate relevant, so that cost-
effectiveness analysis seems appropriate. Yet even in these cases, it is usually best to

F begin with the presumption that some ather goals may be refevant. if your initial as-

sessment that either benefit-cost or cost-effectiveness analysis alone provides an ap-
propriate evaluation rule remains unchanged, then you can eastly treat either of
these solution methods as a special case of muttigoal analysis. Our discussion of so-
lution analysis, therefore, deals with the general case of multiple goals.

At the heart of multigoal analysis is the systematic comparison of altemative
no“_n_m.m in terms of goals, As this and the next chapter make clear, we believe that a
very simple device greatly facilitates this process: the construction of a matrix that
displays the impacts of altematives in terms of goals,

Table 10.! fllustrates the structure of a goals/alternatives matrix. The colurnn
to the furthest left presents the goals determined during problem analysis. Selution

Table 10.1  Simple Structure of o Goals/Alfematives Matrix

Poiley Atematives J
Policy 1
ifmon_u Criterla | (status quo) Policy I Pollcy Nl
Criterion | predicted predicted predicted
Al Impact ang .| Impactand | impact ond
Its valuation *| #s valuation { #s valation
Crfteron | pradicted reciictad
Goat A A2 i e

Impactand | Impact and Impoct and
it valuation | Its valuation | Hs valuchon

Crterlon | precicted | predicted | predicted
. Al impact and } impoct and impact and
its valuation | Iis vatuation | s valuation

Crierlon | piedicted predicted pradicted
a1 Impactand | Impact and Impact ang
ifs valuation | Its voluation | #s vauation

Goal B
Criferion § predicted pradicted predicted
B2 Impact and | impact ang mpact and
s valvation | s voluation | s voiuaiion
Criterdon | predicted pradictad predictad
GoalC (o) Impact and | impact and Impact and

s valuation | Hsvaluation | Hy valuation

\
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analysis deals primanily with constructing the rest of the matrix. The first step in so-
lution analysis is specifying refevant criteria for assessing how well each policy alter
native contributes to each of the goals. These are shown in Table 10.1 as the second
column. Sometimes a single criterion, perhaps even the initially specified goal itself,
will provide an adequate basis for assessment—this is illustrated by Gosl C, which
has only one criterion assocrated with it. In other cases, mare than one criterion will
be required to assess progress toward a goal adequately—CGoal A, for example, is
shown as having three criteria associated with it

The second step in solution analysis is the detailed specification of policy alter-
natives that can potentially promote the policy goals, [n Table 0.1, the three policy
alternatives label the-rightmost columns, Note that Policy | is identified as the status
qua. It is usually appropriate to include current policy as an alternative to avoid the
risk of recommending a best alternative that is worse than the current policy,

The third step is filling in all the cells of the matyix with valuations of the pre-
dictions of the impact of each policy alternative on each criterion. These predictions
will sometirnes be quantitative, as when market information allows us to assess im-
pacts of policies on efficiency in terms of changes in sccial surpius. Other times, the

predicted impacts will be qualitative, and made in such terms as "poor,” "good,” and

Cexcellent.”

The fourth step involves recommending one of the alternatives and explaining
the basis for the choice. As one altemnative rarely dominates the athers In terms of all
the goals, the explanation for the recommendation will almost always require an ex-
plicit recognition of tradeofls among the goals.

The foliowing sections elaborate on these four steps.

Choosing Criteria: Converting Goals to Objectives
and Constralnts

The first step in solution analysis involves moving from general goals to more
specific criteria for evaluating the desirability of altemative policies. Criteria can be
stated as cbjectives or constraints, For example, the general goal of equality in the
distribution of some service might be operationalized by an objective such as “mini-
mize the variance in service consumption across income groups,” Alternatively, it
might be operationalized as a constraint such as “families with incomes below the
poverty line should be given full access to the service.”

A good criterion provides a basis for measuring progress toward achieving a
goal, Not every goal can be reascnably quantified as a single objective dr constraint,
however, For example, the goal of police investigation is to contribute to the arrest,
conviction, and punishrment of those who have committed erimes, Police depart-
ments often try to operationalize this goal by the objective, "maximize the number of
reparted offenses for which a suspect has been identified.” These identifications,
sometimes called clearances, accumulate with [itte cost to the police when someone
arrested for one offense confesses to many others, If too much weight is placed on
getting clearances, then investigators may help suspects get lenient sentences in re-
turn for admissions that clear reported offenses. The end result may be what Jerome
Skolnick describes as a reversal of the hierarchy of penalties found in the substantive
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law, whereby those who have committed more crimes receive less-severe punish-

ments.? Further, investigators may also be tempted to make inappropriate arrests.
Rather than emphasize a single objective that only measures one dimension of

a goal, you should try to specify criteria that cover all the important dimensions,

j  With respect to investigation, for instance, maximizing the number of convictions

and the sum of sentences given to those convicted as well as clearances rmight to-
gether serve as an appropriate set of criteria. OF course, having three cbjectives -

S rether than one _..oﬂnmmm you to consider the appropriate weights for deciding which
S Wm_mnf is _um_mn m.u_. woﬂ_manm the underlying goal. This added complexity is an unavoid-
M ole complication of trying to provide an appropriate basis for assessing progress to-
r wardabroad goal. - e pwe

~ As these examples suggest, you should exercise considerable care in selecting
criteria to measure the achievement of goals. Always ask yourself: How closely do
w._ﬁw scores on the criteria correspond to progress toward goals? Asking this question
is especially important because m:w_wmﬁ and clients tend to focus attention on those
criteria that can be easily measured.*® A sort of Gresham’s law operates: easily mea-
sured criteria tend to drive less easily measured criteria from analvtical attention. This
tendency may lead us astray when the easily measurable criteria fail to cover all the
important dimensions of the goal. For exarnple, casualties inflicted on the enemy is

g one criterion for measuring success in war, It may be secondary to other

eriteria—the refative morales of the opposing sides, their respective capabilities for
protracted struggle, or the control of disputed populations—for Measuring progress
toward the m_om. of ultimate victory. Yet during the height of the Vietnam War,
"body counts” became the primary measure of U.S, success because they could be
easily _.mvoa.& as-a number on a weekly basis. This emphasis made search-and-
destroy missions appear relatively more effective than efforts to establish stable polit-
ical control over the population, even though the latter might very well have con-
tibuted more to the chances of victory.?®

gaﬁgmam on easily measurable criterfa is not the only danger you must
guard against in moving from goals to criteria. The policy arena in which you operate
may place pressures on you to select a skewed set of criteria. As we discussed in
Chapter 8, the political process often gives more weight to impacts that are concen-
trated, tangible, certain, and immediate than to impacts that are diffuse, intangible,
uncertain, and delayed. For example, public discussions of trade policy tend to em-
_urmm_uua employment effects in easily identifiable domestic industries directly compet-
ing with imports over diffuse employment effects in the larger economy {including
firms that use imported inputs to produce goods for export) that result from changes

Bungnl,m_aoin_&kc«z.g Shgﬁﬂln‘..mbimﬂ@am ._Un .M. {.
John Wikey, 1966), p. 17479, meris in Democraric Society (New York:

Mg Vincent N. Campbell and Daryl C. Nichols state, “. . . there is 2 tendency to undermine the
purpose om m,.ﬁ.mmsm c.ganﬂ_am {to make clear what you want) by stating only those things that can be rmea-
E_.s%mﬂaM_W, Setting Priarities Among Objectives,” Poficy Analysis, Vol. 3, no. 4, 1977, pp. 56178, at
pe. 56162,

FAfain C. Entoven and K. Wayne Srith, How Much Is Enough? Shapi

i . ng the Defense Program,
19611969 (New Yock: Harper & Row, 1971), pp. 295--305.
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provide a more comprehensive treatment of effects,

Some goals are so difficult to operationalize that they themselves are best
taken as criteria. For example, improving community relations is almost certainly a
refevant goal in evaluating alternative patrol policies for police departments. Al-

though you might think of measuring changes in community refations by looking at -

changes in the number of citizen complaints, such a quantification may miss much
less tangible but perhaps more important aspects of community relations, ke the
willingness of people to cooperate with police in investigations. Further, you may
have no reasonable basis for predicting changes in the number of citizen complaints
that would result under alternative policies. Rather than adopt quantitative measures
as criterja, it may be better to keep commmunity relations as a qualitative criterion,

You would then rate policies with terms such as “excellent,” “good,” or "poer.”

Limited time, information, or resources also may lead you to keep broad goals

as eriteria. if you have no hope of quantifying the impacts of alternative policies in
the time available, you have to make qualitative assessments, Nevertheless, you
should spend at least some time thinking about possible ways of operationalizing
your general goals to make sure that you have not overlooked quantitative measures
readily at hand. Also, you may find thinking about more specific criteria usefuf ia de-
ciding whether a more thorough analysis would likely be productive in the future, Of
course, do not let yourself be distracted from completing a quaktative, but timely
and useful, analysis when quantitative criteria are not available,

In conclusion, we state what should be your cardinal rule for selecting eriteria:
The set of criteria should capture alf the important: dimensions of the refevant goals.
While quantitative objectives and constraints are highly desirable as criteria because
they facilitate more precise ex ante comparisons of effects, and because they suggest
yardsticks for ex past evaluations of adopted policies, they should not be used unless
they satisfy the cardinal rule. Obviously, you should choose qualitative criteria that
closely match goals over quantitative criteda that match goals poorly or incom-
pletely.

Specifying Pollcy Altematives

We have already presented a set of generic policy solutians in Chapter 9. They
provide “templates” for examining policy alternatives. The specification of policy al-
termatives is one companent of policy analysis where nearly everyone agrees one
can, and should, be creative. When told this, many of our students have replied,
"Give us a hint.” Here we attempt to do so. .

There are a variety of sources for developing policy altematives: existing policy
proposals; policies implemented in other jurisdictions; genetic policy sclutions, as out-
lined in the previcus chapter; and custom-~designed alternatives.

Existing policy proposals, including the status quo policy, should be taken seri-
ously. Not because they necessarily represent the best set of alternatives, but rather
because other analysts have found them to be plausible responses to policy preb-
lemns. Proposals already on the table sometimes are the product of earlier analyses;
other times they represent attempts by interest groups or by policy entrepreneurs to
draw attention to policy problems by forcing others to respond to concrete propos-
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e als. (Indeed, you can sometimes work backwards from policy proposals to infer sore
¥ of the perceptions and goals of the proposers.)

" In some contexts, we can borrow policy alteratives from other jurisdictions 2
How have other cities, states, or countries handled policy problems similar to the

BB e that your jurisdiction faces? In particular, have any parallel jurisdictions appeared
JBE 1o have handled a problem particularly well? If so, the policies adopted by those juris-
W dictions can be a source of policy altematives.

OCnce you have identified a policy that appears to have been successfut else-

" where, you can create many additional altermatives through the process of
p 4§ tinktering. 2 The idea behind tinkering is to decompose an akemative into its essential
W components, identify different designs for the components, reassemble the designs

into alternatives, and then select those combinations that look most promising. For
example, imagine that you found a recycling program in a neighboring ¢ity that ap-
peared to be working well. It involves four components: (1) residents separating
newspapers and metal cans from their regutar refuse, {2) residents putting these ma-
terials at the curbside in a standard container provided by the eity on regular refuse

W collection days, (3) the city refuse department collecting these materials, and (4) the

refuse departrnent packaging and selling them to recyclers. It is easy to imagine vari-
ations on each of these components. Residents, for instance, could be requéred to
separate only newspapers, or perhaps plastics and glass as well, from their regular
refuse. They could be required to drop them off at a recycling center rather than
placing them at the curb, The city could contract with a private firm to collect the
materials, Reassembling the variations on the components, a new alternative would
be to require residents to deliver anly newspapers to a central location operated by a
private recycler, -

As we discuss in Chapter 13, your efforts to predict the course of implementa-
tion of a policy altemative may require you to tinker in order to avoid problems that
are [ikely to be encountered. Thus, in the course of your analysis, you are likely to
identifyy new alternatives that result from tinkering with altematives that you have
subjected to substantial analysis.

It is rare, although not impossible, that you will end up considering a set of
purely generic policy alternatives. Nonetheless, generic policy solutions often provide
a good starting point for design. For example, if you frame the agparent overexploita-
tion of a resource as an open-access problem, then it is natural to fook first at such
generic policy solutions as private ownership, user fees, and restrictions on access.
Although the particular technical, institutional, political, and historical features of the
problem rnay limit their direct applicability, the generic solutions can provide a frame-
work for crafting and elassifying more complex alternatives.

Once you develop a portfolio of generic altematives, you can begin to modify
them to fit the particular circumstances of the policy problem, For exarmple, an open-
access resource like salmon has value to sport and commercial fisherman. Selling ex-

¥  clusive harvesting rights to a private firm might create appropriate incentives for effi-

MSee Anne Schneider and Helen Ingram, “Systematically Pinching Ideas: A Comparative Ap-
proach to Policy Dusign,” Jourma! of Public Policy, Vol. 8, no. 1, 1988, pp. 41-80.

H%ee David L., Weimer, “The Current State of Design Craft; Borrowing, Tikering, and Probiem
Solving,"” Public Administration Review, Yol. 53, no. 2, 1993, pp, 110-20 .
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cient long-term management of the salmon. The firm would probabiy find it difficult
o control sport fishing, however, because it would face high transaction costs in
using the civil courts to protect its property rights against individual poachers. A hy-
brid policy that reserved an annual catch of fixed size for licensed sportsmen might
deal more effectively with the poaching problem by bringing the police powers of the

government to bear. Modified alternatives of this sort can often be formed by com- -

bining elements of generic solutions ar by introducing new features,

Finally, in the course of your analysis, you may come up with a unique, or
custorn-made, policy alternative. Its elements may be lurking in the literature or it
may be the product of your imagination.”® As we discuss in Chapter 13, "backward
mapping” can sometimes be used to produce such custom-made designs. Certainly
this is one area of policy analysis in which vou shauld stretch your imagination,
Much of the intellectual fun of policy analysis arises in trying to come up with cre-
ative alternatives. Be brave!l You can always weed out your failures when yvou begin
your systematic comparison of alternatives. Indeed, you may not be able to identify
your faiiures until you begin your comparative evaluation.

As an examnple of a creative policy alternative, consider a proposal by Richard
Schwindt and Aidan Vining for improving the supply for bady organs for transplant
aperations.”? They propose a future delivery system for transplant organs whereby
people could sell their organs to the government for a cash payment today in retum
for promising delivery upon death. They argue that such a system would both in-
crease supply and encourage its efficient allocation.

Be wamed that your creative alternatives are likely to be controversial, so be
prepared to take the heat] (Sometimes vou can faunch trial balloons in order to geta
sense of how hostile the reception wilt be. For example, you might try to get infor-
mal reactions to altematives during interviews with people who have interests in the
policy area.}

Keeping these sources in mind, we can suggest someg heuristics for crafting
policy altematives.’® First, you should not expect to find a dominant or perfect policy al-
ternative. Policy analysis generally deals with complex problems and, most impor-
tantly, multiple goals. It is unlikely that any policy is going to be ideal in terms of af
goals, Rarely is the best policy also a totally dominant policy.

Further, do not contrast a preféerred policy with a set of "dummy” or “strawman”
alternatives. Tt is often very tempting to make an alternative, which for some reason
you prefer, ook mnore attractive by comparing it to unattractive alternatives-—almost
anyone can look good if compared to Frankenstein's monster. This approach usually

#Far some exarnples of sources for such custom design, see David L, Weimer, "Claiming Races,
Broiler Contracts, Heresthetics, and Habits: Ten Concepts for Poliey Design,” Poliey Sciences, Vol, 25,
no, 21992, 135-59.

BFor more details, see Richard Schwindt and Addan R. Vining, "Proposal for 2 Future Delivery
Market for Transplant Organs,” Joumal of Health Polittes, Policy and Law, Vol. 11, no. 3, 1986, pp.
483500,

NSeveral of the ideas In the section are drawn from Peter May, "Hints for Crafting Arsmative
Policies,” Poficy Analysic, Val. 7, no. 2, Spring 1981, pp. 227-44. Also see Ernest R, Alexander, “The De-
sign of Alternatives in Crganizational Contexts,” Administrative Science Quortarky, Vol. 24, na, 3, 1975,
pp. 382404 .
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does not work and, moreover, it misses the very point of policy analysis. It rarely
works because even relatively inexperienced clients are usually aware of the extant
policy proposals advanced by interested parties Your credibility can be seriousty
eroded if the cliznt realizes that the alternatives have been faked. It misses the point
of policy analysis because such an approach assumnes that the critical component of
analysis is the recammended alternative. As we have stressed, however, the process
of policy analysis is equally important. You achieve the process goal of policy analysis
by considering the best possible set of alternatives. Of course, comparing viable can-
didates makes determination of the best policy alternative more difficult and less cer-
tain, but, ag we have already pointed out, it is better to have an ambiguous reality
than a fake certainty.

Anather heuristic may help you to avoid dummy altematives: Don't have a “fa-
vorite"” alternative until you have evaluated olf the alternatives in terms of alf the goals.
This may seem too cbvious to state. Yet many neophyte analysts sprinkle their
analyses with hints that they have accepted or rejected a policy alternative before
they have formally evaluated it. Make your primary ego and intellectual investments
in the analysis and only marginally in the particular recommendation.

Having ensured that your policy altematives are not strawmen, you should en-
sure that your alternatives are mutually exclusive; they are, after all, alternative policies,
Alternatives are cbviously not mutually exclusive if you could combine all the fea-
tures of alternative A with all the features of alternative 3 and come up with alterna-
tive C. In such circumnstances, A and B may be too narrow and perhaps should be
alirminated from the set of alternatives, For example, imagine a series of alternatives
that specify fees for different classes of users of a public facility, If the adopted pelicy
is very likely to set fees for all the classes, then it probably would be appropriate to
combine the set of fees into a single alternative that can then be compared to other
combinations that also cover all the classes of users.

You almost always face an infinite number of potential policy altermatives, If
one of your policy alternatives is to buikd 10,000 units of low-ineome housing, mutu-
ally exclusive altematives include building 9,99% units or 10,001 units. An infinite
number of policy alternatives is a few too many, Given clients’ fimited attention span
(and analysts’ limited time), somewhere between three and seven policy alternatives
is generally a reasonable number.®' Keep in mind that one of the altematives should
be current policy—othenwise you introduce a bias for change.

It is praferable to provide a reasonable contrast in the alternatives examined.
Unless there are importent discontinuities, it is analytically wasteful to make three of
your alternatives 9,999 housing units, 10,000 housing units, and 10,001 housing
uhits. The altermatives should provide real choices.

You should avoid “kitchen sink” alternatives—that is, “do-everything” altema-
tives. Such alternatives are often incomprehensible and unfeasible. If you find your-
self proposing a kitchen sink alternative, take a close logk at all the constraints your
client faces, Does your client have the budgetary, administrative, and political re-
sources the alternative requires? If not, then it is probably not a valid alternative.

33N the question of attention span, see George A, Miller, “The Magical Number Seven, Plus or
Minus Two: Some Lirmits on Qur Capacity for Processing Information,” Psychological Reyiew, Vol. 63,
:o..\m. 1956, pp. 81-97. ’ . .
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You failed to recognize this because you omitted instrumertal goals that encompass
these constraints.

More generally, alternatives should be consistent with available resources, inglud-

ing jurisdictional authority and controllable variables, I your client is a mayor, there is
usually fittle point in: proposing alternatives that require new federal resources, I you
believe that such an alterative should be formulated, then you must recast it as a
call for mobilization, coordination, or lobbying. I other words, it must be oriented
around a set of steps that your client can take to generate the appropriate federal ac-
non.

Remember that policy alternatives are concrete sets of actions. {Remind yourself
of the distinction between goals and policies.) Generic policy sofutions are abstract
statements, Thus, while it is usefu! for analytic purposes to think of a given alterna-
tive as the “demand-side subsidy alternative,” this abstraction should be converted
to a concrete proposal (for exarmple, housing voucher worth X, going to target popu-
fation ¥} in your policy analysis, You will not be able to predict consequences unless
you provide clear and detailed specifications of your alternatives. The aiternatives
should be clearly specified sets of instructions so that the client knows exactly what
he or she is choosing and how it will be executed. To prepare these instructions, you
must detenmine what resources will be needed during implementation and how
these resources are to be secured from those who control them, In effect, you must
be able to create a scenario that shows how the policy can be moved from concept
MMme_WQ. {in Chapter 13, we deal with this important aspect of analysis in greater

th.

Pradicting and Valulng: Putting Goais and Alfernatives Together

Once you have specified the relevant evaluation criteria and policy alterna-
tives, you must bring them together in a way that facilitates choice. You face three
tasks: ([} predicting, or forecasting, the impacts of the altemnatives; (2) valuing the
impacts in terms of criteria; and (3) comparing alternatives across disparate criteria,

You should confront these tasks explicitly. By doing so, you make clear the as-
surnptions inherent in your analysis. For example, consider benefit-cost analysis: A
prediction of impacts urderfies the estimation of the stream of firture costs and ben-
efits. Valuation is relatively simple because afl the impacts are already expressed in
dollars, which, with appropriate discounting, can be weighted to produce 2 common
metric representing the value of a dellar at the present time. Because efficiency is the
only relevant goal, the choice rule is simply to select the alternative that gives the
greatest excess of discounted benefits over discounted costs,

In the decisions we make in our everyday lives, we often predict, value, and
choase implicitly and incompletely. Indeed, our goals and altematives often remain
unspecified. When decisions are routing, our experience allows us to take these
shorteuts with little risk of serious error, When the decision problems are novel or
complex, however, we run the risk of missing important considerations when we da
not explicitly value all of our alternatives in terms of all of our goals. )

To be more specific about how to evaluate alternatives systematically, we
focus our attention on filling in and comparing the cells of the goals/alternatives ma-
trix introduced in Table 10.1. For reasons that we discuss in the following section, it

¢

. 4 _mu.mnm and thaT your rfioel shows that crowding results betause pecple base Their

is often advisable to prepare an impacts/alternatives matrix as a preliminary step to
E valuation,

icting lmpacts. Before you can evaluate altematives in terms of crite-
ria, Eﬂnﬂﬂ%ﬁ%&% w_.ﬁmn impacts. IMR is Jetw_..m your model of a_.”.,wm uo___ﬂm_bﬂwgmﬂ:
{Step | of problem analysis) _umno:_mﬁmm_umam:k important. Your :m I Jo Nmowc
understand and explain current conditions, which are observable. It should a mw u.
you predict what will_hay in the future urrent c._._n . For example, as
sume that the[fGlcy pro %mm rush-hour teaffic. congestion in the cen

-

i isions on the private costs and benefits of the various transit modes.
mﬂwﬂmwmﬂmﬂweammwswoﬂ pay _uw_. the delay costs that their presence inflicts on m<mJMT
one else driving in the central business district during rush hour, too mary ﬁqum
commute by automobile from the perspective of total sacial costs and benefits. QM
model suggests that changing conditions, such as m_.oﬁ_:w.mau_oﬁ:w:ﬂ ﬁnm..mm nm.ﬂ_,ﬁ_ﬂm
business district, which alter the costs and benefits of various transit modes, wili af-
fect future congestion, By projecting changes in moza_eo_._m. therefore, you M_._ pre-
dict future congestion levels under current policy. You would make ﬂ _ nuan_ww
about congestion under alternative policies by determining how they €om._m_ a "M“.__ e
costs and benefits of n_ﬁa_wam transit ._.zommm. _.n.n_“-mﬁ_.moﬁ_._ parking fees, for instance,

ise the private costs of commuting by au e, . .
Eo:_n_n_,wnmimw ﬂo& you might actually go about making the link vmnimm:.?wrmm
parking fees and congestion. Ideally, you would like to knaw the price elasticity of
demand for automobile commuting in your city. That is, by how many percentage
points will automobite use for commuting change as a result o*... & one-point percent-
age change in price? Starting with estimates of the current price and level of mcﬂﬂ.
mcbile commuting, you could use the elasticity to predict ru._m._m c_._.am_. various park-
ing fee increases. It is unlikely that you would have the authority, time, or resources
to run an experiment to determine the elasticity. You may be able to take macw:nr_m.mm
of natural experiments, however. For example, your city may have raised nm_._w n_u..m
fees for other reasons in the past. What effect did this have on automobile use? Do
you know of any other cities that raised parking fees? What happened to Mﬁ__u_.n Wﬂ._u\
gestion levels? If you cannot find answers to these questions, then you might be able
to find some emgpirical estimates of the price elasticity of w:ﬁo_._._o_m__m commuting in
the literature on transportation economics. As a last resort, you might ask mg‘m.m ex-
perts to help you make an educated guess, or simpty make a best guess yourself.

.. Policies almost always have multiple impacts. We recommend a g%ﬂwmm_m
procedtire Tor making predictions. Fifst; Gse your model, your specification o _uw -
temative, and your common sense to list as many different impacts as you can. For
example, with respect to a parking fee increase: What SH& be the impact on mc_”oa_w.
bile use for commuting? On the price and quantity of private parking in and near the
central business district? On city revenues from parking fees and Um}_:,m ﬂ_nrm.m.m AOD
the use of other transit modes? On off-peak driving in the central business district?
On resident and commuter attitudes toward city hall? mmov. of the impacts you iden-
tify should be relevant to at feast one of your criteria. ¥ an impact does not seem MW
vant to any of your criteria, then your set of criteria is probabiy too narrow and shou
expanded. For instance, once you start thinking about how commuters might re-
spond to the higher parking fees, you may realize that some will park in nearby resi-
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dential neighborhoods and ride public transit to the downtown. If you had not al-
ready considered on-street parking congestion in nearby residential neighborhoods as
an evaluation erterion, then you should add it to your list under the appropriate goal,

Second, go through your criteria to make sure that you have a prediction for
each one. If a policy does not seem to have an impact relevant to a particular crite-
rion, then predict “no difference from current policy.” The key point is that you
should predict and value the effects of each alternative on every criterion. After you
have worked through all the alternatives, you will be able to compare themn across
each of the evaluation criteria.

You can force yourself to be comprehensive in your prediction of impacts by
constructing a matrix that lists altematives on one dimension and impacts on criteria
on the other, The cells of the matrix serve as a worksheet for making predictions.
Table 10.2 shows what your worksheet might look fike for the parking congestion
problem. The columns are labeled with the three alternatives: current policy, a dou-
bling of parking fees at city-owned lots in the central business district, and the estab-
lishrnent of bus-only lanes on certain major traffic arteries. Only by filing in aft the
cells do you make a complete set of predictions. As you gather more information,
yau can refine the cell entries until you are either satisfied with their accuracy or youl
have no hope of improving them further with available time and resources,

#C Do not try to suppress the uncertainty in your predictions. You need not fill in
cells with single numbers {point estimates). Instead, ranges {perhaps confidence in-
tervals) may be appropriate. For example, you may be fairly confident that the aver-
age number of vehicles entering the central business district at rush hour on work-
days will be very close to fifty thousand under current policy over the next year
because this has been the average aver the last two years, In contrast, you may be
very uncertain about the average number of vehicles that would enter if parking fees
were doubled. Perhaps you believe it unfikefy that the number waotlkd be either less
than forty-five thousand or greater than forty-eight thousand: Rather than fill the ap-
propriate cell with a specific number, you should indicate this range. [ater you can
use these upper and lower bounds to come up with “best” and “worst” cases for
each alternative.

Mary times your uncertainty will be so great that a qualitative rather than
quantitative entry is appropriate. For instance, consider the criterion, "Change in
CBE business activity,” in Table 10.2. Although it would be natural to measure this
change in dollars, you probabiy have no basis for making quantitative predictions,
Cell entries such as “slight increase” or “moderate decrease” may be the most realis-
tic predictions you can . o e~

Often it is necessary to make predictions that depend on assumptions about
the future. For example, Robert Hahn makes assumptions about the costs of tech-
nology and fuel costs to compare the eost-effectiveness of a variety of policies in-
tended to reduce emissions from vehicles.* For each set of assumptions, he calou-
lates the dollar cost of reducing the sum of emissions of reactive organic gases and

Mpobert W. Hahn, "Choosing Among Fuels and Technologies for Cleaning Up the Air," Journaf
of Policy Anakysis and Management, Vol. 14, no. 4, 1995, pe, 532-54,
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fable 10.2 Worksheaf for Pradicting Impacts of Alternative Policles
for Daaling with Central Business District (CBD) Traffic Congestion
: Alternatives
Current | Double CBD Create Expross
Gouols Criterla Policy Parking Foes Bus Lane
Number of rush- 000 H ﬁ._ooo o
hour vehicles (par £0,000 .awmnwwoo 48,000
workday)
Average nush-hour
delay for vehicies 12 41010 14t018
(mirites) .
Accessto
C8D Nurmber of com- 31,000 fo 32,000 fo
muter- bus rders 30,000 33,000 36,000
{par workday) T
Average rush-hour
dlsiery for bus 12 81010 2104
commuters
(mirwrtes)
Revenuas from
wo___“_:n faes and
us fores In excess 0 1300102080 | -052t0-0.13
of current pollcy
{milllons of dollars
Tl
Flscal Haalth per ysan
Direct costs In ox-
cess of curent 0 0.12 450
polley (miltons of
dollars perc year)
Change in CED rone slight slight
cc%moa activity deceass? Increase?
Clywids Chonge In profits
soddand | of private parking 0 130 161000
Economic firms {rnilllion of
Well-Bolng dollars per yeor)
Parking conges-
ﬁ%hmhﬂﬂ%@«.ﬁ:- moderate high moderate
borhoods
CaD busness | citve
Public Public: cliffuse CBD ness 15 OPPOSS!
Acceptablity | Acceptablity complalnts | owners bus riders fovor
[slalnle:d
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tives he considers, it make sense to assess the cost-effectiveness of each alternative

in terms of an assumption about fusel prices. More generally, when the prediction of "R

impacts requires some assumptions relevant to the impacts of more than one alter-

native, it is appropriate to produce a goals/impact matrix for each combination of as.

sumptions censidered. This insures that comparisons among alternatives are made R

urider the same conditions.

<w_cm:m_3bmnnm.>_unmmmnmo:_._._m_.._.__x typically expresses impacts in units
that are not readily comparable. By introducing a cornmon metric for several im-
pacts, you can make them directly comparable. In this way, the impact criteria can
be reduced to a smaller number of evaluation criteria. Benefit-cost analysis serves ag
an extreme example—it requires that all impacts be valued in dolfars. More gener.
ally, some, but not all, impacts can be expressed in the same units. You should try to
make the impact criteria as comparable as possible without distorting their relationships
to the underfying goals. By combining impact criteria that are truly commensurate,
you may be able to specify a more manageable set of evaluation criteria,

We illustrate the valuation process by returning to the prediction matri
shown in Table 10.2. Four criteria are associated with the goal, access to the central
business district {CBD): the number of vehicles entering the CBD during rush hour:
the average delay those vehicles face; and the number of commuter-bus riders and
the average delay they face. As long as we consider an haur of defay faced by an au-
tomobile-commuter to be equivalent to an hour of delay faced by a bus-commuter,
we can caiculate the total commuter-hours of delay under each of the alternatives,
,ﬂm mmum_n_ thus have a single criteron associated with the general goal of access to
t !

The criterion, commuter-hours of delay, is still not directly comparable to the
other criteria in Table 10.2. Note that the criteria under the goal, fiscal health, are
measured in doliars and, therefore, could be combined to form a single criterion we
could call “net program costs.” If we wanted to compare directly commiuter-hours
of delay with net program costs, then we would have to find a way of putting a dok
Jar value on delay. One approach, often used by economists, is to assume that peo-
ple value leisure time, which delay reduces, at about half of their wage rate,® Yo
can make a dollar estimate of the value of improved access relative to eurrent policy
by multiplying the reduction in hours of delay by one-haif of the average after-tax
wage rate for the ¢ity. You might call the resulting criterion, “monetized value of re-
ductions in delays.” ‘

For example, using an average wage rate of eight dollars per hour, the dollar
cost of delay would be ${6.6 million per year under current policy (80,000 com-
muters per day times 0.20 hours per commuter per day times $4 per commuter per

For an overview of the value of time and other commen “shadow prices” see Anthony E. Boardman,
David H. Greenberg, Aidan R, Vining, and David L. Weimer, “'Plug-In’ Shadow Price Estimates for Pol.
icy Analysis.” Annals of Regional Science, Vol, 31, no, 3, 1997, gp. 299-324,
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nitrogen oxides by one ton, As fuel costs are directly relevant to most of the alterma-
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imes 260 days ear}, between $8.1 miliion and $14.1 n._x:oa,u.m_. year under
M_onM__..:MM%m twio ?Wm mvwww_m:muom parking fees), and between $11.8 milion and $14.0
milien per year under altemative three {the creation of express bus lanes). Com-
pared to current policy, therefore, alternative two wauld reduce the monetized omw#
of delay by between $2.5 miltion and $8.5 million; alternative three would reduce the
monetized cost of delay by between $2.6 and m..»,m :,_e_o_._.

You could next add vour estimate of avoided am_mv\ COStS to Net program costs
10 create a new criterion, “net monetized benefits,” which implicitly assumes a o_._m,_
to-one trade-off between the dollar measures of access to the CBD and mmnﬂ
health. Is "net monetized benefits” an appropriate amalgamation of the two mﬂw_m_
From the perspective of the city government, the answer might very well be no WM: a
number of reasons: First, the delay encountered by bus commuters may not be as
important to the city council as delay encountered _u% drivers vmnmcum a _.umr.am. pro-
portion of the latter are city residents. Second, the city council may be unwilling to
trade program costs and revenues, which show up in m._m budget, ao.__m_.%o_‘..moﬂ._mﬂ
against monetized delay costs, which are diffuse and indirect. Indeed, if bus service
were provided by an independent agency, the city council undoubtedly would want
10 see a separate listing of bus fares and parking fees in n_._m.qmcm:cm estimates.

“INet monetized benefits” would not be an appropriate criterion from the so-

cial welfare (efficiency) perspective. While program expenditures generally represent
payments for real resources that could have been used to produce goods a_wmirm._a
in society, program revenues include transfers of money fom parking mmmm.ww_ e
city. These transfers would not be counted in a standard Un:.nmn.nom" analysis an
from the perspective of society as a whole. (We explore such jssues in greater dep
i ter 12.
" Q._mOv?.M: nwmmm considerations, “net monatized g:mmﬁ.... would not be an appro-
priate criterion for valuing impacts in terms of the goals of “access to the CBD” and
"fiscal health.” You might reasonably report it as one of your summary measures.
however, as long as you keep “monetized value of reductions in delays” and “net
" as separate evaluation criteria,
_uaw_.m_ﬂmno:_.wﬂ._wﬁ. Wm: should look for ways to make impact criteria comparable. In
doing s, however, you should not lose sight of the underlying goals. Remernber that
your purpose in valuing impacts is to facilitate, rather than obscure, explicit compari-
son.

Comparing Alternatives Across Incommensurable Criteria. Choos-
ing the best alternative is trivial when you have either a m_:m._m criterion or an .m_ﬁm:._m-
tive that ranks highest on all criteria. C:%onc:mn.m_% reality is rarely so kind. Al-
though you may sometimes be pleasantly surprised, you should expect to find
different alternatives doing best on different criteria. Your task is to make explicit the
tradeoffs among criteria implied by various cheices, so that your o___.w:n can m.un_.w de-
cide the extent to which she shares the values you brought to bear in choosing what
you believe to be the best altemative. In other words, you shauld continue to be overt
about values in the final phase of evaluation. _

Af\ec should .Mmmo .mm nxﬁ_.“u: about uncertainty, Rarely will you be able to pre-
dict and value impacts with great certainty. The scores you give m_n.m_,_.._wﬁ_cmm on the
evaluation criteria usually constitute your best guesses. If your predictions are based
on statistical or mathematical models, then your best guesses may correspond to

——
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sample means or expected values and you may be able to estimate or calculate vari-
ances as measures of your confidence in them. More often, your best guesses and
your levels of confidence in them will be based on your subjective assessment of the
available evidence, In situations in which you are gererally confident about your best

guesses for the major evaluation criteria, a brief discussion of the range of likely out. |

comes may suffice,

We have already discussed some ways of organizing your evaluation when
you are not very confident about your best guesses. When lack of confidence springs
from uncertainty about relevarit conditions in the future, you can construct a num-
ber of scenarios that cover the probable range. You can then choose the best alrer-
native under each sceparic, If one appesars to dominate under all scenarios, then you
can choose it with some confidence. If no afternative dominates, then you can make
your choice either on the basis of the best outcomes under the most likely scenarios
or on the basis of avoiding the worst outcomes under any plausible scenario. I ei-
ther case, you should discuss why you think your approach is the most appropriate
one.

Sometimes your confidence in your best guesses wilt vary greatly across alter-
natives. You may be very certain about your valuations of some alternatives, but
very uncertain about others. One approach is to conduct a “best case” and "worse
case” evaluation for each of the alternatives with Very uncertain outcomes. You
must then decide which case is most relevant for comparisons with other alterna-
tives. Another approach is to create a new evaluation criterion, perhaps labeled
“likelibood of regret,” that gauges how probable it is that the actual outcome will be
substantially less favorable than the best guess. You could then treat this new crite-
rion as just another incommensurable goal, .

No matter from what source, as the number of criteria deserving prominence
rises, the complexity of comparison becomes greater. In the face of such complexity,
it may be tempting to resort to a more abstract decision rule. For instance, you
rnight begin by scoring the altematives on a scale of one te ten for each of the crite-
ria (say ten points for fully satisfying the criterion, zero points for not satisfying it alf),
Cnie possible decision rule is to select the alternative that has the highest sum of
scores, another is to select the altermative with the highest product of scores.

Although rules such as these can sometimes be useful, we recommend that
you nat use them as substitutes for detalled comparisons of the altematives. Simple
decision rules tend to divert, attention from tradeoffs and the values implied in mak-
ing them. Also, they invariably impose arbitrary weights on incornmensurate criteria,
In other words, we urge caution in their use becatss they tend to obscure rather
than clarify the values underlying choice.

One abstract decision rufe that we believe is often appropriate for simplifying
chaice is the go, no go rule. To apply it, You must set a threshold level of acceptabil-
ity for each criterion. For example. if a criterion is “rrinimize 5Q, emissions,” the
threshoid might be a reduction of as least 8.0 million tons per year from the levels in
some base year. Once you have established thresholds for all the criteria, you sim-
Ply eliminate those alternatives that fail to pass any of the thresholds. If a single al-
temative remains, then you can accept it as the only ane that has a “go" on every
criterion. If two or more altemnatives remain, then you can focus your attention on
them, making detailed comparisons in terms of trade-offs ameng enteria. The diffi-
cult case arises when no alternative, including current pokey, gets & “go” on every
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criterion. You must then either develop better alternatives or lower some of the
thresheld Jevels!

Presenting Recommendations

The final step in the rationalist mode of analysis is to give advice. Specifically,
you should clearly and concisely answer three questions: Fitst, what do you believe
your client should do? Second, why should vour client do it? And third, how should
your client do it? Answers to the first two questions should nOBm.nm__.mo% m..oa your
evaluation of alternative policies. Your answer to the third should include a list of the
specific actions that your client must take to secure adeption and implementation of
the recommended policy, .

We offer several heuristics to help guide your presentation of recommenda-
tions. First, your recommendations should folfow from your Q&E.n.oa of the afternatives
{step 6). While this may seern obvious, we think it is worth stating. moﬂmn_Bmm what
seem to be good ideas for policy solutions take form anly as your deadline géts near,
Resist the temptation to introduce these new alternatives as ..mnoﬁsa_._n_.mao:m. The
proper approach is to redo your specification and evaluation of m_.S_._.ﬁEwu 50 .&mﬂ
the new candidate is systematically compared with the others. Otherwise, you risk
giving advice that you may later regret. One reason n.mmn we waconw_."m éow_e..w in a
norilinear way toward completion of the steps in the rationalist mode is that doing so
increases the chances that good ideas arise early enough to be treated seriously.

Second, you should briefly summarize the advantages and disadvantoges of the
policy that you recommend. Why should your client accept your Rnﬂdagn_mco:w
What benefits can be expected? What will be the costs? Are there any risks that de-
serve consideration? By answering these questions you appropriately draw your
client’s attention to the consequences of fallowing your advice.

Finally, you must provide a clear set of instructions for action, .mxmn% what must
your client do to realize the policy that you recommend? Sometimes the set of in-
structions can be very short, For example, if your client is a legislator, then the instruc-
ticn, “vote for bill X" may be adequate. Often, however, adoption and implementa-
tion of your recommendation require a muéh more complex set of actions by your
client. For example, imagine that you recommend to the director of the county social,
services departraent that funds be shifted from one day-care vendor ta ancther. When
arid how should approval be secured from the county manager? I8 it necessary 1o con-
sult with the county’s legal department? When and how should the vendors be noti-
fied? When and how sheuld participating farnifies be notiied? Should any members of
the county legisiature be briefed in advance? Which staff members should be assigned
to moniter the transition? These questions may seem mundane. Nonetheless, with 2
little thought, you should be able to imagine how failing to answer any one &, them
right jeopardize the successful implementation of the recommended policy.

Your list of questions should come from thinking of all the possible things that could go wrong
during irmplernentation. Some observers describe pecple particularly shillad in anticipating the actions of in-
terested parties as having “dirty minds.” Martin Levin and Barbara Ferman, "The Political Hand: Palicy
implementation and Youth Employment Programs,” Journaf of Policy Analys:. Manag , Vol 5,
no. 2, 1986, pp. 31125, In Chapter {3, we try to help you cultivate a “dirty mind.”
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COMMUNICATING ANALYS!S

The format of your policy analysis plays an important part in determining how effec-
tively you communicate your advice to your client. Clients vary greatly in their levels
of technical and economic sophistication; you should write your analysis accordingly.

play some role in shaping the analysis (but they de not want to do the analysis); {2)
they are busy and they face externally driven timetables; and (3) they are nervous
about using the work of untested analysts when they have to “carry thetan” foritin
the policy arena. These generalizations suggest some guidelines on how to present
your work.

Structuring Interaction

Often you can involve your client in the analysis productively by sharing a pre-
liminary draft. You should do so early enough so that you can make use of your
client's comments, but not so early that you appear confused or uninformed. By try-
ing to prepare full drafts of your analysis as regulor intervals over the course of your proj-
ect, you force yourself to identify the major gaps that you must yet fill. Giving your client
the opportunity to cornment systernaticaily on one of these intermediate drafts will
usually be more effective than ad hoc oral interactions, Of course, ifyou believe that
your client is a better listener than reader (perhaps because you can only claim your
chent’s time and attention through an appointment), you may find oral progress re-
ports, perhaps structured by a prepared agenda, to be more effective. Be flexible!
Use muqrmﬁcm_. type of communication seems to work best in the particular context
you face,

You can improve the effectiveness of your written interaction by careflly
structuring your draft. You should follow two general guidelines: First. decompose
your analysis into component parts; and second, make the presentation within the com-
ponents clear and unambiguous. These guidelines are not only appropriate for your
final product, but they aiso promote effective communication at intermediate stages
by ailowing your client to focus on those components that seem weak or unconvine-
ing. Decomposition and clarity also tend to crystallize disagreernent between you
and your client. Although this may seem like a disadvantage, it usually is not. By
orystallizing disagreement at an early stage of your project, your draft analysis helps
you determine which of your client’s beliefs might be changed with further evidence
and which are rigid. In this way, your preliminary drafts and other structured inter-
mn.mowon_ with your client reduce the chances that your analysis will ultimately be
refected.

The steps in the rationalist mode, shown in Figure 10, 1, provide a general out-
line for decamposing your analysis, While your final analysis must be written as if

ommendations (step 7 ), you should not necessarily try to write (as opposed to pre-
sent) the companents of your prefiminary drafts in strict arder lest you encounter the
“anslysis paralysis” we mentioned earfier. Obviously, the steps cannot be treated as
if they were completely independent. For example, the operatioral criteria you
choose for evaluating your alternatives (step 4) cannot be finalized untif you have

DT it

Generally, however, clients share several characteristics: (1) they usually want to

you began with the problem description (step 1) and moved sequentially to your rec- -
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E  specified the relevant goals (step 2). But very early in your project, you should try to
e write a draft of each of the components as best you can. This effort forces you to
. think configuratively and anticipate the sort of information you will need to make the
final draft effective. This may be particularly valuable in heiping you mave from
problem to solution analysis so that you do not end up with an overdeveloped de-
seription of the status quo and an underdeveloped analysis of alternative policies.

Keeping Your Cllent's Attentlon

Clients are typically busy pecple with limited attention spans. Reading your
analysis will be only one of many activities that compete for your client’s attention.
You bear the burden of producing a writter: analysis that anticipates your client’s
. limited time and attention.*

While most of our suggestions stress presentational issues, timeliness is by far
the most importont element. If you are trying to inform some decision, then you must
communicate your advice before the decision must be made. Sometimes clients can
delay decisions. Often, however, the need to vote, choose a project, approve a bud-
get, or take a public stand places strict deadlines on clients and therefore on their an-
alysts, While you should abways strive for excellence, keep in mind that an imperfect
anelysis defivered an hour before your client must make a decision will almost always
be more valuable to your client than a perfect analysis delivered an hour after the de-
¢ision bas been made.

You can facilitate more effective communication with busy clients by follow-
ing & few straightforward rules: Provide an executive summary and a table of contents;
set priorities for your information; use headings and subheadings that tell a story; be suc-
cinct; and carefully use diagrams, tables, and graphs.

Your analysis should not read like a mystery. Rather than holding your client in
suspense, tell your client your recommendations at the very beginning in an executive
summary. The executive summary should be a coneise statement of the most impor-
tant elements of your analysis including a clear statement of your major recommen-
dations. in a short analysis of a few.pages, your first paragraph can serve as an exec-
utive summary, with a statement of your recommendation at the end of the
paragraph where one would normally look for a topie sentence. An analysis of more
than a few papes should have a separate executive summary that stands on its own.
That is, it should be'a statement that conveys the essence of your advice and the
basis upon which it is based. :

A table of contents enables your client to see at a glance where your anatysis is
going. It presents the structure of your decomposition so that your client can focus
on aspects of particular interest. Together with the executive summary, the table of
contents enables your client to skip portions of your analysis without losing the
major points. While we all want people 1o read what we write, you should consider

*For an interesting discussion of poli &
Meltsrer and Christopher Bellavita, 7he Policy Orgonization
1983), pp. 29-57. . : '
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