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- Introduction

LAURENCE E. LYNN, JR.

s . »

>
. - %

In 1976. the federal government inwesied more than $1 8 bihon in
social research and development AR&D)—i ¢.. ip research, slyisucs.
evaluations, demonstrations, and experiments—relating to the identifi-
cation and solution of social problems. Although the need for large-
*scale federal stipport of social R&D is widely accepted. questions

rming/its relevance to the making of social policy have become
more :\:; iflenlin recent years. What are we learning” Who s making

effective use of what’ we learn” .

N

The beginning of sysiematic federal support for social R&D can -

perhaps be traced to the creation of the Federad Bureau of Ethnolggy in
1881. During the following four i

gencrated by World War 1. federal support for social R&D emerged in
recognizable form. The Depression Era™s social problems and World
War Il further stimulated federal spending for social research, which

reached $53 million 1n 1937 and was more than $60 muhion by 1953.

(Archibald 1967). Growth was slow during the 19%0s. ihen accelaraced
sharply duning the 1970s, sbmulated by andther burst of govesnmental
enkergy 10 solve social problems, the present level of spending was
reached in the carly 1970s. ‘ .

«

THE IMPORTANCE OF "RECEVANCE

As federal support for socijl R&D reached sigmificant levels. con-

troversies began  To ovegsiiplfy a complex tustory. there have been
¢ ]

Ao

- &
.« <)

Y

) lhgl’msn:»imﬁ e
Era‘s concern for social problems and the need for scenfific advice,

" N
et ek B
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t

.., 'Mpmclpnlmcadconlmv‘my lepslaloudrstmstfulof ‘social
; . =~ ecngineers” promote radical ideas or pursue irrelevant academic -
L, intevests, socalsaem:‘stswmwdkbndependenceongovcmmmi
Mmthwobpcnmy
et ! Ane-rlymduwionduusconmwmywasconumedmthe 1938
: ©,_report of the National Resource tee. Research—A ‘National
"7 Resowrce. This report that “research withja the Gov-
mmbymmmmnmmmchcmemme
’ Gwamuwapmmwm&astoavmdthe )
) sibilities of bias through subordinaion 1n any way to poliey and
policy-enforcing.™* Ameaol'm-dﬁc:alrepons beginning with the
1998 report of the National Resource Committees have discussed
national policies for ‘the support of rdsearch to solve complex social
problems. Thescreponshaveumedlhefederalp%mmemmphya :
mﬂwrdemmnusocmlll&bjndhvedtscussedannﬂyof
thep‘oblemsthmanscwhenlhegovemmemundcrukesmchsw
(See: Tor example/President’s Science Advisory Committee 1962, U.S.
Congress, House 196%; National Resea(ch Council 1968, 196%; Na-
* tional Science Foundation 1969.)
lntheaﬂy 1970s, federal policy-making oﬂ'malswhosem
RN . supported social R&D became a selatively new source of controversy.
Many of these officials believed that the raison d'etre for the growing
amm;ofmoneybun;spemwasthepfoducuonol’knowledpthm
beuseﬁnlmﬁmpohcy-mahngrplcs Based on their experience
in ng for and using knowledge from research. however, they

r*. . usefulnowkdgeprlhalusablek wzsactuallyusedoﬂen

(HEW) Rnchardson ﬁhose department accoumed for nearly half
of federally supported social R&D. observed (U .9 Hew 1972, p. 11):

Too much of his money has gone into poorly conceived-progects, 10o few of
the results have been ngorously assessed. and our means of disseminating the .
worthwhnle results have been too feeble This means that we know less than we
should. that we're fess sure of what we know, and that 100 few peoplc share (i
knowledgc we do possess

One of Richardson's carly acts al HEW was to have the planmnghd
evaluation staff review HEW-supported social R&D and identify tested

- ideas that were awaiting adoption and promotion. Although a few ideas
were identified. the staff congluded, contrary to Richardson’s expecta-
tions, that **(1) There probably are no hidden jewels coming out of our

- , .
/ 5 .
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R&Dthlmwaiﬁmlobediscoiruedifwejnmlookenwsb.w(z)if
. Such jewels do exist, ous {R&D] bureaus are not apt tu find them given
- the present reporting procedures.” (For additional discussion of HEW's .
Mmmemmmdnsmuuo.m"mmm

of Relevance™* by Laurence E. Lynn, Jr.. in this volume.)
Crhiciﬂudsochlk&bspomedbytbebepanmemdodemc

- was recorded in a report by the National Research Council (1971).

which stated (p. 31): : T :

- High-level officials. both in the Depariment of Defense and 18 the former
mamw.be&vﬂhmuswd-;hmk!bemcuseﬁ:!lcmemthn-' -,
it is. Non-missé » hasic research 1s considered 1o have lacked policy
pay-offs sod 1o have constituted both a subsidy 1o producers and a source of

o dfficulty and irritation with the Congress. Research producers are sometimes *

viewed as being more interested 1 furthering thew academic discidhines than

pmvitﬁu;opemmalhdplo:he Department of Defense

Afer surveying 2 large number of government officials and social
scientists. the author of g 1972 anticle in Fortune magazine {Alexander,
p. 132) reported that “'no uc in government is much tempted by the
fruits on social science’s tree of knowledge.”
- In 1974, the Nixon Administration’s rationale ;U S. Office of Man--
agement and Budget 1973) for” support of federal research and de-
velopment programy stressed the importance of recognizing that “how
we spend our resources for research and development is just as
important as how mych we spend™ and placed emphasis on “encourag-
ing the focusing of research and development on specific problems
within areas of special national need’” and on ensuring that “the
Ametican people get a proper return on the dollars they invest in
i { | research and development -
concerns have given nise 1o specific questions: Should the
alfocation of social R&D resources among social problem areas be
changed? Should social R&D funds be spent in different ways? For
. example. should more be spent on evaluation andrcqurimematidn and
less on social science research: should mote be'spent on randomized.
controlled field trials artd less on uncontridied derhonistrations: should
.more be spent on research done by unrversities and research insiitu-
tions and less on analysis done by profit-making firnmy; should mote be
- spent on long-term grants and less on short-term contracts” Should rhe
support of social R&D by the federal government be organize ) and
administered differently? For example, should research administration
be more centralized: should there be a greater use of formal planning
processes; should there be morg intramural research; should the poten-

1 ‘y i -




4 . LAURENCE E LYNN, IR *

, tial users f research be more ivolved in research planning. should
there be more interagency coordination?

Executive concern about the usefulness of social R&D is neither
surpsisiag nor distwrbing. Any federal activity competing fov scarce
resources will be subjected tn critical evaluation by budpet examiners.
program evaluators. congressional commutees, and policy makers.

.

»

* This has been espegially true during the chromic budgetary shoftages of -~

the early 1970s. Moreover. disilussionment with social R&D has in
many res, cts beedl a reflection of post-Great Soceety disillusionment
wq' &m’ l mms‘ B - e » . .
Paradoxically. however, recent inyntence by federal, officials on
relevance and accountability from the research community 1s & partial
reflection of the success the community has hag in penetraling gov-
emment. Kollowing years of urging by social <Gentists. the policy
world now takes it for granted thay the social sciences have a contribu-
tioh to make in government Policy makers have come 10 depend on
“social engineers™ or “‘resecarch brokers” to communicate expert
knowledge. As assistant secretaries, deputy assistan! secretanies. and
deputy under secretanes for researclt and program development, re-
search brokers aré now a-fixture in virtually every federal agency.

Professors and researchers from the soctal science community. ase .

regularly appointed to cab:net posts The wtaffs of numerous govern-
ment bureaus and congressional offices have been ““upgraded” by the
- addition of younger members with graduate education and the akility 10
read. criticize. and evaluate research reports. Through the Congres-

sional Budget Office. the General Accounting Office. the Congres--

- sional Research Service, aud the Office of Technology Assessment,
Congress is developing its own instinationahzed cad:e of trained policy
analysts and socual scientists ”

These rescarch brokers ofien exert pressure on the social R&D
community to produce resuits relevant o policy making ! Mureovcr._
now that analysts and social scientists are a permanent part of the
government. st 1s unhkely that insistence on relevance will ever abate.
In fact, it s hkely to increave ot all the “'nght” umes. 1. when
knmﬂcdg‘ 1s most needed to clunfy cmfple: policy choces Thus, ot
would be s mistake to regard the pressure for relevance as aberrant or
transsory.

:

10 g recent study of wmial werre B { aphan o g (TN neted e netign that
mae amd bttt contat briwecs somnd soontnis amid iy makers | may resull n
improved underambing am! gicateg i)‘!hl-s':m\ Mgy e true b Jher € are abar comdilion
where famiwardy iy beeed virdempt father than sdmeation

-

.-

-

»
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" contracts (and on sole-sOUrce CANIracls with favored

~ between gracior and grantee, pressures from policy .

EFFECTIVE RED MANAGEMENT S,

mmmmnmxhnwﬂ talk 1t Ras taken the
of: increasing reliance in many agencies on compentrvely akarded

stead of grants, and on grant arrangements that involve Gilaboration

tign 10 the use of peer review panels and advyboe eouncils oniented %0
the rescarch community: and a growing ty for the forms of
social RAD that seem ‘most imniédiaielf "useful to poircy mukery—
program -evalustion. poliCy analyus, expert conuliation. ird Social
experimentation—telative to wradinonal social science research per-
formed at universiies. . ",

In addition, some zgencies arc expenmenting with systematd
methods for planming and setting prionties fie their socal R@.ac’
tivities (see. for example, Guttentag and Snapper 1978) Occasiphaily.
other management devices have beed tngd intludimg polwsy imphca-
tiods papers orepared n conjunctioft with cbmpleted rescarch projects

- and the appointment uf 7esearch consumers jor research advpsory

Unfortupately. we lack systematre- buadence as to whether, these
steps are having the wesults their spoasors hope for There afe indica-
tions, however, that #issatisfaction with the usefulness of soxial R&ED
is not abating For example. the Federal Council for Science and
Technology Task Group on Social R&D noted, that there are indica-
10T that 100 littie social R&D 1« relevant 1o policy maRing and that too
much research, even if relevant, 1s no' avaikable to and utilized by the
appropniate decision makers A 1976 Némonal Research Council

.review of the National Science Foundation's apphed socusl soence
and on average relatively undistinguished. with only mojlest putzntial
for useful apphcation ~ In general. sacial R&D contnues to be
cnticized by members_of Congress, Lecutive-branch officials. and
sozial scienusts because " ngsther good not well managed research
and has little potential for uve .

Although this continued cr&xmhm refects the perswtence of the
problems that led to crticismin the first place. many ip the ~ocial R&D
commumty beheve that .:cent pressures for polty relcvance have
actually been coudterproductive In their view . the attempt to man-
ufacture socally uxtcful knowledge to order—1i treat the acqustion of

-\

research concluded (p 713 “‘the quahty of thé*work g ighly vanable
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knowledge like any other government procuremeént—has flooded the
market with shoddy prodycts. The resulting poorquality research,

" fonreplicable demonstretions, ambiguous expenmer .. uscless data,

and biased evaluations have neither policy value nor sientific merit. In
the view of others. nothing has changed bu: the name of the game. For *
example, one psychologist strongly. committed to soci ly useful re-
search notes (Deutsch 1976. p. 2). *paradonically. wiei funding agen-
cies under the edicts of conservative federal administrations have

. pressured for relevance. the effect has ofien been yust’ the opposile

from that which was intended—ar increase decured only 10_pseudo-

|~ 7ekvancy il giich rewriting of proyel propospls 10 use the ‘rele-

vance’ terminology took place.:” The management skill, financial and
manpower resources. and continuity of effort needed 10 .orient the
social RAD community m« e toward the productive study of social
problems havé been lacking. .

This unsatisfactory state of affairs has sumulated still more idexs for
reforming social -R&D management One idea 1s 10 tighten the
management of social R&D still further by centralizing its administra- °
tion, restricting federal funding mamnly to high-priority subjects and

- progects, subjecting individual project proposals to greater scrutiny,

and weakening of elimimating peer review and what is asserted 1o be ics
perochial emphasis on methodology and performer reputation (see
Gustafson 1975). At the other extreme. some would abandon altogether
direct approaches 1o achieving policy relevance and relum the making
of social R&D policy to the scientific commumity. Those holding. this
view would strengthen. not weaken, peer review and léave the choice
of subjects for reserrch.. the selection of resesrch, méthods and per-

. formers. and decisions 1o Jisseminate revearch findings to those with

scientific qualifications. By thus promoting quality and screntific merit,
it 1s-argued, the government would enhance the social usefulness, of ,
social R&D in the most fundamental sense

) '

THE EXTENT OF O SR KNOWLEDGE

In the face of such divergent views. st seoms wise 1o pause and take
stock. What knowledge do we possess that 1s relevant to the formula-
tion of social R&D policy” To what extent and in what manner is
knowledge issed in resolving social policy problems” By what sirate-

" @es can the most useful forms of knowledge be obtained™

Regrettaldy (and wonically), we possess little knowledge obtained
ugh rescarch that will help answer these Guestions s Albert
; has roted (1976. p. 1067) **. . social scientists . . are




i
4
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2 only slightly more predisposed to rate social scientific snowledge about

A their business as one of their most critical needs thyn are people in

thoee social endeavors that social scientists seck a mandate o inform.™

Y Most studie addressing federal social R&D policy have been promo-

s tional. i.e,. preoccupied with the extent of federal financial support of

: . social sdjences at academic institutions and with the number of social

- mmwmwmmnl.mmuapowimbodyo{

L~ socill_scieaeemwchondspnimimmlbehaviofandcbanae.me ..
diffusion of innovations, and the nature of bureaucratic dec.ision mak- «
ing—thi Jdom influcaced main arguments o Tesom-
M’ Yons! . , . ot .

. There s recent evidence that this situation may be changing. A study
by Citplan et al. (1975) helps fill in the large gaps in our understanding
of how the use of sacial science information influerces federal govern-
ment policy. The National Institute of Mental Health has initiated

_ several studies aimed at understanding policy-making processes and
the role of social R&D institutions in shaping them. The National
Academy of Sciences published Knowledge and Policy in Manpower . a
tandmark study of the manpower research and development program in
the Department of Labor (Naucnal Research Council 1975). In a study
sponsored by the Commission on the Organization of the Government
for the Canduct of Foreign Policy (1975), Alexander L ‘George
analyzed the entire body of social science knowledge on decision
making and developéd ideas on Row those making foreign _policy
decisions could make better use of information.? )

THESTUDY PROJECT ON SOCIAL R&D

Despite these efforts, the Study Project on Social R&D began its work
agains! a background of generally inadequate knowledge One thing.in

" particular was apparent. Few of the proposed solutions to-the “rele-
vance prnblem’” have been based on a clear conceptiort of what the
terms “‘relevant to pohiy" or “socialty useful”” mean.

* Though not ld}iusud 10 the problems of manapng social R&D, a vecent study of
federa) promedical refearch {Comsoe and Dripps 1976} 1 of consderable methodological
mieress “Our project had only und gosl.” state the suthors ip 1051 1o demonstrare ‘
MW;MIMHMQMJ!&”&MMW& )
. ud:omm)mtnwmuumwmmmy“m-mw
S figorous empencal process, theu study wdentfied what they beheved 10 be the types of
- reeurch that undertay the 10p ten thincal advances 1n cudiovascular and pulmonary
m-ogmmmwmym _ o,

Y
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To stimulate thinking about the impact of social R&D on policy. the
Study Project asked several persons familiar with both policy mal:;ng
and social R&D to address themselves to questions concerning the
rehnomhpbetmn knowledge ard polncy making:

o Ar what times and under what circumgrances dun'ug the life cycle -~

of a policy or program are_the resuits of social R&D—or, more
generally, ideas, analyses, and research finding : ~likely to be influen-
tigl in shaping the thinking or motivatiny the _aciions of some key

AR L
.
.

participant in the decision-making process? In other words, from the
time that pablic discussion of un issue begins o the time that a
program hos been operational long enough jor its continuation to be
questioned, whea are research findings likely 1o maiter most”

® By what avenues do the results of social R&P affect public policy,
e.g., through program managers, the courts, congressional authoriz- »
" ing commitiees, the educational sysiem, organized int¢rest groups,

and public opinion— or through the recruitment f experts into key
Jjobs, imtérnal advocacy. or other means? All of these avcﬁues are used
at various times, but are some avenues likely to be moré reliable than
others? Does it depend on the stage at any given momeit of the policy
developmeni process? Does it depend on the rype Jf policy being
considered? Or what?

® In the light of past experience, what critena or xeneral con-
siderations shou!d be employed in planning social R&D? For example,
should the priorities and direction be left largely up to the academic

' research community, with research managers considering only the

g 1y ofithe proposal and the reputazion of the principal investigator?
Or. at the other extreme. should federal policy planners and research
manageys jointly define in advance the desired vesearch and its rela-

tionship to specific polics decisions” Is more or les: direction desir- |-

able? Should researchers have a constituency in mind? Should users be
included in the research planning process? In other words, depending
on when, how. and with whom research is likely 1o be influential, how
cauld federdi agencies impros « the imfluence of social R&D on policy?

Ih answer to these questions. Carol H Weiss, James Q. Wilson,
Howard R. Davis and Susan E. Salasin, and James L.. Sundquist jeined
me in examining the process of knowledge into policy. Our different
views comprise the remainder of this volume. In addition, Shafon M.
Collins looked at how social R&D has been used in decision making dy
the courts, a subject of growing importance.

.
LN *

¥
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A COMPENDIUM OF VIEWS

~My views have been shaped by having worked in several federal
agencies that support social R&D as well as by participation in, the
Study Project on § .l R&D. I belicve that federudly supported social
R2 S cannot be wairly judged by any single yardstick ot relevance.
Because social R&D rulfills many different functions in our pluralistic

. ‘sociéty, many criferia must be considered when determining whether -

ornot social R&D has been worthwhile. For the most part, assessing

usefulness project by project is @ mistake. Such an approach to social-
R&D managem:nt will produce too much superficial. secondary-

. source research, and too little investment in theory, methodology.
innovative sppiitations, and primary data. : -

research and public policy. Weiss explores at length the cognitive and

mmddﬁuﬂﬁegasmwd‘wimmestagesdpolechm

which the problems are taost severe: formulating research and applying -

research Yesults 1o policy.- She observes that the most commonly
proposed solutions to research-into-policy problems are administrative
remedies involving tighter control by federal staff.” Though some of
these remedies may help, in general they have little real impact on the
cognitive’ or structural causes of these problems. Noting that- "*a
democratic system does not want technocratic solutions imposed on
decision makers: a pluralistic society does not want political contrgls
on the ireedom of research.” she counsels that we avoid the **social
engineering” concept of social R&D in favor of an “enlightenment™
modei that views social R&D not as a solution to problems. but as an
intellectual backdrop of concepts. propositicns. orientations, and
empirical generalizations for the discussion of policy.

Basing his observations on personal experiences with a series of
govemnmental commissions and public agencicy. Wilson's conclusions
are negative: **Public commissions, on the record. have either made 1.0

use of social science. . . . made some use but in ways frvelevant to its ~

policy conclusions., . . . or made use of relevant but unconvincing and
. inadequate research. . . . Funher, “'good social science will rarely be
used by government agencies in a timely and effective manner. Most
organizations change-only when they must. which is to say, when time
and money are in short supply. Therefore, most organizations will not
do serious rescarch and expenmentation in advance When they use

social science at all, i will be on an ad hoc. improvised. quigk-and-

dirty basis.” His solutionis “"not _nud rescarch. but wise, farseeing.

" shrewd, and organizationally effective administ. ators

Conceding the existence of problems with the link between social

-
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Davis and Salasin, (oo.mcproblemmthtbeknowledge-mlo-pohcy

°mmmemdbothpohcynukmandmwthm
They develop several suggestions that they believe might improv tlus

process: additional research that will clarify the complexities of

decision makirg in ways that will enable researchersbetter to

stand policy makers’ needs and problems, dourcoordlunonam

social R&D’ administrators in -federal agencies, more flexible and

mmdmm mprovedqnhtycomrol

—aad-support for ¢Jfective-dissemination metia. .
Sundquist sees the flow of knowledge into policy taking place via a
transmission belt consisting of researchers, middiomen, re-

mm,mmm.m&mmmi

&1y point, problems most often arisc at the point where a research
m—-wwwormmmmmm
Mmopobcymmedd Foﬂomn.mamlmdtle
functions, opportunities, and pitfalls of restarch brokecage at the
federal level, Smﬂmnuuwnhtreswebbmkummym
tte a new discipline, whose practitioners have *‘a sophisticated under-
m«r&mdmnmmaﬂowdhaundmm
mﬁm‘he'vwd cothewoddofmm:llowd
leadership and support

Collins surveys the coufts’ usedfwrtymdmdmwthm
(expert testimony, results of existing studies, public opinion polls, and
results of studics conducted specifically for the case at hand) from five
meudrsum(eeonouucsrcmrchsmmwm pubhcm
surveys, psychological research, and socio-psychological research) in
four types of application (criminal law, surveillance, pornography/

obscenity. and separation of church and state). Noting that social X
sﬁuwemenrchisnolmﬁfofmlymepledbyﬂw{qdcomﬂmnity.ﬂe

suggesis that the lawyer's faith in research depends on four factors:

quantifiability. relevance. the perceived absence of value judgments,

+ and concern for the individual. **This concern is the major dividing
force between social scientisis and lawyets: while social scientists may .
critisize the narrow scope of law. lawyen with matclnn. intensity,
inmmst the generalities of socul science.

/
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The Question

of Relevance
- LAURENCE'E. LYNN; JR.
. . o
istorigns of science hove noted the Enlightenment-influenced, empir-

ically minded spirit in which the nation was founded. Of Washington,
Jefferion, and Franklin, Price writes (1954, p. 4): *'The first effect of

. their leadership was, 1o destroy the traditional theory of hereditary

sovereignty . and to substitute the idea that the people had the right, by -

rational and experimengal processes, 1o build their goveramental in-

. stitutions 10 suit themselves.”” Lyons adds (1969. pp. 2-3) that the

scientific spirit of the founding fathers ““was also shaped by a prag-
matism and utilitarianism that grew out of the practical demands of
sertling a new land and that have characterized American society and
American science from the beginning.”” -

Y77 "As President. Thomas Jefferson was responsible for what may have

been the first major federally supported social research. **. . . [Perhaps]
the most important fact about the Lewis and Clark expedition . . . is
the degree to which it was ‘progrimmed.’ or planned in advance, down
to the smallest detail by Jefferson and his scientific associates in
Philadelphia. . . . (Goetzman 1966, p. 5). In Goetzman's view. the
Lewis and Clark expedition ¢ reasonably be construed, at least in
part, as basic, as opposed to applied. social R&D (p. 5): *. . . Lewis

- and Clark might almost be considered a logical extension of the

Lawrence E Lyna. Jr.. Professor of Pubhc Pohcy a1t Harvard University's Johe F.
Keanedy School of Government. has direcied policy saalyss achivites as assstant
secretary in several (ederal agencies.
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The Question of Relevance -b } . li
American Philosophical Society, which existed 1o promote the general
" advascement of sciehce and ‘the uscful arts’.”" The results. however,
were anguestionsbly in the “applied” cat . The expedition “‘re-
placed 2 ‘'mass of confusing rumors and iectures with a body of

mu’nuemwmmmm@nmuwwmemwomr

continest which caught the imagination of the country™* (Dupree 1957,
p. 2D . . -
The systematic exploration and sarvey of the American West in

- —_exa;y wagns Fepre=-is & paradigm for the relationship of public poticy

making and scientific research. In the case of the Lewis and Clark
expedition, for example, Jefferson sought relevant, documented
knowledge in the face of pressures to'act in furtherance of American
ambitions in the West but prior to major policy developments. He was
systematic i organizing and training an interdisciplinary team to
assemble new knowledge on behalf of a broad sacial goal. *:Jefferson’s
instructions, in their detail, their imsistence on astronomical observa-
‘tion. attention to nature history and the Indians. and above all his
reiterated, admonition 10 keep every possible record. set a scientific
tone for this expedition and for the many that would later copy the
peitern he set™ (p. 26).
Thei:ﬁtiationoflhismajofrescarchemerprisc was also accom-

~ panied by shrewd, and necessaxy. political mancuvering: 10 the |

Spanish. Jefferson explained his purpose as “the advarcement of
geography ' 1o Congress, Jefferson's justification for the expedition
wis the extension of commerce: his owtl purpoases were diverst and
included advasicing science. securibg intelligence. 'and laying the basis
for diplomacy in the West (p. 26). ‘ N

It is of further interest 1o note that events did not obediently wait .

upon the resulls of the expedition—the Louisiana Purchase was com-
pleted well in advance of widespread dissemination of the expedition’s
findings. Moreover. dissemination itself was 3 problem. **The Journals
did not apear in any form until 1814, nor in afaithful reproduction until
1904° (p. 28). .

Unfortunately. we have no comprehensive. analyti¢ history of the
bases for national policy developments and of the role of scientific
knowledge and information in shaping these developments. I we did,
we might appreciaie the general validity of the lessons lcafded from
analyzing the Lewis and Clark expedition: i.c.. that Presidential sup-
port is necessary 10 the success of social R&D in affecting national
policy: that social rescarch on a significant scale inevitably has mul-
tiple. and-not necessarily consistent. purposes, that political considera-
» tions inevitably shape the rescarch enterpnse; that the rescarch needed

™ ;.
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to solve social problems is a synthesis of many types of knowledge:
that a research enterprise needs competent leadership: that events do
not wait fof research results; and that dissemination is not automatic.

WHAT IS POLICY RELEVANCE?

_ Many who believe tha social R&D ought 1o be more usefu! to policy -

rmmwbeliefmqniduﬁzedviewoﬂbepdic‘yproms.

' 14 THRE nesr OF ALL POSSIBLE \VOILDS
Puﬁcyu‘kusmhzethllhey hvesommponsiblhtyforemm ,

socisl problems. How can we reduce yoyth crime or curb drug addic-

tion? How can we raise the educational attainment of poor children? ,

- Howenmenlnnceproducumymmeavaﬂibihtyofmfathe

able-bodied unemployed? How can we provide a decent home and a.

suitable living environment for all Americans? How-can we ensure
access 10 hoalth care for the poor and spare all Americans the strains

medbynpdynun;hahhmm’kecmuwhpmb—,

mpobcymkmbepnseehmadmmdasmmonwhuodo
about them. .
Amﬁnmmdadmtobdncymkﬂsnsthewa&lm
community, comprising the producers of social knowledge. In the best
of all posgible worlds, this community is continuously and systemat-

ically engaged in study of individual, group, institutional, and social

behavior.- Its members develop models of behavior and empirically
test hypotheses derjved from these models. Based on their theoretical
and empirical ies.. they can explain, for example, why people
commit crimes or bécome addicied to drugs, why prices rise while
there is substantial unemployment. or what the effects are of unequal
_ educational opportunities.

Furthermore, membemd!hesoaalR&Dcommum!ymcapnbleof
Mcuumecmewcnccsdvmwspdlcymmﬂmm
lhemeenuves facing particular groups and institutions. They can, for
example. predict what will happen if the price of natural gas is
deregulated, if mandatory sentences are adopted for habitual of-
fenders, if property tax relief is granted to elderly home owners, if
mundatory busing is used to achieve school desegregation, and the like.
Once they come to understand the policy problem, they can assisi in

d-signing policies that will bring about socially desirable behavioral

outcomes and in estimating the costs. of achieving these dutcomes.
)
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can compare different policies in various terms meamngful to

makers. such as the effects of different policies on the cost of

* living, on family stability. on industry profitablity. or on patrerns of
racial segregation.

El

_ Finally the social R&D community may di:r.cover social palhology:'

&

\myideuﬁfythewentandcausesofpovmy. the potential for

- violence amoug urban minofities, or -the extent of occupationally
- related mental illness. Thus, the sogial R&D-community will be in a
- - position to provide policy makers with early warnings of potential

policy issu¢s and the questions they should be asking. .
Even in this ideal world of knowledge-seeking policy- makers and

Wksocﬂmm.tbﬂewouldbepm‘\kmdsocnl

Between policy makers and researchers. take place? How should the -

research community be organized and supported while doing its work?
Whea social knowledge is lacking on a problem. when researchers
- M.wybqamwchmhsmms,mtmmy
miakers do while additional knowledge or clarification is being ac-
. quired? When resources to support social R&D are scarce, how should
* priorities among research objectives be established? ’
Moreover, even in ideal circumstances, it is not clear what the
indicators of policy-relevant reseafch should be. Research useful to
*policy makers will probably be the ecumulative result of many theoreti-
cal, methodological, and empirical investigations. It makes livi’e sease
tosaythﬂonlyempiﬁcalorappﬁedmchisfelcvamlopolicyiﬁt
depends for its validity on theoretical and methodological work. Nor

. daes it seem sensible to pass judgment on the policy relevance of every

individual study. Policy Televance is an attribute of a broad research
program in which the accumulated efforts of researchers Tead toward
useful answers for policy makers. But who is to decide whether a
reseasch program is likely to yield useful answers? Who are 1o be the

_ arbiters of pglicy relevance, and how will they function?

Thus. even in the best of 2’1 possible worlds, managing social R&D
for policy relevance would be a difficult fask. It becomes more dif-
ficult when the con)pleiit?es of actual policy making are considered.

IN THE REAL WORLD

The Elusive Policy Maker

Who makes income maintenance policy. ar crime control policy, or
mental health policy? The answer, of course. is that in our system of

L 2
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government there is no single, authoritative policv maker. In the case
of most social issues, the power (o influense ¢. shape policies and
mh&wﬂmmee;ewuwebmmh the legisiatore,
" 'the judiciary. and organized private interest groups—at all levels of
'ovmmeutl'owetnfunherfugmeuwdbemseofspeculmuonby
. "units in the executive and legislative branchés of govemment; thus,
. for example, 11 commitices of the U.S. House_of Representatives,*
10 of the U.S. Senate, and 9 executive departments or agencies have

'MMmummmmw— ————

‘Participants in policy’ making have' differedt roles.. constituencies.

. vakues, jnterests, perspectives. and abilities. Their attitudes toward
reseasth also differ; some value-it and some do not. Morever, among ,
those who value it, some are genuinely open-minded in seeking and '
using research findings, others attempt 1o mobilize findings for partisan
or legilimizing purposes, andst‘lllolhersvaewresarcbmnacmd

., _rather than a substantive, context—a’ rescarch program may be a-

‘demfwkeepuuanussuealweorforddnymgactm .

* Policy making that takes place within lheframcwork ofanadverury
process can hardly be scientific or “‘rational.” Pohcydectsaousm
made through bammma and compromise by pamcnpams with widely
dissimilar per .'If **policy relevance’* has any general mean-
ing. it means elothepanmpamsmacomplexpoﬁnal

" *process. Frol \he point of .view of participants, policy-relevant re-
search is research that helps thefn carry out their roles and achieve
goals they consider important. *

This situation poses dilemmas for the producers of social knowledge.
For a researcher 10 be relevant in the sense of consciously contributing
to tpamsan polmcal process may seem incompalible with objective
scientific inquiry. Moreover. with so many different panticipants and
perspectives. someone is bound to be dnssausﬁed and critical concern-
ing the nature and résults of virtually any social‘R&D activity, no

- matter how usefiil itwnay be to a particular participant or how scientifi-
cally valid it may be in the eyes of the researcher’s peers.

On the other hand. there is abundant evidence that the research
oomﬂwnily'cannol remain aloof or isolated from policy makers and
continue to receive federal financial support. Sooner or later,
someope—a senator. a:budget examiner, or a newly appointed.
executive—will find it advantageous to ask why continued support of °
“irrelevant’” research is in the agency's. the governmént's, or the
pubtic’s interest. Unléss the social R&D community-has the political
muscle (0 suppress such questions (but are lobbying and special

- pleading in such a cause compatible with objective science?), some

- L d
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. relating knowledge production 10 a pluralistic political process persist.

J Pdky A Alovlug Target

Myﬂnun«mevem ltlsapfoccssummoveslhroush .
_ _  time-comsuming stages. beginning with public recognition that a prob-
= —_lomn exists, tolheMRdhwsqraggnbmatmotmsmesM )
- t&mﬁmdﬁguob&m(whchmymammm
mym‘hppen).totﬂeanbhshmundopemfonofaprmm
© * 1o evaluation, review and modification—but seldom death.
During the various stages, policy making dogs-got usually wait for
T howledptobecomavuhblc Under the pressure of evénts
and coststitnencies, legislation is passed, programs dxe started, regula-
tions and guidelines are written, and funds are authorized. appropri-
Mﬂwmwn«rdﬂmamlyﬁsmdrmcbﬁwm'
are available: Indead, the process is ofien reversed: the systematic
;" accumulation of kaowledge may not begin until and programs
are egacted. Once established avd in operation. ing programs
wmwumm«mmmmm
_ reversed process has been the case. for, example. with issues stich as
income maintenance, cnmonmental protection, and energy develdp-
* ment.
Social problems are seldom “‘svlved’™” byasmglcaclorpohcy

LS

them are fishioned incrementally overnme.maseneeofmum

that are partial and nnt necessarily irteversible. In fact. perceptions as
g to the basic nature of a problem may change as time passes, causing
§ changes in poticy. For example, the proper fedetal role in the financing
: of health care has been under debate for four decades, and important
steps—the Kerr-Mills Act, Medicaid—have been taken. Yet debate
continues and further major developments are almost a certainty.
. The time-consuming action-forcing. incremental, and adaptive na-
"5 ture of the policy-making process has several important but conflicting
: implications for social R&D. First, despite the immediate pressure of
s “events, there is usaally time for significant social R&D. While the
- mmed:ﬂemmychamoverum the need for research on
, fundamental issuce is a continuing or.e. Though individual policy
- makers usually have short time horizons, lhcpolucyprocesshasmcb
... ..RgET Ones, 3 circumstance hospitable to the :nmmmm nature of

2N
R §

production.
Second, however, the farther i in the future the reswch is focused—

2{ O ‘ ' ) 2':

declaration, even #f it secms so at thie time. Rather, policies to deal with .
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&elutrehmdnutommedmeum—mdmemcmuu
* ulefulness, the smaller its current comstituency. Policy making is
comcerned with current issues and problems. Policy makers would
rather commit resources to obtain immediate help than invest i a°
uncertain future when they may not be around. They will be more-
impatient with future-oriented research, more likely ta cut it back in
. *favor of research thet is supposed to have immediate impact.

- Thisd, each incremental step that adds to the complexity of public

~“lsws and programs makes future significani action, especially ff T
iovolves institytional change, that much more difficult. As time passer
and programs evolve, policy making becomes more and more preoc-
imerests surtounding them. Thus, unless there is a newly emerging

arca, there-may be little short-run use of policy. ideas derived -

researtly, because policy makers must ultimately conter.d with the.
Mmﬁuesdms Iaws; and the organized interests that
mlhan with striking bargains rather than with intrdducing
- inovations!
mmr«muomwmmﬂm
. policy relevance is clear. l‘hbymxmmmmemmebym
basic resgarch, which usuaily has little current intergst but the possibil-
ity of tigaificant payoffs, or they can meet their client’s
pear-term needs with that has more current inlerest -bu'

puhpmoremnonableprospectdbamoflm-wmm‘

Should they concentrate on questions and problems that may be of
litthe current iriterest and thus have limited and unstable funding. or
should they deal with mtamulwagendaofsoculpmblemforwhch
approval and funds for research are casier to oblam” It is a precarious
existence. .

THE PROBLEM OF CRITERIA

- Im this complex world of policy making. udn: would a polncy4elevmt
progam look like? By what criteria of policy relevance might
RA&D be judged? As an example of how this problem might be

. one could pose several questjons with respect toa pamcu-
lar soml R&D project:

1)} Have the findings of this study been incorporated into policy?
"(2).Have the findings of this study been analyzed and discussed by
someone influential in the policy process?
' =

' -

= .
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+ 3) Axe the findings.of this study potentially relevant 1o a current
_ palicy debate? .

“w xz thtﬁndu's of this study potentially relevant to future policy ¢

(5 Has this study shed light on the nature of a social peoblem or
condition or or how society or people function? '

(6) Has this study countributed to the formulatiop. design, and con-

duct of other research projects. the findings of which wilf be helpful in
" the making of current 'of TOTGre policy” N . i
_ (D Does this study advance ap intellectual discipline in a way that
will enhance the social usefultfesy of recearch conducted withun that
discipline’s framework? )

(8 Does this study have scientific merit in the opinion of gualified
social scientists? - . o ’

Mcbdudaﬂah‘rﬂlwmm'svﬂmmdmewom

coacerning the appropnate federal role in supporting social R&D.

These perceptions will in turn be influenced by one’s specific obligay
.tions and responsibilities. For example. if agency R&D managers can
answer “'ycs ' to questions (5) through (8). they may-argue that all their
social R&D projects are relevant 10 palicy. The parent department’s
management persooncl are likely to have more *result-onented’”
criteria; research is relevant to policy ooly if they can answer yes'to
questions (1) and {2). Members of the departiment’s policy analyus
staff, who are likely to have a broader substantive onientaton than

management personnel but b less “academuc™ than research man-

agers, may regard research as relevant topolicy ff they can answer yes
to questions (3) and (4). And an academic social scienyst might judge
all projects for which the answer to (8) is “yes'' to be “‘socially
useful,” and therefore worthy of federal support These views repre-
sent: distinxt philosophies of cvaluation, and each has meni. particy-
tarly in the context of allocating scarce resources. *
In addition to the above list .and varying views, there are other
{ tactors that complicate the choosing of cnitena of policy relevance. For
_exampie, the mitiation of research may represent a bolding or delaying
acticn in the_political profess: it may be a symbolic act. signaling
concern or sdumbrating future actions, it may be a way for an execu-
_ " tive or legislator 10 placate o. support a colleague who needs 10 show
. that “‘something is being done™” about a problem lg these circum-

stances, it may matter less that research 15 producing uscfu results -

than that research is being done atall. /|
hmeal'dllﬂmch’lfor these reasons 1o be judged irTgjevant” Some
g, *®

) ' ’ ;-
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Improving Linkage Berween Social Rgsearch and Public Policy 2%
In the fiast place, social scientists 1end 10 beleve in rationality: They
bave convictions that the best knowiedge available should be used in

the making of the policy: that when good theory and good data ate
piaced at th: service of policy makers, the subsequent decisions will be

Mmm.mmvemmmmm'

. l lz d'lu l in‘ ' 3 lz d -‘
m,and.i.ntbedoine‘ilmincrusethenﬁonaﬁlyddecision

Mwﬁhtﬁshﬁyconvicﬁonmsomcmmsdf-smim
motives. If key policy makers take social science into'account, then the
socipl sciences matter. The social. science career is vindicated. The
mndinguflhesocialsciencesishigbqandlberewdsandrecog!ﬁ~

 tion available to the individual are greater. The grants economy on

‘Which many social researchers are dependent will flourish, and NsF.
the National Institute of Education, and the Nafional Institutes of
Health and their kin will keep growing and dispensing largesse 10 the
worthy. :

Further, social rescarchers affect public policy. They are no
‘onger restricted to the small world of the campus but have an influence
on important happenings. The papers and reports that they write need
not find their final resting place in otfer researchers’ footnotes but are
valued by important people in real-world activities. They and their

" work can make a difference in health care or edueation or environmen-

l contros . *
Finalif®ihere is the potential for nydging policy in thd direction in

which they believe. Social scientists tend to cluster on the lefi-liberal

end of the political spectrum. The Carnegie study of 60,009 faculty

- members (Lipset and Ladd 1972) .ndicated that in colleges and umiver-

sities, which are relatively liberal places to begin with, the most liberal
groups on campus are sociologists, social workers, anthropologists,
political scientists, and psychologists. While 41 percznt of all faculty
scored very liberal or liberal on the liberalism-conservatism scale. the
equivalent percentage for all social scientists was 63- pireen’; for
sociologists, 72 percent; anthropologists. 64 percent; psychologsts, 62
percent; political scientists. 61 percent; and economists, 57 percemt.?
The interests of social scientists in policy 1o some des-ce reflect their *
political convictions. Some of them see the use of objective research
evidence as a means to munimize the influence of special interests &n
public policy. lo counteract the lobby. the pressure group. l!:e‘special

_ pleader. the trade associatién or large corporation, the politicians who

* Confireing evidence on this pomnt can be found in Ortams (1973)
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/d an evaluation plan and the specification of objectives in ail legislation

brought worned reactions from many agency officials They nghily
perceived that deciding what knowiedge 15 relevant to policy making 18
a political as weil as a scientific judgment To act as of policy making 1»
scientifically rdtional when it is not nsked saddhing research managers
with wholly inappropriate objectives and constraints isee Salasin and
Kivens 1975, pp. 17-41).

CONCLUSION

With 0 many dimensions to policy relevance. it migh: seem that
anything goes: a plausible jusiification <an be advanced for virtually
any current research project. demonstration, or expenment « “polits-
czd progect ** are permitted “What. then. is the problem?

The pioblem. as it enlerges from studies of federal social R&D
ma..agement. is twofold; first, few, if any. ciitena of relevance are
apphed during the planming of social R&D. Too hitle thought .5 givento
the types of knowledge that will be most useful to the agency. to
Congress, to third parties. of to supporting disciphnes paor 1o’ ‘the
commisssioning of research projects  Litile atfention 15 given 1o de-
veloping prionties for guiding project selection Second. research
mm,gemem typrcally focuses op individual progcts—in fact on cach
year's ' ‘new starfs”'—cather than on muluyear. muluproject research

ograms only infrequently are rescarch projects part of an overall
effort to gain knowledge for exphcitly stated redsons This !ype of
management viriually precludes the use of cniens that stress the
cumulative and remnforcing effects of research

Thus federally supported socuad R&D seldom seems 1o add up to
anything because it simply wi ot intended 1o add up to anything. Ad
hoc. ex post rationalizanons are rarely adequate to ;usnfy-—espccmlh
in the eyes of skeptical pohicy making angd management officialv—
research activities that lack a4 strong and well thought-out & pnori
rationale

romcally, the unsatisfactory outcomes of the tvpe of research
management often lead to adminustrative actions that make malters
worse_ Attempts are made 10 tighten individual project management
and to apply specific. utilitanan cntena «nd sinct deadiaes to cach
one..Because valuable new knowledge 15 usually obtained through a
cumulative. iterative, ime-consuming and often inefficient procesy of
investigation. the results of applying such procurement methods to

-
~
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knowla‘!ge production may deepen the disllusionment with socal

lf dns analysis is correct, the solution to the retevance problem will
bave two aspects. First, officials invalved in social R&D activities
must recognize the complexities of the knowiledge-into-policy process
and the central insight that follows from it—that many criteria are
appropriate 1o assessing the relevance of social R&D to policy making.
Second, criteria of relevance must be consciously applied in ihe
formulation of social R&D agendas, before projecis are =zlected and
funded. if social R&D activities are to have coberence and purpose.

Saccessful implementation of such a solution will require relatively
sophisticated overs.ght and management of social R&D. It is admit-
tedly s difficult task, especiaily because it almost certainly cannot be
imposed by fiat on a set dmwnesthatareneceswilyde«nmlrled
diverse, and uncoordinated. If soi:ml R&D is to surmount the criticism
it continues to receive and if investments in the production and
utilization of useful sozial knowledge are to yield the desired results; it -
nsasoluumnmmoseconccrnedwnhtmnealmoﬁbcmalkab
enterprise are well advised 10 pursue
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Improving the
Linkage Between
Socizl Research and
Public Policy

CAROL H. WEISS

INTRODUCTION

Much Kias been said and wniten about the limited impact that social
research has had on government decisions. Three-blae-ribbon commis-
sions, composed largely of social scientists. have reviewed the state of
the social sciences in the past decade; all reviewed the use of the social
sciences and declared a need for improvement.: There have been
congressional hearings by a subcommuttee of the House Committee on
Government Operations (U.S. Congress. House 1%.7) and an outpour-
md‘booksmdpapasonthcwbnc('mwotkc.theSmdmepd
on Social Researgh and Development, of which thic paper is a part, is
another attempt to clanify the relevance of social research.

Neither the topic por the cuncern 1s new Trggered by the Great
Depression and the international cnises of the (9308 sociologist Robert

Carol H Weiss, Semor Research Assowste al the Bureaw of Appled Socml Reiwch
Columbua Universty . s the authar of numerous books and arties on program evalue:
-ton and the uses of wxial R&D in polecy making This paper was peepired
for the Stud{ Progect 0n Socud Research and Development in ugust 1974

 The Bnm Commisuon was unented almost excluuvely 16 uidization (Nanonal Scence
Foundation 1968), the Young { ommittee teport 1 ated as Vavonal Revearch Councl
(1968), the Bass Commuitee rrport s cated s Nattonal Revearch Councst (1969)

* The ttle of Irving Loun Hotawitz s collection £1971)_for exampie 1 graphic The Use
 and Abuse of Sorwl Sclence Onhet interesling commemanes mcinde Orlans (1989),
Wiahams (19713, Cowtug (1971). Churatz (19723 and Roberts 11974)
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S. Lynd published the classic Krowledge for What? in 1939, ~nd there

. have been exhortations to social scientists to become more responsive

" 10 socisl needs both before and since.? The level of current dissatisfac-
tion is-high, but whether it is higher thun usual is hard to telf.
~ There is perhaps some special poignancy to the dissatisfaction
because of the sense that the great social programs of the 1960s have
failed—or at least fell far short of expectations. A new burst of ideas
and inspiration from the social sciences would be a refreshing entry on
~ the political scene. On another plane, there is anxiety over the rum-
blings emerging from the Congress abou! the irrelevance of much social
scence research to government concerns. Government-funded studies
with esoteric, silly, or excessively academic titles are ridiculed in
public. The House of Representatives went so far as to pass the
Baumarn amendment, giving Congress a velo over individual research
grants made by the National Science Foundation (NsF). (It failed to
pass the Senate.) These angry gestures. and the widespread publicity
_ given to Senatos Proxmire's attacks on specific social science studies,
indicate a level of discontent that appears to some observerS an
ominous portent of reductions in social science support. To others, the
nois¢ seems more a mixture of irmtability and grandstanding and a
- continuation of the Congress's longstanding ambivalence about basic
social research.
But with or without the criticisms of sages and yahoos, social
" scientists have long been concerned about the uses of their work. They
are articulate in criticizing the performance of both the social sciences
and the governra=nt policy-making system and writing tracts about the
fit between the twa.* They have several sources of concern, and,
because they tend (o play leading roles in diagnosis and prescription for
the linkage betwden research and policy. their concerns are relevant to
our analyss.

* The soczal soence iradshion i Jeeply embedded in wwal action and woul reform The
use of social resewrch (8 pulicy purpines goes buch 3t feast JO0 vears John Howard
gathered facts and figures from privons and privoners 1n hys dnve to reform English
prson management in the 1700v Frederw Le Play (iaih- 1B82) stuhed family budgets of
the Ewropesn working class not oaly bevause of soentfic interesty but also as abas’s for
practical proposals for social amehoradion Chastes Booth s study of poveny amoag
London working clayses 1n the late 18¥0s had & Jecisve effect on English poos rebed. In
the United Stater the Pritsburgh Survey . whieh began in 1909, examned the conditions
of mdusinal workers and analyzed effects va the community with rapd indestoml
exparesch and was resporuble for much urban reform (Young er ol 1939)

¢ Of course . there are many academics wha Jo not sec a role for ol sence 1 servce
10 the welfare warfare state Rescarch that serves ay handmarden 10 those 10 pOwer i a
violanion of the essenhally wnticad e of the wentint (see Goikiner 1970, Dye 1972)

\ Y




Improving Linkage Berween Social Rgseamﬁ and Public Policy 2%

In the first place, social scientists iand 10 belicve in rationality. They
have convictions that the best knowledge available should be used in
the making of the policy: that when good theory and good data ate
placed at th. service of policy makers, the subsequent decisions will be

sounder and wiser. They believe that socia) science research can

improve undersianding of the complex interrelationships of social
m,m.inmeddnﬁitmimnmcmﬁmmy&dedsion

Entangled with this lofty conviction are some mose self-serving
motives. If key policy makers take social science into'account, then the
socigl sciences matter. The social. science caseer is vindicated. The
standing of the social sciences is higher and the rewards and recogn-

 tion available to the individual are greater. The grants economy on
‘Which many social researchers are dependent will flovrish, and NsF.
the National Institute of Education, and the Niilonal Institutes of
Health and their kin will keep growing and dispensing largesse to the
worthy. .

Further, social researchers affect public policy. They are no
tonger restricted to the small world of the campus but have an influence
on important bappenings. The papers and reports that they write necd
not find their final resting place in otfer researchers’ footnotes but are
valued by important people in real-world activities They and their

" work can make a difference in health care or edusation or environmen-
tal contros _

Finall#®ihere is the potential for nydging policy in thd direction in
which they believe. Social scientists tend to cluster on the jeft-liberal
end of the political spectrum. The Carnegie study of 60,009 faculty
- members (Lipset and Ladd 1972) :ndicated that in colleges and univer-
sities, which are relatively hiberal places to begin with. the most liberal
groups on campus are sociologists. social workers. anthropologists.
political scientists, and psychologists. While 41 percznt of all faculty
scored very liberal or liberal on the liberalism-conservatism scale . the
equivalent percentage for all social scientists was 63 pircen; for
sociologists, 72 percent; anthropologists. 64 percent; psychologsts, 62
percent; political scientists, 61 percent; and economists. $7 percent ?
The interests of social scientists in policy 10 some dee-ce reflect their ©
political convictions. Some of them see the use of objective research
evidence as a means to mimmze the influence of special interests 8o
public policy. 10 counteract the lobby. the pressure group. the special
_ pleader. the trade associatién of large corporation, the polilic:ins who

-

? Cunfirmng evidence on this point can be found i Ortam (1973}
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26 CAROL H. WEISS

trade favors rather than act in the pubhic interest. Social science. in this
view, will advance the common weal by giving voice to the underdog,
the deprived, the groups who have no sdvocate of their own in councils .
of power. Wsocnlremrch social scientists can belptoredms
thv; balance of power, tipped too far right by the constellation ofpowcr
sndywealth, reconstruct sccial institutions. _and-help move the conmry
towasrd greater equality. ~
Thus. social scientists’ concern about smpmvmg‘lhe ut:bly of social
research rests on a rational belief in the potential of social science as a
guide (0 policy It may be buttressed by (1) imeres# in the status and
rewards that -accrue o the socplsc:encc dascnplmes (2) desire for
influence in the comdors of power, and/or (3) reformist zeal o move
public policy in e direction of their own beliefs, usually liberalism and
Vs ’ M‘y' ’ : i ' ‘
. This excursion into possible motives of social researchers may look
like a byway. but to the extent that the speculations are irue. they ~
" suggest that the vantage point for much apalysis on this issue is not
" ¢ ~vompletely disinterested. People’s motives and interests help to shape-
their perception of the problem. Sociail scientists tend to siart out with
the question: how can we increase the use of rescarch in decision
making? . They assume that greater use leads to improvement in deci-
sions. Decision makers might phrase it differently: how can we aake
wiser decisions, and 10 what extent. in what ways, and under what
conditions, can social research heip? These are not.the same question.

a

NATURE OF THE PROBLEM

How serious is the mismatch between the knowledge needs of decision
makers and the research results of social scientists? Is social research
really neglected? Before we try to clanfy the nature of the problem and
propose solutions. it 1s well to marshal available evidence about
whether the problem really exists.

Nathan Caplan and others of the Umiversity of Michigan recently
conducted an interview study (1975) with 204 federal decision makers
about their use of social science research. Only 9 percent of the
respondents could not name a single use of social science knowledge
on the job. The rest of the respondents gave S75 instances of use. It is

? ackfowledged that many of the cited uses were of social science
concepts rather than specific sfudiss. many were relatively low-level
uses, and over half of the instances referred 1o research. statistics, or
analysis done within the agency. still, the picture is not nearly as

_gloomy as the doomsayers had panted it. Caplan finds that research

/
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use in government is at least ‘"“modest.””* Morégver, government
_officials gave bigh endorsement to social research: 85 percent agreed
that the social sciences can contribute a great deal to the formation of
intelligent policy, and 87 percent believed that government should
make the fullest possible use of social science. This doesn’t sound like
ﬁoMoﬂhcsocalwhmu.wbaemrchmtml
long and hard in the policy vineyards only to have their work spuraed
dﬁmmbedbycommr.uhthumemlumbm
who ishsbit government offices.- -

Still, as closer inspection of Wigse data and much other evidence
suggests, there is obviphs room for improvement. The prevailing
‘expectations for use. of social sciénce knowledge and research.are
much higher than reported use. There is u sense that specific research
studies and sets of studies should provide hard data and solid bases for
decisions. The “*soft*’ and indirect use of rataer general social science
comcepts (which accounts for many of Caplan’s instances of use) does
. not satisfy many current definitions of "‘research utilization.”

’

-

THE MANY USES OF RESEARCH

A RANGE OF MEANINGS

What is meant by “'research utilization”™? Many meanings arc attached
to the term, and much of the sogginess in discusisons of ““policy uses of
social research’” derives from conceptual ambiguities. Upon examiza-
3 tior, research use is an extraordinarily complicated phencmenon.
Without any attempl at exhaustiveness. cight different meanings can be
g
: s .
- "His am interesting udclght that Caplun's 1974 conclusions represent some reoneniation
{ of his initwl reading of the daza  The-spnng (W4 SR Newsletter gave an carly report on
g e shedy uader the headine ~* Science Is Seldom Put 10 Good Use by U §° Officaads ™
' The siovy wes ot a3 negaive as the hesdline. but 11 &id quote Caplan & saymng thet
E “mummmmmmmmﬁummm
E wse (vol. 2. 80. 2.p 1) 1talsoaited Caplan's dvision of government afficials info types
‘mdﬂsmwm«hdmfmﬂoﬁcﬁthﬁom “low-usage’
types. Appwrenily, 11 was through reconcepiushnng and recoding what constituted a
“use d knowledge ' thet more favorable conclusiohs were forhcoming The reconcep-
malizstion subsumed the use of socal saence concepts, perspechives. and gen-
oralizacions as well as specific data o research conclusions and. as this dicusuon wifl
indicate. m.wdmeml‘mdtbennm-brhmdmcmuﬂy

3
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Research for Problem Solving

Whea people discuss the use of social research for policy making, the
usual meaning involves a direct and instrumental application. Research
that is “‘used™ provides empirical evidence or conclusions that help to
solve u policy problem. The model is a linear one: a problem exists;
m«nndetsundmguneedduﬂwtogenerueammnonm
the problem or 10 select an ong alternative solutions; research grovides
he missing knowledge: a solution is reached.” Implicit in this model is
the assumption of a consensus on goals. It is assumed that both policy
makers and researchers tend 10 agree on what the desired end should
be; the contribution of research is ta help in the identification and
selection of the appropriate means to reach that goel.

The evidence that social research provides for the decision-making

ummbeqmﬁuuveandducnpuve.mchumhobmm

mwmsdwndmﬂ'ﬁommprmmmsm.st‘mbemm-
tive data, either on relatively sofl indicators (such as public attitudes)
or on hard factual matters (such as number of hospital beds); it can be
statistical relationships between variables, generalized conclusions
about the associations between factors, even relatively absmct
theories about cause and effect.

In this formulation of research use. there are two basic ways in
which social research can enter e policy-making arena. First, the

sesearch. can antedate the pohc&problem and be drawn in on need.

Decision makers smmped for anlanswer can look for information or
ideas from preexistent research, or research can be called to their
attention by anyone from réseachers to staff analysts to knowledgeable
friends and colleagues. or they may happen upon it in newspapers,
magazines. professlonal journals, or agency newsletters. 'l'hefe is an
element of chance in this route from rescarch to decision. Available
research may not directly fit the problem; finding appropriate research
in the library or through computerized information systems may be
& t; inside experts and outside consultants may fail to come up

ith relevant sources. Whether or not the relevant rescarch reaches
the person with the problem depends on the efficiency of the communi-
cations links.

A second route s the purposeful commissioning of research tofill a -
particular knowlc., * gap In this case. it 1s assumed that decision
makers have a .lcar idea of their goals and a map of acceptable
alternatives but lack some specific tems of understanding. Thereupon,

¥ The Nahonal lastitute of Mental Health (1971) published an annotated wbhography on

_reseasch utihzation that tends 10 stresa this viewpotni
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social researchers 1o provide, data, analytic gen-

. Mymamumdtm:emﬂw:onslome

annhudbymyofucomdﬂm _This process of acquinng

neHmenchtoadethowhﬂwmeobservenhave called a

decision-driven model of ch (Figure 1). Research generated in

this type of sequence. even than research located through search

Mu.nexpecmf to hefve direct and immediate applicability and

will be used for decision making.

. For citber of these routes, it is often assumed that one specific study

will be used for decision making. Whelherlocaledmacqmredfonhe

‘purpose, the single study on the topic of concern—with its data.

analysis, and conclusions-—is expected to affect the choices of decision

makers. In particular, the large-scale, government-contracted policy

-~ study, tailored to the specifications set by government staff, is ex-

= peadwmkcadﬂmmphm programs, and policies.

This is the typical image of the problem-solving use of research, and
much of the remainder of this paper is devoted to analyzing the
conditions that block . .is type of use in the world of policy. But there
are other kinds of use, too, and it is useful to consider some alternative
fomuhnons :

L
Resecrch Use as a Knowledge-Driven *ed(

Research is sometimes-used for policy making not so much because an
issue reqmres elucidation but because research has uncovered an
opportunity that can be capitalized upon. Examples of this model
generally come from“the physical sciences: biochemical research .
makes oral contraceptives available; developments in electronics
ensble television® broadcasters to multiply the number of channels.
Because of the fruits of basic research, new applications are developed
and neupobcaes emerge. This model (Figure 2) is probably the hoanest
one in the literature on research use (see, for example, Havelock 1969).

The linear sequence of events shown in Figure 2 assumes that the

—_—
Agprmtriy: o
[ Mﬁm i Soc e ImDretst-on o
diSocw el O ] R - o Protse el
Prokigm Mgy - Osts Setuton
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FIGURE | Deas:on-dnven model of research
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FIGURE 2 Kmvledae—dn\eo msded of research

.

sheer existence of kiowledge presses it toward development and use.*

In wscial researcii, however, this is not likely to be, the case. Social ©
menceknowledaelsnoﬁpnobesocompelhng nor does it readily .
tend itself to conversion into technologies, ¢ither material or ¥50al. -
Development and application are probably less hkdy to occur unless a
social problem has been consensually defined and politicized and

wmm-lsohmonsdewa

This is by no means to imply that basit research in the. social

sciences is not useful—even for very practical decisions. Certainly
many social policies and programs of government are based implicitly
or explicitly, on basic psychological, socaoloﬁul economic, and an-
thropological research orientations. When they surface 1o affect gov- , ~
ernment decisions, however, it is not likely to be through the

delineated in the knowledge-driven model (anurf 2).

Research Use as an Interactive Model

David Donnison ( 1972) specifies four fields whose members largely set
government policies: politics. technologies. practice, and research

(p. 526-27):

Those who are active in cach field commumcate with those in the others, either
direcily or through intermediate sections of public gpinion There is no end
1o the ramifications pf the gamc as the ball 1 passed back and forth from one

field 1o another

In his discussion of the Bnush Town and Country Planning Act of
1968, which introduced new procedures. and the Rent Act 'of 1965,
which introduced a new system of rent regulation, Donnison concludes

(p. 527):

The relationships between those working i the different ﬁdds mvol'ved were
neither orderly nor lincar they were fess hke an indusinal process than s

* There 1 some cvidence that ever :numdnudmtbemlﬁtﬂmm.hﬂcm
does not necessanty push toward apphostion For example, Project Hindsight mmdicated
faster, and probably grester. use of basic scrence when it was directed toward filling 2
recognized need in weapom technology (Sherwin e/ al 1966, Sherwin and Isenaon 1967)

>
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ﬂh*a.hlﬁlw*u.ékdsiomhdmbemkenmn
MMWuwawﬁ:
# wis not feasible to wait, as is inevitable ih the case of technological
iomovations, watil the necessary research and development work had been
wmmmmmmmmmewmm
ﬂnnmmmmwmmmﬁwm"hmm"
‘sebusion o0 policy problems: they were nof that kind of problem. Those in the
Sour flolds from which experience had 10 be brought to bear contributed on
Jﬁj“._&ﬂmumigtfewlﬁm.mmmabpmmwmm.
Mwuﬂwmﬂymmmmm:m;

;;— Eagland is a relatively small country, and the close-working relation-
" ships that Donnison discusses are probably easier to come by when

specialists in the four fields are found within a 50-mile radius, but the
model has applicability beyond the face-to-face setting. The use of
rescarch becomes part of a complicated process that also uses expen-

L ]

" Research Use as Conceptualization

e
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Another mode of using research steps back further from an immediate
policy issue. Sog'nlrmchmbeusedinconcepmalizingthcdumc-
ter of policy issues or even redefining the policy agenda. Thus. social
research may sensitize decision makers 1o new issues and help to turn
what were nonproblems or private problems into policy issues, such as
child abuse (Weiss 1976). In turn, it may help to convert existing policy
issues into nonpreblems (e.g.. marijuana use). It may drastically revise
the way that a society thinks about issucs (e.g.. acceptable rates of

. unemployment) and the facets.of the issue that are viewed as suscepti-

ble to alteration as well as the altemnative measures that can be
Gilobal rebrientation of this sort is not likely to be the ovtcome of a
single study or even one specific line of inquiry. Over ume and with the
accusulation of evidence, however, such use can have far-reaching
implications. Thus, it is now fairly common to believe that behavior
change can precede attitude change rather than follow it. It1s accepted
that changing the achievement and mobility of poor people is extremely
difficult, even with well-meaning social programs; because of their
sidchoring in personal relationships. they often hold norms and expec-
tations at variance with the middle-class norms of the programs. (A
more detailed discussion of ‘‘research as enlightenment’™ appears
later.)
The uses of social science research discussed so far can be con-
sidered legitimate: that is,-they are uses that most social scientists, at

3»«
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least, woddmm ‘good.” Meareo(herwaysmusereswch
however, that soem leas acceptable.

Research as Political Ammunition

Very often, the constellation of interests around a policy issue pre- .

determines the positions taken by decision makers Their opinions are

' set, and they are not feceptive 10 new evidence. For reasons of =

. ideology . intellect, or interest, they have taken a stand tha: research

evidence is not likely to shake. ,
In such cases, research car siill be used: it becomcsamxmmnonfor

whichever side finds its conclusions congenial and supportive. Parti-

sans brandish the evidence in an attempt 1o neutralize opponents,

coavince waverers, and bblster supporters. Even if conclusions have

to be ripped out of context (with suppression of the evidence ‘on the

f other pand™'), mwchbecomesmsnothcpamsans mill.

o : This kind of activity isa use of research, 100; elsewhere (Wessy 1973)

% I kave argued that it is not an unimportant or impropes use. To the.

: . extent thyt research adds sirength 10 the position that has objective

: evidence {0 support it (without distortion) and to the degree to which

- research tips the balance toward the “cormrecy” side. it maka ]

difference—in the nght direction

Research Use as Manipulation

There was a ime not so long ago when people worned about thembuse
of the social sciences to maaipulate and control human behavior, alu;
Orwell's /984 social science harnessed 1o government authority could
be used for thought control, brainwashing, and the subjugation of the
human spirit. As 194 aciually approaches, observery tend (o be more’
impressed with the frailties of social science than with its power.
Nevertheless. serious attention i currently being paid 4o ““technology.
assessment”’ to foretel! the possible consequences (pnmarily the nega-
tive consegquences) of scientific research and development. and it is
possible 10 envision 2 similar ¢ffort being made to foretell the conse-
. . quences, particularly the negative consequences, of social rescarch
! used to manipylate and control human beings

*Manipulation ™ may be a word that simply indicates usz 1n ways
that contravene tho observer's values In some sctt.ogs. such as the
industnal plant. socul science rescarch temis 10 be devoied to increas-
ing productivity and decreasing absentecism, without much attention
to improving the qughiy of the work hfe of the worker From some

e
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> oritics of federal socia) programming point to instances of social
-~ schomce research’s being used to blame yicums of poverty and injustice
(C*n snd Neison 1973) rather than 1o ulter the social conditiens
vader which mchpaople bve in thus soctely The question of values in

" social research use is a maifer that will be discussed at Jength -

Research Used 10 Advance Self-Inierest

The list of miscellaneous. more or less seffsesning uses of research
involves both policy makers and rescarchers Soxial science research
can be used by policy decision makers to delay acuon of o avoid
taking responsibility for a decision. It can be used to gan recogniion
for a saccessful program—even 10 win reelection Skiliful use of
tesearch can discredit a pohitical opponent or a dinhiked pobicy of
maintain the prestige of an agency through its support of prestigaous
researchers. On the othur hand. researcherd, often have ther own
ntc&ls a1 heari, too. to keep umversities and then suial scrence
departments solvent, 1o support faculty and graduatc ~tudents 1o trmn
new social science researchers, and 1o generate further resgarch on
topics that they believe are important These ate all uses—are we
willing to say that research is used fo the extent that 1t fulfills funchions
such s these? Or are some of them pso fucto illeptimate’ * Whea s
a use not a legmmaic use’ bome value-hused Whitefg have to be
invoked.

Finally. we turn 10 3 “"use  that seemsapdistingt o3 amorphous but
thet may . in the long run. have weights imphcations sovtlsoene € an o
language of discourae iOtlans 1971

A Language of Ihscourse

The concepts and theorctica) unenjations of the vaal saefives abose
and beyond specific tesearch findings, hav e entered the consoounness
of educated Amencans, m.,{udmg government doedisian rrakers Jdeas
such as externaliies, reference groaps pobingl sovtalization and
intergenerational dependency . have pencirated the carmdors of powe:
There are some curtently aceepted procadures within government thit
are at beast an part denved from soGial scenve approgihes wint benefit
analysis. evaluztion. policy analyvis, and sowial expeniments Theee
emphims on rational, scientific procedures for Jovelopmest of pesics
based in part on the social scientfic radinan

A common fanguage. 4 mode of disiurse s fovuing o an sngle of
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vision on the world—perhaps the common substantive content of that
fanguage is the udea of people being shaped by the soc’ context
Alikough capabdle of acting and imtiating. they are affected in sharp and
subtle ways by their recurrent and patterned intercctions with others

DIMEMNSIONS OF RESFARCH UbE

The use of research, then. 15 an mnexact and confused concept To
clarify it. dne woukd have to hegin to specify a number of imponant
dimensions.

® Wha, 1 used—e.g . recommendations or findings {rom a specific
-ﬁudy. " dings from a senes of related studies, syntheses of research
findwags on a particular topic. empincal generahizations from studies
actOss 1opics. social science cancepls. social soience methods, theorets
ical orientations

¢ By whom it 15 used—c g . immediate decision makers, staff mem-
bers who brief or advise decision mahers, admimstrators who carry ouf
Jecisions and thereby inevitablhy modify them, interes: groups. line
staff, prachiioners or chentele who propose new policies or decisions,
courts

e By how many people it 15 uned—ss one convinced reader who
forcefully propounds the research and advocates a postion based on it
syfficient, or 1 some mimmal penetration of the decivion-making group
required !

¢ How direct the denvation from research is—must someone
have read the onginal report 4 summary . or merely a description
of the report® How useful is 4 second- or third-hand account. 2
populanzed version of someone - recolicction that there was “some
research on this 7

® How much effeet i« necdod hetore research » considered
“used —e g . if the tecommendastions are implemented in 1010, the
researchers intergretanons of the imdings influcnce the decision in the
direction that research suggests, the snlerpretations of findings affect
the decision bui in ways unexpectesd ot peripheral 1o the researchintent,
the rescarch s conadered but Jisregarded because of more compelhng
concerns. such as financial bmuations o partinan advantage (There
are aciually two dimessionsy embedded here—the strength of impact
and the direction of impact vis-a-\as the researchers interpretation b

® How immediate the use is—c g considered immediately for the
decision gt hund conadered for Jonger Term plans <lowly percolated
i onentations toward deoraons

11
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o At what stage in the decision-making Sequence use otcurs—c g .
recognizing problems. setting agendas, searching for solutions, mitiat
ing proposals, assessing allernative proposals, negolanng com-
promises. selecting a proposal, justifying a decision, implemenhing a

. decision. reviewing of revising a decnion

A Definition of Use

For'the purposes of this discussion, the Lommon igstrumental defini-
tion of use will be adopted. if 3 decision maker cofisiders the findings of
a study or a group of related studies for near-term resolution of a pohicy
problem, then that research 1 bemng used The research may not affect
the decison, but it does get a far hcanng Ih many -ases. the
competition from other sources of policy advice 15 so severe that to

,expect that rescarch will carry the day (of even a portion of e Jay) is
unrealistic.

The policy world 1s a complicated arena in which previous knowl.
edge and expencnce abound and each new study has to be firted into
eusting views of the world Moreover-a large number of people. all
with their individual theoreticsl and informational perspecives, are
involved in making and implcmenting any decision, and therr differ-
ences have 10 be resolved through the pive-and-take of negotiations
There 1s a plethora of divergent interests. groups with a stal the
policy outcome, groups whose remuncration, reputation. = ad-
vancement hinge on sn approp ate decivon Policy makirg:. 83
Lindblom {1965) notes, is not simply removal of sebhstantal reduction
of a problem. "'but also and sonctimes wnstced  reconcihation of
interests - For these reasons. the apportunities fof research to make
an impact are arcumsenbed

Social scientisis often have grandione expectations perhaps tanted
with self-tnterest. of the potential effects of vocial reseurch on policy
While government officials are favorably disposed 10 20013l science.
they tend 1o use social science concepts and findings at modest level
Orie reason s that the knawledge base 10 the sovial sciences s modest,
and reliance on i has not been demonstrated to improve the wisdom of
public decigions 1t muay be that the expeatations of social sCientists are
oo hugh. thit immediate and direct use s cxpected when Dnartial and
second-order use 18 Teasonable  The paswage of social science know!
edge through the filier of politval sudgment My ufren be g preferable
foule 1o acion

Sull. the many vases of ulkr . _unctior befween hnoaledge nfeds
and knowledge use requite inveshigation What adll improve the hink

3.
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age between social science research and poliny making”® And. 1 a
deeper sense. how can the social sciences most effeciively contnbute
to the wisdom of public palicy ’

/

ACTORS IN THE RESEARCH-INTO-POLICY PROCESS

L et us begin the analysis of xhc process of using socual science research
to formulate policy with a bfef introduction 10 the major actors. the
researcher and the federal policy maker (Figure 3)

Actors in the research-to-policy process are members of different
institutional worlds They respond to the norms of ther own instity:
tions, and any attempt 1o mesh the spheres more ciosely has to take the
vurying structura! conditions into account

By definition researchers in this discussion are <ocial scientists
whose government-funded research s expected 10 coninbute to/the
mussion of a federal agency We are not talking about those.engaged in
fundamental. discipiine-onented rescarch The research used in fgr-
mulating prlicy decisions cyninclude surveys of conditions, analysis of
the interrelationships among vanables . evaluasuons of programs, opin-
ion surveys of relevant people and groups, studies of organizational
behavior. etc It can range from fundamental. theorenically based _
mquiry to immediately practical analysis of existing data, but, what.
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ever the inodzs of research, there is an expectation .4 some contnbution
to policy or program decisions.

Researchers’ bebavior is strougly influenced by the institutional
settings in which they work. If they are faculty n.embers of a univer-
sity, they respond to the academic reward system. Rewards are based
on publishing research results in books and journals and hewing close
to the meinline interests of the discipune rather thzn getting enmeshed
in inerdisciplinary research, which is often derogs’ed as watered down

»scholarship. Similarly, the; are affected by the irteraction patterns in
the univérsity—the people they work with and talk to, the meetings
they attend. Their career goals. chimbing the rungs of ‘the ladder to
tenure and full professorship, also heip 10 determiue what they are and
mnoﬂikelytodo.mismoﬁ-loldstory.wmchmednmbe
belabored, except lo emphasize researchers’ response 1o the
knowledge-building and discipline-tending functioss of the university

Policy makersMn this discussion are government off.ials whose
positions require them to participate in decisions of substantial scope
and cost. They are involved in the planning and f rmation of policy and
programs of national cxteni and in their adoption. .nplementation, and
administration. They respond 10 a very different set of institutional
arrangements from those that affect researchers The rewards. interac-
tions. and career patterns in the bureaucracy foster activity and ac-
complishment. accommodation with other actors. and caution about
stepping too far beyond the departmenta) e Policy makers have to
satisfy their supenors (in the Office of the Secintary. the Office of
Management and Budget. or the White Housej and consult with a range
of interested parties in other executive agencies, the legisiature. the
agency constituencies. and often state and local governments. The
work 15 geared to a fiscal year. in which annual budgeting and the
calendar of expinng iegislation create pressures to get decisions made.
Lepslatve policy makers are responsive to the special charadierishics
of therr environm=nt Ntie pressuces of the legislative leadership. thewr
local constituents and the impetati =~ of the next election

Limutafions on Aclors

Thetre are many factors that gout the acbvity of hoth 1escarchers and
policy makers. Researchers are affected by the statc of their science.
s matunty in theory. knowledge, and method sels Lintts on the
authoritativeness of tacir rescarch Policy makers and researchers
alike are affected by tae state -f sogiety One of the importan societal

inputs 16 the policy research proiess s the p;cvax'mg/kﬁmnoguf

1
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Research Funding Agents

In almost every case, there i= a third party in the research policy-
making process: the research funder (Figure 4). 'Some peaple in this
calegory manage research grants programs in mission agencies. Their.
job is to make known the rescarch interests of the agency and to select
from among the applications submitted, usuafly with the help of peer
review panels, the reicarch proposals that the agency will fund.
Other research funding agents sit in offices of planning. analysis.
research, and eval:ation. They are responsible for obtaining research

unsolicited proposal under “‘sole source’” procedum In issuing an
RFP, they can specify im great detail which research questions shall be
addressed, by what methods, whoandhowmnyshallbesmdned

FIGURE & Influences on ity acion in the renearch poly syt re?‘th fu- ting
agents

v’
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whtmudandyﬁcpmdnmwmbemed.downtome
mdkuww,mhvemwemmdefa
nm’sm.mmm.mmmm
mummm.mmmnwm
Phh.am.wo.mdmthcsaﬁnpin‘wmch they work.
Their motivations and rewards differ from those of both policy maker
dm.hmmwﬁmm.meylmdloadop\
-m«mmmwmamm:nemwr.

MM&E,WMMMM-MY““E'
cameshed in “‘fire fighting.” handling the emergencies of the nvoment
udtryiutpuerawcbuatoolinmmncﬁviﬁa. Still other
mmm:uﬁaemy.sﬁmhﬁmrmchonmﬁcs
mwpuﬁcywilhmeuwhsisonundummuthc dimensions
of social problems and the dynamics that sustain them.
. mmmndmwch.tbaeismmmpﬁonmlmcywin
- make usé of the research when it is completed. At l¢ast it assumed
M&eysboﬂdunhtomemenﬁondmou' in taking -
pmidommdmkiudea‘siauonmesubject. in some offices, this
p-toﬁhcjobisperpamllysamed.Sonmchdfongocsinlormch
Mmadydeﬁniﬁon.pmposdmiew.md(someﬁmp)project
muitmmmﬂeﬁmereunimfadeddimwhnuodowiminm
ing results. In some cases. funders are ignorant of who needs to know
what. They are isolated from significant segments of the policy debate
andumwedwhkhdﬁcialsneedlbcinfomaﬁonmdcondusiom
lhlwebeiureponed.mrepoﬂmimolheﬁk,is routed to 2
third-tier bureau whose interest is dubious, or used as testimony 1o the
mnder'sownqumiﬁwimsmdpeformncconlhejob. Large mul-
tingency departments like the Department of Health, Education. and
Welfare (HEW). and rescarch programs dedicated to multiple vaguely
specified clients, like the National Science Foundation's Research
Applied to National Needs. are probably particularly susceptible to
gaps in communication. '
The intermediary position that funders occupy between e policy
maker and the researcher creates the possibility of distortion in com-
munications. however unintentional. They may misinterpret policy
makers’ knowledge needs to rescarchers and. by the same token, may
distort research findings 1o policy makers. If the process is 16 work
better. they are a vital hnk to be considered
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THE RESEARCH-INTO-POLICY PROCESS AND ITS
- OBSTACLES

_There are three major siages in the policy research process:

“

» @ Research Formulation. Questions that research will address are
identified. This involves dentifying a policy issue and a need for
knowledge about the issue; it requires trunslating the knowledge needs
into research questions.

® Coaduct of the Study. Data sources afe selected. measures de-
veloped, samples drawn. and data collected and analyzed.

¢ Policy Implications. Research results are translated back into the

realm of policy. At this stage. the implications of the data for resofution

- .of the policy issue are made explicit. and the results are disseminated

o potential users. "

= In some cases. the policy issue is widely recognized, perhaps already
. high on the public agenda. Government officials as well as researghers
may participate in identifying the facets of the issue that require study
' and analysis. In other cases. research precedes ial or public
awareness than an “issue’* even exists. The researcher’s formulation
may serve both to stimulate interest and to shape the definition of the

issue as it acquires public visibility.

In dither case. a critical phase in researchfomwlauonumesp&
cification of concepts and questions. Since no issue can be sTudied
directly and. whole. there is a need to select facets of the issue for
study. to operationalize the concepts that will be used (e.g.. what
concretely do we mean by “needs service.” “works well.’ “‘learn-
ing’'") and to determine where and how the research will be cameé

Although this paper will concentrate on Stages | and 3, research
formulation and policy implications. the conduct of research. Stage 2.

cannot be ignored- for. at the least. it has spillover effects both fore and

aft. If appropriate concepts and methodologies are lacking. research

canmot be formulated in ways that snugly fit the policy problem. If the

» methods used compromise either interny! validity or external -

ility of conclusions. the reception of those conclusions n

world may - cll be skeptical.

oleman has argued (1972) that the conduct of sacial research lies

argely within the domain of the social science disciplines. Whateven
goes avry at that slage to lower the quality of research and limit its

applicability has to scek a remedy mainly within the disciphines—and of

» -~
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course many things can and do go wrong. Relevant theoretical orienta-
. tions are often backing; methods are inadequately developed for some
kinds of study; multivariate analytic techniques are in the process of
development and not yet suited 1o cope with certain types of com-

Furthermore, not every social scienfist functions at th: peak stan-
dards that curtent developments permit. Many are mediocre or out-

. of-dste in their research skills. Rather than gspire to apply existing

methods creatively 1o novel problems, they adhere 1o thxtbook injuc-
tions. A simple exampie. but by no means the most important one, 15
the ritualistic use of 0.05 levels of statistical significance. regardless of

- the statistical technique, the type of problem, the relative need for

certsinty. or the real-world risks that accrue to error.

The remedies for such ills have to be sought mainly within the
disciplines and their native habitat: the university departments. Uni-
versities should be the source of theoretical and conceptual advances
and methodological improvements. They also have the responsibility
to find better ways of training students in research skills and of
upgrading the skills of cursent rescarchers. for of course not only
policy-oriented researchers but also discipline-oriented rescarchgrs are
plagued by cc- ceptual and methodological shortcomings. This topic is
a large one and worthy of substantial development. }

Before we leave the subject of research performance. it is only fair to
mention that factors within the policy domain often impinge on re-
search perfomance. For €xampl¢. government funding agencies can
subvert research quahly by mandating inappropnate data sources of
research methods or unduly fpreshortened nma schedules. Data de-
rived from official records or agency files may be inaccurate, dut-of-
date, incomplete. improperly coded, or frelevant 1o key issues. While
major responsibility for proper research performance hes within the
academic sphere, interactions with the sphere of policy can monumen-
tally affect the quality of the research results’

Given all the ccncerns about reséarch pracuce. the problems in
formulating research and applying results 1o policy are even more
complex. and they have barely been mapped 1t 15 at the t wndanes
between the worlds of policy and social science research tha. analysis
and remedy are required.’

Two stages of the policy research process involve complex transi-
tions: Stage 1. which concerns the transiion from policy issut to
research formulation. and Stage 2. which concerns the transihog from

* For a umaies formulanion. see Lazarsfeld #f a" {1967}

Y
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" ‘research findings to policy implications. The difficulties that plague
" these phases are of two kinds: (a) intellectual and cognitive and (b) so-
cial and structural. The first category of problems has to do with limits
on knowledge; the second has to do with the limitations and pressures
imposed“on actors by the institutions in which they work and the
system in which they function.

Figure 5 provides the framework for our analysis of what is going
wrong in the development and use of government-funded research:

(1) As we shall note, intellectual limitations affect the specification

of research that matches knowledge needs. Cell A contains the cognitive
problems involved in formulating policy-related research. In this cate-
pory, we will discuss such problems as understanding the knowledge
needed for developing, adopting. and implementing policies, predicting
Mneedsﬁrenwghmadvmcetophnmwcb and limita-
Mmmwmmmmmmmdme
social sciences.

(2)1'hemsumuonalbcaxmofpohcy makersnndmﬁrdmsuu
give rise to diversion, distraction. and distortion. Cell B deals with
social structural limits on research formulation. The social structures
that the actors inhabit affect their orientations, their awareness of
knowledge needs, and the strategies at their disposal for developing

- and funding research.
’ (3) Iniellectual limitations impede the lmctpreunon of research
F results and the development of recommendatiuas for action. Cell C has
3 * 1o do with the translation of data into the realm of poticy. We shall look
: at problems of differing conceptual assumptions and orientations.
‘ inconclusive and ambiguous data, and translation from the general to
the concrete situztion.

¥
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FIGURE 5, Sources of dfficulty 1 applying social research to pobicy
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(4), Cell D deals with structural constraints on the application of
research findings to policy making. Problems that we will consider
uader this rubric include the lack of adequate channsis for dissemina-
tion of research, political factors that compete with research for
attention, and consiraints introduced by the complexity of the process

..
e -
4
=
=
=
3
s
-
=5
3

- " In the following discussion. T have drawn from my own cxperience.
: . . the experience of colleagues, observation, published case histories,
and analytical accounts. Many of the points are reinforced by the
1 interview responses of government decision makers and researchers in
3 a study funded by the National Institute of Mental Health on the
i usability of government-funded research.

SPECIFYING THE RESEARCH PROBLFM

Cognitive Limits
SPECIFYING THE NSEDED InFORMatios Many policy makers find x
_ difficult t0 specify the nature of the information that would make |
difference to their decisions. As one example. a decision makg- in the .
field of alcoholism was asked wi  kind of research would help him in
his work. He specified research - . ine biological bases of alccholism.
I'he interviewer handed hum: an abstract of a study on that topic and
asked him how likely he would be 10 take the study into account in
. ‘reaching decisions. He read the findings and said: not very likely.
Although the findings were interesting. s office had to pian and
provide treatment for alcoholism—tegardiess of its origins In 15
minutes, he had telescoped a not-uncommon process that usually
takes several years, thousands of dollars. and countiess umis of
frustration.

Not only is it hard for decision makers to identify the topics on which
research should be done. but it 15 even harder for them 1o specify the
particular kinds of data of stahistical relationships that would cianfy an
- jssue. Sometimes they overspecify the research question, w.suming

more than is known and foreclosing a range of possibihties: they move
to the immediate and pracucal before the shape of the issue is clear. On
the other hand. they sometimes overgene the question, offenng
vague objectives without direction as to the limits on acceptable
- alternatives or available instrumentalines (Merion and Lerner 1951
Requests for proposals, RFPs, couched in this kind of wide-open form,

—
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in which the Tevearcher is given little more than a global objective, have
been called *‘requests for pmyer§.".

H policy makers are unclear about what.they axpect from research,
researchers have to ferret, guess, and improvise. The researcher who is
welkversed in the substaptive field may do very well indeed:
researcher-initisted studies are often exceedingly relevant 1o degision
needs. Even under these conditions. however, the research may not be
as effectively applied as it should be; policy makers who do not know
what they want are not likely to recognize it when they get it
Therefore. we may hazard the proposition that the less policy
makers are o crystallize their iformational needs, the ikety they
are 10 use research effectively.

OFFiICES OF REszanrch Evaruation Surrogates for policy makers,
such as staff in research. evaluation, or analysis offices. actually
initiate much fede—~ily sponsored research. Even when they are lo-
cated within the .ame agency. however. they Sometimes are poorly
apprised of decisivn makers’ needs. In their soliciting of research, they
may focus on aspects of the issue that are not the crux on which
decisions hinge. Research staff tend to be more academic and less
political than policy makers, and they may make central to their
definition of needed research the abstract goal rather than the practical
need (e.g.. “'improvement in reading achievement'” rather than “*keep-
ing middle-class children in city public schools™). Also. because of
their remove from the arena of decision making. they may stick to
official statements rather than to the real problems of policy issues. If
they are not well informed about critical decision points, the research

they frame and fund is apt to be wide of the decision mark. In cases in -

which decisions are made at state or local levels of government, as they
are in many social realms from education to corrections. their formula-
tion of research needs is apt 10 be even less relevant. It appears likely
that the less information research formulators have about the policy
issue, the less likely are they te frame research that addresses critical
questions )

THE ELEmENT oF e Rescarch takes ime. A year o two or' more
elapses from the wniting of a research propusal 1o the presentation of
results. Therefore. research formulators have to try to foresee what
1ssues will emerge in the years ahead, rather than simply addressing
this year's questions The difficulties in prediction are legion (Duncan
1969).

Fortunately. few crises burst on the scene with the explosiveness of
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the **energy crisis”* brought on by the nse in oil prices by the Organiza-
tion of Petroleum Exporting Countries (0PEC) nalgns. Much of the

"national agenda is. i Teprise of earlier years—new altempls to pass

national health insurance, modifications in nevenue sharing, revisions
in federal aid to education. While many of the general issues are
familiar, however, it is not always clear which aspect will be the core of
controversy and what kind of research information will be required.
For issues that involve new programs and a break from tradition, the
specification of research presents special difficulties. It therefore

seems logical that the newer and ernfamiliar a policy .ssue, the

more difficult it is to foresee the kinds of variables, data. and analytical
relationships that wilkinform the policy debate.

The social sciences operate from a modest knowledge base. There
are many_law-level empirical generalizations bot few empincally based
theories of wide generality. Laws of human bchavior. equivalent to
laws of physical behavior, are notable by their shsence {Barton 1974).
Therefore. it is difficult 1o predict or model the behavior of people.
groups, and institutions under changed condihons.

Without a firm theoretical basis, social science researchers engage in
a great deal of trial-and-error research to meet policy needs. They do
special studies 1o find out which policiqe and programs work, which
compoaents of successful policy are es and which are tangential
to reaching desired outcomes. and which kinds of communities of
clienteles are best served by specific pfograms. Phere are an almost,
unlimited number of questions that ¢fserve study, and the task of
selection and specificafion becomes formidable

stseanch wetnoos  Researchers often choose and conceptuahze
problems n terms of the methodologies which they are proficient.
*They do not pick the rescarch method to sult the problem but almost
unwittingly see that aspect of the problem 1o which therr methodology
applies. Whether they do laboratory erpenments, survey research. of
modeling. they tend to formuiate que-tions 1n ferms that their method-
ology can address

Some icy 1ssues strmn the himats of avalable esearch
met ogies, posing questions for which methods are inadequate If

policy makers want to hknow the cffects of hou-ing allowances on the |

supply of housing 1n 3 community, for example, thgre i lhittle previous
information on tap and ne clear way to find out. The recourse is lo carry
out an expenment and watch—but an cxpenment s no mean feat

Small samples will not do, a commumity has 10 bC av saturated with
housing vouchers as it would be in real ife Al the poor people chgible
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mstbeuvenvwcbus mordenoseewbmmecostdrennuot
buying a house will go up and whether old buildings are improved and
new boildings are constructed to fill demand. A long time and a good
deal of study would clapse before answers are availablé; even then, the
few commwnities studied would not be representative of the universe
(the mation) in which the program would ultimately be implemented.
Similarly. in some . concepts are extremely difficult 10 measure
with exiating i . For example, few :cientisis are fully satis-
ﬁdmmmmuudtoumsuchcmﬂexmms
Mhedlh,SmmpmoﬁmmueMtoohsme organiza-
tional change is 2 ¢ presses against the limits of methodological
know-how. Interviews if people in positions both within and outside
the organization may reveal their perceptions of change, but knowl-
edgepf real change in the organization's functioning sometimes seems
clusive. In this case as in others, there is a need for fulther develop-
ment of study methods.
~ These, then, are some of the cognitive difficulties that affect the
formulation of appropriate research. They reflect inadequate knowl-
edge at several levels—by the policy maker and research funder about
the specific kinds of knowledge that will clarify policy debate, by the
researcher about transiation of knowledge needs into concrete research
pians, and. most basically . in the theoretical and methodological status
of the social sciences. They represent limits on the ability to pradict.
select, specify, and distull research questions out of the emangld and
ﬂomm complexities of the policy world

Institutionul Location

varving repceriions  Different locabons create different percep-
tions of policy 1ssues. Fach et of actors in the policy process responds
10 the incentives and rewards of ther own posittons. Legislators may
be engaged by the needs of thew constituents, the President by the
desire for reelection, bureau chiefs by loyaities 1o the state agencies
with which they deal. policy analysis by the desire to achieve a
peogram goul. the staff of the Office of Management and Budget by the
desire 1o cut costs, and rcscarcﬁc:.\ by the desire to extend atheoretical
formulation. Some may sec no need for research at all, others are likely
10 see divergent questions lhe aspect of a problem that is deemed
‘worthy of sludy vanes with cach person’s view of the problem. The
situation suggests that the larger the number of actors who participale
in the dehale on a policy ssue. the more diverne will be both the
questions raised and the standards of judgment that will - apphed As

95 {
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2 consequence, no single study is likely either to resolve all guéstions
or 10 be univenally accepted as definstive.

Holders of differemt positions have different perspectives on the
kinds of research that are necessary. In talking about cognitive ddfficul-
lis,wenotedlh!komioaftomthcpoﬁcycenmcanladmw~
ance about issues. Here, we are concerned with the effects of iocation
on perceptions of what the research questions are. .

People conceptualize research in: ways that fit thewr view of the core
questions in » problem, and their social location affects that view . In
particulsr, it has effects on how quickly “anawers’” are wanted. and
thus, what cut a the problem research can make and whuch factors in
the situation are seen as fixed and which are subject to policy manipu-
lation.

-Policy makers tend 10 be 1n a hurry. They want action immedhately
and tend to ignore the long-term aspecis of policy ssues. They are
impatient with research that attempis 10 expluin cause-and-effect rela-
tionships. 10 q:mfy factors that give nise to social problems, of to
develop empincally based theones of intervéntion ** )

However. every policy represents a causal theory Every policy
says, in effect. that we have set a goal and we will underiake activives
A and B because they will achieve that goal As much recent expen-
ance in social programnyng has indicated. however. pohcies often fal
io reach the goal. and the theones on which they are based became®

In orvier 1o develop more adequale policies. wz need dore adequate
theones. To develop beiter theory we may need resesrch that ad-
dresses busic questions about the factors involved 1n the ongin and
persistence of socual problems and the kinds of changes that wall re-
verse iheir effects To formulate tgacarch on this fevel. social scientngs
are likely 1o be more quahfied than thase cliner to immediate events te
concepiualize the rescarch questions

Institutional location also affects which eigments 1n the situshion onc
accepts as given and which are susceptible ts change Policy -related
rescarch has to deal with manipulable aspects of the sstuation Gov
ernment officials. pastly because of thew ume peripective s&e many
aspects of the werld as fined They aceept. fur example. the swafifice
tion of influence and ncome as relatively stable conditions Thee are
ltkely 1o focus rescarth attention on vanables that van be aliered

=
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without disrupting baste arrungements For example, if job traming
programs are not successful in placing people in jobs . they may call for
research ow iruinces’ athitudes and work motivations They are proba-
bly less likely than those further removed from the program 10 rase
queshions about job avalahility. work condinons. opportunities for
advancement, ami other characiensiios of the joh market

The Research Funding Process

If the policy process s complex o, too. i the rescarch funding
process. There is an assoriment of mechaniams for oblaming research.
which can be classified as (1) procurement. (2) solicitatton, and (3) ay-
sistance. ' Each mechanism tends 10 give o particular set of gotors
more influence in the formulation ¢f research

Procurement strutegies are modelad on those that dre used to buy
buttons or weapons systems Government taff specifies the ““prod-
uci” 1o be bought and the ur= allotied and sometimes provides very
detailed stemuzation of the re ~  rocedures 1o be used for develop
ing thal product (e g . guest. . be addressed, sample wize and
locanon. nsiruments and mceasutes  analysis  procedures. - hime
schedule} Compeutive proposais are sought. and the submitted g
posals dre reviewed. usually by i bouse staff, for understanding of
the problem, fechnical ment cost md orgamzational capabibity . A
winfung apphcart is choesn fu s awarded Inthe procu: .
ment procediie i s the 8 defimtons of rescarch that are
dodunant

Sobctation s an imvilanion 1o ateresiod tesearchers 1o undertake
tesearch on any of o Bist of top  that are of pronihy interest 1o an
R, Much mare lastude s allowcd 1nvehigatns 1o choose what
‘they will o and how  bui the work 1 cxpected toadvaree the npsson
of the agency 19 the spevificd arzas The review of proposals can be
done by s14Y, uften with the assistane of outside consyltants Some-
times panels of outade rescarchers are canvened 1o approve the
scientific ment of propusais while stff L onsaders ther refevance 1o the
suey of outade revicwers can muke the fingt determunation of which
studies to fund Mulnple gwands are made on the <sme topie Several
reseanileny can stwdy different asp O of cuch topros o fertiity
behavior of workyng worten *or Josesination of ¢z dional inaova
tons o dassroom eachers U onder sobotation procedures govern

" ment staff set the frarme within whooh rescard hers Jefine therr studies

Phe L% tomansy = o e vpr Boam g mgs 60 coken B diatsfitron
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Research assistance is support for investigator-imtiated research
The agency tends 10 have.lower expectations of immediate and direct
contributions of the research to policy decisions. The contributions are
éxpected 10 be longer-range. perhaps more fundamental. und less
dictatedd by goyernment needs. Contributions to local programs and to
professiongl peactice are as welcome as contributions to federal policy
Research proposals tend to be reviewed by panels of peers: the major
criterion is research merit, and support usually lasts for several years

“of ctudy. ln research assistance, it 1» the researchers’ formulation of
_ the research that prevails. (See Wirt er al 1974)

In all three procedures, a large number of peopie arz engaged in
solicitation, specification, proposal wnting. and proposal review In
the lengthy process. some of the impetus for selection of the topic and
its componen! questions may become blunted. As in the children’s
game of telcphone, the message at the beginning may be substantialiy
-altered by ibe t:me the funded research plan emerges at the end

The way-in which the research s funded affects its formulauion
When government staff has tight control, the research iy apt 10 have a
shorter time frame and more prachcal onentanion, and it iy generally
limited 1o a narrow range of policy options. Bureaucratic pressures on
the s1aff as well as the prevashng view re- -t the kind of study that can
be done For exampie. kFPs have 10 be ..cared with supznors and the
clearance procedure gves a number of people the opportumty to
consingt of veto weaw, tending 1o clamp hmits on innovative plans
The researchers who reces e contriscis through procurément sirategies
are more apt 1o be working 1n commetcial research firms than in
unversities  In such profit-onented settings. they re hikely to accept
governmen? staff' s research formulations without cavil and change In
such a sstuation. the buseaucratbic view prevaris

With the use of proposal solicitation and especially svwintanice mech-
anisms. unversity-affibated social screntiests are hikelhy to do the
research Their approech 15 apt 10 be more free ranging Solictation
more than aswstancs Xm tor o courhinated program of related
research, seekung to mgtch rescarch 1o the topus of the agealy
sahient concerns Assinladgc mechanismy which 12y on the imhiative
of researchers, often fead 1 ansrray of disparate progects However
research progianis furded ey all three funding mecharsme have
found it difficult 10 develup © o dholative knowledpe base

»ins When an agency with a stake in the vy ogtiome funds
tesearch. it may emphavize aspects of the suc most hkely 10 yield
cesults favorable 1w it vwn postion TRy for evample the US
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Commission on Civil Rights (1967) supported the researchseported as
Raciel Isolation in the Public Schools, which emphasized the cognitive
ghina of black students in integrated schools. This was by no means the
only issue involved in school desegregation. but it was one for which
positive evidence was expected. The Civil Rights Commission was a
partisan that wanted its policy view to prevail.

Similar piases can occur in evaluations of agency programs. Canny
administrators ;ay try to rig the phrasing of the evaluation questions 10
focus mwm positive outcomes are clearest. Thus, they may
stress of bours of service provided rather than effects of the
service on its recipients, or the popularity of programs with_children
and iheir parents rather than the gains in achicvement or health. "

Some funding organizations. even with clear operational missions,
maintain the highest standards of integrity and neutrality. Neverthe-
less, in heavily politicized agencies. | suspect that the more responsibil-
ity an agency has for seiting policy and maintaining programs. the less
autonomy it allows researchers The stronger its political stake, the
more likely is it to formulate research in terms favorable to its position.

stasitity  Another structural difficulty is the piecemeal nature of
most social research funding Research tends to be approved and
funded on a project-by-project basis, a procedure that hmits continuty
_in lines of research Each new project must be proposed and approved
" separately. Serendipitous findings cannot be followed up. nor promis-
ing leads pursued
Other options exist If fegislative mandate allows, #n agency can
create and fund an ouiside research orgamzation to do its work, as the
Air Force did wath the Rand Corporation after World War 1 or the
Department of Housing and Urban Development did with the Urban
insttute in 1968 In this kind of arrangement, the agency can provide
unrestriCied funds for a core staff wuh additional funding through
regular grant and contract Jhonnels Alternanvely, an ager oy can fund
a research orgamization to cary on a “program’’ of research: the
research ofganization submuts an apphcation, ys:aly 1n competition
with other applicants. for long-term suppon of five years of more The
apphication specifies the objectives and nature of the research to be
conducted «nd the guahfications of the staff,' but, once approved.
programmatic sapport usually allows ihe investigators consderable
latitude

F MM oy ) LI 5 nede Tha the pogesants mandel of evaluabion o8 dge winnes an
educahe ) progyame

o
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Most important for our discussion, there is a lack of stability in the
research persoanel funded 10 do the work, Rescarchers come and go,
and few build up the body of experience that would enabie them to
develop deev understanding of policy issues over time. Eac.. new crop
bas to learn the arena, the issues, the political constraints, and the
range of acceptable-options. This, 100, has an effect on the formulation
of research. To the extent that researchers frame the study. the effectis
direct; to the extent that ibey respond to agency formulations, the
effect is less direct but may permeaic the development of the study in
more subtie ways.

INTERPREVING RESEARCH FINDIMNGS

Communication Style

One of the cognitive problems in getting research findings into the
policy sphere is that most communicalion 1s wniten, and the writing of
rescarch reports tends to be tunpd. Researchers are prone to what
others-call jargon (although for the social scientist. the jargon may be a
precise shorthand for complex concepls). Some termyare unfamiliar to
policy makers, and they receive few interpretive clues. More serious,
the concepts that the terms embody are not well undersiood. The
whole concepiual apparatus that has supported the research is <ome-
times misconsirued.

The solu’ion. thwoa, 1s not only o white shorter reports of more luckd
prose bu' also 10 find ways ¢ bndge the conceptual differences that
upderiie complaints about bad wnting The theoretcal onentations
embedded in a study cannot and should not be excised or smootbed
over—they should be made exphcit_ If the assumptions are unpalatable
1o decision makers, the disagreement shouks be clanfied angl faced. For
example. a sociological study may take for granted that one’s socal
affiliations—class, ethmony. occupational posiion. and rehgious
affiliation—have a strong ‘nfluence on behavior To a policy maker
with an individualized view of the world, in which all control their own
destinies, the pre~.ses are philosophically unacceptable and the find-
ings would be dismissgd However. the policy maker should have 1o
confront the divergence 1n premises and recognize the basis on which
he 18 dismissing the study ’

Some policy makers reject the whole notion of quantitative research
and statistical generahzations about people 1 a current study on the
usability of social research, we have found a number of psychiatnsts
and other chinicians in this category  They “elieve in the umqueness of
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ﬁewmmmmwcmsmm s0 abstract and
Mgmﬁuﬂomuﬂnommm Whatever its beauty
or brevity, they are unfikely to put much trust in a social’ research
report—much less finu o useful.

Sophisticated statistics may impede, rather than aid. the policy
maker's comprehension of research. Whereas they are a boon to the
researcher, providing greater explanatory power, to the policy maker
they-are a block to intuitive understanding. Once nonprofessionals
could look at means, percentage differences, or correlation coefficients
and do some interpretation (and checking of the author's interpreta-
tion) on their own. Now, with regression analysis and more complex
multivariste analyses, they are at the mercy of the researchers’ in-
terpretasion and have to put greater trust in researchers’ competence
and objectivity. ' In‘some cases, this demands more trust than they are
willing to give. ¥

P

The Nature of Research Findings - -

Some research findings provide no clear-cut conclusions. The data
relationshipt are small and inconsuistent, and the variables studied

accoumt for a small fraction of th€ vanance. N» clear highway to
reoommendatiom. no course of action. no obvious remedy opens up.
To move from this kind of shapeless research to action is a heavy
intellectual burden.

Moreover, in many arcas the studys are not cumulative. They do rot
add to a gradually increasing fund of tested knowledge Rather. results
are inconsistent over a series of studies that seem to have boen done in
parallel siuations. As new research 1y initiated to clarify the factors
that account for divergent outcomes. it tends te branch and fork,
occasionadly creating not less cunfusion but more. Uanknown and
unmeasured variables with stiong cffects apparently abound, and the
mnz{ for them leads in several directions, with dﬂerem investigators
1akigg different paths. Iwowledgu: instead of cumulating, in some

appears ‘o fragme
example of this lack of cumulativeness comes from cvaluation
of Head Stant programs An carly anj partial review of evaluation
results from the years 196567 iMcDiil e/ al 1969, pp. 19. 66) showed
that “eleven of the thinty-one studics appear 1o have shown clearly
positive effects of Head Start -xpenences on cognilive develop-
ment  * IWie should attempt to answer the question of which of the

2§ winh 1o thank Janet Wenns for brnging thin sifuabioo (o my stienhion
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alteraative methods appear most successful. . .** Head Start Planned
: V-ﬁuswanﬂewmdomm 1o implement a set of
cerricalum models, developed and sponsored by educators to
. evalmate their relative effectiveness. By 1975, exténsive evaluiation
data (Coben 1975, p. 150) indicated that: .

Nome of the models consistently did better than therr compansons—good
results in ome year did poi repeat in the next. Secondly. in no cases qid alf
Wmamnmodddudymmummdsxmm
comparisons. And third, 00 consisient patiern of differences in effectiveness
uuudam&ewedmum The evaluatinns show a few cases in

MMWWuwam:mm Bui thesc;ams
mmmm the tests used in the experiment

Tcduermt whether the curficular models affected different chuuien
in different ways, further analysis (Smuth 1975, p. 110) was done:

/
Though the models that showed substantial effects [on any of the test batiencs
used] were not equally successful foc gl 1ypes of children. there were no major
disordinal interactions between and child—that 15, no model thar was
d!ecnvcontheuenp for a certain test was particularly effective for one 1ype
of child and particularly ineffective for another v,

One of the major effects of 10 years of study gn Head Start was to

reopen long-settled questions about the adeguacy of tests, exactly what
Q and achicvement_jests were measunng and whether the scores
meant much aboul success.

- Because research is unpredictable and no one can be sure what
information will emerge, there are umes when the findings are overly
familiar. They support what peoplz already know intuitively. by expe-
rience. or through earlier research Decision makers tend to look at
research of this kind with a so-what-clsc-1s-new cynicism  Of course.
there is valye in reinforcing wisdom and rephicating previous
findings: knowleage builds and confidence in it grows, but some policy
makers see little intellectual or policy payofl in repeating what they feel
is obvious

The Context of Research Applicaiion

A cnitical element in the interpretation of research for action dernves
from the concrée circumstances of the situativn 1n which results will
be applied. Rescarch typtcally deals with predictions that, as Merton
says (1949), conveniently assume that the large number of other factors
remains constant But when research results are desiined for apphica-

b4y



4 - CABDL H. WEISS

an actual time and place. it is foolish to assume that other factors
will in constant. The researcher has (o estimate which factors in
the concrete situstion will change and how. Merton elaborates this idea
- 175):

(a) Every applicd rescarch awst include some speculative inquiry into the

rale of diverse factors which can only be roughly assessed. not meticulously
studied.
“(b) The validity of the concrete forecast depends upon the degree of (non-
compeasated) error in any phase of the total inquiry The weakest finks in the
chuin of applied research may typically consist of the estimares of contingent
conditions under which the investigated variables wih 'a fact operate, -

tc) To this degree. the recommendstions for policy Ju not flow directly and
exclusively from the research. Recommendations are the product of the
resesrch and the estimates of contingent conditions, these estirrates not being
dmmmum&uaummuthemahmqmm
examined in the research nself.

(d) Such contingencies make for indeterminacy of thc recommendations
derived from the rescarch and thus create a gap between research and policy.

Just as research has to move from the abstract to the concrete, it bas
to move from the past (when the research was done) 10 the future
(when it will be applied). The researcher has to assess future trends and
their probable impact on obsesved relationships. Thus. for example.
the early evahiations of methadone treatment for heroin users were
based on carefully selected subjects in the few existing treatment
fucilities. Resudls looked good-—but what would happen when eligibil-
ity standards were removed and scores of ireatment centers were
opened to everyone who applied? The effects, it turns out, were less
dramatic, and some counterproductive side effects appeared: a drug
calture of person . cairvained on methadone appeared. 1oeir comrait-
ment to school or work was no greater than it had been with heroin.
Could the carly researchers have estimated the effects of large-scale
methadone programs? If they had, would those estymates have affected
the policies adopted” ‘

APPLYIRG RESEARCH 1O POLICY ISSUES

Besudes affecting research formulation, social structural factors ac-
count for much of the gap between research and policy. Researchers
and policy makers ter.d to have disparate understandings, norms. and
values. Their differences denve partly fiom the processes of self-
selectior. and institutional recruitment into different careers. and partly
from the influence of the institutions in which they work.
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choices about which data to highlight. which
10 emphasize, and how much attention
udﬁhlhndd to give to the vastarray of fucts.” For ~

example, is it “*only”’ lpercemwbotookpbsot “fally’’ 21 percent
whomokpbs?ﬂhtmthem’%:ﬁamewakdolhcychome

the piles of computer output? Lynn (1973,

mmgmepiuﬁlﬁ&wah assumptions, oulpul measures, var-
shies. b and data provide wide latitude for judgment, and values of

&Wuaﬁed@s@stoummm.

Asmumaslhutsmthewiyphamdmcb it is perhaps
even more profound at the end. In moving from analysis of data to

recommendations for action. researchers must leave the world of fact
and science. Rarely are the data clear-cut and suthoritative enough (0
indicate the path 10 a predetermined goal. Usuglly, researchers must -
make a conscious leap into the realm of ““ought "; guidance for the leap
comes partly from the data but pan]yfrbmthearown values. Policy
researchers are likewise constrained by their interpretation of the
policy feasibilities—what 15 possible given current arrangements and
resources.

1 noted eartier that social scientists tend to be a particularly liberal

’ group. The values that they espouse tend 1o lead them to favor the

poos. victims of discrimination or bureaucratic inerua, and clients of
service agencies rather than the agencies gwmg service
Coleman (1974) did an interesting ““rough’* analysis of 18 research
studies sponsored by a variety of commercial firms, government de-
partmenis, and service agencies (Figure 6). He looked at whether the

/ . . Hewsarcher s Poution

Recommandations Derved
trom Poent of Vew of Produce v | Agent ol Thied
Agent Party or Independent

Proddew Interests 1 Z

%
Conmimes (nterests \2 '3 !

+ 1
I

AN FIGURF & (ole~un s analy s of 3 covcarch studies
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researchers developed recommendations from the point of view of the
agency (what he calls the ‘‘producer of goods or services'") or from the
poist of view of the clients (the consumers of goods or services). He
does not sugpest that producer and consumer interests were necessar-
ily opposed, but, ou!hnrﬂy they coincided oaly in part. He also
lockedat the of the research (0 the producer: whether;
resssiodh- was g:by the agency or whether it was funded
- * third party (such 43 arfoundaiioh) or independéntly. The data show that
. npﬂmwmwmwm eyes,
. by a ratio of about 2:1. When a perty funds the research,
mﬁvaemmbym 6! Evenwbenthepro-

half of the mwch peid for by an
perspective from the interests of the
agers. When the researchers are fi
ery, they give almost exclusive attention to consumer interests.

- From government officials concerned with policy, on the other hand.
we can probably expect the producer’s interpretation. They are coh-
cerned with feasibility: im lementation, costs, and smooth operation.
When research is not only supported by government but also initiated,
monitored, and closely supervized by government staff, the tenor and
toae are apt to derive from the-interests of those in charge.

Whﬂeasmdyummm.memmmmcbnduhdun
charsge. Manmthnmoncemauhtcenuﬂmmolvedofbecm
irrelevant; new problems take center stage. Thus, for example, Coben™
(1975) found that, during the course of the evaluation of the Follow
Through Plenned Variations. the onginal priority of pupils’ gains in

ropriateness of the tests as a measure of achievement became
doubtful. More basically, questions arose about the usefulness of
schiool achievement itself as a predictor of later social and economic
! success. Moreover, the opinions of activist'groups in educatiog swung
“—away from concem about school cumnculu  (regarded earlier as & -
source of school success or failure) and toward issues of decentraliza-
tion of educational admipistration and’community c~ntrol. By the time
the data were avalable, lhcy were largely irrelevant to the contempo-
rary policy debate (Cohen 1975): ~"The lenger the expen-mems con-
tinued the more doubts were raised about the .r premises, and the mo-¢
it seemed that other issues, discovered along the way, were m. ¢
fundamental.*”

Similar. cbsojescence of issues. at an even fasier pace, was revealed

in review of & study on the federal student loan program (Weitss 1970).
Over the one-year penod that the study was in progress, questions ’

ement on standardized tests lost its salicnce. For one thing, the . -~
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about consolidation of loan programs had been resolved and new
questions about- loans held by student demonstrators were engaging the
Congress.

The policy debare rarely waits for research reports Ironically.
research that is tied too closely to thic immediate issues. hat proceeds
- from exclusively practical assumptions will{" hittie potential for gen-
erplization, runs fpe risk of falling behind the pace of policy making.

The lack of channels for arized dissemination of research resulis 1s
a major cause of their r.Ject. Often, few of the persons invélved in
decisions learn of research that could reduce the degree of uncertainty.

+ . Even when research is expressly commissioned by government agen- -
T i i ¢ appropriate “user.”” Rescarch done
~ a1 a further remove, under & grant or "K'w nongovernmental sup-

LY

to the praper audience.
things in tht ‘realm of dissemination:
s that never sumniit a répor]. investigators
ch grant as a personal Wepefice rather than a
oduce knowledge, projects that dnft off the agreed-
report on subject: unforeseen and unwanted by gov-
T sponsory, who Iry 10 cover up research reports that reveal
ir agencies or progiams in an unfavorable fight.

Computerized information retneval systems scem to be of Intle use
1o decision makers.(Caplan es al., 1975, pp 13-14) They are o0
unselective, perhaps too forbidding with ther comphcated hardware.
and usually seem 1o produce too many reams of undigested printout
People are more dynamic conveyors -of information, but government
agencies havc few staff whose jobs are to move infarmation to the
points at which it 1s needed.

[nssemination tends to be nobody’s job Neither government re-
search managers, project officers, nor rescarchers win kudos by match-
ing research results with policy needs Each group gets its rewards in
its own bailiwick—from colleagues and fellow professionals o from
those who conirbl career chances Nobody has a stake in audience
satsfaction.”” 30 the dissemunation office 15 pracucally empty

DWusion \
Almost all discussions of the use of research in policy making stan

from the prenuse that at some discermbie place and time, policy
«actyally gets *‘made. " that there are people who singly and collectively

) \) ‘ . ‘\ .
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omke specific arrangements 10 solve » probiem. The assumption that
there are actors who make a policy sometimes contradicts reality.

In some circumstances, it is difficult to locate any people who are
charged with the responsibility for making a decision. Allunetal
(1974 p. 94) writes sbout educational programs:

mamWsdmmmkMs)mmtbemdudve
sspect of organizing an evoluation effort. Different organizations characteristi- _
specific decision responsibility is emphasized to those 1 which rather amor-
phous Givisions of decision-making responsbiiity exist ‘The spectrum of po-
Sotinl decision makers 1s equally diffuse :

AmotphauandMusedequmsuucmmmdyproducedw-wt
decisions. Ratber, wﬂmmwhowmp.oyemvdymowedbya
series of almost imperceptible choices. A vadegated and uncoordi-
nited group of people takes minor steps. The pattern of organizational
behavior slowly moves along the same or a somewhat changed direc-
tion. Without conscious effort, a tefined locus of decision. or people

charged with responsibility for decision, a decision accretes.

Even in legislatures, in which voling seems 1o be the ideal type of
decisional activity, the vote often serves only to ratify decisions made
beforehand. The choices were made in legislative committee or the

. executive agency that drafted the bill or even earlier—in interest

groups. proféssional groups, or staff conclaves. Some of those choices,
100. are not conscious selections among alternative coyrses, but the

. effect of drift: there is a progressive constriction of options as consen-

sus gradually grows that one course of action is appropriate.

in these kinds of diffuse and subtle processes, the purposeful use of
social research 1s inconceivable The only kind of use possible is the
almost imperceptible absorption of concepts and knowiedge from an
array of sources. unreferenced and uncatalogued, but slowly changmg
the climaie of opimon.

Even when authonty for decisions is clearly lodged n specnﬁc
positions, those who hold those posiions may stay 6n thg job only for
short periods. Turnover in personnel can limit attention io research in
two ways. First. it inay encourage decision makers to consider short-
term activity rather than long-term effects Knowing that they wil sigy
for only a short time, they may be interested simply in doing some-
thing, no matier how well- or ill-conceived. to satisfy constituents,
They concentraie thewr attention on takeoffs rather than landings, sincc
they may not be around 10 reap the frunts of their decisions. Second.
because of changes in the top personnel of government agencies.
continuily of attention 1o 1ssues may suffer If a new man or woman
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comes in, he or she may have litte Interest in the particular issue. of
the facet of the issue, on which rescarch was commissioned. When the

- smdy results are reported, the new incumbent may not be interested

Since the questions are not his or her questions, the answers mdy seem

olitical appointees in federal departments. at the level of assistant
secretary and above, usually stay mIN:'Jjobstorabm: two years,
about half stay less-than two years (Stanley er al. 1967). Among civil
servants, there is less turmover but there is movement from one
poaition to snother. As most researchers know from experence.

" research. project: officers in government agéncies shift jobs or assign-

ments at what seems a whirlwind rate. The project officer with whom
one deals sbout the substance and mechanics of a rescarch grant or
mmmymtwmmmnmsinmccmncdaﬂudy -

. Turnover is not necessarily bad. New policy makers may bnng a
grester zest for knowsédge, a zeal 10 bone up and master the field
Their iasm can spark heighiened attention to research.' The
possibility exists, however. that people leaving a position may 1ake

« their files, their edge. and their curiosity with them, thereby

eraling. the departmental memory One could reasonably surmise that
the greater the turnover in policy positiofs, the less likely is commis-
sioned research to have an impact on decisions

Fragmeniation of Authority (.

Sometimes, the goveinment agency concerned with a problem (ar _ the
research) does not have the authority to make 4 decision implied by the

_ research conclusions The decision may lie wn the bailiwick of another

agency. for example. research suggesting that children’s educational
achievement will be improvedby betier health care or that dehnquency
will be reduced by more relevant school cumicula To implement such

> recommendations would require massive efforts at coordinaiion across

departments, fields.of specialization. and responsibility In some cases,
‘there is no department or public boudv (hat s empowered 10 make
decisions of the scope suggesied

An example of this kind of problem 15 reported by Rose 11974,
pp 135-37)1n an interview study of the ustfulness of housng statistics
1o public officials in Scotland He conclu.'=d

“There 1s no ceptral decision- maku;g mes hariism foe hpuang policy Powers are
divided between central and local government  sithin local government and

“ Caplan’s study 1('i.pim et al 1975 found that federal officuahs whao didt naet plan o say
m government were mote Lkcly 10 e al soence indormatien

S 3
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betwoen public and private sectorns It follows from the sbove that there s no.

cliont for an integraled information system that monitors bousing supply and

domand. because there is no public agency which bas terms of reference and

. objectives as broad as those encompassed by theorists of public choice and

. social indicators. . . . The alterr=tive to the above conclusions 1s easily stared

but difficult to securc. i is 10 .aange the structure of govemment to create &

contral poist for the review of housing policy. As and when thi mught happen.

an information system could be provided to assist such a body in exevciving

public choice. If this were 1o occur in the fickd of bousing. 1t would be » major

m.nmm::mamam;-m&um

even the Prime Minister himself has yet to achieve in what 15 nominaily but not
always accuraiely described as central government -

The problem of fragmented policy decision making is even more
prevalent in the federal system of the United States with its complex
aowigamation of overlapping jurisdictions. If radical centralization of
3 governmental powers would be necessary to permit more rational use
of knowledge. the remedy is probably far less acceplabie than the

problem.

The lack of fit between the authonty of public bodies and the scope
= - of research implications can limut application even of seemingly simple
: recommendations. Within a single agency. an operational change may
1 require approval from different bureaus on budget. personnel, job
. duties., cy relationships, physical facilities . ¢tc. Not every party to
. the decidjon will be impressed by the same iype of research evidence.
] " Atthe extreme, it can be argued that there are few changes of
even monumental range that cannot be implemented through sction of
the President and the Congress. But at those altitudes, potenual users
are integrating scores of inpuls and no research sjudy or body of
research can be expected fo have more than penpheral influente
(Dreyfus 1976)

L3

The Polsical Environment

Whatever research shows, the pohucal chimate places hmits on what
kinds of change will be countenanced. how fast. and at what cost Noi
only parusan politics and administration politics but also agency pol-
tics help 16 determine the range of acceptable options In the broadest
sense, the opinron of the public indicates what 1s acceplable and what s
not. Thus. for exampie, Jencks' call for socialism to increase equality,
since his study (Jencks ef al 1972} indicates that education does not do
the job. 18 unhkely 1o be heeded, neither government nor public s
ready 1o contemplate such a step
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It would scem thet the further removed research conclusions and
recommendalions are from mainstream opunios o7 the opinion of mir
mb&%mhmﬁmiﬂunapdﬁcy:aﬂuahmnm
mmdmwsmmmcimﬂemmmd
rescarch—that is, the constramt of political context—i< oot only a
comstraint but is also an important jve. Researchers are not all:
wise. Their creative minds and imaginations may lead to research

. mmmmwmm.-mum:w

ommendations may occasionally urge basic reforms in the nstitutions
of society. But a demotratic society, through its duly constituted
representatives, has a say dpout its destiny. it has no more obhgation
10 accept the data and dicta of social scientists than « does 1o histen to

>

shamians, astrologers. or televinon commentators. Nor should the

.mwdmmuswmommy

debate under the guise of '“scientific evidence.”” Judgments have to be
wfawMMymmdukemmphcealmwm
judgrnests of other policy actors. Social scientists serve not as final
arbiters but as information purveyors. analysts. evaluators. cnics.
goads, and interpreters to legiumate politicalrepresentatives )
Policy makers for their part are interesied not only in the application
of research evidence to public decisions but also in representing
interests and values, reconciling differences. and reaching <om-
ptomises that mainiain the stability of the sysiem Theirs 5 politcal
ratonality rather than scientific rationality  They mass neglect research

“in their servace of other functions. but . from their posnt of vicw the use

of research i1s not necessanly the highest goud

Limited Resourc ey .

Some research suggests excuing nes directions for golhicy hut ot imes
of recession of when other astilivies drun the federal budget. thére
may be sufficient resources to invest m new policy iniiatives Not
are financial resources the only constraint Un occasion, there may be
shortages of facihties, qualified ~taff. o molivaled managers In an
inferesting atiempt to promole the use of rescarch, Glaser and Ross
(1971) disseminated evaluation results of 5 successful weekend therapy
program ** Despate interest, few agencies implemented the program.
they ran afoel not only of ideological resisiances but also of such
practical problems as agencies lack of overmght hving quarters for

TTher srport Sedis eith an attempd # Tvpe # widhigao® o chr mhapten of g
owsyrative progiam  oertfed P ovaluddas covean B

b,
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participants and safl's dishike of working on weekends It seems
likzly that the greater the resources required to apphsy research resalis
the Jess likely v rsearch alone 1o ¢onvince decmon makers of the

appropriaie cousse

Condusion

In sum, problems 1n the apphication of research resulls denve in large
pert from chasacienstics of the poliiscal sphere into which they move
Much of whzt happens in the burcays depart~ents. and kegisiative
halls 13 beyond the control of resezrciers I they have done a relevant
and competent study. of it reaches prople who can use 3. and of it i
imelligible tor them, then they have done thewr job  Exlensve personad
contact and briefing. can increase the hhehhood that the study
ncticed and that 1t Joesn’t get cut off at the pass by lawer-gchelon
officials who seck 10 keep it from thesr supenors,™ but even such
activiiles <unnot guaraniee taat it will be “eeded When research s
aben 1o decivon makers sense of the stuation, thesr political hehefs,
or theyr interests, the most intensive dissemmation of 11s resalts wall not
have much effect .

Some obs7vers (see Rule 1971) beheve that «if social problems are
baucally politicos rsues and that condmons ke poliubion, rachm,
and the hke are bascally oppositions of interest—-nol sucial probletns
but soctal comflicts, overt or con caled  In thin view. research and
expertise et take sides o the confhict of researchers work 1o solve
profdems as &, vernment gpencsadefings them then they are support
ng the mnierests and purposes of tho-~ in power 1p 4K)

bov thers van be nn sfw{'mah.(s of 5 wiwmnd prodlen which dises nof invobve

polstical pudgmonts mue cerbasnt,y any dut - Lroaach problems devamd of

parfvsan content And b prevend ather o merelhy ivads to The sevtromdiag oy oof

CTan rasures snd oo fiees 0 the g s f Bufpediasl ischirocreic
prodden sodving

1168 oY Necessafy 10 Al ef S0 wwoopng 4 Lafacienzetion in order 1o
recogmze the pannt There are -wsues and problems on which an
averwhelming magonte of Ameraans agree on buih the nature of the
problem and the zong of solution Hewewer  the formulation and the
apphicanion of tescarchanvolyve Jucgmens and the udgments of actors
i the pohey 1exearih provgss shverge

= Thr sty ot Wohlsiesgr 3 st r hargang the Bas 7 L orpedaing 3 Nfatcgs
Banrs Stusdy v P satenmiad of f iy Ipuedeo Tabed s vaalanti cane A patrroan g and
wanmry loblsyig G reuan b et 3l tra e et SRl P
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“LEVERS OF CHANGE

What features of the research-1o0-policy process can be altered™ The
factors most immeduately amenable 1o change are provedures both for
the definition and fundmng of research and for dissermnation of results
The proposesd solutiops m these domaims tend 1o be offered by social
stientists in government o sometimes by sotial science consuitints to
government—people whe have a stake in improving the working of the
system and know the procedura’ topes The character of the proffered
solutions bears the imprint of Leewr integests. (This discussion ss ab
oreviaged, because the Nauonal Research Council's Study Panel on

sl Research and Developmem has given extensive consideration to
these factors. The purpose of this pap.r 15 to analyze the relationship of
proposed remedies 10 the obstacles just described )

Forecasting Reseurch Needs

Beiter prediction of knowiedge needs hinges on better prediction of
policy 1ssues More thought should go into looking ahead so that newly
funded research is not concentrating on last year's problems but
addressing those that loom ahead Al 100 often. rescarch follows
rather .han precedes public recogmition of a problem Oniy when the
pioblem has been recogmzed end funds appropniated » money aval:
able for research By that ume. the problems ase upon us ard there are
demands for immediate action Little lead ime rentans for resaarch
Buit | have become less exerciscd wver the problem of nming than |
used 10 be It 15 unequivocal that research 1eported after the 1ssue o
deals with has been resolved 1s not ax useful as it would have heen
carbier. but most domestic 1ssues are not resolved once and for all
Except for imtiaty~ - of 5 mapor new activaty such as federal edtry into
the funding of educanion, nsces tend to be dealt with on 4 piegemeal
basiy programs are devcloped, resources are sllovated. s:mcmr&s and
prucedures ate set up for implementation In the course of adrunister.
ing the pohcy. revisions arc made in all phuases on s oatinuing basss
the level of appropnatiuns changes, programs are revined. structures
are modified Thetefore research anowledge continues to be relevant
to the pohcy -
Research can contnbute fu reconsideration of (1) the basi goals of o
policy ("Should the federal government assume responsibhity for
improving the mental health of the populace” ), (2) the means through
which goals are to he achived ¢ Shou! ' the fcderal government en-
courage and support community mental health centers ' ). 13) the




b

1

T TP R A T
T v

-

64 ' CARBOL H WELSS

amount of public funding allocated to the activity ¢ "How much should
the govemment pay toward the establishment and support of
ceniers? '), and {4) its ongoing administraton (*What activities of
treatment, prevention, and education should be conducted and how
can they best be carried out?”’). Resgarch is relevant not only 1o the
original making of policy but also 10 the inevitable remakings of
policy and even (maybe especially) to the unmaking of policy. When a
policy has been ineffective and officals seek to termunate it. research
can be @ particularly useful source of informanon about its failings
and likely alternatives. ’
It 15 true, though, that oves ime !he shape of the policy discussion
changes. Thelaplcsonwhchreswchc_vndem:nmuhlmmayw{.
are nat necessarily the topics that were fashionable at the ‘time a
pmuunhfmem:hwasbemn Thus. an overly narrow research focus
.may turn out (0 be counterproductive More wide-ranging work that
san bpegeneralized beyond the immediacies of the present situation
may retain its relevance long beyond the use-life of specific-problem-

= griented siudies.

Planning a Program cf Research

Social scitnce resear<h programs in mission agencies need planning.
As a framework for planming. they need a sense of reseurch needs as
policy makers define them As noted earlier, however, policy makers
are frequently unable 10 formulate therr research needs adequately.
The solution thus cannot be a quick survey or even a sophisticated |
survey of “*what duta will make a difference in decisions.”” These kinds
of questions are too difficult for of-the-cuff answers Moreover, differ-
ent members of the policy-making process wil nominate different

nsues and subtoghcs -
Probably. only continuous contaci with decision makers and in-

volvement in pobicy quéstions will help planners to choose appropnate
areas for research emphasts Such contacts should not be limited to one.
set of officials Varied constituencies, organized and unorganized, can
be consulted for their views of policy problematics Diversity of
perspectiv~ seems a prerequisite for planning an cffective research
program Research results wall emerge aver a span of years and have to
salisfy knowledge needs of many actors, present and future.

Planning procedures can be unkered with and probably rationalized.
But rationality of process 1s not always accompanied by rationality of
product. Planmung can introduce “its own ifPelevancies. Systematic
planning can probably direct attention to some areas that have been
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rwerlooked and others that have been overworked. Some wholesome
effects are likely 10 ensue, but procedural remedies cannot solve basic

. If no consensus exists on priorili¢és among issues or the
amenobility of stubborn problems to research, planning sysiems cannot

Supporting Research

Government officials seeking 1o tailor research programs to percerved -
policy needs often look at funding mechanisms as a k cer of control.
The basic dilemma is that the mechanssms that increase researchers’
responsiveness 10 agency-defined needs alsp seem to decrease re-
search quality. RFps give the government agency the greatest control.
insﬁtnﬁoulmmmicwwontheleasl.andtheuhnbeena
widespread belicf that the short-oades contract research procured by
aFr has less 'echmical competence than rescarch done by io\stitutions
with long-range suppori.’’ -

Why does ihe funding mechanism seem to make a difference? Why
does there seem to be an association between long-term research
support and research quality? The reasons are many: the kinds of

‘research groups that receive institutional or programmatic suppoft are

usually chosen specifically because of their expertise and ¢ tence;
ongoing support can (although it does not always) provide ¢ inuity of

, anmd research and a long-term familiarity with the issie arena;
gov 1

places fewer time restrictions and methodological impera-
tives on institutionally supported r chers. so they are not subjected
1o the constraints that conract rekearchers face: the kinds of problems
that are addressed are different. Researchers with long-term support
can select issues, or topics within issues, that are most suitably investi-
gated given current knowledge and available resoarch methodologies.
They gan also select issues that hold the greatest promise for generaliz-
able and theoretically relevant findings, o that they have high moliva-
tion to do capable research.

Merely changing the funding mechanism will not alter the surround-
ing conditions. The attempt to reap the benefits purportedly associated
with institutional support has led to a senies of institutional innovations
of highly variable success: HUD's estabhishment of the Urban Institute;
the Office of Economic Opportunity and the Wisconsin Insiitute for

" Paderman and Sharp conducied & study | the rer-fund d evaluation research “indus
7y " Ther reports (1972 1974) give s great deal of the vaver of the unslable research
world of competiive bidding
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Research; the Office of Education and the R&D Centers,
cducational iabs, and educational policy centers; the Social and Re-
habilieation ServiCe and its regional research institutes. The range in
both ¢mality of work and relevance to policy is mammoth- Long-term
support alone, without the surrounding conditions, does not guarantee
excelience of research.

Can the choice of the proper mechanism ensure that researchers
addresy questions of high policy priority? Certainly the rrp is well
saited to obtaining the kind of research that government officials ask
for. The whole procedure—government statement, competitive pro-
posals, staff review—works 10 encourage responsiveness to govern-
ment definition of the research problem. However, its value depends
on officials’ knowing what knowledge is needed. If their formulation of
the research problem is inadequate. then there are few correctives in
the system; the research organizations that specialize in re-
search are unlikely 10 criticize: theirs is not to reformulate but 1o do
what is asked. The knowledge “*products’ that emerge from contract
research tend to be so specific that ‘they have little transferability.

Agencies have mace an effort to. secure both responsiveness to
immediate research nelds and the long-term continuity of relationship
-associated with ‘‘program suppornt™ through a relatively new
mechanism—the basic ordering agreement. The procedure begins with
a competitive request for qualifications and involves a two-tier selec-
tion. First, research organizations submit a statement of their gralifica-
tions for a particular of inquisy; after review, a limited number are
chosen. They are the only organizations that receive the agency's
requests for needed r fseafch; competition is limited o the inside few.
Thus, they maintain a continuing rclaut\ﬂslnp with the agency, under-
stand its problems and the constraints on its actions, and put this
awareness to work in.the series of studies they underiake on call.
Responsiyeness to government need remaigs high. and to it is added
familiarity with sut_cct matter and policy d )

However, there have been difficulties in this procedure, t00. Legal
problems have occasionally arisen about long-term exclusion of com-
petitors. Furtherr-ore, the agency is limited to the talents of the
“house’’ organizations. When/it comes to replying to the agency's
research requests. few rescarch organizations maintain a farge idk: staff
who can be assigned 1o the new task. Qualified staff are engaged on
other studies, and. if the organization wishes to respond to the research
request, it has to hire new people—thus undoing the vaunted advan-
tages of continuity. If it does not hire additional personnel, it cannot

i
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Wﬂermch. Clearly, the search for the ideal funding-
does not ead with tins arrangement.

funding mechanism sets 'up a chain of events that impficates
Sarther choices. For example, the mechanism selected tends to deter-
mime the kind of research organization that will respond and do the
work.® It is difficult to seiect out the s antages of a mechanism
withowt truadiing behind the coostellation of disadvantages and ir-
relevancies that gc aloagwith it.

] than the funding procedure is the extent of st-ff
ing abost staff control that lead: 10 one kind of
about open application that ieads to another.
staff control optimizes short-run relevance. When
well, it optimizes longer-run contributions 10

»

T 14}

i
§

#t works’ .

yu T R T
N ) k

Choosing Appropriate Research Institutions and Investigators

.~ One of the reasons for altering funding mechanisms and résearch
3 solicitation procedures is (o change the type of research organization
s and the type of rescarcher who does the work. Experience has
b umwd(omdnavmmalacadenﬁcsdohid!quaﬁlyrcmrch
: but are unresponsive to the problems formulated by government.
Moreover, it is said that they are chronically late in completing tieir
research and are prone to “‘academization’ of their reports. Con-
versely, commercial research firms are often viewed as willing to
accommodate research requests formulated by government 1aff,
prompt in completion, and staffed by writers of a compuhcnsiilb&
undistinguished prose; on the other hand. they are scen as less skilled
in advanced rescarch techniques and prone to comner culting icven of
uncuttable corners) in their zeal 10 meet contract requesty and Adead-
lines. . .\\, -
Such blanket generalizations go well beyond the data. Interviews
with some 25 rescarch manage.s in HEW 1n 1973 (Consad Research
Corporation 1973) indicated that in their experience there was far |
predicability. Academic. nonprofit. and for-profit research org\am .
tions were not uniform categories. Academic research groups varied as
much from one another as they did from the nonprofit of for-profit
groups, and the same was true for each of the types. Moreover, their

# Universiies have difficulty responding 10 &ips (see McCrone and Hoppin 1973y In
some research programs. for-profit orgamizations are inehigible for granis

oy
I .

YN
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o " sirong conviction was that researchers within a research organization
R mudmmmeywnmmthepufmdam:h
- team within an organization. cven on the basis of previous experience
with the same organization.
ltmdwthllhernswnuubihtymraarcbpe:fmmc
The researcher’s incation—in an academic department. a university
research ceater, a nonprofit institute. or a for-profit firm—bccounts
for only part of the vaniation. Location has strong effects, but these
caegories are not ideal descriptors. Knowing only that certain in-
vestigators work in a university is 1o know something about the kinds
of resesrch they are likely loumimakebmootmchlbmthar
competence or policy orientation. Choosing the one “‘right™” researcher
is usumlly beyond the capacity of the funder’s knowledge. the viability
of the research application 4s a deyice fo predict cxccllem:e or legal
restrictions against favoritism.

S LTI \‘I ik
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Reviewing Research Applications )

Another element that can be readily altered is the review procedure.

The usual recommendation for change (often hotly debated) is to take

review out of the exclusive jurisdiction of peer review panels, who are

experts on research merit but uninterested or unqualified to consider

relevance 1o decisions. At the moment. a limited consensus seems to

hn\'eememed: peer review panels are as good a device as any for

_screening proposals for lech{al mem and nobody wants to base

" decisions on invalid research.

. Tybn;hlvght the policy relevance of proposed research. a two-stage

review may be useful. Proposals would be reviewed by research peers

for technical merit, and federal staff, with the aid of “policy-issue’

experts, would reflew them for their policy utility. Procedures for
i selecting ““policy-issue’” reviewers would necd thoughtful considera-
\tfon v

;
Monitoring Reseurch Performance

Government staff tend to put a great Ceal of emphasis on monitoting
research pcrformancc Their ¢xpenience suggests that close contact
with research in progress tends 1o keep it honest, on time, and
technically petent. 1t also smoothes the way through the booby
raps offomkm.ftqmrcmcms for the use of government com-
puters, and otRensuch time-taking snares The conduct, rather than the
__gofmalation or .application of reseasch,. s what is monitored, but

75 g
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monitoring has consequences at other stages of the rescarch-to-policy
process.

&

Reviewing C; eled(ffe:earch :

The NSF-RANN program is 'miﬁumng a scheme o send final reports

romtinely 10 experts for technical review. In those cases in which NSE.°
pg\ys(areptmdam.itplmswmmuhmthmnvkws

be incorporated as an appendix. This serves two functions. First. it

mmﬂé‘dﬁ'amﬂ'lﬁesumﬂhsindliuﬁuﬁomdlbemch.

whict Gindings have a solid and whith a not-so-solid foundation. and

how firmly the recommendations’ derive from the empirical findings.

Thus. readers (and potential users) are alerted to wie sechions of the

rq)onthnheyabmldukemoslsaimslyombebasisoﬁmermlmd

external validity. Second. it limits smoke- cjams of **poor
résearch quality’* as an excuse for policy ignoring good
mgwchiflheydislikclhemessage, . c
lnﬂo!ing\l)issenﬁna‘lion

The first way to improve dissemination is for researchers to write
bett classic injunctions are: start a report with a brief summary
the results, avoid jargon, write graceful prose. use charts, maps, and
attractive graphics, interpret the meaning of statistical state-
ments. and write in terms that have meamng to the policy audience.”
Another device to improve communication s to set up systematic
" procedures for getting research to users. Involving potential users in
the conduct of the'study. for example. has mutual benefits: it makes the
study more relevant 10 their views and establishes thei? interest in and
commitment to its Use. I?&eﬂ!ial users can be involved as advsac-son -
the conclusions and recommendations of the study. so'much b . hener.
At the federal level, however, time 1s such a rare commodity that only
in excéptional cases will high-level policy makers consent to serve in
Oles. and then usually only if they are already commitied to the
- study of a particular issue. :
Various arrangements have been tned to institutionahize interaction,
In 1972-1973. HEW set up a system of policy implication papers (P1Ps)
—Research managers were asked to write statemems of the implications
for policy of the studies funded by their programs The statements were
sent to program chiefs in the department for whom the implications

1 For some of these 1deas and others see the review by Knezo 11974} N
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~fere relevant. Thus. rescarch managers in the National Institute for
Mental Health were 1o review their studies not only fur implications for
community mental bealth centers but also for such programs as Up-
ward Bound or Medicare and send PiPs 1o the rperators of those
progras. The program stiffs were io reply. indicating whether ihey
- had poliey. and if not, why not.
. . . s . Not. only was the work load severe, but also the
i Mm&dn«kmwﬁupm were run in the
enormous department, who ran them, what their policies were, or what
= rescarch might relate to them. Further, they were scutely uncomforta-
% - ble trying to genetalize policy recommendations for other peopie’s
S . programs on the basis of one or two studies.
é Othumvmishvelmdxobndgetbemmdﬁcedme

Ty

Assistant Secretary for Planning and Evaluation in HEW for some years

E ' funded an absiracting service to summarize results of research for
e T which it had contracted, eral large volumes of abstracts were
. and were occasi y used. ¢ The service was discontinued \

in 1974.) In 1974-1975, the rann program of NsF funded critical
sy.uhua of existing research in fields of mumcipal systems and
mnnnrﬁources The aim wa» 10 collect available research and assess
its scientific merit, evaluate its utility for decisions, and aggregate th.
knowledge into a set of proposiiions or guides 1o action™for the use of
officials facing decisions. Although it is too early for feedback, the
approach looks promising—more promising than attempts to report the
results of one study at a time Decision makers ususlly want to
know—or should want to know—how the latest set of findings fits into
what is already known [t remains 10 be seen who makesusc of the
research synthesis, how. and how often

Another suggestion. oft-touted and rarely instituted. is io set up a
dissemination or broker staff. whose mission would be to disseminate
research not to the public but to the policy maker i here i8 very little
- likelihood that such a mavenck office would take root, since it serves
- - neither policy makers” nor researchery” purposes aid would not have
the car of anybody of importance Only by (ntegrating research dis-
semination directly into the planning and programming sy-tem does it
stand a chance of claiming attenuon.

Probably the best organizational channel for research Yssemination ~
is the internal planning and analysis office. Staff in these offices are
responsible for developing policy options and analyzing the pros and
cons of existing and projected policies In their work. they nced the

® Harvey Averch personal communication fune 197¢
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- beg availsble information, so they seek out existing knowledge and
exasmine its merits and limitations. As they incorporate research into
theis position papers, they provide policy makers with research results
in digested form, cut to fit the issyes they face (Weiss 1974). Of course,
there are opportunities in the process for distortion, but snalyuc staffs
have the advantages of being in place and having the e« of policy
. m:.Mphynninwumrokinmedevdopmcm ui policy . and
they hpva an interest in good information. If there are to be inter-
mediaries between research and policy. analytic staffs appear to have
i ential for filling therole. -

Extia agency chansiels are another means of dissem:nation, since
newspapers and geacfa) magazines are 8 mor source of reference for
policy makers (WéisS 1974). Gone are the days when only the sensa-
tional study-was judged newsworthy; now thoughtful attention s paid
10 many kinds of studies. Research associated with newswQathy
soprces, such as that done for national commissions of reported at

jonal hearings. is particularly likely to find 1s way into print
With er help from the socal saience communities in focusing
attention interpreting their work, journalists and commentators
can become important linkage agents *

An article in the Nen York Time: Magalne. Psvchology Today .
Newsweek. or Harpers has several advantages It reaches officials not
only of one department but of many departments, the White House
staff, and the “ongress. The public knowsBbout it, 100, so that it
counteracts the centralized monopely on knowledge that federal re-
search sponsorship tends to promote People in different spheres
interact around the same knowledge base  There 1sn better chance of
research being reported in full and 1n context. rather than having
snippets sclected to buttress a case whue other evidence remains
buried. Clearly there are hmits on what the media can and will do i
 research dissemination, and the potential for buis and misune exisity
nevertheless. they remain a noteworthy resource ..

-~

Matching Solutions to Problems

most interesting aspect of this biefl look at proposed solutions 15
their correspondence (ot lack of 1) to the problems discussed in the
preceding section The solutions that are in vogue are largely admims-
trative remedies. but cogmtive problems require cogniive remedies.

» Thomas F Petgrew 19731 suggests that womal soenbiis cdinate the media 10
imerpreting social research /




CAROL H. WEISS

and structural and political problems require structural and political
remedies.

A few of the proposed solutions have to do with improving the
formulstion of research (see Figure 7). Prediction of research needs
mdwedmepuf«phnmumwmmsaddmihe
meblemdmmchfotmhnon Unfortunately, both better

and better planning strategies are hopes rather than J¢
technologies at this point. Only modest steps have been taken
capabilities.

-~ 10 advance their

The procedures for soliciting and reviewing research and for choos-
ing appropriate performers address structural problems as-
sociasted with the location of researchers and the role of government
staff and researchers. Attention 10 these factors is warranted, but there
is Bot a great deal of reason 1o expect that future experience along these
lines will be superior 10 the past No one has yet invented another
‘research institution Lke the Rand Corporation in its work for the Ait
Force, and the Rand Corporation’s work for domestic agencies has not

- aitined the same preeminence. Nor have there been any other break-

throughs that appear likely to satisfy equity and still lead to signifi-
cantly more useful resdfirch. Still. there is modest potential in more
effective matching of funding mechanism and performer to the research
task st hand. Improvement is likely 10 come through the exercise of
greater flexibility and the use of a larger number of options in initiating.
developing, and funding research. :
Better government monitoring of rese.. ~* bas to do with the conduct
of rescarch rather than its formulation .. < ation. To the extent that
the attention of a progect officer keeps th  search from wandering off
its appointed topic or helps the researct adjust jo up-lo-the-minute
shifts in policy concerns, it can be useful for maintaining relevance.
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Longer-range proposals, like befter training of researchers for work
in the real world and more emphasis on interdisciplinary resecarch,
ﬂhﬁommmmwmumhfmuhﬁmmdcm=
duct. Hm.thcseida:hvemuenespmsed. and universities
and research organizations have proved highly resistant to them. Small

- mmmmmmm.ths«mmlﬂketma

Dissemination does seem 1o have greater potenual for structural
Mhmmeviwmdmea"ﬁmumdummh.mc
:puuofsomyoflheobsucla. Better mechanisms can be de-
vdopdfaﬁnkﬁtmamhmuhslopdky-mﬁmum.mm
kinds of schemes are particularly impressive: (1) development of or-
pn'aﬁuﬂchmdsfwﬁnkincmukhtodcdsionproccsm; espe-
cially through offices of planning gnd analysis; (2) disseminating inte-
graied “state d‘knowlme reviews of research rather than the results
of one study 8 a time: and (3) using the mass media more effectively to
report policy-relevant research.

Some obstacles are not removable by any of the “"solutions™ that
have been the focus of discussion by government-onented social
scientists. None of ghose solutions is gong to alter the fact, for

example. that .

® policy makers find it hard to identify tresearch needs,

‘e agencies’ stakes in policy buas the research they support and use;

® researchers formulate research in terms of the onentation of their
discipline, their methodological expertise. and their social values;

® researchers and policy makers differ in onentation. conceptual
bases, and styles of thinkiog:

® much rescarch wiji come to inconsequential and ambiguous con-
clusions; (

® research generalizations are apphed in concrete. particular, and
changing situations;

® resource constraints and status Quo prochvines himit the m-
fkmemalion of research that calls for fundamental restructunng,
except perhaps under conditions of cnus. and

@ research is only cac input nto the complex bargaining around
\deas and interests that is called pohicy making

-

:

Q‘So!m: of these problems are insolubie. in the sense that any solution
would be worse than the problem it aims tosolve A democralic system
does not want technocauc solutions imposed on decision makers, a
plunalistic society does not want political controls on the freedom of

54




4 . CAROL H. WEISS

research. The.lension between policy making and research can be

fruitful and creative. Nevertheless, there are some sieps that can be
.- taken to make the juncture between research and policy more effec-
¢ tive. Before turning to those, let us look al the implications of the
" remedies mentioned above.

Increasing Federal Comrol =~ i

Almost all the proposals that have been advanced to improve the

an tuh!e{ control by federal staff. Emphasis
on in-house of rescarch programs. revision of procedures for
research solicitation and review. and cioser monitoring of research by
government staff all call for increased authority for government insid-
ers. Even the establishment of dissemination links would strengthen
government siaff by giving them Jreater opportunity to select which
research to communicate. to whom, at whatstage of the life cycle of
the issue.

A stronger staff hand 1 the research-1o-policy 'proc >ss has much
justification. Staff. particularly in sirategic offices of planning, pro-
gramming. and analysis, are knowledgeablé about 1ssues and motivated
by the desire 10 get the best possible information 1o higher echelons.
Since it is often their job to analwe present and proposed policy
oplions, they are the front-dine users of rescarch They can help set
priorities for what research is needed lo fill gaps. with what precision
and wha! timing. - 3

However, there arc dinadvantages 10 allowing fcderal staff 10
monopolize research decisions First. when heavy control 1s exerted
in-house. the aimosphere becomes close and stuffy  Howevel creative
staff may be. they can generate only s himited number of ideas and
pluny, compared with the wide-ranging array that open mlxcnmuon
brings

Second. saff operate wuhm o bureaucracy that sets bimis They are
subjected 10 pressures 10 stay within the bounds of acceptable philoses.
phy and operalional feavibiiity  They have 10 pay attention to im-
medhate needs and 1o reseasrch that promises knowledge that can he
used and implemenicd within ¢xisling mkn{uhumi arrangements Any
research that seems to call fur drastic changes in program, structure,
expendituic, or philosophy is ikely to be discarded as not feasible—or
risk veto by admimstrators  Emphasis on the feadtble 1y o commeclive
against the inconsequentiahty of much academically onginated re-
search. Too close a maich 1o the issues and values of the moment,
M)wcvcf. teads to rapid obsolescence When the policy debate \hfis,
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overly narow research is left behind. Research of bvoader scope and
pencralizability can bé more practical in the long run .
Third, the Washington-bound perspective may be a handicap 10
ina research 10 {ssues of salience on the loval scene Many issues
on which the federal govemment sponsors research are rexcived by
state and local degision makers In comections. education. health.
environmental protéction, law enforcement. and many other ficlds,
federai departments can set guidebnes for use of federal money, but
state.and local officials make operating decistons Other consequenhial
decisions are made by practitioners, educators professional groups
wimz‘ﬁrms. clients. and consumers Federal research staff are not

ideally situated to understand the hinds of rescarch that will make

sense 1o them. )

Finaliy. not all government project officers and anaty <t funstion on
the same high level of competence As in every OCCUPalIon, SOME are
poodly informed and mediocre in talent To gee & small group of staff
the final say over a large proportion of government research funds v 10

. risk poor decisions of enogmous magmtude  Marc centets of decivion

and more d: .persed foct of authonty protect aminsd masase central
mediocnty - -
Many socta) sfentists are wary about screased governmeql controd

" pot only becauseit would kit their own autunomy byt alvo Because

would constnct the scope of research Tou mudk o unknewa fo put ait

. our eggs n prachcal rescarch | only as the ke -aledpe base of the

socal sciences increases do we Jdevelop tested theones about human
behavios that tan be apphed 1o many vluabions Yoath beller theoty | we
wotlld 1ess often need (0 scurty' (o do guick ordet inguines about guch
separafc situation We would have geneishizations that couid rea

" sonably guide policy 1 diversc ficlds. for exvample how o mprove

-~ W

chidren’s Ic;umng; how 10 inuresse the prisduchinits ot publ st
employees. how to control rising health care vosts

Rescarchers fend (o be remute from government polics debates. bui
they arc concerned members of soaety With o cnital upen long
range perspective, they have mush to offer about the Jueclion that
coctl tescarch should take o Weber « terms there -~ a difference
between the scenfist s cthic of prinapic and the offivial ~ etha of

_responmibility Both have much o offer tWerer 15

Furthesmore. other groups and mterens hould Peopasties fo thr
research-to-policy enterprine T the extent ponable sescanth ~hohd
be funded at many levels of government and by sporots of many kamds
outside government  Thin is s was fn oveiceme the inevlable comirnn
nons and biases that adhere io a6y ofe nartow weh of viedes When the

5
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expense of research makes goverraent the only hkely funder, planners
should purposefully canvass many groups for their perceptions of the
policy issye and the. quesiions in need of answers There should be
communication no! only betwoen government and the academy before
research 15 begun. but also among government. sovial scientists, and
other attentive pubhcs '

“Relevant™” research 13 research that answers the real questions of
persons participating 1n decistons  The pivolad phase in developing
relevant research is franung the guestions The most important chaice
1S to decide. whose guestions”

CONCLUSION

Now thers are a ~ubstantusl numbes of sigmifant people i public hife who
togard the sl sciences as 2 b bt hope fur solving the social problems of the -
world These possiive expectahions are refreshing Hut Jinguiching  the expec-
tatwons are for 100 much too soon  The vixpal swiences Jo have a contribution 1o
make 10 soCkl praciice bul not so large 2 coninbution as they will make of
helped 10 dev. lop properly At thes fepnl oo history  the magndude of social
probie 1» eaceeds the carsaly of wwial saeatins fo xolve them

This 1% an apt perspectve from which 1o survey the future. As Riecken
(IR7. pp  1H02-100) observed. the social sciences provide no panacea

Nuther do the social sciences provide an objective, apohtical substi-
wte for pohitical negohation Limibom (1968) sakes this view 16 the
exireme. suggestin: that rexzarch s not a subsittute for conflict but a
tactic used in the puay of power Rescarch does rot aviud fighting over
policy. #t .5 a merhod of fighing Certainiy when it caters the policy
miheu, research loses much of 1y dispassionaie quality and. as dis-
cussed above, often becomes ammunmition for one aide or another

Researchevudence doss s metimesservetoreduy = conflict by narrow-
ing the zonc of uncertainty {1 culabhinhes which vanables are impli-
cated in outcomes something about ther relative importance, and the
migrreiationships among thom 1t heeps people from arguing about
- what actuadly v and saves them ame o deat with the issve of
values—with « hat vuht to be Al Reugh it does not resolve the policy
wape. i foiy o debate more sharply on e probiematical and value:
related facers

Research dogs not salvg probicms ¢ provides evidence that can be
used by mon and women of Judgment ;o thew efforts B3 reach soluhions
11 helps 1s extabinch the promince on which the debate shall take place.

+
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. providing an orientation, a language of discourse. and 4 concepiual
base for the discussion of policy.

What we come to is a distinction between the social enginzenng
model of research use and the enlightenment model (Janowitz 1970,
1972). Researchers as social engineers are expected to answep/ specific
requests for information aud knowledge in a straightforward manner
They ure expected to take the government’s ends as given and to
devise means to achieve them. Since rescarch is planned. done. and

a transmitted, it is expected 18 be applied. If the process does not flow
smoothly, people come away disillusioned with research or at” the
research-to-policy process.

However. it has become increasingly Jlear that ends and means are
hard to sort out; not only do ends become means to other ends. but also
means anid ends inevitably interact. As Schulize wgote (1968, pp. 38-
39) after his years in the Bureau of the Budget:

Not only do our vocial ends or valy flict. bmm subtle and complex.
they are exceedingly difficult 10 specfy We simply cannot determine in the
abgiract our ends or values and the intensity with which we hold them We
discaver our objectn es and the intens§y we dssgi to them only in the procesy
of considering pardicular programs J polictes We articulate “‘ends’ as we
evaluate ““means No one can specify 1n advance the weight he attaches
10 traffic safety versus rapid transportation except when conadenng a specific
t safety program and evaluating its particular impact on the transportation
system . . We all arc interested in reducing the cnme rate. and also in
preservang individual nights. but we can handle problems of the tradecff
between the Iwo only when considenng ¢ concrete program which ~ffects beth
these goals

The enlightenment model. on the other hand. assumes that social
science research does not o much solve problems as provide an
inteliectual setting of concepts. propositions, onentations. and empir:
cal generalizations No one study as much effect, but. over time.
concepts become accepted People begin to accept. for example. that

- the introduction of advanced technologies in developing countries
often has negative social side effects  The nption comes 1nto Zurrency
ihat prisons, however enhightened. arc poor places for rehabilitating
cnminals

Over a span of tme and much research. tdeas like these filter into the

- consciousness of policy-making officials and attentive publics They
come 10 play a part in how policy makers definc problems and the
options they examine for coping with them  As ‘»N}Icnsky noted (1967,

ERIC
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p- 13) about exposxng business executives and government officials to
soall science perspectives: .

if it does not yield dirmiswcts to their immediate questions. perhaps it does
break through their ¢ stereotypes, =nhance their understanding of them-
selves and their organizations, alert them to the range of relzvant variables. and
make them more skillful in the use of experts.

Social engineering can operate within narrow limits at this time,

. Certainly improvements should be made so that research is better

conceived, carried out, and applied and so that the domain in which
research functions is broadened. Better research wethods need io be
developed. Research or: research can yield knowledge 0, both success-
rul avenues and dead ends. Society has high consensus on many social
needs—improved education, better health care, reduction in crime,
lower unemployment. On topics on which there is consensus, society
necds to find ways of reaching solutions.

Problem-oriented research therefore is called for, bt so, too, is
basic knowledge about the origin and persistence of social problems

better conceptual insights about ways of reducing their toll. At this
t in their development, “‘enlightenment’” may be the wisest use of
the social sciences.

Much policy-related research’ goes astray because it asks melevam
questions or phrases the questions in unproductive ways. As indicated
at the outset of this paper, how to increase the use of social research in
policy making is only one way to conceptualize the problem. An
alternative is: how can public policy making be improved, and what
role can the social sciences play in that improvement? It may be that
we have been concentrating too hard on the first formulation and not
hard enough on the second
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Social Sciencée
and Public Policy:

A Personal Note
(

JAMES Q. WILSON

This paper reflects my own experience with governmental use of social
science.! By **social science™ 1 mean both carefully sfat i
about human behavios and carefully tested propositiorts about such
behavior; I do not mean simply the opinions of social scipntists.-1 have
not observed the full range, or even a fai® sample. of/governmental
responses 1o social science. Those that 1 have obServed directly
include reactions to social science propositions about crime, drug
abuse. and urban and campus riots; 1 also know, indirectly, something
about governmental responses to pornography. family structure, and
economic regulation. :

The first and most important general observation 1 derive from these
experiences is that only rareiy have I witnessed serious governme

_ attention being given to serious social science research. That,

rse. is what anyone would expect who is familiar with the maint

e and enhancement needs of bureaucratic organizations. 1 will ©

¢ an even stronger statement: | have only rarely observed serious

Vi
James Q. Wilson. Harvey Lee Shattuck Professor of Government at Harvard Umversity.
1s a distinguished social scientist with wide expenence as an advisor to government

' The contexts in which these observations were made include (1) consuiting with
presudential commissions (those on cnme. civil disorders violence, campus unrest. and
drug abuse); (2) analyzing the published reports of commissions to which 1 was not a
consultant (that on pornography): (3) observing firsthand the reaction in agencies 10
social science claims (police departments. the Drug Enforcement Admimistration); and
(4) reading about and talking with participants involved sn the 1ssues of family

structure and economic regulation
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social science being ted ‘0 government agencies. If the latter is

true, then the lack of serious governmental response to social
science is explicable on grounds quite different from organizational .
imperatives: there is nothing to which a response can or should be

made. I suspect that in fact both mechanisms—organizational needs

and social science inadequacy—are at work simultaneously. -

Let me try to support my initial generalization. President Johnson
asked the National Advisory Commission on Civil Disorders (the
Kerner Commission) to discover *‘the basic causes and factors leading -
to" civil disorders. Chapter 1V of the report of the commission (1968)
gives its answer: ‘‘white racism” is “essentially responsible for the
explosive mixture” that is then “‘ignited’” by local incidents. Such
racism has had three effects: segregation, black migration to big cities
and the white exodus therefrom, and impoverished ghettos. One would
suppose that there would be evidence that, not only have these social
forces been at work, but that they have led to disorders.

There is no such evidence, at least on the latter and fundamental

poiat. Indeed, evidence later gathered by social scientists casts serious
doubt on this causal explanation. Studies sponsored by the commission
itself suggest that the attitudinal component of the argument was
specious: white attitudes toward blacks had become more. not less,
benign in the years preceding the increase of violence; roughly the
same propoition of whites s blacks endorsed racial violence, but only
blacks participated; blacks who believed violence was an appropriate
response to ghetto conditions were found as frequently in cities without
violence as in cities with it; whites by a good majority favored govern-
mental action to improve the lot of blacks (although they differed with
blacks as to the cause of their plight); and so on. Perhaps all this could
be interpreted in a way consistent with the commission’s conclusion,
but no such effort was made.
" (Later research analyzing the cogditions prevailing in cities with and
without riots suggests that the more violen cities differed chiefly from
the others in that they had more blacks. Income inequalities. on the
other hand, were not systematically related to violence.)

On the single most important guestion facing it. the commission did
not systematically gather and weigh such facts as were available. There

_is no sense in the report of a consideration of alternative explanations.

The National Commissicn on the Causes and Prevention ¢ Vio-
lence. on the other hand. produced fifieen volumes of (iIn some cases)
interesting research. took a long time perspective. and suggested that
more than one factor might be a cause of America’s persistent pattern
of violence. When it came to pohcy recommendations. however. the

JY
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comemission based them on unexamined 'causal premises, untested
ideas, and unstated facts.

For example, its first major recommendation, to ‘‘increase annual
general welfare expenditures by about 20 billion dollars’" as soon as the
Vietnam War ended, implies that more welfare expenditures will
purchase more domestic tranquillity and that inadequate expenditures
in the past had caused domestic violence. It does not take *‘social
science research” to cast some doubt on those propositions. If the
commission had bothered to look, it would have discovered that in the
two years immediately preceding the release of the commission's-
report, total social welfare expenditures had already been increased by
more than $20 billion (actually, $28 billion). Such expenditures had
doubled during the 1950s, nearly tripled during the 1960s, and they are
well on their way to increasing in this decade at a far faster rate than
that which the commission urged. Does anybody belie ve that we have
less crime as a result? that collective violence., now much di-
minished, is less frequent y because of those incr:ases? .

The violence commission recommended that tclevisi »n broad casters
and the motion picture industry use greater restrairt in presenting
violence to audiences that include children. The commiszica found that *
*‘the preponderance of available research evidence strcngly aczeests
. . . that violence in television programs can and does have advers:
effects upon audiences—particularly child audiences.’” The zreat bulk
df-the research relied upon by the violence commission consisisd of
laboratory studies, usually involving young children or college stu-
dents, in which **aggression’ or *‘violence’” was defined (in the case of
young children) as a willingness to engage in harmless play activities
involving physical force used on inanimate objects or (in the clygpof
college students) as a great:r willingness to administer: ostensible
elcctric shocks (o other subjects under circumstances such that the
student had no choice whether to administer the 'shocks’” but only
how many and with what severity. It was gever shown that what
transpires in harmiess play will later be transferred to interpersonal
situations or that the laboratory expenments involving college students
in any way simulated a reality in which the individuals could choose
voluntarily to perform what they believed to be deliberate acts of
violence against cther persons.

The obscenity commission recommended repeal of federal, state, or
local laws prohibiting the sale, extibition, or distribution of sexual
materials to consenting adulis. It found that *‘extensive empirical
investigation . . . provides no e‘v}dcnce that exposure to or use of
explicit sexual materials plays a’significant Qe_ in the causation of

94 ,
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social or individual hanins such as crime, deiinquency. scyual or
nonsexual deviancy or severe disturbances.”” The obscenity commis-
sion's effects panel did note the limitatio » of its research findings—
long-term effects could not be investigated by a commission with only a
two-year existence; there were almost no studies of the effects on
children; and the behavios of volunteer (i.c., self-selected) subjects in
experiments could not be generalized to any known population.
- Nevertheless, the effects panel drew attention to these findings when
taking the view that tiere are no damaging personal or social effects,
from pornography.

Criticizing the banal and unsubstantiated policy views of Bubhc
commissions is easy sport and I should be ashamed to induige in’it at
the pobbc s expense. 1 do so only to make a simple point: stblic

on the record, have either made no use of social science
(the Kerner Commission), made some use but in ways irrslevant to its
policy conclusions (the violence commission), or made use of relevant
but unconvincing and inadequate research (the obscenity commission).
1 have explored these matters in more dctanl cisewhere (see Wilson
1971, 1974).

Public commissions, especially ones appmnled in a crisis atmo-
sphere or dealing with emotionally-charged issues, are obviously ill-
suited to the careful development and use of good research. Of course.
Public commissions of this sort are powerfully .aduced to take posi-
tions, whatever the facts, that sound like (and usually become)
editorials in the New York Kmes. Exactly why this should be the
case is, to me, a far more integesting question than whether social
science research was useful in getting to those positions. In my ex-
perience, it was not, but then I suspect that, under most circum-
stances, social science research is not very useful for getting to any
position. 1 am struck by the fact that, on any given topic that has
become a crisis. the amount of extant, policygelevant, well-done
social science research is just about zero. Soclagucnusts offer their
advice to these commissions, but their advice is rarely the product
of research.

Suppose we try to get such research done and used in an atmosphere
free of crisis and without the need for instant acceptability by an elite.
These more relaxed conditions may help but alone are insufficient 10
_ produce the desired result. Daniel P. Moynihan began his research on
the family structure of blacks out of personal curiosity. not in response
10 a critical event. He wanted to know why biacks so often failed the
selective service tests. In answering that question, he discovered
the high number of female-headed houscholds among blacks and the

3 .
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apparent relationship between shat fact and various social pathologies,
especially crime and delinquency. He then proposed a ‘"national ef-
fort”* 1o enhance the stability and resources of the black family.

What followed is well known and the subject of numerous books and
articles. President Jok1son, desirous of seiting a new direction in
dealing with the race problem that would move beyond legaul guaran-
tees of civil rights, made the Moynihan view his view and the Moyni-
han language his language. In this situation, apparently, social science
insights found an important sponsor at precisely the riét moment. Mr.
Johnson pronounced a presidential blessing on the Moynihan ideas 1
with a speech at Howard University. For a moment, all was bright and |
serene; ther the roof fell in. After acrimonious public and private |

" debate, the t government—the higher civil service—and key

White Hou more or less explicitly repudiated the Moyni
view. Néte that they did not refute it; they repudiated it. To this day,
no significant public official will raise the issde, although developments

» since then have made the initial argument even sjronger.

What happened is easily explained. The Moynihan study was
thought to imply (it certainly did not say) that blacks, alone or primar-
ily, were responsible for their plight! It did say that ending white racism
would not by itself cure that plight. Organized groups as wel] as
spokesmen for unorganized groups were able to denounce any. study
that did not place the blame for black problems squarely and wholly 0x
what was later (in the Kerner Commission : cport) called white racism.
Furthermore, the study itself was vulncrable on some points (for
example, 1ts historical account of the breakdown of some black families -
would have to be revised in light of more recent knowledge) and lacked
any clear policy prescription. The study could not say (in retrospect, it
is not clear anyone could have said) what govérnmental actions would
enhance the stability of the black family. There was, thus, no policy to
be debated, only an idea to be considered—or to its critics, a slur to be
denor nced.

A second example of social science’s gaining presidential support
but losing the political war was the effort by economists early in the
Kennedy administration to rationalize the policies of various regula-
tory commissions. They were able to convince key White House
officials, on the strength of research that since has been reconfirmed
and amplified in a dozen ways. that the regulation of rates charged by
intersiate common carriers was imposing unjustified costs on the
ccnsumer and creating inefficiencies in the industry. President Ken-
nidy proposed to .Congress that some changes be made—modesy,
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first-step changes—1to improve consumer welfare. His ideas died with

_ their delivery. The Interstate Commerce Commission, the agency
whose behavior was to be changed, was naturally opposed; so were
many parts of-the transportation industry that would have experienced
more competition and less protection.

These two governmental rejections of social 3cience findings that
were generally correct should be contrasted with the governmental

-embrace of a social science theory that a' the time had almost no
evidence to support it whatsoever and that, when put to a test, was
found wanting. In the Kennedy administration, the attorney general led
a new federal effort to combat juveniie crime. There was at that time a
new theory about the causes of delinguency developed by Richard
Cloward and Lloyd Ohlin from the earlier work of Emile Durkheim and
Robert Merton. It argued, briefly, that delinquency occurred when
yourg people, denied legitimate yneans to attain legitimate ends.
adopted illegitimate means to those ends. The means available wer¢

ermined by the structure of opportunity available at the community
level, a structure that could be altered, and thus improved. by commu-
nity organization. This idea became the organizing principle for a
number of important, publicly supported projects. notably Mobiliza-
tion for Youth in lower Manhattan, which in turn became a partial
model for the ‘‘communiiy action agency'" approwch to dealing with
poverty under the Office of Economic Opportunity.

At the time the theory carried the day, neither Cloward nor Ohlin
claimed it was more than a theory. But it had the virtue that. true or
not, it served the political and organizational needs of a variety of key
actors: it seemed to be addressed todelinquency prevention; it appeared
to get at the “‘root causes’ of crime; it did not involve reliance on the
allegedly stigmatizing and punitive effect of the criminal justice system;
it could draw on the experiencs and enthusiasm of social workers and
community organizers; it placed the blame for crime on *“‘the system"*
and not on the juvenile; it provided a model for direct federal interven-
tion in cities without relymg on state governments and existing
bureaucracies: it appealed to yarious foundations willing to put their
own money into the effort; in Addition to reducing crime. it would help
mobilize communities to more ‘effectively cope with local bureauc-
racies; and it might be a way of coordinating and monitoring the
delivery of a variety of public services 19 the poor.

The pilot project. Mobilization for Youth. did a number of things about
which there still swirls somz controversy. About one thing there is no
controversy at all: it did not reduce juvenile delinquency. Indeed.

Y

’




88 < . JAMES Q. WILSON

because of the multiple motives of those who organized the program,
testing the potential of community organization to reduce delmquency
was never a central goal of the effort. -

* There are contrary examples. Sometimes a major policy decision is
made on the basis of little, if any. social science research, vut, unlike
the delinquency prevenuon example. the results seem to be beneficial
and the process of carrying out the program stimulates research that,
had it existed in the first place, would have supphed a justification for
thepmgnm Consider the case of drug abuse. President’ Johnson's
crime commission (The President’s Commission on Law Enforcement

. and Administration of Justice) essentially avoided the issue. President
Nixon appointed no commission but did get some White House staff work
done and solicited the advice of an energetic practitioner, Dr. Jerome

Jaffe of Iilinois. Simultancously. Dr. Robert Dupont began, with help -
from a key senator and other federal officials, to introduce a .

methadone maintenance program in Washington, D.C., jatterned after .

_ the work of Drs. Dole and Nyswander in New York City. Méanwhile,
“ the State Department persuaded Turkey to try to stop farmers from
growing poppies. The full story of these events has not yet been
written, but certain things seem clear. First, there was no good analysis
that would demonstrate either the relationship between heroin addic-
tion and crime or the likely consequences for addiction of cutting off
the Turkish opium supply by a crop-eradication program. Second, the
crime-reduction potential of methadone maintenance d.d have some
scientific support, though later ¥nalyses were to cast doubt upon it.
Third, the effects of large-scale methadone distribution hac not been
tested.

Nevertheless. the White Housc committed itself to a program of
reducing heroin supplies (by crop eradication and domestic law en-
forcement) and vastly expanded federal support for facilitiesyin which
“multimodality” treatments would be available but in which
methadone would play a large—ir. many jurisdictions, a dominant— -
part. All of these programs become controversial. A subcommittee of
the President’s Science Advisory Committee criticized the Turkish
opium ban because. it said, substitute sources could easily be found.
Experiments in Brooklyn raised quesiions about how crime-free ad-
dicts using methadone had become. Many critics argued that law
enforcement was raising the prnice of heroin and that. since demand for
it was inelastic, higher prices would only lead to more crime, not less
heroin consumption Other cntics claimed that methadone was no
different from heroin. one adu,. :on was belnisuhhlilultd for ancther.

After a few years. new research and more expenence began 1o be

-
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J
available that put these controversigs inlo perspective | he Jemand o
heroin tumed out 1o be somewhat pnce-elastic vo that . price gocs up
sharply . consumption drops In certain regions of the Lountry alien‘m
tives to Turkish-based heroin were much hasder 1o develop than w.s
originally supposed by the Preadent ™V Science r\d\nvn Commutice
thore was thus a net reduction in supply that endured for some e
Methadone lost its status as a glamour drug that woeid  cure  addic
tior or end .rnime and came to be seen. more reahistivally sy 4 useful
technique for stabihzing otherwise willing addicts so that they could -
respond 10 other trestment techmques tvocationsd assistance franing
etc.). . -
In short, my view 1s thai the combined supply reduction and
thadone-treatment approach was on tlie whole a good idea If 1t had
not been tned when st was, the cnitical moment would have passed and
it would then have become impassible If there had been any delay for
. More extensive social science research. pot onl) would the moment -
have passed but also the preliminary results of that rescarch would
have prematurely and unfortunately discredited the spproach A hintle :
bit of knowledge can be either u daogerous thing of o uselul thing.
dependiny on the circumstances
My fast example involves local pohee depariments Contrary to
popular ilnpression. pobice admumintralors are remarkably G tn he
. change—ihe probiem s that they often maks bad chonges They are
open because their job requires feg o prove that they ste “domy
- sgmething’” about crme, corruption. narcotivs, and commuomiy rela
tigns and not just ““sitting there © They can muke many Chasges <ok
because of the strong hiergrchical personned contiel af ther disposai
~ although those contraly have of lste been erodud by pohe untemsm
and legal constrants There v even an sdentifisble <ycde of pulice
chuhg€. nglften and centralize the orgamzstion 10 Jed with weruption
decentrahizet to deal with community celations, ther regentoalize f o
deal with nots or more cortuption speciahize it 1o dead wiith cnime thes
despecialize 11 1o create 4 Upeneraint  mpproach fo inme  hen
respecialize it when the generaling approsa b does 0ot work and o pn
None of the changes are evaloated Tho baw b aforcerem Asvatanor
Admimstraion seemed willing alone or throgg! s stale placmng
- agenies. Lo pump mones 1info almoe? any progeyt whether W notihy,
= learned of 1 worked - . 4
(A late there has begun 4 s'noll tesement To nghe planged oealy
ated changes o poliving The kansgs Oty Patrad Bapenimeat Carmed
ot joetly by the’ Kansas Cay Poliee Drepartmer and she Pohice
Foundatian, s the most conspuua, gvample fHer. e np.s* hig
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experiments under way on crime solution (Rochester). field interroga-
nwon (San Diego). decenirahized neighborhond pohoing (Cincinnat).
and one-man versds two-man patrod _ars (San Diego) There have also
been some fuilures at this 1 wall spare the cities involved the embar.
rassment of mentiomng them by name

If planned. evaluated’ experimenis are to be carned oul. cenain
things must happen. First. top administraturs must genumnely want
‘them 1o happen and be willing to accep! the risk that things may not
turn oot as they would wish (The Kansas City patrol experiment cast
doubt on the value of random, preventive patrol in marked cars The
police chief who took office after these findings were publhished then
had a tough time explaming to his poliical superniors why he suli
wanied more resources and a bigger budgei ) second. the operating
personnel of the orgamzation fest participate 10 some important
degree in dewigmng and carrying out the project. they can easily
sabotage or 1gnore what they think s peing imposed on them against
their better judgment (In Kansas Cdy . task forces contamming officers
of all ranks worked on designing and running tac expeniments. This
was less 50 in other departmentis but cven there more personnel were
involved than just the members of some planming and evaluation unit.)
Third, the capenment musi be dirdcted at some problem that 15
important (o hoth the orgamizaiion and the community and must satisfy
the needs of those who do the work (In Kansas ity | the projects that
never got off the ground were tho<® hatched 1n secret.and carried out
over umon pposihon. which threatened pay and promotional oppot-
minities. abolished valued specishtios, or arotsed community hostil-
JAv.) Finally, there shouid not be  at the hme the expenments are
undertaken. a powerful demand that “~omething be done’’ regarding
the onds toward which the eapeniment was directed

Even with all thes. conditiens met. there is still no assurance that the
results of an expeniment will alter governmental behavior The political
problems of the Kansas (it pofice chief have already been mentioned.
In addition. *he very provess of carrying out an elaborate, well-
designed. highly participatory expenment may partally incapacitate
the orgamzation for further changes In the ‘Kansas Cuy Police De-
partment. there has been for 4 while a kind of paralysis resulting from
the conviction that pothing should be done that 1s not first verified
expenmentally, since this 15 very costly and time-consuming. the
organization’s ability to make even minor changes 1s reduced. By the
same token. others 1n and out of the orgamzahion may become con-
vinced that the expenment 1v not warth the effort and resist further
efforts at change The Kansas City expenment was greeted with two
kunds of responses from uther departments either “we already knew




E

Social Science and Public Pohcy A Personal Mate 9y

that” (in which case. why were they acting otherwine 5 of it s all
wrong' ' (but without any senous evidence or argumentation to suppuen
the denial). Finally, many communities. eagér 10 reduce <nime, may
press the department 10 extend new methods atywmde hefore ther
value has been demonstrated in gp expenmental area. thus ending the
possibility of experimental control

From these reflecions. | denve the following unscenific and
noneapenmental inferences aboul the conditions under which social
research and development has some chance of providing beneficial
results to government .

1) Getung gadé social science research s different from consylting
good social scientists The fatter ualess watched carefutly . will offer
guesses. personal opimons. and pohtical wleology under the guse of
vexpert advice,”

{2) There are enly a few occasions under  “wh the requisites for
social science rescarch exist in ihe problem 10 be sduressed One must
be able 10 solve the “inwden problem’ ideveloping an unamhguous,
relable. and vahd measure of the important and valued inputs and
outputsj, one must find s sufficiently large and unbased sample of
comparabie cases such that ieasonsble statintical cettamty exisis, and
one must somehow “control for other vanabies either statinhically or
experimentally Mans gﬂ\r(‘{ﬂmt‘n!dr’phﬁhifﬁ‘ Jdor not mect these con-
ditions._

(3) The best kind of siwial Suence rescsr b the iedependentiy
evaluated, controlled expenment | stress independently "—1 know
of few, if any, cises in, which operating ageacies van be trusted with
cvaluaung the roesulis of thar own &fhein 1 salso stress

“expenment —<causal inferences from cross sectional o cven loa-
gitudinal data are very tnoky | trying something to see if 11 works ts far
better Often that i« not possble either ethicalby twe won t ] assume,
expenment with alternative rates of caprtal punshment fuor example)
or economically

+4) Good social suienge research  eapeaalhy including :miuslw
expennents. requires the collaborative effort of the hread of 4a agency.
key subordinates the affected operating personnel  and outside
analysts and evaluators The Kansas Oty patrol cxpeniment had this
S7 also have the studies. sponsored by the Federal Power Coiaminsion
and snmulated by outside economists en the deregulation of natural
R3S prices

£5) Such reseanh also requires ampie lead ime  ample resourses
and an absence of 4 Crisis atmosphete of a polanzed attentive public

6) ftems 2. 1 4 and € taken topcther sugges' that god social
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science wall rarely be used by government agencies n a timely and
effective mannzr. Most organzations change only when they must,
which is 10 say, when time and money are in short supply. Therefore,
most organizations will not do senaus research and expenmentation in
advance. When they use social science at all. it will be on an ad hoc.
improwised, quick-and-dirty basis A key official. needing 1o take &
position, respond 10 & cnisis, of support a view that 1s under challenge.

" will ask an’ assistant to ‘get me some factsf The assistant will

fuminage about among persons who are reputed to-be expert, who are
perceived 10 be polifically sympathetic, and who are available at the
momeni The process may take a few weeks, 1t may be donein 3 few
hours. Socal science 1s used as ammumtion, not as a method. and the
officwl’s opponents will also use simular ammunition  There will be

‘many shots fired. but few cascalties excep! the truth

(7) The resource in shortest supply n the development of good
programs 1s not good research, but wise. farsecing, shrewd, and
organizationally effective admimstrators !
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Strengthening

the Contribution of
Social R&D to
Policy Making

HOWARD R. DAVIS und
SUSAN E. SALASIN

INTRODUCTION

SETTING THE SCENE

As Hepel might ask. does the transfer of soaal R&D into policy
actually have its moment” If so. can it< moment be so inglonous”

It is one of those sleepy Monday mormings in the office of a minos
bureaucral—typical of those so far 1o the lower nght on the pyramidal
table of organization on the office stahonery that his name does not
quite come out on the copres Hoping that the tardy 8:30 A M appornt-
ment doesn't show up. he straightens his socks aimd listiessly goes over
a document on his desk for clearance

New legislation pertaining lo community mental healtbcenters must
be followed by federal regulations on implementing the provisions of
the act. After participatiag for many months in the development ofthe
portion of the regulations dealing with program evaluation, he 1s about
1o sign when s eye catches these words "Chent oulcome will be
evaluated by assessmenl of the client’s adpustment at a predetermined

Howmed R Dgvis. Chuef of Meniat Health Services Development Branch at the Nabonal

Instztute of Heuith tn1un) 15 3 peoneer in the Geidy of research unhzaifin and

pladeed change Susan E Sulaun Chief of Rescarch Deffusion and Unduzation Sechon az
w1 n the and cditoraw) direcion of Evaluation magarsne The views expressed
m thes paper are those of the authors and not necessa 1y thone of the Nahonal Institute of
Mental Hewlts N
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follow-ap point.” Casually. his pencil drops to that statement and
marks it out, substituting: “‘Chient outcome will be measuiid by
assessing the reduction of the client’s presenting problem "™
The change is 50 slight that 1t would hardiy be noticed as a policy
decision. But if the draft successfuily runs the gauntlet through the
Department of Health, Education, ard Welfare /uew) and public
review to implementation, it ultimately will influence practice at com-~,
munity menta) health centers throughout the nation in serving an
estimated five million clients each yzar
What the vignette illustrates are two atinbutes of policy making that
N confound any attempt at a systematic study of how sucal R&D
contributes 1o policy in the mental health area. First, ot illustrates that
policy making is not just a presidential decision on whether the answer
to unemployment is to stimulate the economy or 1o support public
service job programs; it 1s not just a congressional decrsion on, whether
health care should be financed through private insurance companies of
directly through the government; nor does it stop with cabinet mem- -
bers’ decisions about the programs of their individual departments.
Second. it makes clear that the moment when socias R&D results dre
translated into policy is ofien sifent, perhaps even uerccognized as
such by th.e decision makers thenselves
The problem has been likened to Rabindranath Tagore's story of the
holy man who wandered the roads. searching fou the touchstone of
- truth. At first he examined cach pebble with care, then in a more
. perfunciory way. as the years passed. he would pick up a pebble. toych
it to his waist chain. and Jiscard it without 4 glance. One day in ;a’zjng
at his chain he was sstomshed that it finally had turned to gold "So he
must have held the touchstome Wedis hand. but when and where he
knew not. .

‘In contemplating the unwailed and untamed nature of the
knowledge-into-pulicy pracess, one might well asseri that any discus-
son of how to tmprove it 1s fikely to be imprudently bold. The
assigament 1< not unlike trying to shackle a tornado. But the grave
significance of policy making for the well-being of the nation’s people.
plus a scnse of sharing syine responubility for ensunng optimum ,
benefits from social R&UY mvestments, moves us toward such an
attemps. although necessyrily with a strongly personal flavor

Systematic study of the pohicy relevance of social K&D 18 impera-
uve. Policy making may be viewcd as the quintessence of government.
Ity effectiveness depends. at least in part. on policy makers having an
understanding of policy 1ssues and alrefnatives sufficient to allow them
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B AR Ll L '

{ k)

10;




' Strengthening Contribution of Socwal R&D v Policw Making 9

to peedict and conirol the consequences of the policies they adopt This
type of undersianding is the ultimate objective of science In our view

sound governance occurs when the policy-making process seeks out
and assimilates the clarification and prediftability afforded by science

Yet our survey of the iiteratur~ leads us to estimate that fewer than one
in ten papers on. research utilization are addressed 1o questions con-
cemning policy relevance. Surely such questions are more important
than the meager attention devoted 1o them te date would suggest

DEFINITIONS

The ’l!omng definitions -f the pnnapal concepts we use in our
discussion may help mn 1du ufying our parucular percepnon of the
matter. Following’chslﬂ"s Vew Twenueth Century Dictionary . we
define. *‘policy ™ as an) gmcmmenz pnnaple nlan. or course of

. action” and * p!acucc as * the doing of something, '\ﬂeﬂn apphca-
»

tion of knowledge.”
. We call attention to the disunction between policy and practice,
because inferences about the use of research in policy decisons will at
times be from what already 1s known about 1ts use In
decisions conc pracuce. a subject on which a uzable literaturs
exists. Such generahzations must be taken with caution. the signtficant
differences between the phenomena of research nto practice and
research into policy are only under garlv investigatnon [t s hiely that
knowledge must pass qu:te a different entrance exam to gain admission
to the hurly-burly world of policy making

According 1o the National Scaence Board, research and develop-
men* comprises both basic and upphed research The aim of hasc
research 1s fuller understanding Pf the subject. the wim of applied
research 15 potential apphcationsof the acquired knowledge We
extend this definition of research and development 1o include virtually
any use of scientific methods to prodace policy-relevant knowledge
Our defimition, for example. encompasses program evaluation In the
gray area arc the many in-house denvations of krowledge that Caplan
(1975) has fcand to be predominant as sources of knowledge for policy

Other definiions include  dissemination —the gt of sending in-
formation on its way . diffusion’” —the spread of awareness of knowl-
edge: "contnbution” —with reference 1o social R&D. the direct influ-
ence of knowledge on 4 specific policy decison as well as conceptual
influcace on the poicy decmon




T

rué\wsw OF THE POLICY MAKER

EVIDE\CE ON RESEARC Y L SE

Caplan ei ul. (1975) have carned out what may be the most thorough
study yet undertaken of policy makers’ responses to :ocial R&D They
interviewed 204 persons from the White House. federal departments,
agd rescarchinstitutes, 450 separate instances of the use of soctal R&D
in policy making were cited The authors concluaed (p 4):

Many of the reported instances snvolved ot cative and sitategidliy smportant
apphcations of policy-relevant sxial ~Crence snformation and would suggest
reason for modeat satinfactiom rather than the despait and Cymcsism so prev
lent inthe hiterature on the tome of ~ocwl ~orence ptilization and nabional

policy

These findings give rcason for hope that sysiematically acquired

0 does find ys way into policy
+ Mowever. the large proportied (51 percent) of respondents who
included in house sources and knowledge ganed through newspapers
and other public media in their definiion of social R&D give cause for
sonse Goubt. Research reports may have only modest impact on policy
decisions: information conveved through familiar and tiusied sources
and* not labeled as research ss usually more influential.

Moreoves . 1t ray be importsnt to tearn not whether the réspondent
could, name any instance in which socral R& been used. but in
what percentage of Jecisions did such knowiedge prove relevant One
would hardly expect s policy maker to answer, "No. | don’t use
knowledge 1n making any of my pohicy decisions © What would be the
results if the questions were asked in a different way  for cxample Oof
all the decisions you make reganding policies. in how mnany have you
used social R&D results” o - What percentage of the completed
researches off social R&D that you have observed have legAd policy
formulation at any level ' Salaun anc Kivens (1975, p 43) posed 2
simalar queshion to a former assistant duector in the Office of Manage-
ment and Budget. asking = What is your impression aboul the extent 1o
which evaluation findings . the outcome of aralytic studies. were used
in reaching decisions about programs”’ His answer was It would
be difficult in many cases 10 ltribute mose than five percent of the
ultimate changes that are made 10 any analylic contnbution what-
soever

Besides endeavors such s the \!ud\ by Caplan er of . firsthand

.
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ob-~crvations can give us a feel for consequences und help further out
understanding of the social R&D ““chent ~~ Richardson (1972 p 163
offers one example regarding evaiuation rescarch .

A study of the National Defense Education At loans 1o students whoe under
ake a career in teaching suggeste” 'hat s had not becn o sgnificant
mcentive. It was possible 1o conclude, with th: gpeurtence f the { ongress,
that the feature sbm'ﬂ‘d be eliminated, and of was

Lynn (1972) gives addittonal examples of HEW's use of cvaluation
studies of programs, ranging from evaluatipns of the use of

health-care ces 10 an array of educational asslstance programs .

Effective use of studies among federal agencies was also reported by

. Riecker (in an unpublished document. 19M) in reviewing the roles

played by social scientists working for the Nanonal Advivory Commus-
sion on Civil Disorders (Kerner Commussion), Lipsky 11971) concluded
that. in addinon to their research contnbutions. the social saemists
played an important role in legiimizing nonrescarch staff reports
Other observanions and findings have not heen so encouraging In
studying 350 policy and program changes at mental hospitals, Roberts
and Larsen (1972) found that only 60 percent of them had-been
stimulated by redearch reports. with another 15 percenf using research
.eports to refine decisions already made Coleman ez al 1196b) found
that research reports influenced decisions 10 use & new drug 1n only
seven percent of the instances Of course. the decisions 1o use a new
drug may represent a phenomenon far different from that of a policy
decision, However. even while maintaining Caution about overgen-

eralization from research oninnovation. we sull find ot mteresting thaw

the Colcman er ul findings—namely that research reposts as such
have only modest impact—have been rephcated by many su enl
studies on information transfer 11 1% usually personal contact that
nfuential factor In the case of information on a new {herapeutic drug,
it was the sales representatives for the phumaccuwx who
influenced physician<” decisions in 37 percent of the cases C ?uid it be
that *‘detail people’” might be of assistance tu pohicy makers’

It is not uncommon fos soxiud R&D progects 1o be camed out after
policy decisions havé been implemented in order to evalvate the
consequences Such studics have considerable potential for influencing
subsequent decisions, particularty if the oranal policy makers remain
interested and involved Rut they can draw fire Some people arr
inclined to look on post-policy studies as self justfications For exam-
pr. when the National Institutes of Mental Health (~1uu) participated

o 1”£
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in @’ collaborative research gra'u 10 Ludy the imnpact of the
Lanterman-Petris-Short Act in Calfornia.' a votley of caucism came

from groups involved in operating community mental h?llh programs,
upon which the act had considerable influence TWeit apprehension

was : The pnncipal rveshigatod was former re-.
-  directot for the Caldorma Assembly. the ipdividual who had
ied out the stafl work in drafting the act” NIMH grant was

looked upon as a device to be used by the assembly to stave off

attempts 10 have thé act repealed. despite evidence that controls
against bias had been carefully buslt into the reszarch Ogb
matter of fact. one of the findings brought to hght the y: .

4 circumstances endured by patients who wtg returmng 1o the commu- ¢

ity under the act- findings uncovered by this research gpoject led
1¢ widespread reconsideration of such policies and the development of -
community programs to improve the lot of senously mentally ill
people.)

Those of us invoived with producing and peddhing socul R&D
information would like to believe that it should be the core of every
policy decision. But that idea does not match up with reality In an
carlier experience one of us “hved’ through a day with the top
admimistrator of a state mental health program At that level one makes ™
at {east subpolicy decivion< dasly, not infrequently. they amount to
major changes v direction  The notioh was that with our access to
ventable silos of sesearch and focal stabistical information, briefings

™ could be provided for cach encounter involving pohicy decisions. In

hindsight. the outcome should hav: been obvious in practice. decision
makers must rely on their intuilive awareness of what will work and
what will not and that determinants other than research information
need (o be taken into consideration

More recently, an attempt was made to provide a division director in
a federal program with analyses of data that would be helpful in making
daily decisions, some of them policy decisions A bnght and eager
persen with a strong research background, he was highly motivated to
make use of any available, relevant knowledge In analyzigg hus
cale@ar indicating various decisions that would arise duning the week.
it became clear that our previous expenence with the state adminis-
trgfor would repeat itsell Again. the division directors’s general awarg-
néss of relevant factors would serve hirgajust as well as detailed
analyses Other actors involved in the dccu'\. what thesr bents might

* The Lanterman Petrys Short Agt noddficd the criena {of involuptary admussions (0
menial hospitaly and altured the provess for controliing mental heahth funds i the siate

ﬂ‘
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be. changing circumstances that would imginge on the decsion out
come., resources required To follow op the decision. and the Iimses and
gains if gne direction is taken over another are all relevant factors to be
considered by decision makers Even major program policy decivions
- would not necessanly be appreciably refined by specific qualitetive and
quantitanve information We are not saying that. as 1n Caplan’s <tudy

there are flot notablc instances in which soctal R&D resuits are uséd of
our experience is at all representaiive, however. the uequfms uf such
instances among all pohicy decistons is low -

-

. A
The Institute for Community Studies once ined bringing together lead-
ing social saiennsts and top administrators of human services programs
in the Greater Kansas Crty area The sdes was 1o have the soqal
scientists and policy makers cngage in a dialogue for three days in
order to exchange knowledge about agency problems with knowledge
derived from résearch and to consider problems of deugning processes
that would extend social science contnbutiuns 16 policy  As lunchtime
drew near the first day, many of the admimstrators hegan to disappear
one by one—explaining that they ““just had to get back to their offices
for a whil¢ '—never to.be sden again

Despite the disappointing showing at this meching. some interesting
data had been gathered while the meeting was geiting under way
Participants were asked to complete semannic differentidl scales that
involved placing a mark on a line between opposite adyectives They
were 10 place 1~ mark accordingyo how they viewed administdators

and fgain. With ine same tint of upposite udiectives, how they viewed

rcsearchcr! Stereatype notions were confirmed  Researchers rated
admimstrators as, Jedicated, hard-working. less bnght than them-
selves. and not 10 be tgusted in the use of sarentfic findings Admints.
trators viewed researchers as bnght. lofty and unconterned about
real-life problems - These descriptions would suggest that policy mak-
ers and scientists do indeed live 1n two worlds

A finding from the wotk of Caplan er ol (1975 farther dlustrates the
difference between adgnnistrators and soutal scienints Of national-
fevel policy makers, B8 percent agreed with the sl:nemcm ip 28) A
mayor factor affecting uthzation of social science knowledge s a lack
of mutual understanding and nteraction between the soial sientidds’
community and the pohicy makers’ commumity — Orlans (1969 p 15%)
suggests ' To achieve understanding. cach side will have 10 give
something academicy the assumption thut invght and intelligence

IWO WORL DS
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4almost everything of ‘value. indeed. except money) are largely on thetr
side; officials. the notion that inicllectuals, Yke supphes of office
equipment. can be managed with contracts and'money

An additional lgyson may be learned from the meeting convened b
the Institute foe. Community Studies. When the adrausirators s
out, they might have beun demonstraiing that adminmtrators prefer
world of action and immediacies to that of intetlectuahizing. They mght

7% have been sayig thal they Telt annimidated by some of the nasion 3.

emihent soc:al scientids If the saennists had unﬁly visitgd an aduymzr
“trator’s ‘Jurf’ and talked policy language rather than research lan-
guage, would the scientists have been mote wecessful?

.Jinowledge may be an uhwelmmc mmﬁ’er into the workd d policy
Green (1971, p. 15) notes, .

The polrcy makers winld ss the fambar one of incrementst change and political
prudence, the wortd in which one proposes nathing starthogly innovative untid,
the tast posuble moment <o as 10 avold Making enerm s and mabnlizing conters
of resistance oA / .
It 1s unfair 10 generalize about st policy makers, but Campbell (1973,
p‘ 402) provides a warning.

Ambganty snd lak of conurcie gvndence worh 10 ingresase the ad-
mInMrator'S vontiol over wiat gets said of gt feast 1o reduce the bate of
cnticsm 10 the wase of actual fatlure  There 15 -sfely under the cloak of

gnorance

The deciston maker who turns to research runs the nsk gf losing
freedom in makmg chowces - unless the research supports a position he
or she wishes 10 take Once one is confronted by reswch-dcnved
cogent solutions to a problem. the only options open are 10 useh of to
ignote or abuse 1t Were the carty attacks on sociologist James S.
Coleman really becatise of the statntical techmques he used or because
of the startling—and. 1n the national media’s version, unqualified—
finding that school inputs had altost no effect on achievement, a find-
ing that puts educational policy makers in an awkward position?

Weiss (1973) reminds us that 1n estabhishing policies, the key
proponeni may have invested far more in the takeofl than in the
landing This s parucularly truy in the world of public policy. where
ursover among top officizls s taken for granted Furthermore, the
outcome of 3 major policy or program decision nay be diffuse and
difficult to ascentain  The policy maker may be poorly motivated to
make the effort needed 1o acquire detalled information for refining a

prugram Poiicy makers have a need for social R&D contftbutions, but

- *
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nesd in itself is not a mohvators only=fell need L would seem
negligent to depend on the better mousetrap theory #fd assume that if
social R&D buifds a better policy . policy wiq;‘aqﬂ nalyrally beat 4
pth to the researcher’s door

/
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THE VIEW OF THE sacmr_/é) COMMUNLEY

A'REVIEW OF (DMPLA!\T‘»/ i - . -

1t is not only the hehavior and/ammdcc u( policy erakers that frusirate
.the efficient procucticn and use of social R&D 1efulls One can reaie
a bitany of valid complaints about the soctal R&D vommunity

The first is that researchers have not been cager 10 empiuvy social
research toals in s:udymg the effectiveness of social R&D) As Orian<
(1973, p. 197) said. A 1ype m cvalushoa that has been singularhy
lacking has been the evaluation of ;fhe wainn’;nd effecirveness of
social research programs-themsslves 1t is not oniy lack of snterest
that infiibats the scientific,study of the use of knowiedge From our own
experience. we are convinced thar methods of tracing the careers
of R&D findings are staggenngly dfficull to develop It 15 as
though knowiedge flows thiough umierground rivers} which branch
—ahdrejoin ;me another 1n complex ways When the fvers bicak the
surface. it ;s almost impossible 1o trace ther onpns

We made an smual attempt 10 evpluate the use of rewsts of R&D
pamects in mental health about 10 yeals ago We discovered that for
only 1 1n 10 projects that had been wmplmed for at 12481 a year could
. ? use of the findings be rientifids sites other thaa the project site

owever. we doubt that these findmgs arc dircctly relevantto Hssess

ing the policy relevance of socual R&D gevhapv the tast thing one
should do 10 studying poin,y relevance s 10 study the use of research
project by propzct Futther our caatenon of use dealt not with the use of
soctal R&D in pohicy makrog. but with us smpact on thincial practice o
much easier phenomenon to measure

A secondt set of complaints centers sround the rpluctanse of \ﬂ:mi
researchers 1o work on specific policy problems  Riecken (1971
p. 100) said. ~Socual sciznusts have found /it advznldgcous 10 ally
themselves with physical scientists in seeking suppont with one result

beang the, encouragtmcm of empincally -onented research rather than
politically controversial topics A stmilar view was eapressed the
report of the Rockefeller Foundanion ¢ ‘orfesence on the Socfal

Sciences 1 Rural Development iRukefeder Foundation 1976 p 1%)

—
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The acadermucally motiveted social sciernints tend o sclect problers and
solutions that fit into their own rescarch design<, and these are seidom useful 1o
nasional O agency polcy For exampie. economic cescarch 15 often under
wiliaed by people making aperanonal decistons because 3t 1s 100 tied fo the
dtaphne 3 theones and pays msuﬂ'mcm attention g insdduhonal problems

" Williams (1971 believe- thal of the many “acronegative” studies
(e.g.. “"Biacks and poor ). too few address specific policy solutions

Our empathy with social scigutists make: 1t understandable tous that
they are refuciani to be drawn into policy debates Framing research in
terms of national goals often means thai the results wall not get
published in academic pwurnals and thus earn umversity promotion
Archibaki 11968) points out thal sescarchers who umplify and gener-
alize their results to make them useful 1o poficy makers often earn only
contempt from ther academic colleagues Withams (1971, p 63} con.
cludes that. .

Ak W ieb. b play Tor the haghest stakes i the souad
¥ oty —Pattiiulathy poel prestigo—do s ity then aands much
with that which o reles onf B aam st poics 7oshiing Phome whas Jdo such woth g
alront gowredly of Jwer gt

The researchar does not aiwat- realize that ke o she s wading into
dangeeous waters atl the me of launching rosearch. The awareness
may not come unill years later Une mught Cconsder, for cxample, the
expeniences of Jolyn West and Margare! Singer who huve done work
on bramnwashing  Ther rescarch —wan mnnocyous when it was done, but
later shey were asked o fostdy in the Patrivia Hearst Case  §t would
seem they woere mosally boumd Lo express the views dernved from ther
resesrch an that instanee 10 o de gt also gave them an extrond
fary opporiondy to cxpand swateness and enpghienment at vhe
distingfons betwcen bramvshing and cocrgon and ther contribu-
nons coutd eventuaily fead 1o modified o 1al pohioies

Not adl researchers resdily tubg 1o vhe tundion of effectively promot-
ing the diffusion and use of thon cwn indings although some are
siperh . and molable pamics are sy N reealt o example. Aouta
Fioont or Thomas Ritesuk? However thore o many socwl R&D
sonaiints who have abundant gbabits fo participaie e ddfusion and use
theyomd desaemunating theuueh aatdenily ptnal publiation) and whoe
prefer not to become moohved because of noton. about the culturad
wafues 10 the woentlie onunymity fhad e salcsgmplying that it 1s as
snproper for soentiats 1o purvey then o o Badings us it 1- for profes
sils to whverraoo Ve doef thooe s oo roasen such” people. of
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ger - acly unwilling. should be pressed into these activities Perhaps
this is another reason for reflecing sympathetically on the advisabihiy

»

- of lh‘vim specialist brokeis, such as policy analysts. invelved w the

knowledge-into-poljcy process . .
, A third set of criucisms is directedat federal rescarcn managers ke
ourselves. It may be that somt of us in federal agenties that fund social

~ RA&D proiects join wi_- academe in reducifig incentives for scientists to

cagage in poliGy-relevant research, some of us are no closer 1o the

=t 0 weorld of policy than are those in adedemic insiitbfions. Woull we

really recognize and reinforcg Teatures of proposals specifically de
signeq to render the work more relevant 1o polic .
Federal research managers face addinona! constramnis Even though
agencies may pive full endotsement to program efforts 1o develop
technblogies mt the use ‘of research and 1o promoie pohicy-relevam
research. as 13 certamnly true within the Nattonal Institute of Mental
"Health. research managers afso rely heavily on outude review and ad-
visory groups When those groups are inchned toward more traditional
" research: it makes it dfficult 10 offer consuhafion 1o researchers to
Kelp them get iheir proposals successfully through the review gauntiet
Research design consultation becomes more difficult av the problem
under study encompasses more of the diffuse rgf;i:isfe problems that do
not fend themselves 1o saienufic control as influenang vanables Thus,
some research’ managers tead to favar the development of proposals
that contam nde designs for sudying narmow 1opics because the review
may’ go much smoother that way

Another muanagemeni problenm o that deugnimg praojed] provisions
that pall enbance the probabiiny of pelicy relevanae tabes money

'usmg repr. .ntalives of pobicy makess as ofnenvers o comsullanis in
the camly ptanming phases. exfending Jals colles =50 1w multiple ~ub -
samples of persons of factors acing publications snd holding onfer
ences to stimulate policy Mukers mtgest 0 wngong fewartch and
tesulis—all take added funds ' )

In the hope of guarantcoag further funding ~ome teseaivh Managers
try to vield mce orisp findings that are casy o communicsie amd have
intetest uppeat Having such findings o report of budget heanngs o
wha{ may < ountin tetaming Pudget affocation levely This megns that
even though we, as Putgaucrats warns the responsibaiy "ol opimum
impact for rescarch investmefia we may unwitlingly reduce ielevande
and place sousl saentists oo sccond geopards of shifting thew
rescarch tiom the prabicm at hand to one with greater populanty

A final set of complanis has to do with the quahts of sovial R&D
There appears to be hitile more work on ovalualmg the quahiy of sl
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R&D than on the ure of research results One recent exception to that
is the evaluation of research supported by the National Science Foun-
dation (NSF). carvied out by a commitice under the auspices of the
National' Academy of asciences Of particular interesi 1o the soctal
R&D- community are the conclusions of the commutiee on NSE's
program on Research Applied to National Needs {Ra=N) RANN. was
launched a few years ago with much hope that through its vahant
efforts it could bring the potential contributions of appited research to____
meet the reeds sparned by ils five major divisions. energy. environ.
ment. productivity., intergovernniental scignce and public technology.
and exploratory research and problem assessment_ In the judgment of
the committee (Nattonal Research Council 1576, p 77) . . the
quality of work is highly vanable and on average relatively undsstin.
guished. with only modest petential for useful application ™ :

. The committee feit that the programs are not enlisting as wide a
range of participation from the social and behavioral science com-
munities as could be expected The commutiee felt that it would help if
the structure of the ®aANN programs were recast to correspond more
closely with the applied socialscience disciphines and of more responsi-
bality for program planming and problem defimtion were placed on
members of those dinciplimes. working closely with representatives of
poiennial user groups .

Bernstein and Freeman (197%) did not confine therr disappointment
about the quality of re earcli 1o one agency  Afier auditing evaluation
rescarch in the Departments of HEw . Labor. Jusiice, Housing and
Urban Development. Agnculture . the Office of Economic Opportunity
and NSF. they chose this statement fur the final sentence n their book
(p. 152) "For considerable cost current evaluation research seems to
be failing 1o live up 1o 11s promise

It would be unfiur 1o feave s constderation of the quahity of social
R&D in a mood of despair however There are abundant sound
findings preduced by hosts of able and hilled social scientnts Even of
the policy yield from these research investments appears small. we arz
enthustastic about what cian be done 1o increase that yield.

“ In a study varned out by Glaser and Tayior (1969). some 100 projects
that had terminaied in the previous year were evaluated Quicomes at
both talls of the divinbution thigh quality and low quality) were
maiched on the basts of topic, investmeni of funds . and duration “The
reviewers. operaling without swareness of which project 1n a pair was

" raled high o low. carned out in-depth discussions with a number of
people who had been associated with each project Also, the onginal
apphications for the projecic were analyzed and voded 5y factors

kY
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—— Resul's revealed that 15 faciors differentiated the matched high-quality
= and low-quality projects. The resulting scale for assessing proposals
was cross-validated with a subsequent year's yield The s.uic accu-
rately predicted the outcome in approximately 80 pereent of the
proposals.
Interestingly. none of the factors had to do with the industry or
earnestness of the investigator, though past performance of the scientist
_ did serve as a predictor, Most of the fagtors pertained 10 vagables that
could be improved through consuliation and providing potential inves-
nigators with information. Evaluation of comparable projects over the
years has confirmed that without great wrenching of existing values or
traditions, the quality of research and development can show remarka-
ble improvement. A documented outline (U S. Deparement of Health.
Education. and Welfare 1971) summanizes most of lhc advised tech-
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BARRIERS TO QUALITY

On the basis of formal evaluations and expenences in the management
of some $150 million in mental health R&AD investments, we would-like
to offer our impressions of seven barners to maximum quality of R&D
The setting in which a project 15 carned out may not be harmonious
with the ‘outcome desired R&D grants are awarded 1o researchers in
both opcmung agencies and academic setiings When the grantee
inspitution is an operating agency ., the policy and pracnce relevance of
the outcome. not surpnsingly . 1s more likely 1o be assured When the
graniee institution s an academic one. the scientific vahdity and
generalizability of the new krowledge ganed ted to be greater.
Operating agcnc:e\ gain more from the federal grant in eriher learning
N more about thetr own situation of inaugurating o tnzl innovation, at the
same time, research ngor 1s a lower pnionty  In the academy_setling.
on the other hand. the investiga '~ incentives usually include the
chance of meeting with referees” approval so that ane can publish and
build professional capital It might be said that social R&D scientists
working for an operating agency must watch their “"Ps and (. inthe
academic setling. investigators must watch thew “sigma and beta
weights ~ Blending the two has proved to begery difficult
»  Cross-validanon of findings 1n different settings with varying popula-
uons 1s sefdom carmed out Rephcanons are expensive and are’ not
- highly valued by those who approve research proposals because i’y
already been done * Inveshigators themselves gan only a small incre-
ment of advantage by investing extermive hime amd effort an rephca-
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tions. Publication already will have occurred Since most researchers
are by nature inventive, few wish o launch a study simply 1o replicate
someone else’'s work. They may have trouble getting such work
Good policy-relevant research now calls for a 1echnology that ex-
tends considerably beyond expert awareness of the substantive area
and skill in research design. 1t calls for sophistication in formal needs
assessment; knowledge reirieval and convergence: involvement of
potential users through coflaboration. consultation. and selection of
relevant criterion measures: use of new data-collection and analysis
methods; integrating research process with diffusion and use activities
(not just dissemination): and the us: of follow-up evaluation over time.
Persistence in the imposition of classical expenmental design allows

.the results to be generalized only to narrowly focused and controllable

problems. {We hope the monumental work of Guitentag and Struening .
{1976} will foster the use of more appropnate methods in social
R&D.)

At the federal level. the evaluation of both quality and consequences

“of research and development is 100 infrequent In addition. there is

insufficient "evaluation of review cniena as well as the review process
to ensure fidelity between approval 2nd the quahity and consequences
of research.

Agam at the federal funding ievel. there s insufficient awareness in
preparing for effechive collaboratr. ¢ relationships between rescarch
consultanis and managers on the ong hand and scientists and policy
makers. on the other Even though many federul staff members have
been social R&D researchers or users, they tend 1o dnft away from the
skills and Bcrspectwc: of hath The sense of accomphshment and
potential contnbuiion 1n the role of facilitation, cogsultation, coordina-
tion. and guidance are sometimes forgotien in either the irenzy of
pushing papers or the appeal of Jdeep involvement in projects fitting
one's own substantive interest In fact, the fmlure to process papers
well—put purely and simply —<an break the federal research admimis-
trator faster than anything #lse Not inappropriately . it tends to shape
one’s values and behaviors

Perhaps above all, overload sulfered by most federal research ad-
manisirators and staff impairs the atnunment of the best yreld from the
research enterprise (Recently | in one research training grant program,
three or four staff members were burdened with processing some 600
applications virtually -overmight, funds were available for only 30)
Reviewers and advisers simularly are inundated with work n their
vahant efforts 1o asst the federad agencies Our evaluations have
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revealed that beyond-chance runs of disapproval recommendations
tead to occur during the long evening hours into which the review
process often has to extend.

The point is that the overioad problem (and sometimes the arrogance
that can overcome one in processing huge sums of money) can make us
forget the critical importance of maintaining sinc2re respect and ap-
preciation of investigators and what they are doing Diplomacy and
~ common courtesy on the part of research admimistrators—at all
. levels—are far mote cohsequential in the ultimate benefits from the
research enterprise than we sometimes stop to reahze.

THE SOCIAL R&D PROCESS SOME POSSIBILE
MODIFICATIONS

" In order 10 strengthen the social R&D contnbutiun to policy making.

we suggest a number of action steps. or modificaiions under the
headings of the pphcy process. the research enterprise. and the
knowledge-transfer yocess We hope that some may evoke enough
interest to be examined esther through evaluaton of the need for
change or through research that clarifie the issuen Asis the case with
policy making. decisions about process showld be neued with objectiv-
ity As George Befnard Shaw once said, “If 1 1s not necessary to
change. then if i3 necessary not 1o change * Thus, the suggested
- medifications should be reviewed But not nucessarily adopled without
further thought and investigation

THE POLICY PROCESS

Clarification of the Policy Priv evs

Any sophisticated policy makar 10 a4 responsble position realizes the
“anatomy and physiology ™ of the policy process, but social R&D
investigators often lack that awgreness The policy precess needs tobe
clar.fred: it must be analyzed and synthesized 1n a form that is readily
communicated to rescarchers 1n, a fashion that will promote assimila-
tion of R&D results. Effarts shduld be made 1o enhist the support of
policy makers, researchers on poky . and research funding agencies in
sponsoning clarfying studies and in prepanng matenals that can be
uded by social R&D invesuigators

Analyzing the determinants of pohicy deasions v a complex under-
taking, but 1t 4s not unapproachaitc/j\s an example of a \apling model

¢
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w::ulbcdeumprwessthebmuon Determinants Analysis

{ developed by Davis (1973) is of interest. The DDA model (alsv
referied to as the A vicTory model) rests on the assumption that
agenties, and the policy within them, are living systems, as
poinied out by Leavitt (1965) Shepard (1965). Processes within
tﬂﬁamdaaﬁnedbylheume&ctmlhmnﬁdedlhumn :
behavior. The factors that are held 10 be necessary in accounting for
decisions sre transiatec from theoretical jargon into cight terms: obliga-— . -
tion, .information, value. capabilities, circumstances. Uraining..resis-

@ Obligation Existence of a need for a decision in itself is insuffi-
cient §o set the process in motion. Awareness of the need and felt
pressure are necessary to mofivate action. The greater the motivation
and sense of obligation. the more likely the decision process will be

o Information Knowledge of the terrain and familianty with alter-
aase courses of action must be considered by the social scientist in

dealing with the decision process.
@ Values The goal of the agency. the philosophies and personal
predilections of the decision makers themselves, authonties superor-

dinate to them, key participants, and ultimate beneficiaries must be
reconcited to the course chosen. The operating style of the agency, its
history of policy estabjihment. and even ils size and diversity may
become silent selectors of aliernative courses \ (~

@ Abilities. Decision alternatives should be gurded by the agency’s
capabilities to implement the chosen alternative through funds, per-
sonnel. and. above ali, its own power to invoke an option.

® Circumstances Existing conditions. often beyond the control of
the agency. that shape or hmit the alternaiives must be considered.
New legislation, public outcries, mvestigation revelations, evafustion
findings. or change of admimstration may represent circumstances that
evoke and shape decisions .

® Timing Closely alhied with circumstances is the consideration of
what is going on at the moment. {'rises, fuor example. may influence the
alacrity of the decision-making process

# Resistances  Often unspoken unwilhingness by person< involved
n the decision process may alter its course

® Yield Every decision ndes on the assumption that the outcome
will be salutary, a problem resolved. or progress gained. Soctal R&D
can be critical in predicting ihe yield from alternative decisions




o

-
-

Strengthening Contribution of Social R&D to Policy Making 109

As is evident, these factors interact. From the standpoint of social
RAD, each factor is open to study as it relates 1o a given policy issue.
In research that deals with testing alternative courses of action, such as
socisl experimentation. all factors, not just yield, should be cor-idered
part of th= evaluation, The following incident illustrates how the rolc of
each fator can be detected in a decision situation.

In the early days of interest in mental health patien: aflercare, NIMH
- invesied heavily in résearch og techniques 1o reduce the likelihood that
discharged patients would have 0 be rehospitalized It was found that
a very simple p.actice contributed greatly to reducing rehospitaliza-
tion: a social worker from the patient’s county of residence visited the
bospital, established a wo.king relationship with the patient, and
participated in planning for discharge prior to the termination of
bospitalization.

We proposed 1o the commissioner of public welfare that he adopt a
policy of statewide implementation of this practice. The commissioner
was responsible for the County Welfere Department, which in tum
held legal responsibility for services 1o patients discharged from state
mental hospitals. His department also hsd authonty for the state
mental health program, including the hospitals. Thus, he was a person
with the prerogatives to adopt the policy, And since he was known for
progressive administration, there had been littie doubt that the com-
missioner would agree to adopting the practice, Surely he woul oe
grateful for this simple way to reduce readmission rates

But after lictening 10 the proposed plan. he pushed his chair back,
slowly lit up a cigar, and eyed us. Instead of leaping for joy at our

. he saxd he would hke to ask a few questions In essence, they
were as follows.

How will people in ous hospital socil service departments feel shout county
workers caming n and taking over a magor porhich of whal they have seet as
therr roles” And how wili the counties feel shout cxtending the duties of thewr
wnployees beyond the responubiiies which they normally carry ’ [He was
concerned with violaling the assumed salues of the system |

In your project. you oved experienced pay chiatng socval wotkers and public
heaith aurses with masters degrees How do | know that our county welfare
workers wiil be able 1o match the skills of your project workers’ How wll we
pay for the trainang programs necessary 10 picpare the crusnty workers 1o carry
out the same aftercare services’ Wheie do | find fumls 1o pay for their travel
expenses 10 the state hospitals > Who will Carry out the work that they will be
unable 10 accomphsh while they are spending the required 1ime st the hospstal
heiping the patients prepare for discharges® iThe commivioner was asking
about the cupability 1o impicment the policy |

11
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Your findings sownd almost too umple and pat How do you know the results

you obtained did not stem from the skills of the workers on the pr

how do you know that therr small caseload of only abont ux patients at
time wasa't the determening factor? [ The conmissioner was appropnal
questioning the soundness of the information siemmng from the research |

In 1 our prdpect, your workers had thew offices m the city very clone to the
hospetal locstiuns of the patients after discharge were-slso farly close

" Thescaren't many parts of the sipie ahere thungs are that conveuent Wil the
plan sill be fensible? | The commissioner was suggesting vhat the crvumstancrs
would likely work agains! the success of the change |

The counties aren’t going to volunteer 10 use thewr warce resources for added
service unless legishative and budget adpustments arg made The state fegnlas- \

_ture just met. How will | bdge things thioughtiit the rest of the. biennjum”
{Qearly. timing had not been considerend | ’

Reudmission rates are alteady respeciably low Who n «o cnitcally con-
cerned about the problem that the increased expendiures would be warranted”
Of cuurse. 1'd hke 1o see readmission made unnecessary even for one patient.
but it would help o the legislature. the governor o at least xome groups were
concerned enough 10 back this policy 1The ebligunion to change was ao
pressing. | :

The need for sotial workers i our hospital would be consderably less Some 7
may lose therr jobs How will | handlie thenr unhappiness’ And the county
workers are going to be rasing Cain because of the hardwbaps they il face. even
f compensation is arranged. they will hase to stay away ffom thewr famibes
during 1nps 1o the hosprial, for instance | The commissoner was reminding us
that resistunces had been overlooked | .

Though your results are statistically sizmificant would the improvement in
the readmussion rate be yufficieni even 1o be noied * Wili anyone feel belier
for having gone along with this policy & 1 should be adopted * jhield, the
reinforcing reward nedessary 1o suston successful change  admitiedly was
rmimal |

What we learned from this expenence was that reality must be
contendéd wath 1n establishing g olicies and also that research fimdings
are useless unless the full pattern of adoption determinants 1s con-
sidered in the research design )

Understanding the Policy S8r us o Chenr

It 1s axiomatic that the greater the Knowledge shout any client's )
perceptions, feelings, values, needs, and ways of operating. the better
he or she can be served . ’

In analyzing data provided to the Conninuous Nanuna%cy
Experiment, which was a continuous polling of government agencies to
determine problems about which they - equested new information. Rich
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Strengthening Coniribution of Social RaD 1o Policy Making 1

(1975) found that y makers who were involved in the decisions
concerning what information should be collected were more hikely to
make use of the available information than those who were not. Caplan
etal. (1975) reported that 85 percent of the national-level policy makers™
interviewed believed that social science knowledge can contribute to
the improvement of government*fimlicies. but noted that most policy
users call on the information to seye as a check on the validity of
preexisting beliefs. Further, policy ers like 1o use information
found in newspapers, allowing 2 feeling that their awareness does not

//

tag behind others. The infplications of such insights as these could be of -

valuable assistance 10 the inventive communicator of research knowl-
edge. . -

Caplan e al. (1975) have offered further information that can be
potentially helpful in planning transfer. or communication, efforts. He
reported that policy makers discriminate among disciplines in their
assumptions about the validity and reliability of the information com-
municated. For example. on a -raung from | = good 1o 10 = poor.

Caplan’s s rated physicists at 2. ftonomnsis at §,
iologifts 21 6. political scientists at 7. and psychiatrsts at only 7 6.
i ers felt the most vahd mformation was that obtained

through observation in real life. then came surveys. followed by
contgolled field experiments There was little confidence in information
that came from_experimental ganves and simulations The policy mak-
ers rélied heavily on newspapers. government jeports, and staff

papers. Just over half of their reseatch inform: ion used came from -

in-house studies. Caplan sad (p 47) that only rarely 15 policy
formation determined by a iun’gele point-by -point reliance on empin-
cally grounded data "

From the standpont of the polu) maker. Caplan concluded that the
use of social R&D 15 most hkely 1o occur when the pohcy maker has a
reasoned appreciation of both the scientific and extra-scientific aspects
of the policy 1ssue. the values of the poicy maker carry wath them a
sense of soctal direction and rcspo?wbtlm the policy maker has a
clear definition of the 1nsue and he Tresearch knowiﬂlgc can gontrib-
.ute a solution N

»

THE RESEARCH INTERPRISE [

—
Coordination umong Federal Funding Agencies

The lack of coordinanion among social R&D admunisirators in federal
funding agencies can icad to costly . umintentional duplication of efforts

115




7

’ as liaison between policy makery and scientists.

112 S . DAVIS AND SALASIN

eral respects, which may also limit the effectiveness of the

ics. A quui-fajnl group of social R&R, administrators could at-

amelionate some communication, coordination. and referrpl pr;
leris. Agghniinations of this sort have existed fr time to time i

W ashi . but have flagged for lack of structure and clear. purpose.
ific functions that such a group might huve are: pooling efforts io
Jnaintai 2 high level of staff performance; pooling research knosdesige

techmques, integrating interagency rescarch funding: and serving

FO(‘HJNO EFFORTS 1O MAIN N A HIGH LEVEL OF STAFF  PERPOR-
mancs A professional consortium of some sort could do much to
reinforce motivition and keep scientific skills alive. Refresher pro-
grams could bd provided in consultation skills, scientific progress in
purticular new developments in research methodology. and the
like. This ! bring about the opportunity to commiserate,
exchangg, , and maintain a high leve! of interest and profes-
sional self-esteem. Orlans (1973, p. 195) notes that “‘Ted tape, the
circumspection required in public remarks, the need for loyalt
superiors, the obligation to implement and justify unwel cies,
the exposureto congresgi sment, the constant pressures that
reduce operational freedom without reducing personal responsibil-
ity ..."" represent deterrents to eifective pursuit of the research.
administrator’s work. .With respect to cvaluation, Bernstein and
Freeman (1973, p. 136) add:

The yarious Federal groups have other functidns Most of thetr ~middle-
rméumm" cannol be expected 10 have the traiping and ume, let aloae the

commitment, 10 imtiate, monitor. and promote studies of outstanding quahity.

Therr jobs are bigger than evaluanion rescarch, they must get them done.

Uyeki (1965) found that the most successful researchadministrators
were those who had gained expenence 1n research careers, who went
into research management becayse they saw this as an opportunity to
be influential in their ghosen fields. and who continue 10 invest time in
research.

+

POOLING RESEARCH Knowiinot asp frcu~igues Knowledge is
sorely needed on new design methods in social R&D, on methods of
evaating the guality of research and tracing ils consequences, on
processes of knowledge uiilization, and evzn on the transfer of social
R&D into policy. Most programs must be dedicated to toﬂeaf problem
matters. But beyond that barmer, benefits denved from independent

.
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research progrims éndeavoring to develop process know!cdgc could be
peneralizable across all social R&D ptograt;!s

INTEGRATING INTEDAGENCY RESEABCH RCNDING Some social 1vsues
are of such a magnitude and diversity that no agency’s primary mission
spans all facets of them. The investigator or research group who wishes

___ tolasunch a eomptehmsive study has to build vp a research operation

picce by piece. with all the chance and frustraton that invofves.
Agencies should.integrate their systems and devme a proceduse 1o
render such projects vore feasible.

SERVING AS A LIAISON BETWEE™S POIICY YAKERS nr?(nw-grs As
Rich (1975, p- 245) put it so well: "Rmarcbcrs cannBt know what the
decisionmaker’s agenda is by osmosis,”” Working with policy analysg

a consortium ‘could collaborate with social scientists about ‘current
needs in policy research. One channel for such communication. which

"NIMH administrators have already put into operation. mighs be sym-

posia at national meetings of social science disciplines. In order to
encourage timeliness. of research, formal events mig'st be planned with
observers of the social issues scene in which analytic and fuwre

tecluuques could bc employed. | i

Flexibility in the Use of Fundmg Mecharis ‘7 }

Most research admunistratoryuse few of the fimding alternatives open
to them in accomplishing progeain mrssion A usgful aid for admims-
trators would be an inventory of the types of fundinf\mnechan'sms used
by various federal agencies The two major mechaninis, of course, are
grants and contracts.

Granis constitute the bread-and-butter mechanism of many re-
ssarch programs. Although the federal staff may cooperate in planning
lhe smdy and its opegation. the investigator remains boss, and federal

18 restricted 1o persuasion. The—-me€chanism retains the

1. scientific independence of (he mvcshgator yct can add
ml work and misston of an agency.

and utihzation supplements”” 1o akarded grants represent

an lnnovahvc experiment sn more flexible use of that mechamism. For

projects that promuse high yield in a pnonty arca. the federal represen-

iative may est special efforts of the inveshgator Because oF the

conditions in awardmg the supplement, this action may result 1n a

““hardship™ to the ihvestigatdxwho recerves additional funds through a

grant supplenient
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The small-grant mecharsm. generally confined to projects funded at
: nd more than $5,000 per year, offers the advantage of shurter lead time
for pilot or exploratory endeavors. The period from submittal deadline
10 project approval is reduced from 6 or 7 months for régular
grants to perhaps as short a time as 2 months for small grants.
Costracts are actually purchases by the federal government for
something it presumably wints: technically. the resulting product
belongs 1o the government. Consequently. the mechamsm implies
constraints for the scientist. Perhups for that reason, contracis to
investigators are more commonly associated with private rescarch
firms. Cootracts offer the advantage of shorter iead time, and 1h2
customary 1-year duratiffr of supported projects yields {aster re-
sults. In the iy opdsals have been reviewed as much on
the basis of bid a3 0t the quality of the propnsal. ,
The short term from need to product. plus the . pportumily to gain
informaiion thar is critically needed for the mussion of the agency. as in
decision-planning for the forthcoming policy. makes thé contract
mechanism *potentially 3 mpst valusble one. But two changes are
needed. First. more social scienttists should seek and work on such
contracts. At present. social scientisis may head the firms that win
contracts, but too ofteastirn over the execution of the research to less
trained and experienced employees Second. federal staff should be
more involved 1n planning and coliaborating on contract research.

Improvement of Qualtly

Ulers of mental health services rescarch and development results are
more concerned with the relevance of those results to their problems

than they are with the scientific ment of the resulfs However, itisthed

responsibility of both investigators and r managers 10 ensure
that any resulis reported meel the highest feGwble standards. -

With respect to extramural studies funded-through grants and con-

tracts in the federal government, Bernstein and Preeman (1975, p. 137) -
sum up their findings on what produces hugh quality:

Have all studies underiaken in academic tesearch centers by Ph D paychol
ogy professors and thone with sumilar traming and ocientation. include a
commitment that the’ research results must be pubinhed 1n referced socal
science pournals, provide funds only as grants agd have them awarded on a
hesis of peer-review commitice judgments. alfuw a ime penod of three to five
years for the planning and conduct of 7¢search. have the grants monitored by
Federal officials with a high degree of soxial ftience graduate traming and with
reference groups consisting of academic rescarchers and insnt on the rescarch
being undenaken 1n collaboration with the action agency
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m&u'ln&y point out that there is more to policy. research tharn

methodological merit. Problems of delayed availability of
results and their refevance to current policy matiers are as important ds
siandards of scientific ment. It appears that considerations must be
" more complex and research on policy relevance must go further

. Campbell (l%ﬂdeplores the pressure sometimes imposed on social
meuphas who work-in close comunction with pohcy-minded ad-

" winistaiole” Whils recogniziag that a truly expenmental approach to
= Mmmybepududed be urges socual researchess to
-~ guand against mne specific threats to internal validity of therr work.
including regression artifacts that cun occur when unifs have been

selected on the basis of their extreme scores, selection biases resuliing
"~ from differential recruitment of compzrison groups. and the differential

loss of respondents from companison groups Unfortunately. the clas-
sagic Campbell and ‘Stanley document (1966) setung forth quasi-

experimental methods appropriate in social research remains ignored

by many mvestigalors.
) For the conscientious investigator who adheres ngudly to expenmen-
A ¢« ) designs, he or she may end up doing more and more ngorous
research on less and less ugnificant problemns There simply are too
many issues insocial policy that do not fend thémselves 1o effective
_ control over extrancous vanables Guﬂcmag 11973} advocates the use
tf the “*decision-theoretical approach,”” which s rather new 1o social
research, but based upon classical Bayesian techmques, it aflows
encompassing a broad range of natural s00al crcumstances In ad-
vocating this approach over classical expenimental design. she ponts
out that most social programs sust 3n not lend themselves 1o the control
of variables upon which the expenmegtal paradigm depends The
method she s premoting (clerates the continuous incremental deo
sions that myst be made dunng the course of a program.

Ome step towgrd upgrading the quahty of sovial research may grow
- out of a new conthbution by the Russel! Sage Foundation As . special
. section in Eveluahon magalinc, now ,ﬁ sinbyted 16 nearfy 50,000

readers. cnuiques of designe employed in frderally sponsored socu

- research and evaluation prosss will appear regulatly The crittques
] prepared by experts under the foundation sponsorship. should prove
invaluable as guides 1o waiai R&D inveshigslons mapproving the own
designs

The Guucma.g and Struenng two-volume Handpne o Esgluatios
Research (1975} represents a mifestone toward imptuving the quahity
of social R&D The volumes span wriually every wspect of corcem e
social R&D investigators . inciuding cthical. comeptual  and method
ological ones™PBut 12 may be that a less wtenave gundebook aluwe
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ibmld be prepared for mﬂy and guick reference by persons planning
socaal research intended to be relevant to policy making

»
/

 Study of Review Processes ”

Peer reviewers and readers come close to conshituting a nerve center of
the enterprise. They represent the top talent, by reputation,

the mation's scientists. And they should, considering their
immense responsibility not only in giving key guidance to the invest-
me " ~»~proximutely a billion dollars each-year but also, even more
importantly, m determining what research efforts Will yield the gueatest
benefits for all citizens. Funding agency staff develop a warm rever-«
ence and even a sense of personal friendship with review panel
members, theugh committee decision prerogatives must never be
infringed. In observing the role differentiations between 1eviewers and
staff, some of us as federal research managers feel we have no
responsibility to ensure that the Ceaslons are reliable and vahd as
predictars of sound investments of citizens’ dollars:

In order to lct review commttees know whether they are placing
consistent emphases on certain factors from meeting to meeting, this
procedure is used in Nimu. all comments made during the discussion of
each project that reflect vrive imphcations. such as "'l don’t under-
stand what the applicant is saying.”” are wntien down verbatim. Each
is marked as (o ifs negativéness or posiiveness and also according to
whether it was said abuut a praject that has later been approved or
disapproved In the analysis phase. the comments are sorted by eyeball
into clusters. such as “"design.” "budget appropriateness,’’ and *'clar-
iy.” A two-by-two table 1s prepared for each clusier. All comments
that have a positivg rating for reviewers value intimations and also a
plus sign for eventual approval recommendation, are represented by a
tally mark in the upper left cell The other three possible combinations
of plus and minus signs are Jisinbuted accordingly in the three other
cells. If a given factor 1s a perfect predicior of the ultimate approval
recommendation, then all tallies will fall in the upper left cell, which
will contain all'positive comments and approval recommendations, and
the lower right cell, which will contair all negative comments and
disapproval recommendations This distnbution 1 tested by a simple
chi-square test If the distnbution 1s statistically significantly different
from chance, then that factor 1s multiphed by the frequency with which -
it was mentioned during the three-day review process. The result is a
weighting of decision determinants used during that particular round of
revigws. )

It may be ‘of interest that, consistentiv  the most heavily wctghted
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factor is clarity of the proposal The second most heavily weghited
approach and research design. The third 1s usually the competence of
the investigator. One factc: that is almost always a perfect predictor.
although hot heavily weighted because infrequently mentivned. 1s
evidence that remarks made during a site visst were responded 1o

Budget is discussed with great frequency but rarely does it show a
significant relationship with approval or disapproval recom-

mendations. Validity has been checked by determinung whether pnos-
ity ratings given for approved projects predict the quabty of the
research as judged by independent raters some time after termination
of the project. Obviously . the wisdom of disapproval decisions cannot
be checkéd because the projects are aborted

Aftracting Research Investigators A -

The quality of a research project 15, 10 2 ssgmﬁcam degree. a funcxmn
of the performer. Reviewers appear, correctly in our view, to place
. heavy weight on tha! factor. Encouraging the submission of proposals
from people who can be identified as top perfo:mers has its pitfalle,
however. It cannot be done at all. of course, with contract research--
unless i “sole source’ contract (for a situation in which only one per-
" former has the qualifications needed to carry out the research) can be
atithorized. Onc has 10 be careful that favored help 15 not-being given
to-one applicant that is not available for others, a¢ would be fair in an
open, compelitive system. Also. even if a proposal 1s solicited from an
outstandingly qualified invest:gator. there 1s sull no assurance the
proposal will meet with success in running of the review gauntlet Still.
some approach is needed to ensure that applicanis include inves-
tigators who are 1n a position 1Q do the best social R&D work

In mental heafth R&D. psychologists are heavily involved This "
good to the exten( that the use of research results 1s associated with
that discipline. But if crniena of successful outcome are going to
include the use of results by policy makers. investigators in other
disciplines. such as political scientists, pubhc admimistrauon profes-
sionals. and especially economsts, must also bé invcived

An approach needs to be dev cloped to ensure thaf an oplimum array
of investigators are attracted to participate in social R&D  Perhaps
increased awareness through use of specialized media would be betier
than individual sohcitanons

New Modeéls " Research

As things tend to be now, if an investigator with a good performance
record in fraditional terms submits a proposa! with a clear and basic

|
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traditional research design. the probability i that the project will be
approved for funding. But the proposal may characterize a progect that
has narrowed its focus to a topic that readily lends itself to classical
design, that allows smooth collection and analysis of data. with vesults
that are likely t0 be published in the refogeed journals AndYhat’s i the
- results are intesred on a library shelf antl the world goes on strugghng
with its problems. ’

The following arc some attnbutes that sbould chatacienze research
in order 1o optimize relevance to policy -

Planning the research. .

Anticipate crises, future, needs for knowledge
Identify potential users; sohcit their consubiation
Gain understanding of uset’s needs

Search literature for closest compansons o

Anticipate fong-range efforts. extending to diffusion aod utithation +

procedures

Plan for cross-vahdation

Simuldte user conditions

Use adviser groups. representing both potentist users and key com-
municators. ’

Designing 1he research propsal

—
Ensurd that findings will meet the test of the adonym. CORRECT.

Credibility—sound and convinCing .

Observability —clear. demonstrable

Relevance—enpressed 1n terms meanmngful (o users

Relative advaatage—pomiiag e o decision that will improve a

problem state

Eave of understanding

Compatibility with existing values

Tralatulity . divisthility . or reversibehity of reaulls are tried inoim-

plememation
AY

3
Conductng the research ;
Sensyvity to the environment (peopter of project sile
User audiense partcipalion
Regular reports, such as newsletters
Cohferencewio acquaint communiators of progress

-

Pt
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Readalde reports.
Participation in diffusion and adoption

One major c(mmﬁuuon 10 strengthening social R&D would be the

;devdopmem a successful appgaach for cross-vahidanon of findings
Investigators say be deluding themsejves into thinking that a complex

evenis that are likely 10 influence the outcome of
t works in Hobbken may not work at all in Seattle
While tha! may ot matter if the researcher is helping a policy maker in
Hoboken. if there is a desirg to lend generalizable results 1o a national
policy. it matiers very much indeed. If socia! R&D findings are 10 be
generalizable they will have to e rephcated in different settings. As we
discussed above, there is resistance 1o this. review bodies are disin-
clined to award grants to repeat the same study. there are no incentives
for a scientist to repeat research already done; and the costs involved
in cross-validation experiments are high

Open exchange of findings and interpretations through seminars
would help to resolve conflicting interpretations and 10 expand aware-
ness of issue factors. A 1975 Washington Post article reported on 2
seminar cpnducted by the Brookings Instityfion in which Martin Feld-
stein, a Harvard economust. produced yidely disseminated studies
nmung that because a workerhas unemployment iasurance replac-
mc about 65 percent of net pay, he or she stays out of work longer than
if there were no such insurance Inferences were made that unemploy-
ment insulance should be curtajled However, dunng this seminar,
Stephen T. Marston of Brookings pomnted out that, based on other
studies of the problem. although the unemploy ment insurance system
" does extend the average duration of unemployment, 1t 15 by such a
small amount that we can stop worrying about it The debate that took
place at this meehng may have caused somg pohcy makers to fose
confidence in social scientists 'who disagreed so sharply in thewr conclu-
stons on an important policy 1ssue Nevertheless, confrontations of this
sort may be a real answer to the irevitatibiny of inconclusive findings in
social R&D \
© Mg ented research venters, an wdea vrganating with the natu-
lences, could represent a solutien to certain of the problems in
ying social R&D findings 10 policy An organization could receive
support for @ program of research projects. all focused on clanfying
one broad social 1ssue  The operation wouid be more than simply an
instrument for a spate of related studies however s resources would
mclude funchions ranging from continual formal assessment of knowl-

9%
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- edge needs, retrieval of existing relevant informaticn and monitoring

. other ongoing researches. clarification: of components of the issue or
testing infiovative sqhutions, diffusion and use of new knowledge for
poﬁcymkm.andm'iwionoﬁhcoddml needs pertaining to the
issue. Examples of such organizational research programs are the Rand
Corporation’s work with the Air Force and an -iMH-supported col-
laborative grant with the Mitre Corporation.

THE TRANSFER PROCESS '

This paper has been primarily concerned so far with understanding the
policy process and the policy maker. We now turn to actions or
modifications that might be devefoped between the policy world and
the research enterprise. Some of the actions are already in operaticn or
have been tried. However, further research on actions such as these
could leud to- refinement rendering them still more helpful in bringing
the two worlds closer together.

Support of Synthesizing Material

Documents. such as annual reviews and monographs, already exist
that bring together new fnowledge on given topics. Lateral dissemina-
tion of that sort of material is good and frequently used by other
researchers. But vertical dissemination from researcher to practitioner
and among potential users seidom takes place, according 1o Paisley
(1969). Igvestigators working on common topics could be invited to
/participate in meetings to exchange findings and reports of progress.

7 Not only could the content of new social R&D knoviedge be con-

sidered, but also its implications for policy use. Policy makers or
apalysts cduld be 'n Jited to participate, affording a greater understand-
ing of the utilization potential of the new knowledge. Progress reports
on new knowledge could be prepared. again with emphasis on the
aspects that would be most pertinent to its ultimate use in policy,
Gatherings of investigators n related ficlds are commonplace. of
course. However, what we have in mind is a process structured
deliberately toward considerations of policy use Informal experiments
on this approadh have already heen tned for the topics of operations
research and change technology. with at least moderate success.

information Retnieval Services

Obtaining infagmation iscreally not a "t",-;f,"” task now, foemal data
systems abound. For exgmple, some 2000 articles r¥ated to mental

- °
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health are abstracted and stored each month, amd there are ad least 15
major computerized services available that have pertinence to mental
health. More generally, there are 20 indexes to the periodical literature
and 16 review publications. There are commonly known deficiencies of
retrieval systems: overabundances of information not highly tclated to

- the initial request; lack of screening of abstracts that will be included,

allowing much inferior chaff in the yield; abstracts that are written to
describe rather than to provide content; and so on.

Even with their deficiencies. such sources carry much relevant
information for policy decisions. Easy-to-use directories are available
to those motivated 10 seek information. But even when typewriter-
sized computer terminals and microfiche readers are placed in the
offices of poteatial users, the devices are not used Scientists use
atomated retrieval systents, but policy makers rarely do Perhaps
continued research will find a way to overcome the apparent resist-
ance.

*

The Invisible College

The network of informal contact between social scientists and persons
inapositiontoin’ e policy probably accounts for far more transfer
of social R&D resv.  into policy than most of us realize For example,
James Q. Wilson's proposed solution on cnme (that 2 minimum sen-
teiee be mandated for violent crimes and that judges be required to
imposg them) showed up in a speech on cnme by former President
Ford. One can gain a vague impression that ils use may have resulted
from Wilson's personal reputation and obvious contacts. When soci-
ologist Peter Rossi learned of relevant and convincing information
pertaining lo justice, he was quile free to send a note 10 his former
colleague, former Attorney General Edward Levi.

Orlans (1973, p. 209) sums it up well * _influence depends as
much.on perception, character, opportunily. acquaintanceship, per-
suasiveness, and powers as on the truth ** Alas, little *f anything is
published 10 document what happens in the invisible coilege It war-
rants research and evaluation for further use as a process, despste the
maddening problems of anafysis
Policy Imphitation Papers

An innovative system was ldunched in HPW 1n 1971 1n an attempl to
bring the results of department-supported research to the attention of
appropriate policy makers. As staff members became aware of re-
search findings that had imphcations for policy improvement, they

125
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were to submil\lhh information to the assistant secretary for planning
s ovaluatiot for further consideration. The procedure was simple in
concept and way consistent with the findings Tater reported by Caplan
et al. (197%) | the preferencé of policy makers Yor in-agency
i ioh. The primary problem in the sysiem’s operation,

.resedrchers . were unaware of oppertunities for
ithin the depangbazm. But the idea has sufficient
merit as an , and it

tried again. It representsgne potential for helping to bridge the chasm
research and poiicy. -
R ‘
Specialized Media
Printed material has been used 50 extensively to disseminate informa-
tion that one is wearied af the prospect of further experimentation with
it: However. two experiments are currently under way to test the
effectiveness of magazines desig&d to compete for reader attention
and response. Analysis of Evaluation: A Forum for Human Service
Decision-Makers has found that 36 percent of its readers report an
actual change in policy of practices based upon information pro-
vided in the magazine. Becaitse the magazine has a circulation of about
50,000, it is proving most effective as a means of conveying social R&D
information. An evaluation &f Innovations. Highlights of Evolving
Mental Health Services. with a circulation of approximately 10,000,
shows that I8 percent of its readers report actual changes that have
taken place on the basis of information dfsseminated through the
magazine

«

Transfer Speciuhisty

Effective dissemination of knowledge 1s an undemable first step that
must be taken in making soctal R&D results helpful to policy makers.
As we have noted with the magazine experiments, some use of infor-
mation does take place But of the potential opportunities for matching
relevant knowledge with appropniate policy processes, what propor-
tion of those matches actually take place”

On the sido of eveyy pack of aigarettes, research findings are dis-
seminated that tell the smoker, “cigarettes may be hazardous to your
health.”” If there were ever well-disserminated rescarch information,
that is it. Yet cigareltes sales continue to climb each year. Surely
‘something more than individual awarenews of informaiion determines

- 1
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be analyzed with the Decision -
Determinant Apalysis method described by Davis and Sglasin and then
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its assimilation into behavior. It it 8 matter of the human condition:
1,940 years ago the Apostle Saint Paul lamented. **that which | would
do 1 do not and ihat which I would not do 1 do.”” Whatever it was that.
Saint Paul was doing that he was not to do. and vice versa, he was not
alone in his predicament.

. A program of research is n.eeded on the feasibility and effectiveness
of transfer specialists. Their fupctions could include services as haison
and broker betwsen social scientists and policy makers: retrie
syathesis of releveht knowledge: technical assistance on assimilating
knowlegge into the policy process; and consultation on anticipating

- implementation as-it might affect the poticy-making process

-

. - . —

CONCLUSION -

Our proposed modifications draw on a rather extenvive literatsire on
rescarch use and change. plus field expenments with the use of
information consultants. Until the measureme "'S

contribution to policy can bee developed. implementing changes toward -
strengthening that contribufron remains essentially an exercise. Again.
we would underscore our advocacy of employing the tools of social
RA&D in meeting the opportunity to make policies of even greater

-benefit 10 the wdll-being of the people affected by them
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Research Brokerage: /
The Weak Link

JAMES L. SUNPQUIST .

At 10 o'clock on almost any weekday morning, the members of one or
another subcommittee of the- Congress will be assemoling to write
social policy into law—and to complain, in the process, that they do
not have the basic information they need in order to do their job
intelligently.

At the same time, in some universty of raarch institute, e is
likely to be a social sciennist with at least some of the informtion the
subcommittee needs—perhaps unaware taat the subcommittee even
exists, perhaps unaware of the pertinence of what he or she knows to
what is going on in the world of pubhic policy. or perhaps -y aware
but simpl} frustrated that the information is somehow just not getting
1o those who are making poiicy Or. if no researcher -has.exactly the
information for which the subcommittee is searching, there is likely to
be an investigator of team somewhere who could have assembied the
necessary data with a little lead ume and a bit of money

Given this state of muiual frystration, the process by which social
science knowledge gets from the producer to the consumer fassuming
i this discussion-the user s the federal government) i1s worth examin-
ing. This examination requires some caveats. it 1s based on un-
systematic observation, it may repeal .what others have sad ‘more
authontatively, and its genershzations are subject to the qualifications .

E—

James | Surdgusst Semor Fellow a1 me Brmhms-. fsttution s the authoe of Polirnics
and Palicy and numerous giher bocks and attites on government decruon making
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thrwﬁwt lhm the panern.dcscnbed 15 extraordinarniy vanegated and

THE TRANSMISSION OF SOCIAL KNOWLEDGE"

As the terms “producer™ and “‘consumer’ suggest——and as has been
remarked by various writers—the transmission of social knowledge
from the point of origin to the point of use in the policy-making process
is akin to the marketing of physical goods—farm product. for exam-
ple. The produce of the farm must be assembled. processed  packaged.
. and put on the right sbelvc,s at the ngiu time. So must the products of
social science research.’

As in the marketigggof physxcal gaods. the producer of social science
knowledge rarely deauls directly with the consumer tin this case, the
federal policy maker). There are exceptions—John Maynard Keynes
once talked with Franklin D. Roosevelt—but such a situation is
analogous 10 a farmers’ market: not a very large proportion of agricul-
tural produce is sold that way (nor 1s it clear that Keynes made a sale
_ on that occasion). Agricultural marketing is the responsibility of a
chain of intermediaries. So it is with the marketsng of social science
research.

In the system of knowledge marketing. two broad categories of
intermediaries can be identifiey) At one end, dealing directly with the
producers. are the gathcrerjx processors, and wholesalers of n-
formation—academic intermedianes, as it were. Al the other end are
the packagers and retailers who prepare and present the informarion in
usable form to the policy maker who 1s the consumer. these are the
staff units or individuals who serve Presidents. depariment heads.
bureau chiefs, congressional caommitiees, and individual members of
Congress as links with the academic world They carry many titles—
economic advisers. research and siatnncs offices. policy analysis,
legislative assistants. and many others They need a genenc bile and
“research broker’ s as good ay any The flow of ~ocai knowledge
can be diagrammed, then. as & movement from A to D through esther,
and usually both, of the intermediate ponts B and €

A : B ¢ 5]
Rescarchers -+ Academic ntcemedianies »Kesearoh Broker~ aPalns Makers
-

When an iiem of social science knowledge sppears at pomnt A it iy
not likely to be ima form thet can be directly used at point 1), or even

L 4
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C—even though the research may have been finded by the.government
fiself. In the first place, it may be quite unintéiligible to any lay person,
written more ip aigebra than Eiglish, full of gasmmas and deltas and
multiple corvejations and regression analyses that are explained in
research finding probably does got stand alone; it gains meaning oaly if
brought together and interpreted in relation to other bits and pieces of
social science data. Finally, it is likely to be inaccessible, published in
an obscure joutnal or simply mimeogigphed and distributed at confer-

* ences, or, in the case of government-funded research, reported to the

fundirig -agency byt no1 1o legisiative committees or other executive
agencies (0 whom it may be pertinent. .
The first essential link, then, in the chaip of communication is
. between researchers and acadentic intermediaries. The latter are men
or women within a discipline who"have a flair for integpreting, in
nongechnical or at least semitechnical language, the technical findings
of their colleagues. and who make it their business to do so. They do
original research as well, probably, but the findings of their own direct
investigations form a small part of the information they.assembile and
present to the world at large. Their specialty is marketing, not
production—and there is need to specialize. Most researchers do well
not 10, try 10 be their own interpreters and marketers; they do those
tasks badly and. when they aitempt them. they waste time that could
be better spent on more research. By the same token. social scientists

with a flair for public relations can best serve their discipline by heing -

the synthesizers and populanzers of its findings—even though they
may excite the envy, and even sometimes the scorn, of their colleagues
by doing so. -

The type comes immediately to mind They move easily between the
academic world and public life They may havg been policy makers
themselves, like Wilbur Cohen or George Shuitz) or re:~arch brokers
at_the highest level, like Walter Heller or Artfigr Okun or Daniel
Patrick Moynihan. On_leaving pubhic office. they retain contacts with
associates who remain in office as policy advisers. They are academi-
cians who are sought out by policy makers when they waat the best
advice from the social science world—not necessanly because they
know more but vaca:ise they can explain it better They testify before
congressional commuttees; they serve on presidential task forces: they
write less for scholarly journals than for the New Republic, the New
York Times , the Washington Post, or even the Wall Sireet Journal. In

short *hraugh the media, through heanngs and conferences and ap
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.. pearances before many kinds of audiences. an through nomechnical
9 Msasdlmclu they get the findiags of social vcience research into
the public domain

. WHERE TRANSMISSION BREAKS DOWN

Afer the research findings are in the public doman, it 15 up to re
search brokers (point C) to find, prepare. and present them for the use
~ of policy makers. While the transmission of social knowledge from A
to D (researchers to policy makers), can break down at any pownt,
C is invariably the crucial point. Not only is C the most hkely
huhqpam—cumcbbrokawetsaﬁcn mxszuagallggﬂha badly
. 'apmud "or- poorly -steffed—but 1t 15 also the pont of leverage
for getting repairs made whep the system breaks down al any other
- point. Imgrovements in the performance of A. B, and even D depend
upon the initiative and effecuveness of C Specifically. of A and B
are to function better in relation 10 the government. 1t will be be-
cause of the resources and leadershup that flow through C And f D
is to become more sensitive to the work of A and B, the key is
likely to be the education thai the policy maier recesves from the
staff associates who function as research brokens
Point C can be bypassed in the flow of information on occasion, just
as can B. As the research broer can learn directly from the reseascher
without the need for an academic intermedrary —1o the extent he of she
has the time, competence, and <taff assistance—so can an academic
inlermediary communicate directly with a policy maker But such
direct contact, while effective now and then. i« rarely satisfactory as a
continuing arrangement Even when policy makers meet with comsul-
tants or hear wiltnesses from the academic cominunsty . they ordmanly
find it necessary to delegate to a stafl asustant the job of munhtaiming
continuous liaison with those advisers in order 10 study revien and
analyze for policy- making purposes what they have 1o vy
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THE ORGANIZATEON OF RESEAR(H BHOKERALY

Of foremost concem. then, are the deficiencics i the organizalasn of
the research brokerage function throughout the government The struc-
tural vanety is great-—all the way from el 1o nonexisien: A bnef
tour of vanous governmznt offices will ilustrate the divervuiiy btk gn
structure and effectiveness
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-7 y b
In the Executive Office of the President is the model for all aspinng

_resgarch brokers-sthe Council of Economic Advisers, created by the

.-

Employapes Act of 1946. The council consists of three'members (usu-
ally scademic econamists, normally drawn from the ranks of the aca-

. demic intermediaries) with substantial staff assistance, designated by

law to sit at the elbow of the nation’s top policy maker to bring the best
of economic knowledge to bear upon palicy decisions. And the Presi-
dent is not permitted to ignore them—not totally. anyway, being
.required by law to submit to the Congress an annual economic report
that they draft for him. So at least once a year. the President must read,
consider, and ultimately sign their presentgtion of facts, analyses.
interpretations, and proposals. L

The enviable status of the Council of Economic Advisors serves only
to emphasize the absence of compatable orgamzations serving other
social sciences. Council members have been known 10 argue that all of
sacial policy is subsumed under the heading of economic policy—just
as before 1946 the Bureau of the Budget had been known io contend
that economic policy itself 1s just on aspect of budget policy. But the
sociologists. at least, do not agree. Twice their proposal for a Council
of Social Advisers in the Executive Office has passed the Senate. To
place a Council of Social Advisors beside the Conncil of Economic
Advisors. however. uuid not solve the whole problem of imbalance.
Various task forces an. advisory groups. begrudging the special access
10 the Oval Office of economists, have pleaded for the creation of
councils at the presidential level to concern themselves with education.
manpower. health, population. - ban growth, and vanous other policy
issues. One such plea succeeded i Cou..cil on Environmental Quality
was thrust as an ur~clcome new member into the Executive Office
family. Otherwise, the functicn of research brokerage is not organized
formally at the presidential level )

In the 2xecutive departments, the utuation is very uneven. Most of
the older depariments dealing with social or economir . Micy have
research bureaus—the Department of Labor's Burcau ¢ 50r Siatis-
tics, the Department of Agriculture’s Economic Research service, the
Department of Commerce’s Bureau of Economic Arnalysis and Bureau
of the Census. (0 name a faw Sometimes, as in the case of the Burean
of Labor Statistics, the research bureau was the imtial activity arcund
which the departmen. was later buit But these bureaus are some
distance removed from the depariment head So. at the secretary’s
level there 1s. 1n mast cases an individual usually an assistant secre-
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uisy, who with a small staff serves as a link between the department’s
research organizations and its policy makers—and participates, ord:-
nerily, in the policy-making process: assistant secretary for policy
development and research is one such titie; ecopomic adviser 1o the
" secretary is another; other vanations express the same responsibilities
This structure may be replicated in thc operating bureaus. in which
. assistant bureau chiefs or their equivalants’ may be designated for
icy planning and research, and it can sxtend down to division and
nit level, 100, although at some point it ceases to be a full-time yob and
may become simply one duty among many. -
On the face of it. such a structure is well suited for the purpose. If
- social policy making is thought of as a collective process—even though
ultimately the policy deci-ion may be made by a single responsible
indivicual—then the research broker is the participant who 1s responsi-
" ble for serving as the conduit for the flow of social science information
into the policy-making process. If the policy decision 1s to be mad€ at
the departmental level, for example. the department head or a repre-
sentative will listen to many points of view—not nzcessanly al at once
but in various combinations at different siages of the policy develop-
ment: the general counse! wili advise whether the pr course of
action would of would not get the department into legal difficulties, ihe
line operators will discuss operational feasibility, the additional re-
sources they may need, and how 1o design and present the policy so as
to make it most acceptable 10 the agency's clientele, or evenits own
employees: the administrative assistant secretary will talk of budget
and personnel requirements and crgamzanonal implications; tise con-
gressional relations officer will estimate congressional reaction, and
make suggestions as 1o how 10 counter any adverse response, sgmeone
on the secretary’s staff n addition to the congressional haison
officer and. of course. the secretary) will be sensiive (o White House
views and political repercussions, the information officer will anticl-
pate media reaction. propose means of gaining favorable publiaty,
and offer ideas for disseminating the policy devision, and someone—
and that someone 15 by definttion the research broker—wall discuss the
proposed policy m terms of what is known i the social scrences sbout
the nature of the problem and the cfficacy of alternanve approaches
that may be avaiiable for solving or amehoranng it
An example of a highly institutionahized reseasch brokesage funcuion
1s the director of agncuitural coonumics in ihe Department of Agnicul
ture The director, aded by a small group of staff economists, 1 the
research broker. with assistant secretary rank The secretary generally
choose< the directe - but the chowe s made from a himited upiverse.

13,
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the secretary knows that to be useful. the director must be a top
agricultural economist who has the full confidence and respect of those
in the discipline. The director is in the inn2rmost circle in the Depan-
ment's decision-making process. It is inconceivable that any ecision.
even 2 minor one. affecting production and income in ary pant of the
farming or agribusiness. world would be taken withowt the director’s
full participation; there have been times. at least. when his stature and
command of specialized knowledge resources have either made hum
the final arbiter of particular agncultural policies or at least given hum
what amounts 1o a veio power.

Backing up the director of agricultural econormics is the Economic
Resesrch Service. which not only has a thousand researchers on its
own payroll but also has links with a network of researchers Y the
land-grant colleges. If a question concerns the hkely effect o farm
production and income of a major change in agricultural price suppon
levels, for example. the Economic Research Service can quickly pro-
vide its own estimates. and, if necessary. can also obtain within a
few weeks the independent calculations of a dozen experts from as
many different institutions.

That every department and burcau admininiening social or economic
programs needs a research brok: r to serve in a capacity like that of the
Departmenst of Agriculture’s director of agriculivral economics now
seems 10 be fully recogmzed A comparison of guvernment organiza-
tional charts of 1978 with those of 1965 or 1955 shows the remarkably
rapud growth of an institutionahized research brokerage function at ik
deparimental and bureau levels ay well gy the beginmiags of a standard
organizational patiern

b

Limuations uof Resecrch Brokers

Thus does not mean, of course. that the function s always as well
organized as a chart saay indicate  Tae research brokerage staff may be
oo small to compeie effectively for iafluence against the large and
powerful operating elements of the depariment or burcau There are
the persistent, scemingly endemic problems of staffing (discussed
below). And the fungiton 1+ dependent for s influence upon the
existence, in the first place, of an orderly policy -making process. If. for
example. policy decisions are concentrated more “.« the White Houyse,
as was the developing pastern duniig the Noxon sdmimsteation, re-
search brokers at the departmental level may be (perhaps along with
everyone else at that level) quite out of communication when decisions
are being made

7
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Nor does the development of research brokerage functions n the
mmandbufuusnmmmmeemhcmacdswal
policy is covered. Matters that are not currently the concern of any
departmest are not likely to be anticipated by research drokers When
the prospect of default by New York City arose, foi example. the
White House, the Treasury Department, and other governmenital agen-

" cies began & frenzied search for information as 1o whaj would happen:

Who beid the bonds? What would be the immediate effect on the
wen,mdlheﬁppkeﬂ'ectuponlhercs!ofmeﬁnamial
M?Wbﬂmtbepﬁghto(o«hercities"Andsoon,m
information could have been at hand—already analyzed and
hlewﬂed—-!theddauhdamqudlyhadb«naccep(edasammcr
of federal concern and responsibility, and an intelligence system ac-
cordingly had been inaugurated. But rescarch brokers are rarely or-
ganized effectively to anticipate problems; their rescurces are ab-
«arbed in collecting and analyzing data pertainng to probiems already
acknowledge ! =

On Capitol Hill <
On Capitol Hill, the extraordinary fragmentation of policy decisions
makes the problem of orgamzing research broker.ge extremely dif-
ficult. Responsibiiity for policy development 15 parceled out in each
house among many commuttees, each wathits independent staff, andi then
among subcommutiees some of w™ ich also have their own staffs and a
considerable degree of autonomy These staffs have the responsibility
of performing what research brokerage they can manage along with
policy analysis and vaned pohtical and admipustrative duties

The levels of concentration and proficiency they attain the re-
search brokergge aspect of thewr work vary enormously . for the orgam-
zation of these staffs 1s the responsiihity of @ multitude of chairmen
who have diffenng outlooks and comprehensions of their needs.
Chainmen—and most of them arnve at thesr postions by wirtue of
senionify—may see no need o lap the sources of new knowledge.
old knowledge. acquired many yecars ago. still seems
. while not adverse to having a bnght and able research
a' thewr disposal. they may lack the imtiative or the skill
¢ for the jobs Chairmen turn naturally i lawyers
e immediate assistance, and those aides may not
u~Ing Social sCIenlists as advisors—or may fear
unaccustomed breeds They may #ei that the
non 1s done JFell enough for them by sym-

the competition of th
research brokerage fu

Ii;
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puthetic interest Zroups, some of which maintain highly competemt
stafly in Washington for just that purpose. A subcommitiee chairman
- with grand ambitions for L..e acquisition of social science talent may be
denied such staff by a committee chairman unsympathetic to such
designs—and to the policies that such might promote.

Moreover, members of Congress have been acopstomed to look to
the executive branch to do much of their policy /development—and
reszarch brokerage—{or them. Particularly when the party-controlling
the Congress also occupies the White House, the President as party
leader proposes policy. and the Congress gives that pglicy. & close
examination and then votes it up or down. Uader such circumstances,
a major independent capacity in the Congress for policy development
has not been seen as necessary. However, the Congress has been in
Democratic hands continuously since 1954, while the Presidency has
been occupied by a Republican two-thirds of the time. Congress
has been erergetic in expanding its own capacity to take th- initiative
in making policy. .

Whether or not a rescarch brokerage capacity exists in a particular
congressional commutiee or subcommitiee seems almost accidental. in
afew cases, when the chairman happens to have the inclination and the
talent to recruit and organize an alernt a~1 highly motivated stalf, it does
have the capacity to reach out into the research community, establish
intimate relations with the academic intermediaries, and interpret and
apply social science knowledge in the policy-making procesy. But any
careful appraisal would surely show that the well-served polic i
commilices are outnumbered by those not so fortunate. Junior legis-
lators who dq not have prerogatives as chairmen of committees and
subcommittees must rely on their personal siaffs for research broker-
“Sger While individual legislative assistants are often surprisingly effec-
tive in that capacity, the resources available to rank-and-file senators
and representatives are severely himited. )

Despairing of the arduous process of trying to build the necessary
brokerage capacity on Capitol Hiil commitiee by committee and sub-
commitiee by subcommittee. reformers have looked to the shortcut of
creating of strengthening central staffs in she legslative branch, which
are available to all committces for rescarch brokerage and related
policy analysis and have a umiversal rarige of mierest and political
neutrahty. Thus, the Legislative Reference Segvice of the Library of
Congscss has been renamed the Congressional Research jce and
gven an elevated stavis and expanded staff. Congress has ted the
Office of Technology /issessment f.cntered upon the ““hard”” sciences
but with authonzation for st policy analysss as wellj The Congres-

14:
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Mwmhsbeenuubﬁshedasaccmmlam!yﬂcal
capability. serving the financial commitiees of both houses. The Gen-
ersl Accounting has undergoric revolutionary changes. becom-
‘ing & program evaluator as well as auditor.
All these help. but they are not the whole answer. because the
h of the transmission of social knowledge from the icsearch
to the policy maker—from point C to point D on the diagram
shove—varies iaversely with the distance. A staff that “'belongs™ toa
committee or subcommitiee chairman is\likely to be utilized. A staff
that belongs 10 someone else and gess su ision and direction from
some distant personage, like the Librarian of Congress ‘or the Comp-
lrcla‘cziovfmmabipmisan supervisory committee, as in the
case of Office of Technology Assessmen: or the Congressional
Budget Office, is not likely to be fully trusted o freely used.

Another reason for this reluctance is related 1o the neuteality of these
3 bodies: the usefuiness on Capitol Hill of ncutral policy advice (if that is
odt a contradiction in terms) is limited. The Congress. after all,
s contains no neutrals—quite the oppositc. Its members make up two
highly competitive political forces. subdivided further into contending
. factions. Each member arrives in Congress with a party and sometimes
. a factional affiliation as well as a body of policy convictior already
established. which he or she may have presented explicitty fo the
voters for their mandate. As partisans. and perhaps vigorous ones.
what the members want is not neutral but partisan advice. They want
policy advisers who will obtain from the social science research world
the findings that will support their views. of refute the opposition’s
views. This does not mean that members are inicllectually corrupt.
only that they recognize that the legislative process has more of the
character of an adversary procecding than of an objective. analytical.
scientific undertaking Perhaps prGre important, 2y are realistic in
their comprehension of social fcience. They know I eyidence is
rarely conclusive and that u y data can be assembled 10 support
any of several points of view in a pelicy dispute. They want their policy
adviser i0 warn them if their case 15 totally unsound. and hence
politically vulnerable, but short of that to put together the best possible
body of data to support the case they have Even when they are
uncommitted and open-minded. they want a policy adviser who 15
sensitive 1o their peculiar political needs and ambitions and who will
accordingly come up with poiicy recommendations that will advance
both the public’s good and their own or thair party’s of faction’s
political welfare This intimate, personahzed service can hardly be
provided~by central and neutral research brokerage orgamzations

|
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y located instrumentalities that would be partisan in oulook
conld be conceived to serve the Congress’s majority and minority

- parties, but since the party organizations have no institutionalized

policy-making apparatus of any consequence. there is nothing to which
research brokerage can be attached.

So, hﬂlcend.uisthedwenuﬂ:zndtmchbmkempstmaura
on Capitol Hill, serving individual commitice and subcommittee

_ cheirmen and individual members, that need 10 be strengthened. In-

deed, they have been; over the past 20 years, improvement in the
capacity of congressional staffs has been littie short of spectacular,
aithough the situation is ssill uneven and will continue to be. The only
road to a quick improvement that anyone has been able to think of is to
anthorize a significant increase in the numbers of staff aides who can be
hired. This would produce a greater number of competent staff advis-
érs, assuredly, but whether it would improve the proportion of compe-
tend ones, as distinct from party hacks and hometown friends and
supporters, is questiontble. Commitiees, subcommittees, and indi-
vidual members who are already well staffed would be able to improve
their staffs even more, but those who do not desire better help, or do
not know how 10 find it, or are no! willing to make the effort, would not
necessarily be any better seived. Capitol Hill would swarm with more
staffers of all degrees of competence but the resulis would still be
uneven. And the mere proliferation of staff might tend in itself to make

even the most efficient of congressional staff units Isomewhal less s0.

~

PROBLEMS OF STAFFING AND MANAGEMENT

Research brokerage organizations tend 1o be unstable. In the legislative
branch, commitiee and suhcommtiee chairmanships change con-
stantly, with major upheavals possible at the beginning of each Con-
gress: and staff members are wholly dependent on their chairman. In
the executive branch, mary of the organizations ars relatively new and
struggling for recognition and influence Since ambitious people do not
seek permanent careers in unglable and insecure surroundings. an
almost universal shortcoming of rescarch brokerage organizations is
the traggsient nature of their st They are way stations for persons en
route to somewhere else

The people at point C. the research brokers, are in measure
those on temporary assignm-_nt from careers in cither academia of the
world of policy. On one hand. academicians may want to take a brief
fling at public service; from the standpoint of the policy maker, putting
a bona fide academician on the staff s a good way 1o establifh effective

. -
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lisison with the academic community. However, stafl members who
are also teaured professors can take oaly limited leave and then must
retirn (o reclaim their posts. Thosé. who do not yet have tenure
nonetheless plan to retum to, or enter upon, their long-run careers of
research and teaching. A stint.of public service is a worthwhile
experience and looks good on a vita, but if they stay with the govern-

ment t0o long. they may miss a rung or two on the climb up the ladder ]
of recognition and promotion in the acadgmic world in which their
future les. As research brokers, they keep on the lookout for i . )

ate posts with more security in the academic world. and when
becomes availabie, they likely to seize it.

~ 'On the other hand, the reSeagch brokerage positions in executive

" hgencies may be occupied by career government employees whose in-
terests lie in program operations and whose aspirations are in adminis-
tration. Jobs as reszarch brokers need to be filled, and career adminis-
trators are willing to accept them as temporary assignments, pending
an opportunity to get back into a regular administrative post. Their
basic intérest is not research, and often they do not devgte themselves
to mastering what 1s going on in the research world o learning to
interpret it to policy makers. Many find ihemselves out of sympathy
with the ways of academia, irritated by the unintelligibility or seeming
irrelevance of much of the research community’s work.

In the legislative branch. no corps of career public servants even
exists as a ready souice of talent for willing chairmen organizing
policy development stafls. If a new chairman does not find the previous
chairman's siaff suitable or (if the predecessor moved on to another
chiirmanship and took the Fey staff members) the new chairman has to

* find some other source of recruits, which is likely to consist of people
who happen to be between jobs Many are young baccalaureates |
headed for graduate or faw school, or law school graduates pausing in

. Washington on their way back home to set up practice. Accordingly,
Capitol Hill staff members tend to be young and inexpcnienced, and the
older o~+s are all 100 often those who, facing the necessities of moving
from one chairman to another and bndgsg the many ideological gaps
among them, have become cautious to the point of not being effecuve
policy developers a1 all
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Dynamics of Brokerage

In either branch of the government . if the research brokers come fo the
job from the academic commulily, their greatest difficulty 1s hkely to
be adustment to the hurly-burly pace of public affars As conscien:

-
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tious social scientists, they may be. when asked for guidance by busy
policym: mtqmesureenough or not quite quick enough, or not
politically wise and sensitive. The policy makers may lose patience:
Why does every judgment that comes from the research community
have to b= qualified? Why does every question need more siudy? Why
do researchers never seem to understand the political necessity for
sharp and unequivocal policy positicns?

Consider, for instance, what happened when the staff advisers of the
Buresn of the Budget to Lyndon Johnson proposed to initiate *'com-
munity action”” as a research experiment rather than as a full-fledged
program when the antipoverty effort began. If community action was
not a good idea. it should not be tried at all. reasoned the politicians,
and if it was 3 good idea. the more community action agencies that
could be crezted, the Better. The research brokers. who had made a
quick study of foundation-sponsored experiments in various places,
coudd not be categorical either way. so the political advisers in the
White House made the decision, and the go-siow approach that ap- -

to the research community was rejected. The same thing
“happened with the mode! cities program. which was launched in 150
communities instead of in 10 gr 20, as the academic authors of the
idea had proposed.

Under this kind of pressure. rescarch brokers aspiring for accep-
tance may find themsolves getting into a fell-them-what-they-want-to-
hear mood. Since research data rarely support just one side ofa case.
brokers can readily search out and present with special emphasis the
information that reinforces what_the policy makers want to do. Re-
search brokers who are essentially admimsirators may have special
long-run interes.s in pleasing their supenors and less concern than
academics_about lusing face in the rescardh community. The policy
maker mayWwever be warned forthnghtly that # pending decision flies in
the face of the preponderance of social science knowledge. If research
brokers do not speak up when the occasion requires. they may pre-
serve the corduality of their relations with supenors and colleagues. but
at the expense of ®Mang the ultimate interests of both policy makers
/ and the research brokergge funciion
: The amount of resistance that research hrokers enfcounter in present-

; ing unwanted information 1s likely 1o increase dunng the life cycle of a
- policy idea If researchibrokers can bning their findings. analyses, and
idens 10 bear at the caNiest stage of pohcy development—before the
policy makers have becbme pubiicly committed 1o a course of

* action—they can probably be forceful withcut nsk to their relationship.
At an early stage in policy development. they need not worry dbout

UL L
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telling their principals merely what they want 10 hear. because they
will not yet know what they want. In this situation, research brokers
have the-opportunity to initiate the policy development and steer ity
course. At this time, 100, they can best make use of putside allies—
task forces, study commissions—that can review research findings and
anelyses and help to artive at policy recommendations with the added
weight of -their approval. =
Once policy . makers have declated a public position. the whole
situation is changed. Then, research brokers may find themselves
- unable 10 use social science information to influence the main current
of events. They must swallow their misgivings. if they have any. and
mainiain a public silehce. But—and this can be most imperianj—they
may be able to buikd a research comporient into the policy itself.
Particularly in the case of new program: of major alterations in old
- programs, they can press for evaluation studies to monitor the resulls
of the policy departure.
- If the evaluation results are negative, the research brokers may be
2 put 10 their sever=si test The files of federal agencies contan not a few
- - cvaluation studies thal have been suppresyed because they brought
X forth the **wrong ™" findings. Suppression 1s more difficult since passage
L of the Freedom of Information Act (and even before the Act. the re-

LT

' sults of such studies had a way of leaking). but suppression still occurs
1 And then research brokers are canght hopelessly in the middle: if they
are party to concealment of even to delay i the telease of data, they
) ize their standing with the research community 1f they insist on
publication of the findings they nsk their standing with their supenorns
inth e agency. -

- In summary. then, the patfalls of research brokerage arc uncerainty
| in giving advice when policy makers look for certainty, support for a
favored policy course when the facts call for cautson; negative findings
wheén policv: makers seek support tor vice versa) Threading a course
among these hazards 1s never casy. and it s difficult even 1o lay out
general rules of conduct The simple guide. “Be honest,” 15 & start, but
that leaves open the question of how vigotously one presses an honest
case. Much depends on the personal aitnbutes of rescarch brokers
themselves—iact. confidence, sense of iming. verbal facility, and skill
n Luilding alhances within the policy-making communsty These can.
to a degree. be {mproved through cxpenence. but the short-term
assignmenis that charactenze research brokerage preclude puttng
much expenence to use By the ume research brokers are at home in
their surroundings and ready to perform at maximum proficiency. they
are likely 1o be gone

14; “
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And much, of course, is out of their hands. The personal attributes of
the policy maker or the policy-making group may be determining: if
they are headstrong or anti-intellectual, or if they feel compelled by
palitical circumstance to go their way despite the counseling of social
_science, there is not much that can be done about it. A democratic
political process is bound to advance some policy makers who do not
bave the interest, the patience, or the administrative competence to
make effective use of s~~ial science knowledge. Presumably. in
time, as social science ga: more authority in sociely at large, the
wiliiagness and ability of policy makers to make use of research
findings will become a factor in their own election or appointment. A
trend in that direction scems cvident already, #f one mevely observes
the remarkable increase in the number of Ph.Ds in the cabinet and even .
in the Congress in recent years. Economic advice to Presidents and
‘menbusd&wm.fdrinslmce.usdtocmpﬁmrﬂyﬁom
businessmen, bankers, and stockbrokers. Now. the academic
economists have most of the policy influence. and the shift is not an
accidental one. Academicians are the ones who have roots in, and
presumably keep in closest touch with, the research community where
knowledge is being generated; policy makers who are cut off from it
feel uneasy. ’ .

Making use of advisors from the academic world still leaves policy
Mmmudmcrmfmmmvmmmmcymymx.uw
eCOnOMics again as the case in point, conservative Presidents find it
possible to find conservative academics 10 advise them on the interpre-
aticn of research findings, and liberal congressional committees are
able 1o find liberal economists 1o provide them with the opposite

N iiﬁaptﬂnﬁon.?erbnps(hacisnosuchthin;asanideoloﬁuﬂy
neutral economist, or perhaps nobody tn partisar Washington wants to
bave one around. That these Gircumstances tometimes lead to an
attitude, on the pan of the policy maker, of "'tell me what | want to
hear or I'll find somebody who will’ can hurdly be denicd. But even at
worst. proposals consklered by the policy maker will have been
analyzed by competent. if ideologically buased. brokers in light of
evidence produced by the research community. That. after all, is all
that the reysarch communuy can ask. Policy advice is the social
scientistd Prerogailve. not policy decisions 1t 1s the right of a demo-

cratic :dojgﬁe mistakes. even to make them knowingly, and
(when
guided

people
pol’ﬁ/:" makers are under great public pressure to follow a mis-
\t /

: of action, they canvbe expecied. most of the time. lo
s0.
Social scientrsts must learn 1o accept this and learn how to put it 1o

N
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- advantage. For societies as well as individuals, tnal and error s a basic

ny'dhum When risky policies and programs are abou to be
ksached is the time to press for systematic observation and analysis in
ordef to make thémethe richest possibie socictal leaming experience.

: Congréss has been remarkably receptive to requests for funds for

evaliation; no social programs were ever more generously endowed
with moneys for that’ purpose than those begun under Johnson’s
*‘Gteat Society.” The current .widespread feelng that those ventures
failed bas, if anything, strengthened the- pasmon of those who want
more and better evaluations. .
Indeed, policies often have to be lannctwd in a research vacuum,
mnolunﬁlsomeﬂumhappensmlhcconseqnemesdlha!
happening be discerned. For example. the ddta that Herber Gans
develioped on the consequences of breaking up an ethnic community in
mw:um:mmmwcomammemn
assembled until the breakup occurred. Perhaps the muluple

pathologies of high-rise public housing projects could have been fore-
seen, but they couild hardly have been described to policy makers in

. convincing detail before the buildings had been built and occupied

Mapovcr funds for policy-related research are not usually available in
quantity for policies that are only potenual, and the interest of re-
searchers is attracted more by the actual and the :mminent than by the
speculstive. When the govermnment becomes interested in a neglected
field of policy. it may do so suddenly (as in the case of the antipoverty
program) and ask for immediate answers that the rescarch community
does not have. Then those who counsel delay while theyesearch 1s
being done maj"be overwhelmed by the pohitical forces that press for
xmedlale action. So evaluation. whiie second best to pnor analysis, 1s

en the only type of policy research that time allows

The research community would be caught less often unprepared, of
course, if government research programs were deliberately expanded
to encompass as much as possible of the runge of potential, as distinct
from actual. poy  The Natonal Science Foundation 1s one agency
not limited to exssting pohicies 1n its mission, but it 1s aresearch funding
agency rather than a research broker Depantments, boreaus, and
congressional commuttees need research brokers to broaden thew
scope; research on everything thar 1s happening and mught happen to
uities, for instance, should concern the Department of Housing and
Urban Development However, two factors mulitate against such
broader scope. One s the pressurs of demand upon hmited resources
when the choice 1s between gathenng data on current policy alterna-
tives or on alternatives that might become feasible or necessary in the

-
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future, the resources inevitably are devoted 1o the former. The second
is the tendency of policy makers 1o look upon research relanng to

new policies as subversive of the existing policies 10 which
they are politically committed. Policy makers simply have to become

- . more tolerant of futurism: they need to set aside resources for the
future mindéd to use and insulate these thinkers from the pressure of

current issués. Policy makers must come 1o realiZe that the future is
often closer than they think—as the New York City fisca) crisis
demonstrated. Changing the outlook of policy makers. however. is
always a large order. and. once more.-the research broker is the crucial
link in the chain. |f policy makers are to be cducated io these facts of

life, the sesearch brokers will have o dogt

THE REVERSE FLOW OF LEADERSHIP AND FUNDS

Another aspect of the research broker's role wall be touched on oaly
briefly here: the broker’s responsibility for providing leadership, guid-
ance, and resources 1o enahle the research community to serve the
needs of social policy. This can 2 slfown as a reverse flow along a
communicalion channel bke the one diagrammed at tht beginning of.
this paper:

A B ¢ D
Resecarch Information
Researcherse—Admunistratorse —(Rescarch) Brokerss— Policy Makers

This channel carries not just information but also money A different
term is used for B. this uime be or she is the research adminstrator,
who may or may not be the same person as the academic intermediary
we met earlier But C is usually the same one clement of the deparnt-
ment of burcau deals with the academic community both 1n stimulating
and funding research and in interpreung findings.

. Like the A-B-C-D flow of information. the -C-B-A flow can also
break dowo at any pownt. But agan. it 1s instructive to look especially
at point C, for if the privaic research community fails the government,
it 1s once more through the leverage of the institutionahzed brokerage
function that improvement can be attasned. Research capability 1s so
scaltered—necessanly so—that it 15 incumbent on the research broker
to make the research commumty work for the government through care
in the allocation of research finds and puidance in their use

The same @caknesses that impair the “effectiveness of research
*

. /
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) " brokers in integpretiog social science iormation to policy makers
hinder them in their role as guides and sunulators of research Agan,
, the tell-thenr-what-they-want-lo-hear attitude may prevail, but this
time ““them’" is the reseasch community Let the researchers. in othes
words, do what they want to do. So the researchefs iitiate prpjects.
which are evaluated by their peers in the research community . and
. fumds are awarded accordingly. The reigvance to actual polict
making—that is. the subsequent flow of usefuf Hata from A to D—ma}

- be neglected. -

This can hardly be blamed on policy makers Policy makers as such
shopld not bave to comribute 1o the process of research design o to
help appraise the qualifications of rescarch institutions of cven to give
much concentrated thought to the identification of research needs

kers should be close enough 1o the policy-making process fo take
responsibility for them. If the brokers are not close enough for thoae
- tasks, then they are not close enough far any purpose In that situauon.
ihere is, in effect. no research brokerage function and one should be
blished. - b
When policy makers delegate the job of rescarch admimistration to
research brokers with a mimimum of supervision and control. the easy
ookirse for 1he latter, 1n twn. 15 to delegate wutiative and coatrol to
researchers. Suck an arrangement s at imes formatized in the estab-
lishment of government.supported research institutes that are jeft-free,
or nearly 30, to design thewr own programs and choose their own topics
Even a government reseasch burcau may be left essentially autono
mous 10 frame 1ls own research agenda
{sréquires the assertion of authordy by research brokers, represent
ing the interests of policy makers, to ensure that research findings are
of maximum utility to policy makers To put it another way. the more
that federal officials participate in the determination of the research
agenda, the more applied research will be emphasized. even though
basic research muy be closer 10 researchers intefests This does not
rule out governmen! encouragement of basic social science research
sdtogether. but it 18 incumbent upon agencies that appropnate research
funds to use at least the mapr share of those funds for purposes s
practical as can be concerved The rescarch does nod hiuve 1o be for
immediate spplication  As suggested carbier ~iwdies fcading to the
inahation of a new program or .policy ¥ or $ years hence may e
of huphost pronty. but this s stll within the defimtion of procticai
-~ applied resgarch, and it still necds to be devgned with high degree of
government participation I any cave tesearch for immediate prob

These are the elements of research admmistration, and research bro- -

?
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. !emislikdytoMWrangemd basic research. as well; social

scieatists can ‘well learn from their counterparts in the physical
sciences that the successful application of research to currem, specific,

- and urgent policy problems has a way of endearing the whole idea of

research to policy makers, winning them over 1o the support of all
types of studies.

RESEARCH BROKERAGE—~A NEW DISCIPLINE”

All of the weaknesses in the performance of the research brokerage
function discussed above appear as inevitable reflections of its present
state of underdevelopt..ent. and they will gradually be overcome as
research brokerage becomes more clearly recognized and solidly estab-
lished as one of the necessary and c.atinuing staff funceions serving the
policy maker—as essential to effective administration as. say. budget-
ing, personnel admin.stration. or the procurement and distribution of
supplies. Umiversal acceptance would bnng with it stabi’  and con-
tinuity, which in tum would make possible the development of a new,
seif-conscious breed of research brokers—men aind women vho would
point their careers toward the development of that function, who would
look upon research brokerage as a goal rather than a way station. who
would stay in the acuivity long enough to do it well. and who would
devote themselves to developing and standardizing the doctnnes that
need 1o govern its performance If career traiming could be devised,
too, the makings of an identifiable disciphine, profession, or subdisas-
pline would be at hand

The new schools of public policy that have sprung up 1n so many
universities appear 10 be stniving more or less comciously, to create
Just such a discipline. They are not in business 1o professionalize policy
making as such, some of their graduates may become policy makers,
but that wul be accidentai They can hardly hope. soon if ever, 1o
compete with the ' - schools or even the departments of economics in
turning out cabii .« members. presidential advisers and members of
Congress But the | can professionalize the hnk biween policy making
and socral browledg. by turming Mt a corps of graduates with a
sophisticated understanding of the importance of mantaining a flow of
facts and interpretation from the world of research to the world of
action and a flow 'of lead:crship and support back again—and who wall,
one may hope. develop the competence to hive happily in the border-
land between both worlds communicating equaliy well with the der
zens of each
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*To secure socusl advance we must regard OO

ogy and socal fegnlation as a field for discovery and
mnvennon Justice Lows Rranders The Brandes Gude 1o
the Hodern World 1941}

OVERVIEW

In the abstract. the attempis of social sciences and the law to under-
stand, explain, and order human behavior appear 10 have much in
common ]n practice, however they dffer fundamentally Since the
function _Qf the social < oiences s observalion and evaluation, therr
nature is passive and their focus 18 on a macroscale in essence, the
social sciences provide theoretical scaffolds, supporuing the accumula-
tion of knowledge aboui human behaviot in order to analyze its effect
on society In contrast, legal inquiry focuses on solving the specific
problems presented by cach particulu case Compared to the socal
sciences, its rode 15 dynamic. its goal more concrete and immediate,
and its research much narrower 15 scope Thus, whereas socal re-
search analyzes collections of Jata and gengrahizes. legal research
evaluates and orders individual  finite sstuations.

in the past century tho.c differences in method. precision, and
perspective have impeded <ociolegal cooperation rather than {ormed

gt e e .
Shwon M Collimy o 3 student ot Corncll L niverwly ij- Sche Hm papct was
prepared fon the Studv Proseas on Semat Pewear b arst Desclopmen v (970
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the bases of a complementary relationship Skeptical of the compe-
tence of social science research and unsure of their own evaluative
abilities, mozt lawyers have been refuctant to tap the resources of the
social sciences. Even when individual attorneys have chosen to sup-
port their arguments with social science research. the evidence still”
faced another, frequently more stringent. test” acceptance by the
judge. The decision of the judge regarding admission of evidence
depends on the determination of both ity logical and—partcularly
important with-respect 1o social science data—legal relevance Not
only must tte evidence tend (o prove a consequential fact (Rule 401,
Federal Rules of Evidence). but its probative value mus! outweigh any
countervailing policy consideranons (Rule 403, Federal Rules of Evi-
dence).

Regarding admission of soctal science evidence. the four varizbles
of logical relevance, quantifiability, lack of value judgments. and con-

cern for the individual bear strongly on its credibality and are balances - ~

frequently against the dangers of unfair prejudice. confusing the 1ssues.
misieading the jury, delay. or needlessly presenting cumulative evi-
dence (Robbwns 1975, p 493) In considenng such evidence, quantifia-
bility is usually equated with accuracy Similarly, imphcit value judg-
ments automatically evoke suspicion But on the whole. concern for
the individusl dominates This concern 1 the major dividing force be-
tween social scientists and lawyers while social scientists may criciee
the narrow scope of law . fawy ers. with matching intersity . mistrust the
generahtes of sociat saence In short although recogmzing that aggre-
gale data are the very hifebiood of saaal science progections, most
tawyers fes! that full-scale use of the social science approach in the
gudicial system would be Jdisastrous  Justice cannot be rendercd in
genetahities. each e mus be deaded on s facts Morcover. many
pudges feel that 11t 1s not within ithe: competence [of the courts|
to confirm or deny clasms of sovial soentings o 1o the status of an
individual in the communits  (Beavhornun o Hhno WA U S 280
263 {19820

Despite the mutual shepivism Fotacen s saientints and lawyers,
the exstence of a vommon gual implics « vav potential for sociai
venefit ideally . 10 4 sysiem of soiolegal vooperation. law would
become the medium Sor the fransition of sl reseaich from a passive
10 an active role—for the transformation of theoretical solutions into
sociad actions thochner 197 In turn the results of enhightened socual
science research could fachtale ol interpretathion in accordance
with current social needs estaklinh relesant factual evidence and
serve as 4 surtogale precedent  supporting judicial treatment of

é
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publicly sensitive issues. Law would thus enhance the pracuical aspects
of \be social sciences, and, conversely. social science data would
eprich legal analysis with evidence otherwise beyond its sgepe
However, the present refationship between soctal research and the
law is not yet stable. and fruitful social science-legal cooperation 1s
only in its begidming siages. I's development has had a capricipus,
sporadic evolution. As a result, even though the use of socual research
in the courts has intensified. particularly in the past decade, sociolegal
cooperation is nowhere near the realization of its full potential
This paper deals with the present relationship of socml science 1o
the law. and sgecifically the extent 10 which the courts are using social
research. Ranked acce-ling to use, the four “vpes of socal
and development most commonly incorporated intp legal
cases are: (1) expert testimony, (2) results of eaising sigdies, (1)
public opinion polls, and (4) results of studies conducted specifically
for the case at hand Social research used within the legal system i
primarily either evalualive or predictive. Of th;mo more weight has
been accorded to the former
Legal input from particular socist siénce ds«uphncs ranges widely
Al one extréme. economucs s used relatively intensively, at the gther,
anthropology 1 seldom used Psychological and soaiclogical research,
afthough frequently relevant, 1s more controverual, and thus engen-
ders a higher degree of skeptivsm, 11 use hes hetween the two
extremes
Of all social science rescarch, economic evidence regarding labor,
antitrust, trade regulations, trademark < hcensing. taxation, and corpo-
rations has been used most extensvely by the courts Partial explana-
tion for 11s frequent use is that econorivs, the most quannhtative of the
fal sciences, ostensibly has fewer of the flaws “Hat Lawsers perceive
as inherent 1n socual science {onvidered relatively precise. eConomics
appears 10 leave hitle room for value judgments Pubhic opinion sur-
veys also rank among the most widely used and universally accepted
social science evidence At present. the use of sunveys dealing with
government regulations and trademarks o fuirly well establiched, more
recently developed surveys dealing with the determination of commu-
mity s and the effects of segregahon fo net yet stand on firm legal
ground In contraye ~tatisbical analysis. relying 1o o large extent on
probability theory  has fmled 10 carn the respect of the majonty of
those 1n the legal profession Stafintics have been pa-ticularly i ssused
in criminal cases dealing with the cotabhshmert of guitr although they
have been 3 va! cable ool in dealing with jutsy Mas jury wze. and ©
and pretnal & entian




.

/

1

(

*

148 SHARON M. COLLINS

Psychological, sociological, and socioeconomic evidence, applicable
to & wider spectrum of cares, meets with a much more varied recep-
tion. Pyychological evidence has be:n used in determining mental
competency, predicting criminal dangerousness, and . fining criminal
M.wmmmmwmwmrﬂym

i htion, although is recent years it
hsbquutendndtommduﬁm‘ employment discrimination

and surveillance. Although the relevance ly based re-
search to societal conditions can no lg denied, lawyers remain
skeptical of its value judgments. ons, and distortions. Thus,
socioeconomic evidence is used less frig herein it is cited in

reference to public school financing. Ahthropology. rarely used. ig
mentioned solely inlrderence 1o an anti; i

SOCIAL SCIENCE APPLICATIONS

ECONOMIC RESEARCH

The judicial system since its inception has refied aWmost exclusively on
Judicial t 11 formulating its decisions Only since the turn of
the cen has social s¢1 ce evidence pre suppiementary

base. Although Muller v. Orzgon (208 U.§. 412 {1908]), with the
introduction of the **Brandeis bnef, stand<as the landmark case for
“the use of economic data in support of a legal argument, the first use of
sodﬂsckmdalaactmﬂyocwnedlywswﬁuin%kmv.
New York (198 U.S_ 45 [1905]) !

Tynical of the early labor cases. Lochn# involved a confict Setween
the exercise of the state’s police pows: (o legslate labor regulations
protecting the health. safety. morals, and general welfare of its citizens
and the possible infringement on the individual’s right to contract. The
question was. how far did state police power extend before il unrea-
sonably restricted individual iberty” In Lochner. the Supreme Court
invalidated New York's labor law hmiting the workday of bakers to 10
hours (N.Y. laws of 1897, art 8, ¢ 415, $110), holding thzl, since the
trade was not dangerous in any degree to the health of the employees,
there was *'no reasonable foundation 10 justify regarding it as ahealth
law (198 U.S. at 58, 64). Thus. the real purpose of the legislation was
smply to regulate the hours of labor, and as such was an unconstitu-
tional limitation on the nght to contract The inference of Lochner was
that the state’s police power to regulate conditions of labor could be
invoked only in the cv;m of grons occupational hazards; without suche
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. danger, state interference would infringe on individual liberties. lna.\
mauam *~Jome occupations are more healthy than others,
. - [(mere must be more than the mere fact of the possible 1
. Ome mllamount of unhealthiness 1o warrant lepshtwe
ih } C(198 US. 4521 59).
hiftd balance in the Lochner decision was evidence
iy dangers inherent 1o the baking industry

: tbeswehsedasmmem solely on the propriety of the
police power, the employer’s bnef asserted “‘there was no
the employee in a first-class bakery™ and supported its
nt with a set of tables comparing the mortality rates and the
h dapgers of specific trades (198 U.S. 45 at 49 and sccompanying
. Since the data were slanted to depict ideal working conditions
beries, and actual conditions were not well publicized, the em-
ployes's brief carried considerable weight. Had a “‘reasonable-n@n™
standard been applied as Jystice Oliver Wendell Holmes insisted in his
dissent (198 U.S. 45 a1 /f the Court would have reached a totally
opposite decision. Instead, bmedmwchptmtedmthecm
ployer’s brief circumvented the traditional standard and sweeded in
influencing a majonity of the Court Social réscarch and development
was off 10 a roaring start—on the wronggfoot ~

The Brandeis Precedent

Three years later.” Louis Brandeis's introduction of the first formal
brief relying heavily on social science research in Muller v Oregon
(208 U.S. 412 [190B]) marked a new era in junsprudence Muder upheld
the constitutionality of an Oregon slature Emiting the workday of
women employed in laundnes to 10 hours (1903 Or Sess Laws, §1). In
arguing for fair labor standards. Brandeis's strategy was to persuade
the “‘business commumty that labor welfare measures wrre not only
compatible with, but actually beneficial to business interests™ (Cohen
1943, p. 298). Thus hus first bnefs were not sociological in content, but
economic, draming on surveys, government statistics, and factory
reports, designed to convince the Court of the statute’s benefit to
society and lack of constitutional harm

Working with social worker Josephine Goldberg, Branders argued
that not only were long work hours detnmental to the women's health,
but that in the long run. shorter hours resulted in general economic
benefits for the entife community (Cohen 1943 p 388) The opinion of
the Court mentioned the supralegal matenal in the Brandeis bnef and.
in apparent deference to the Holmes dissentin [ .« hner , agknowledged

15,
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ions of the relevant constitutional questions, the indicative of
wide-spread belief. The Court ..oted that ev conclitutional
questions “‘are not setied by a consensus of prese public opin-
iom, . . when a question of fact is debated and the exfent to which a°
SPecial constitutional limitation goes is affected by the tgyth in respect
to that fact, a widespread and long continued belief concerming it is
wortny of consideration’ (208 U.S. 412 at 420, 421 {1908]) (Ziskind
1939, p. 6O7).

The Coust’s acceptance of the Brandeis brief in Muller v. Oregon’
officially opened the door 1o the use of a wide range of supralegal
material. In the following years. numerous cases patterned after Muller
argued by Brandeis and later by Felix Frankfurter used the Brandeis
brief in advocating the menits of social legislation as a boon 40 offi-
ciency, commercial prosperity, and sovial weifare. Hawley v. Walker
(232 U.S. 718 [ 1914]) upheld an Ohio stajuic that regulated the work
hours of women in factories. Muler v. Wilson {263 U.S. 373 {1914))
and Boslry v. McLaughlin (236 U S. 385 [1914]) upheld the validity of
a Califcrnia statute limiting 2 woman's workday to 8 hours. And in
People v. Schweinler Press 1214 N Y. 195 108 N.E. 639 [1915)) the
Brandeis-Goldberg brief contained an 80-page analysis of the effect on
business of outlawing mght work for women (Cohen 1943, p. 380).
Three years latef following Brandeis's appoiniment to the Supreme
Court. Frankfurter carried on the tradition  With the aid of economic
research, he successfully argued Bunting v (regon {243 US. 426
{1917}), which upheld the regulation of hours for male factory workers.
and Ste‘tler v. O'Hara (243 U S 629 [1917)). which upheld minimum’
wage leg slanion for women

Within a short penod of tme the Branders bnef had turned an
attitude 1o a techmique In the wahe of the Brardeis-Frynkfurter
success. othdr lawyers soon began to imitate their method Hammer v.
Dagenhart {247 U'S 25V 11918]. for example. relied on legpslative
commuttze reports and ceonomie studies 1o expose the harm of child
labor .

Not alt of the souial science-based arguments presenied during this
penod were successful  The Frankfurter bref prepared for Adkin v
Children™s Hospual (261U S S2511921)) comaned a 10-page appendix
entitled “Industnial Efficiency of Both Employers and Employees
Sumulated ** Drawn from s thesis of Hobson (1910), the brief argued
for a fixcd mimmum wage for women snd proposed that Jugher wages
would stimulate greater sndustnal efficiency (Cohen 194, p ) h
faled. however . tocomince the Court Fourteen vears later, the effort
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_ to raise women's wages was revived. In Morebead v. People ex rel
* Tipaldo (298 U.S. S§7 {1936]) the brief of the State of New Yoik
presented statistical and economic evidence to prove that. since Adkin
was argued, the number of female breadwinners had substantially
increased. The state urged that this fact, coupied with the effects of the
sion, underscored the nped for Wwage r roo. The attempt
y the Court stated that the facts of law changed.
,Q nother Depression-era case. Schecter Pouliry Corp +v
gL U.S. 495 [1935]). the government. arguing unsuc-
( y for a Tegitiited wagEincrease, presented evidence of the wage
and emplgyment decline. overproduction. cutthrost competition. and
rediited purchasing power in the pouliry industry. Economic analysis
revealed that, in times of economic emergency. the cumulative effect
of these conditions was 10 further depress prices. to induce sule of
inferior products. and 1o initiate a downward spiral in consumpticn
* The government concludedy that such practices contnbuted to a mate-
rial frustration of intersyfie commerce. and revetsal of the process
through federal regulatibn was cntical 10 economic recovery (295 us
495 a1 509-513) Court did not rely on the economic evidence in its
decision; it held that. since grave national cnses “"do not create or
enlarge Constitutional power™™ (295 U'S 495 at 528). it would not
authorize federal regulation of wages and hours Again, the evidence of
social research and develogigent fuiled to alter the Court’s concept of
the law. .

Sirtkes and Bovootts

Aust as the first labor-wage decmions were bued on the sinctlv legal
argaments of the state’s pohice power. carly sirthe and boycott Cases
relied solely on the determination of restragt of trade—instead of the
deliberate use of cconomic data * In thas situastign, Coronado Coul
Company v Umited Mine Workers 1268 0S8 2958 11925}) marked the
turning point. Strikes and nots by the Unued Mine Workers had
caused the mine management to change from upton to open shop This
move was challenped in court by the unons In (422 !mupr'eme

f See. fulélnmpk f prted Maies o '{fr LoTTUE N AN I fitag s T (enialn
COMPetIn ﬂlcph Pndastteaf di-a i of Ser Frae s+ o Lomrte f Youres THR [ D
B 1925} (Chonest shop tileggalt L ore J L cathar Woakee Inerruincoud £ rpor s Herien:
WU S 457 (192 ainke 0 restiart of adet Thepies Poanng Press G Deering
UL S w4192 e omdary Poronits phawthaaaod Py { Barvion ALt gad eenprein

Bucha Steneund Bange €0 2211 S 1M 19110y gy Povcot weibomiont e uft p
terest rade of Aoturas Brms dioegal -
-
Q
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Court decided in favor of the unfods. holding the strike to be of a purely
local natuse (259 15.S. 344 at 413 11922}). Although the Court acknowl-

edged the union’s intent 10 affect operation of the mines (259 U.S. 344

at 400-403). it did not ccasider the evidence sufficient 1o support a

"finding of conspiracy to restrain intersiate commerce (259 38. 344 at -

- ARB-9). The capg was remanded to the district court for furt % proceed-
ings and rpached the Sapreme Court again in 1925,

the second ‘sgpet 10-the Supreme Court, the company took full
mdthmﬂm@cmwoundoﬂhecasc Asserting
that the parpose of the strike w’n 10 halt the production and prevent the
interstate shipment of nmumow coal. the company supported its
argument with supplementary economic evidence connecting the sirike
with a scheme for the preservi~g union organization. The company
pmaleeddamwowmllm mmeswuhopcnshopswmnoﬂaﬂy
cheaper 10 run but also seven times more efficient than union mines.
Moreover. it established that 80 percent of the output of the striking
mines wept into interstate commerce and from thay projected the
competitive effect on the price of the coal. Finally. the company argued
that the pneral policy of the union was to increase the price of coal in
one area in order to protect the union operators c!scwhefc The logical
inference was that union control hindered coinpeinion and adversely
influenced the market price of coal (Ziskind 1939, pp. 611, 612; 268

= U.S. 295 at 308-10). The company's argu:nent was persuasive. On the

basis of the economic data, the Supreme Court overruled portions of its
previous decision, stating that the reality of the union’s interest in
protecting its orgamaation throughou. the coal seas of the United
States was, in the words of the Court. ""too stark to conceal

The Nationul Lubor Relanons Board

By the 1930s, the use of the Branden brief had defimtely infilirated the
pdicial system Although not always successful. the use of sup-
piemental data was considered for the most par relevant, useful,

and—10 a more vanable degree—necessary For example. in Lauf v.

E.G. Shinner (303 U S 22341938}) and Senn v Tile Lavers Protective
Union (301 U.S. 468 [1937]). the Supreme Court accepted the eco-
nomic theones proposed and incorporated then o its opinions. In
the md-1930s. the U S. Division of Economic Rescarch (DER) was
crested within the National Labor Relations Board (nvirs) for the
cxpress purpose of prepanng indusinal studies and supporting expert
testimony by labor economists for use (n labor suits. To this end. the
first five cases brought by the ~i kB were dehberately planned 1o make
use of DEr data

o
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NLP8 v. Jones & Laughlin Steel Corp (301 U S 1{1937}). 1in which
DER economists collaborated with NLRB lawyers 1n prepanng a brief
supporting the Wagner Act. is the landmark Convinced by the eco-
nomic research. the majority opimo:  ‘ated that even intrastate ac-
tivities may fal! within federal conii_. when closely and intimately
related to interstate commerce (301 U.S. | at 37, 38) and held that
industrial strikes resulting from an absence of callecuve bargaining
cause a direct and proximate obstruction 1o the flow of interstate
commerce (301 U.S. 1 at 42). In four cases before the Supreme Court
immediately following Jones & Ladghlin (NLRB v Freuhauf Trailer
Company, 301 U.S. 491937}, NLRB v Fnedman-Harry Marks Cloth-
ing Co., 301 U.S. 58 11937); Assocuated Press v. NLRB. 301 U.S. 103
{1937): and Washingion, Virginia and Maryland Coach Co v NRLB,
301 U.S. 142 {1937] the nies relied heavily r'non the economic eve
dence initially prepared for the Jones case.

After these five cases. the NLRB's use of cconomic data vaned
considerably. i 1s plausible that once 1t became clear that the
Supreme Count fully and sympathetically undersiood the econrmic
issues pertaining to labor relations, the DER saw no need to provide
supplementary data (Ziskind 1939, p 630) And. to a degree, the
decisions of the Supreme Court suppornt this hypothesis NLRB v
Pennsylvama Grevhound Lines. Inc. (30X U S 261 11938]) and NLRB
v. Pacific Greyhound Lines, Ine (303 U S 272 (1938)). which affirmed
the power of the SLRB 10 okder the dissolution of a company union.
Santa Cru: €o + SLRB (303 US 453 11938)) and Conschduted
Edison Co of VY v MLRB (304 US55 [1939]), which upheld
collective bargaiming: and NLRB v Muckas Radio and Telegraph Co
(304 US 333 {193, .which affirmed the power of the ~LRe 0
reinstate workers after an unsuccessful stnke, were all argued without
any supporting cconomuc data  Whether the same results would have
betn reached without the alleged sensiizgg of the Court. however

\

Conclusion

The Branders brnef paved the way for the use of soutal saence data
couit decisions. Although it was never intended to displace constitu-
nonal standards, the use of social scienve analysis in early labor cases.
bepnning with Muller v Oregon. did signify a departure from the
traditional, stnctly legal bases for dedision From then on the courts
witnessed the gradual assimilation and expansion of soual science
evidence Indeed, by the 193k, the uce of cconomic dala was well on
the way toward firm acveplance Py the courts In the late 194,

)
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] however, the Court began to shift from a focus on primanly economic
issues 10 one of individual liberties. Consequently, the relative pre-
dominancs. of economically oriented cases began to fade.

‘ s

ATATISTICAL DATA

,The “use of swtistics and probabilistic evidence in the’ courtroom
directly confronts a profound legal issue: how to cope with uncertainty
in a direct and orderly menner. Usually. the basic probabilistic ijeas
remain unexpressed and serve only as mental guides for judges and
jaries, but sometimes they are made explicit and cast in mathematical
terms. This bas oc most frequently in criminal cases in which
peobability theory has been offered to establish guilt and statistical
determination of bias has been ppplied o jury representation

Criminal Law and Probabilits

Criminal law has served as the forum for the most extensive and
intensely debated application of probability theory. The major objec-
tion to its usé comes from the premise that, by design. probabilistic
reasoning serves as the basis for the siatistical prediction of a future
event, not for deciding whether an alleged past event actually oc-
curreq. Critics ass.. that probability concepts shoukd have no bearing
on determining waether a specific event actuallyoccurred. *Either it
did or didn't happen—penod” (Tribe 1971, p 1344). Others argue that
the factor of uncertainty common to both past and future even's
stifies the use of probabiity reasgmnglgi’mcncal experience has
further heated the debate. [ronically, many uses of probability evi-
dence in caminal proceedings have been grossly erroncous. As 3
result. the use of apphed probability in legal proceedings 16 assess the
significance of evidence 1s hughly controversial (Kingston 1966, p 93).

To illustrate., in the cases of People v Risley (214N Y. 75, 108 N.E.
200 [1915]). State v. Sneed (76 N M 349, 414 P 2d 858 [ 1966]). Muller v.
State (240 Atk 340 199 S W 2d 268 [ 1966]), and Peuple v Collins (68
Cal 2d V5. 438 P 2d 33 66 Cal Rptr 497 {1968]), expert probability
testimony was presented specifically to assess the weight of cir-
cumstantial evidence In cach case. the testimony provided grounds for
reversal on appeal; all were remanded for retnals with instructions to
exclude the probability evidence 4

In Peopie v Rusles, an attormey was prosecuted for offening in
evidence a document that he hnew hat been fraadulently altered by the
inscrtion of typewniten ‘\E'n(\dx At trial, as the magor part of the proof
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. that the instrument was altered by the use of a typewriter Th the
myhmﬁ«. the state catied a mathematics professor who
the mathe

N
4

.
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matical probabilitg that the words inserted 1n the
tawvere typed on the defendam.'kpevmzer (AN Y 75a 84, P
85). the defendant was convicted in the trial court. the New
York Court of Appeals neld that the ““admission of the evidence wis
ervor, prejudicial 10 the interests of the defendant and 4R
attempt to draw a line between assumed fact and reasonable conclunion
10 an extent never recognized by thiscourt” (214 N Y TS« 87} s
directive was clear. Such calculations. based on speculation o on F
actual observation, were 10 be distingmished from more acceptable .
types of statistical evidence. :
In like manrer, mathemancal testimony used 1o the murder tnal A\
of State v. Snee considered factually insufficient and held inad-
| missible on appeal. The staté’s witness. agan a professor of mathe-
t matics. preseated an estumate of probability corvelating the appearance
| of 2 given surname in iclephone books, the probabihity of the combina- .
| tion of the defendant’s phys..al charactensics appeaning throughout
population. and the probability of choosing certain pawnshop
n within a given time penod  The count of appeals held that the
- probabilty estimates were miscalculated snd lacked sufficient basis
and further stated that mpthematical odds are not admissible &
evidence to idenufy a deferdunt 10 a nminal proceeding <o long as the
odds are based on estimates (76 N M 349 41 154 414 P 2 RSB ar B62)
In Miller v Staie . a burglary convichion was teversed on the grounds
that the probaliliy lestimony of ¢ chemist who had examined specr-
mens of dinfound on the dffendant’s (dothing near the <czne of the
cnme was unsubstantated ulative. and congectural In holding the
" testimony inadmissible, the court indicated that the expert witness had
made natests on which he could reasonably base his probabilitics that
he did not base his testimons on siudies of such tests made by others
and that he admitied his figures were predwied on estimates and
assumplions (240 Ark at 283 34;  This probabibiny festimony gl
legedly lacking adequale foundanon  constituted the only ground for
reversal (Culhson 1969 p 51T
The most infamous probababity case 1~ that of Peopic « Caodling
mvutungthe robbery prosecution of s black man and his white wife In
us highly dircummlantssl case  the state presented fesumony of 4
md!hcmauu\'ﬁmh;sm who aitempied o hok the Jetendants statinds
cally to lhe}nmcuwrc!y by ment of physical appearance Without

B RA R TRAL AL R

requinng statiyiieal venfication the prosecutos stlowed the withie-s 1o -
vassume probbilinyg Lictors for the vanoms \hdi:i&'t’f’h\.\ that he
!
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deemed to be shared by the guilty couple and all other couples
\m\ui'tomasﬁocﬁvechmmaistics (69 Cal. 2d a1 325, 438
- P.2d a1 39, 66 Cal. Rpir. at 502). Then. reasoning that the probability of
the joint occurrence of a number of mutually independent events was
mwmmdmmmmmueﬂmmauul
events will occur, the prosecutor calculated that “'there was but one
" chance in 12 million that any ¢ posseslsedthedisnnctivecharac
teristics of the defendants™” (p. S02). The jurors, “"undoubiedly unduly
impressed by the mystigie of the m:bcmancal den onstratjen,
but . . . znable to assess the relevancy of its value,”” found the defen-
dants guilty (Cullison 1969, p. $16; 68 Cal 2d 319 a1 332, 438 P.2d 33 a1
41, 66 Cal Rptr. 497 a1 505).
On appeal. the Califorma Suprcmc Coun reversed, stating:

Weddbaenthtumdwmdwhﬂkfcvmdmkmamﬂ R

probebility has been property introduced and used by prosecution in a criminal

case While we discern no inherent incompanbiity between the-disciplines of

iaw and mathematics anl iniend no gencral disapproval of disparagement of ;
t the latter as an auxdiary in the l’m-ﬁndam ocesses of the former. we cannot
o uphold the iechnique employed in the instant case {because 1t] infected the

case with fatal ervor and distorted the giry *s iradivonal role of determining
g of innocence according 10 long ettiafl ruies Mathematics. a veritable sor
-~ n our cihrmputenzed society . winlz@elisung the tnier of fact in the sear i for
truth st not cast a spell over im We conclude that on the record befSet us.
the defendant should not have had his guddt determined by :hg odds amubﬁ he
is entitked 10 a new tnal (68€sd 24 V9 a1 120 438 P 2d at 33)

The use of mathemarital probability ingected two fundamental prejud:-
cal errors. Fust, the testimony tacked adequate foundation. and,
second, the manner in which 1t was used distracted the mry from
properly weghing the evidence. encouraging reliance apon an irrele-
vant exper! dgemonstration This tactic not only placed the purors and
the defense counsel a1 a age. but Jemed jhe defendant an
effective defense (66 2d at 327, 438 P 2d at 41)

‘The Collins decision marked a step—albeit by some interpretations a
step backward—in the developing relationship between social science
rescarch and law Its ugnificaoce hes in the fact that the judges
considered the stausucal sorme senously enough to comment exten- 4
sively on the problem of statistical proofs_ and to aitempt to present the
correct form for such mathematical analyss tkalcslcm and Fairley
1970, p 489)

The common thread among these probability cases is the unwalling.
ness of the courts 1o accept statistical speculation Courts may accept a
B ianstical interpretation if it 1s based oo exmsting. precisely measurable
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The Use of Social Research in the Courts 157
data (such as life expectancy and occupational mmé},u:y rates). but

‘pesticularly in criminal law, they have resisted persuasion by igre
 stakistical interpretations of odds- -

: A
. Jury Bios AN

rROPORTION)S sderssentarion  The determunation of jury bias per-
taining to both population representation and adequacy of jury wze
represents another aspect of the use of statistics in the legal arena Used
since the 1940s, these analyses have met with imited sulcess—bu? for
a different reason At sssue is neither the statistical mtegnty of the
evidence nor its probative value, but i3 relative worth in hghiof
stronger constitutional considerations ’

Tesnmmy focusing on the alleged local puu!tu: of the syslemaix

exclusion of blacks from grand punies and subsuquent disproportionate -

representftion relative 1 the populanion played a map role 14 the
Supreme Court revenal of 3 mwJer Cdnviction in Hilf + Teaas (316
U.S. 400 [1942]) Hill argued that the exclusion of blacks from the
grand qury that indicied tum constityted racial discnisunaton in deénial
of equal protection of the law The Court agreed. following this
deciszon, blacks were dehiberately named to grand junes However. the
impact of the demographic testimony in Hill was carmved no further
than mere token inclusion of blacks on grand junes. proportional
representation was not guarantesd Three years after Hiif . the Supreme
Cournt venfied its approach of tokenism by affirming the rape convic-
ton of a black man whose appeal was based on the fact that only cne
black sat o the grand wny Akine v Tergy 324 US98 1159497
Supporung its decision, the Court stated .

{F furmess 1n selectin Ras never hoen Bpild fo (ogui(e ot iiofy e s
ton Defendantc undey uur whannal <tarufes arc nos gatidfing de
mand representatives of they rawwl snben’ shoc upns wres before whon thes
are ined Bur ithey ! are enttied to redagie that those by are trusied with
PITy selec o™ ahall not pursuc o s LoRiut whe b esekie e Bianinans
105 111 the s ton o _pgr oo ot raaal g adeaalt U8 BB ity

Hdl. Akins . and cases rebving on the Huf precedent all invalvesd
appeals of Negro cnmnal convictons affeging i ronmastion i scle
fon of exther grand or peut junrs ivee i exampie Broans Ailen
WAUS Q311950 athine s Wglier U901 S 9 190 Sagun s
Alabama ., 180 U S 207 11985 Beowviv o Hetee W0 F 231 "Stht i
1966] ) In cach Case latinlical evudenc W o presented o ~how the
propet proporucnal reprosentatian 4o o thay b sfRuc diatining

El{fC‘ I+,
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10ry, disproportionate exclusion of blacks Hill, demonstrating absolute
exclusidh, was successful. But for the arguments proving only dispro-
portionate representation, the statistical evidence L7 dscnimination
was held insufficient in the eyes of the Court. demography was n  the
most pertinent issue. Stalislics were persuasive oqu when they sroved
absolute. systematic exclusion. Enforcement of pmgomonu represen-
wtion by the systematic inclusion of blacks would prescnt yet another
conslitutiona! problem—conflict with the traditional fury systemn of
random selection and the Sixth Amendment guarantee of trizl by an
impartial jury (Swain v Alaburna 386U S 202 at 221 {1965, Collrns »
Walker, 379 U.S 301 {1964

community miay  On the whole, attempls to prove cor. .unity buas
through statistical analysts have proven futile Courts have not found
generdhzations very valuable when an individuai s gwit 1s Being deter-
minet. In Maxwell v Bishop (257 F Supp 710 iE D. Ark 1966},
aff d. 398 F 2d 138 18ih Coy 1968} vucuted and remanded on other
grounds . 398 U S 262 {1970]). a black man was convicted of raping a
white woman [n an attempt to prove the dangerous influence of
community bias and demal of equal protectson inherent sn the tnal. the
Jefense presented @ statistcad study <howing that, 1in Arkansas, the
hances of the death sentence fullowing o conviction of interracal rape
wvre’d)sprupcmmnalcl) higher thar when rape octurred «within racal
ines (See Woifgang Prelimunar: Anuiosps of Rupe und Capual
Buntchmeat i the Staie of Arkamay 194565 Faxhubit for Petiioner
p 4. Maxwelis Birhop 257 F Supp kLD Ark 19661 Qited 1
Rewss 1970 p 3% 5 But the Court was not swaved  While admituing that
satahal eviden.s wa muofe extensive and sopbisticated than had
heen produced in presious tialy the court sidl roected Wolfgang '~
“udy because 1t lacked sufBunt breadth w L uracy  and precision
eded  fo evablinh satsfuctanidy that Arkansas qunies in general
e unconstitational tacial diorimination in tape cases 1287 F

TSupp at 7191 Both the districs court and the court of appesis (9% F 2d

138y nitiized the scope of the Wolfgang study clasming that 1t did noi
comtitute o represeatative sample Indecd Wolfgang surveyed very
few countics and Jid not indlude the coang of ooginal jurndiction In
sddition . the variables weicimprew: ely Jdefined . the statishics revealed
very few detals sbout the cases e which black rapisic wers sentenced
to Jdedath ’

1a the siow of both the Jisdnctoount and appetiore court the Lo of
Wolfsng » ~tuds wae srrcdessrr The ouce was e deasth o the
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aggregate sense. but the dete mination of guic un ] the appiopfiale
punishment of Hagndividual

Y

iThe court} was 1ot yot ready o woademe and frhe resplt cvached s evees
case of a Negro repe defendant in 15¢ State of Asiannas oo the Pass of brosd

theones of ocial and stalistical i ustice et fo auihify the poit
tsorver 5 trnial oty the Baus w4 resulis genorally Put clseshere throgghong
the South

iWihatever value it May havy as on snstrument of cogeal corees? *he

stgtishical argument Jd radbung rodedtra, the anregsd, of Matalh i oo
F 20 138 at 147,

Moreaver . both courts appedred outwardly hostde 1o statintival arpy
ments 1in general As cymically siated . the distrct court opimuon
stahstics are elusive things at best and o is s trussm that almos?
anything can be proved by them " (257 F Supp Ti0 41 T2

GEATH mias In Withersponn o fiinens (391 LS %0 [ i19hK1) the
naack Legal Defense and Educstion Fund chailenged o provedure of
sury sclection based on whether or nol the wror was hothered by the
death penaltv  Juross who had no scruples against the death penalts.
hke those selected for the Witherspooun tial  wire labeled death
quabfied The ~aack mamaned that  such o ry onbke the one
choser, at random from 2 (oss section of the community mos!
necessanty be buased 10 Lsor of comalhion 391 00N s Sk
As jury bras was o probicm -ubgect ey luaton only through
essentiafly nonlegatl empirical anabvss Tout oxeling souia Aaenee
studies were mncorporaicsd it the brief Fach ~study supported the
hypothess tha! death-quaifiod jur o8 were Bitheiv 1o be proscouton
wne in therr getermmution of gul! Mogermver  they proponed that
cguabfied indoviduals were Jrawre Jeproporizoneteh from groups
whone systemati, exdduson of haataton from s was prohibited
ikdison 1970 p % Pwes of the sblics wetn gthlude a0 vses of
college student~ und Jdeemed urelevsnt (Cads-Wibson and Faye
Goldberg) Onhy the temarmeng twe Bobet? € omcon « athitade surves
of exqjurors and Hans Zerscl ~ behaviongg studs of mrors inoactual
comnsiwases wéie Lonsadersd oppecabls Hoacver due o the
nature of the <onal science cvndenn e the Tourt oo Oulded with vrong
wstification that thy Jutd wefe oo fragmentany G establich that

. ., R .
Jurors il !’p{)il\t_!; ke Seth ponnt. Tond o favor the ptosecu
t1on 1 deterunamos. T [ he on b gntors opipored '
-

wapital punishogrs doa s 200 L ndasee o fos gt e Mgt L
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tive jury or substantially increasse the nisk of conviction (W9 !5} S
S10 at $17-18)

.,H!}' Sif‘.t‘ =

Ia two recent decimons, the Supreme {ourt schnowledged another
«atical empincal issuv  whether the reduction of the traditional 12
member jury 10 6 would adversely affect thal results In cach case the
Court cited empincal data ax proof that o would not (Zermel and
Duamond 1974, p 281} Based on emprical data. the decision in b
Williams v Florida (399 U S 78 {1970]) upheld the use of a 6-member =

Jury i stale crimunal cases  Three years later, citing both the ““conving-

ing émpinical evidence” of Wiliame and four addinonal studies that

allegedly discreuited uny difference between 12- and 6-member jury

. decisions, the Coun in Colegrone v Batin 413 U'S 149 [1973])
sanctioned the use of  6&-member jury in federal civil hingats
Court was sgain misicd, as the four studies did not su
premise * In f4c1. Zersel and Diamond. noted scholars in the ares of
stabistical legal analysis. asvert theat no study has produced satisfactory
1 evideine regarding the impact of 6-member junes However, as a
cunsequernice of the persuasiveness of the Williwm and Colegrove data.
over two-thirds of the federal distnct couris now reguire 6-member

civil junes (Zersel und Damaond 1974 p 294

[\

Buii und Pretrad Detention—Tke Bettumy Memorandum

»

The Bellamy *demorandum a study of the effect of preinal detention
on the outcome of & comugl Cdse was a rare example gf socal
research that wielded s direct simust immediate influence fn reform
tsee 'The Unconstitutional Administystion of Bail Bellumy v Judges |
of Nen York Cin' 11960}, cied 1in Hindeiang 1972, p $07) The f
research in the memon.  um et out efpincal evidence that sdcnm |
the Court » decinton at arrmgnment regarding detention of release
ACC as a3 critical factor affecting the tcome of a case Both the

fial analysis and the conseguent cxperimentation demonstrated that
wweful screeming and procedural nottfication of defen-fants released
without bond produced a highesr percentage of court appearances than
the (ragitional bail bond system  Those unable to make bail were
substantially less likely 1 be cleared .

' These stued r» were soraducted by Bermars and Copponk o Washungron the Insistute |

of Judsaal A Framustiat ob 0 New Jerses aed the Lesversity of Muhagan Jowrnul of
S
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As a resuft, the Bellamy study was instrumental in providing a
factual basis for refdrm Beginning in 1966, the Vera Foundauon
sponsored the Manhattan Bail project—a three-year project designed
to test the hypothesrs of the Bellamy Memorandum This project
furnished the arraigning judge with, enough venfied information on the
defendant’s personal, financial, and commumity background to facih.
tate a knowledgeable decision regarding bail (Botesn 1965, p 326) It
proved to be successful, and when the Vera funding expired. in 1966,
the Office of Probation of the City of New York took \t over with plans
for expansion However. soon after the project became defunct Only
recently have there been plans for its resmitation In fagt. is success
might have been greater outside of New York In the mud-1960s,
projects patierned after the Manhattan Bail project were wlarted in
Washiigton, D C | St Lows. Des Moines, and Tulbsa

Conclusion

Throughout this century courts have been generally unreceptive to
expert probability and statisucal testimony  Since the use of prob-
abilines and statistics 1s frequently misunderstood or incorrectly
applied, the logical assumpuion is that the courts based their skepticism
on the persistent errors in apphcation (Cullison 1969, p 509} ladeed.
the trend in the use of stalistical evidence hay been one of misapphca-
non and misinterpretation but, untl Collir- 1t went Lirgely unnoticed
by the counts Instead the prevarling judicial attitude wa~ wmply once of
mistrust  fromically Nhe recent emphasis on statistical evidence and
accompanving aue.%:s at s cJlanfication  has  enhanced—not
erased—this s Aliwugn the volumg of statistical and probabibity
evidence has grown since the 1960, the skeptivism of the courts has
increased correspondingly . with tegitimate justifications Only the
most spectfic. agd consequently the most credible. evidence hike that
provided in the Bellamy Memorandum has proven useful

-

PLBLIC OPINIOQN SURMEY S

The social scientints who have testified gt frequently are public
opinion analysts (Greenberg 1956 p 9%4f Thay/surveys have been
introduced as fairly reliable evidence 1 usex,’g@.lmg with antitrust.
trademarks and unfair competition, government regulation, and. to a
lesser extent as evidence of community bias  primaniy racial bias
Since the 1920« pubhic opinion surveys have arded in setthng disputes
between privdle interes!s and between private interests and public
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3 agencies. In-many instances. public optnion polls have influenced fi
= administrative decisions.

In antitrust cases. public opinion polis consistently have provided
& useft] and reliable evidence—most extensively 1n trademark and ur fair
competition cases. Since 11 1> recogmzed that the special trade mearing
of a word or symbol in the eyes of the public 1s a maner of fact, the
most appropriate test is the measurement of public reaction. Data in
public survey polls provide a relatively obsective means of determining
the likelihood of public confusion.

The reception of eatly trademark survey evidence, however. was
highly incomsistent. At uimes the evidence was ruled inadmissible
hearsay and flatly rejected; as such. it was judged as an out-of-court
. statement, offered for the truth of its content and not falling within one
| of the many exceptions to the hearsay rule of evidence. Frequently, the
tssue of admissability turned gn very fine distinctions. To illustrate
surveys were excluded as hearsay in Elgin Nanonal Warch . v. Elgin
Ciock Co. 126 F.2d 376 [D. Del. 1928]) because the affidavit presenting
the questionnaire that int=rpreted the survey results was not based on
the affiant’s personal knowledge  But similar surveys were admitted in
Del Mante Special Food To v California Packing Corp. (34 F.2d 774
{9th Cir. 1929]) because the nvestigator’'s testimony was limied to
relating the confusion of the intervicwees In Buckeye Soda Co. v.
Odkate Products (U.S. Pat Quart 152, aff'd. 19 Cust. & Pat. App.
1034, 56 F.2d 462 {1930]). a trademark confusion survey was admitted
but denied probative weigt. In each of these cases. the survey .
methods were sim:ar, what differed was the means of presentation to
the courts The Elgin investigator testified to the personal knowledge
of third parnies, who were not present at tnal and thus not available for
cross-cxamusation, his evidence was not admitted. In contrasi. the
tesiimony of the el Monte investigator was based on his personal |
observation of the confusien of the third parties, his evidence was
admitted )

By current standards. the probauve weight zttached to a survey
corresponds directly with it technical adequacy Srandard Oil Co. v.
Standard Od Co (262 F 2d 65 [10th Cir 1958)) stands as the leading
case defining the admissibihty of publu optnion trademark survevs.
The Stindard Od .ourt held that “‘results of & public recognition
survey may bé reccived 1o establish whether trade symbols in question
have achieved a degree of public recogmuion that constitutes secondary
meaning and as to whether there 15 confusing sizalarity in designa-
uons”” among trademark symbols (252 F 2d 65, 75)

Opin' 2 polis alvo serve as an accurate demonstration of public
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reaction in government regulation cases For CXW Rhodes
Pharmaceutical Co. v. F.T.C (208 F.2d 382 {7thTyr 1953}, the
appellant successfully used a public opimon survey demolstrating
public interpretation of his advertisement to tcbuku.'k@gi alse and
misleading advertising. Even in government regulation Cases. the ~ur-
vey must be techyically accurate and objective In keeping wih this
criterion, the Unlted States v. 38 Doz. Bpitles (114 F Supp #RIDC
.Minn. 1953)) court considered the resulty of a formal survey conducted
by an expert in advertismg and market psychology but refused to
admit two more informal surveys conduciad by private advertisers,
Morcover. public opinion surveys have 3iso been focused on less
tangible concerns. notably the determination of community bias to
suppost molions fo. change of venue By definiion. this category
implies a léss quantifiable measurement of human reaction and a much
sironger involvement of value judgmerts Consequently. it has not
been accorded a high degree of piobative weight (Greenberg 1956,
p. 962). Although the absence of rocial research desling with commu-
nity seniment was noted as carly as 1940—when a federal count ol
appeals needed 1o define the legal test of good moral character (Re-
pouille v. United States. 165 F.2d 152 12d Cir 1947 —the use of such
research has lagged Only recently has it gained momentum
United States v. Hiss (185 F 2d 822 {1950]. cert demed . 340 U >
948) was onc of the carhiest attempls 1o use public opimion surveys to
prove community bias. but the evidence did not persuade the court.
The federal court of appeals demied the defendant’s motion for change
of venue. which was based on comparisons of community bias in New
York City and Rutland. Vermoni Similar demal of poll evidence
occurred in Irvin v State 166 So 24 288 (Fla 1953 cent demed sub
nom Inany. Flonda 386 U'S 927 11954 reh demed YU S 914
Irvin. a black man. was accused of raping ¢ white woman His
attorneys engaged the Roper firm 1o investigale the extent of commu-
nity bias in hopes of supporting a motion foi change of venue (see 66
So. 2d at 290-91). T... Supreme Court of Flonda. however. rejected the
poll evidence as “‘informal and largely based on hearsay {going]
f-r beyond the latitude alloned by the statute and estab-
hshed procedure™” 66 So 2d at 291) Moreover. the court questioned
the poll’'s objectivity and competence. slating that “neither of the
witnesses had more than a vicanous knowledge of what occurred in the
irterviews ' —and even noting the Roper firm’ s incorredt predictions in
the 1948 elechions!
However. the c@urts’ atiitudes have changed More recent cases
have used public opinton surveys in conunclion with statisbcal
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venue (e.3.. Furman v. Georgia, 408 U S. 238 {1YR]; Williams v.
Florida, 399 U.S. 78 [1970); State v. Lutle. 286 N C. }8S [1973)).
Presently in criminal law, research in support of change of venue is the
mos! influential social science data. In iight of thq behief that a jry
should represent a random sample of the populaticn. the courts recog-
nize that the potential danger of reflc.ing community prejudice in the
attitudes of jury members does exist Thus, in these situations the
probability is very high that the generalizations will apply to the
sampie ’

Conclusion

Currently, many altorneys use public >pition surveys. and courts are
frequently required 10 judge their admissibiity  Judicial reception is

° not universal; it varies among courts, geographical locations, and, with

the greatest dispanty. among subject areas As the focus of -a survey
shifts from the specific. such as reaction to advertising. to the more
intangible, subjeclive reactions, such as commumty racial bias, the
skepticism of the courts increases sharply
Three factors explain this dispanty in judicial attitude. Fidt is the
questiort of accuracy: in the view of many judges, the sample basis
taints the survey’s rehabiliy and comprehensiveness Second is the
question of method. Undeniably. the analysis of survey evidence
requires the evaluation of hearsay statements  Even when presented
" duning expert testimony (which in itself i arguably 1nappropnate as it
15 not the best evidence avarlable). the analysis of out-of-cour state-
ments, filtered through the expert’s own opimons, rnisks the danger of
bias and distortions The third factor is cost Because survey research
15 expensive, it is logical that an attorney with a hmited amount of
research@money will give investment in legal research first pnonity
', Clearly. the predominant barrier to yjudicial acceptance. upon which
“the two others hinge. 1s mistrust of the survey's accuracy The courts
have struggled with this dovbt since survey evidence was first used.
Over ume. they have [efined the solution. choowng 1o focus on the
relative appropnatengys of hearsay evidence and the practical incon-
venience involved in praviding firsthand reports In G&C Merriam Co.
v. Ssgdicate Publishing Co (207 Fed SIS, SI8 [2d Cir 1913}, uppeal
d"‘::sﬁl' 337U S 618). Judge | carned Hand stated. “*the requisites
of an“extepiton of the hearsay nde [arci negdssity and Circumstzmual
guaranjec of trustworthinesy * Later. the cntena for acceplance were
expanded 1o include evidence exclusively proviced by surveys
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{Olpimon testimany by an acceplable expert sesting wholly o pattly on
informanon. oal or Yocumeggary. reciied by hum as gathered from others
which [was] .. wustworthy and practically unobtatable by other
means, . . - [was] eni even though the first hand sources from which
the mformation came Tcould] not be produced m Count (Um‘l;;'min v Atum
num Co. of America, 3S F Supp B0 ar823ISDN Y 1940, |

American Luggage Works v. United States Trunk € (158 F Supp 50
(D. Mass. 1957, aff d sub nom. Hawlev Products Co v Unued States
Trunk Co.. 259 F 2d 69 [1st Cir. 1958]) further defined the cniteria,

admitling survey evidence if the nisks of distortion werc mmm/;.:cd/

Over time, the development of a workable rationale for deterpffng
an acceptable degree of accuracy gave rise to use of the ““state-of-
mind"’ docinine. Hearsay evidence rgov tolerated when it 1s submat-
ted solely 10 express a general public feactiog! or when it reflects the
state of mind of the interviewers who atf present n court Bul
statements of the persons interviewed are not tolesated when offered
pnmarily for the truth contained in thew ndividual opintons (Unired

Siates v. 88 Cases. 18T F 2d 967,974 13d Cur 1951], cert '.»mgdﬁa»—

U.S. 861 [1951]; Zewsel 1959, p. 135)

Beyond the technical baruier posed by the rules of evidence. there 15

second. often more formidable. obstacle to acceptance of survey
evidence—tHe legal emphasis on protection of the individual Because
of this predisposition. rescarch evidence that merely purports to de-
scribe the societal cantext will be admitted much more casily than
gererahizanons that bear directly upon ag individual’s fatec Thus,
within the category of evidence protected by the state-of-mind doc-
tnne, surveys focusing on spedific. relatively whjecthive public reac-
tions. such as government regulations and pubhe confusion of
trademarks. are more readily accepied than those evaluating more
suhjective fopics such as segregation. education. and racial bias
Although potentially apphicable the state-of -mind Joctrine 15 only
beginning to nfluence the admission of evidence in more socially
explosive arcas

———

PSYCHOILOOGI AL RESEFARCH

Court treatment of psychological evidence pertaining te criminal cases
has beer at best. erratic For over a century . the statdard by which
mentally 1l persons were judged cnminally responsible was denved
from minetcenth century English law (M Naghien s Case. X Clark &
Finnelly 200. at 208 e7 veq .8 kng Rep 7IR. 722 H I {1841)). which
defined cnminal responsibility s 4 function of mens rea. or criminal

17:
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mtent. To a great degree, the ¥ Nughren standard requinng a person’s
knowledge of both the matuie of the act and s quality of wrongneys
still applies. o

Howevey” there have been wntermittent depar®es irom this ap-
proech. e of the more bizarre tangents taken by yrimunasl law
occurred 192G, unfortunately . i1 was based on soval research.
Social scfentists 1n the 19205 entertained the theory that society’s evils,
particularly crime. were traceabie to fecblemindedness Indeed, this

was believed 10 be the basis of most crmmmaity— Famous studies- .

purported 1o show that one feebleminded parent, who hived «n the late
1700s, héﬂhfough his offspning produced thousands of delinquents

Based on these studies, state legislation provided for the stenlization of
feebleminded people (Kramer 11959, p 67) Andaghen challenged.
these laws were upheld by the Supreme Court in Bul ffv Bell (274 U S.
200 at 207 {19271) Wnung for the majority . Justice Oliver Wendell
Holmes stated- -

I —_—

We have seen more than once that the publ welfare mas vail upon the best
citizens for thew ives T would be stiange if 1t vould not call upon those wio
alrcady ~ap the strength of the staic fur these 1esser sacnfices often not felt 1o
be such by those voncerned in order 1o prevent our bBeng swamped with
meohpetence {1 is bgiies for ail the worid of instead of waling 1o execute
degencrate offping for cime o o tet them stasve for thor imbeality . sacieny
can prevent those wha are manmfesthy ynfit tom connnuing then hind

Shortly thereafter. the theory was successtully challenged. new studies
discredsted the theory that fecbiemindedness was the basis for cnmi-
nality The actions prior 1o and including "he Huck decision were
strongly semumiscent of the Salem witch tnals—the ditference being
that the more contemporary sction was carmied out with the sanctions
of socuil research However, this example 1y aberrational

The past two deczdes have witnessed « heightened sensitivity to-
ward mental mcompetence and. with that. 4 growing awareness of the
role of psychological factors in crimmabity  As g result. although not
yet umversally accepted. paychologial input in fegal cases i steadily
gaiming respectabildy  More recentiv feveloped tests for determining
cnminal responsibility hased on paychoiogical research have included
the irresistible impulse test (Argens s Umited Stare s, 325 F 2d 162,172
[Sth Cir 1963]), a 1est for the presence of 4 mental defect that renders
the deferdant incapable of conformity aw Uinited States v Cur-
rens. 290 F 2d 751 {3d Cur I%HLKT:«: diminished responsibility
test People v Gorshin. 7 Cal £d 716, 336 P 24 492 (1959)]) In

addition. many cases have admitted expert paychological testimony to
*

. -
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' aid in establishing mental competency in accordance with the sandard
first enunciated in Durham v. United States (214 F 24 862 (D C Cu
19541). Durham held that a defendant whose acts were the comse: /’\
y quences of a mental defect was rot cnminally responsble

In general. attomeys remain highly skepuical of expert testimony
regarding the prediction of dangerousness, considenng it imprecise and
- - poventially capable of condemning innocent people At the crux of the

legal arguient agasnst psychological research 15 & desre 1o guard
ﬁ againstunwarranied intrusion into the human mund Although lawyers
i=cognize the-evaluatory function of psychology in describing behavior
on un +ggEERMIE scale. for the most part they deny it redictive ability
with ;espeid 1o individual behavior This cnincsm
the fact thai nat even S0 percent ArtTogiual predictrons of
dangerousness areyaccurate. - {

!

//

SquOLOGI(/AL AND SOCTAL PSYCHOROLECATL RESEARCH .

¥xcluswe use of sociwlogical evidence v rare, more frequently . it s
used in compunction with psychological evidence  And in hght of the
controversial nature of social science research. this is an altogether
logical approach Psychology . a more screntific discipane dealing with
indsvidual behavior, when placed in a sociological context will yic'd
more comprehensive and mure credible evidence A~ may be expected.
social psychoiogical evidence exhibits the most extensive range of
Input to court cases First used to expose the Jetnimental personaiity
effects of segreganion and later to prove discnimindion. sociological
wesearch has 1 the past 20 years successfully Lad the basis for many
arguments of equal protechon Indeed the Nahonal Association for .
. the Advancemeat of Colored Peopie i~aacpi which conustently in-
corporated sociological evidence 1 substantiation of ats sllegations of
;ouﬂecmh Amendment siolations has been sts most oy al and most
successful advovate

The Brown Decision 5

In the ares of segregatron Browr o ‘Board of Ldusdtion 1705 4R
{1984]; consohdated with Brigws v Flliet Daves v County 5 hoof
Board of Prince Edward County - and Gobhari s Beltonm s gonsidered
a landmark for two reasons First it lad the legal foundaton for a
national integration pohicy Secodd it stards particularly in the eves of
many social scientists, as one of the first examples of sovual theory that
found its way into formal law  The famed footnote 11 10 the majonty
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opinion, which relied heavily on the research of sociologist Kenneth
Clark, stands as the most widely renowned legal use of social research
(347 U.S. 483 at 494, n 11).? In fact, it is widely believed within the

science community that, due to their legitimizing effects,
sociological and psychological studies beginnirg with Brown acted as
~atalysts for the social changes o the past two decades. Since Brown,
when the contact theory became an officially sanctioned policy model.
social science rescarch **has been inextricably interwoven with policy
decisions’’ (Armour 1972 p. 93). Ironically. close examination of the
validity of the social science evidence in Brown. its role in the Court's

decision, and its impact on the OVQSW descgregation ex-
poses many fallacies that both the science community and the
public accepted. (See Cahn 1935 for cnticism of the Clark data.)

Chazk's research aliegedly demonstrated the harmful effects of racial
discnminalion on the personalities of black children and., subsequently,
on society. In hus experiments, he presented black children with two
dolls, identical except for skin color One was white; the other was
black. After ascertainiog that the child had a clear concept of the
meaning of colored, he asked which doll they preferred. or which was
the ""nice”” doll. Two-thirds of the children tested preferred the white
doll, considered it nice, and rejected the brown doll Al of these chil-
dren gave spontanesus explanauions of their choices, which, when
categonzed, reflucted existing stereotypes about Negroes. The brown
doll was dirty it was going 10 fight. or, quite simply, it was bad. Finally
Clark asked them to show him the doll they resembled Despite therr
knowledge that the brown doll was colored. many said they beheved
themselves 1o be hike the white doll (Chinard 1951). Others were more
disturbed. In bus testmony in Dasis v Counts School Board of Prince
Edward County (347 U' S 483 [ 19%4], Clark reported

{A]great many of the chldren react asif | were the devilin hell, myself. when |
~ a3k this finaf question Some of them break down and leave the tesung station,
they cry Particularly this s true of childr gggn the north s asif | had tncked
them We were all friendly before i:hen I pu: them on the spot

The explonon  _ [ing the degree to uhuh this method puts i+ finger
upon tie fNlagrant damage to the elf esfeem of the Negro child (Davis »

Cowenty School Bourd of Prince bdward Counts Transcnpt of Record at 352,
filed July 12, 1952, case convohdated with Brown v Board of Education on
appeal 10 Supreme Court)

! See Allport 1953 for the appendin (o the spprilant  briefs in the school segregation
cases prepared by nsychuainsts and soatal sorentists regarding the harmful effecis of
segregation on Negro school chidren

-
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103:& interpreted these results as indicative of the basi distorting
personality effect of prejudice. discrimination. and segregation He
acknowiedged that a number of facrors. such as secunty . social class.
and purental education level, wouid affect the ahild’s reaction. But he
attributed 10 segregatior: the basic conflict between the children’s
concepts of themselves as blacks and thew self images as individuals.
(Davis v. County School Board of Prince Edward County . Record at
252; testimony in Briggs v Ellior. 347 U S 497) Although many
believe his conclusions today. at the hiie his subjecive method and
apparent lack of soplusticaomr~n techmque cast doubt upon the
technical validity of his research i

Clark claimed that the South Carohina study was consistent with™
simular 1947 study in which he compared the reactions of black children
in the iftegrated schools of Spnagfield. Massachusetts. with black
children in the segregated schools of Hot Spnngs, Pine Bluff. and Lutle |
Rock. Arkansas In so doing. however, he was companng fwo totally
dissimular seis. More accurate analysis would haye required companng
not twp but four sets of reactions—ibese of northern segregated.
northern integrated. southern segregated. and southern inzegrated chal-
dren. Moreover. as reported. his evidence was misrepresentative (Gar-
finket 1959): !

Close exammanion fevcaled that more nofthern than southern blacks pieferred
the white qoil, conudered the white doil nice Jesgnated the brown dolf as lt:::/
and consudcred the white doll hhe themsetves In bther words. the childrenaf
integrated schools showed o higher incidenie fihe very reacr o8 which Clark
cited i s testimony as vidence of the harmfual effects on segregaeied children

+ Strctly from a legal pont of view. the ( Ltk data bore no direct
" relevance 10 the case at hand As pointed out by Cahn 11955), Clark s
study did pot purport i measure the effects 6f school segregation,
rather. 1t measused the impact of segrepation in general At best this
still remained subjective and not amenable o precse méasurement.
Isolation of the impact of school segregation from the general effects ¢
societal conditons 1s difficult if not imposable, and, considenng'¥
ages of the children tested. school segregation might reasonably be
svumed 10 be the weaker factor Indeed. Clark testified that the
unexpected. fascinating result of his research was the realization that
the ego damage occurred so early This early detection poins to
sources outside the schools Granted. school segregation would rein-
force and perpetuate the damage. but that aspedt was not the ostenvible
point of the research ‘
Regardless of its direct relevance the&lark research was persuasing

S
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and only the extent of its influence 1s left 1o speculation One thing 15
clear. Although it was used( 1o support the conclusions that “*separate
educational facilities are inberently unequal”™ (37 U §  at 498), social
science rescarch was not the pnme determinant in the outcome of the
case. The majority opron 0 Brown v Bourd of Educanion exphcitly
states that the decision was based on grounds of cqual profection
afforded by the Yourteenth Amendment (347 U S 4t 495) At most.
social research in the Browna case was used (e buttress, not to formu-
late, the overturn of the separate-but-egual docinne

Theories aboynd as to the exact purpose of the use of the Clark
research in B-own, but the secrecy that cloaks Supreme Court #uons -’
precludes the detcrmnation of any definite role Quite plausibly. the
social research could have served as a political placebo Passed off as
an objective basis for such a revolutpnary decision, the Count could
. have merely injected the research to sbothe the public mind and
remove pan of the blame from the Cournt  Alternatively, the changes in
the Court between the imtal aggument of Brown in 1952 and its
reargument one year later may/yield a clue Within this time span. the
character of the Court had shified Chief Justice Vinson had died; Earl
Warren had succeeded him  And the Court by a very narrow margin
had assumed a more liberal position In this perspective, o~ possible
that the socidl research influenced the swing vole—d not- by s
content, by is potential pubhc role as pistfier

Finally. the legal precedent. mvolved, coupled with the carefully
developed strategy of the naace, shed an interesning hight on the role of
the research. Not only did the Brown decision overtule the separale-
but-equal doctnine. but st gave the use of social science rgsearchin legal
cases its big splash Both results were the culmination of carefully
developed izends, nesher was without histuncal precedent Marny have
argued that the social research was superfluous 1o the actual decision,
others have proposed that 1t provided the final push needed for the
overruling of Plessy v Fergason (163 U S S3211896)) Tn fact, ot was
both the nature of the Clark jnformation ad s tirming « 1 provided
the final impetus for reform

Investigation of the precadents to Bromn reveals 4 carefully con-
structed foundanon that at first glance would condemn soial reséarch
as unnecessary. Musoun ex rel Gaines « Canada (308 US. 337
11938)) dealt with the infeponty of  state-supported black law school
The bnefs presented sinctly leg.  equalprotection arguments, no
social science data was coited  The Court held that, regardless of
whether it was separate, the stue of Missoun must furnish legal edu-
cation 10 blacks equal to th ' provided o whites Ten years later.
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Sipuel. a black: applied to the all-whi ataic daw school and was
rejected. In Sipuel v Board of Regents of Oklghoma 1332 U8 611
{1948]). the Court held that this rejection from the anly atalable «hou!
was in violajon of equal protection  Agan, there was ne use of soial
science research :

However, further inspection reveals that beginming with Mol aurin
v. Oklahoma State Regents 339 U S 617 {1950 and Sweasr v Panier
(339 U.S. 6291 1950]), social scrznce evidence was animportant facti
in both of these cases, although 4 separaie black schims cxivted st wis
inferior to the white school Blacks who were demied admivsion to the
white schools refused to entes the black school and sugd  Fpert soial
science evidence supporting thetr arguments 1n Sweatl aswerted (st
there was no saientfic evidence of intellectual infenont. Jeterouned
by race. thus racial classification for educational purp- wos was arky
trary (Sweatt v Painter, Bnef for Peinoner at 24) Sbeond, segregation
prevented both black and white students from obtaming full knowfedge
of the scparated group and consequently stimulated mutual hostihily
Third. préjudice was not a congemtal nstinct, thiis o was the very adt
of segregation that perpetualed group solatiofl and wodercut socil
stability (Bnef at 26) Founth, segregation qucentuated the imagined
differences between blacks and whites, creating an stmosphere unfa
vorable to proper 2ducation and sufling the black Chiid s motivation to
fearn. A definiive study of the ssienufic works of contempodars
sociologists. Bistunians . and anthropalogisty concdusie -y shcumentisg
the proposition that the intent and result of begregation i’ the
establishment of un infenor ates  1Bref for Petinocr ot 281 Assen
ng that this status was netther valnd | secovary . nor saxietally gidvar
tageous. the petitioners argued that 1t shoudd be vhminafed The Coun
accepled thewr propositions hobding that since the cducaion offeresd by
the black law sihoul was subseMidtegnfenor  the Fourteenth
Amcndment required thyt blacks be sdmaited o the white Taw whop!
Or s fave. the Snrealz cvadence appears ~frong cnough 1o have
supported the Broms deasion perhape stonger than the hak Jata
actually used  Assumung the ~trength of the Serr prevedent the

Clark dita of Hrown appeass o Be nofe g oaeshibarg then o poisuasive
R K

factor

Whether the intendrd fade 1 o] sovred teswatah i the suobawdd
SERIERALION Lases was Tn butirgss o Tr vl treffug e on s awn
menits, ity delberiic proseine wannad e deoed Ulestly the saare
had lad 4 cateful foundation fn Heoan They had ~truggled for ie
years 10 convinee the Supre™ o L ourl Tha! sopicgatinn 4 s riclation
of the Fourteenih Amemdac 1 prevcduns o B or (ontenad Bath
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legal and social science arguments. The ~a~cp stralegy in educational
segregation cases had begun with lugher education, in particular with
legal education (Missouri ex rel Gaines v Canadu), and progressed to
the clementary level, culminating in the Brown decision It appeared
that they made hittle headway so long as their arg. —ents were fiamed
purely in separate-but-equal terms, such as size of classes, length of
school terms, salanes of teachers. physical condittons of the school, or
distance required to travel. It has been suggested ty Will Maslow.
Director of the Commission on Law and Social Action of the American
Jewish Congress (Cahn 1955, p_ 157). that 1t was only when the issue
became one of the damage to student merale as a result of federally
imposed segregation that the Ccun became intercated.

When the final decision was handed down in the pubh. <Chool segreganion
Gaves, It rested not on congeplual legal principles of the legistative history of
the Fourteenth Amendment o cven pn the ~ocicdogice! demonsttation thit in
practice segregation resuits in ifenor schoods but or the pyvychological finding
of thwarted mieliectual development

In the vears following Bromr . the court probed the avea of segrega-
uon, accordingly . the scope of segregation htigahion expanded, Cases
progressed from ruling agamnst segregatic  in schools per se (Brown v
Bourd of Edudation) 1o upholding school busing programs (Keves v
Schood District Mo 1413 U'S 189 119735 contesting the unfar
educahonal consequences of schoul fracking systems (Hobson v Han-
sen. 369 F Supp 401.e495 (D D C 197, aff d sub nom Smuck v.
Haobson, 48 F 24 17S 1D 0 G 1989 standardizod testing (Chunce
v Bgord of Exaruners, 330 F Supp” I3 IS DNY 19T L and
reevaluating school finanung priedures Oerrane s Priest. S Cai- 3d
SKe 45T P 2J 1241 96 Cal Rptr A -19T1 AS DS T W 240 lune
W3, 1976) Moreover the cunts versy sparacd by the Brown Jecision
generated its own demand Jor research Consequent'y relying on the
Brown precedent amd the ensuing bounoin researt, he arguments in
cones alter Brown Treguenthy Otedd socisd soence studies

The Cidermun Kepost

In the early PWire Coangress comnasawseed the U s Office of Fduca:
non o wondud o cunvey concermny the ik of pubhic educalional
opgatumties Juc o race Color elnpon o nationad ongn. Known as
the (oleman Report «( ole .an of «f 192y the repor! stressed two
man poants Foat the sengle picatost detetmnant of o child ~ wademic
performance r fomaiy Pachground  And second f o sunonty pupil
from 4 home backinp educatiana ~12ongth stehies asth schoolmadtes
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having strong educational backgrounds. the mincnity child'« achieve-
ment level will imnrove—witl  :t effecting a negative resyonse in the
performance of the other children Thus. increasing contact between
white and minority students, from a purely educational iewpont, was
not a zepo-sum operation. Coleman’s **comact theory™ predicted that
the achikvements and aspirations of black students should i improve in
direct proportion to the increased contact between black and white
students, and the pecformance of white children would not suffer

The publication of the Coleman Report in 1966 gave fresh impetus to
the des«:gregation drive, which had been stymied by years of southern
intransigence (Ravitch 1975). In particular, civil nights groups seized on
Coleman’s second point in advocating integration through the busing of
school children. As a result, the Coleman Report strongly influenced
the issuance of the federal busing order of 1970 and was persuasive in
subsequent litigation (see Keves v School District No. 1.413 U.S 189
[1973): Swann v. Board of Educanon. 402 U.S. 1 [1970): Brewer v.
School Board of City of Norfolk, Virgimia, 434 F 2d 408 [4th Cir. 1970];
Brunson v. Bourd of Trustees of School District No [, 429 F.2d 820
{4th Cir  1970)).

However, the busing expenment has not achseved the « iccess that
the Coleman research pirojected At present, there are widespread
doubts -egarding its overall effectiveness The current debate turns or.
two pa ticglar 1ssues: whether busing stimulates white flight from city
public schools to suburbs and pnvate schoocls. and whether 1t has
educational value for black pupils It 1s now apparent that the research
on which the busing acpons relied so heavily suffered from a far too
himited scope. focusirg solely on the pu_sinv?p-d‘on children but
abstracting the potentially negative reactions uf adults ircnically, mne
years after his onginai report, Coleman laid the blame not on the
research, but on the courts” use of hi- research. claiming in an .april
1975 address thar i an area such as school desegregation which has
important consequences for individuals. and in whuch individuals retam
contiol of some actions that can 1n the end defeat the policy. the courts
are probably the v orst nstrument of socal policy

Educanonul Truching

By the 19705 sucial research had finally comeinto 1is own_ it was no
longer uncommon to have soal stience evidence supporting the
argumeghs of both parties to a lav  at Hobvons Hunser one«” he
first educational tracking cases, was such g case  The briefs of both
sides incorporated extensive social suience research dealing with the
segregative and educational impacts of tacking The 1swues rased
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. required the coust not only to resolve the question of equal protection
bug. more signécanlly. to evaluate the scientific competence of the
tracking system. Holding agairst fracking. «he opinion stated that,
although abilyy grouping is an accepted educational practice, the 1Q
t n-which i* was based did not reliably measure the innate

_. dbilities of minority stndents Since 1Q tests were standardized on

L - white middle-class childrer. disadvantaged minority children were

unfairly relegated to lower tracks. Thus. 1hey received an education

inferior 1o that of whites in violation of their Fourteenth Amendment

rights (see also Johnson v San Francisco Unified School District, 339
F. Supp. 1315 [N.D. Cal. 1971)).

Larry P. v. Riles (343 F. Supp. 1306 [N.D. Cal 1972]) went a step
further, challenging the teaching misclassification of black children as
educably mentally retarded Relying on the findings of Hobson and
socio-psychological evidence of a statistical racial smbalance in 1Q

- testing. the brief for Larry P alleged \t{hal the 10 tests that were a

substantial tactor in placement yielded a disproportionate classification
of black children as mentally retarded And. introducing the ‘“nuil
hypothesis of special education.”” 1t proposed that faslure 1o prove a
relationship between race and intelligence requires the assumption that
no relationship exists. On thse basis. the court held that the dispropor-
1 nate classification of blacks as educably mentally retarded was
unconstitutionally discriminatory

Stundardized Lesung for Emplosn one

The case against standardizo 2 wes” re was catried into the employment
arena in the early 19708 Again. soviad scrence played a role tn resolving
the validity of these tests Unlike the educatron cases which involved
allegations of deprivations of constitutioral nghts, employment dis-
cnmination cases required statutory interpretation as well. Title VII
§703 of the Crvit Rights Act of 1964 forbids an employer to classify or
segregate emplovees or hmit their production to deprive them of
employment opportunities or adversely affect ther status because of
race. color. religion. sex or nationa! onigin But $703th) autaonizes the
use of any professionally developed emplovee aptitude test provided it
is not designed. mntended. o1 used 1o discniminate Bohrer (1973,
p 383 comments

While the question of what constitutes 4 rattong refationship between the
methuds amd the purpose of (lassdfication has not been defimtivels answered
by the courts the provedures used to evaluaie standardized tevts have been
continually refined  The emplovment test o wos reveal the bey factons o the
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evaluation of standardized tests. their discriminatory impact and the usefulness
of the tests ') employers.

The leading case on this topic was Griggs v. Duke Power Company
@01 U.S. 424 [1971]). Relying on a statistical study. the plaintiffs
copvinced the court that standardized fests used as an employment
criterion failed to predict job success or measure job-related abilities
and placed blacks at a marked disadvantage in the labor market. The
Court held that employment tests aust indicate a **demonstrably
reasonable measure of job performance’ (401 U.S. 436). Thus. any
‘employment practice excluding blacks that cannot be shown to be
related to job performance was prohibited, notwithstanding the em-
ployer’s lack of discriminatory intent (see also Armstead v. Starkville
Municipal Separate School District. 325 F. Supp. 560 [N.D. Miss.
1971}, modified. 461 F.24 276 {5th Cir. 1972]). .

in Chance v. Board of Examiners (330 F. Supp. 203 {S.D.N.Y. 1971].
aff d. 458 F.2d 1167 [2d Cir. 1972}). another challenge to standardized
emplovment tests. neither party initially presented social science evi-
dence. But skeptical of the plainiiff's ability to prove their claims of
discriminatory practice. the trial court “‘ordered leach} . . . party to
develop a surv.y to determine comparative pass rates of different
ethnic grovos in recent years™* (458 F.2d 1167 al 1171). Based on the
evidence subsequently presented. the court issued an injunction
against both future exams and licensing based on previous exams. The
defendant board of examiners appealed. challenging the trial court’s
use of statistics. but the judgment of the court below was affirmed *

School Finanang

In the landmark decision of Serrano v Priest. the Supreme Court of
California relied on the statistical and soctoeconomic research of Coons,
Ciune. and Sugarman m siriking down the traditional means of suppori
for local school systems——lucal property taxes (se€. 57 Cal. L.. Rev

188) Following an analysis of the total assessed valuation of real
estate. amount of money spent per pupil. local vanations in property
tax rates. and slate contributions to student costs. the court concluded
that regional v -riatic=s 10 income and property values. at 1dentified.
yielded regional fluctuatior in the quality of education The subsequent
inabihty of poorer disinicts (0 sustain an educa’ional level comparable
10 that of the more wgaltny districts was o dental of equal proteztion

Thus. the court voncluded that

{ Tthe Califorma pubuc school finanang svstem wih tls subetannial azpend
ence on local property taxes and resultant wide dispariiies in school revenue
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violates the equal protection clause of the Fourteenth Amendment. . . . [This
funding scheme invidiously discriminates against the poor because it makes the

ty-of a child's education a function of the wealth of his parents and
neighbors (5 Cal. 3d at 589, 96 Cal. Rpir. 601 at 604).

Serrano marked the start of a gational trend eliminating state re-

liance on local property taxes as the principal means of financing public

- schools. Since the Serrano decision, 19 states have legislated major

school financing reforms. Eight others have assumed larger shares of
- the burden of education. And persuaded by Serrano, state courts in
New Jersey, Washington, and Connecticut have held state property tax
financing systems unconstitutional because of the inqquities created
between rich ana poor digtricts: Each court delegated the responsibility
for developing a replacement system to the state legislatures. To date,
only the New Jersey legislature, which passed a state income tax for
school financing in 1976, has completed its reform measures (Sullivan,
#.Y.T., April 20, 1976; see N.J. Stat. Ann. 18A:7A-2, -4 [Supp. 1976]).

But the battle stopped at the Supreme Court. Faced with analogous
contentions and presented with similar supporting social science data,
the United States Suprefne Court arrived at a conclusion opposite to
Serrano. In Rodriquez v. San Antonio Independent School District

(411 U.S. 1[1973)), the court dismissed the equal protection contention .

on the grounds that there was no fundamental riz! to education. Thus,
only absolute denial of educational oppciiuities would trigger the
protection of the Fourteenth Amendment. But ihere < no ““interfer-
ence with fundamental rights where only relative differences inspend-
ing levels [were] . . . involved and where . . . no charge fairly could be
made that the system fails to provide each child with an opportunity to
acquire the basic minimal skills necessary fc. the enjoyment of the
nights of speech and of full participation n the political process’ (411
U.S. at 37). As in the jury representaticn cases, the Court retreated to
an absolutist position in deference ‘- more pervasive constitution.l
standards—irrespective of any sup:a-legal proof that might compel a
contrary holding. It stated that to hold otherwise would require the
Court to *“.ntrude in an area which it has tragitionally deferred to state
legislature (411 U.S. at 40)"" and assume a role for which the Court
lacks both authority and competence (411 U.S. at 54).

Other Cuses

Although the primary focus of sociological-psychological evidence
used in the past two decades has been segregation in education and

}
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employment, this has not been its sole application. Sociological evi-
dence combined with the testimony of anthropologist Solomon Katz
substantiated the overrule of virginia’s antimiscegenation laws (Loving
v. Commonweglth of Virginia, 388 U.S. 1 {1967]). The works of child
psychologists and sociologists concerning the moral and intellectual age
of maturity were noted in Justice Douglas's dissent in the Amish compul-
sory education case, Wisconsin v. Yoder (405 U.S. 205 at 245, note 3,

ijing Piaget, Elkind, Kohlberg, Kay, Gessell, and llg). Herein Douglas
ifferred that the majority court should have paid closer anfmion to
these studies in its determination of the age of legal responsibility. And
testimony regarding the occupational, employment, and educational
status of blacks given by sociologist Arnold M. Rose persuaded the
court to give a black father custody of hi. mulatto child in Morse v.
Fields (127 F. Supp. 63 [S.D.N.Y. 1954)).

One of the newest subjects of sociological-psychological research
deals with the extent of the ‘‘chilling effect’” on First Amendment
freedoms resulting from government surveillance of social dissidents.
Although still in its early stages, surveillance research and its attempt
to determine the severity of chill necessary to evoke judicial remedy
may be significant in the future in defining the legal limits cf govern-
ment intrusion. Of the many surveillance cases of the/past 15 years,
only two have used social research. In each case the research was
persuasive, although, in view of the circumstances, the victories were
limited.

The decision in Keyishian v. Board of Regents (385 U.S. 589 [1967])
outlawing the required anti-Communist pledge for New York State
teachers overruled the 1952 decision of Adler v. Board of Education
(342 §S. 485 [1952]). However. the use of the social research in
Keyishian was not so monumental as it may appear. First, Adler was
decided without the benefit of social science research in the midsaf
the McCarthy era—in an atmosphere that would have smothered the
Keyishian type of evidence. In retrospect, the shifting sociui context
may have been more responsible for the new decision than the social
science evidence. Second, the Keyishian evidencs stands as a prime
exampie of misdirected social science research. In evaluating the
“chilling effect”” on the New York teachers. the Keyishian study
neglected to analyze the effects of the New York pledge legialation,
which had been in operation for the 15 years since Adler. In shor, it
failed to deal with the impact of the very !egisiasion that it alleged to be
unconstitutional.

More recently. the plaintiff's brief in Tatum v Laird (408 U S. |
{1972)) included a lengthy appendix detaling psychological and
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sociological evidence’th/at verified the existence of the chill phenome-
non inherent in government surveillance programs. Despite the gov-
ermnment’s arguments that the claim of chill was too hypothetical, the
court remanded the case for retrial—expressly to determine the sever-
ity of chill created. On the issue of surveillance, the court agreed that

:al research was relevant, as surveillance was a social matter
affecting individual rights.
In

m ive use of social research in the segregation cases
paved way for a much broader use of social research. As has been
shown, sociological-legal research is no longer confined to determining
racial bias. It is now used in a wide and expanding range of cases—with
increasing success. The opinion of the court in Parham v. South
Western Bell Telephone Co. (433 F.2d 421 [8th Cir. 1970]) indicates the
new position of sociological research in a niche so effectively carved by
the segregation and discrimination issues: .

In cases concerning racial discnmination, ““statistics often tell much and
Courts listen.” . . . The statistical evidence introduced by Parham clearly
demonsirated the Company's discriminatory employment practices from July
2. 1965, until February 1967.

.. We hold as a matter of law that these statistics which revealed an
extraordinarily small number of black employees. except for the most part as

menial laborers. established a violation of i Title V11 of the Civil Rights Act:

. of 1964 (433 F.2d 421 at 426, citations deleted).

FORCES@FECTING THE GROWTH OF SOCIOLEGAL

COOPERATION

The application of social s...ence research to legal problems has gained
a strong foothold throughout the course of this century. Particularly in
the last decade. the use of sociolegal research has intensified and
branched out into more controversial. less quantifiable topics. Attor-
neys and judges have begun to view legal issues neither in isolation nor
in a vacuum. but in the more comprehensive framework of conditions
revealed by the social sciences. In perspective. however. this de-
velopment represents only the first s(gp Upon analysis. three forces
appear to be the major hindrances to s\@al sciencedegal cooperation.
Foremost 1s the intellectual strain betweéen lawyers and social scien-
tists. More subtle are the political context within which socia! science
and the law must interact and the iime lag between the results of
research by sociai scientists and thewr cffects on the attitudes of
socieiy
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APRPREHENSION OF THE LEGAL PROFESSION

Above all, the profound differences in perspective between social
scientists and lawyers have laid an unstable foundation for the alliance
between social scienc2 and law. The iegal focus on remedies for
individual clients presents both a strength and a weakness. ““The.
strength is . . . individualized justice. . . . The weakness is that they
sometimes treat only part of the problem and do not touch more basic
issues’’ (Handler 1971, pp. 346, 347). Indeed, both in research and in
resolution, the legal approach is much narrower than the scientific.
Ideally, cooperation with social science would expand this relatively
NarTow scope.

There still remains a skepticism verging on hostility that pervades
legal attitude toward social science—a condition that in turn
tes attempts to use social science rescarch. It has been
hat the single most important barrier to the use of social
nce is ignorance (Lochner 1973}. In practice, this conten-
tion gains terit. As most lawyers lack social science training, they are
frequently incapable of evaluating sophisticated social science re-
search. Consequently, their attitudes range from highly skeptical to
uncritically receptive, although on the whole the skepticism prevails.
But there are dangers inherent to either position. The skeptics, who
substantiate their criticism with examples of unreliable research such
as the misrepresentation of the Brown evidence or the lack of statistical
precision in Collins, tend to discount the validity of the social science
evidence automatically or disregard it entirely. At the other extreme,
those who blindly use evidence without bothering to evaluate it criti-
cally risk perpetuating unsound research. If research is not scrutinized
upon its initial use. mistakes that survived the first evaluation may
survive each successive use, since previously used studies tend to
receive only cursory legal review.

The recent inception of social science programs in many law schools
is beginning to solve this problem. As a result, some new lawyers now
~_ enter the profession equipped with the analytical skills of the social
) “sciences. particularly economics, iri addition to those of law. But the
skepticism of social science that pervades the legal profession reaches
down to the ranks of the students as well. retarding the positive effect
of their traiming. Morever. this positive effect will cut both ways. More
thorough understanding of social scierice analysis will erase some of
the inherent prejudice against social science. but it will aisn expose the
analytical and methodological problems in the research.

Generally. the skepticism of the legal profession «tems not from
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analytical handicaps but from sheer mistrust. In part this is a sensible
reaction. Lawyers are skeptical, frequently justifiably, of the alleged
“extravagant claims of . . . psychiatrists that every criminal is simply
a sick individual who, given psychiatric treatment would be made
sane . . . [or of] sociologists that every criminal is simply a product of
his environment and if you will change this environment, you will have
an honest. law abiding cit:zen'’ (Gibbons 1971, p. 151).

Morcover, many ilzwyers frequently condemn social science as
overly dependent on value j.dgments and empirically unverifiable.
Critical of the malleability of sucial science evidence, they question its
accuracy and doubt the integrity. of a methodology that derives general
observations from samples. Many believe that “‘shrewd resourceful
lawyers can put together a Brandeis brief in support of almost any

ivable exercise of legislative judgment’’ (Geis 1962, p, 573). And

tain that the social seiences will become useful tb the legal

pr ion only when they *‘achieve the rigor of the most advanced of

the physical sciences™™ (Donnelly 1959, p.' 83). But the focus of the

social sciences and the very nature of the subject matter renders such
an achievement virtually impossible.

In addition, many lawyers are wary of the dissension among social
scientists, believing that it reflects deep-seated defects in the social
scienge disciplines themsch es. From the time of the first uses of social
science evidence, this belief has prevailed:

Id
*

{While courts will go a long way in admitting expart testimony . ‘duced
from a well-recognized scientific principle or discovery. the thing from which
the deduction is made must be sufficiently established to have gained general
acceptance in the particular field in which 1t be'rags (Frie v. United States,
293 F. 1013, 1¢14 (D.C.Cir 1923))

As a resuit, they fcar that the use of evidence as controversial and as
impermanent as much of the social s7¢nce research has proven to be
would leave the determination of the law in an extremely uncertain
state. They ask, **Can we afford, can we undertake every genera-
tion . . . 10 rewrite our statutes and our legislation when the sociologi-
cal or psychiatric or medical theory changes?” (Kramer 1959, p. 568).

It has beer alleged that part of the hdhty toward social science
evidence stems from territorial proteciiveness—a defense against the
increasing encroachment of the social sciénces upon legal preserves.
But the case against social science is not limii.J to subjective reac-
tions. To a large degree, the antagonism of lawyers toward the social
sciences springs from the inability of these sciences to provide prag-
matic information directly relevant to the practice of law. Indeed, social
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- research is most effective in those areas of law that affect a substantial
- portion of society, such as school segregation. In contrast, social
research is much le. valuable in cases that directly affect a limited
number of individuals, such as cases deterr.ining criminality. Since the
former category constitutes only a segment of the legal spectram,
social research can claim only a limited jurisdiction. -

h 3

JUDICIAL REACTION

Not only-have attorneys used social science evidence to convince
Judges und juries, but, on occasion, judges have incorporated results of
social science research into their opinions to convince the public as
well. It is a logical assumption that the actual role of social science
research has been not in directing court actions but in supporting them.
In fact, in controversial cases when opinions relating to social issues
have broken with precedent, social science evidence has often been
cited, quite plausibly, to buttress the opiniog of the court, lend legiti-
macy to a result decided cn other grounds. and counteract the emo-
tional reaction of the public (see Brown v. Board of Education). As
stated by Judge Bazelon (1977) of the District of Columbia Coug} of
Appeals: *“‘when the issues are controversial, any decision may fail to
satisfy large portions-of thé community. But those who are dissatisfied
with a particular decision will be more likely to acquiesce in it if they
percewve that their views and interests were given a fair hearing. If the
decision maket has frankly laid the competing considerations on the
table . . . he is unllkely to find himself accused of high handedncss.
deccut of cover-up.

However, even when the social research 1s welb presenied, judicial
apprehension remains an uncertain factor. On the Supreme Court, five
judges who are impressed with the social scixuce research are fre-
cuently balanced by four who are not. In the lower courts, the
variations are more extreme. And this uncertainty holds no promise of
becoming clearer in the future. ‘*We shall not know to what extent
judges are ‘significantly influenced by social science testimony until
they tell us. and this is not customarv. expedient. nor even wise from
the standpoint of their relation io the public and to the losing party**
(Rose 1955. p. 214).

CONCLUSION

Whatever the purpose in using the rescarch. the impact of social
science on the law » an identifiable factor that will grow as the
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cooperation of social science and the law further develops (Cohen
1943, p. 501):

While we come to the present century we see emerging a5 the dominant
philosophical system the docirine of pragmatism {which} .  nsists that be-
yond beneath legal formis are human interests pressing for recognition.
l",:%:;:cs to be regarded as an agency of social control, one awnong

y. . . . Legal philesophy becomes a theory of social interests and social
psycholog); takes up where law leaves off.
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