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specific policies. Foliowing is a brief description of each model with darticular
ziterition to the separate ways in which public policy can be viewed,

i INSTITUTIONALISM: POLICY AS INSTITUTIONAL GUTPUT

Government instikutions have long been a central focus of pelitical science. Tra-
citionelly, political science has been defined as the study of government insh-
tutions. Political activities generally center around parficular  government
Institutions—Congress, the presidency, courts, bureacracies, states, municipali-
- ties, and so on. Public policy is authoritatively delermined, implemented, and en-
forced by these institutions. | |
The relationship bebween public policy and gevernment institutions is
very.close. strictly speaking, a policy coes not become & public policy until jf is
acopted, implemenied, and enforced by some gévernment institition, Govern-

ment institutions give public policy three distinclive cha racteristics. First, EE'}:E_EH- .

oo Ce . ] . B . ; -
ment lends legitimacy to policies. Government pelicies are generally regarded as

legal obligations that command the_layalty of citizens, People may regard the
policies of other-groups and associations in society—corparations, churches; pro-
fessional organizations, civic associations, and so forth—as important and even
Cinding. But m‘nly governi ,entl;*:hczlir:ies involve legal obligations. Second, govern-
ment policies invelve wiivzrsality. Only government policies extend to all people
i . . _ \ ] L= . i
In & society; the policies of other groups or orgenizations reacl only a part of the
. . i R = . g oS-
society. Finally, government monopalizes coercian in society—only government

T
s

: = > . . L B
& czn legitimately imprison violators of its policies. The sanctions that can be jm-
) posec by other groups or-organizations isoqiety are more imited, 1l is precisely |
g—j! this ability of gm-’ernmer*}t to comimand the loyalty of Al naaitizene, to enact poli-
K - Cigs governing tne whoie society, and to monopolize the Jegitimate use of foree -

-,
[ T

- that encourages individuals and groups to work for enactment of their prefer-
ences into poilicy. T ‘
Traditionally, the institutional approach in political 5cienﬂel'di&j not de-
vote much attention to the linkages between the structure of government insti-
lutions and the conlent of public policy. Instead, Instituiional studies usually
described specific government institutions—their structures, r:mrg,{;_ni':éét]mn, cuties,
ana functions—vithout syilermatically inquiring aboul'the impact of inshitutional
characteristics on policy oulputs. Conslitutional and legal arrangements were
aescribed in-delail, as were the myriad government offices and agencies at the

federal, state, and local lovel. (See Freure 2-1 for a descr ction of federa) constit-
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e - nhonal arrangements.) However, Lhe linkage between instilutional arrr.ngfments
) ana policy remained laraely unexamnined.
."'E - -
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Despite the nzarrow locus of early institutional studies in political science
the institutional approach is not necessarily an unproduclive one, Government in-

sthitions are rezlly structured patierns of behavior of individuals and groups. By

" ir :_ﬁ ; ’r _ L e 1 - . . ¥ B .

- siructured” we mean thf'n tlhl:j‘SE' patlerns of behavior tend (g porsist over lioe.
N These 5_table Pa[lemﬁ IDf individual and Group behavipr may affect the conlent
iIi of public pahlicy, Institutions may be so structured to facilitate certain policy -"'
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Al inEleUliDi‘uﬂ Model: Constitutional Cher
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The Supreme Courd
Gireuil Courts of Anceal
fFedaral District Cr::urn

oulcomes and to obstruct other policy outcomes. They may give advantage to cer- = -
lain interests in society and withnoid advantage from otherinleresis. Certain in- "
dividuals anc groups may enjoy grener access to government power under one
set of structural cnaracteristics than under another set. In short, the 51"!.1{:111;5 of -
government instilut:ons may have important policy consequerces. -

| The institut:onal approach neec not be narrow or cascilghué. YWecanask o W
& what relalionships exist oelween institutional arrangements and the conient of |
fi"'; public policy, ana we can investigale these relaionships in a comparative, 5}*5- ‘

? lematic fashion. For example, in the area of urban alfairs wwe canask, Arethe: ‘poli-
ﬁ cies of the federal gDvE'rnmﬂnt Moie respmnswe lo popular preferences than. the
‘f? policies of stale or local governmenis? How does the division of responsibility
: LGy feweral, slale, and 1ocar governuments allect the content of public policy?

lh“SE‘ gques tanS which can be dezlt wath Sj’ﬁtE'T\atlEc:]_l}’ nvolve mstimat honal
arrangements. -

| lL1s imporlant to-remember that the impact of institutional arra ngemen s
on pubhc policy is an empirical Gueshion that deserves Ln‘uesl!gqtif::n Too fre-
GuenLljf EﬂthlSlﬂSllE reformers have asserled that a particular Ehange In instiiu-
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INSTITUTTIONALISM: APPLYING THE MQODEL

Government institutions and orgznizations are mentioned throughout
this book. But in Chapter 11, "American Federalism: Institutional Arrangements |
ana Public Policy,” we shall examine some of the problems of American federal-
ism—the distribution of money and power among federal, state, and local
governments,

tional structure would bring zbout changes in public policy without investigating
the true relationship between structure and policy. They have fallen into the trap
of assuming that institutional changes will bring avout policy changes. We must
be cautious in our assessment of the impact of structire on policy. We may dis-
“cover that botl structure and policy are largely determined by social or economic’|
forces and that tinkering with institutional arrz ngements will have lilt)e “qer.tﬁen- |
dent impact on public policy if underlying forces remain constant, |

PROCESS: POLICY AS POLITICAL iﬂLCTI-&;ITY

Political processes and behaviors have been a central focus of pohitical science
for several decades. Modern “behavioral” political science since World War II |
nas studied the activities of voters, interest groups, legislators, presidents, |
oureaucrats, judges, and other political actors. One of the main purposes has baen
to discover patterns of activities—or “processes.” Recently some political scien-
lists have tried to group various activities ACcoraing to their }E]aiimnaixip with
public policy. The result is,a set of policy processes which usually follow this
general outline: T |

faa—y
L
Bl T

'I".J L h':r

ldentifying problems  Expressing demands [or so-ernment action
Setting the agzenda for Deciding what issues will be decided and
decision making  what problems to address o !
Formulating policy  Developing policy propesals to resolve !
proposals  issues and problems _‘
g - Legitimating policies  Selecting a proposal | |
puilding political support for it
Enacting itas alaw
Implementing policies Orga MiZing bureaucracies
Froviding payments or services .
Levving taxes
tvaluating policies  Studying Programs
Reporting oulputs of government programs
Evaluating impacts of programs on ltarget and
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iI] nonfarget groups in society “
'l Juggesting changes and adjustments e
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In short, one can view the policy process as a serics of political activilies—prob
lem identification, agenda setting, lormulation, if‘f‘lil"hE‘.HGl‘l implamentation, ana

evaluation. A popular example of the process approach is shown in Table 2-1.
It has been argued that political scientists must limit their siudies of pub-

lic pct 'i":}f to these processes and avoid analyses of the sitbsiance of pmlclea ,—Lumd- - B
ing to poliical scientist Charies O. Jones, ' :

I maintain that the special purview of the pohtical scientist is the political process
and how it works. His or her interest in the substance of pn:-[:llﬂm and pobi-
cies, therefore, 15 in how 1t inleracts with process, not neces:sa 1&»1; 0 Lhe 5ub5L3q:E
ilself ”‘li‘l EiSD suppests that i My 4E'""|EduES for the social svsiem tond o bE aof th

process v E.I‘LE’L}"—H"LDI'E access [or more IT"HEI'ES PTC}VIdr‘\g Tols E'It]C‘ET“‘ and DJP'-:". . .
silion, publicizing decisions, and how they are made.! - -

-l
1L

This argument allows students of political stience to study how decisions zre
made, and perhaps even how they should be made. But it does not permiit theim to
comment.on the substance of public policy—who getswhat and why. Books orgas

'r -
i R L

nized around the process theme have sertions .on 1dent1hrmg problems, 5Emnc., ’
2 the agendd for decision making, formulating proposals, lec*ihrnatmg policies, ang:" *

so on. Itis not the content of p\..b ic DDHC? that 15 to be studied but’ l'ntuE" thE*'
vrocesses by which public pahcv is deve ll::nged l“npiE‘ mented, and changed. RETBN T
Despite t the narrow focus of the process model, it is siill LEELL.I in helping
us o uncerstand the varnious activities involved 1o policymaking. We want to
keep in minad that policymaking involves agenda setting (capturing the attention of

Lan

RN

A

A _ - -
T;‘{BL: -1 Thne Poticy Process—A Framework for Anaivsis
Foe : ) . - 1—____“__""-;_-_ i
E Fu.r:hm:n! Calegorized And As - S S
]E;_?g Actiotlies an Governmen!  Suslems _ Witk Cuipit T
i | o' - L o= el —— . ,_,:1'-. B
E Perception )
I Delinition Proolemsdo = ...Problerm =+ -+ " Problem to o
E Ageregation ‘ - Government Identification - - 7 Demand IR
[~ Organization * I .
& RE”D csentation A ,
% E’:“ T_ulat[]“:’” ] Aclion in © Program ~ Proposalto }
b Egt |ma.1c:1ﬂ J' Government DE'»?E]D::}FF!EI‘L’E Eudgeted lnjg-a o
' Approprialion : . J
L . - |
Urganization ‘L Government to 'rofram Vanes {service, o
Interpretation J Problem Implementztion paymenis, facilites, -
: Application | controls, etc.}
' Specification ) [Frogramto, Program Varnes (justification,
) Measurement - Covernmeoent Evaluation TecomimeEncation,
Fv_j Analysis y | - , elc.) '
f‘r Daneluticen f 1 Probtem Program totutivn oy
}:EII Terminalion J Resolubon or Termm tion Change ~
E.;‘ : _ _
" Source: Charles Q. Jones, An Inlrodirefion to the Stwdy of Public Polizy, .{nd ed. {Bostor: L}u;.;]:.u,-:, 1978)
p. 12. Copyright © 1977 by Wadsworth Fubll 5hmg Co, Inc. Reprmled by permission of the pub-
e lislier, Broek s/ Cole Publishing Co., hionterzy, CA. |
15
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policymakers), formulating 'WFDI"L"‘HJ!l (Jevising aid :Ecluilng policy oplions),

lepitimating policy (developing polilical SLpDurt winning congressional, _presb
dential, or court app“nvaa}, implementing poticy {r:rm t e bureaucracies, spend-
ing money, enforcing laws), and evaluating policy {finding out whether policies
work, whether they are popular).

Indeed, it may even be the case that the way policies are made affect
content of public p{:n icy and vice versa. At least this is a question that deserves at-
rention. But again, just as we warned reaciers in the dxscutsw:an of the institutional
model, we do not want to fall into the trap of assuming that a change in the
pj':w:“cs of policymaking will always Drmg about changes in the contentof policy.
wy turn out that social, economig, or tElemlﬂglcnl constraints on p::riu:v-

makers ar2 so great that it makes little or no difference in tre content of nalicy
whether the process of policymaking is open or closed, competitive or noncoms-
petltwe pluralist or elitist, or whamuer Political scientists are fond of discussing
how a bill becarrres a law, and even how various interests succeed in v.mnnm bat-
Hes over policy questions. But changing either-the formal or informal Processes ::.uf
decision making may Or may not cha nee the content of public, pr:nr:} SRR
- e all may prefer to live in a political system where everyone has an

b

[J

- ,,_',I

equal voice I leacwmakﬁﬂ, whére many separate interests put forwards SUlLI“’

tions to public problems; where discussion, debate aind decision ars 0p#l noand -

zccessinle to all; winere pcaln:} choices are made denmm_mtmll} whiere 1rm Jlemen-

tation is reasonable, fair, and compassionate. But merely because we prefer such a
political system does not necessarily mean that it would procuce sigruricantly
1

differant p olicies in national uefenae, education, welfare, nealth, or criminat jus-

giill be r"esugated

-k

ice. The linkages between process and confent mus!

GROUP THEORY: POLICY A5 GROUP EQUILIBRIUM C I
Group thecry begins with the propaosition that mlerar_ on nmmnﬂ ETOUPS is"the
central fact of politics.? Individuals with common interests band together formally
or infermally 1o press *Jle r demands on govern mﬁﬂt ffum.dm-* ta pc}hhcﬂl SCIEN-

taim Eiﬁiﬁ"lﬁ Felely c}t'"uF-_r grc:ups in the cc:rr:ietf ;such ag CHJD bECDI"’IEb ﬁ::}hth:al' if

and when it makes a claim through or upen
ment.”? Individuals are importanl in politics only wh
bBetizlf of,

en they act as part of, o on
eroup nterests. The group oecomes the essential bridge between the

‘“J

T"’-"T""-.uli'_‘ TIIL row—-.a—-
. mm oa Bl 0™ -.J...il-.-.ll.

s PROCESSE: AT

Pelitical processes and behaviors are considered in each of the policy
areas studied in this book. Additional commentary on the impact of political
zctivily on public .policy 1s found in Chapter 13, “The Pelicymaking Process:
Getling [nsi¢e the System.” '
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indivigaual and the government, Polilics is really the strugzle among groups to TR
, L A L L || r . - . . ~ . . Ty -".,:__E'.,_;!-:'_"I: )
influence pulhe palicy. The task of the polilical svstom is Lo mamage groig conglict o+ B
by (1) estallishing rules of the game in the group strugnle, (2} arranging com- “2
proinises and balancing inlerests, (3} enacting compromises in the form of public Y
policy, and (4) enforcing these compromises. . , %
According ic group theorists, public policy at any given time 15 the éq‘:ﬁ-/b T
horivm reafhed n the group struggle (see Figure 2-2). This equilorium is deter- %
1 s b Tr r . ' i ; - ) i
. mined by the relative inflluence of any interest groups. Changes in the relative '
influence of any interest groups can be expected to result in changes in public pol- .
icy; policy will move in the direction desired by the groups gaining influence and 5
_ away [rom the desires of groups losing influence. Political scentist Earl Latham . . '
: : ~ R - ' - : |
described public policy from the group theory viewpoint as {ollows:
- z
- o L
What may be calied public policy is actually the equilibrium reached in the grOUp & '
struggle at any given moment, and it represenis a balance which the contending %)
factions or groups constantly strive to tio in tieir favor. .~ . The legislature referees - -
. e . . . v oa . * | ' 'a:=
——. ... the group struggle, ratifies the victories of the successiul cozlition, and recerds. lhe: | -
o - terms of the surrenders, compromises, and conquests in the form of statutes* * . E
i
: - _ . I
- , . 1 _ . . - - ) I -
The influence of groups is determined by their numbers, wealth, organizational - .
sirength, leadership, access to decision makers, and interral cohedion. = 27 B
Grous theory purporis to desciibe all meaningful, political activily 1n ,5
(.

termis of the group struggle. Policymakers are viewed as constantly rEEDDﬁding Lo
Sroup Erﬂfgres—bgrgammg, negotiating, and compromising among competing
demands of influential groups. Politicians zttempt to form a mzjority coalition of
groups. In 0 aoing, they have some latitude in determining what grouns zre to
’ " L 4 . . "1 o= - ' . +
be included in the majority coalition. The larger the constituency of the politician,
the greater the number of diverse interests and the greater us or her latitude in
selecting the groups to form a majority coalition. Thus, members of ‘the Hobse
have less [lexibility than senators, who have larger and generallv more diverse =
constituencies; and the president has more flexibility than members of Congress
‘and__ser|at=:1:5. Executive agencies are also understood in terms of their group
constituencies. o )

| Parties are viewed as coalitions of groups. The Democratic party coalition
from the Koosevelt era until recently was made up of labor, 'ceniral—r:ity awellers,
ethnic groups, Catholics, the pear, liberal inlellectuals, blacks, anc Soulherners,

y = . £ L. ' . ] .-. . _ ce e e - - 4 )

ffne dll‘flf:ULIES of the ngmcrahc party tD_G’:l}‘ can be traced largely lo the wezken-
ing of this group coalition—the disaflection of the South and the graup conflict
between while labor and ethnic groups and blacks. The Reputlican coalition has
consisted of rural and small-town residents, the middie class, wwhites, Protestanls

F‘,«f white-coltlar workers, and sublrbaniies.

34 : ’ - .

& The whole interest group system—the polilical system ifself—is held (o
*J gether n eguitiprium by seve:al forces. First, there is a large, nearly universal,
Q lelend group in American sociely hat supports the constitutipnal system and
k{ pI’E‘a"Hi]]ﬂg rules of the gﬂl‘]"iE‘. This ETDUP 15 nigt ﬁ]‘\x'a:}JE Visible bul can be a‘:[i'\fatEd
it to administer overwhelming rebuke (o any group that atlacks the systern and
. threatens to destroy (e equilibrium.
ﬂir -
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FIGURE 2-2 The Group Model.
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: - Second, overlapping eroup membership helps to maintain the -ﬂr:'uhbuum \1
by preventing any one group from moving tao far from prevailing values: Indi-- |
viduals who beléng to any one group also belong to othergroups, and this fact
- moderates the demands of groups who must at.u::m:i foendmg their members. whm'
~have oiner group athliations. ‘ e
Finally, the checking and balancing resulfing from croup compelition also
helps to maintain emmlwmm in the systern. Nc smgﬂe group constitutes a mzjor-
ity in American sociely. The power of each group is checked by the power of com-
peting groups. CDL:ILE rvalling” centers Df POWET function to check the mﬂuﬂnce

i

mfan} single group and protect the individual fro m exploitation. - - -

Lot ]
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ELITE THEORY: POLICY AS ELITE PREEEREN’CE' ST

Tublic pc::ln:v may 2lso be viewed as the preferences 2nd values of z governing
elite.® Although it is often asserted that pubhc policy reflects the demands of “the”
PE‘{}H " this may express the myth rather than the reality of American democ-
racy, J:I.te ihEDE‘}’ suggests that the peaple are avathetic and il informed about
public policy, that elites actually shape mass opinion on policy questions more
than masses shape elite opinion. Thus, public policy reallyturns out to be the

-

B r meme— —— - - r 1 RE TR R
nlller

; GROUP THEORY: APPLYING THE MODEL

Throughout this volume we will deseribe strugzies aver publin solicy. In
Chnapter €, "Education: ine Lroup Struggle,” we will exarnine group conflict
over public policy in the discussions of education and school issues. In Chap
10, "Tax Policy: Battling the Special Interests,” we will observe the power of inter-

est groups in obt I“mc-' special treatmenls in the tax code and obsiructing efforts
o reform the nation’s tax laws.
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FIGURE 223

The Clile Modej

Eli}:‘\
F'D“E}-' Cirection |
Olficialy gnd
Acminyiralors
Policy Exezution f

preferences of elites. Public foicial_s and administrators merély c‘a'fr_';.? out théf"p'oii} e
C1es geciced on oy the elite. Peolicies fow cownward from elites o M tiiey -
do not arise from mass demands (see Figure 2-3).

Elite theory can be summarized oriefly as follows:

_ >ociety is divided into the few who have power and the many who do
. not. Unly a small number of perscns allocate values for society; the
masses do not decide public policy. * | |
» The few who govern are not lypical of the mzasses who are governed. .
. -Elites are drawn disproportionately from the LPPer SOCi0economic strata

| of sociely. ' L )

+ The movement of nonelites to elite positions must be slow.and continu-
Ous to maintain stability and avoid revolution, Only nonelites who have
acceplec the basic elite consensus can be admitted ta governing circles. |

v Elites Snare Consensus in behzlf of the basjc vaiues of the socjal system |
anc the preservation of the system. In America, the bases of elite consen- ]
sus are the sanctity of private preperty, limited government, and individ-
ual liberty. -

* Public policy does not reflect the demands of masses put rather the pre-
vailing values of the elite. Changes in public policy will be incremental
rather than revolutionary. | |

* Active elites are subject to relatively little direct influence from zpathetic
masses. Eliles influence masses more than macses irfluernce elites. -

What are the implications of elile theory for policy analysis? First, elitism
implies that public policy does not reflect the demands of the people so much as it
does the interests and values of elites. Therefore, change and innovations in pub-

- hic policy come about as a result of redefinitions by elites of their own valyes, Be-
cause of the general conservatism of efiles—that is, their inferest in preserving the
system—change in public policy will be incremenia rather than revolutionary.
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ELITE THEORY: APPLYING THE MODEL

Chapter 3, Cl‘v’ll Rigats: Elite and Mass Interaction,” purt—ajs the civil
rights movement as an efiort by established naticnal elites to extend equality Df

Dpnaltumr},’ to blacks. Opposition to civil rights policies is found among white |
masses in the states. | |

Public policies are frequently modifiec. but seldom replaced. Changes in the na-
ture of the political system occur when events threaten the system, and elites, act-
ing on the basis of En]ightened self-interest, institule reforms to’ preserve the,
system and their place in it. The values of elites may be very “public regarding.”

- K A sense of noblesse oblige may pﬂrmeata elite values, and the welfare of the
Masses may be an important elemm tin elite decision making. Elitism does, not
mean that public DDIIEU wiil be agninst-mass welfare but only "haf tHf_ respnnmbﬂ-
ity fDr mzss welfare rests on the should IS of elites, not masses. -

o,/ _Second, elitist views the masses as largely passive, apathetic, and ili in-

7y i, formed; mass sentiments are more often mampu]uted by elites, rather that: elite

‘values being influenced by the sentiments of masses: ang for the most p._-nt r:Dm—
munication petween elites and masses flows downweard. Ther EFDrE popular EIEE-
tions and party competition do not enable the masses to govern. Policy quesiions
are seldom decidec by the people t wmgh elections or H"I:GUEI'I the presentation ;
of policy alternatives b}, political parties. For the most part thesé "democratic” in-
stitutions—elections and parties—are important only for their symoolic value,”

They help tie the masses to the political system by ¢ CIVing them a role to play.on

elemmn day and z political pariv with which they can identify, Elilism cnntends
that the masses have at beat only an indirect influence oy r:—r t‘ne GEEISIDI‘I mak'ng
bﬂi“aw::r of elites.

Elitism also asserts that elites share in - consensus abmut fundamental
norms underlying the social system, that eliles agree on 'the basic rules of the

||r|-|.——.—-—- o — ]___

! .=

game, as well as the EDmLmu‘*hﬁn of the social system itself. The stability of the

svsiem, and even its Sulwvai depends on elite consensusin behalf of tha Funda-

'ﬁental values of the svstem, and only policy alternatives *hat h‘i within_ thE
chared consensus will be given serious consideration. Of
mean hat elife members neves disagree OF never CoOmMpPEle wit
preeminence. [t is unlikely tha

competition aimong elites. But elitism implies that compelition centtrs on a VEery
narrow range ot-assues.and that eliles agree mare ofts

n one another for

Yy m

TEGE

f course, elitism d(}E‘b not

at there ever was a society in which there was no

4

e . n than they disagree. ©

.g;. RATIONALISM: POLICY AS MAXIMUM SOCTAL CAIN

5 rational policy . '
- A rational policy is one that achieves “maximum soctal gain™: that is, govern- .
’:—' ments should choose p:::lu. es resulting in Bal"lﬁ o society that exceed costs by the
= greatest amount, and gOVernIments slmuhj refrain from policies if costs are nat :
- exceeded by gains. - f
™
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ally all government palicies and programes. It is the pfin:ipal analytic framework

Note that there are really fwa important guidelines in this definition of |

DANHNUM SOCT] gam. [resl, no policy should be adupted if its costs excoed its
benelits. Sccond, among

policy alternatives, decision makers should choose the
policy that produces the greatest henefit over cost. o

In other words, a policy is rational when the difference between tie val-
ues it achieves and the values it sacrifices is positive and greater than any other
policy alternative. One should nof view rationalism In a narrow dollars-and-
cents {ramework, in which basic social values are sacrificed for dollar savings.
Rationalism involves the calculation of all social, pol
sacrificed or achieved by a public policy, not
dollars. - '

tical, snd economic valyues
just those that can be measured in

To select a rational policy, policymakers must (1) know all the society’s
value preferences and. their relative weiglhts, (2) know all the policy alternatives
available, (3) know all the consequences of each policy alternative, (4) calculate

the ratio of benefils to cdsts for each policy alternative, and (5) select the most &ffi- . |
cient policy.alternative.t This ralignality assumes that the value preferences of £o-

crely as a whole can be known and weighted. It is not enough to know and weight
the values of some groups and not others. There must be a complete understand-

ing of societal values. Rational poiicymaking also requires niformation about é}teg-_-"

native policies, the predictive capacity to forssee aceura tely the consequendes of
alternale pelicies, and the intelligence to calculate correctly the ratio of coste
to benefits. Finally, rational policymaking requires a decision-making system that
facilitates rationality in policy formation. A diagram of such a system is shown in
Figure 2—4. |

- This model of maximum social gatn 15 often used to think about the opti-
mal size of gevernment programs. Covernment budgets shouid increase until
maximum het-gain is-achieved, and then no more should be spent. The model of

Maximum social gzin is applied to public policymaking in benefit-cost analysis.

The first applications wers aeveloped in the 1930s by the U.S. Corps of Engineers |

in programs for dams and river basin development. Today it is applied to virtu-
used to evaluale public $pending decisions.
However, thvere are many barriers

lo rational decision making.’ In fact
there are so many barriers o rational decision maxing that it rarely takes place at
all in government. Yet the model remains important for analytic purpgses be-
cause it helps to identify Barriers lo rationality. It assists in posing .the auestion,

Wiy is pnljn:ymakjng nota more rational process? At the outeet we can hypothe-
size several'important obstacles (o rational policymaking:

4

I

'+ No societal benefits are usually agreed on but only benefits to specific

- greups and individuals, many of which are conflicting.

*The manv conflicting Leneiils and costs cannct be compared or welghted;
lor example, it 1s impossible io commpare or weigh the value of individual
dignily against a tax increase. ' |

* Policymakers are not motivated to make decisions on Lhe basis of socielal

goals but instead try to maximize their owrs rewards—power, status, re--
election, money, and so forth

-
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INCREMENTALISM: I
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* Policymakers are not molivated to imanimize net social gain but merely to
satisly dLm.‘de for progress; they do not search until tm:‘, find “the one
best way”; inslead th)» wait their search when they fing an allernaftive
lhat will work.

» Large investments in existing programs and policies (sunk costs) pre-
vent policymakers from reconsidering alternatives foreciosec by previ-
ous decisions.

¢ There are innumerable barriers to collecting all the information requirec

to know all possible policy alternatives and Ine conseguences of Each, In-

cludhghthe cost of information gathering, the availability of the iniorma-
tion, and the time involved inuts collection. - -

Neither the predictive capacities of the social and behawmra‘ SCIENCEeS NOT

those of the physical and biological sciences are sufficiently agvanced lo

enable poli t:y*'-'uake s to understand the full benefits or costs of each policy

aliernative. .

* Policymakers, even wilh the most advanced computerized analytical
rechniques, do not have-sufficient intelligence ‘to calculate ac:r:uratel} |
costs and benefits when 2 large number of diverse political, SDElul EED-- |
nomic, and cultural values are at stake. -

. Unfertam‘ry about the consequences of var Du':jpﬂhcy alternatives com- |

- els policymakers to stick as-closely as possible to previous policies tore- E,

duce the likelihood of disturbing, unanticipated consequences. = =:

» The segmentalized nature of lelr:vmr]fmﬂ in large bureaucracies makes
it difficalt to coordinate decision maki ng so that the input of all the vari-
ous specialists is brought to Dear at the pmnt of decision.

OLICY AS VARIATIONS ON THE PAST

Incrementzlism views public pelicy as a continuation of past ggver"ment activi-
- ties with enly incremental modifications. Political scientist Charles E. tindblom
first presented the incremnental.model in {he course of a critique of the 1Taﬂ‘t1Dﬂ:1 _
rational model of decision making.* According to Lindblom, detision makers do '_
no! annually review the whele tange of existing and proposed policies, \dentify I

- —— W

- —— —

-_

RATIONALISM: APPLYING THE MODEL

Chapter 4, "Cniminal Justice: Rationzlity and Irrationality in Public Pol-
icy,” shows that rational policies to deler crime—policies ensuring certainty,
swifiness, and Reventy of pu1n*~=hment——bm ¢ seldom been implﬁmenled and that
the nation's high crime rale is partl}- a pmdur:l of this irralionality. Tne pmblems

En.b ralicnalily in ],L.Ju.:l IC Doy are 2150 dinCussed i Chapter2, "Flea 2I1Lh
and Welfare: The Search for a Rational Strategy.” We will consider the general
design of allernative sirategies in aealing wilh poverty, health, and welfare. We
will observe how (hese strategies are Jmp]mwented in public policy, and we will

analtyze some of the obstacles 10 the achievernent of rationalily in pubhr: pclicy. 5
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FIGURE 2-5 The incremental Model
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societal goals, research the benefits and costs of alternative -policies in ar:l‘iie?._iiﬁg?"
these goals, rank order of preferences for each policy alternative in terms of'the
maximum net benefits, and then make a selection on the basis of all relevant in-
formation. On the contrary, consiraints of time, information,”and cost prevent
poiicymakem from identifying the fiill range of pDiicjf"alt;éfﬁé'Eives and their
consequences. Consiraints of politics prevent the establishment of clear-cut soci- -
etal goals and the accurate calculation of costs and bensfits. The incremental

model recognizes the impractical nature of “rational-comprehensive” policymak- |

RN YA

T

ing, and describes a more conservative process of decision making.

Incrementalism is conservative in that existing programs, policies, and
expenditures are considerad as a base, and attention.is concentrated on new pro-
grarnxjiia'nd policies and on increases, decreases, or modifications'of current pros -

!

PR PR N LN I S T RN YA R )

2. (For'example, budgetary policy for any gm'ernment'acﬂﬁity ﬁr:prmgra'm""'
OF 19'3:5 might be viewed incrementally, as shown in Figure 325 Policymakers
generally accept the legitimacy of established programs and tacitly agree to con” -
tinue previous policies. L e -

I..L

T T T PR TS

They do this, first, because they do not have the time, information, or
money to investigate all the alternatives to existing policy. The cost of r::r::lleci:ing'
2ll this information is too great. Policymakers do not have sufficient predictive ca- -
pacities, evenin the age of compulers, to know what all'the t:c:"haequences of each
aliernative will be. Nor are they able to calculate cost-benefit ratios for alternative
policies when many diverse political, social, economic, and cultural values are at
stake. Thus completely “rational” policy may turn out to be “inefficient” (d espite
the conlraciction in terms) if the iime and cost of developing a rational policy are
eXCRSSIVE, | |

second, policymakers accept the legitimacy of previous policies because
of the uncertainty about the conseguences of complelely new or Gifferent policies.

B

Lk

: [t is safer to stick with known programs when the consequences of new programs

-~ ‘cannot be predicted. Under conditions of uncertainty, policymakers continue past <
.I policies or programs-whether or no? they have proven effective. i'?
I :
’
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Third, there may be heavy investments in existing programs (sunk cosis) :
——— |
which preclude any really radical change. These investments imay be in money,  § 3
buildings, or other hara items, or they may be in psychological dispositions, ad-
munistrative praclices, or organizational structure. [t is accepted wisdom, for ex-
ample, that organizations tend to persist over time regardless of their utility, that
they develop routines that are difficult to aller, and that individuals develop a-
personal stake in the continuation of organizalions and practices, all of which
makes radical change very difficult. Hence, not all paolicy alterﬁétires ran be seri-
ously considered, but Dnlv those that cavse little phyﬂical eCONOMC, Organiza-
tional, and admainistrative c’us ocation, - -
Fourth, incrementalism is politically EYPEdlEI A greement comes easier
in polispreaking when the items in dispute are only increases or decreases in bud-
gels or rnodifications to existing prograrms, Conflict 1s heightened when decision
making fDELlSEE on major policy shifts involving. great gains or-losses, or “all-or-
nothing,” “yes- 0r-no” pmhcy decisions. Because the palnh_el tunsmn involved in
qeiting new programs or policies passed every year would be very great;ipast,
policy victories are conhinued into future years unless there is a substantial politi-
cal realignment. Thus incrementalism Is important in remucmg' cmnﬂlct mamtam- K
ing stability, and preserving the politicdl system itself. | b7
The characterisiics of-pen Hemselves also recommend the in-
cremental model. Rare']y ¢ numan beings act to maximize zli their values; more
often they act to satisfy particular demands. People are pragmatici _ti*{ey seidom
search for the "one best way” but instead end their search when they find “a way
that will work.” This search usuelly begins with the familiar—that is, with policy _
allernatives close {o current pa]icles Only i these alternatives appear to be unsal- S
isfactory wili the policymaker venture oul toward more radical policy innovation. :
In most cases modification of existing programs will satisfy particular demands, -
and the' major policy shilis required to maximize values will’ peoverloocked.
an]la in Mﬁ& of any agreec-on societal goals or values, it is eas-
ier for the government of a piurullct society to continue existing praﬁrams rather
than to engage in overall policy planning toward specific SD'EI-._LE.]. goals

J'I--lri-iil---"- .

GCAME THEORY: POLICY A5 RATIONAL CHOICE
IN CD\I"}ETITI’VE SITU rﬁJlOI\:S

Game theory 1s the study of rational decisions in situations in which two or more
participants have choices [0 make and the outcore depends on the chbices made
by each. Itis appliec (o areas in poticymasring in which there is no independently

ke . o N — —— s = -

r::i:": .-. 1

“best” choice that one can make—in which the “best” oulcomes depend i:pon "
wiat otners 2o. | | ' 5

The idea of a “game” is tha! decision makers are involved in choices that «
are interdependent. "Players” must adjust their conduct to reflect not only their B

3

: : - own desires and abtlities but also their expectations about what others will do.
| Perhaps the connotation of a “game” is unfnrmnate sugeesting that game theory
| is not reall} appropnate for serious conflict silualions . But just the opposite 1s S
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INCREMENTALISM: APPLYING THE MODEL
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Special attention to incrementalism is given in the discussion of gmlf'ern-
ment budgeting in Chapter ¢, “Priorities and Price Fags: Incrementalism at Work.”

LT S Y

true: game theory can be applied to decisions aboul war and peace, the use of nu-
- o= T 1 . P ) L . . -
clear weapons, muisunatmnjal dlp]mmac}:, bargaimming and coalition bulldmg byl
Congress or the United Nations, and to a variety of other important political situ-
' - S Iy ' r - . "_ . } . . .
ations. A “player” may be an individuzl, a Broup, ar @ nahonal government—.
indeed, anybody with well-defined ¢oals who 1s capable of rational action.
Game theary is an abstract and deductive model of policymaking. It does :
not gescribe how people actually make decisions but.rather how trey would go ”
about-making demsmna,,z__n_;;ampeliliye-situatir_‘nns if they were completely rational.
- Thus, game theory is a form of rationalism, but it is applied in competitive'situa-
tions in which the outcome cepends on what two or mmre._pnrtir:ipanté do. " - ;

-The rules of the game describe the choices that are available to all the

. . A - . 1 T . ; T B

players. The choices aré frequently portraved in 2 “matrix”—; dlagram thatipre--

sents the alternative choices of each plaver and all the pessible cutcomes of the

game. A bwo-by-two matrix is the simplest; there are only two players, and each

clayer has only two alternatives to choose from: T

— - PLAYERA -« o il

Alleranfive A, o el . Alternntive A,

] R -Altemati“ﬁe"ﬂ, o QOutcome 1
PLAYER B o Lutcome
Altzrnative B, Ovticome - ~_ Qutcome

— - T el re—rrrr oo e

There are.fnui pmssxbie‘ cutcomes to this simple game, éa;h_represented by a éell
N a malrix. The actual outcome depends on the choices of both Playe; A and
Player B. - -

In game theory; pnyoff refers to the values that each é]af&r receives asa
result of his or her choices and those of the Dppmneni.'m’}fﬁf% are freﬁ'ﬁeﬁ't_lv rep- |
resented by numerical values; these nurmerical va]ueé“é:.*efi_aced inside EE.I;h cell’
of the matrix and presumably correspond o the values cach nlaver places

cutcome. Becayse pla}f{?rs value different outcomes differenfr!‘f ' PlﬂEEE on each
rmerical vaiues inside each cell—one for ezch r,::la;}fer_ J
- " Consider the game of “chicken.” Two acdolescents drive their ca s toward
E‘.-%Eh other at a high speed, each with one set of wheels on |
highewvay. It neither veers off course they witl crash, W

 there are bwo nu-

———
F]

he center line of ke
hoever veers is “chicken ”
Eoth drivers prefer to avoid death, but they also want to avoid the “dishonor” of
being “chicken.” The outcome depends on what both drivers do '

g

_ | . ‘ ,and each driver ;
must Iry 1o predict how the other will belidve This form of "brinkmanship” is E._
[

%:1

R RN W

r\‘\_
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common in international relations (see Figure 226). - r'
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‘  DRIVER A
any o :
Calirse Yeoer _
Stay on A 10 Ar=5
course B: =10 B: +3
DRIVER B
Yeer - A +5 A =1
B: -5 B:-1

FICURE 5 A Game- Thr:crre[ic Maltrix for the Came of Chicken. The game theorist him-

" self or herself supplies the numerical values to the payoffs. If Driver A chooses to stav an

course and Uriver B chooses lD stay on course also, the result might pe scored as -10 for
poth players who wreck their cars. But if Driver A choases lo st:j,f on course and Driver B
veers, Lhen Driver A might get 3 (“courage™) and Driver B =3 (“dishionor”). If Driver A
veers but Driver B stays on course, the results would be reversed. If both veer, each is dis-
honored slightly {=1)but not as much as when one or the other slayed on course,

-
[
ey Fan

M= - pem

'Ins'pec’fimh of the Da}’mf matrix suoeests that | it would be better for bot"
drivers to'veer in order to minimize the possiblility of a great loss (-10). But the.

mattix 15 too 511.p]e One-or both DIH}’EI‘S may place a di fferen value on the out-

‘comes than is suggested by the numbers. For example, one player may prefer

maxhnat loss or maximizes the mimnnun gain for a player, re%rdlecs of what the

death-to dishonor in the game. Each player must try to calculate the values of the
other, and neither has complete information about the values of the opporent.
Morecver, blufling or the deliberaie mistepresentation of one’s values or re-
souTces to an opponent is alwavs a possibility. For example, a poésibie'stratevy In
the game of chicken is to aliow your opponent to see you drink heavily befare the
game, stumnble drunkenly towarg your car, and mumble samethmg about naving
lived long-enough in this rotien world. The effect of this communication on your
opponent may increase his or her estimate of vour hikelithood of ﬁta;,fﬂnc' On COUTEE,
and hence orovide incentive for.your opponent to veer and allow you to wim
Akey concept in game thenw is siralegy. Strategy refers o rational deci-
51{::'\ maki ing in which 2 set of moves is designed to ar:hxr:-ve aplzﬁum payoft even
fter cmﬁcldermmn of all of the oppon ent’s possible moves. Game theorists em-
ple,’ the term numimnx to refer to the rational sirategy that either nuninnzes the

opponent does. The minimax slrategy 1s demgned to protect z player against the

oppone al's best play. [t might be viewed as a conservative stralegy in that it is de-
signea (o recuce J0sses and ensure IMinimum gains rather than to seek maximum |

gains at lhe nisk of great Josses. But most game lheorisis view minimax as the best

mhmnal strategy. (The rational plr.yer in the game of chicken will veer bEf:aL..se
this choice mininvizes the player’s maximum lDS:) |

[t should be clear [rom this discugsion that gamie Lheory eribraces both

T UFE 11'fL_' SR Ve '.. }J_ii}_/IL ideas. 1 he or ucial 'L::LJE"SL.IC"H. 15 "n“r’hEkhE’f aﬂ}' ':l'l [hem
5 really u useful in studying puuhn: policy.

Game theory is more frequently proposed as an analytic tool by social sci-

entists.lhan as a practical guide to policymaking by government officials. The
conditions of game theory are selaom approximated in.real life. Seldom do policy
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GAME THEORY: APPLYING THE MQDEL ' 1

Game theory is frequently applied it international conflicis. We will ex-
plore the utility of game theory in.cur own efforts to describe and explain in
Chapter 8, “Defense Policy: Strategies for Serious Games.” - a

- .

e —
. — — | -

alternatives present themselves neatly in 2 matrix. More important, seldam can
policyrmakers know tne real payoff values for themselves or their opponents of
various policy alternatives. Finally, as we have already indicated there are E‘lﬁl‘ffl‘
obstacles to rational policymaking by governments. SR |

Yet game theory provices an interesting way of thinking clearly aboug &
policy choices in conflict situations. Perhaps the real utility of game theory in pol- [
icy analysis at the presenf hme is in suzeesting mnteresting questions and ‘provid-
ing a vocabulary to deal with policymaking in conflict situations. = ™

PUBLIC CHOICE THEORY: POLICY AS COLLECTIVE DECISION MAKING
Y SELF-INTERESTED INDIVIDUALS

:
:

Pubtic choice is tne economic study of nonmarket decision makjng; .EE::p-EEiall}"thE
application of economic analyses to public policymaking. Traditionally, econom-
1cs studied pehavior [n the marketplace and -assumed that individuals pursued
their private interests; political science studied behevior in the public arena and
.assumed thal individuals pursugdtheir own notion of the:pubaﬂlr:- interest. Thus,
‘separate versions of human motivation developed in econormics and f:mii’t-i’cal: sci- &
ence: the idea of homo econoniicis assumed & SElf-'mtereatEd‘a'ft'orlfs'_:éék_ing to maxi- &
‘mize personal benefits; that of howo politicits zssumed 3 ﬁﬁBHfﬁiséiﬁféd actor
seeking to maximize societal welfare. But public choice thé_ﬂrf {Eﬁiléﬂgre's the no- [
ton that individuals act differently in poiitics than they do in 'iﬁé.'ﬂrﬁarketplace.m ;
This theory assumes that zll political actors—voters, taxpayezis,_cai'i'i:ii_ﬂ"at'eﬁfl'Egiﬁ-
lators, bureaucrats, interest groups, parties, bureaucracies, and g'r::rvé-mmenta—
seck 1o maximize their personal benefits in politics as well 25 iny the fﬁa’r’kétpiaéa
James Buchanan, the Nobel-Prize-winning economist and jeading scholar in mod-
ern public ;]IDiCE theory, argues that individuals come fozether in politics for—
their own mutual benefit, just as they come logether in the mﬁr'}:et"r;"ll.::ce; and by
agreement {contract) among themselves they can enhance their own well-being,
m*th.e same ivay as by trading in the markelplace’ In shert, peoplegursue ihe?r -
self-internst in hoth nolitics 2nd the markaipiace, but even with seifish Molives
they can mutually benefit through collective decision making.
Government itself arises from a social contrac among individnals who

|3
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| agree for their mutual benefit to obey laws and support the sovernment in ex- |-
L. . r - ' - . . i A
Y change for protection of their own lives, liberties, and property. Thus, public C
cholce theorisis claim to be intellectual heirs to the English political philosopher 5
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john Locke, as well as to Thomas Jeflerson, who incorpeoraied this social contract
nolion into the American Doclaration of Iinde t]E"lt_!I-"i'lL Enht*i* leped soif-tnierest
leads individuals to a constitutional contract establishing a governmert to protect
life, liberty, and property. -
Public chcice theory recognizes that government must perform certain
funciions that the marketplace is unable to handle; that is, it must remedy ceriain
“mnarket failures”. First, government must provide pisblic goods—goods and ser-
vices that must be supplied lo ew:r)-'une it they are supplied to anyone. The mar-
ket cannpt provide public goods because lheir costs exceed their value to any
single buyer, and a single buyer would not be in a-position to keep "lcunbLyers
from using it. National ﬂefE 15¢ 15 the most coinmon example: protection from for-

eign invasion is too expensive [or & single person to buy, and once it is provided

no one can be excluded from its benefits. So people must act coliectively through

guve*nment to provide for the common defense. Second, sxternalities are another
recognized market failure anc ]Lstmcntmn for gcwemmen* inlervenbion. Arn ex-

ternalily occurs when an activity of one individual &r “firm or'local gov ernment‘
UMPOSes Llnl::cjumensater: costs on others, The most common Exarmles are airand.

waler pollution: the discharge of air and water pellutants imposes costs on others.
Governments respond by either Eculatmg the activities Lhat produce externaii-

ties orimposing penalties (fines) on these activities o me:remefe for their costs :

[6 sotiely.

Public choice theory HEJpS ‘o explain why political parties and candidéles

cenerally fail to offer clear policy alternatives in election campaigns. Parties and
candidates are not interested in advancing principles but rather in winning eiec-
tions. They formulate their policy positions te win elections; they do not win elec-
tons to [ormulate policy. Thus each party and candifate seeks policy positions

thal will attract the greatest number of volters.”® Giver' a unimodal distribution of -

opinion.on any policy question (see Figure 2-7), partie§ and candidates will move

toward the center to maximize votes. Oniy 1der::i::sfrue5 {lrrrfmﬁal :dEUIDUIC y ~

motivated people) ignore the vote-maximizing centrist st rntegy

-

FIGURE Z-7 Fublic Choice: A Vole-maximizing Model of Party Competilion. -
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. But public choice theory has developed its own critique of the simpie
—odian-voter model by recognizing the separale interes:s of politicians and bu-
—eaucrats in contrast Lo the interest of voters. The interests of politicians and
bureaucrats are to win reelection, garner generous campatgi cnntrabultamns;.-ex-
cand agency budgets, gain greater authority and prestige, and expand tne power
of gDH’ErnmEht. The constitutional rules for government demgmf*. n;mkmg 40 not
always ensure that the interests of politicians and bureaudrass coincide with those
of the median voter. Even a totally selfless, altruistic public oificial who tries aili-

_ . | e
zently to implement the preferences of his or her constituents—the median vot-

ers—may find many ohstacies. Government officials do not have confinuous

RN BN PO T KL PR TS LY X

- formation to assess changing preferences of consu mers-taxpayers. Unlike mar- i.

ketplace consumers, voter CONSUINers do not engage in CONINLOUS VOLUNE. T.*ﬂ"len oo ’:

pml'itir:ians find out what the voters raally want, it may be too late, for the election &

il be won or lost. Even after the contest, elected officials can only guess at what ") _

they did right or wrong. Voting oulcomes are not always policy .in_fn_rmatiue._ o) _
1n the zbsence of good informatien about citizen preferences, the “natural 2

tendencies” of politicians and bureaucrats to expand their power in soclety are . %

unchecked. THey exaggerate the benefits of government spending programs and
undersiate their cosis. Various nfiscal illusions—hidden taxes, payroll deduc-,
ions, and deficit financing—contribute further to the citizens’ underestimatic:-ﬁ.,pff:- g
the costs of government. These “polilical failures” all contribute to the govern-
ment's oversupply of public goods and services and to ils overtaxing. of the . -
CltLzens. : C LT

Public choice theory also contributes to our understanding of interest
gIoupS and their effects on public oolicy. Mest government programs proviae
, “quasi-public goods”—services that benefit some groups 1n socieiy mr::lre_‘-}jhan
=B others. Tt is rationzl for individuals seeking specific benefits, subsidies, privileges,. .
or protections to Organize themselves to pressure for government action. The b
costs of these specitic benefits can be dispersed to zil taxpayers, none of whomin--—_-1- - -
dividually bears enough of the cost to merit spending.time, energy, or money to -
organize in opposition to the expenditure. This concentration of benefits-to the -
fow 2nd. dispersal of costs to the many results inan interest group system.that
favars small, weli-oreanized, homogenous interests seeking expansion of gov-
ernment activity at the expense of larger but less organized groups of
citizens-taxpayers. Over long periods of time, the activities of many special inter- ,
est croups, each seeking concentrated benefits to themseives and dispersed-costs- .. &
to olbiers, results in an overproduciion of governrmen! reculalions, progra ms,and .-
carvices Indeed, the cumnulative effect of interest group aclivity on society, 1s."0r-
ganizational scierosis”—a political economy so encrusted with subsidiés, bene- %
fits, regulations, PrOtections, and speaial treatments for organized interest groups 4

—.h

W e—
- r = _—_———
. [ T —
]
[
. [
[

I

e that work nroductivity, and investment are discourzged. Y
f:‘ To attract members and centributions, interest groups must dramatize ?
I‘i and publicize their cause. Interest groups leaders must compete for members and 5
- money by exaggerating the dangers to Scﬁciety of ignoring Lheir demands. Even '::

when governments meet their original demands, interest groups must generate ik

N . : - . _ 3
re rew demands with new warnings of danger if they-are to remain in business. b
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PUBLIC CHOICE: APPLYING THE MODEL ' '

The pybljf choice theory is employed in Chaptler 7, “Environmentai Pol-
icy: bxternalities and Interests,” to aid in recognizing environmental pollution as
a problem in the control of externalities in human achivity. Public choice tlm{:ury

also herps us lo understand the behavior of environmental interes: groups in dra-
matizing and publicizing their cause. | |

ey —— -

-

est {n

-

In short, interest groups, like other politi

cal actors, pﬁrsue their self-inter
Lhe polifical marketplace.

NN AR A PO VDA VLN 0 e B LT B Ay

SYSTEMS THEORY: POLICY AS SYSTEM QUTPUT

' ] i ‘ [t e mf e o T v |
| Another way to conceive of public policy is to think of it as & response of a polifi- . "%
- : . : L R TH P

cal system to forces brought to bear on it from the environiment.! Forces gener- ‘:

ated in the environment that affect the political system are viewed 23 npuls: Tre 2

enviroiuncnt 1s any condition or circumstance defined as external to the boung-.. 5

. .. 1y . \ - -

zries of the politiczl system. The political susiem is that group of interrelated striuge- | =

Y.

tures anG processes that functions authoritztively to allocate values for g sociefy.’
Outpiels of the political system are authoritative value allocations of the Sj'siem;_ N
anc these allocations constitute pidlic policy. - o
This conceptualization of political activity and public policy can be dla B -
grammed as in Figure 2-8. This diagram is a simplified version.of.the idea of the - - &
~ political system cescribed at great length by political scientist David Easton.The.
notion of a political system has been emgloyeq, either'i;ﬁpli_n:_it]}' or Eﬁplicit'lj;.{; "}’;,}*
many scholars whe have sought to analyze the causes 2nd consequences of public
policy. |

=y

)

>ystems theory porirays public policy as an output of t_hé'pﬁ:gli,fi'cﬁll Sy5-_
tern. The concept of systent implies an identifiable set of institutions and ackvities

in soclely Uhat functions to transform demands into althoritative decisions re-
quiring the support of the whole socrety. The cmnr:e]a{ bféyétem also implies that
elements of the system are interrelated, that the system can respond to forces in
its envirorunent, and that it will do so lo preserve itself. Ineuts are received into
lthe political system in the [orm of both demands and SUPLPEH'L Demands occur
when individuals ar groups, in response o real or perceived environmental con-
dilions, act to affect public policy: Support is rendered when individials or
groups accept the outcome of elections, obey the laws, pay their taxes, and gener-

AL

i,

i ally conlorm te policy decisions. Any sysiem absorbs a variety of demands, some 3
o of wruch conllict with one another. To transform these demand<into output (pub-

Ll; lic policies), it must arrange settlements and enforce these settlements on the par-
- es concerred. It is recognized that oulputs (public policies) may have'a i
. modilying effect on the environment and the demands arising from it, and they |
e may also have an eflect on the character of the political system. The system pre- I
2 :‘
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FICURE 2-8 The Systems Mmduli
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that it poses:

rmands on the PDUhE:& System? e _
« What are the significant characteristics of the ohhcal system that Enablﬁ

it 1o transform-demands into pubhc pmlu_}f and to preserve IthIf over

For

hme? ] . . IR

- - * 1

serves itself by (1) producing reasonably satisfying outputs; (2) relying on.deeply
rooted attachments to the system itself; and (3) using, or threatening to use, force.”.
The value of the systems mede! to policy analysis lies.in the questions - .

» Whatare the sw-ufic:nnt dimensions of the environment that C"Eﬂ‘:‘rata de- "

S‘Q’STEMSI THEORY: APPLYING THE MODEL

The systems mode] is particularty helpful in Chapter 12, ”Inputs Qut-
puts, and Black Boxes: A Systems Analysis of State Policies,” in examining public
policies in the American states. By comparing states, we wiil assess the impact of

"~ various environmental conditions——gparticularly income—on levels of spendmg
benefits, and services in Educatmn, welfare, highways, police, carreclionsand fi-

1" nence. We will see how federal policy sometimes tries to offset the impact of-en-

1.—1rr:mmenta! variables on domestic pD]!C}f in the stales. We will examine the

Lo F:l'*fﬂ! E‘:Jlit:?l_f._i. -L..rn |i'_‘]:\:1|'.'7"_1'-[ ﬂ:'_r_'Ft]lJ'-._Ju:".f ¥ ':1]1-)" LLJEJll'JLllllLJ!I d!’kL
, voter participation—on levels of taxing, spending, benems and service; and we
- will compare the impact of these system charactéristics on public lelc}f with the

5 impact of Erhf mnﬁmtal conditicns.
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« How deo enviranmental ian:Ls affect the charact

“ler of the political systeny?
¢ Fow do characieristics of the paittical systen affe |

[ect the content of public
policy?

» How do envircnmental inputs affect the content of public policy?

¢ How does public policy affect, through fesdback, the eavironment and
the character of Lhe political sysiem? 2 - -

ODELS:HOW TO TELLIF 1REY ARE HELPING OR NOT

" A model 1s merely an abslraction or representationof pelitical lifé. When we
think of political systems or elites or groups of rational decision making or mncre-
mentzlisin or ganies, we are apstracling from the real world in an atlemypt to sim-
plify, clarify, and understand what is really important about politics. belore we
begin our étur:*]y of pub]ic policy, let us set [orth some general ¢ritena for.evaluat-

ing the usefulness of concepts and mooels.

aark =

Order and Simplify Reality. Certainly the utility of a model lies in its abilify to.
order and simplify political life s0 that we can think about it more clearly and un-
derstand the relationships we find in the real world. Yei too much simiplinicaiion

can iead 1o inaccuracies in cur thinking about reality. On the ore hand, it a con- |

cept is too narrow Of identifies only superficial phenomena, we'may not be able to
it to explain public policy. On the other hang, if a concep! 1S too. broad and
suggests overly complex relationships, it may become so complicated and un- -
manageable that it is not really an 2ic t0 understanéing. In other-words, some
theorics of politics may be too complex to be helpiul, while others may be too

simphstic.

Identify What Is Significant. A model should also identify the really significant
aspects of public policy. 1t shiould directatiention awav from irrelevent vanables
or circumstances and focus on the :2al causes ana significant consequences of
public policy. Of course, what is “real” “relevant,” or “signilicant” is {0 some &x-
ronl a funclion of an individual’s personal values. But we. can all agree that the .
uiility of a concept is rejated to its abiity to identify what it s thatis really impor-

il e
- I,

tanil about pmliti:s.

NS

—

L

[

—

Be Congrieent with Reality, Generzlly, @ model should be congruent with real-
it to have rezl empinical relerents. We would expectto have diis

jly—ihatis, iteug
ficully with a concest that identifies a process that does not really occur or
. symbotizes phenaimena that &6 not exist in the real world, However, we must not
Ce o0 GUICh 10 disnss Unrrailsue Chnie s i ey nuCEea b direliing our atien-
Hion 10 why they are unrealistic.For exampie, no one centenas 'hat zovernment

.

&

) Secision making is completely rational-—public officials do not always act to max-
nize societal values end minimize socielal costs. Yet the concept of rational deci-
i sion making may still be useful, ailbeit unrealistic, if it makes us realize how
1}' irrztional government deocision making really is ana promopts us o Inquize wiy.
:
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Provide Meauiugful Comummication. A concept or madel should also commu-
nicate something meaningful. [f too man}f‘pﬂup}e aisagree over the meaning of a
concept, iis utility in communication is diminished. For example, if no one really
agrees on what constitutes an elite, the concept of an elite does not mean the
same thing to everyone. If one defines an elite as 2 group of democratically -
elected public officials who are representative of the general public, one is com-
municating a different idea in using the term than one who defines an elite a< an

unrepresentalive munority that makes decisions for society based on its own
interests. |

Direct fnquiry and Research. A model should help to direct inquiry and re--

search into public palicy. A concept should be operational—that is, it should refer””

Girectly to real-world phenomena that can be observid, measy red, and verified.
A concept, or z series of interrelnted concepts (which we refer io as mocel),
should suggest relationships in the reai world that can be tested and verified. If 1
there is no way to prove or disprove the ideas suggested by a concept, the concept.

15 not really useful in developing 2 science of politics.

Suggest Lxplanations. . Finally, a model approach should suggest an explanation
of public policy. It should suggest hypotleses about the causes and COnseGUEences’
of public policy—hypotheses that can be tested against rzal-world data. A con-
cept that merely describes public policy is not as useful as 2 concept that explains.
public policy, or at least suggests some possible explanations, =~ = |

1. Charles O. Jones, An Infroduclion to Hhe Study of Public Policy, 2nd ed-(Boston:
Duxbury, 1678), p. 6. K e

2. The classic statement on group theory is David 3. Truman, The Covernmnesiial -
Proczss (New York: Knopf, 1951). PR

3. Ibid., p. 37, : S -

4. Ear] Latham, “The Croup Basis of Politics,” in Poiitical Behavier, ed. Heinz
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>. Elite theory is explained at length in Thomas R. Uye and Harmon zuigler, The
lrany of Demecracy, 9t} ed. (Monterey, CA: Wadsworth, 1993) T

6. See Yehezdel Dror, Public Policy-Making Re-examined, Part IV, An Oplional Model
of Public Policy-Making {San Francisco: Chandler, 1968).

. oee Charles E. Lindblom, “The Science of Muddling Through,” Public Adniinisira-

fron Revyew, 19 (Spring 1952), 76-88: Aaron Wildavsky, The Politics of the Budgetary

Proczes (Bastor: Litlle, Brown, 1964). i

Lindblom, “The Science of Muddling Through.”

9. James M. Buchanan and Coardon Tullock, The Caleud::s of Covsait fAan Arbor tni-
versity of Michigan Press, 1962),
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