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4 Public Policy and Program Evaluation

systems, changes in local administration, and other institution—build-
ing processes. A central problem in modermn administrative reorganiza-
tion is which institutional arrangements are used and ought to be used
in implementation of public policies and programs: regulatory agen-
cies stacked with neutral and competent executive officials, personnel
appointed on political merits, execution through municipalities, corpo-
ratist arrangements, professionals, client involvement, or contracting
out to private business (overview in Lundquist 1985).

It goes without saying that evaluation embraces the assessment of
substantive as well as process-oriented government interventions.
Evaluation is targeted at all kinds of public sector activities.

Evaluation is Focused on Administration, Outputs, and Outcomes
As defined here, evaluation is not concerned with the entire policy
cycle, but only with the back end of it. To clarify this idea, I shall
introduce systems thinking, which is so prevalent in political science
study of public administration. .
Political scientists tend to view public administration as a system
(see figure 1.1). A system is a whole the component pats of which are
dependent upon each other. In its most rudimentary form, a system

consists of input, conversion, and output in the following fashion:

FIGURE 1.1
The Simple Systesn Model

Input — | Conversion 4|i_v0:65

In the field of public administration, the general-systems notion is
applied to the civil service, which is viewed as a system. It could be
one separate government agency, but also a conglomerate of different
organizations. The agencies or conglomerates could be at any level,
for instance at the global, the interregional, the national, the

intraregional, or the municipal level. The input to an agency from the

environment, particularly from its principal (e.g., the government),

Evaluation: A Semantic Magnet 5

may be funds with some strings attached to their use, written instruc-
tions, oral support or criticism, and appointed people. Within the agency,
funds, people, and instructions are coordinated and converted into
something else. The conversion is what is going on in the agency.
Output is what comes out of the agency.

In public policy studies, the conversion stage of the general systems
model is roughly equivalent to administration, and an outcome phase
is often tacked to the output stage of the general system model. By
output is meant phenomena that come out of government bodies in the
form of, for example, prohibitions, enabling procedures, grants, subsi-
dies, taxes, exhortation, jawboning, moral suasion, services, and goods.
Qutcomes are what happen when the outputs reach the addressees, the
actions of the addressees included, but also what occur beyond the

- addressees in the chain of influence. We may distinguish between
immediate, intermediate, and ultimate cutcomes. Another term for out-

comes is impacts. Results will be used as a summarizing term for
outputs and outcomes. Results may also indicate either outputs or

‘outcomes. The term implementation usually covers conversion and
‘output., The reasoning is summarized in figure 1.2.

S TFIGURE 1.2
. The System Model Adapted to Government Intervention Evaluation

R E 8 u L T s)
IMPACT 1 IMPACT 2 IMPACT 3

: Conversion , Cs
Input —— (Administration) —p Output—ie= Outcome 1= Outcome 2— Cutcome 3

: (mmediate)  (Intmediate)  (Uttimate)

(IMPLEMENTATION)
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8  Public Policy and Program Evaluation

and program results emerged in opposition to the prevailing emphasis
on analysis of planned interventions. If evaluation is allowed to em-
brace even planning, this Emimom:ﬁ historical line of conflict will be
obscured,

Hence, in this context I have oonm:ﬁa evaluation to after-the-fact
assesstoents. Such assessment concerns adopted interventions in the
sense of ongoing or terminated policies, programs, program ingredi-
ents, and the like, no matter whether they are veterans or recently
introduced small—scale prototypes. Before—the~fact analysis of poten-
tial, not-yet-adopted interventions, however, is not included in evalua-
tion in my usage in the present book. .

Evaluation is Assessment of Ongoing and Finished Activities

Sometimes evaluation is restricted to ongoing activities, leaving out
assessment of finished policies and programs. This quite narrow per-
spective is clearly discernible in David Nachmias’s textbook Public
Policy Evaluation (1979:3f):

One method that can reduce the number of erronecus decisions is the formal
scientific approach to knowledge. . . . Viewed from the scientific perspective, policy
evaluation research is the o_u._mn:é. systematic, empirical examination of the ef~
fects ongoing policies and public programs have on their targets in terms of the
goals they are meant to achieve, .

Actually, the narrow @9.%0056 on the subject. matter of evaluation is
a commonplace in American and Canadian literature. According to
Rutman, “program evaluation refers to the use of research methods to
measure the effectiveness of operating programs” (1980:17): Wholey
et al, write: “Evaluation asscsses the effectiveness of an ongoing pro-
gram in achieving its objectives” (1970}. .

Indubitably, ongoing interventions clearly belong to the subject mat-

ter of evaluation. They may even constitute the core subject of public
sector evaluation. But should evaluation be confined to ongoing ac-
tivities only? The answer must be no. Lessons can be learned also
from assessments of terminated operations. Why exclude these from
evaluation research? I would argue that careful assessment of termi-
nated public activities—summative evaluation to use Michael Scriven's
famous expression—may very well assist in improving ongoing op-
erations. Terminated policies and programs may also be scrutinized

Evaluation: A Semantic Magnet 9

for accountability. Delimiting evaluation to the study of ongoing ac-
tivities would unduly fence off important parts of policy evaluation
research. Evaluation should include all retrospective or ex—post study
- of policies and programs, ongoing as well as terminated. According to
my definition, evaluation comprises all kinds of ex—post analyses of
"-administrative processes, outputs, and outcomes of public sector ac-
ﬂﬁcmm

Evaluation is More than Impact Assessment

On some rare occasions, eminent methodologists have also defined
gvaluation as impact assessment. In his Planning Q,..,m?_ Evaluations,
hmo:m,a Rutman (1980:17) states:

.. In this book program evaluation refers to the use of research methods to measure
" the effectiveness of operafing programs.

?E effectiveness, he adds, is the extent to which a program achieves
its goals or spawns certain effects.

_ ‘Thus, evaluation is restricted to studies raising the ::umoﬂ issue. I
lo not accept this unduly narrow definition here. In my view, apart
85 impact assessment, evaluation should also include efficiency as-
essiment, administration and output monitoring, as well as simple
mom_lmow_mﬁﬁo:ﬁ measurement where the impact issue is not raised.
mnﬁrﬁacﬁ in the evaluation of research, libraries, museums, public.
m&% public parks, and other government services, the quality of the
;65 is assessed, for instance, by expert panels, peer arrangements,
orjclient groups, but in these studies the causality issue is frequently
oﬁ raised at all. Still, the studies are referred to as evaluation, and
=m=mm¢€ so. Hventual criticism of these practices ought to be ad-
vanced by means of substantive argument, not by definitional fiat.

Hu_.nm.ﬁmbmcn. Goals are not the Only wmﬂammmw_w Value O-.:mnmw

_Hz the discourse on evaluation, there isn’t even mgﬁ.& mmaoﬂ_m:ﬂ

o_.__ a seemingly fundamental point: that evaluation is concerned with
¢ determination of merit, worth, and value. Charles Atkin, for in-

mﬂ_ﬁnﬁ includes no reference to valuing in his definition, which goes

ike this: * ‘evaluation is the collection and presentation of data summa-
_..Em for decision—makers” (quoted from Scriven 1991:156).
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12 Public Policy and Program Evaluation

should be minimally defined as research, although I use research in a
relatively wide sense. Research is not equated to science and the appli-
cation of quantitative methods. It also includes humanistic research
and qualitative methods. Furthermore, research encompasses commis-
sioned research as well as research under the scholars’- own program
responsibility. Nonetheless, I shall not equate evaluation with research,
because there are alternative ways of regarding evaluation which it
would be outrageous to discard by linguistic stipulation only. For ex-
ample, evaluation is often an integral part of the political and adminis-
trative decision—making processes in which careful research plays a
role, albeit not a dominant one. I shall also refer this to evaluation,
provided there is some careful ex post assessment involved.

Evaluation Should be Useful

On a general level, evaluation should be delimited according to
purpose as well. Evaluation is not any careful appraisal; it is appraisal
intended to play a role in future practical action situations. By this I do
not necessarily mean that a study must have immediate relevance to a,
pending decision to be called an evaluation. THe purpose may be to
contribute to public policy debate, that may or may not lead to some
authoritative decisions. A straightforward aim, on the other hand, is to
perform evaluation to provide reasoned judgments based on solid em-
pirical ground to be employed-in decision making. Another, more
dubious intention, would be to conduct evaluation to, give outsiders the
impression that the organization is handling things well. The general
practical orientation is so central that it must be included in the defini-
tion. . : . .
On the other hand, further specification of the practical orientation
would make evaluation too circumscribed. Some veterars of evalua-
tion research argue, for instance, that evaluation always aims at inter-
vention refinement. Lee Cronbach et al. (1985:14), among others, have
defined evaluation with respect to the intervention improvement idea:

By the term evaluation, we mean systematic examination of events occurring in
and consequent on a contemporary program—an examination conducted to assist
in improving this program and other programs having the same general purpose.

True, future intervention betterment is an important purpose of evalu-
ation. The problem with Cronbach’s definition is that numerous evalu-

Evaluation: A Semantic Magnet - 13

ation studies are undertaken for practical purposes other than improve-

ment; still, it seems reasonable to call them evaluation, Exercising

evaluation for accountability reasons, that is, principals undertaking
evaluation with the aim of holding their executives responsible for
what they have done, is a perfectly valid purpose for evaluation (see

chapter 6). True, accountability studies can lead to intervention im-
_ provement. However, they can also end up with intervention termina-
tion. Furthermore, evaluations are undertaken for political purposes,
for instance, to save time or divert public interest from the issue. In
‘order mot to preclude far-ranging and deep-probing discussions on
‘why evaluation should be exercised, it seems preferable not to limit
‘evaluation only to the intervention improvement purpose. By defini-
tion, evaluation is an enterprise intended to play a role in future practi-
‘cal action situations, such as, for instance, kindle public policy debate
‘or more directly provide useful materials for some pending decision.
' However, the concept ought not to be further delimited with regard to
purpose.

This ends my justification for defining evaluation as cayeful, retro-
.mm_\omé assessment of merit, worth, and value of the administration,
output and outcome of government interventions, which is intended to
play a role in future practical action situations.
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16 Public Policy and Program Evaluation

FIGURE 2.1 :
Evaluation According to the Spinning Top Model
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tation
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emance system. The evaluation process in turn can be regarded as one

component of a more general administrative retrospective control sys-

tem. Administrative control is the means used by an organization to
elicit the performance it needs and to check whether the quantities and
qualities of such performance are in accord with organizational speci-
fications. Evaluation, as part of such a control system, is a systematic
reflection on the final stages in the primary public intervention pro-
cess. One of the crucial problems in governance processes is to link
this secondary process—metaprocess—to the primary intervention pro-
cess. This is achieved through a feedback mechanism in which the
evaluation is utilized. Also the feedback can be perceived as a separate
process. In the governance model presented in figure 2.2, the primary
public intervention process stages are limited to six, with evaluation
and feedback drawn as two distinct metaprocesses.

It must be stressed that the governance model does not provide an
empirical description of any reality. It is a heuristic, an instrument to
support thinking. It should guide reflection and research on public
intervention processes, evaluation and utilization of evaluation, It isa
tool of analysis designed to provide hypothetical insights, and create
ideas on appropriate research problems. The model neither contributes
a realistic picture of public policy or evaluation reality, nor is this its
purpose. _ :

- Evaluation Between Intervention and Feedback 17,

FIGURE 2.2
Evaluation in the General Governance Model

INTERVENTION PROCESS:
Intia-  Prepara- Decision Admini- Quiput Cutcome Initia- Preparation  Decision

tion tion : stration tion
e D e e P P e B

CONTROL PROCESS: Evaluation

Feedbaclk

. *

Feedback

FEEDBACK PROCESS: Feedback

' In general systems terminology, accounted for in the previous chap-
‘ter, initiation, preparation, and decision in the intervention process
-would belong to the input stage; administration would be conversion
:and output would be output. Outcome is usually not covered in the
'general systems model, but must be included in any heuristic which
| purports to be fruitful for evaluation purposes.
. According to the general governance model, the public intervention
process starts with initiation. Initiation concerns the identification of a
BSE@E_ the solution of which supposedly demands public action.
. Demands for government consideration may arise from within the
i political system, by for instance an administrative body, or from some
external source such as interest organizations ‘or the media. When
political officials address the problem it has entered the political agenda.
| When national politicians start to become concerned and attempt fo
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20 Public Policy and Program Evaluation

the nursery homes, highways are built, trash i is _,.mc_oa and books are
borrowed from the public libraries.

Sometimes, outputs are included in the administration stage. The
reason why they ate treated separately here is a wish to facilitate for
the readers to see the parallel between the public intervention model
and the general, simple system model. Since the simple system model

clearly differentiates between conversion and oﬁmﬁ (see figures 1.1
and 1.2 above), I have also made the separation in my heuristic inter-
vention model.

Outcomes are what rmwmmsm on the mn_mﬂommmm (client, recipient) side
in the intervention model. Outcomes can be measured in several stages.
In some circumstances, they are gauged as addressee attitudes, ad-
dressee actionis, and addressee urges to act. In other situations out-
comes are essentially constituted by primary, secondary, or even ter-
tiary societal repercussions beyond the addressees. Outcomes are then
thought to be effects of addressee actions.

It may be difficult to pinpoint exactly the factors in the governance
process that in a special case actually produce an outcome. An out-
come may ensue because some addressees anticipate a future interven-
tion decision and adjust before they are formally obligated to do it.
The adopted intervention may directly impact upon the addressees, as
when they without compliance measures comply with a regulation.
Finally, the outputs may also produce the outcomes in the general
population. What is important to realize is that outcomes are not al-
ways produced only through formal administration of higher level
policies and outputs, but also through anticipation cmmoﬁ the formal
intervention decision is made.

In all organizations, a fundamental management task is after—the—
fact control. Some device for monitoring and redirecting the diverse and

specialized activities of large complex organizations such as a public
bureaucracy is necessary, if the system is to be efféctive. In the present
context, after—the—fact control is viewed as a metaprocess, as a separate,
ongoing cycle of monitoring the primary public intervention process,
including the collection of information about the performance of subor-
dinates, and the screening of addressee compliance. After—the—fact
administrative control comprises traditional auditing, simple monitor-
ing, and evaluation. Administrative control also includes self—control in
the sense that intervention operators themselves may control their work
and work results in order to be able to adjust and accommodate.?

Evaluation un:_.,_nm: Hzﬁ_mlmnnoﬁ m:.&. m.nnmwmn.w 2%

Evaluation is one type of after—the—fact administrative control. De-
cision makers, upper management, lower management, and street—
level operators authorize. their subordinates or external researchers and
consultants to find out how the various stages in the administration
process are unfolding, what the outputs and outcomes look like, whether
the outcomes are produced by the intervention, and whether there are
more cost—efficient means to reach the same goal. Evaluation may
also be conducted as self-assessment for the purpose of learning and
self-adjustment.

Findings dug out through after—the—fact control and particularly
evaluation are supposed to be used as information for learning in the
primary intervention process. Evaluation findings might be communi-

. cated to different audiences, such as agency managers, program opera-
- tors, or outside decision makers. By itself a metaprocess, the delivery
of control information is called feedback in figure 2.2. On the basis of
* the information supplied, the various evaluation users can take action
~in or directed at the intervention process. Feedback is supposed to
produce redirection and reconsideration. In this stage of redirection
‘and reconsideration, three things can happen as a consequence of leam-
ing: continuation as before, change, or termination. On the basis of
‘these new circumstances, the intervention process is supposed to run
another round and be subjected to mﬁm?&mlmmﬂ control, which gives
,nmo to new feedback.

Metaevaluation

Vm a final :o:.y I would Jike to add that Eonmmnoommmmm like evalua-

H.oommmmm_ such as policy HBEmBmEmsos To continue with the termi-
ology wnoﬁozm@ used in this chapter, metaevaluation is a metameta—
H,oommm in the ma:mam_ governance mnooomm. The relationships between
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Evaluation, Rationality, and Theories
of Public Management

All evaluation rests upon the minimal rational supposition that goals,
ntentions, perceptions, judgments, opinions, schemes, plans, even ide-
logies—in short everything concerned with the world of human con-
Giousness—play such interesting roles in public sector action, that
heir functions are worth investigating. Humans are seen as calculating
ctors, capable of choosing among options and judging, albeit crudely,
fieir consequences. Through experience they may learn from past ac-
lons. . ,
H_u recent times, attempts have been made to marry evaluation to
irjous top-down management doctrines, particularly management by
oE.”moﬁ?mm and management by results. This is by no means necessary.
Evaluation can be part and parcel of more bottom—up or pluralist
_ agement doctrines as well, such as professional evaluation, client—
ented evaluation, and stakeholder evaluation (see chapter 4). In -
ddifion, evaluation may be a one—shot event. In this chapter, I shall.
rutinize briefly the top-down management doctrines, and discuss
thet possibilities in the next chapter. :

Evaluation and Radical Rationalism

Elementary evaluation is ancient. According to Daniel’s account of
the Babylonian Imprisonment, King Nebuchadnezzar’s courtier,
spenas, systematically tested if a special diet given to the Jews Daniel,
Jananya, Misael, and Asarya had any effect. As confrols, Aspenas

25
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Evaluation and Management by Oc._.mnm&m

It was partly in this context that the focus of interest shifted toward
management by objectives, and away from older notions like input—
oriented and process—oriented management. Management by objec-
tives incorporates three features that are thought to constitute good
management practice in government: setting of clear goals, participa-
tion in decision making, and objective feedback of achieved resuits.

Management by objectives not only assexts that parliament, govern-
ment, top managers, and other principals should set clear, measurable,
intervention objectives. The objectives should be substantive and refer
to results. Second, top management should involve senior administra-
tors and their subordinates all the way down to the owest hierarchical
levels in objectives—setting discussions, which will result in the devel-
opment of successively more specific objectives at all levels. Prefer-
ably the objectives—setting discussions should have a give—and-take
character. Finally, efforts should be ‘made to monitor progress toward

 the objectives and evaluate the results in terms of effectiveness. These
results should be fed back to top management and senior administra-
tors, but also to low-Jevel subordinates because in the management—
by-objectives doctrine, the latter are supposed to react to evaluation
results and adjust their behavior accordingly. In the Swedish version
of management by objectives, currently under implementation, a fourth
step is added: those levels that are most successful in fulfilling the
objectives should be awarded; the unsuccessful ones punished.

The stages of a management by objectives process are outlined in
figure 3.2 (adapted from Rosenbloom 1989:1591). .

The opposite to management by objectives is process—oriented man-
agement. In process—oriented management, politicians formulate rules
for the decision—making processes in the public agencies and other
executive bodies in the hope of influencing output, outcome, or COsts.
Immediate objectives are targeted at internal administrative processes,
not at results. :

While placing strong emphasis on participatory goal determination,
management by objectives on the other hand attaches less weight to

the setting of goals for the input into or the decision-making processes
_ within the public agencies; instead it emphasizes what should come
out in the form of impacts on society and to some extent outputs.
Another crucial feature is learning from feedback and knowledge of

Evaluation, Rationality, and Theories of Public Management
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FIGURE 3.2
Management by Objectives

1. The top managerial level determines overall, organjzation—wide goals
and sets priorities and posteriorities among the goals; the goals are
formulated in terms of results to be accomplished, preferably as out-
comes but also as outputs;

2. 'Top management principals involve lower~level agents——such as se-
nior administrators, middle managers, and their subordinates—in the
work of breaking down the overall organization-wide goals into subgoals
for each organizationa) unit, even for each individual, operationalizing
the subgoals into fully measurable results, making priorities and
posteriorities between the subgoals, and indicating the time frame within
which the subgoals are to be achieved; top managers ate actively sup-
porting and participating in the objectives—discussion;

.. 3, Units and individual staff members develop plans for accomplishment

of the intended results;

"4. The superior liberates his subordinates from directives concerning how

the goals ought to be achieved so that the subordinates themselves can
decide by which means and methods the subgoals and objectives should

.+ be accomplished; . :

5. The principal allocates resources to his agents, preferably as block
grants—unspecified lump sums—io provide some degree of freedom in
developing means for the achievement of objectives;

6. People in the agencies are involved in implementation of plans, with
- emphasis on communications for responsiveness and on broad sharing
 in establishing authoritative objectives, priorities and posteriorities;

7. A system of performance review is instituted to track progress toward
:-goals and cbjectives, with specific intermediate milestones indicated;

8, The results are frequently reviewed and evaluated in terms of effective-
ness;

. Evaluation findings are disseminated not only to top-level manage-
" ment, senior administrators, and middle managers but all the way down
to the staff members at the lowest hierarchical levels of ‘the organiza-
tion to enable everyone to compare his performance with others in
order to generate and implement improvements in objectives and re-
* sults;

E.U.m.nnnnmmm:_ work toward goal accomplishment is awarded by the princi-
., pal (salaries, merit pay, promotion), shortcomings and failures are pun-
ished. :
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32 - Public Policy and Program Evaluation

Dissatisfaction with traditional budgeting has been growing for a long
time. Critics have argued that budgeting to a preciously small extent is
concerned with achieved results; the result—oriented evaluations that
are carried out lead lives of their own, isolated from the budgeting
process, which mostly concemns appropriations to different purposes.
The present reform is an attempt to remedy this unhappy situation by
tying output and outcome evaluation stronger to budgeting.

Agencies are placed in a triennial cyclical pattern, so that each of
them is subjected to extensive assessment every three years. On these
occasions, the assessment should be strongly results—oriented, which
presupposes that the agencies themselves continuously evaluate their
own programs and disseminate this information to their superiors. In
the years when mo extensive assessment is performed, the agencies
will be subjected to a so—called simplified assessment. Even simpli-
fied assessments will contain an evaluative component, since their
purpose is to monitor whether the results objectives set in the exten-
sive assessment are met. Furthermore, the government should define
comprehensive output and outcome objectives and provide some gen-
eral guidelines concerning agency activities, but leave the agencies
considerable leeway to choose the appropriate ways and means to
attain the results objectives. The focus will also be switched from
budgeting and other constraints toward results analysis, evaluation,
and achieved results (Sandahl 1992; P 1987/88:150, app. 1, FiU30,
rskr394, SOU 1990:83). . . _

The attention that management by objectives has received in schol-
arly journals has seen a dramatic demise. Extensive discussion of the
subject could be found in any public administration outlet during the
1970s; articles are rare in the 1980s and 1990s. After the initial gupho-
ria, it has also attracted massive criticisms from the academic commu-
nity. In government it is impossible to manage by goals or results, it is
argued. Politicians cannot determine clear goals because they lack
necessary knowledge or hesitate to reveal their operative motivations

‘because they are regarded as inopportune. Furthermore, the official
goals are often too hazy to be employed as meaningful critetia of
‘evaluation. A more principal criticism asserts that some activities,
such as academic research, simply should not be managed by goals or
results. Academic research is an innovative enterprise that cannot be
managed by goals for the obvious reason that it should produce some-
thing new, which is not known at the moment when goals should be

Evaluation, Rationality, and Theories of Public Management 33

. set. It is also alleged that decisions on means cannot be left to the
~ bureaucrats, because means are sometimes more politically contested

than goals. Often, political parties hold widely differing views about
means because they are immediate and concrete, while they agree on-
the goals, which are regarded as cosmetics to gamner acceptance and

legitimacy for the programs. For instance, it is difficult to see the

choice between private or public day care for children as an empirical
question of best available means to reach a commonly approved goal:
best possible care for the young generation. On the contrary, in cases

 Tike this, political parties agree on the goals but widely disagree on the
'means to reach the goal.

Note

1. The historical development of retrospective evaluation in various countries is
© charted in works by Derlien 1990a and others in Ray C. Rist 1990, by several

authors like Nioche, Gray and Jenkins, Leeuw, Kordes, and Sandah! in Mayne

. and Bemelmans—Videc et al. 1992, and by conttibutors to the volume edited by
" Gray, Jenkins, and Segsworth 1992.
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36 Public Policy and Program Evaluation
. Goal-attainment mode!
- Goals ﬁ Side-effects model
[~ Resuits - Goal-free evalsation madal
.. Effectivengss —- System components — Comprehensiva evalualion model
models
- Client Client-oriented model
concems elc
Stakeholder model {North America}
_l Stakeholder ‘ ; .
concems Policy commigsions (Sweden}
Evaluation
models " —
(pupstantive) Productiity Praductivity modet
model
|— Economic
models OOm_.mmmn—Em:mmw
Efficiency
model
) Cost-eficiency
ﬁl Professional  — Peer Review
models ]
here; for that reason, they are not entered into Wmﬁn 4.1. Qur mﬂ&
will focus entirely on some important substantive models: om..moﬁm'
Effective-

ness models, economic models, and professional models. e
ness models constitute a fairly large and ﬁim@ group. In ma&ﬁoﬁ to
the classic. goal-attainment evaluation, effectiveness anﬂm include
side—effects evaluation, goal-free evaluation, comprehensive evalua-
tion, client-oriented evaluation, and the stakeholder model. .
While effectiveness models address only the results of alternative
interventions, economic models pay :whm to costs as saz.. .“
property differentiate them from effectiveness anﬂm, which are nw:m
blind. The two basic variants among the economic models are the

roductivity and the efficiency models. . .
’ Economic models integrate cost and effectiveness aspects of public

interventions. Yet just as evaluators o

The latter -

ften consider only the results -

" Models of Evaluation 37

- aspect (effectiveness), administrators sometimes deliberate only the
costs. In the 1980s, in fact, there has been an increasing emphasis on
- the management of resources rather than the management of policy.

However, pure cost models are not included here.

' Before proceeding, a caveat must be inserted concerning “effective-
‘ness” and “efficiency.” In omw&oﬁow measurement costs are included,
while effectiveness assessment concentrates on results only without.
taking costs into consideration. This was clear to Herbert A. Simon
already in 1945 when he wrote his chapter “The Criterion of Effi-
“ciency” in his renowned book Administrative Behavior (1976:180f.).
“Until practically the end of the nineteenth century, the terms ‘effi-
ciency’ and ‘effectiveness’ were considered almost as synonymous,”
Simon asserted. But then, efficiency acquired a second meaning: the -
ratio between input and output. To sustain his assertion, Simon quoted
The Encyclopedia of the Social Sciences:

: Efficiency in the sense of ratie between input and output, effort and control,
_expenditure and income, cost and the resulting pleasure, is a relatively recent term.
In this specific sense it became current in engineering only during the Jatter half of
' the nineteenth century and in business and in economics only since the beginning
of the twentieth. .

Consequently, intervention effectiveness in English has nothing to do
ith costs. :

- Professional models, the third basic category in figure 4.1, focus on
e subject matter only indirectly, in that immediate stress is put on
who should perform the evaluation, The most celebrated professional
model is the mnmﬁﬁﬁoﬁ approach, in which for instance professors
valuate professors, engineers, and surgeons.

My exposition will start with effectiveness models, proceed through
iomic, and end with professional models. As already mentioned,
e procedural models will not be treated in the present context.

Goal-Attainment Evaluation

The classical way of approaching the evaluation problem is goal-
ttainment evaluation. The two basic ingredients of goal-attainment |
uation are called goal-achievement measurement and impact as-
sment.[The key question in goal-achievement measurement is: Are |

gstilts in accord with program goals? And the impact assessment
ﬂf«\\b _ prog g P \
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40 Public Policy and Program Evaluation

. municipal commissions;

. municipal assemblies;

. county assemblies; .
national agencies;

national parliaments;

. the Nordic Council;

. the European Community; or
the United Nations.

00 =1 h L W O

A program might be a broad regulatory mandate espoused by a

" United Nations body or by a national parliament, or tiny planks in

small substantive programs introduced by a municipal decision—mak-

ing body. Embraced by most OECD countries and truly global in

magnitude, the 1987 Montreal Protocol regulating emissions of sub-

stances thought to destroy the global ozone layer is a program, as is
the peat heating scheme enacted by the city of Uppsala in Sweden.

All types of government programs can be evaluated for goal attain-
ment. Programs may concern organizational change in the public sec-
tor or substantive issue areas. A program can be many different things:

a planned public social service, an actual social service, a stream of

commodities, a law, a norm derived from a Jaw, a planned information

“effort, and the like. The intervention concept also covers conglomer-

ates of individual programs, for instance Swedish environmental poli-
cies, which include numerous important laws, subsidy. schemes and
grants for research. Neither the kind of program nor the political or
administrative level at which it is instituted is of importance to the
subsequent reasoning on goal-attainment evaluation.

While “goal-attainment evaluation” is a common expréssion in the
literature, the term “goal-achievement evaluation” is frequently used
as well. Other denominators include “the rational model,” “the objec-
tives-oriented approach,” and “the behavioral objectives approach.”?

The Strength of the Goal-Attainment Model

In earlier literature, the mo&lwﬁ&sﬁmwﬁ model reigned supreme.

Program evaluation was even identified with goal—attainment appraisal,

a curious fact that was discussed in chapter 1 on the evaluation con-
cept. Since the 1970s, however, goal-attainment evaluation has been

under constant attack. Presently, almost no one is able to, or has the

 stamina to stand up in its defense.

" Models of Evaluation 41

. There are, however, three important reasons in favor of goal—-attain-

‘ment assessment. I shall label them the democratic argument, the re-
search argument, and the simplicity argument. ‘ .
- The democratic argument is a compelling one, grounded in the
notion of the primacy of the parliamentary chain of control and, con-
sequently, in a democratic perspective. .

. Government program goals differ from goals in other walks of
social life due to their institutionalization through a formal decision—
aking machinery. They are publicly and officially adopted in politi-
al assemblies by the representatives of the people. Decision—making
stocedures of political bodies are circumscribed by formal rule sys-
ems to an extent that has no counterpart in, for example, corporations,
/oluntary associations, or families. Political leaders are supposed to
honor the rules of the constitution, and the rules of procedure in parlia-
ment and government. Once a decision comes out of this system, it
s a status that cannot be compared to decisions in other social bod-
§. The fact that program goals are the product of the formal deci-
sion—making machinery of the state makes them all the more signifi-
“ant. It is a merit of the goal-attainment model that it recognizes this
fact; which is often ovetlooked by students of general organizations.
The goals of the democratic state also occupy a special position
ause they have emerged under responsibility. In principle, political
jcials must contemplate not only their own wishes, but also avail-
& resources. Partial interests, like the various pressure groups, can
ursue demands and. set goals without considering the general public

terest or the financial situation.

In the extension of this conviction of the special status of the parlia-
entary chain of command there is a deeply rooted ideal of public
Jihinistrators as the obedient tools of the elected representatives. Civil
ants must attend to their political principals regardless of personal
iosyncracies, feelings about the worth of the programs, and partisan
llégiances. In serving their masters, they should subscribe to Tacitus’ °
ous maxim sine ira et studio, “with neither anger nor partiality.”

In sum, I am sympathetic to the descriptive theory of valuing under-
g the goal-attainment model. . -

wo of the criticisms periodically raised against the goal-attain-
t model are insensitive to the democratic aspect. One of them
ands the model as dangerously elifist. It is geared to the needs of
eform makers and other peak groups in the decision—-making system,
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44 Public Policy and Program Evaluation

and program goals is repeatedly stated in policy analysis literature. So
accepted is the general idea that only rarely efforts are made to indi-
cate in what ways public sector goals are muddy. There are good
reasons, however, to distinguish between two major types of goal
obscurity: goal indeterminateness and goal catalogues.

First, programs may be based on indeterminate goals. There is
“terminological inexactitude,” to use Winston Churchiil’s famous ex-
pression. Terminological inexactitude, in turn, is of two kinds. Particu-
lar goals may be ambiguous and carry two or more simultaneous
meanings. Yet ambiguity is probably quite exceptional in political and
bureaucratic language, and barely bothers evaluators. More confusion
is caused by vagueness. A goal is vague if it does not delineate clearly
cases where it is or is not applicable. The outer border delimiting the
extension of a vague word is so fuzzy that within a certain range it is
impossible to know what is included in the extension and what is not.
Rampant in political rhetoric, vagueness is one favorite expedient to
settle political conflicts without really resolving them.

The second major obscurity is produced by goal catalogues. In
connection with most large social reforms, impressive directories of
diverse goals are regularly presented. While a single goal may be
hailed as the major one, it is often also said that this cne must be
balanced against all the others, maybe including potentially conflicting
ones. Often, the particular items in the goal catalogues are vague. In
addition, the necessary trade—offs between the several goals are not
indicated, which makes it impossible to elicit from such lists of goals
one distinct, transparent, expected outcome. Thus, program, goals do
not offer any safe guidance for the direction of continued empirical
research work. They are not lucid enough to be usable as value criteria
against which to measure successes, shortcomings, and failures.

The government regulatory regime concerning Swedish forestry man-
agement contains a catalogue of individually vague and collectively
contradictory goals. The first paragraph of the 1979 Forest Management
Act states that forests must be managéd in such a way as to secure their
sustained capacity to produce timber. However, the law also declares
that pature protection and other societal interests must be paid heed to.
The forestry business must operate with due concern for the functions of
the forests as habitats for plants and animals, their role in water balance
and local climate, for outdoor life and recreation. Attention must be paid
to valuable cultural environments and landscapes.
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 Exactly how sustained high production of timber should be bal-
nced against the other goals is not stipulated. This is probably wise,
ince it would be difficult to specify in central decisions how the
veighing should be made in every local case. However, this wisdom
reates difficulties for the goal-attainment model, since the program
oes not stipulate a clear expected outcorne.
If the evaluator sticks to the notion of objectivity, which is a funda-
mental tenet in goal-attainment evaluation, she will not be able to
ease out from the overall goal formulations one indisputably clear
lobal outcome objective. To arrive at such an objective, she probably
to clarify the program goals and make priorities among them,
hich entails leaving the sphere of objective social inquiry and enter-
g.the area of subjective speculation.
The goal-haziness argument reveals an important misfit between
¢ requirements of the goal-attainment model and the way public
olicies and programs are usually composed. If elected officials and
program planners have not specified individual goals into measurable
objectives, and if they have not balanced the various stated goals into
he, global outcome or output measure, the goal-attainment evaluator
inot ‘sum the results into a final evaluative judgment in any com-
letely objective fashion. She can do so only after she has clarified the
als and prioritized among in a fashion that will cast doubts on the
ctivity of the whole enterprise. :
O; the other hand, the momTrwuwummm argument, while pertinent, is
applicable across the board. Occasionally, political bodies find it
ppropriate to set clear, even quantified objectives; an obvious ex-
pleis the above-mentioned 1978 Energy Savings Plan. In these
ges, the goal-haziness argument has no bearing on the full applica-
ility. of the goal-attainment model. ,

 third objection, about unintended effects, is in my view the cru-
ial one. Attempts at deliberate political control invariably lead to
nsequences that were not originaily foreseen in the original decision
ihiation. “It is difficult to forecast, particularly about the future,” as
1s Bohr jokingly put it. Were the evaliators to confine themselves
fusively to researching the achievement of premeditated -program
Is, any serendipitous results or unanticipated side~effects would
e included in the main evaluation process. The evaluation would
vide a tunnel vision of events, and produce a biased, if not funda-
ntally wrong, picture of what the program has attained. In all likeli-
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43 Public Policy and Program Evaluation
decisions into effects are uninteresting to goal-attainment evaluation.

A last objection maintains that the goal-attainment model proceeds
from an all too conventional view of the politics—administration rela-
tionship according to which the administration not only in theory but
also in practice promptly and faithfully executes the decisions of poli-
ticians. Implementation processcs are actually mechanical, straight line,
and controlled from the top. The goal-attainment model is accused of
regarding public administration as a target—seeking robot fulfilling its
mission with painstaking technical precision.

But this disparagement entirely misses the point. The goal-attain-
ment mode! may well be associated with the normative conviction that
the civil service ought to be the faithful tool of the elected representa-
tives of the people. It does not, however, take for granted that civil
servants always loyally execute the decisions of the politicians. There
is nothing in the logic of the goal-attainment model compelling us to
believe that the program has produced the intended results. On the

. contrary, eventual program impact in the target area is considered one
of the two problems to be investigated in a goal-attainment evalua-
tion, the second one being whether the achieved result accord with the
original goals. The atrow from “program” to “attained result” in Fig-
ure 4.2 shows, not how the linkage actually is, but what the evaluator
attempts to test in a goal-attainment impact assessment..She may very
well come up with the conclusion that there is no causal relationship

between program and resuit. The objection that the goal-attainment

model treats programs as target-seeking robots has no bearing whatso-

ever on the logic of the model. .

In sum, taking official subject-matter goals seriously is the major
strength of the goal-attainment model. The reason why this is a strength
is grounded in the theory of representative democracy. From a gover
nance perspective, citizens as well as elected politicians
evaluation to check whether their executives actually carry
they are obliged to do. .

However, the goal—attainment model is also open to several valid
objections. It overlooks procedural goals

ling rebuttal, however, emanates from
‘ment model is blind to side effects.
At this point, I would like to present a model

need goal
out what

like equity of treatment and
legality. It disregards costs. It has some problems with hazy goals,

pervasive as we all know, in public policymaking. The most compel-
the fact that the goal-achieve-.

Ew_ﬁ expressly consid-
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ers the weighty side-effects argument, while retaining the fundamen-
al goal-orientation of the goal-attainment model: side—effects evalna-
tion, _ _

Side—Effects Evaluation

~An inherent difficulty with goal-attainment assessment using
respecified goals as the organizer is how to account for unintended
nd unrecognized effects. Political actions may culminate in unin-
ended, unforeseen by—products. If an important set of side effects is
intended, how can they be considered and judged if the evaluator
.,_owm to premeditated, substantive goals as the basic organizing prin-
ple? To solve this problem, the goal- attainment model must be
tended to cover side effects. I shall call this approach side—effects
aluation.
Characteristic of the side—effects approach is that goals are retained
as the fundamental organizer but supplemented by side effects. For the
mmwﬁmmwo: “side effect”—a side effect in relation to what?—presup-
0ses knowledge of what the main intended effect is expected to be.
Side effects must be defined in relation to the. intended main effects.
From the policy instigators’ point of view, a side effect may be de-
ed as an impact outside the program target arca. “Main effects” can
be defined as the central substantive impacts that the policy instigators
by.intention wanted to achicve. Consequently, main effects are associ-
d with the substantive objectives of the policy—makers and with
at they believe themselves capable of achieving. Furthermore, main
ects are by definitionanticipated as well as positively valued by the
icy instigators.’ -
Thus, I contend that the model is based on goals in that program
goals are retained as the focal organizer. But in addition, traits outside
the target area preordained by program goals are also considered. The
j_,aunﬁam idea is that public interventions may produce other things
,m:_,_A,.Eosamn results. They may lead to great discoveries embodied in
mes like Columbus and America. But they may also create more
lems than they solve, turning solutions into problems. Solutions to-
zzles become puzzles requiting solutions. .
he side—effects issue is still grossly overlooked in evaluation re-
rch. I agree with the judgment of Sieber (1981:44f): “Concem
&bsm:ﬂomumﬁm consequences of any sort seems to be a grudging
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52 Pablic Policy and Program Evaluation Models of Evaluation 53
sive agriculture, industry, the building of roads, and the construction
of cities, are protected from the industrial pollution that has threatened
wildlife in more populated areas, and the animals very seldom find
hemselves as someone’s supper.

The discovery that social phenomena may be “the results of human

ction but not of human design” is usually accredited to Bernard
‘Mandeville and particularly to the moral philosophers of the Scottish

nlightenment such as Adam Smith and Adam Ferguson.® In particu-

Jlar, they predicated their case for the free, unfettered market on the

dea of happy, inadvertent side effects. Mandeville’s famous formula-

ion “Private Vices, Public Benefits” refers to the market mechanism’s

capability of transferring individual evil egoism into collective wel-

ate.. The heneficial social results ensue unplanned, as side effects of

e egoistic, self-serving behavior of individuals.

The central concept fashioned by Adam Smith in his Wealth of
Nations (1776, 1937:423) was the “nvisible hand.” In an iilustrious

passage, Smith argued that each individual pursuing his own selfish

interest would most effectively, but unintendedly, promote the com-

on weal:

cipients of the program are generally wealthier than people at large.
While not primarily coveted, policy-makers were prepared to create
and accept this side effect in order to reach the overarching desired
goal of energy efficiency. .

On the other hand, policy sponsors also realized that the subsidy
scheme might spawn a number of felicitous spillovers. It would boost
economic activity in general and create numerous new jobs. Retrofit-
ting and insulation of walls and attics would diminish draft, which
would make indoor climate more comfortable. Insulation and the in-
stallation of three~pane windows would reduce noise.

A study geared toward investigating energy conservation as well as
wealth distribution, employment, and comfort aspects would be a side—
effects evaluation. : : : .

So far, I have considered anticipated side effects only. However,
some side effects are no doubt unanticipated as well. Some policy
analysts would probably even argue that most side—effects are unan-
ticipated at the time the decision is taken. Like their foreseen counter-
parts, they might be felicitous or deleterious. Increased radon radiation
in dwellings, and the increased incidence of allergies, both probable
consequences of better insulation causing less draft, may be adduced
as examples of deleterious, unanticipated side effects. :

Beneficial inadvertent consequences are rare specimens, however,
 because reformers trying to sell 2 new policy are likely to list and
" exhaust all the positive impacts likely to follow. “The phenomenon of °
overselling a program at the time of policy formulation and legitima-
tion is well-known and, in fact, characterizes much of uo:o%._amwwnm
in the United States,” argue Ripley and Franklin in a recent book on
implementation (1986:234f.). However, there are occasions when grim
policies have unanticipated, happy spinofis..

The demilitarized zone around the 38th parallel formed in 1953
across the Korean peninsula is an interesting story of how military
conflict resolution unintendedty produced a last refuge for endangered
species like, for instance, the rare Manchurian crane (grus japonensis),
. the ringneck pheasant, the native Korean bear, and the wildcat. The
4000 meter wide DMZ is one of the most militarized areas in the
world as it is mined, has obstacles to foot or vehicle movement, and is
constantly patrolled. 1t is also ome of the least inhabited. It is the
militarism of this area that inadvertently has created a safe haven for
all wildlife as the habitats are saved from encroachments from inten-

Every individual necessarily fabours to render the annual revenue of the society as
great as he can. He generally, indeed, neither intends to promote the public interest,
nor knows how much he is promoting it.. ... By directing that industry in such a
mafner as its produce may be of the greatest value, he intends only his own gain, and
he {s in this, as in many other cases, led by an invisibie hand to promote an end which
was no part of his intention, . ... By pussuing his own interest he frequently pro-
iotes that of the society more effectually than when he really intends to promote it.

Zw argument on main effects, perverse effects, null effects, and
e effects is summarized in the effects tree in figure 4.4, showing
hich aspects of effects that might be studied in evaluation research.

A’ more extended feal-life example may clarify my line of reason-
g Aside from reduced energy use—the main substantive effect in-
nded—the Swedish 19741980 government grant program to energy

{iconservation in industrial buildings and processes might have pro-
duced the following main, perverse, and side effects:
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56 Public Policy and Program Evaluation Models of Evaluation

Possible sources of suggestions about side effects would be moow&
cience theory and the Jegislative history of the reform. Of particular
mportance are those apprehensions held by the opponents of the pro-
tam proposal at the time of its adoption. Other sources would ﬂw, any
ublic controversy erupting maybe a few years after the m&.om:on A.um
he program, what would come up in government and mm&_mﬁmﬁ in
onjunction with reassessments of the program, of what E_.w pertinent
fficials believe about the program when it has been going on for
ome period of time. . N

If the totality of effects (positive and negative anticipated conse-
ences, as well as positive and negative unanticipated consequences)
a mo<mBBwa intervention were to be .Eﬁwm.mmmSP .ﬁrm. structyre of
« ovaluation on the outcome side might be as shown 1n .m.ﬂmcﬂ 4.5. .
.Like goal-attainment evaluation, side-effects evaluation i predi-
ated on the normative conviction of the primacy of the parliamentary
hain’ of command. Given this, strongly prefer side-effects to mo“.wT
ftaiiment evaluation. Indeed, the major rationale for doing policy
Jaluation in the first place js that state actions to some extent are
npredictable and regularly resuit in side effects not originally fore-
eti. It is an important duty of evaluation to map and assess the worth
these side effects. . . o

\ B&.ow challenge to side—effects gvaluation 18 4:& criteria to
nv@ in judging merit. Ideally, the evaluator .EozE Eno to :.mam off
value of the intended main effect of the intervention against the
Jlues of the beneficial and deleterious side effects. Negative side
.ts could then be a gradgingly accepted cost (o reach the overall
. outcome. Strong positive side effects could m..mmo enhance the
e E,_m_um.nu. of programs with weak mom_. completion. The perfor-
1o mance of this operation requires value criteria for the main effects, for
mmm,aﬁm of side effect, and for the trade—~off between the two. .

he descriptive theory of valuing suggested Dy goal-attainment
valuation—that given policy and program goals mwocwa be used as
&am_ of merit—is clearly insufficient for the following reason. It
o:.m_m.o effects are not foreseen, the criteria and mﬂmuam&m.mon judging
onis and demerits of these effects are not m.nmm@mowmmm .m:&ma.. Hrmao-
, wom_m and other prespecified criteria of. ﬂ.ﬁﬁ: are Ems_.n_mmﬁnn as
m__u._amwmm each individual upanticipated side effect 18 oomoﬂ.:mm.
o the criteria for judging the value of side effects are not stated in
ws.nwv the criteria for assessing the trade—offs between the values o_‘._

always certain unwanted consequences of our actions; and usually these unwanted
consequences cannot be éliminated. To explain why they cannot be eliminated is
the major task of social theory.’

The importance of noticing perverse effects should be obvious to
every evaluator. If the program produces consequences contrary to its
main purpose, there must be something wrong with it. But why is it so
vital to pay attention to side effects? Because by-products, whether
detrimental or beneficial, are crucial factors in every inclusive judg-
ment of the operation of an intervention. Should it turn out that side
‘effects, which have been known, discussed, and positively valued in
advance, have not materialized in spite of the fact that the program has
been on the books for the intended period of time, this ought to have
consequences for any appraisal of the intervention. If the employment
effects of economic subsidies to building insulation are much weaker
than was calculated with in advance, there will be even ‘less reason
than before to keep the program in its present form, even though
expectations about energy savings have come true. _

“Programs may produce spillovers, which in tarn constitute or create
fresh problems that must be subjected to novel government programs.
Solutions to puzzles become puzzles requiring solutions, which in turn !
become puzzles requiring new solutions, and so on. Aaron Wildavsky :
writes: “More and more public policy is about coping with conse-
quences of past politics” (1979:4£,,691f.). Information about side ef-
fects is crucial to any comprehensive assessment of government pro-
grams. . . _

Unforeseen side effects are of particular interest to evaluators. The
actual consequences of a public policy always turn out somewhat -
differently from what the agent expected before he took action. This is.

due to the fact that consequences are produced by the application of
the program, not by the assumptions originally guiding the décision to
adopt the program. Influencing the adoption of the program is entirely
different from controlling its outcomes.

* By now, we are far removed from the original goals and intentions
_underlying the intervention. The emphasis would be on global results,
planned and unplanned, intended and unintended. The point is, how-
ever, that the evaluator still makes a distinction between anticipated
and unanticipated results, which presupposes premeditated goals as an
organizet. In this limited sense also, the side—effects model is goal
based.
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60 ‘Public Policy and Program Evaluation

a rendition of my own, excluding also needs from the model. In my
consciously idiosyncratic reinterpretation, the goal-free model pays
attention to neither pre-stated goals nor client needs. In this version, it
is fess expensive and easier to handle than side-effects models. The
problems involved in determining and weighing program goals or con-
sumer needs are inordinately energy demanding and time consurging.
Tni-bypassing the rhetorical bog of goals and needs the evaluator will
ave precious time that can be expended on more pressing tasks.

The goal-free model, in the interpretation presented here, is appar-
ntly related to results—oriented management, a notable public sector
Rwasm technique, briefly dwelt upon in chapter 3. Actually, results
alysis would be an appropriate Jabel. Basically, goal-free evaluation
; _ﬁ..wmnmﬁm that evaluators should just present the facts; the additional
ps of applying criteria of merit to the down—to—earth data, integrat-
rig the judgments into an overall value and drawing conclusions for
ture action are best left to the decision-makers. In this way, my
formed notion of goal-free evaluation might find a place in manage-
ment-by—results contexts.

From the angle of representative democracy, even the reformed
toal-free model suffers from one limitation. The goals that it wants to
void ,,mno not haphazard wishes or incidental desires. Goals of inter-
tions adopted by elected political bodies have an especially elated
tus, since they have been instigated under due procedure by the

have no basis for distinguishing between intended and unintended
effects. She can only ascertain effects.

A skeletal model of goal-free evaluation is displayed in figure 4.6.

Goal_free evaluation is, among other things, an attempt to solve the
side—effects problem, the scepter haunting ail political planning and
goal-based evaluation. It purports to do this by taking a broad view of
intervention effects. By consciously avoiding the distinction between
main effect and side effects, the model may help the gvaluator to trace
outcomes that otherwise might have been overlooked. It is argued that
goal-based models, whether in the guise of goal-attainment evalua-
tion or side—effects evaluation, tilt the evaluator toward searching for
intended effects and overlooking particularly unanticipated and unin-
tended side effects. The goal—free model attempts to remove the nega-
tive connotations attached to the discovety of by—products and unan-
ticipated consequences. Scriven maintained that “the whole langnage
of ‘side effect’ or ‘secondary effect’ or even ‘unanticipated effect’
tended to be a put-down of what might well be the crucial achieve-
ment, especially in terms of mew priorities” (quoted from Patton
1987:36). : : -

In Scriven’s own version of the goal-free model, program effects
are compared to the needs of the clients, or rather the impacted popu-
lation. At this point, I have diverted myself from Scriven and ventured

FIGURE 4.6

esentatives of the people. It must be in the interest of the citizenry
Goal-Free Evaluation

these goals are taken. seriously in evaluations of intervention out-
nd outcomes. This is a perspective that Scriven, even twenty
s after he first came up with the model, seems insensitive to. 1
been unable to find any allusion whatsoever to this democratic
iment against the goal-free model either in Scriven’s contributions
any other literature on the goal-free model.
,:WE my reformed goal-free model apparently provides no criteria
which to judge the merits of outcomes may be regarded as a weak-
Sifice valuing must be an inherent property of evaluation, it
ht be argued that the goal—free model is not evaluation at all. It is
fects analysis or results analysis, but not evaluation. A semantic
issal of this type is too narrow, however. The property of being
ree might well turn into a strength in an evaluation context: the
tion recipients may do the assessment. The goal-free model
| then point toward an institutional settlement of the value crite-

—p» | Result?

_ Linkage?
Program p | Result?

- Result?
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64  Public Policy and Program Evaluation Models of Evaluation 65
wn goals? Will the intervention be assessed by referring to some-
ing else? Judgments, on the other hand, refer to the overall process
i actually comparing the intents, observations, and criteria of merit. It
ould constitute some sort of overarching balancing calculus.
'Kaufman and Thomas majntained that the countenance model forces
s evaluator to describe the events, activities, and conditions that
ist before, during and after the adoption and implementation of the
tervention. This careful and thorough description will provide a wealth
information about both the intentions of those who develop the.
tervention and on-site observations of what actually occurred during
each of the three stages. . .

Another distinctive feature of the countenance model is its empha-
.on the specification of the criteria to be used in the passing of
dgments. In the countenance model, the criteria must not remain
licit but be fully explicated.

An additional prominent attribute of the countenance maodel is the
s on judgments as a major aspect of evaluation, defining the com-
te act of evaluation as involving both description and judgment (the
0 countenances of evaluation, as Stake puts it).

The essence of all comprehensive evaluation models is that value
chievement is measured in several stages of the system under investi-
gation. :
Comprehensive evaluation models are preferable to the goal—attain-
ent model because of their explicit preoccupation with implementa-
niprocesses between input decisions and actual outputs. This is a
rength on two accounts. It allows the possibility of evaluating against
dalled procedural goals, that is, procedural fairness, legality, open-.
ss-in relation to secrecy laws, or popular participation in decision—
aking processes. Furthermore, the field is open to explain phenom-
a'in the output and outcome stages by factors in the administration -
cesses. This is of crucial importance if the evaluation is to be able
rovide an information base for action. If some outcomes did not
etialize because some outputs were not made, which is in turn
plained by some factor in the implementation stage, then the deci-
EJFB&SA will get information about which something can be done.
e outcomes are influenced by outputs, conversion, or inputs. The
eneral environment of the system can also be scanned for clues to
fluences on the segment of the system under evaluation. The com-
hensive evaluation model can be turned into process evaluation.

FIGURE 4.7 .
Comprehensive Evaluation: The Generic Countenance Model

ANTECEDENT (INPUT) PHASE:.
[period of time before the program is adopted and implemented]

Pescription:

+ Intents (what goals are specified, what effects are desired) :

« Observations (data concerning the activities and events taking place duting*
this phase; description of existing conditions) :

Judgments:
+ Criteria (benchmarks of metit to be used as basis of comparison}
« Judgments (the process of comparing the intents, observations, and criteria)

TRANSACTIONAL (CONVERSION) PHASE:
[period of time during which the program is implemented]:

Uomnau_zcm:
- Intents (the program as it was planned)
« Observations (the actual implementation and delivery of the program)

Judgments:
+ Criteria (benchmarks of merit to be used as the basis of comparisomn)
+ Judgments (the process of comparing the intents, cbservations, and criteria)

OUTCOME PHASE:
[the period of time immediately following the delivery of the program during
which most of the results data are collected] :

Description: . .

« Intents (the intended or predicted results of the program)

+ Observations (the data gathered concerning actual results at the end of the
program)

Judgments:
« Criteria (benchmarks of merit to be used as the basis of comparison)
« Judgments (the process of comparing the intents, observations, and criteria)

Source: R. Kaufman and S. Thomas, Evaluation Without Fear, 1251,

desired? From this we also see that goals are used as organizers for the
evaluative activities. . :

The judgments aspect of the countenance model is also divided into
two separate concems: criteria and judgments. Criteria refer to th
yardsticks to be used as the basis of ‘comparison. Will the worth of th
intervention be judged by comparing it to another intervention? Will’
the program be compared to a set of absolute standards not directly :
related to it? Will the program be judged from the point of view of its.
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68 Public Policy and Program Evaluation Models of Evaluation 69
sked how job seekers perceived the services of the local employment
ffices; the National Board of Public Building wanted to know its
lients’ (tenants’) opinions of how the board manages the provision of
mises; the Ministry of Health and Social Affairs asked a large

mbet of parents for their opinions on child care; the National Envi-
onmental Protection Agency surveyed the credibility of various envi-

nmental agencies in public opinion; and the Patent and Registration

ffice investigated how inventors perceived quening time.

In my view, the client-propelled model may complement the previ-

sly presented approaches, since it poses another problem for consid-

tion. It can make important contributions to evaluation, but should

be allowed to replace the other models. The exclamation of the

ss ‘hotel proprietor Cesar Ritz, “Le client n'a jamais tort” (“the

omer is never wrong”). cannot be the lodestar of all evaluation.

.requirement that the civil service must be responsive to client

.mEm .wm sound, but only within limits. It can never take precedence

the requisite that the front-line operators should follow the direc-

f their hierarchical administrative superiors, and indirectly po-

. al bodies like Parliament, and the Municipal Council, and ulti-

m:mately, the citizens. Tax authorities must answer promptly and cor-

) cily to inquiries from the general public, but they cannot lower tax-

ayers' taxes or make haphazard exemptions. As a rule of thumb, I

E argue that clients’ criteria of merit ought to play a more promi-

tole in public service assessment than in the assessment of regu-

regimes. But evaluators must be aware of the tendency of the

le to exaggerate complaints in order to, get more service. Greater

involvement in evaluation may surrender power to groups with

and narrow interests (Jenkins and Gray 1992:296).

The client model does not tell which program components should .
" be appraised. It allows for a wide variety of assessments. The evalua-
tors may ask clients to pass judgments on some aspect of the service
For instance, clients may be invited to judge program outcome, pro
gram output, service availability, service quality, or even service ad
ministration. Client-oriented evaluation may also raise the causal is
sue, that is, the evaluator urges the clients to estimate program im
pacts. In this case, targets are asked to compare what would have.
happened had there been no program to what actually has happened.
with the program in place. Client—oriented evaluation uses the shadow
controls design to assessment of program impact (see figure 11.1 an
chapter 12). _

Another notable feature is that value pluralism is an accepted stran
in the client—oriented model. Consumers can disagree in their apprais
als. The client approach permits conflicting opinions on public pro
grams and their reception. _

It has taken an inordinately long time before the clients were recog
nized in public administration (Jenkins and Gray 1992:285ff.). The:
notion of a politics—driven civil service and a parliamentary chain of
control—administration as the neutral tool of the elected officials
has exerted a dominant influence over administrative thought. Toda
the client—oriented model is employed in numerous evaluative con
texts, particularly those concerning public service provision such ag
urban transit, public utilities, parks and recreation, health service
child care, public housing, and nursing homes for the elderly, wheré
clientele participation is crucial to the operation of the program. The
client-oriented model is used to evaluate library services, arts, Z00S;
and museums. It is a favorite with educators. At universities, students
are routinely requested to share their opinions of courses, reading list
and lectures. They are asked to rate their teachers’ abilities to organiz¢
the course contents, to stimulate and promote altercation and discu
sion, to stir student interest, motivation, and critical thinking, and t¢
show concetn and enthusiasm for the students. At American universi:
ties, these evaluations are occasionally used to rank faculty and courses
from a student perspective. B :

Here are some examples of market research -done in the Swedish
state sector: the National Audit Bureau (RRV) wanted to know t
taxpayers’ views on the service level, staff competence, and perfo

mance of the taxation authorities; the National Labor Market Boa

|

The Stakeholder Approach

e’organizing principle of the stakeholder model is the concerns
dissues of the people who have an interest-in or are affected by the
ention. This is quite different from using prefixed objectives as
¢riteria, as in goal-attainment evaluation or even side—effects
fion. Stakeholder evaluation, however, does resemble the cli-
iented model, the major difference being one of scope: while the
driven model is concerned with one group of affected interests,
keholder model is geared fo all of them.
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72 Public Policy and Program Evaluation Models of Evaluation 73
To elicit the final data on stakeholder concerns and issues, advo-
ates of the North American stakeholder model seem to prefer obser-
ational and interrogative methods to documentary methods. In many
ases, stakehoider evaluators endorse direct or even participant obser-
tion. In—depth interviewing is another favored technique. After data
m‘..w_Emhmmm and processed, the reporting of results, which might vary
tom one stakeholder to another, will commence. The key word seems
0 ‘be “portrayals,” that is, information—tich characterizations using
ictures, anecdotes, thick descriptions, and quotes. The comprehensive
olistic view mediated through a portrait is important. The evaluator’s
wi value criteria should play no role at all since the selection of
iasuring. rods as well as the measurement proper is supposed to be
he'task of the stakeholders. Normally, several criteria of merit, stan-
tds of performance on these criteria and several comprehensive as-
ments will be included. In practice, the stakeholder model will
ome downright pluralist. Finally, it is decided whether the resuits
1d:be collected into a written report—something that Guba and
coln (1981:25f., 39ff.) consider by no means necessary.
The stakeholder model, it is argued, has numerous advantages. A
owledge argument, a utilization argument and a goal-management
4rguinent may be adduced in its favor. .
ccording to the knowledge argument, it would be foolish of the
. .&&_uwo_.. to avoid the program knowledge, which those mmvolved in-
ubitably have. Stakeholders nurture convictions about side effects,
lementation barriers, and outright cheating, which may provide
~for continued research. Consequently, it is very easy to agree
the recommendation that almost every evaluation ought to begin
the determination of relevant actors and rounds of interviewing.
The knowledge argument, however, is usually accorded less weight
he utilization argument in support of stakeholder evaluation. In
rih American evaluation debate, stakeholder involvement is regarded
inly as a vehicle for increasing the use of the evaluation in upcom-
& decisions. Findings from traditional goal-attainment evaluations

Once the major interested parties are discerned, the North American ;
stakeholder mode] might function in various ways. In their book Effec-
tive Evaluation, Egon Guba and Yvonna Lincoln (1981:33ff.; also:
1989:50ff.) proposed that stakeholder “concerns” and “issues” should
be the starting point. A “concern” is "any matter of interest or impor-
tance to one or more parties.” It may be something that threatens
them, something they fear might lead to undesirable consequences for
them, or something they are anxious to substantiate. “Virtually any
claim, doubt, fear, anticipated difficulty, and the like expressed by
anyone with a legitimate basis for making such a representation could
be entertained as a concern.” An issue, on the other hand, “is any-
staternent, proposition, or focus that allows for the presentation of
different points of view; any proposition about which reasonable per-
sons may disagree; or any point of contention.” .

To build a fitting general design for the study, advocates of the
Noxth Ainetican stakeholder model nurture a strong penchant for quali
tative methodology. The key word is interactive search procedure. The
evaluator must talk to the stakeholders to elicit their narrative historie
and observational data, which in turn should be allowed to affect th
evaluator's next step in the search procedure. After a while, she might:
discover both the purported and the genuine aims of the program, an
what concerns various stakeholders nurture regarding evaluand an
evaluation.. With time, the evaluator gets more involved and can star
to determine what concerns and issues should be included in the study
Only then can she take a stand on what the outline of the evaluatio
should be. _

It is typical for the stakeholder model that the evaluator is permitie
to search rather extensively for the crucial problems. The goal-attain-:
ment and the comprehensive evaluation models point out much more:
specifically which problems to raise and which questions to ask in th
investigation. The North American stakeholder approach is remark
ably open in this respect, empty if you like. The idea is that the

evaluator must be responsive to the concerns and issues o:rmm&qmoaa .. , ... 7
people and let these govern the next step in the investigatory ente ittle impact. The. reports are buried in desk drawers and heaped

prise. Through interactive communication she is supposed to find out :.o.voowmro?mm of H.ro .@ﬂE_o mﬁrmﬁcwm involved, unread msa for-
which corcerns and issues are to be taken seriously and probed more ten >§o.=mw the E: i3 Emﬁ nmo_m_on-.amwma do pot avail n.ﬁB-
deeply. The evaluation design will be gradually determined. Stake- __o_.H, the Smoﬂ:.mﬁon base in Em. evaluations to make more chozm_
holder evaluation is responsive evaluation (Stake 1975; Shadish, Jr. e sions. The Uc.msmmm. of evaluation suffers from a malign “desk-
al. 1991:275ft.). : ﬂ. syndrome.
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76 Public Policy and Program Evaluation Models of Evaluation m

zed business. In most cases, people from academia are hired as
pexts and fact finders. In addition, the commissions themseives are
wed to contract out specific assignments to scholars, who then do
eir business as independent researchers. . o
A-typical feature of the Swedish commission approach is that ex
t .evaluation is married to prospective policy analysis. Actually,
estigations have traditionally focused on alternatives for future ac-
tion rather than impacts of past policies. Besides an historical account
how the pertinent evaluands as they are codified in the books have
lved over the last decades, the typical commission report includes
dafa on the severity and scope of the problem, substantial prospective
essments of different options or the most promising option for fu-
policy action, and a sometimes clear recommendation of policies.
ystematic information on the implementation, output, or out-
s of earlier interventions is usually also provided, although to a
_extent. In the last two decades, however, more emphasis has
placed on the provision of evaluative information. Swedish policy-
ers have learnt the same lessons as their counterparts in other
atries: implementation according to plan as well as achievement of
ftended outcomes are problematic. Now, some commissions even
<m.._m<,m_=mmo= as their major task (SOU 1981:40-41; the Price Con-
15 Commission).
bmetimes the commissions also perform before—the—fact imple-
ation analyses. They attempt to scrutinize the staff, organiza-
al, and managerial capabilities to determine the degree to- which
roposed policy alternative(s) can be specified and brought to
t—jevel execution in a particular bureaucratic setting. This feature
rticularly interesting against the backdrop of clamors for ex ante
.mentation analysis as the missing link in public policy analysis.
e conclusive tracts are invariably signed by all full members of
ommission. This means that the stakeholders shoulder the com-
esponsibility for the content, and particularly for the recom-
ed actions. However, members have a right and a duty to register
nting opinions in so—called reservations (resérvationer), which
dded to the tract. Also, experts may submit dissenting opinions in
w:& special utterances (sdrskilda yttranden), which are appended
report. | o
e ‘one-, two—, Or even three—volume studies (betiinkanden) are
ys published, which is a testimony to the comparative openness of

A Swedish Stakeholder Model: The Ad Hoc m.c.:@ Commissions

The definitional difference between the North American and the
Swedish stakeholder model is that in the latter the stakeholders per:
form the evaluation and take responsibility for its results whereas in
the former the stakeholders are only consulted and allowed to influ-
ence, design, value criteria, and other tenets of the evaluation but the
evaluation itself is carried out by some independent evaluators. In the
Swedish system of ad hoc policy commissions, evaluation is performed
in five partly consecutive, partly parallel, processes: commission work,
consultation procedure, public policy debate, government decision, pa
liamentary decision. .

In the Swedish political system, a considerable source of informa:
tion on past performance and alternatives for future policy action is
produced by m,m hoc investigative bodies. A highly visible subset Om
such bodies are the ad hoc public policy commissions, in Swedisl
called offentlig utredning or kommitté, on rare occasions also
kommission, or delegation. ’ :

While the formal initiative may be taken in Parliament, it is always
the government in corpore that summons ad hoc policy commissions
and specifies the problems to be investigated. The written directives,
which are made public, indicate what a particular comumission should
do, determine the economic frames, and designate a completion date
for the work. The government also appoints the chairman and other
members, experts, and participants.!? _ - o

The policy commissions usually consist of full members, political
appointees (sakkunniga), experts, and a secretariat. The latter is comi:
posed of one full-time administrator, who functions as secretary, and
a few part-time secretaries. The format of the commissions and the
background of their participants will vary according to the subject
under investigation. For highly sensitive matters, such as defence or
constitutional reform, the entire commission is frequently made up of.
full members who are parliamentarians, from parties in office as well
as from the opposition. For matters moderately political, full members
of all camps in Parliament will be appointed along with represent
tives of other stakeholding constituencies such as ministries (which
are kept amazingly small in the Swedish polity because agencies afe
rather independent of ministries), national implementing agencies, the
Association of Local Authorities, the trade union movement, and orga
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80 Public Policy and Program Evaluation

A basic similarity between the two models is that results should not
judged against one set of criteria of merit—stated policy goals—
wide variety of yardsticks, represented by the views of the nu-
erous stakeholding constituencies.
Another commonality concerns the role of research. While the re-
search feature is stronger in the North American approach, it is also in
lie: Swedish case thought that program evaluation, while basically
litical, ought to be fused with scholarship. The research being ex-
ated or collected is discussed in the commissions and the research
ers are often presented as annexes to the main report and under the
e of each researcher. Parts of the research findings are also in-
ded in the major commission text backed by the majority of the full
bers of the commission.
The remiss procedure bears stronger resemblance to the North Ameri-
stakeholder model than the commission preceding it, above all
anse now the stakeholding constituencies are asked individually to
 to the commission investigation without being members of any
rmal appointed body. o
he approach taken by the ad hoc public policy comumissions is
tified somewhat differently compared to the North American stake-
der miodel. The argument that stakeholder involvement will increase
cvaluation use is never heard of in Swedish policy communities. In-
d.ithe basic rationale is very Swedish in the sense that the commis-
riodel is intended to promote ooBm.onwmmm, agreement, support,
forestall bitter political struggle. Commissions ate consensus—build-
echanisms rather than rational problem-solving institutions. They
sehicles for shaping agreement on the results of earlier efforts, and
importantly, proposals for future action. The appointment of an ad
ommission marks a political attempt on behalf of the incumbent
yior parties to reach accord with the parliamentary opposition, the
onig interest organizations, and the public interest associations before
government drafts a bill, and well before the draft bill is submitted
jament. Sometimes, commlissions are also used to promote ac-
iodations among the dissenting governing parties themselves, Con-
‘building and the rendition of legitimacy to fundamental deci-
re major arguments in favor of the commissions. The undetlying
ption is that people will have more confidence in a policy in
development they were consulted, although in the final analysis
s.not agree with their particular preferences. .

bility for the final report and other outcome of the evaluation. The
Swedish stakeholder model is more openly political. First, the govern
ment establishes the commission, selects the participants, determine
the issue agenda, and allocates the funds. By contrast with the Nort
American model, the Swedish stakeholders are full members of th
investigation team, execute or at least oversee the execution of the!
evaluation, and assume,_complete responsibility for the findings a
well as the recommended options for action. Yet, they are mandated to
ponder the issues and work within the time and resource constraint
specified by the government. Third, performed within a political frame
work, the commission work is specifically geared to a particular re
cipient—cum—decision—maker, the national government, and designe
to meet a specific pending decision situation before a set deadline.

Another difference concemns the view of summary statements. In th
North American stakeholder model, there is a tendency toward sepa
rate reporting to each stakeholding constituency; assignment of a sing}
global value to an intervention is regarded with suspicion. This i
somewhat alien to Swedish official thinking. The philosophy embrace
by the commissions strongly suggests that a unanimous final report i
something valuable to strive for. Evaluative data should serve th
whole spectrum of political interests, not just particular stakeholde
concerns, and enable full members to reach unanimous solutions. Whil
minorities have a right and duty to make reservations, the alternativ
preferred by the reigning political culture is unity. o

The accompanying media attention seems to be much stronger i
the Swedish case, partly because the process is institutionalized sinc
at least a century, and maybe also because of the openness as a conse
quence of the Principle of Publicity. _

Another dissimilarity is that the commission institution is used no
only to come up with policy proposals but to effectuate compromise o
policy implementation as well. Hydroelectric power policy is an exce
lent case in point. The parties in Parliament already in 1975 set a vei
clear quantitative goal for hydroelectric construction. But the politic
parties and other concerned stakeholders have not been able to reac
agreement on which particular water courses and river falls should b
dammed and exploited, despite numerous attempts with ad hoc policy
commissions and consultation procedures. A more clear-cut example 0
the saying that “implementation is not neutral rule application but th
continuation of pelitics with other means” is difficult to imagine.
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84 Public Policy and Program Evaluation

FIGURE 4.9
Productivity -

Productivity oulput

input

The difference is that costs in the former case are indicated in mon-
etary terms, in the latter case in the number of hours worked, that is, as
physical entities. It should be emphasized, perhaps, that costs can be
computed in both ways in productivity measurement. The time uni
used could be the fiscal year, the calendar year, or even a monthly
period.

Other vo%:&:m% would be the ratio of library :oE.EMm (number of

books kept) to costs, the number of inhabitants in the municipality t
costs, or the number of borrowers to costs.

To say something worthwhile about the actual productivity of a
_public agency, a reference case is needed. That is, evaluators need
performance standards on the productivity criterion to tell what high
‘or low productivity means. Several standards are used: comparison
with past performance, with similar institations in the same country,
similar institutions in other countries, goals of the political bodie.
client goals or stakeholder goals. An overview will be given in chapte
14.. o -

Productivity as a measure of public sector activities carries some
technical advantages. Sometimes, costs are not terribly difficult to
calenlate since they reach the agencies in terms of monetarized funds;
However, at other times it may be hard to trace the relevant costs
because the funds allocated and spent are often indicated as’ lump
sums on the books. Outputs, on the other hand, may be exacting to
catch and compute, even though productivity only presupposes tha
they are indicated in physical, not monetary, tetms. _

Let me retarn to the Finnish municipal libraries to illustrate th
difficulties of finding valid output indicators. Is the number of bo
rowed books really a relevant and exbaustive output measure? Adm
tedly, it is relevant. To provide the public with an opportunity .t
borrow books is reasonably the most important task of a public .
brary. But it is certainly not exhaustive. A Finnish report conclud
that only 30-50 percent of the library clients borrow books. The othe:
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patrons visit the library to read newspapers, magazines, and journals,
but this does not show in the borrowing statistics. They frequent the
reference library to use dictionaries and encyclopedias or the music
gm_ﬁamsn to listen to records, tapes, and discs. Libraries also provide
ome information services (Sjcblom 1991:18ff.). In the Finnish inves-
gation 1 am referring to, these problems were noticed and discussed
efore the researchers decided to choose the number of borrowed
doks as the indicator of library output. But this does not tumn the
hosen measure into a fully exhaustive one. o
‘Another intricacy involved in productivity evaluation is that quali-
s ‘often are overlooked. Books differ in quality. How can that be
gasured in productivity assessment? o

" There are other criticisms of productivity as a measure of the virtue
ublic policies. The most important suggests that productivity is an
rnal measure, which does not apprehend what we really want to
ntangle, namely, the resuits that the outputs have produced with
end receivers or in society at large, the value of these results, and
the benefits are worth the costs. In the library example, borrowed
oks are not necessarily significant themselves; people may charge
books from the library, place them in a heap on the desk at home,
nid:after some weeks return. them unopened. More important is the
ading of the borrowed books. But what really matters are the bor-
ers’ gains from their reading, The gains may be recreational or
\icational. What the cost—conscious, education—oriented library evalu-
really wants to grasp may be:

ilue of education through books borrowed

At if so, then she has left productivity measurement and entered
ield of efficiency evaluation.. . )
roponents of productivity as a criterion against which to evaluate
. policies, programs, and services cannot escape the fact that
uctivity as a yardstick of output is not an ideal measuring rod for
ing the worth and merit of public sector activities. The public
tion may do wrong things, that is, the outputs may not produce
sired outcome.
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88 Public Policy and wncm.nu_.: Evaluation Models of Evaluation 89

b. the suitability of the methods of analysis;
. the tenability and validity of arguments and conclusions;
d.’ the work in relation to the discourse in the pertinent area;
¢.. the practical applicability of research findings;
f. the worth of the research community shaped by the project;
g. agreement between original intentions and findings reached (Nilstun
. 1988:51).

and Obngren 1991; Engwall 1992). Scientists and theit achtevements
are evaluated by their respected colleagues and equals. Peer review of
research usually is—and ought to be—interactive; usually the proce-
dure starts with self-evaluations by the evaluatees; on the basis of
these and additional material like documentary evidence and site visits
evaluators pass their preliminary judgements; then evaluatees are given
o.vcoﬁ:&@ ‘to comment on the evaluators’ reports before they are
finalized; all in all, the evaluators listen to the evaluatees and solicits
their opinions.
. H.umna review is an institutional model of evaluation. It does not
E&omﬁm the substantive questions to be asked but how the evaluation
is to _uo. organized. The model only tells you that evaluations omm:w to
be o.m_amn_ out by equals. The task of selecting and applying criteria of
merit and standards of good performance is left to the _uaoﬁ.mmao:&m_,
themselves. o
We might wonder what peer review has to do with public sector
evaluation. The model seems miles away from the arena of
policymaking and program enactment. The answer is embodied in the
principle of the profession—driven public sector. In some areas of pub-
lic life, goals are so complex and techniques so difficult, that political
officials have found it wise to leave the shaping and debating of them
to well-educated professionals. Architects, judges, professors, doctor ,
veterinarians, and engineers would be cases in point. Hence, it is also’
considered natural to delegate ex post evaluation to the professions;
But since these professionals work in the public sector, peer review.
must be regarded as an evaluation model on a par with the other
models used in public life. _ :
The evaluation of government—funded basic science and applied
research can be thought of as a review of the state’s research policies.
Wmmmm.nor is performed neither by Weberian hierarchies, nor by interest
onmE.Nmmo:m or elected politicians. It is carried out by wwommmmmo_ﬂm_
scientists and scholars. Hence, the quality of their work is frequently
evaluated in collegiate forms. In research evaluation, experts often
work on assignment for somebody, for instance, a research council. |
To provide an example, the evaluations sponsored by the Swedish
Council of Building Research at the end of the 1980s were assigned to
take special interest in: - |

‘After the directives had been written, appropriate experts were ap-
roached. Preferably, the experts should have more specialist knowl-
dge in the field than the colleagues whose research is to be evaluated.
ey should also be independent; for instance, they must not have
atried out research work in the area under scrutiny in cooperation
th-the people to be evaluated. There is an important difference be-
n those peer reviews where the evaluatees has suggested and
ed in advance on the choice of experts, and reviews where they
e no say in peer selection.
fter the expert group, the “peer collegium” as it were, had been
sen, the upcoming work was organized. Invariably, the reviewers
andthe reviewees interacted with each other during the reviewing
Focess. To the evaluators it was important to take the concerns and
argumients of the evaluatees seriously and try to include or at least
tonsider them in the evaluation. On many occasions, the evaluatees
ére asked to provide relevant publications and other research mate-
['in order for the evaluators to become sufficiently informed. The
uators were then given time to read the material to inform them-
yes about the evaluees and their products. Then, each researcher
research group was visited for presentations and informal talks. In
time, a preliminary formal report was drafted, An important fea-
is that tbe preliminary report was circulated to affected research-
vhose written eomments were explicitly solicited, and these com-
ents were subsequently paid attention to when the evaluators com-
osed the final report. However, they were not published along with
e finished report. In the Scientific Commission of the National Swed-
ish Building Council, the whole procedure took approximately eigh-
sen months. |

ollegial evaluation might also be pursued by use of two panels
tead of one. These groups might work independently but in the end -
o reconcile their findings and judgments. A special form of colle-
| evaluation is self-evaluation by the affected professionals them-

a. the relevance of problem selection and design of analysis;




L DSIS3p UMY JO JOU J1q UOHIR Uewny JO S)[Nsal,, osesyd ojqeicwa s uosndiag
*§109]J2 SAQUEISQNS JOPISUOS A[UC [[BYS ] ‘10A2MOY UOHIS

sup vy -da syyds uopiseddo aup jeyl g PO 10Y2 SPIS aqgissod v "UONO979 AU
o supa juowieaod ur A1red sy jey; oq pinod wesZord 2y} Y JO0JJ2 UIBW PRIS
-op 9y, "S109139 OpIS UOC 3SIN0ISIP Aur swojgord swos asned §091J3 OiFajRng
*[[o S€ §109JJ3 SPIS SIPNIOUL 35INCI JO-YIIM ‘519919 PIPULSILIUN JO

asuSs o) Ul J0g Pasn 5 ,§10ag0 as19a10d,, uorssedxo 3y (I3 ) TRGT UOPLOH Ul
"(97:8L61 [[BE] PUE UOSIIPUY) I03YJ9

[PUIa)XD UB St UOTIRSIal Jof sore ue Juiuado yim 199f0ad Tonuod—oymbsow € Jjo
109332 [RUIAINI UE SE saolubsowr Jo uopeuIUIl3 ‘o[diexs 10 “joafoxd auy 01 Apgoa11p
SIUD0Y JQULICY U] 2IIYM *S]09JJ9 [BILISIXD PUE [BUISUL,, SULIR) 3t 350 sjdoad swog
: USUIIESN SN JO
Aymba pue Leds) apnjour s[eod {RINPad0I4 ‘speod feinpaooxd o) uonuane ou sked
[EPOW JUoUItIE)E—[E0T 3¢ “AJUO JUBWAAIIOL 1203 1eyBwi—josfqns uo Fuisnaoy A9
‘unsaIur pue 159[0 K104 ST 'JIF9T:0661 URUD Bt uonisodxe a4 L JJOLT:1861
S10K0 PUE ‘Q/6] JOUOSINSE 995 ‘[SPOw JudUIUfEFie-1E0T 3 JO WSONLO 104
. "Joz:0861 asnoy yoecadde saanoafkio [e10IABY3] U3 1LT:0861
" asnoy “JIEI1E61 WIOSUIT PUE BQUD ([SpOW UBLA[AL o) 'X:[86] ujooury pue
EqQRE) 995 *PAIUSTIO—SOANI[qO I JOZ 110861 SEUIOYL, PUE UBLLNES ([SPOU JUSWILIENE
-[203 139Z:0861 °SNOH 935 1paseq—[e0s ‘QLTII66T UPALIDS USLIOA[OE—[E0D
"pozAleUe oIk INEIS PUB ‘YIEQUOL) 'ISSOY ‘TIALDG Kooy ‘sstam Aq pedoraap
S[2pOW UONEO[EAS ‘661 |E 10 I USIPEYS Uf ‘0861 9SUOH pue ‘1861 UodurT
pte eqnp ‘€861 '[2 18 SNEpsy Ul paplavid aiv s[pow UOREN[EAS JO SIUNOXYY

S3ION

‘SIomSUE [eulj ‘@arsueyaiduiod oplaoxd Aoy JeU) 9419 Aj3uoim
pue uosioard [ednEWIRYIEW [y} Aq pejeurdse] aie SISYEW—UOISION)
JBI} ST S[OPOW orwowood Yim Jaduep oy, 'Afuo soanoadsiod [enied
apiaoad £y sugisap Joyjo oI Jeyl ‘IaAsmoy purur ug 3dey aq iSO
-Juryewforod orjqnd uf J9A210§ SN (I KBIS 1A S[3POUL ONUQUOIY -

SUOISTORP 0} AOBAIISo] JOPUSI pUE JUSLIDAITE [2100S adeys 0} 19pI0 U
§)S9101UI JOP[OYaNE]S SNOMRA JO UOIBPOUWIIOIDE [eonrjod pue yoreasa
[E100$ JO UOHBUIqUICO SUKSAIUL Ue S[IEJUS [Spow Jpjoyaels ay) 3
UOISIGA USIPOME Y], *opuey o3 feonoviduul st jnq ‘UOTBIOPISUOD o

POAOAUL [[e 938} 0} SosToId ‘SUOHUSAISN] JUSUILIGAOS JO 9[qissod:

MDTA 359PROIQ O} SIPIACId [opoull JIPTOYINRIS Y], YIIeasal JUISpey
s1 uoneoydde jo eaxe widipered s3] ‘suoissejoid Fuons pue jAUL bt
BLIojII0 payeoydwos Aq pajeuRUOp SP[Alj Ul [eDU0SSI St ST, "sanien
o8pn{ pue oimdes o1 Kioedes )t Ul sAY ma1a01 10ad Jo Fusis Iy

-1oziuegio 1oy se s[eod Korjod oxel Jey soyoeoxdde soerder jouues I

SUOSESI JNJRIOOWSP 10] ‘JOAIMOL] "PIUIIOU0D SFE SAOIAISS JuauILI2A03
se 1ey se Apemonred ‘Aefd 03 9j01 € sEY UOHEN[BAD PIISJUID-JUSI)

"UOEN[BAS JUSIIAASIYOE—[80T 0] UONEN[BAS §109]J0—0pIS 1o5axd

16  uopenEAd JO SPPOI

] ‘UOSEAI STY) 10, "S109)JO 9PIS UO SNS0J JO YOB[ SJI ST “TIOABMOY “Norq

-smelp Jolews $17°$1502 03 purlq st pue senJojeres 1eod Y Aprenonred

| SSNMOLJIP OJUL SUNI [SPOT SIY] I8 ‘98] oY) APIuial JOUUED “ISA2MOY]
. ‘[opOouWI JUSIAASIOE—[BOT 9} JO JOAR] U JusmwngIe ofjeIdowap oYL,

JUANLUISACE JO WRISAS oaneruasardar oy ur sfedound

,mn UOTIOUN JOUURD AU} ‘OSIMINJIO ‘PIALJ U Ul POZIELIOJEW jov) Ul
-aney s[eod £orjod I9UISyM UTRMIRDSE 0) SUOSERI 2IBWINIFof 9ARY STRIOIJO

P109]2 puk SUIZLLY) "21E)S ) JO $[BOS SANII(JOD 2Y) SE pazI[EuOnINSUL
oIe Aoy ‘eInpedoid pauruiisiop Ajfeuoniminisuod € ySnoly) paysiqeisg
Isasjeym s[eod Aue jsnf jou are sjuewisaod pue sjuswerped £q j9s
s1e08 Aotjod Jeas]—ySiH "eouanyjul jo ureyd Argjusurerjied oyl jo uon
doouoo oY) uo paseq oxe Ly souls ueitodurr A1oa oI [opowt Eou,m.o
—op1s o) Ajremonred pue jepow justuueye—{eos oy—~AowIoowap sane)
uosaida1-0) Swipne We J 2197 pue—MmaiA O Juod SNBIDOWAP € WOL]
[epowr juswurene—[2o8 oy funjungsp Jo Aouspus) oy o) uondeoxs
el T unoooe juelioduwll auo uQ) ‘[spow Jusururene—eod oy) A[Iemon
Ted 0SEQOP PUE UONBAEAD PIJUSLIO—JUSID PUB ISPIOYSNFIS PUSILIO0aT
0} AUMLIAN| UOHEN[EAD Arerodwieyuod ur Aouapue) Suons B SI 919y

: . "POPUSIUIOD ST S[3POW [RIVAJS JO SUOTRUIGUIOD
uoseal sIy} 10, AJuo stomsue puw seanoadsied fensed sopiaord [epow
£19A9 Aoy purtt ur deay o0 Juepodunl S1 1 ‘0IOJAISY], ‘SIOMSUR [BUL)

: .oﬁmnu:,&&:oo optaoid ues pepour uoO JeY) 2A912g Ajfuoim SIadew
"—UOISTO9p JeY) pue ATjeonioun 0oy parpdde axe Aoy Jey) St S[OPOW UOT)

BN[BAD [[B PIm JOSuep 24J, "uonoejsues yim jusuidojessp siys j0a13

1 wistreinid 03 AJULIOJIUR WIOL] POAJOA?D SBY UOIIENEAS ‘AJJRUOTIBUIOI]

91odurod sfopoul [eI9ARS 919yMm uonemIs e Aq psoerdar usaq sey epow
uswuree—jeod ay) jo sseusjerrdordde o) UO SORIUNUINIOD UCTENR[BAD
ugadoIng pue ¥RILISWIY AJ1B9 9Y) Ul PIISIXA 9OUO TRl JUSwIde [e10)
Y} Jey} POIeNSUOWOP SeY S[SPOUl UOLRNIBAY JO ADAINS peolq AN

v

{

a0\ [euy

"paonpoid sijeym jo Ajenb oy

._umg.a 0} S]qe[leAe poyjawr Jsauly sy} Ajqeqord s uoren[eAd [erSo[[oo
‘sprety xo[duoo A[[EoIUyoe) UI ‘IOAOMOL] "SUOIST[OUOD SHOAUB[[IISIUL
Yoral pue splepuess doueuLofrad pue BLIAID JUSW JUAISINP A[Opim
o5 s[oued payojejy “syfasar Aeys oonpoid Ljuenbaiy smersar 100

‘SI0JENJRAD

_Eﬁexe Jo 9sn 2yl Wim paulquod st yoeoldde sty A[[ensp) "SoAles

4

uopeneAy werdord pue L3404 dMqng 06




b

10.

11,

12

Public Policy and Program Evaluation

seems to have been phrased in the following fashion: “Every step and every
movement of the multitude, even in what are termed enlightened ages, are made

with equal blindness to the future; and nations stumble upon establishments, |

which are indeed the result of human action, but not the execution of any human
design. Tf Cromwell said, That a man never mounts higher than when he knows
not wither he is going; it may with more reason be affirmed of communities, that
they admit of the greatest revolutions where no change is intended, and that the
most refined politicians do not always know wither they are Jeading the state by
their projects” (quoted from Hayek 1978:264). :
Albert Hirschman {1991:35f.) bas formulated the same idea in the following
fashion: “One of the great insights of the science of society—found already in
Vico and Mandeville and elaborated during the Scottish Enlightenment—is the
observation that, because of imperfect foresight, human actions are apt to have
unintended consequences of considerable scope. Reconnaissance and systematic
description of such upintended consequences have ever since been a major assign-
ment, if not the raison d'&tre, of social science.” Also consult Boudon 1982
Vernon 1979; Sicber 1981; Hayek 1979:146ff; Elster 1978:1061f.

A neologism in the English language, evaluand is a generic term for whatever is
evaluated, by analogy with “analysand” and "multiplicand.” In this book, I have
used “evaluand” only sparingly.

Other elaborated models of comprehensive evaluation include the ones elaborated -

by Ferndndez—Ballesteros 19922:205 ff. (figure on 207) and Rossi and Freeman
1989:13f, and passim. :

The presentation of the SOU-model draws on Soderlind and Petersson 1988,
Meijer 1956; SOU 1976:49; Premfors 1983; Andersson and Associates 1978:55fL.;
and Johansson 1992. For a short presentation in English, see Vedung 1992:76f.

The Eight Problems
Approach to Evaluation

‘Evaluation is a technique of managing public organizations in which
ystematic data gathering and other researchlike operations per defini-
on play a considerable role. From this angle, research—infused evalu-
tion ‘differs from other social research not in regard to the research
signs and data—collection methods employed, but to the problems to
¢ attacked. Problems, not designs or methods, provide identity to
valuation. :

There are eight primary problems of evaluation; they can be phrased
: mwwE questions. Again inspired by Scriven, I shall call this the Eight
roblems Approach to Public Policy Evaluation.! While question one
nd: two concern the evaluation of the intervention, questions three
rough seven pertain to the intervention proper, and question eight to
the: feedback process or the utilization aspect of the evaluation. This
ce—level idea in the battery of questions, illustrated already in figure
, ought to be kept in'mind when we proceed.

Evaluators may consider some or all of the following eight prob-
ms: |
1. The purpose problem: For what overall aims is the evaluation launched?
2. The organization (evaluator) problem: Who should exercise the evalua-
‘tion and how should it be organized?

.The intervention analysis problem: How is the evaluand, that is, the
government intervention, normaily the policy, the program, the compo-
fients of policies and programs, or the provision of services and goods,

93
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