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THE ANATOMY OF PUBLI C PRCBLEMS
BU LDI NG A METHODOLOGY OF PCLI CY ANALYSI S

by

Ronal d J. QGakerson

Public policy analysis is rich in nethods and poor in methodol ogy.

As the nunber and sophistication of nmethods continue to increase, the
failure to build an integral node of analysis becones the nore apparent.
A weal th of technique does not yield a systematic way of proceeding with
the analysis of a problem-a theory of how to proceed and why. The

m ssing ingredient is methodol ogical: a |ogic-of-doing policy analysis.

W | davsky (1979: 2, 15), certainly a leading practitioner and teacher
in the field, concludes that he can neither say what policy analysis is nor
how it is possible to do it. Wile enbracing a variety of nethods as use-
ful, he seens to reject the possibility of nethodol ogical devel oprment
(1979: 3):

What tools does the policy analyst use? Qualitative
political theory, for refining our picture of where we want
to go; quantitative nodeling, for systematizing guesswork
on how to get there; microecononics, for disciplining
desire with Iimted resources, and nacro-organi zation theory,
for instilling the will to correct errors: each has its
pl ace. Policy analysis, however, is one activity for which
there can be no fixed program for policy analysis is
synonymous with creativity, which may be stinul ated by

t heory and shar pened by practice, which can be | earned but
not taught. [Enphasis supplied]

Doi ng policy analysis, he argues, is akin to "discovery" and exhibits little
structure or pattern. Rather than a logic of inquiry, WIdavsky proposes

a logic of appraisal or "justification" (1979: 387-88). He recomends

giving attention to the devel opment of systematic criteria for evaluating
the work of policy analysts (1979: 397-98), but not an attenpt to give nore
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structure to the process of doing policy analysis, which nmust remain a
"private affair" (1979: 15).

If, as WIdavsky says, policy analysis can be viewed as both art and
craft, the "material" of policy analysis consists of public problens. The
rel evance of nethodol ogy depends upon the nature of the material. If the
salient features of public problens are characterized nore by uni queness
than by simlarity or congruency, then an integral node of analysis cannot
be devel oped. Wien one focuses on "solutions," or at |east "recomended
courses of action," as the product of policy analysis, this view of public
probl enms as basically idiosyncratic nay appear to be valid. A successful
course of action nay often depend on details that are unique to a situation
Policy prescriptions, however, also depend upon an understandi ng of the
problemin terms of its sustaining relationships. This is nore than
"definitions" it is diagnosis. Diagnostic assessnent is fundanental to
probl em sol ving and can be viewed as the core of analysis. Here policy
anal ysts can take a | esson from mechani cs and physicians. Wthout a proper
di agnosi s, prescriptions are mere guess-work. Mreover, it is possible--in
any applied science--to agree on the diagnosis, yet disagree as to a
prescription. Prescription necessarily deals with particulars, whereas
di agnosi s i s based upon characteristics or indicators broadly shared within
sone fairly large class of cases. A nethodol ogy, or systematic way of
proceedi ng, can be derived fromthe comopn attributes of a set of problens.
For public policy analysis, the question is whether there are general
properties of public problens which can be used to devel op a general diagnos-
tic capability? Furthernore, can these general properties be expressed as

sets of variables which assune different values in various problematic



situations? If so, cumul ative nethodol ogi cal devel opment in policy analysis
is a possibility. If not, Wldavsky is correct that creativity rather than
nmet hodol ogy is our basic intellectual resource, not omy for inventing
"solutions" to problens, but also for the conceptualization of problens to
be solved. He comes to this conclusion (1979: 388): "That probl enms have

the sane status as solutions. . is the basis for creativity in analysis
(and the cause for anomie within the profession)."

To pursue a discussion of the alternative possibility one can turn to
the work of Vincent Ostrom (1974) on political theory and public adninistra-
tion. GCstrom chall enged the preoccupati on of scholarship in Anerican public
adm nistration with (1) descriptive work focused upon singular "organi zati ons"
based on hierarchical principles and (2) prescriptive work advocating the
perfection of hierarchy as a universal approach to solving public problens.
Drawi ng upon both nodern political economists and classic political theorists,
he went on to sketch an alternative paradi gm of public adm nistration, taking
account of the Iimts and possibilities of various organi zational arrangenents.
Rat her than dichotonizing policy and adm nistration, as in the orthodox view,
Ostromtreats various forns of organization as alternative instruments of
public policy. In this context the essential problemof organization theory,
he wites (1974: 55), is to

1) anticipate the consequences which foll ow when 2) self-

i nterested individuals choose maxinizing strategies within

3) particular organi zational arrangenments when applied

to 4) particular structures of events.
These are the basic elenents and rel ati onships involved in the use of organiza-
tion as an instrunent of policy. Ostroms principal concerns in this piece
of work are to denonstrate both the potential variety of organizationa

arrangenents and the necessary conditions of general denocratic organization



to realize the full advantage of that potential variety. This leads to a
reconsi deration of the principles of constitutionalismand federalism as
devel oped both by Madi son and Hamilton and by Tocqueville, viewed now as a
theory of "denocratic administration,” in contrast to the tenets of
"bureaucratic admni stration" which have cone to doni nate Anerican adm ni -
strative thought in this century.

OGstronm s basic conception of policy and organi zati on al so contains the
rudi ments of a nethodol ogy of policy analysis. Viewed in this light, his
four-part characterization of organization theory can be el aborated as a
general nodel of public problens, fromwhich a |ogic-of-doing policy anal ysis
can be derived. Ostronis choice of deductive reasoning as a node of discourse
reflects his predoni nant concern with the devel opnent and use of theory as a
systematic guide to enpirical inquiry and anal ysis. The inmportant question
is whether the work of policy analysts can be organized in a way that allows
for cunul ati ve nmet hodol ogi cal devel opnent. If not, our discourse will be
limted to swapping stories and offering up the occasi onal gemof w sdom In
this sense WIdavsky's work assuredly glitters as he links ideas and insights
toget her as so many pearls on a strand. Many of those ideas, however, may

al so contribute inportant elenents to a nmethodol ogy of policy analysis.

The Basi ¢ Model
Met hodol ogi cal |y, applied policy analysis is a problem of selecting,
collecting, sorting, sifting, and otherw se organi zing bits and pi eces of
information in order to reconstruct the logic of a situation. Public prob-
lens, like all genuine problenms, are surrounded by confusion. To devel op
an understandi ng of a problem-to nake sense out of it--requires that one

deal with a situation on its own ternms. Thus information, as the enpirica



conponent of analysis, is essential. Yet information is nore than data.
As W davsky (1974: 231) has made the distinction, infornation is "data

coll ected according to a theory. The enpirical conponent depends
upon a theoretical conponent. "Analysis" denotes the use of theory to
interpret data in order to produce information.

The basic tool, therefore, in a nethodol ogy of policy analysis is a
nodel which facilitates this information-building process. Ostromidenti-
fied the four basic elenments of such a nodel: (1) the structure of events,
(2) decision nmaking (or organi zational) arrangenents, (3) individual choice
of strategies, and (4) outcones or consequences. The nodel is depicted in
Figure 1. It consists of four sets of variables to be understood as

nmut ual Iy excl usive and exhaustive categories for arraying the data pertinent

to an anal ysis of any public problem

[ Figure 1 about here]

The nodel begins by considering two sources of constraint and oppor-
tunity inherent in any public problem The first set of variables--the
structure of events--can be understood as the "raw material" of a problem
or policy. It may be a river or a bridge, a city or a sidewal k, a school or
a classroom It includes both nature and technol ogy, both man-nmade and
natural environnents. To this raw material hunman bei ngs add a set of
deci si on nmaki ng arrangenents, establishing new constraints and opportunities
of a different order. This set exists entirely in the real mof |anguage
and consists of formal decision rules which specify, broadly or narrowy,
who may decide what in relation to whom Decision naking arrangenments must
be understood to enconpass all those decision makers, both public and

private, who are relevant to sone problematic situation, including the
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citizen-consunmers of public goods and/or bads, as well as officials. In a
denocratic polity individuals always have access in sone degree to alterna-
tive organi zational structures, so that the set of decision making
arrangenents relevant to a public problemis always interorganizational
This adds conplexity in diagnosis, but rmuch greater flexibility in
institutional design

The first two sets conbine to formthe i ndependent variables in a
policy analysis and the |ast two sets, dependent variables. The second set
identifies a group of decision nakers, each of whom can choose and act
subj ect to the constraints and opportunities found within the structure of
events and deci sion naking arrangenents. In the third set of variables,
t he nodel focuses, not upon discrete choices, but upon choices of strategy.
A strategic choice is a basic decision of howto relate to (1) a structure
of events and(2) other decision makers given an expectati on of how t hese
two elements of a policy mlieu will behave. Qutcones, the fourth set of
vari abl es, follow upon the conbined choices of all relevant decision nakers.
If the strategies-set is considered as a dependent variable, the nmodel is
not determnistic; but if strategies are treated as independent vari abl es,
outcones followin a determ nistic fashion. The conbi ned choi ces of al
rel evant deci sion nakers together with the structure of events deternine
out cones. From a policy perspective, however, it is nuch nore useful to
work with indeterminate rel ati onships and attenpt to predict individua
choi ce of strategies even though the results can never be subjected to a
sinple falsification criterion of validity.

Both the structure of events and deci si on naking arrangenents affect
i ndi vidual choice of strategies, but in a different way. Those constraints

found in a structure of events might be thought of as "hard' constraints.



The structure of events affects outcones independently of individual choice
(as shown in Figure 1). If decision nakers ignore, or are unaware of, hard
constraints, outconmes will not follow as anticipated. (If human bei ngs
choose not to act, the structure of events is sinply reproduced as a set of
out cones. ) Decision making arrangenents, however, do not have an independent
i mpact on outcones. Fornmal organizational structure affects outcones only
through its inmpact on individual choice. The choice of strategi es can be
viewed as an intervening variable in this sense. The "soft" constraints

i nherent in a |anguage system can structure individual expectations and thus
create a structure of incentives and disincentives; but apart fromthe way

i n which individuals choose to act, decision nmaking arrangenents have no

operati onal neani ng.

Four Sets of Variables

The basic nodel identifies four related sets of variables as a concept-
ual device for reconstructing the logic of a situation and arraying information
i nto neani ngful sets. Each set of variables nust be further elaborated and
nodel ed in order to provide the conceptual tools for identifying rel evant
infornation and assigning it to the proper set. Many nenbers of the "famly
of mnodel s" popular in policy analysis find a place in this nethodol ogi ca
structure, perhaps enabling us to go nuch beyond the "fam |ly" netaphor in
clarifying the rel ati onshi ps anong nodel s devel oped i ndependently in different
soci al sciences and pointing the way to a fundanmental unity of practice and
application. The four sets of variables are discussed in turn

Structure of Events

Al'l public policy operates in the context of some nore or |ess

speci fiable structure of events. In physics, an event is any coincidence of



two or nore objects at a point in time in some particul ar spatial
configuration. Events thus defined can be random or non-random w th respect
to patterns of recurrence. Non-random events exhibit regularities over tine.
A "structure of events" refers, then, to events which recur in an identifia-
bl e pattern.

In human experience, various structures of events often acquire high
degrees of differentiation, which enables us to distinguish one from anot her
on the basis of boundary conditions. Ostrom Tiebout, and Warren (1961: 835)
comrent as foll ows:

Events are not uniformy distributed in space; rather, they

occur as sets under conditions such that boundaries can be

defined with nore or less precision. Rivers flowin water-

shed basins, for exanple. Patterns of social interaction

are also differentially distributed in space and boundari es

can generally be defined for themtoo. In other words, al

phenonena can be described in relation to specifiable

boundary condi ti ons.
Yet the various structures of events which can be pertinent to public policy
anal ysis are extrenmely diverse, e.g., a city or a wilderness, an ocean or a
prairie. Vast differences also occur in the relevant scale of a structure of
events--from gl obal to househol d proportions.

The foll ow ng questions nust be addressed. First, are there conmon
attributes anbng the large set of events relevant to policy analysis? Second,
do these common attributes or variables assunme different values in various
structures of events? Third, do these different values assuned by conmon
vari abl es serve as key indicators for discrimnating anong di verse structures
of events so as to explain significant variation in individual choice of

strategi es and outconmes? | medi ate answers are clearly not avail able, but

certain possibilities can be expl ored.



John Dewey (1927) followed this path of inquiry in his effort to
fornmulate an enpirical, experinmental foundation for public policy and
organi zation. Hi s definition of a "public" as a set of persons "indirectly"
affected by the transactions of others (Dewey, 1927: 15, 16) identifies a
broad pattern of relationships as linked to (1) the perception of public
probl ems and (2) organizational response. Those indirectly affected do not
participate in a transaction and are thus unable to control outcones in the
absence of political organization. Ostrom Tiebout, and Warren (1961: 834-35)
further broaden Dewey's conception by substituting the nmore inclusive set,
"events," for the subset, "transactions." This recognizes that indirect
effects arise frompatterns in natural phenomena as well as social phenonena.
Dewey hinself characterizes the set of indirect effects as arising apart
fromany pattern of public organization

One minor problemw th Dewey's fornmulation is that it evokes an inmge
of asymmetry, i.e., sone persons engage in private transactions which affect
others called a public. Al though public problens frequently involve
asymmetrical relationships, the appropriate nodel is probably synmetrical
each and every person who is a nmenber of sone community can act in ways that
indirectly affect all others. Elenents of asymmetry can then be introduced
fromcase to case as deviations fromthe nore abstract nodel. The set of
events relevant to public policy is then defined in terns of a general condi-

tion of interdependency, where each person necessarily depends indirectly on

others for sone part of his welfare
Public policy analysis, or the diagnosis of public problens, requires
a careful modeling of the relevant structure of events to reveal the sources

of interdependency. For exanple, Gstrom who has worked extensively in the
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area of water resource policy and organi zation (1968, 1971b), explicitly
consi ders the physical nature of water as a fluid or flowresource, to be
fundamental to understanding patterns of interaction anong the diverse users
and suppliers of water. In a simlar fashion, David Howard Davis (1978)
enphasi zes the physical properties of various fornms of energy (fossil fuels,
nucl ear power, and electricity) as independent variables which tend to sort
the politics of energy into relatively distinct policy arenas. In the |arge
field of urban policy, Jane Jacobs 11961) is unique for having devel oped a
systemati c nmodel of how cities work as a structure of events conposed of
various patterns of interdependency. Efforts such as these are the nore
remarkabl e for being rare.

The net hodol ogi cal problemis to devel op neans of discrimnation which
enabl e policy analysts to distinguish anong various structures of interdepen-
dency, identify salient features, and specify consequences. For this
capability, Ostrom (1974: 52-54) turns to the theory of public goods as
devel oped by nodern political econom sts. Sonme scholars may view this sort
of material as standard fare given the last two or three decades of intellec-
tual devel opnment. Yet the theory of public goods has usually been confined
to explaining shifts of resources between private and public sectors
consi dered as aggregates. Thus restricted, such a theory may be useful as
background know edge for a policy anal yst but does not provide workable
tool s of analysis once the |locus of activity has been settled. So it is
that policy analysis can often begin by "saluting" the theory of public
goods, then proceed with an analysis without substantially using the theory.
If, on the other hand, the theory of public goods can provide intellectua

tools for nodeling a specific structure of events, or pattern of
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i nt erdependency, its usefulness is extended considerably beyond the standard
application.

To draw upon the theory of public goods in this way, it is necessary
to sort out those elenments of the theory that identify independent attributes
of some structure of events, i.e., variables that can take on independent
val ues and thus be variously- conbined and reconbi ned. Any structure of events
can then be represented in terns of these attributes. Three independent
attributes can be distinguished (1) jointness of use or consunption,
(2) non-exclusion, and (3) the domain of indivisibility inherent in supply
and/ or consunption. A brief introduction to each attribute foll ows.

Joi ntness. This variable neasures the degree to which nore than one
person can derive benefits simultaneously fromthe elenents of value in a
structure of events. Samuel son (1954) identified jointness as the defining
characteristic of public goods. The obverse of jointness is "subtractibility"
(Cstromand Ostrom 1978: 11), i.e., the degree to which individuals subtract
fromthe welfare potential of others. In the limting case of perfect
jointness there are no subtractive effects anong individuals. At the oppos-
ing limt--full subtractibility--one person fully precludes enjoynent by
others. Most cases of interest in public policy fall in the intermedi ate
range, where individual effects are partially subtractive, but jointness is
possible within linmts which circunscri be the nunmber and behavi or of those
i ndi viduals. The classic case of the "comons" (Hardin, 1968) describes a
situation of inperfect jointness.

If a structure of events lies somewhere in this internmedi ate range, a

policy analysis must be able to take account of nore than that sinple fact.

The problemis to deternmne, as precisely as possible, the Iimting
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conditions within which jointness is feasible. This requires giving close
attention to patterns of subtractibility anong diverse uses and especially to
the sensitive rel ationship between nore-subtractive and | ess-subtractive
users. These patterns have a direct inpact on individual choice of strate-
gies and are therefore an essential consideration in the design of decision
maki ng arrangements.

Non- excl usi on. The "excl usion principle,"” used by Misgrave (1959: 9)

to define public goods, refers generally in econonmics to the ability of
sellers to exclude potential consuners from goods and services offered for
sal e. Non-excl usi on, broadeni ng the concept sonewhat, can be considered the
inability to control access to a structure of events. Various degrees of
excludability reflect successive levels of difficulty in practicing exclu-
sion. Exclusion is always costly and the greater the cost, the nmore likely
that exclusion will becone infeasible. In the linmting case of non-excl usion
the practice of exclusion is technically infeasible. New technol ogy, e.g.
t he devel opnent of barbed wire in the case of range |ands, can shift the
conditions of exclusion rapidly.

Difficulty with exclusion, rather than absol ute non-excl usion, seens to
be the typical case in public policy (E Ostrom 1967). A policy analyst
nmust therefore be able to do nore than sinply classify goods and services in
terns of exclusion and non-exclusion. A nunber of questions occur. Wat
precisely are the difficulties with exclusion? What is necessary to attain
excl usi on? How do conditions of exclusion vary with conditions of demand and
supply? Is partial exclusion feasible? To choose the proper tools of public

policy in a given situation my depend upon these considerations.
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Domain of Indivisibility. Buchanan (1968: 173-177) distinguishes the

degree of indivisibility, characteristic of sone structure of events, from
the extent or range of indivisibility. Varying degrees of indivisibility
are equivalent to varying degrees of excludability, with the internedi ate
range corresponding to externalities--partially divisible events with limted
indivisible (external) effects. The nature of the externality, whether
positive or negative, can be that of a spill-out (pollution) or a spill-in
(trespassers). The dommin of indivisibility refers to the extent of the
popul ati on and events affected, whether the indivisibility in terns of degree
is conplete or partial. The purpose in referring to indivisibility as
di stinct fromnon-exclusion is to deal with the affected domain as an
i ndependently variable property of a structure of interdependency.

Othodox indivisibility in the econonics literature refers to
"l unpi ness" in production, i.e., an inability to vary quantity conti nuously.
In an anal ogous fashion, indivisibility in the supply of public goods can
be thought of as lunpiness in supply, i.e., an inability to differentiate
supply in relation to individual consunmers. The question raised by the
presence of indivisibility in supply is one of scale: what are the boundaries
of the affected domain? In terns of donain, indivisibility is never abso-
lute, but always linmted. The task of a policy analyst, once again, is not
sinmply to classify events in terms of a dichotonous variable, but to
determine the precise limting conditions which apply in a specific situation
Only on this basis can supply properly be proportioned to demand. The pres-
ence of an indivisibility does not elininate a need to deal with consunmers in
a discrimnating way; it does change the Il evel of discrimnation and nakes

the task nore difficult.
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The domain of indivisibility may derive fromnatural occurrence, as in
the case of resource-systenms, from production technol ogy, or from patterns
of consunption. The latter deserves special mention as a sonewhat unorthodox
consi deration. Where supply is not differentiated on an individual basis,
patterns of consunption may acquire an inportance parallel to patterns of
producti on. The feasible domain of production can differ fromthe feasible
domai n of consunption. Patterns of consunption nmay be indivisible relative
to units of production. Both production and consunption may have technica
requi renents which need to be taken into account in an assessnent of the
boundary conditions which help to define a structure of events.

Each one of these attributes--jointness, non-exclusion, and donmai n of
indivisibility--is independent of the other. Taken together, these are
conceptual tools to be used to construct a working nodel of the structure of
events relevant to sone public problemor policy. Oher tools nay al so be
appropriate for dealing with certain types of problens; but these are perhaps
the nost broadly applicable tools of analysis which can be drawn out of the
theory of public goods. The primary useful ness of the theory of public goods

in policy analysis is to provide these tools.

Deci si on Maki ng Arrangenents

Political science is traditionally associated with the study of

"institutions." Conventionally, the unit of analysis is "an institution,"
i.e., a decision structure or organization capable of taking collective
decisions and in sonme sense acting as a social unit. In public policy analy-
sis, however, the basic unit of analysis is an individual who participates

in a variety of decision structures relevant to a public problem "Decision

maki ng arrangenents" refer broadly to an allocation of authority anong sone
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rel evant set of individuals, where the authority to act is derived froma
nunber of functionally separate decision structures. The focus of anal ysis,
therefore, is not upon discrete "institutions," but upon the rul e-ordered
rel ati onshi ps whi ch govern individuals in an interorgani zati onal context.

V. Ostrom suggests (1968: ) that the "base rule" in a denocratic
society is willing consent. Full equality anpbng decision makers is possible
only so far as willing consent is allowed to govern. Various forns of
vol untary associ ation, including market exchange, are fundamental and ubi qui-
tous in a denocratic society. To mmintain agreeable relationships on the
basis of willing consent, however, inplies a capability of managi ng di sagree-
ments. This necessarily involves relaxing the rule of willing consent to
all ow an el enent of coercion, at |east potentially. A second order of
deci si on nmki ng--one based on inequality--must be introduced to all ow sone
to i npose sanctions on others. Both sets of relationships can pose difficul-
ties for public policy.

Critical scrutiny should be given to four basic types of authority
rel ationships: (1) the capacity of individual decision makers to act solely
on the basis of individual discretion in matters of concern to others, per-
haps preenpting action by others or initiating an action which creates costs
of opposition for others; (2) the availability of potential sources of
renedy to individuals affected adversely by the actions of others; (3) the

capacity of an affected population to take collective action where the rule

of willing consent can be relaxed; and (4) potential veto positions in any
process for taking collective action. Decision maki ng arrangements wil |l
commonl y include decision points of each type with the possibility of

institutional weakness arising at any point.
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Provi sions of both private and public law nmay be relevant to
mappi ng a set of decision naking arrangenents. Rel ationshi ps based upon
willing consent are always conditioned by potential recourse to conpul sory
third party determ nations, relying perhaps on the | aw of contracts or
torts. By the sane token, the exercise of official power is always condi-
tioned by potential recourse to various sources of public |aw. The rel evance
of substantive provisions of |aw depends upon procedural elenents, especially
who (whet her singular or plural) has authority to formulate, invoke, and
apply a rule of law. Authority to invoke sone provision of law, for exanple,
is subject to wide variation--sonetines highly concentrated and soneti nes
highly diffused--with much different results for the differential authority
positions of various decision makers.

A multifaceted structure of events is normally associated with an
equal Iy conpl ex set of decision making arrangenents. Consider, for purpose
of illustration, the organization of highways. The instrunents of highway
organi zation i nclude a nunber of specialized decision nmaking capabilities,
and nake use of many different institutional facilities, derived in each case
froma distinct attribute of the structure of events inherent in highways.
To begin with, the | and-use decisions involved in highway devel opment ent ai
a high degree of indivisibility anbong the owners of separate parcels of
property and are therefore organized with potential recourse to eni nent
domai n proceedi ngs. Revenue decisions in the provision of highways encounter
difficulties with exclusion, but the power of taxation (as applied in this
case) makes use of partial excludability by taxing the sale of gasoline, a
commodity highly correlated with hi ghway use. An even hi gher degree of

exclusion can be attained with respect to nore specialized sets of users,
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as in the application of ton-mle taxes to heavy trucks. Demand and supply
decisions are affected by a varying donmain of indivisibility associated with
different types of highways; and, as a result, there is an effort to
di stribute these decisions anong various jurisdictions which differ in scale.
Production deci sions, again, involve technical indivisibilities (i.e., there
are limts to the division of responsibility for production) and are usually
vested in a public bureaucracy supplenented by private contracting. Once
hi ghways are supplied, the problem of public organization is not ended. A
hi ghway is a common property facility subject to varying degrees of subtracti -
bility among a diverse set of users. Various rules of the road are used,
drawi ng upon the police power, to sustain an optinmal |evel of jointness anpong
hi ghway users. Finally, highways do not exist in isolation: they have
nei ghbors. The potential external effects of highways upon abutting property
owners are recogni zed in the common | aw of hi ghways, which affords protection
fromvarious forns of private nuisance and unreasonabl e curtail nent of access.
In this fashion a conplex structure of events can involve nany different
sets of decision makers and a great variety of authority relationships. As
| ong as deci si on maki ng arrangenents work smoothly, and probl ens do not
devel op, the underlying conplexity may escape notice. Wien sonethi ng goes
wrong, however, several decision points may be inplicated. The entire system
of relationships nust then be sorted out in order to make a proper diagnosis
of the problem Possible solutions may al so invol ve adjustments at nunerous
points. Al this requires a nodel of decision naking arrangenents that can
enable a policy analyst to identify the salient features and relate themto

other facets of the problem
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I ndi vi dual Choi ce of Strategies

The structure of events, together with the decision maki ng arrangenents
chosen to govern that structure, represent the paraneters of a public
probl em Decision nakers regard both sets of variables as fixed (though
perhaps only for the short-run tine frane of the nodel). These paraneters
provi de decision makers with a structure of constraints and opportunities
wi t hi n whi ch individual choice is exercised. These choices can be nore or
| ess constrai ned--and thus exhibit nore or less diversity in a given situa-
tion--but are never fully determinate. It is assuned that individuals have
real choices to make.

Economi sts represent the process of individual choice as a cost
calculus in which alternatives are evaluated in terns of opportunities fore-
gone. This conception underlies the tradition of indifference-curve
anal ysis. The terns of choice--those opportunities which nust be foregone
as a result of choosing any single alternative--are determni ned by the
paraneters of a situation. To this situation, however, an individual brings
preferences, enabling one to weigh alternative courses of action and thus
to choose. The opportunity cost attached to any given choice is therefore
aresult of two considerations: (1) a decision maker's assessnent of his
situation (his perception of the terns of choice) and (2) one's val uation of
each alternative as weighted by his preferences. Infornmation is assuned to
be nore or less costly to obtain and perceptions, nore or |ess inperfect
(as represented by information/ perception screens in Figure 2).

To reconstruct a process of individual choice requires some mapping
of opportunity costs. Buchanan observes (1969: 42-50) that costs which

i nfl uence choice are always future-oriented, i.e., based upon expectations
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of future events. In this sense he suggests that cost is experienced
subjectively as a nental obstacle to sone decision (1969: 42). Conversely,
benefit (which is sinply the obverse of cost) mi ght be conceptualized as
an i nducenent to choice. Each individual, then, possesses a val ue-i nage
( Boul di ng, ) of the world around hi mwhich consists of a structure of
obstacl es and i nducenents. These are essential data to be considered in a
policy anal ysis.
A basic assunption is that individuals choose the |east-cost alternative

(or, equivalently, nmaxim ze net benefit) as neasured subjectively by one's
expectations and preferences (V. Ostrom 1974: 52). Except where costs and
benefits are easily quantifiable in noney-terns, however, this assunption
does not lead directly to interesting predictions. Preference-structures are
subject to great variability fromone individual to another. Further sinplify-
i ng assunptions may be necessary to devel op a nodel of individual choice in
some context. Gordon Tullock (1965) assunes in nodeling bureaucratic choice,
for exanple, that bureaucrats want to advance. Sinmilarly, one m ght assune
that politicians want to be reelected. Sonetines it may be useful to posit
partially conflicting preferences. For exanple, one night assune that a
police officer wants both to be a "good cop" and to keep his job or advance;
yet the paraneters of the situation may require a trade-off between these
two values. In a policy analysis, these are tentative assunptions used to
gui de a process of inquiry but subject to rejection on the basis of evidence.

Both the structure of events inherent in sonme public problemand the
rel ated set of decision naking arrangenents tend to produce high | evels of
i nt erdependency anmong deci sion nakers, i.e., outconmes for one are linked to

outcones for others. In this circunstance, what one decides to do depends
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on what others may decide to do. This leads to inportant, perhaps paranount,
consi derations of strategy guiding individual choice. Strategic considera-
tions, as in game theory, consist of expectations about how others will
decide and act. Gven a structure of events, these expectations are shaped
primarily by decision maki ng arrangenents.

As long as the paranmeters of a situation remain fairly stable, the
configuration of strategies chosen by rel evant decisi on makers shoul d al so
exhibit stability. Strategies do not have to be recal culated with each
di screte decision, but reflect basic choices as to howto relate to others.

If the paraneters of a situation change, there nay be a period of adjustment
as individuals test out various strategies, before a stable set of strategies
can energe. During this period of disequilibrium |earning occurs. Once
an equilibrium has been achi eved, however, no individual can do better by
changi ng his choice of strategy (Schelling, 1978: 25-27). Further nodifica-
tion in the configuration of strategies (and associ ated outcones) depends
upon a change of paraneters.

The full configuration of strategies can be characterized, in WIdavsky's
terns (1979: 11-12, 17), as a pattern of "social interaction." It is a map
of the way people choose to relate to one another as individual decision
makers pursuing their (subjective) interests. Exchange is one 8uCn pattern
whi ch emerges froma structure of events consisting of private goods (divisible,
subtractbl e goods to which the exclusion principle applies) and a structure
of market institutions. In the public realm an optinal pattern of social
i nteraction consists of reciprocity (Boulding, 1972; Oakerson, 1978: 33-38).
A pattern of reciprocity can be defined as one in which individuals take

account of the interests of others in calculating their own separate choice
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of strategy. Reciprocity need not inply altruismand may result from
strategic considerations of self-interest; but neither is an el enent of
altruismto be foreclosed as a likely possibility. Individuals depart from
a pattern of reciprocity when, in the | anguage of collective inaction, they
choose to act as holdouts or freeriders. If a pattern of reciprocity is
fully abandoned, individuals may tend to adopt rmutually preenptive strate-
gi es which begin to resenble a war of each against all. The degree of
reciprocity attained in social relationships is the principal neasure of
what mght be called "political productivity" in a society. By the sane

t oken, abandonnent of reciprocity is the primary indicator of nonmarket
failure.

In any pattern of reciprocity each individual receives only a fractiona
benefit fromhis own contribution to a set of values shared at | east in part
with others; |ikew se, the greater part of his own benefit is derived from
that contributed by others. As dson (1965) and others have pointed out,
fractional benefits create incentives to shirk. The mai nt enance of recipro-
city as a pattern of social interaction depends upon a parallel pattern of
social monitoring, so that individuals can call one another to account when
necessary. Force al one, however, can never restore reciprocity in the
absence of mutual benefit and equitable cost-sharing. To provide the decision
maki ng arrangenents which enable a community of people to work out their
rel ati onships on the basis of reciprocity is the delicate task of public
policy.

The di agnostic assessnent of a public probl em depends upon an accurate
reconstruction of the individual choice of strategies which [eads to an

abandonnent of reciprocity. To identify critical points of weakness in the
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rel ati onshi ps anong deci si on makers the data needed are subjective and
consi st of the obstacles and inducenents to choice which individuals recog-
nize in choosing strategies. This structure of subjective costs and
benefits will vary with the patterns of nmutual expectati on anong deci sion

makers.

Qut cones

Qut comes or consequences exist in the real mof value, or perhaps nore
precisely, in the intersection of fact and value. That fact and val ue are
i ntersecting sets has been generally overlooked in the age of positivism
In an effort to disentangle two strands for some purposes of analysis, we
forget that in human experience facts and values are interwoven. Policy
out comes are a product of human action (and interaction) and therefore con-
sist of facts ordered according to a set of values, or of artifacts (V, GCstrom
1980). To attenpt to specify outcones without the constraining and ordering
effect of values is to engage in unsel ective and unendi ng description. Any
di scussion of outconmes is in practice selective and therefore necessarily
val ue-l aden. Evaluative criteria enable us not only to render an assessnent
once out comes have been identified, but also to perceive those outcones
rel evant to an assessment.

Met hodol ogi cal |y, two problens appear: (1) the creation and choice of
eval uative criteria and (2) the detection and neasurenment of relevant effects.
A new subdi sci pline of "evaluation research" in the social sciences is begin-
ing to give systematic attention to these issues. E. Ostrom (197?t) has
stressed the need for "multiple indicators” in the nmeasurenent and eval uation

of public services. The argunent can be extended to include all policy
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out cones. The nornmative problem of public policy is not the nmaxi m zation
of value on a single indicator, but rather the proportioning of values in
such a way that numerous indicators are held within tolerable linits. The
appropriate set of limts for any single value can only be judged on the
basis of other evaluative criteria. There is no "ultimte" standard of

val ue available for performng this task.

Val ue- based inquiry faces two fundanental difficulties: (1) howto
j udge consequences experienced by others; and (2) how to aggregate individua
effects to arrive at sone judgnent of social welfare. If we assune that
i ndi vidual s are the best judge of their own interest (V. Gstrom 1971a: 45),
then sone procedure for allow ng those affected to indicate their individua
valuations is preferred to "expert" appraisal. Statistical aggregation of
survey responses nay be considered appropriate if the effects across the
entire popul ation are conparable and the basic direction of these effects,
in the sense of being made worse off or better off, is the same for everyone
concerned (or nearly everyone, allow ng for neasurenent error). O herw se,

i mportant differences would be di sregarded, unless statistical aggregation is
confined to sub-groups where effects are conparable.

As long as individual effects lie in the same basic direction for al
concerned, a general assessnent can be nade on the basis of individual valua-
tions. If, however, the direction of effect is not the sane, there may be
serious conflicts of interest anmong those affected. If we assunme that no one
is afit judge of his own cause (V. Gstrom 1971a:46), then individua
expressions of interest cannot serve as a satisfactory indicator of val ue.
Sone reference to interpersonal norns becones necessary in order to arrive at

an aggregate val ue judgnent.
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A useful approach is to ook for Paretian inefficiencies, i.e., to
identify those nade worse off by the transfornmation which occurs within the
structure of a problematic situation. Any change which results in sone
persons being left worse off can be viewed as Pareto non-optinmal. Al
government al rel ati onshi ps, however, involve circunmstances where persons
are left worse off, e.g., the use of coercive sanctions. Any judgnent of
Pareto efficiency depends upon a distribution of entitlenents in order to
di stinguish legitimate and non-legitimte deprivations. It nmay often be the
case that there are legal entitlenents in a substantive sense where circum
stances preclude enforcenent. In this case, general rules of |aw can serve
as normative criteria for identifying nnn-legitimte deprivations which indi-
cate a politically relevant inefficiency. Wiere substantive legal entitle-
ments are unclear, or not plainly valid, a policy analyst must rely upon
his own noral reasoning and be prepared to defend his conclusions in noral
di scourse. The classical political theorists recognized this prerequisite
and gave considerable attention to articulating a process of noral reasoning

in order to render an assessnent of political outcomes.

Policy Analysis as Applied Political Science

Havi ng di ssected the nbpdel and exanmined it in ternms of its four basic
conponents, we return to a discussion of relationships anong those four parts
to explore uses and inplications. An el aborated version of the nodel is
depicted in Figure 2.

[ Figure 2 about here ]
The nodel is devel oped on an assunption that public problens occur as

repeated plays of highly simlar games. Unique situations that occur once,



- 24a-

asuodsay A2 1|04 pue s |goid 2 1|0nd JO [9paN paleloge | ‘g 2.Inb 4

A11ioyiny Jo
21INn19n11S |au JoH
;S juausbue 1y
Bu 1N uo Is 198Q

N\
|
EEPES m ub 1seq
uo 11ez jueb .o Uo 11d39 13d juo | yau o ju | mlj\ |euo _5 111SU |
[au o Ju | « ' 10 1.d
........... > uo 110 Ja 1U | |
&I« Bu 1u Jea j0 suia1ied « m
J Wwouoo9g : ;sa1bo1elIS O !
:sauod 1 82 10YD [enp IAIpU | |
i i
I I
I I
I I
i 99 10yo i
| [e2 160 [ouUy2aL / [N 193} 1YD IV \ui 9In1no J0
' - N Sulialled Jliseg «
“ ABo jouyoal
m 91IN10911IYd Iy
e N dINTeN

SJUang JO °21In1dniis

abueyp wial -Huo7



25

or which in sone sense "self-destruct," are excluded. It is also assuned

that a probl em under anal ysis has acquired at |east a tenporary stability.
Equi li brati ng processes have occurred and the "dust has settled." Various
strategi es have been tested and individuals have arrived at the best they

can do within the paraneters of a situation. Public problems are here
represented as those intractable situations which find individuals repeatedly
acting (and interacting) in ways that produce undesirabl e consequences.

Each repeated play of the game-like situation constituting a public

probl em shoul d be viewed as a transformation of events within the paraneters

of the situation. The basic structure of events as one set of paraneters
i s unchanged by any single play of the gane. Events have a structure within
whi ch transformati ons occur, yielding a set of outcones. I|ndividual decision
makers are the agents of transformation, as conditioned by the other set of
par anmet er s- - deci si on naki ng arrangenents. The nodel as a whole therefore
represents a transformati on which occurs repeatedly within a stable set of
paraneters.

Situations are, of course, never conpletely static. |ndividuals may
make i di osyncratic choices which cause at |east tenporary disequilibrium
A state of equilibriumcan also be dynamc, noving fromone state to anot her
in sone pattern. Another possibility is that a public problemnay have nore
than one possible state of equilibriumand thus acquire stability only within
certain thresholds. This type of situation m ght be viewed as fundanental ly
unstable. Still another is the possibility that repeated plays of the game
may produce | ong-term changes in the structure of events, indicated in

Figure 2 by a dashed arrow.
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The latter possibility is especially interesting as a way of dealing
wi th the phenonmenon of "political culture." Elenments of culture enter into
t he nodel as independent variables which formpart of the underlying structure
of events. Yet culture consists of patterns of interaction which have
acquired a long-termstability transcendi ng particul ar public problenms or
situations. As changes occur in the paraneters of situations, individuals
may choose different strategies for relating to one another. Over tine,
these new patterns of interaction may cone to nodify basic patterns of culture.
The possibility for long-termcultural transformation certainly exists; but
in the short term culture is treated as a constraining factor

There is no parallel possibility of direct feedback from outcones to
deci si on naking arrangenents. Rather, it is assuned that decision maki ng
arrangenents are always a product of deliberate choice. A further assunption
is made, indicated by a dashed arrow |inking the structure of events to
deci si on naking arrangenents in Figures 1 and 2, that sone prior process of
institutional design has endeavored to shape decisi on naking arrangenments to
the existing structure of events. Maintaining an appropriate fit between
these two sets of variables is a fundanental task of public policy.

Deci si on nmaki ng arrangenents are nodi fied only by individual choices
acting through a special set of decision structures for making "constitutional"
choi ces. Constitutional choice (V. OGstrom 1974: 66) is any choice of
deci sion rul es which assign formal capabilities and linitations to decision
makers for the purpose of naking future choices. A great variety of decision
structures may be used as arenas of constitutional choice in this broad sense--
| egi sl atures, courts, administrative agencies--as well as those decision

structures specialized to constitutional choice, e.g., constitutiona
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conventions and anendment procedures. If the structure of events is taken
as given, the only possibility for intervening in the stabilized play of a
gane is by changing the rules of the game, i.e., by nodifying decision making
arrangenents through a process of constitutional choice. This inplies a
basi ¢ shift in individual choice of strategies and in the |ocus of decision
maki ng. Existing decision nmaking arrangenents are no |onger taken as given.
Yet these efforts to nodify decision naking arrangenents take place even as
repeated plays of the game--the problematical situation--continue as before.
Di fferent decision nmaking capabilities, other than those involved in the

i medi ate problem nust be drawn upon in order to invoke procedures of
constitutional choice.

The use of the nodel as a diagnostic tool depends upon an ability to
differentiate deci sion maki ng arrangements fromresultant patterns of hunman
interaction. One exists in the real mof |anguage, the other in the realm
of behavior. The rel ationship between these two distinct sets of variables
has | ong been obscured in political and adm nistrative science by a neani ng-
| ess debate between fornmal and informal structure as conpeting influences
on behavior. The failure of formal structure to translate directly and
sinply into patterns of social interaction gave rise to a theory of infornal
structure as the posited source of patterned rel ati onshi ps anmong peopl e.
This so-called theory is equivalent to explaining a phenonenon by renani ng
it. That is, informal structure is sinply another nane for patterned human
interaction. To the extent that individual choice of strategies acquires
stability there will be a "structure" that appears to be controlling; and
new entrants into the decision naking arena will be well advised to study

that structure or else learn by hard experience that a single decision maker
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is seldomable to cause mgjor disequilibriumor, even |less, create a new
equi librium

The theoretical problem however, is howto account for this structure
of relationships--this pattern of interaction or informal structure. G ven
a structure of events, the formal structure of decision nmaking arrangenents
becomes the critical independent variable. Yet formal structure does not
produce informal structure as a mirror inmage. Al that fornmal structure can
do is to introduce a bias toward sone pattern of interaction by adjusting
the terns of choice. The relationship between fornmal structure and i nfornal
structure is not straightforward; it is problematical. To appreciate the
probl ematical nature of this relationship is perhaps the principal contribu-
tion of gane theory to political science.

To change the transformati on associated with a public problemrequires
a new pattern of social interaction anmong deci sion nakers--a basic shift in
i ndi vi dual choice of strategies. The problemis that new patterns of inter-
action cannot be directly prescribed. WIdavsky (1979: 264-70) recognizes
this difficulty in his discussion of a "criterion of change" he identifies
with the acronym "PROD': "personal relationships whose outcones differ."
Meani ngf ul change occurs only when patterns of interaction are altered in such
a way that outcomes are different. For such change to occur, individuals
nmust choose different strategies for relating to one another. Gven a
structure of events, the only instruments available to effect a PROD change
are rul es--deci sion naking arrangenents. Yet the use of rules in this way
depends upon a know edge of how rul es affect choice.

There is another possibility for intervening in the real mof human

interaction, if crucial elenents in the structure of events are not given in
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nature, but represent constraints and opportunities supplied by human
artifacts. The structures of events which characterize cities or housing
projects or schools, for exanple, are in part man-made. Physical design
deci sions also offer the potential for nodifying patterns of social inter-
action. A choice of architecture, or technol ogy, may therefore be
"constitutional" in effect and inplication. The pat hbreaki ng study of

this type of relationship is Oscar Newman's Defensi bl e Space (1972), where

he denpnstrates that different architectural designs (the structure of events)
applied to public housing (decision maki ng arrangenments) variously affect
patterns of interaction anmong residents (individual choice of strategies)
which, in turn, produce different levels of crine (outcones). By the sane
token, the choice of technol ogies, perhaps in policing or education, nay
depend on one pattern of interaction to produce favorabl e outcones, yet
result in different patterns of interaction produci ng unfavorabl e outcones.
"Political" considerations beconme relevant to the choice of technol ogies
(Wnner, 1980).

The purpose of policy analysis, in this nodel, is to informthe process
of constitutional choice, broadly construed. Three basic uses of the nodel
are inplied: (1) diagnostic, (2) prescriptive, and (3) know edge-building or
scientific. The diagnostic capability is a necessary foundation for both
prescriptive work and scientific work, both reasoned intervention and reasoned
inquiry. It is the fundamental skill of policy analysts.

Di agnostic work should begin by nodeling the structure of events. This
may require sone |level of technical proficiency in the systemunder investiga-
tion and thus bring the policy analyst to scientists, engineers, or other

technocrats for information. The skill of the analyst lies in knowi ng what
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guestions to ask and what to nmake of the answers. Once the boundaries of a
probl em situati on have been determ ned, the analysis can nove on to decision

maki ng arrangenents, that is, to those decision making arrangenents rel evant

to a bounded structure of events. Sone skill in legal research and a conpara-
ble skill (for which there is no good nane) in institutional research are
essential. In addition to examning the text of a set of rules, it is inpera-

tive to inquire into the way those rules are comonly understood by rel evant
deci si on nmakers. Although both the structure of events and deci si on maki ng
arrangenents affect individual choice of strategies through infornation/
perception screens (see Figure 2), in the case of decision nmaking arrangenents
a conmon mi sconception becones reality.

I ndi vi dual understanding of rules, as well as individual choice of
strategi es, can only be determ ned by asking people. In-depth interview ng
of carefully selected informants can be suppl enented by survey research
Patterns of interaction can be described in behavioral terms, but investigat-
ing the obstacles and i nducenents to choice requires subjective data. The
same is true of outcomes. Use of the nore sophisticated tools of cost-benefit
anal ysis nust be tenpered by a reliance on individual valuations as the
enpirical basis for assessnent. One can also turn for guidance to the noral
reasoni ng of individuals affected when interpersonal conparisons are needed
to build an aggregate eval uation

Thi s met hodol ogi cal approach for the npst part |eaves open the choice
of theory needed to guide each step of the analysis and, especially, to put it
all together. Except for specifying, broadly, the independent and dependent
vari abl es, the nodel contains no theoretical statenents. Mre to the point,

there are no propositions which |ink particular characteristics of a structure
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of events and/or decision making arrangenents with particul ar patterns of
interaction and outcones. Precisely how particular sets of paraneters affect
the transformati on which occurs is left unanswered. Policy analysis sinmly
cannot proceed, however, wi thout the use of theory in this sense.
To be useful, the methodol ogi cal skeleton presented in this paper nust

be clothed with theory. The problem of using theory to guide the
anal ysis of a problem anounts to sel ecting, what Bruner (1968: 71) has called,
a "puzzle form" Bruner, who borrowed the idea fromT. D. Wl don (1953: 75-83),
wites as follows:

There are troubles which we do not know how to handle; then there

are puzzles with their clear conditions and uni que sol utions,

marvel ously el egant; and then there are problens--and these we in-

vent by finding an appropriate puzzle formto i npose upon a

troubl e.
Theory is needed to reduce reliance on trial and error in the course of
i nquiry by providing puzzle forns which indicate what to |l ook for in the
m dst of a confused and troubled situation. Trial and error--and in
W | davsky's terms creativity--cannot, however, be elininated. A puzzle
forminitially selected nmay eventually be rejected as the inquiry proceeds.
Mor eover, no problemexactly conforms to an abstract puzzle. A policy
anal ysis sinmply draws upon a puzzle formto create a "theory of the problent
whi ch invol ves adapting the puzzle to fit the specific situation

In terns of the nethodol ogy devel oped here, useful puzzle forns woul d

represent typical problematic transformations. V. Ostrom (1974: 56-58)
devel ops one such puzzle form-the tragedy of the commobns--in terns of the
four sets of variables. A closely related, but sonewhat narrower, puzzle

formis the "erosion of public goods" (Buchanan: 1970; Oakerson, 1978, 1980),

relating to public goods which take on nany of the characteristics of a
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conmons once supplied. Schelling (1978: 91-124) discusses a nunber of nopdels
whi ch can serve as puzzle forns, including critical mass and tippi ng nodel s,
self-fulfilling expectations, and self-enforcing conventions. The further
devel opnent of internediate-level theory in the formof puzzles which relate
to broad classes of public problenms is an inportant theoretical task in
policy analysis and one that may be stinulated by systematic attention to
nmet hodol ogy.

To shift from diagnostic work to prescription requires a further infusion
of theory into the analysis. A nore general theory of institutional design
relating specific nodifications in decision naking arrangenments (or perhaps
the structure of events) to anticipated changes in patterns of interaction
and outcones, is needed. A choice of theory at this |evel involves choosing
anong broad theories of politics and governnent. V. Ostrom (1974) devotes
much of his discussion to a paradigmlevel choice between nonocentric and
pol ycentric approaches to institutional design. Furthernore, unless one
chooses a paradi gm of revolution, the application of institutional theory to
the resolution of a particular problemwould depend upon the use of avail able
institutional capital, which presunes an understandi ng of the policy instru-
ments afforded by a particular political system the logic of that system
and how the system has devel oped in rel ated areas.

What ever the choice of theory at this level, the nodel of public problens
and net hodol ogy of policy analysis presented here can be useful in organizing
the di scourse of policy analysts. Only by agreei ng upon comon terns of
di scourse can theorists of diverse persuasions clarify their differences and
engage in useful dialogue. It may then be possible to design enpirical research

which puts critical points of difference to a test. Only then can politica
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science offer reliable political know edge, in addition to intelligent
specul ation, to guide the prescriptive work of policy analysts.

A third use of the nodel of public problems is as a nethodol ogy of
political inquiry with policy relevance. Propositions |linking the four sets
of variables can be tested enpirically. For exanmple, E. Ostrom and
col | eagues (1973, 1976) have explored the rel ati onship between size of
police jurisdiction (an el ement of decision naking arrangenents) and outcomnes
as measured by citizen-consuner evaluations, while controlling for both the
structure of events (type of service and conditions of service delivery) and
ot her el enents of decision making arrangenents. |ndividual choice of
strategies was initially treated as an unneasured intervening variable, but
subsequent research (Parks, 1979) has gone further to exam ne both the choice
of production strategies by police departnents and self-protective strategies
by citizens. The results of this research cast great doubt on a long tradi-
tion of policy prescription advocating consolidation of small and nedi um
si ze police agencies.

The neani ng of policy has been especially elusive for political scien-
tists. Is policy a set of objectives--a declaration of intent and purpose?
O is policy the set of actions taken and consequences produced? Shoul d
policy analysis focus on "process" or on "content?" Wat do we mean by the
"content" of a policy? If the focus is on process, what is the relationship
bet ween policy "devel opnent” and policy "inplenentation?" WI davsky (1979: 2)
comments that "hundreds of conversations on this slippery subject have proved
futile, even exasperating, possibly dangerous. "
The problemis not sinply definitional, though part of the problemis

wi th | anguage: policy is a noun without a verb form W can talk easily about
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"maki ng" policy and "inplenmenting" policy, but this creates a seriously

m sl eadi ng di chotony. Policy is not usefully viewed as a declaration that
is then subject to inplementation. Policy instead needs to be viewed as an
activity, a process, a systemof relationships. Policy nakers use policy
instruments which attenpt to shape patterns of interaction anong deci sion

makers, sone of whom ni ght be considered "inplenenters,” some not. (Wen
citizens sue an agency to invoke enforcenent of a statute, who are the
i npl enenters?) The policy instruments avail able are nostly institutional--
variously distributed decision nmaking capabilities and linmtations--and to
some extent physical--as in the choice of architecture or technol ogy. Al
public prograns entail a set of decision nmaking arrangenents used as instru-
ments of policy to affect patterns of interaction and outcones. The effect
of budgetary decisions is greatly dependent upon the prevailing distribution
of authority.

The nodel of public problems presented here is equivalent to a nodel
of policy. No public problemoccurs in a policy vacuum political rhetoric
notw t hst andi ng. The transformati on of events represented in the nodel can
be viewed as a policy transformati on. The content of policy is a process; but
descriptive studies of policy naking and inplenentation mss the point. The
focus of study should be on the instrumental relationships of policy--the use
of structure to shape process and outcones. Any decision maki ng arrangement,

however great or small, can be viewed as an instrument of policy. To do so

is to see the potential for political science as an applied discipline.
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