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Abstract

ON METHODOLOGIES FOR PLRLICY AUALYSIS

Prof. R.S5. Gapapathy
Fublic Systems Group
Indian Institute of Management
nom=cabad - 380 (15.

Policy Analysis as a major form of applied social scisnce
is 2 cemparatively recent phenomenon in public systems. This
paper examines the nature of methedologies in policy analysis and
their relationship to social scisnce thsory and implementation of
public programmes. It argues that mcthodolegical choice in pelicy
analysis impliss a prior theory and ideology and is linked to the
policy analysis outcome. A typology of policy analysis methodologies
is developed and through critigue and reconstruction the methodology
of critical policy analysis is outlined. Examples of policy analy~
sis are analysed in the context of Incgia and U.3. Ths possioili-
ties and limitations of critical policy analysis that transcends
and synthesiscs conventicnal policy @nalytic methodologies are

explored.



On Methodologies for Policy Andlysis

1. Introduction:

Policy Analysis is a2 comparatively recent phenomenon in
public systems. Its origin was in the sixties in the Unitad Statss and
‘in India it is just beginning to come into vogue. In this paper, I
propose to examina the nature of methodclogies for policy analysis
apd their relationship with social science theory and implsmentation.
Based on & critigue cf policy analysis, this paper attempts to deve-

lop an alterpative, criticcl framevork.

2. Bagkground:

The growth of policy analysis has boon character ised by the
application of various mothedologies that ars preualant?in social
science inguiry and research. This grouth is histeorically parallel
Lo the growth of methodoalogy in natural sciences over thz last threc
hundred yoars. The oesitive traditicn in social scicnoes has made
enormous efforte to attain the status of matural sciences through
rigorous, praciss, and analytic methedelogies. The domiraticon of
tho empirical methed in social scisnces and its application in

pelicy analysis is a clear sign of this effort.



Matbhodology can ba defirmed in tuwo wayss (a) tha epistamolo~
gical assumptions on which the scarch for knowledge is based, (bd
the set of methods, technigues, and approachos that are Qsad in the
agquisitidn and apalysis of data for the sclution of 3 problem. In
this paper the term methodology is used in both those meanings. The
-application of social scisnce knowledge for attaining practicel onds
is called the ingtrumental use of knowlcdge. Policy apnalysis, in
' theaméiﬁstraam, is concerned with such instrumentzal use of knowledge
for the design of interventions for social changee Tho direct para-—
llel is that of enginesring that has enabled mankind to technically
control, dominata arnd exploit rmature for human welfare. I shall
argue that each methodology nct only gencratss a distinctive set of
conclusions but also implies a prior, often implicit, choice of
theory and ideology. I alsc argus that an uncritical choice of
mathodolcgy will lead to predictable conclusions whieh sunport,
maintain and reproduce the underlying ideclagy. The current dis-
putes about differences émong methodologies, breakdown of communica--
tion among them, their irrelovance to social practice, and thoir
fragmonﬁatinn and specialisation ars rocognised as major problems.

I would like to add that policy analysis viewed from the perspoctive
of a eritique of methodologics, is @ relatively new area. Hance
a spifit of modes¥ and pravisionality must acooRpany any effoerts

in this direction.



3. Approachos to Poligy Amalveist A Critigue

Orawing frgm fragmentary and widely. dispersed
concepts, 1 Mave constructed a typolpgy of policy énalysia met ha-
dolpogies (Tablo 4) which explores the charagtoristics of their dimen-
sions. This typology has been constructed in order fo gensrate in-
sights into tho predictable rolationship betuzen the methodolegica 1o
choice and policy analysis cutcomes in a wide spectrum. The glassi-
fication of megthedolngies is intended to portray tho major theoreti-
cal traditions in soliecy analysis. The classification is of "pure®
typos juxtaposing major differances, though in reality there would
be some combinat ion of methods. Twe cegeats howsver must be empha-
siseds (2) typologies and classifications reflect a vieuw freussing
on <appearances; (b} tatular represcrtations tand to suggest that
the different approaches are cqually important or powerful. This is
not so, wspecially here. The mainstream positivist approach is
"hagemonic™ and dominates ophers in the Gramscian sense of ideoiagicalm
control. Logically, howovar, Table 1 illustrates important and pre;
distablo sats of relastionships and fendencies (not in an absolute
sence) among tha thecry, and methodology of three influential posi~
tions in policy analysis. Table 4 is self explonatory. Howsuer,

I will apalyse some important issues in different anproachas and

clarify their implications.



Dimonsion -

1. ldeology

2+ Thaory

3. Gralsy

Se Nature of
knowlaedge

S« Sogial

Reglation-

ships

B a wDI‘lI’j"
view

Table 1

Models of Policy Analysis Plethodologisss

"4 Profile of their Dimensions

Model

Mainstream

Status quos
Control cuer
m&n 2nd nature

Pozitivisms
modernisation

Explanation and
pradiction

Value~fres,
chjective,
cayaal

cumulat ive

Object iva; neu=~
tral; reified and
commedificeds
lay=-likz gene-
ralisations
Possiblic .

Static prasaznig
status quo is
natural, confin:d
t o appearancaos

Rsformist-N-rmat ive

Svolut ionary change;
Bart icipatory trans-—
formasion; Man-Vature
harmony ; EBesnevolent
glite.

Social learningg
Decoantraligm

Centextual intrepro-
tation of meanings:
Sustainable, human
changa.

Value~laden, meaningful,

problcomat ig,
non~cuma lativae .

. Objective but

through planned
change, new laws
can bs establi-
shad

Static but present
can bo modified
to anothur state
through coping
strategios

Critipcal
T ————

Radica 1
changs:
Libgration
and scoial
justico

Praxis;
Holism

Critique to
expose under-
lying assump-

t icns, valuos
and intorests:
Structural
changa: Demn-
cratic gontrol.

Valua-ladcnsg
gocial as well
as objective,
praxiclogical

Lontextual and
politicals
historically
specific laus
can be trans-
cendod by
colluctive
actim

Diachronic,
axistential
ghianges open-
néssy concernad
with essencsa
behind
appearancaes



Dimensiop

7. Pfoblem
Orieonta-
tion

8. Argumen-
tation

S, Mathads

10. Typicel
nTopo—-
nents

pattern; Uni-

Contd.. Tabls 4

Mainstream Refgrmist ~iormat ive
Rogurrent Conmtextually uniguog

localised interpre-
tatisny harmondus
at macralovael

vergal lawsg
Ahistorical,
harmonius
process;
guantitative
chéngs

Cosual-func- Dialogue; advocarcy;
ticnal; degon-uss of multiple
toxtualised contaxte

Emoricicismsg Aduncacy plannings
Raticnal-compro— Participatory mana-
hensive modelsy gemenbts Apprepriato
Cest-bznefit tachnnlogy; Future
analysis, Cruedl research-Technclogy

modellings SuTveyassessmant; Environ-
research.

montalism.

US gublic S slanmning schoolss;
policy futures-rascarch
schoolss gr cupse Humapistic

Think tanks: sopial scientistsg
Bursoaucratsy Club of Romay Alter-
Egtablished native tachnclogy

intorest groups movoment..

Critical

Contextual and
structuralsg
Structural con-
tracictionss
Qualitat ivo
change .

Critiqus of

mot hods 2nd the
pPraescent orgders
historical, rela-
tional and mato-
rialistic analysis.

Dialeticsg
multinlzs methnds
for synthesis and
intogration

Radical Statistics
Group-UKs Union of
RodipaldPslitical
Economics=US¢
Prngrassivo _
Piapners Network,
US: Educational
groups foliowing
Papnlo Freires
School of Critical
Thesry in Europe,
Indian School of
Social Sciencoss
Lokayar.



The mainstream positivist approach to policy analysis subscribes
to what Auguste Comte said, in the 19 century, "from Sciencc comus pre-
visien, from previson comes control™. This is an excellent summary
of instrumentalism. Sinec his day, sueial seience has found it usé-
ful to consider social roality as a furm of objsetive, "natural®
reality. In its ssarch for laws explaining social behaviour, it has
claimed both ontolegical and spistomnlogical primacy for the smpirical
method. (Camhis, 1979). Reality sxists, only iﬁ the ferms that aro
accessible to the senses direstly er through surrogate, aespecially
quantikative, measures. Thus, energy "exists™ if we can measure it
by referasnce to the sale of fuels, classes axist if thay can be
measured by pecple's wealth, location, and aducation. The main-
stpmeam policy analysis accapts or rojocts claims solely on the basis
of whather or not they are consistent with the data. Tha laws that
describe relationships among variables are universal, praeferably
quantitative and ipdepondant of contoxt. The relationships are re-
ifigd, i.e. the rolationsﬁips among pecplse appear as rtelat ionships
among things. There is a clear distinction here between facts and -
values as well as between ends and means. The quest of the smpirical
method, whether it id applied in cost—bene%it analysis, regression,
or optimisation models is the " discovery™ of order in an apparently
disorderly reality. The policy analyst contributes to the rﬁali—
sation of order through tho translation of research into policy.
Explanatioh and prediction are the primary goals of this methodology

(hence the integral link to qantrol).



Tho critique of the empirical mothedology has been particu-
larly strong. I&s merits includinmg analytic rigour, ' gvouidance of
subjcctive biases and the onnstruction of complex explanations, are
well known. Its mast important feature, however, is its usefulness
in oredicting, menipulating, 2nd shaping cvents. UWith advances in
quantative methodolegy and more cumulative resaarch, the assumption
was that some day, social scicnco wruld be as Tsoizntific® as natural

sciences and policy amalysis would be as effective 2s engineering,

The mainstream social scicnce and policy analysis have tra-
ditiopally foecusssd on explanaticn and causation and arc rarely
cuncerned with understand ing, muaning, 2and intontiomdlity. Tho
kaynesian coonomic theoty, thé Kinship thecry in @anthropology, the
Exchange theory_in sociology,ﬂthe theory of Trapsformational gra mmar
in linguistiecs, the Modernis2tion theory in politica 1 science, and
the Cognitive Dissonance theory in psychology are basically capgsal

theorics.

The positivist mothodology that was liberating man-in an
oarliocr era (froeing him from dogma, supcrstition, religious repro-
ssion, and rampant subjuctivism) has become progressiuely‘domi-
nating in its consequences. It doas not racognisec the validity of
other faorms of knowledge or inquiry. BOomipation and control of
nature have bosen oxtonded unreflectively to the domination of man.
Due tog the formel eonstitution of thoories &8s generalisahle laws,

pecplo arc trosted as cbjects, as passive paarers of servo-mechanis



sms. Skinner's thocry of operant conditioning is the mast

axample of this trend. Socicty, mercovcT, is ssen as consisting of
atomized individuals or cvents.” The survey Fesearch methoc assumes
thisg, deonying the holbstic, systemic nmature of social phonrmend. The
ayaeraging procecures, like regression analysis, focus on surface
rhencmaema often carelessly grasped and too readily sensed. Correla--
tion is often taken as a substitute for causation in this method. The
uncerlying structurss and processss that give risc to the phenomena
tend to be ignorad and only cnvironmental stimulii and behavioural
rusponses are considered meaningful. Roality is what "is" and not
what we meke it. Pecple are consitored as the carriers and not pro-
dugers of meaning. They merely exhibit and Yemit® behaviour and do
not 2ct purposivoly. The status quo social order is considered
"natural. The-sbjectivo of policy analysis bocomes nne of proser-

ving and reporducing the status gquo.

For example, in enofgy planning, onorgy use survoys often
form the basis of forcasting encrgy needs. By focussing on the
prasent patterns of consumptions ( aggregated individual family
consumpt ions) which is surface phenomenon, policy analysis ignaoros
tha underlying historical prncesscs which generated these patterns
and thus feifies patterns which perpeotuate gnormous inequitiaes.
EMoiricism, then, has aided the policy ana;ysts in construeting
an abstract world, & world stripped of its social relations, social

conflicts, social power, and social inequality and yet this is



galled "applied social seicncos™ he distribution and use of

vnorgy in the future would simply resemblc the past. This is how
policy analysis sa@rves as a means .of social control. As we would
discuss latar, only the critique of the present order has the poten—
tial to transcend this problem of reoressive structures. Sﬁch a
critigque will expose the idseologica 1 assumptions and values behind
methadology and nourish axXplicit conscicusness about tha consaguances

of wvery methndological choicee.

Our capacity to deal with our sucletal oroblems has been
daelining duc to tws reasons: (a) sSoucial problems are becoming more
complex, more interdependent, and more intractable and (b) Our
aducaﬁion/knoml@dgu systom is mora fragmented and more snecialised
nouw, than over hefore. In other words,; we know more and more ahnut
less and less. This alienaticn of our knouwledge system from the
sorial réality (caflectad fully in policy analysis) is the major
cause of the ineffectivensss and Irrelevance of policy analysis,

today .

Policy analysis, in ~ur times, has become a major source of
legitimation of the status guo interests and sccial order. It
has bocome a new symhol of control as we menticned carlior. A
very apt apalogy is Humpty Dumpty's pig} gdescription of the uses

of words (the most potent of our symbols) in !'Alice in Wondarland®,



10

"When I @se a word® Humpty Dumpty said, in rather senrnful

tone, "it moans just what I chonse to mean. Naither more

nor lass™. "The questinn is, "said Alice, ™ehethoer you ecan -

make words mean so many difforent things". '

"Tha question is} said Humpty Dumpty," who is the mastor.

That is all,"

Policy apalysis, as ws know it nowy is dominated by the
methods of mainstream, positivist cconomios and prlitical science
as well as managimente It collepdes areocesses (history) into rosults
and guality into quentity. It is closely associated with the diffu-
sion model which places ressarch before action and implies that
policy analysis must prccede implementation. This is the reflection
cf the positivist mede whers coxplanation leads to predicticn which in
turn leads %o control. The exoerimental, demsnstration and npilnt
Project approaches in policy analysis raflect this philosaphy of

research before action, theory before practice, and concern with

control,

Policy analysis reflects what is hapgening in acgvanced indus-
trialised socisties, viZ., fragmentation and specialisation of activi-
tics unrelated to one another. Theso activities aro disjoined fram
life itself whers work and laisure have been segparataed. Policy
analgsis has beccome a profassionalised, technical activity. In
other words, it has become a commodity. With the growing comou-

isation of information, it has bocome the exclusive prerogative of

¥rained peoplo. It basizally dogrades work as the vast majority of
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paopla will have to imolomant or suffor the conscquances of somebody
else's policy, in the making of ﬁhich thay cannot participats. In
other words, policy analysis engourages alienation in our socicty

by centrallsing power and cncouTaging dapcndency » In as much as it
is oriented towards programmo managemcnt, its unstated objsctive is
to manipulate and train pecple to behave in prodictable wayes. This

managerial focus (the word "ranage! comos from the Italian word
Négaggiare which means to handle and trainp horsos) is —rimarily
concerned with means (how), rather tham the question of erds {why
and what). The encs are scan as given and the task of policy amaly-
sis is to identify the meahs tn achiave £hem. The vast majority of
us, in the eyes of the nclicy amalysts, have become and remain as

horsose. Lot us face it: there ars obvious limits toc what horses

can achieve in an environment of Aomimat ion and control.

The methodnlogiss of policy analysis, in tho mainstream tra-
dition, are usually conccrped with the choice of techniques. Ue
mantioﬁad garlier shout the enistemological concern with basic
assumptions about reality and knowlodge that arc inhersnt in any
question of methodology . Usually, the mainstream policy analysis

ignores these qucstions.

Ofton, the methodologica 1 choice ignores the reality of
poliey-making and asscrts ths primocy of method over substanco and
reality. This is what Alvin Gouldner once called as Mcthedelatory.

Like in mony arcas of public lifs, where differant professiona havs
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reached the optimal point of their efféctiuanesé, policy-analySis

too has reachsd its optimal point.. I would like to argue that more
policy analysis in ths prosent contaxt may not necessarily mean

better policy making. Ue kﬁow that more teachers do not create bstter
student quality; more doctérs would not necessarily result in higher
1ife expectancy and cartainly moro lawyers does not mean that the

people's sense of justice will improve .

Thres basic argumernts have been advanced as to why policy
anBlysiS_iS sgen as ineffactives_(a) It is a young science and with
better training, more research, more rigorous methodologies, and
. data bésas,'its officiency will improve . I tend to strongly dis-
agroe with this argumsnt. As it is constituted now, the structural
underpinnings of mzinstream policy analysis will not make it effec-
tive even a fter one hundrad ;ears. (b} Policy analysts have become
too powerful. They define the problems, they propose solut ions, and
they alomg - can evaluate the offectiveness of the solutions. The
citizen as the kaey staksholcar has becomz 2 residual category.
Mence, we nesd to psrsuacde the policy analyss to involve citizens
in policy analysis and other policy making Erocasses. I disagree
with this proposition as wellibecause such @ roformist ic measuro
will simply mean more humano change but within the same structural
framewotk. A number of reformistic methnds as outlined in Table 1
attempt to do this. Ome can expect anly marginal changes from such

an approach. (c) Policy analysis is the cause of our problems . This
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iatrogenic argument imolies that policy analysis commodifiss and do=
minates now arods of sccial life and ereates dspendency. The pro-
fessionalism in policy analyéis (more training, degres programmes,
development of analytie ﬁethods, Erafessional associations, Jourmals,
Dbnferﬁnces, and professiomal cgftification) is the tause of ths
problem. Following this viow, the quostion is not how to do policy
analysis better but rather what is it that can be done that is werth
cocinge. Based on a critical awarapsss that traditiomal policy analysis
is useless, explditative, and harmful is the world uieﬁ that our
social proﬁiems are'bésically conflictual in nature. In this zero
sum sgituation, policy anaysis necussardly would have to take an
advogacy role. Such a critical policy amalysis is not one to osta—
blish optimality among a nossible set of élternatiues {i.o. policy-
analysis is not a rational choice oroblem). Rather §t is an cffort
to create a richer synthesis by critically examining the undarlying
agsumpt ions, world vieus, and values. 1t is a perspective that

recognises that conflict of ideas creates greater enlightenment.

4o PMulLiole Pgrsoectives in Policy Analysis

It is important to rccognisc that policy analysis can he
carrigd out in many different ways. Sccial problems are complex,
stratégic, political, and behaQioural. There is usually an inter—
lncking set of problems which defy sasy analysis. These problems
are, in the words of lan Mitroff, typically "messy" onas.

{Mitroff and Kilman, 1978).
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They can be formulated in many different ways. Depending on the
formulation, the solutions will also be quite different. Another
characteristic of these social problums is that there is no finality
to them. Like a Faustian bargain they require constant ssarch,
inquiry, and intarpréﬁation. As they are weually uniqus, the logic

. of replicabllity of solutions is imapplicable. To quots an exampls, |
tha energy crisis can bs fcrmulated as (a) supply crisis (b) demand
managament (c) technology/productivity deficiency and (d) structurai
imbalance. Thess four formulations ars very different and laad to

different_solutiuns.

The basic proposition I would like to argue hers is that we
neéd multiple perspectives in public policy research and analysise
Each of these perspectives may imply a different model of policy
research and associated theory and mathodnlog&. AR method has an
impf%ig prior theory behind it, which organises data and facts. fo-
gain meaningful insight into a social problem, we need multiple
methodulogical perspectives, which fornulaté the problem differently.
Graham'ﬁllisoﬁ's pionoering work formulating the Cuban missile crisis
(in The Essenge of Decision) in three different ways (but within
one—-the mainstream——perspactiue) needs to be recalled here. A
dialectical analysis of these perspactives will help us-to beccme
effeﬁtiue in dealing with a social problem. This approach is very
similar to the ancient Jain doctrine of XSyadvada. Its axiom is
that every proposition is tfue only up to 2 point. For a true

undarstanding of reality-creation of "gestalt", -—one must gendrato
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multiple propesitions. Hence we cannot ascribe ontological or

epistemological primAcy to any perspactive or mode of inquiry.

Tabhle 2 i1llustrates the nature of such multiplg perspect ives
of 'poverty' and correspohding typic;l solutionse. fhasa approaches
mill help us to locate oursslves along variocugs dimdnsions and to
learn of the consequences of such location for pgli;y analysis out-
coma . fFor; the outcome of policy analysis is critically dependent
on the pripr perspective one adopts, as data analysis is organisod

by that perspective,

Again, policy analysis van take place at different levels of
depths To go back to our éxamplej Table 3 illustrates that poverty
can be anﬂlyged at four cifferent lovels of depth. Formulatioh of |

the problem thus, will depend on the choiecae among these levels.

A‘Ifutha,policy researcher chooses to focus at, say, the levsl
of,symptﬁms,.tha solutions he will come up with will be very diffe-
rant than.say, if he chcoses to focus at the lsvel of basic causes.
In a regent evaluation of poverty research ih U.S., it was found
that it was focused mainly at the level of symptoms and had come up
with different strategies of income redistribution. (Rein, 1976)
This evaluation also pointed out that strategies for creation of
jobs or restructuring of sconomic activities wers not even considered
by this research programme, because of its orientation at the level

of symptoms.
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Many Porspogtivgs of Poyarty

Professional

Background
1e Health

2+ hgrieultura

3. Architect /
Urban Plannar

4+ Demographer

5. Environmente-
list

6. Marxist
7« Mapager/
Planner

8. Educationalist

9. Nadclassical
Economist

»

viagnosis

Nutritional defi-

‘giency; Environmental

stress

Low food supply

Poor physical endi-
raonment s poar
living conditions

High density; High
grawth rate of
population

Oegradation of tha
gnvironment whose
sustaihable capacity
has bean axcecded

Capitalism

Lack of management,
coordinat ion, and
planning

Ignarance, wrong
attitudes, and lack
of skills

Maldigtribut iong
Lack of supply to
meet demand

Typical Recommaﬁdations

Vacc ination; Breast-
fustiing; Sanitation

food productiony Food
aids New agrisultural
technology

Mare housing
New scttlements

Population Contrals
Family Plannipg,
migration and
rosattlomant .

Ervironmental protectiong
Simpler life styles for
svoryonz; Approgriate
Technology

Ravpolution of tho
nroletariat

Dovelopment planning
councilsy Management
training; Systems
improvement; Mastzr plans.

Educat iong Mass
gomunication

Fiscal policys
Income generation
and amploymant
Arogranmes ;
Economic growkth.
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Tahlo 3

Povertye Lovsl of fAnalysis

Lguél Problem Fgrmulation
a) Symptoms Nutritiopal doficiency, poor

health, no hecusing, no clothes

b) Immediate causc Low income, low food intako,
' illiteracy :

c) Underlying causes Unegual acecess te and inadequate
use nf resources (féod, education,
and health)

d) Basic causes Contradictions and interactions
within the economic structure and
between the sconomic and golitical -
sccial sunarstructure. Thesao causes
explain how resouress ars procduced
apd cistributed in the society.



18

5. Policy Anaiysis in U.Se: A Historical Vicw:

We neod to ground policy research in our material (ceonomic
and political) reality. While this may seem obvious, experienca in
UsS+ suggests that pnlic§ analysis often masks a certain farm of
nolitical Eractice. The mainstream pclicy ressarch in Ul5. is
usually portrayed as progressive, sciontific, objectiua, and a
more effoctive way of dealing with public policy questions. To
critically examina this elaim, we nesd to undaerstand the historical
context in ghich the mainstream pglicy analysis has developead in
UeSs  Such a comparative understanding is vital if we want to de-
velop a strategy for policy roscarch in Ipdia,

Let ys briefly revieuw the historieal context of nolicy
reseafch/analysis in U«8. In the early sixties, Rnber£ Mgnamara
introduced PPBS in the governmusnt w%eﬂ he became the Defence Secrctary
to John Kennedy: His tenure renresents a histnricél momant in the
-development of pblicy raesgarch in U;S- Throughout the '60s,
Pfesident Johnson's Great Socisty proéramme, the expansicn nf the
wvelfare (and military) state, and the widespread sscial protest
(civil rights, uumenfs movement, hippie culture, the Vietnam war )
created ” historieal comtext for the growth of policy roesearch.

The growth of public policy schools since the sixtius and the

matnstream . poerspective it roprasents have to bs understood in

this historical contaxt. #Many researchers argus that the public



19

policy research in U.S. is the Siate's response to the crisis the
soeisty is facing in 1egitimﬁting the status quo. Policy research,
in other words, has besn portrayed as the new scientism, a new.Farm
of domination. The.mainstraam'policy resoarch in U.5. concerns
itself only with the question of medans, sfficiency, and acﬁaunta—
bility, rathear than the question of ends. The ends of goals ara
always takon as given and dften arg implicit. The general propo-

- sition to meke in this connection is that policy research, liks
other forms of knowledge, reflects the historical and material
‘reality in a‘aociaty and will sesk to justify the existing ordcor,
stratification, and class sfructura in a society. In umban planning,
for axample,'tha.central glace'theory was developed during this
peridd as a functionalist justifiecation of disproportionate resnurca
allocation for cities (and then later to suburbs) to the'daﬁriment
of rural areas (Gregor?, 1978). The meinstroam pplicy research in
UeS. has always tacitly supported a ugrlduiaw that the market
'ecunomy is strong, continunus growth is possible, centralised
planning is demirable in some arwsas, and people cen  be treated as
passive receipients nfservice delivery (Meknight, 1980). Now

under the Reagan administratisn, policy analysis, as all forms

of planniné, has lost its importance relative to tho fastoration

of the market processes.
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Public policy implementation in the mainstream perspective
has aluays considered policy resocareh: for its instrumentél US 3.
The legitimacy of transferring policy research methods and practi-
ces from UoSg;or‘EQr;pe needs to be axamined with raference to the
Indian,ccnté*t. It is my'contention that context (both historical
and material) is the critical determinant of policy processesa An
uncritical transfer of policy amalysis practices acrcss contexts can
often prove to be uhproductive and harmful. Thers is also tho
danger that bolicy rasearch‘in academic institutions in India might
become a strategy for academic channeling of social protest. Ue
should recall has the widespread agrarian unrest gave rise to
rural studies/rural development srogrammes in Indian universitics
in the last ten years, One of our normat ive concerns about policy
regsearch in India is to make it meanigfﬁl and responedve to the
needs of the pﬁnr. The emergence of the profession of policy
rasaércbnas wa .- comwentionally understand it, may indeed be a
threat to the needs of tha poor. In Ue5«ysoveral insfances of
policy analysis have become sources of mystification, domination,

and dependency .

Policy ressarch is usually donec from the perspective of
governmant agencies. Again this need not be the norm. Consider-
able work in advoeacy planming in U«5. and Euroﬁe demonstrates that

policy research can be undertaken from the pérSpective of many
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or
different groups whether they be onvirommental or women' s/consumers

or the poore Advocacy analysis is a relativaly new area, with a

high potential for effectivensss.

Thors ie a common, often Qnstatad, assumption that poliey
analysis imprnuaspolﬁcy making. In fecent years this has been
challaggad in a radicalway. The connact ions botween theory and
prabtice, knawledge and actioﬁ ars very tenuous and in ths Fiald
of palicy miking they ars gven more so. There is censiderable
auidencé tﬁat_policy énalysis is a farily minor dstsrmimant of
.pﬁli;y';ékiﬁg. Other more impoftant determinants are (a) the
céﬁtaxt (b)nfha lgadershiﬁ (¢) politics of bureaugracy, interést
groups, aqd‘iégislatures (d) public images the media genesrates about
the policy\isauas, The conuanfinnal diffusion modal of policy researeh
implies that £h9 resgarch gets translated into practice (instrumental
‘use of knﬁwlaqéé). This diffusion model typically focuses on a
singlé, ration;l decision maker and represents by and large the
middle cléss iﬁtérests in preserving status quo social order and in
making increméﬁ#al cﬁénges. Work in different contexts indicates
that this ﬁodal‘is not realistic. In the words of Paul Feyerabend,
‘“thg;e ardg no:data or facts independent of prior theory that orga-
‘ﬁigas tﬁam". (Feyaratend, 1975). This posas very clearly what I
wot 1d deécribe ag the theory-fact dilemma, that is to say, choice

among compating theories need to be based on empirical data.

Hgﬁauer, such data itself is desendent on a prior theoretical
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framework, The political use of policy research for bostponing de-
cisions and to justify decisions alrsady made, are very well known.
Again the question of interests looms large in the utilisation of
policy analysis. For axample, the polisy rosearch supportad-by the.
tobagco inddst:y-"prbqed" that smoking «loes not cause cancer whilg

research sponsorad by the U.S. Sursgon Sencral foroved" othorwise,

Poliey research utilisation theory has becen stood on its
head, as it were, in the last fow years. If consensus buildihg and
callective understard ing of the policy problem is the most eritical
factor. in uﬁilisation, then Qa might say that measurement and nbjec—
tivity in poliecy analytic ﬁethods is a threat to such consonsus fore
mation. Regent studiss, supporting this econcdision, indicate that
sccial learning rather than the exycrimentat ion/diffusion approach,
is the aporopriate modek for policy res9arch. The Jananssea exparieﬁce
in adoption of policy innovations as contrastéd with the American
expar ienca %n Policy diffusion certainly bears this out. To quote
Gunnar Myrdal in his Asiap Orama "There are no facts about unemploy-
ment that are imdependent of the policy considerations that inform
them. This suggests that ws have to begin with the policy and then
gu on to collect data®. This radical view of policy research uti-
1isation tells us that the task of a policy apalyst is not to explore
how td translate research into policy but (a) to uncover oolicies
behind policy research agenda and {b) to uncover theory behind

aXisting policies. Indian Policy research sstting is certainly
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unigue and is thereforo, difforent from UeSe op Europo. The
imnlications of this alternative utilisation model for India paod

to be explorad in some dooth.

7+ JIogwdards Critical Policy Analysiss
In this section, I shall presemt a framowork which is my
raconstructicn of soliey analysis, drawing from the sarlisr criti-

gque of the mainstream apsroach. Critique of all methodologies

(not eXcluding itself) is demanded in this framemork. Aggréssiuely
expasing the.idaoiogies, valuas, intcrests, and assumptions‘behind
apparently neutral, disintarested,“sciéntific" policy analysis
approachas, the critigque returns tham te their unprevileged sitya~
“tion in tho world. In this sonse, a critical nolicy analysis
approach is nbt simply an alterpative to othars but an effort. to
discover the ﬁrénsformatiun and synthasis. It coss not criticise
them, simply in crder to abandon them. Such a framework is alsg
axplicitly nqrmatlue in its comnltment to social justics and
liberat on (Uﬁharmas 1971). This critical framework adopts mule
tiple perspectives and a dialectical aporoach to policy analysis.

Let me characterise the critical approach briefly.

a) A commitment to social justte and liberation
b) Engagement in critique of all msthods

¢) Construction of a policy and a plan from the critiqus,
through synthesis and integrationg not merely as an
intellactual—cognitive activity but as a collective

social acgtion
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¢} Mathodologidal pluralism to gencrate multiple insights

and dizlogue among maximally divorgent porsipectives .

‘a) Dovelopment of policy analysis as @ tool of interven—
tion to promots eguality in socisty (though we have
anough evidence that sogial interyentions including
policy analysis in existing unequal social structuraes

will always benefit tho powerful). -

f) Recognition that knowledge is both obejetive and spcial
and henece public participation is gssential in itsslf
to generate vaild knowledge. It is not merély an in-
strument to achieve co-oporation ~r commitment ?rom

the public,

g} Power and gonflict are a’dressed direectly as relevant

issues in the critical policy analysis mode.

h) Helistic and systemt ic analysis in a structuralist
framsworks the seerch for underlying @ssence bshind

appearances of scegial problems.
i) Historical approach that involves contextual/material
grounding and social spocificity.

j) Generation of catalytic, facilitative, deprcfessionalised
Toles te help people critiecally reflect on their gondi-

tion and hence transform the society.

k) Demystification and repoliticisation of all nolicy

analysis activities.

8. Pglicy Analygis in Indias

Policy analysis in Intiia while relatively uncommon in the

form it is known in the Upited Stetos, has been undertaksn in a

variety of ways. OYr constitution and legislation make policy

nronouncemaents and aur five year plams invelve a geod deal of



analysis about resource allrcation and investment dacisions.

Ssveral committees and govermment statements in the form of white
papers, resoluticns, ctc., include a good deal of analysis of
difforent pnlicies. Most of the programmes that have beon startod
are based on some kind of nolicy armalysis (Planning Commission,
1969,1980). The methors tﬁat are ugard are of various. kincdas
economic médelling, o;timisation studiss, social ecost-bunefit
‘analysis, micro economic analysis,; survey rescarch and imaut-outiut
models. As one can sae feadily, there is a domination of sconomics
in such poliey analyses, and the planning Commission and the Ministry
of Finance arc largely dominated in this area by the economists.
There are sconomic adviscrs in varioys ministries. Impogtant -
docisions dn investment, pricing, stc., arc basad primrily on
economic analysis of policy choicie Thore is good deal of regulatory
policy:that igvhot based on economic analysis but on a legal once
The courts maku policy without any formal analysis to aid them. Now
argas like env ironmertal impact asscssment, technonlogy assessment,

and globdl modelling are being t¥ied out in a fouw ceses tao aid

policy making,

Tha overall impact of policy analysis in India is largely
marginal. Conflictual analysis or gritiquoc cf various methods
have rarely been attempted, In some instancaes analysis has sharpaned
conflict and has not been conducive to resclution. The major

policy issues like foreign axchange allocation, suhsicdies, epw



slaughter, or prphibition haQa hardily beon influancéd_by_policy
apalysis. In limited areas like identification of direct beneficia-
ry @roups for anti-poverty uprogrammes, family planning prbgraﬁmes,.
énd minimum neads programmes, policy analysis ag chdice among alter- -
nat ives has bean raasonaﬁly succas:}ul. In the ensrgy sector, con-
sidorablo pelicy analysié has beén done in the form of studias and
committess raJorts, addressing problems of sricing, inter-fusl
substitut ion, demand'managemant conservation, and new technolaogy
development . Yet, this analysis has hardly had any impact in the
ratinnaltmanagament of cur onargy resources. Another area wherg
pbliéy.ahalys__is has failed is the administration of monopolics and
rospective trade practices.  The qoncantration of economic powor
has been increasing after the omactment of this logislation. In
other areas likg incomes-pricaes pqlicy;.worker pmarticipation, and
regional deuelg?ment, policy_analyéis has not been effective. The
reasgn for thié{inaffactivenass_is perhaps due to several jiplitical
and structura};pauses whinh gonerate the policy problems, and which

are not addressed by the policy analysis. Policy amalysis through

replication of expefimants and pilot projacts has also not workad
very well. Tﬁs systemie - nature of our problems defies conﬁan—
tioﬁal poliéy analysis which usually proposes discrete, diract
attack on tham. For example, public wbrks programmas can no more

- alleviate unemployment. Tho incomes and prices nolicy is mo mora

sffectivs for combatting inflation.
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Our knowledne and public policy reflect end manifest the
underlying essence and systomic unity of cur sseial relat ionships,.
Henece, it is important to-proboe beshind tEe surfaca phenomena which
is the concern of mainstream policy analysis. However, wao may havg
no alternativa to conkentional policy analysis inm the medium term.
A reformistic approach to policy analysis can work well if we engage
in it Qith a broad structyral uncerstanding and critical awarenass
of our social gopdition. An awarcroess of the limitations of such
a responsa may help us to transeend our cendition in the long run.
Dtherwise, the present pattern, which we abserve in India, will
continue to bs mamagerial solutions (strengthening the nolicy-
instrumert nexus, étrong administrative or political commitmant
not to dilute stated policf chjactives in implemertat ion, removal
of inconsistencies among policies and strengthening the management
through training, systems, and monitoring éo make policy mora
offect ive). It is inercasingly being realised that such a manage~

rial or a prﬁgranmatic apuroach to policy is vely incffactive as it
masks the political realit;. The linear logic (pmlicyrj outcome )
is faulty. The intsrvening structural nrocesses that gencrate
dovelopmsnt and underdevelopmemg, justice and inmequality will
distort the anticipatod causal pelationship. The mdinstrTeam no-—

licy amalysis usually ignores such structural, historical con-

taoxts.
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a, anclusibg:

To recapitulate, critical policy analysid is a uﬁity of
gritical reflact ion and collectiueraction—of praxis. It assumes
that theory and knowledge are themselves part of the activity of
changing the world rather than an "objective® stage prior to its
implementation. It cannot be transplanted or transferred but must
be reinvented. What is outlined here is @& model not af theoretical-
methodological priority that mest be copied elsewhere but rathor
one that can be recreatsd in other contexts. What Paple Freirs was
sngaged in cduring his work in Brazil and Guinsa-Bigsau is tho only
example 1 can‘think of that comes close to the critical policy
amalysig as outlined here. His work in adult éducation was. not’
simply in literacy creation., He helped . the people to rasad their
oun reaiity (and not meral& tho words in & bgok) and to write their
own future. Déualopment of their critical consciousness was tha
key focus. Hié work focussad on leafning from the masscs who were

to be taughte.

The axﬁloratiun of alternative perspectives in policy
analysis hsre:is intendod to create critical awaremess and sophis-
tication in methodological choices. One finds methodological
fet ishism and isolationism pervasive in socidl sciences and in
their application in policy a@analysis. If one is critically conscious,
one may bz able to overcome the strpctufal limitat ions of methodo-

logies and use them selectively, critically, and cffectively in a
normat ive framgwork. The policy analytic methods, critiecally usoed,

have the potential of bsing sncially purposeful and holp achisve

progrossive social goals, This analysis is moant as a progreseive

contribution to this dialectical process.
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