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This report was prepared by the National Research Council for the 
National Science Foundation (NSF). At the request of NSF's Science 
and Technology Policy Office in 1974, the National Research Council 
agreed to undertake a study of the organization and management of 
social research and development throughout the federal government. 
To carry out this task, the Study Project on Social Research and 
Development was established within the Assembly of Behavioral and 
Social Sciences of the National Research Council. 

The work of the Study Project includes six volumes, to be published 
in 1978-1979: 

Volume 1: The Federal Investment in Knowledge of Social Problems 
(Study Project Report) 

Volume 2: The Funding of Social Knowledge Production and Appli
cation: A Survey of Federal Agencies 

Volume 3: Studies in the Management of Social R&D: Selected Pol
icy Areas 

Volume 4: Studies in the Management of Social R&D: Selected Is
sues 

Volume 5: Knowledge and Policy: The Uncertain Connection 
Volume 6: The Uses of Basic Research: Case Studies in Social 

Science 

iv 
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Preface 

Since this report lays great stress on the importance of knowing your 
audience, I will begin by saying who we hope will read it. We would be 
pleased if it were closely read by 43 people who exercise a critical 
oversight of federal efforts to create and use knowledge of social 
problems. Let me name them: 

The Director of the Office of Management and Budget 

The Science and Technology Adviser to the President 

The Director of the National Science Foundation and the Chairman of 
the National Science Board 

The Chairman of the U.S. Civil Service Commission 

The Secretaries of Health, Education, and Welfare, of Housing and 
Urban Development, of Labor, and of Transportation 

The Chairmen of the Senate and House Appropriations Committees 
and of their Subcommittees on Housing and Urban Development
Independent Agencies, on Labor, Health, Education, and Welfare, 
and on Transportation 

The Chairmen of the Senate Committee on Banking, Housing and 
Urban Affairs, of the Committee on Commerce, Science, and Trans
portation and its Subcommittee on Science, Technology, and Space, 
of the Committee on Governmental Affairs, and of the Committee on 

vii 
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viii Preface 

Human Resources and its Subcommittees on Health and Scientific 
Research, on Aging, on Alcoholism and Drug Abuse, on Child and 
Human Development, on Education, Arts, and Humanities, on 
Employment, Poverty, and Migratory Labor, on the Handicapped, 
and on Labor 

· 

The Chairmen of the House Committee on Banking, Finance and 
Urban Affairs, of the Committee on Education and Labor and its 
Subcommittees on Compensation, Health, and Safety, on Economic 
Opportunity, on Employment Opportunities, on Elementary, Sec
ondary, and Vocational Education, on Postsecondary Education, on 
Select Education, on Labor-Management Relations, and on Labor 
Standards, of the Committee on Government Operations, and of the 
Committee on Science and Technology and its Subcommittees on 
Domestic and International Scientific Planning, Analysis, and Coop
eration and on Science, Research and Technology 

The Comptroller General of the United States 

The Assistant Secretary for Planning and Evaluation of the Department 
of Health, Education, and Welfare, the Assistant Secretary for 
Policy Development and Research of the Department of Housing and 
Urban Development, and the Assistant Secretary for Policy, Evalua
tion, and Research of the Department of Labor. 

We would be well satisfied if our analysis reached only this critically 
important oversight group-but we want and expect to reach a wider 
audience as well. This report is meant to help those who administer the 
system of federal support for the production and application of knowl
edge of social problems. Some of our ideas are directed to those who 
manage federal programs of support for social research and develop
ment (R&D); some to those in the Congress and the executive branch 
who help to shape federal policy on social R&D; and some to all those 
in the government, the research community, and the nation at large 
who want to see knowledge brought effectively to bear on social 
problems. 

The Study Project on Social Research and Development grew out of 
concerns of federal officials responsible for both science policy and 
social policy. It was commissioned by the Science and Technology 
Policy Office, then the staff arm of the director of the National Science 
Foundation in his role as science adviser to the President. The director 
and officials in the Science and Technology Policy Office were con
cerned about the limited information available to the government on 
the scope of programs of social research and development, the lack of 
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Preface ix 

consistency in policies for managing research programs, and the lack of 
understanding of the impact on the research community of the deci
sions made by the managers of these programs. These concerns were 
shared by officials in the Office of Management and Budget and in 
several other executive departments and agencies. As a result, the 
National Academy of Sciences was asked to survey the size and 
location of budgetary support for social research and development 
throughout the executive branch. Subsequently, the Academy was 
asked to broaden its study to recommend ways in which the federal 
government could more effectively develop and apply knowledge 
about social problems. 

The need to develop a comprehensive view of the present system of 
social research and development was plain from the varied diagnoses 
of what is wrong with it. We found a remarkable range of ideas as to 
where the problem lies. 

Some of these locate the difficulty within the policy-making arms of 
government. It is said that the time perspectives of policy makers are 
excessively short; that they cannot free themselves from urgent mat
ters of the moment to deal with the important longer-term problems 
facing the country; that they cannot conscientiously seek out available 
information on social problems; that they rarely understand the pro
cess of research or surround themselves with those who do; that they 
bend research and development to political ends; that they defend the 
turfs of their particular agencies or committees, with too little regard 
for the need to coordinate the planning and use of research across units 
of the government with interdependent functions. 

Others locate the difficulty in those officials in the government who 
are responsible for managing the funding of social research and de
velopment. It is said that these managers do not plan effectively; that 
they use the wrong instruments to support research work; that they pay 
too little attention to quality; that they have unrealistic ideas of what 
can be accomplished by research in a given amount of time; that they 
are preoccupied by new starts and individual projects and fail to 
accumulate the knowledge that can be gained from a series of projects; 
that they devote too little attention to disseminating the results of the 
research they support. 

Still other diagnoses locate the difficulty in the research community. 
It is said that research performers resist being held to account; that to 
obtain funding they promise results they cannot deliver; that they adapt 
their results to the sponsor's biases; that the for-profit performers, 
despite islands of excellence, have flooded the market with shoddy 
work as they pursue new contracts; that the universities have been 
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X Preface 

unwilling to create the institutions and the faculty incentives that would 
tum disciplinary knowledge toward social needs. 

Although there is a kernel of truth in most of these assertions, their 
varied content argues the need to see the system whole. The body of 
this report describes the steps we took to develop a more comprehen
sive view. 

This report is one of a number published over the past decade that 
deal with specific facets of social research and its use. Each is a 
product of its time and of the aspirations social scientists then held. It is 
useful to characterize these earlier efforts, even if selectively, to better 
appreciate the background and climate in which our study was under
taken. 

The Behavioral Sciences in the Federal Government (Young Report) 
was published by the National Academy of Sciences in 1968. It was 
primarily concerned with means of improving the use of social research 
by agencies of the federal government in making federal policy. The 
deliberations of the Young committee took place before an assessment 
could be made of the. impact of the significant increase in expenditures 
for social research that accompanied the programs of the Great Soci
ety. The committee sought to improve the capacity of the government 
to commission and use social research by recommending that more 
trained social scientists be hired by federal agencies and that the 
representation of the social science community on the President's 
Science Advisory Committee (PSAC) and in the Office of Science and 
Technology be enlarged. It also recommended that an independent 
National Institute for Advanced Research and Public Policy be en
dowed by the government to conduct interdisciplinary and future
oriented research. 

In 1969 the Academy and the Social Science Research Council 
published The Behavioral and Social Sciences: Outlook and Needs 
(BASS Report). This report was one of a series that assessed the status 
aild needs of various scientific disciplines, and a number of discipline
specific volumes were issued. There was also a central report, which 
asserted that federal support for the behavioral and social sciences 
should increase at the rate of 12 to 18 percent per year on the ground 
that the normal growth of the social and behavioral science commu
nity, as well as social need, justified it. Beyond this, the report echoed 
the Young committee's call for improved representation on PSAC, 

proposed the development of improved and interlinked data bases, 
stressed the importance of providing for the training of social and 
behavioral scientists, and proposed the creation of a system of social 
indicators. It also suggested that social and behavioral scientists out-
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Preface xi 

side the government issue an annual social report to the nation. The 
report recognized that discipline-centered work frequently was unable 
to grapple with social problems and proposed that funds be provided to 
create a number of graduate schools of applied behavioral science. 

At about the same time, the Special Commission on the Social 
Sciences of the National Science Board published Knowledge into 
Action: Improving the Nation's Use of the Social Sciences (Brim 
Report). This report was concerned with improving the use of social 
science research and called for better social science training for the 
professions, employment of individuals with social science training in 
key government positions, improved data bases, and better under
standing of social science by labor, community organizations, and the 
public. The Brim Report also recommended the continued presence of 
social scientists on PSAC and the presence of social scientists other than 
economists on the staff of the Council of Economic Advisers. The 
report also recognized the limitations of disciplinary approaches to 
social problems. In view of the pervasive disciplinary organization of 
universities, it called for the establishment of problem-centered insti
tutes of social research, which might be independent of universities. 

Most of these reports were written from a disciplinary perspective. 
Each included recommendations that could easily appear self-serving 
to critics of social research even if they were not. None looked deeply 
into the motives of the government for supporting research or into the 
limitations of applying the results of social research in the policy 
process. The discussions of use dealt almost entirely with federal 
officials, although the Brim Report did consider nonfederal audiences. 

Four reports of quite a different nature, which relate to our task, 
have appeared recently. Each of them was published by the National 
Academy of Sciences. Knowledge and Policy in Manpower: A Study of 
the Manpower Research and Development Program in the Department 
of Labor examined the programs of the Office of Manpower Research 
and Development in the Department of Labor; Social and Behavioral 
Science Programs in the National Science Foundation evaluated the 
quality of those programs within the National Science Foundation; 
Assessing Vocational Education Research and Development evaluated 
the programs of vocational education research and development sup
ported by the Office of Education of the Department of Health, 
Education, and Welfare; Understanding Crime: An Evaluation of the 
National Institute of Law Enforcement and Criminal Justice focused 
on the research program of the Law Enforcement Assistance Adminis
tration of the Department of Justice. Collectively, these reports dif
fered from the earlier ones in that they were based on evaluations of 
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xii Preface 

selected federal programs of social knowledge production and applica
tion. Each examined the nature of the management processes in the 
agencies in question. Each was critical of some aspects of the way in 
which research is commissioned, funds allocated, and research moni
tored. Each provided some guidance as to the research issues that need 
attention. 

Our study differs from these earlier studies in several respects. Both 
this report and the supporting studies devote considerable attention to 
describing the nature of. the policy process itself in order to provide a 
more realistic basis for assessing the contribution that can be made by 
social knowledge. Concern for the policy process led the Study Project 
to stress the limitations of social research as a tool for making social 
policy or for operating social programs. The earlier reports hinted at 
these limitations, but few addressed directly their implications for the 
federal role in social R&D. 

This study encompasses all government agencies that commission 
and fund social research and deals with some general problems of the 
system of federal support. In this sense, it extends across the whole of 
the government the concerns of the committees that examined the 
performance of individual agencies. We are therefore able to ask how 
well the entire complex of agencies funding social knowledge produc
tion and application fits together, what problems these agencies seem 
to share, and whether there are modifications of government policy 
that would benefit the system as a whole. The scope of the study 
permitted us to take a portfolio view of the federal investment in social 
research and development. 

This report focuses on several issues that were largely ignored in the 
earlier reports. We have, for example, traced the implications of the 
fact that more than half of all federally supported social knowledge 
production and application is meant to benefit policy makers and 
others outside the federal government; past studies paid little attention 
to the needs of these nonfederal users. We also give sustained 
attention to program activities intended to support the application as 
opposed to the production of knowledge. This subject has attracted an 
extensive literature but is often neglected by those concerned with 
federal science policy. 

Our study has been a collaborative venture, and our debts are many. 
Henry David, near the end of his long service as executive director of 
the Assembly of Behavioral and Social Sciences, and the Executive 
Committee of the Assembly organized our committee and launched its 
work. David A. Goslin, his successor as executive director, has 
unfailingly supported our efforts, as has Lester P. Silverman, the 
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Preface xiii 

associate executive director. Robert McC. Adams, the chairman of the 
Executive Committee when we began our work, gave the project 
critical intellectual support and was a member of the committee until he 
withdrew to pursue his research in the Middle East. Ernest F. Powers 
of the Science and Technology Policy Office was intimately involved in 
defining the objectives of the study and has supplied throughout a 
gifted R&D manager's blend of encouragement and concern for dead
lines. Vincent P. Rock organized our staff work as executive secretary 
and oversaw the preliminary data collection for our survey of federal 
expenditures before he was lured away to become staff director of a 
study of the United States Senate. 

We owe a very great deal to Thomas K. Glennan, Jr., who served as 
study director for virtually the whole period of our research. He has 
left his mark on this report and the analyses on which it draws at many 
points. Laurence E. Lynn, Jr., a member of the committee with broad 
experience in government, took direct responsibility for our studies of 
the management of social research and development in four selected 
policy areas. Among those who worked in some capacity with Glennan 
and Lynn we owe a particular debt to Mark A. Abramson, who was by 
the end the master shepherd of our survey of federal expenditures and 
is responsible for the Appendix to this volume and the separate report 
on the survey; and to Cheryl D. Hayes, who did a path-breaking 
analysis of demonstration projects and has creatively joined in our 
writing efforts at innumerable points. Beyond this the committee is 
deeply grateful for the work of Eugenia Grohman, our gifted editor, as 
well as of the many staff members, consultants, and interns who 
participated in the work of the project. Christine L. Davis and Linda 
Ingram were staff members who wrote important background papers 
for the Study Project. Sharon M. Collins, Richard Collins Davis, and 
John M. Seidl served as consultants and also wrote papers that are now 
part of this report's companion volumes. 

Vincent Rock directed the frrst data collection efforts, and Arthur L. 
Canfield, Benjamin Caplan, John Grady, Linda Ingram, Jeremiah 
Norris, Rita O'Connor, Howard Simons, and Richard C. Taeuber 
served as interviewers. Mark Abramson directed the 1976 data collec
tion, which became the basis for our survey, and Bruce Craig, Patricia 
P. Koshel, John McCann, Joshua Minkove, Pamela Neff, Jeffrey 
Nesvet, Diane Rothberg, Howard Simons, and Jan Solomon served as 
interviewers. We are indebted to Patricia Koshel for supervising the 
collection of data from agencies of the Department of Health, Educa
tion, and Welfare and to Jan Solomon for the computer work on the 
1976 survey data. Jill Klaskin, the committee's administrative secre-
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Summary 

The federal government invests nearly $2 billion a year to acquire and 
use knowledge of social problems. This figure is small when compared 
to the cost of research and development outside the social fields and 
minuscule when compared to the cost of operating the government's 
social programs. But it is three times larger in real terms than it was in 
the early 1960s, and quite large enough to invite the attention of those 
who are concerned about the federal investment in knowledge of social 
problems. This r.eport probes the nature of this investment-its scale, 
its management, and the return the nation needs from it-and considers 
how the present system of federal support might be strengthened. 

The concepts we use to define our subject are in one respect novel. 
We replace the conventional idea of social "research and develop
ment" with a concept of social "knowledge production and applica
tion'' that gives a sharper description of federal efforts to acquire and 
use knowledge of social problems. This concept embraces four types of 
knowledge production-research on social problems, the collection of 
social statistics, evaluations of social programs, and demonstration 
projects aiding the formation of social policy-and three of knowledge 
application-demonstration projects aiding the implementation of so
cial policy, the development of materials related to social problems, 
and efforts to synthesize, disseminate, or use knowledge of social 
problems. 

We have viewed this system of activities from several analytical 
perspectives, with the aid of several background studies. 
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2 FEDERAL INVESTMENT IN  KNOWLEDGE OF SOCIAL PROBLEMS 

• A new analysis of the federal budget and extensive interviews in 
the federal agencies disclosed the scale and pattern of federal invest
ment in social knowledge production and application (The Funding of 
Social Knowledge Production and Application: A Survey of Federal 
Agencies [Abramson 1978]). 

• Case studies of knowledge production and application activities on 
health, income security, the enhancement of the living environment, 
and development in early childhood provided a view of manage
ment in selected policy areas (Studies in the Management of Social 
R&D: Selected Policy Areas [Lynn 1978b]). 

• Studies of staffing, instruments of support, and the role of demon
strations provided better insight into the problems of managing the 
federal investment (Studies in the Management of Social R&D: 
Selected Issues [Giennan 1978]). 

• New analyses by observers familiar with government and the 
research community helped to illuminate the relationship between 
knowledge and policy (Knowledge and Policy: The Uncertain Connec:. 
tion [Lynn 1978a]). 

• Special studies of the rise of a new field of knowledge ( demog
raphy), the development of a new methodology (survey research), and 
the antecedents of a new policy option (the negative income tax) 
explored the return on the nation's investment in basic advances in 
social science (The Uses of Basic Research: Case Studies in Social 
Science [Stokes 1978]). 

We set forth in this main report our key findings about the present 
system of support, our conclusions about the problem of organizing 
and managing the federal investment, and our recommendations about 
how the system might be strengthened. 

FINDINGS 

Our analysis of  budget obligations examined four patterns in federal 
support for social knowledge production and application. 

• The pattern by type of activity is far more varied than the conven
tional idea of social research and development might suggest. Ac
tivities that are in a strict sense research claim about one-third of total 
expenditures for the production and use of knowledge of social prob
lems. All types of knowledge production account for two-thirds of the 
total; all types of knowledge application, for one-third. 
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Summary 3 

·.' • The pattern by policy area shows that 6o percent of all support is 
related to human resources, with 28 percent related to community 
resources and the remaining 12 percent related to natural resources and 
the science and technology base. The allocation of support between 
production and application of knowledge varies widely across policy 
areas. For all areas, the amount spent on social knowledge production 
and application totals no more than six-tenths of one percent (0.006) of 
the amount spent on social programs. 

• The pattern by organizational location shows that funding pro
grams are strongly decentralized, with 180 separate agencies support
ing knowledge production and application activities. Of the total 
amount spent, more than one-half is channeled through program
operating agencies and the rest through departmental policy offices, 
independent R&D agencies, and specialized statistical agencies. 

• The pattern by audience shows that those who are meant to 
benefit from social knowledge production and application activities lie 
to a remarkable extent outside the federal government. The amount 
spent on activities directed to nonfederal users exceeds the amount 
spent on activities directed to federal users by more than two to one, 
and this ratio is still higher for spending by the mission (operating) 
agencies. 

Our studies of the operation of the system led us to a series of 
findings about the way research agendas are set, knowledge is applied, 
and the system is managed. 

• The setting of research agendas is largely a reactive process, with 
few examples of systematic planning. The incentives for planning are 
weak and inconsistent. Although there is little duplication of research 
effort, there is also little coordinated planning among agencies. Hence, 
there are important problems that fall in the gaps between agencies, 
and little attention is given to identifying and planning research on 
emerging problems that are not well matched to the existing respon
sibilities of mission agencies. 

• Effective application of knowledge is hampered by doubts as to 
the quality or relevance of the results of research and other knowledge 
production activities, by the lack of clear policies on the dissemina
tion and use of results, and by a weak sense of the appropriate 
audience for many results. An excessive focus on individual proj
ects discourages efforts to synthesize and cumulate results. Re
search administrators have limited understanding of how new informa-
tion fosters innovation and change. ' 
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• The management of the system is handicapped by the rapid 
turnover of leadership at the highest level of government and by 
arbitrary staff ceilings and unresponsive hiring policies for support 
agencies. Uncertainties of funding are a pervasive problem, with harm 
resulting from unforeseen prosperity as well as from unscheduled 
poverty. The selection among alternative methods of support rarely 
reflects a clear conception of how research planning and problem 
choice should be shared between funding agencies and those perform
ing the funded work. 

CONCLUSIONS 

Our account of the existing system of support shows that the federal 
government in effect holds a diversified portfolio of investments in 
knowledge of social problems. Its varied investments yield different 
types of return and require different policies for effective management. 
The diversity of the portfolio can be described in terms of the lapse of 
time and complexity of the links between investment and return. 

• Program-supporting activities offer information to meet the 
short-run, limited, and well-specified requirements of operating social 
programs. 

• Policy-forming activities offer information that may help in mak
ing social policy in the somewhat longer run. 

• Problem-exploring activities offer a deeper understanding of social 
problems that may help to define future policy options, even if no 
specific program or policy needs were initially in view. 

• Knowledge-building activities enlarge the resources of social 
knowledge or method, with applications to the understanding of social 
problems, the forming of social policy, or the operation of social 
programs that are varied, difficult to forecast, and typically long run. 

The need for diversified investment is closely linked to three perva
sive characteristics of government-its political character, its need to 
act on incomplete information, and its brief time perspective. 

• The political character of government means that the production 
and use of knowledge needs effective political support, but a political 
constituency is more easily found for some parts of the federal portfolio 
than for others. In particular, political support for longer-term, more 
speculativ� investments of high potential return is a continuing prob
lem of the system. 
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• The need of government to act on incomplete information high
lights the fact that research can make only a partial input and is, in any 
period, a limited and potentially costly resource. Hence, the federal 
investment in research should direct it where it will count for most. 

• The brief time perspective of government means that some knowl
edge production and application must serve short-run event-forced 
needs of government. But the longer life span of major social problems 
allows for a significant return from research that requires a longer time 
perspective. Effective management of the federal investment should 
provide for both of these perspectives. 

R E C O M M ENDAT I O N S  

In view of the inherent diversity of the system, we avoid sweeping 
organizational prescriptions. Informed oversight of the system by 
those in Congress and the executive branch who have cross-cutting 
responsibilities can help to create the incentives for needed change. We 
offer a series of recommendations for improving the way research 
agendas are set, knowledge is applied, and the system is managed. 

Our principal recommendations for improving the setting of research 
agendas are these: 

• Federal research administrators and oversight officials should 
devote more resources to developing systematic planning as a distinct 
aspect of efforts to produce and use knowledge of social problems. 

• Program decision makers should have greater input into the plan
ning of program-supporting research and policy makers at the de
partmental and presidential levels and in Congress should have greater 

· input into the planning of policy-forming research. 
• Special attention should be given to building problem-exploring 

research agendas through task forces and conferences and the creation 
of presidential or joint presidential-congressional temporary commis
sions. 

• A number of problem-centered research programs should be 
created to undertake intensive and sustained work on major social 
problems. 

• More adequate methods should be developed for forecasting new 
or emerging social problems and creating research agendas directed to 
them. 

• Users of research-based knowledge outside the government 
should be more closely involved in establishing priorities for research 
that is meant to benefit them. 

• Scientific criteria, rather than problem or policy relevance, should 
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guide the setting of priorities for research that seeks to enlarge the 
general resources of social knowledge or method. 

Our principal recommendations for improving the dissemination and 
application of knowledge are these: 

• Oversight agencies and research administrators should give more 
attention to the dissemination of high-quality research results to appro
priate audiences. 

• Federal agencies supporting social knowledge production and 
application should sponsor periodic syntheses of the knowledge gained 
from the research they fund. 

• More intensive research on the process of social change and the 
adoption of innovations by federal and nonfederal policy makers 
should be undertaken by agencies supporting social knowledge produc
tion and application. 

Our principal recommendations for improving the management of 
the system are these: 

• Appropriate oversight agencies should regularly review the alloca
tion of social knowledge production and application resources among 
policy areas, organizations, and categories of activities within their 
jurisdictions. 

• Oversight agencies should periodically review the staffing and 
funding of agencies supporting social knowledge production and appli
cation and tailor the capabilities of these agencies to their missions and 
responsibilities. 

• Departments and agencies should organize their planning and 
budgeting activities to provide a significant role for knowledge brokers, 
who should assume· increased responsibility for policy planning and 
program development. 

• Each agency should review its grant and contract policies to 
increase its awareness of available options and to base its choice 
among alternative instruments of support on a clear view of how 
responsibility for research planning and problem choice should be 
shared between the agency and the research performer. 

• Departmental planning, policy analysis, and evaluation offices 
should promote periodic evaluations by knowledge-production agen
cies of the work they fund, with priority given to the largest and most 
important programs of support. 
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1 Introduction 

In recent years the federal government has increased its investment in 
research on social problems and has relied more heavily on staff 
trained in the social and behavioral sciences. During fiscal 1977 the 
government spent more than $1.8 billion to collect social statistics, 
support social research and development, carry out demonstrations, 
evaluate social programs and policies, and disseminate information 
about these activities. Although the research and development portion 
of this total is only four percent of federal expenditures for all research 
and development (R&D), it has roughly tripled in real terms since the 
early 1960s.1 Moreover, there are now several thousand employees in 
positions in the federal service for which social and behavioral science 
training is required, and even larger numbers of professional social 
scientists hold policy-making positions in the executive agencies, in 
Congress, and even in the judiciary. 

But these trends are matched by rising dissatisfaction in some 
quarters. For a variety of reasons-some valid, some not-the social 
R&D community has come under increasing pressure to give an 
accounting of its usefulness to policy makers, program officials, and 
legislators. Unquestionably, an activity this large contains inefficient, 
even pernicious, elements along with elements so valuable that to 
curtail them would be unthinkable. For some critics, however, the 

1Henry David, "Two Transformations: Aspects of Social, Economic, and Science 
Policies in Twentieth Century America," hereafter cited as David, "Two Transforma
tions," in Stokes (1978). 
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concern for accountability reflects frustration with the failure of social 
programs to achieve their goals and the belief that the experts in the 
research community are at least partially to blame. Others, including 
many federal executives with social science backgrounds, simply be
lieve that the payoffs in useful knowledge from investments in social 
R&D have been too small. 

Whatever the reason, the pressures for relevance have taken the 
tangible form of a significant tightening up of federal management of 
social R&D: increasing reliance on competitively awarded contracts 
instead of grants and on grant arrangements that involve collaboration 
between grantor and grantee; pressures from management and budget 
personnel to improve contract and grant administration and research 
monitoring, dissemination and utilization; increasing skepticism about 
the use of peer review panels and research-community-oriented advi
sory councils; and a greater stress on the forms of social R&D that 
seem niost useful to policy makers-program evaluation, policy 
analysis, expert consultation, and social experimentation-relative to 
traditional social science research performed at universities. Indeed, a 
major charge to this committee by its sponsor was to recommend 
specific ways of improving the policy relevance of federally supported 
social R&D. 

There is no evidence that these measures have improved the quality 
and value of social R&D. Attempts at reform may actually have made 
matters worse by enmeshing research administrators and investigators 
in a regulatory process that inhibits rather than facilitates the quality, 
timeliness, and applicability of social R&D. There is the prospect of a 
vicious cycle: federal attempts to improve accountability through 
tighter management may produce disappointing results and lead to still 
further controls and further frustration on every side. 

The cycle should be broken. The social problems facing the nation 
will be difficult and complex in the years ahead. Every part of the 
government, and many of the organizations and individuals served by 
the government, will need better information on what the problems are, 
how they may be solved, and at what cost. Although judgment and 
practical wisdom will continue to be the most important ingredients of 
decision making, systematic research will become an increasingly 
important source of insights, ideas, and evidence. Under these circum
stances, resistance by policy makers to investing in and applying new 
knowledge will be detrimental both to the development of effective 
governmental policies and to the maintenance of the creative energies 
of the research community. 
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THE F O C U S  O F  T H E  STUDY 

What can be done to improve the current system of  federal support for 
social research and development? How can federal expenditures on 
social R&D more effectively meet the needs of society? This report is 
intended to help answer these questions. To do so, we first describe the 
programs through which the federal government supports the produc
tion and application of knowledge of social problems; this funding 
system is our immediate focus. 

This report concerns the ways in which the federal government gains 
and applies knowledge of social problems through its support of (a) 
knowledge-producing activities, including research, statistical report
ing, program evaluations, and policy-formulating demonstrations that 
bear on social problems; and of (b) knowledge-applying activities, 
including policy-implementing demonstrations, the development of 
materials, and other methods of synthesizing, disseminating, and 
using knowledge of social problems. Definitions of these activities are 
presented on the following two pages. 

As noted, four of our seven categories of activities fall outside the 
scope of social R&D as traditionally defined. The additional types of 
activities are an integral part of the effort of the government to promote 
the creation and use of knowledge of social problems and seemed to us 
a proper part of our study. Moreover, the term "development," which 
is well understood when applied, for example, to military weapons 
systems, often is without a parallel in the social sphere. We wUI 
therefore consistently prefer our broader conceptualization of "social 
knowledge production and application," although we will not banish 
the term "social R&D" from these pages entirely.2 

There is a hazy boundary between what is social and what is not. We 
have thought of "social" as referring to the behavior of individuals, 
groups, or institutions. Such a definition excludes biomedical or 
technological projects in which only minor attention is given to social 
or individual impacts; it would include a project assessing the impact of 
an existing technological capability on behavior. This is a difficult line 
to draw and we will note several areas in which the distinction between 
social and nonsocial activities remains a matter of judgment. 

Although the immediate focus of our study is federal support for 
activities that fall within this definition of social knowledge production 

I'Jbe Appendix gives a more detailed discussion of the similarities and differences 
between a traditional R&D framework and our framework. 
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DEFINITION OF SOCIAL KNOWLEDGE PRODUCTION 

AND KNOWLEDGE APPLICATION ACTIVITIES 

Knowledge Production 

Research Research is systematic, intensive study directed toward greater 
knowledge or understanding of the subject studied. Social research 
includes basic, applied, or policy research that studies either the behavior 
of iridividuals, groups, or institutions or the effects of policies, programs, 
or technologies on behavior. t 

Demonstrations for Policy Formulation A demonstration is a small-scale 
program undertaken in an operational setting for a fmite period of time 
to test the desirability of a proposed course of action. A demonstration 
for policy formulation is undertaken to learn new information about the 
outcomes and administrative feasibility of a proposed action. Social ex
periments are included in this category. 

*Program Evaluation Program evaluation is evaluation that seeks to syste
matically analyze federal programs (or their components) to determine 
the extent to which they have achieved their objectives. A distinguishing 
factor of program evaluation is that national operating programs (or their 
components) are evaluated for the use of agency decision makers in mak
ing policy or program decisions. Program evaluation is defmed as a man
agement tool; more general types of evaluation studies (activities fre
quently labeled evaluation research} were judged not to be oriented to 
management or decision making and were categorized as research. t 

*General Purpose Statistics General purpose statistics include either current 
or periodic data of general interest and use. A characteristic of general 
purpose statistics is that many of the specific users and uses are unknown. 
These statistics provide all levels of government and the private sector with 
information on a very broad spectrum of social, economic, and demo
graphic topics. Statistics that are collected for the specific purpose of 
providing research data in a specific area of inquiry have been categorized 
as research. t 

10 
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Knowledge Application 

*Demonstrations for Policy Implementation A demonstration is a small
scale program undertaken in an operational setting for .a fmite period of 
time to test the desirability of a proposed course ofaction. A demon
stration for policy implementation is undertaken to promote the use of a 

particular action. This type of demonstration does not attempt to gen
erate new information but instead attempts to apply existing knowledge. 

Development of Materials The development of materials consists of the 
systematic use of knowledge and understanding gained from research to 
produce materials. Examples of such materials are educational curriculum 
materials or methods, testing instruments, and management or training 
curricula. Such materials are used in a variety of educational, training , or 
testing settings. t 

*Dissemination Dissemination consists of activities undertaken by research 
managers or others to promote the application of knowledge or data re
sulting from social knowledge production activities. t Dissemination 

activities include: 

Publication and distribution of scientific and technical information 
resulting from social research; 

Documentation, reference, and information services (information 
retrieval systems); 

Research syntheses written for the use of practitioners and decision 
makers; 

Technical assistance to practitioners to disseminate knowledge; 
Support of conferences to disseminate information; and 
Creation of dissemination networks and consortia. 

*The asterisked categories fall outside the deimition of research and development used 
by the National Science Foundation and the Office of Management and Budget. This 
knowledge production and knowledge application framework can thus be viewed as 
containing social R&D and related activities. 

tThese definitions are similar to those used by the National Science Foundation and the 

Office of Management and Budget. For a fuller discussion of these definitions. see the 
Appendix. 
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and application, we could hardly do justice to our subject without 
looking beyond these funding programs. Consider utilization: the ways 
that knowledge of social problems is used in making federal policy or 
operating federal programs reach far beyond the explicitly funded 
efforts to apply knowledge that are included in our definition of 
knowledge-application activities. Indeed, few of the steps by which 
Congress and federal agencies translate knowledge into social policy 
are separately budgeted and accounted for in this way. Furthermore, 
although the federal government is the world's leading investor in 
research on social problems, a variety of other public and private 
sources in this country and abroad help to create the knowledge the 
nation uses in facing its social problems. This wider view emphasizes 
the fact that the objective in applying knowledge should be to use 
effectively information from all sources and not just to be sure that the 
knowledge paid for by the federal government is somehow dissemi
nated and used. 

At times the users of knowledge also lie outside the federal govern
ment. Indeed, the majority of research funded by the federal govern
ment is intended for use not by Congress or federal agencies but by 
state and local governments, school systems, hospitals, police forces, 
industry, and the public at large. We refer to these potential users as 
"third parties" -federal sponsors and research performers being the 
"first" and "second" parties. Issues surrounding the effective use of 
"third-party" research are a main concern of this report. 

The following chart summarizes the categorization of those who fund 
the production of knowledge of social problems and those who use that 
knowledge: 

Knowledge Is Produced 

With 
Federal 
Funding 

With 
Other 
Funding 

Within the 
Federal 
Government 

I 

c 

Knowledge II Used 

Outside the 
Federal 
Government 

b 
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Much of our analysis centers on activities in cell a of the chart: the 
federal government pays the bill and is the primary audience of the 
knowledge that results. For example, the Office of the Assistant 
Secretary for Planning and Evaluation in the Department of Health, 
Education, and Welfare (HEW) may fund studies of the availability and 
utilization of health services among low-income populations and use 
the results to help design a national health insurance policy. But our 
analysis also concerns activities in cell b of the chart: the federal 
government funds work that is addressed to the needs of third parties. 
For example, the Division of Community Development and Manage
ment in the Department of Housing and Urban Development (HUD) 

may support studies 
·
of ways that state and local governments can 

improve the productivity of their delivery of social services. Moreover, 
we are concerned with the effectiveness of activities in cell c of the 
chart: the key issue is the effectiveness with which the government 
identifies and uses knowledge created without federal support. The 
federal government might, for example, use the results of foundation
supported studies of public financing of national election campaigns. 
Only the knowledge of social problems not supported with federal 
funds or used by the federal government-activities in cell d of the 
chart-is beyond the scope of our study. 

We see federal support for social knowledge production and applica
tion as part of a wider process by which the nation produces and uses 
knowledge of social problems. We did not come to this view all at once 
at the beginning of our work. On the contrary, we built up by stages a 
framework for looking at this broader process, and this framework is 
one of the products of our work. 

THE PLAN O F  T H E  STUDY 

It was clear from the outset that ·we would need to gather a wide range 
of information. Our resources for doing so were modest. Measured 
against either the scope of the subject or the funds often made available 
to national commissions, ours was a small study, but we have tried to 
gain a better, empirically based understanding of social R&D. The 
groundwork for this report is a set of analytical studies by staff and 
consultants with varied types of expertise. These studies are published 
in a series of companion volumes to this report and are a main outcome 
of our work. 

Since we were asked to examine the federal support of social R&D, 

we undertook first a survey of dollar obligations for social knowledge 
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production and application across all federal agencies. 3 After consult
ing with budget officials in each of the agencies, we developed a new 
classification of these obligations, which we initially applied to the 
budget for fiscal 1975. We then refined the classification and repeated 
the survey nearly two years later to obtain comparable figures for fiscal 
1976 and fiscal 1977. These data are presented in Chapter 2 of this 
report, which describes the scope of the federal investment in social 
knowledge production and application, the policy areas on which it is 
focused, the agencies in which it is located, and the users for whom its 
results are intended. A brief account of the technical aspects of these 
surveys appears in the Appendix; a more comprehensive report of the 
figures for the major departments and agencies is published as a 
separate volume, The Funding of Social Knowledge Production and 
Application: A Survey of Federal Agencies (Abramson 1978). 

A second effort of our study focused on the way the federal govern
ment manages its investment in social knowledge production and 
application in four selected problem areas: health, income security, the 
living environment, and early childhood development. The interviews 
in each area probed the way in which research agendas are set, the 
effectiveness of alternative instruments of support, the importance of 
continuity in funding, the nature of interagency relationships, the role 
of knowledge brokers, the influence of users and sponsors, and the 
dissemination of research results. We draw extensively on these 
studies in Chapter 3 of this report, and they comprise another volume 
in the series, Studies in the Management of Social R&D: Selected 
Policy Areas (Lynn 1978b). 

A third group of studies assessed experience on four management 
issues: planning; the use of grants and contracts in supporting research, 
a subject that was explored in a special conference of R&D program 
managers and grant and procurement officers from a number of federal 
agencies; uses and examples of "demonstrations"; and staffing pat
terns in eight agencies that are heavily involved in social research and 
development. The last study examines in particular the relationship 
between the size of funding programs and the availability of staff. We 
draw on these studies too in Chapter 3 of this report, and they comprise 
another volume ill the series, Studies in the Management of Social 
R&D: Selected Issues (Giennan 1978). 

In the course of the project we commissioned two other kinds of 
analyses to explore the wider context of the funding of social R&D. 
One centered on the elusive concept of "policy relevance." It was 

3Aithough the general terms "expenditure" and "spending" are used throughout the 
repott, 'Our survey was actually based on budget obligations. 
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clear that this was an  influential concept in current debates about the 
role of social research and development, but it was also clear that the 
concept needed more clarity. We therefore invited papers from a group 
of observers of broad experience with both social research and social 
policy. These have contributed to Chapter 4 of this report and have 
elsewhere shaped our thinking on a number of points. They too are 
published as a volume in the series, Knowledge and Policy: The 
Uncertain Connection (Lynn 1978a). 

The final group of analyses dealt with how the investment in basic 
advances in social knowledge and method might strengthen the na
tion's capacity to deal with social problems. We commissioned for this 
purpose a historical review of the federal role in creating and using 
social knowledge and. three analytical case histories of basic advances 
in the social and behavioral sciences. One, a study of the rise of 
modem demography, explored the return from the investment in a 
major new field of knowledge. Another, a study of the development of 
survey research, explored the return from the investment in a major 
new research methodology. The third, a study of the social science 
bases of negative income tax proposals, explored the theoretical and 
methodological antecedents of a major new option of social policy. 4 
They have also helped shape the views we set out in Chapter 4 of this 
report, and they comprise the last of our series of companion volumes, 
The Uses of Basic Research: Case Studies in Social Science (Stokes 
1978). 

Chapters 2 and 3 describe the current system of federal support for 
social knowledge production and application, drawing on our surveys 
of budget obligations and our analyses of management practice. But we 
derived more than a descriptive account of the existing system from 
these studies; we came to see more clearly the variety of federal 
investments in social knowledge production and application and also 
some pervasive difficulties in linking research t9 policy. 

Following from this, Chapter 4 explores three characteristics of 
government that weaken its thrust toward an effective, research-based 
understanding of social problems. In Chapter 4 we also suggest the 
benefit to be gained by taking a portfolio approach to investments in 
research, expecting a very different return from elifferent types of 
investment and matching very different policies on support and utiliza
tion to each. Chapter 5, using the information and insights of Chapters 
2 and 3 and the perspectives of Chapter 4, recommends how the system 
of social knowledge production and application might be improved. 

4The IUUIIytical case histories were jointly sponsored by the Study Project and a panel of 
the Advisory Committee on Research of the National Science Foundation under a special 
grant from the Foundation. 

Copyright © National Academy of Sciences. All rights reserved.

The Federal Investment in Knowledge of Social Problems:  Study Project on Social Research and Development, Volume 1: Study Project Report
http://www.nap.edu/catalog.php?record_id=19956

http://www.nap.edu/catalog.php?record_id=19956


2 
Federal Spending 

for Social Knowledge 

Production and 

Application 

Federal expenditures for social R&D have grown rapidly over the past 
decade, particularly with the advent of the new social programs. The 
Office of Management and Budget (OMB) and the staff of the science 
and technology adviser to the President have tracked these expendi
tures as part of the special analysis of R&D items in the federal budget. 
But a great deal more can be learned about the recent pattern of federal 
support for social knowledge production and application by classifying 
these expenditures in several new ways. 

Our survey examined some 1 80 agencies1 in 44 organizational en
tities that support identifiable amounts of knowledge production and 
application in 12  social policy areas. We identified the distinct pro
grams of fundillg for social knowledge production and application 
within each of these agencies and then classified these programs in 
ways that reflected our analytical objectives. This method required 
extensive interviewing within the departments and agencies in addition 
to inspecting budget data. 

We developed four classifications. The first is by type of activity, as 
defined in Chapter I ;  the second is by policy area; the third is by type 
and organizational location of the funding agency; and the fourth is by 
the objective or audience of the activity being supported. This chapter 

'The term "agency" refers to any organizational unit of a cabinet-level department 
(including bureaus, divisions, offices, and services) or any independent organizational 
unit, other than a cabinet-level department, whose principal officer reports directly to the 
President. 
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examines the data by applying these classifications singly and in 
combination. 2 

FUNDING PATT E R N S  B Y  TYPE O F  ACTIVITY 

The level of  federal funding for fiscal 1976 for each type of social 
knowledge production and application activity is presented in Table I .  
It is noteworthy that two-thirds of all obligations in that year were for 

knowledge production and one-third for application. The largest cate
gory of spending was research, including basic, applied, and policy 
research, which accounted for more than one-third of all obligations. 
However, the substantial obligations for policy formulation demonstra
tions, for program evaluations, and for general purpose statistics 
suggest the importance of other means by which the federal govern
ment invests in the production of knowledge of social problems. 

Table I also reveals that the two categories of demonstration proj
ects accounted for almost one-fifth of all obligations for social knowl
edge production and application. The support of demonstrations as a 
means of gaining new knowledge, as well as of applying knowledge, 
has received far too little attention. The figures show that federal 
obligations for demonstrations were divided roughly evenly between 
projects that sought new information (demonstrations for policy formu
lation) and projects that promoted the adoption of a program (demon
strations for policy implementation). These figures exclude a third type 
of spending, for operating programs masquerading as "demonstra
tions," where the objective is neither to gain nor to disseminate 
knowledge. 3 

Table I shows that almost $600 million was obligated by the federal 
government to knowledge application activities in fiscal 1976. Except 

•Further details of the definitions and methods of our survey of budget obligations appear 
in the Appendix, and detailed breakdowns by individual agency appear in Abramson 
(1978). In one respect, however, our analytical quarry remained out of range. Although a 
great deal can be found out by classifying funding programs, each of these programs 
includes a number of individually funded projects, which may differ from one another in 
terms that bear on our principles of classification. We sought wherever possible to reflect 
this variety by apportioning a program among two or more categories, but refining these 
judgments by extending our survey to many thousands of individual projects would have 
swamped our resources. We note where our findings might be mQdified if they were 
rooted in data on individual projects. 
1For a detailed discussion of demonstrations, see Cheryl D. Hayes, "Toward a Concep
tualization of the Function of Demonstrations," hereafter cited as Hayes, "Demonstra
tions," in Glennan ( 1978). 
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18 FEDERAL I NVESTMENT IN  KNOWLEDGE OF SOCIAL PROBLEMS 

TABLE 1 Funding Patterns: Social Knowledge Production and Application 
Activities (fiscal 1976 obligations, $ millions) 

Activity $ % 

Knowledge production 
Research 655 36 
Demonstrations for policy formulation 204 1 1  
Program evaluation 6 2  3 
General purpose statistics 294 1 6  

Total 1,215  67  

Knowledge application 
Demonstrations for policy implementation 1 83 1 0  
Development o f  materials 1 2 1  7 
Dissemination 294 1 6  

Total 598 33 

TOTAL 1,8 1 3  1 00 

Numbers may not total due to rounding. 
NOTE : Caution should be used when making comparisons between the data above and 
the data on "research an d development "  collected by the National Science Foundation 
and the Office of Management and Budget. As noted in Chapter 1 ,  several of the above 
categories fall outside the definition of R&D used by the federal government.  Thus, 
the $ 1 .8 billion total should not be interpreted as being part of total federal obliga
tions for research and development.  A fuller discussion of these data and dermitions 
appears in the Appendix .  

for the development of materials, our categories of knowledge applica
tion have traditionally been excluded from figures on R&D. This is true 
of the largest of our categories, the activities we group under "dissemi
nation. "  This figure is almost certainly on the low side, since it 
includes only separately identifiable projects for dissemination. 
Nonetheless, this and the other figures in these categories indicate the 
general magnitude of recent explicit federal investment in the applica
tion of knowledge to social problems. 

F U N D I N G  PATT E R N S  B Y  POLICY A R E A  

In addition to providing estimates of the amounts spent for social 
knowledge production and application, our survey sought to provide a 
basis for analyzing the allocation of funding by subject. Working with a 
classification of policy areas similar to those proposed by the General 
Accounting Office and the House Budget Committee, we identified 
twelve areas, grouped in four broad categories: human resources, 
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community resources , natural resources ,  and science and technology. 
The human resources category includes health, education, employ
ment and training, and social services and income security . The 
community services category includes economic growth, transporta
tion, housing and community development, law enforcement and jus
tice, and international affairs. The natural resources category includes 
natural resources and the environment and energy development and 
conservation. Finally, the science and technology category includes a 
set of programs designed to strengthen the nation's scic::nce and 
technology base. 

Table 2 presents the distribution of support for social knowledge 
production and application among the twelve policy areas. Human 
resources claim about 60 percent of the total, with community re
sources ,  including economic growth, accounting for another 28 per
cent. The table discloses interesting variations in funding for knowl
edge production and for knowledge application among policy areas . 
For example:  

• In education, there is a high proportion of funding for knowledge 
application (60 percent) as opposed to knowledge production. This is 
because most of this work is supported by the practitioner-dominated 
Office of Education; emphasis has been placed on policy implementa
tion demonstrations and the development of materials rather than on 
research. 

• In health, in contrast,  the proportions are almost exactly the 
opposite. Much of this spending for knowledge production can be 
traced to the National Institutes of Health, which have placed much 
greater emphasis on basic research and the creation of new knowledge 
than on the application of existing knowledge. This emphasis has 
influenced the activities of many agencies that are concerned with 
social problems related to health. 

• In social services and income security , there is little funding for 
knowledge application, largely because policy makers who use such 
research are federal officials , and so dissemination can be informal. 

Table 3 shows how the relative allocation of social knowledge 
production and application obligations among the policy areas com
pares with the relative allocation of the total federal budget authority 
(including knowlooge production and application, operating programs, 
administrative expenses , etc.)  among comparable policy areas . 

Two observations can be made from these figures. The first is that 
the federal investment in social knowledge production and application 

Copyright © National Academy of Sciences. All rights reserved.

The Federal Investment in Knowledge of Social Problems:  Study Project on Social Research and Development, Volume 1: Study Project Report
http://www.nap.edu/catalog.php?record_id=19956

http://www.nap.edu/catalog.php?record_id=19956


20 FEDERAL I NVESTMENT IN KNOWLEDGE OF SOCIAL PROBLEMS 

TABLE 2 Funding Patterns: Social Knowledge Production and Application 
by Policy Area (fiscal l976 obligations, $ millions) 

Knowledge Knowledge 
Production Application Total 

Policy Area $ % $ % $ % 

Human resources 
Health 26 5 6 1  1 7 1  39 4 36 1 00 

(24)a 
Education 156  40 237 60 394 1 00 

(22) 
Employment and training 1 1 8  85 21  1 5  1 39 1 00 

(8) 
Social services and income security 92 82 21  18  1 1 2  1 00 

(6) 
Total 6 3 1  450 1 ,081 

(60) 

Community resources 
Economic growth 1 78 86 29 14 206 100 

( 1 1 )  
Transportation 84 74 29 26 1 14 1 00 

(6) 
Housing and community 1 06 1 00 

development 6 2 5 8  45 42 (6) 
Law enforcement and justice 47 72 1 8  28 6 5  1 00 

(4) 
International affairs 1 7  73 6 27 23 1 00 

(1) 
Total 388 1 27 5 14 

(28) 

Natural resources 
Natural resources and environment 1 1 1  97 4 3 1 14 1 00 

(6) 
Energy development and 30 1 00 

conservation 28 95 2 5 (2) 
Total 1 39 6 144 

(8) 

Science and technology base 5 8  78 16 22 74 1 00 
(4) 

TOTAL 1 ,215  598 1 , 8 1 3  
(1 00) 

_Numbers may not total due to rounding. 
aN umbers in parentheses are column percentages. 
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TABLE 3 Comparison of Funding Patterns for Social Knowledge Production 
and Application with Total Federal Civilian Budget by Policy Area (fiscal 
1976 obligations, $ millions) 

Policy Area 

Human resources 
Health 
Education 
Employment and training 
Social services and income 

security 
Total 

Community resources 
Economic growth 
Transportation 
Housing and community 

developmentc 

Law enforcement and 
justice 

International affairs 
Total 

Natural resources 
Natural resources and 

environment 
Energy development and 

conservation 
Total 

Science and technology base 

Other civilian functionsd 

TOTAL 

Funding for 
Knowledge 
Production and 
Application 

s % 

436 24 
3 94 22 
1 3 9  8 

1 1 2 6 
1 ,081 60 

(206) b (l l )b 

1 14 6 

1 06 6 

65  4 
23 1 

3 08 1 7  

1 14 6 

3 0  2 
144 8 

74 4 

1 , 8 1 3  1 00 

Numbers may not total due to rounding. 

Funding for 
Knowledge Pro-
duction and Ap-

Total Civilian 
plication (Col. 1)/ 

Budgeta 
Total Civilian 

s % Budget (Col. 3) 

32,339 1 1  0.01 3  
7 ,889 3 0.050 
7,91 0 3 O.o l 8  

144,28 1 48 0.001 
1 92,4 1 9  64 0.006 

No comparable OMB function 
9,906 3 0.01 2  

14,33 2 5 0.007 

3 ,264 1 0.020 
6 ,450 2 0.004 

3 3 ,95 2 1 1  0.009 

1 5 ,667 5 0.007 

3 ,522 1 0.009 
19 , 189 6 0.008 

1 , 145  • 0.065 
56 ,132  1 9  

302,83 7 e  1 00 0.006 

aSource : The Budget of the United Statea Government, Fiscal 1 977,  Part 8, Tables 2 
and 14.  
bExcluded from subtotal . 
CJncludes OMB function of revenue sharing in addition to community and regional 
development. 
dJncludes agriculture, commerce, veterans' benefits, general government, interest, 
allowances, and undistributed offsetting receipts . 
eNational defense and space research and technology are excluded from budget total. 
•Less than 0.5 percent. 
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22 FEDERAL INVESTMENT IN KNOWLEDGE OF SOCIAL PROBLEMS 

represents a small though varied fraction of total program costs . For all 
policy areas , this fraction averages only six-tenths of one percent 
(0.006). In the special case of science and technology , where R&D 
outlays (mainly nonsocial) account for most of the total, the fraction 
invested in social knowledge production and application is still only 
seven percent. Of the substantive policy areas , only in education, 
where program costs are primarily met from nonfederal sources , is the 
investment in social knowledge production and application more than 
two percent of total program costs . 

The second observation is that there is a rough equivalence between 
the fraction that a policy category claims of the whole federal budget, 
on the one hand, and of the federal investment in social knowledge 
production and application, on the other. These two fractions tend to 
vary together in the totals for the four policy categories of human 
resources ,  community resources ,  natural resources , and science and 
technology. At this level of aggregation, support for social knowledge 
production and application does appear to "follow the budget. "  But 
the variation at the level of policy area is considerable and shows , for 
example,  how relatively slight is the investment in the creation and use 
of knowledge on social services and income security. 

FUNDING PATT E R N S  B Y  A G E N C Y  

The most revealing findings to emerge from our survey of spending for 
social knowledge production and application have to do with the 
organizational location of the programs of support. Table 4 presents 
data on levels of fiscal 1 976 federal support for knowledge production 
and application at the level of the department or independent agency. 
These data show how much of the spending is accounted for by a few 
departments and agencies . Of the 44 organizational entities sum
marized in the table , the Department of Health, Education, and Wel
fare is the largest supporter of social knowledge production and appli
cation, accounting for nearly 40 percent of the total-almost $730 
million. Four other departments spent over $100 million on social 
knowledge production and application in fiscal 1976, and a total of 23 
agencies spent more than $5 million. 

There is further evidence on this point in Table 5 ,  which lists the 20 
agencies with the largest budgets for social knowledge production and 
application; they account for 7 1 .6 percent of the $ 1 .8 billion total. 
Significantly , these agencies represent a wide spectrum of types of 
mission and activity. The largest agency , the Office of Education ( OE) , 
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comprises primarily operating programs. Although research is not a 
major priority , OE has seen education innovation as a program goal for 
at least the past 1 5  years and obligates a substantial portion of its funds 
to demonstration activities. Three of the 20 agencies-the National 
Science Foundation, the National Institutes of Health, and the Na
tional Institute of Education-specialize primarily in research; two
the Bureau of the Census and the Bureau of Labor Statistics-are 
statistical agencies that also have the support of knowledge production 
and application activities as a primary mission. 4 As might be expected, 
given HEW's share of total social knowledge production and application 
spending, 9 of the 20 are HEW agencies . 

But the evidence on organizational location should not be misread: 
180 distinct federal agencies are involved in funding social knowledge 
production and application activities ,  and many of the agencies on the 
top-20 list are aggregates of a number of smaller and fairly autonomous 
funding programs.  Indeed, the decentralization of the funding effort is 
striking. 

Decentralization has been the natural consequence of the way au
thorization has been given for programs of support of social research 
and development. The prevailing approach is clearly reflected in au
thorizing legislation. A recent compilation of R&D statutes by the 
Congressional Research Service for the House Committee on Science 
and Technology found that " . . .  most Federal R&D laws appear to 
relate to 'mission oriented' research and development and to be 
administered by agencies directly involved with specific missions and 
responsibilities" (U.S .  Congress , House 1976b, p. 3). The major ex
ceptions are the statutes dealing with the National Science Foundation 
and the Smithsonian Institution, agencies whose legislation provides a 
clear mandate to broad areas of basic research. 

This evidence led David ("Two Transformations ," in Stokes 1978), 
in analyzing the emerging federal role in social research and develop
ment, to conclude that the commitment of federal funds has largely 
been shaped by policy and program legislation that only incidentally 
contained provisions authorizing or directing the conduct of mission
related R&D. In other words , the legal and political basis for R&D 
activities within an agency has followed, rather than preceded, the 
policy and program commitments that specify the agency's purpose 
and responsibilities-its mission. This pattern accounts for the location 
of most R&D programs within the operating federal departments rather 

4For more information on the role of the primary and secondary statistical agencies of the 
federal government, see President's Commission on Federal Statistics ( 197 1).  
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TABLE 4 Funding Patterns: Social Knowledge Production and Application Activities by Department or Agency 
(fiscal 1976 obligations, $ millions) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General lmplemen- Develop-

Re- tion Dem- Evalu- PurPOSe tation Dem- ment of Dissem-
Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Department of Agriculture 62 • 3 4 1  1 06 1 176 1 77 282 
Department of Commerce 22 4 2 77 1 06 1 • 7 8 1 14 
Department of Defense 40 2 • 2 45 13 1 14 58  

Department o f  Health, Educa-
tion, and Welfare0 

� Health Relatedb 139  34  9 3 1  2 1 2  3 7  6 33 76 287 
Education c 46 81 17 4 149 79 54 23 1 56 305 
Income Securityd 20 21  2 43 2 1 3 46 
Human Developmente 38 1 9  1 0 2 70 12 2 7 21 91  

Total-Department 
of Health, Education, 
and Welfare 243 ISS 38  37 474 130 62 64 256 729 

Department of Housing and 
Urban Development 1 0 1 9  4 1 1  44 7 3 s 14 58  

Department o f  the Interior 9 1 2 1 2  • 1 1 1 1 3  
Department o f  Justice 28 • s 1 3  4 7  1 2  6 1 8 65 
Department of Labor 19  3 2 68  92 2 6 7 1 5  1 07 
Department of State 14 1 2 1 7  1 • 6 7 24 
Department of Transportation 43 9 1 21 74 1 0 8 1 0 27 101  
Department of the Treasury 1 1  1 5  25 25 
Appalachian Regional 

Commission 1 4 s 8 8 1 3  
C o p y r i g h t  ©  N a t i o n a l  A c a d e m y  o f  S c i e n c e s .  A l l  r i g h t s  r e s e r v e d .

T h e  F e d e r a l  I n v e s t m e n t  i n  K n o w l e d g e  o f  S o c i a l  P r o b l e m s :   S t u d y  P r o j e c t  o n  S o c i a l  R e s e a r c h  a n d  D e v e l o p m e n t ,  V o l u m e  1 :  S t u d y  P r o j e c t  R e p o r t
h t t p : / / w w w . n a p . e d u / c a t a l o g . p h p ? r e c o r d _ i d = 1 9 9 5 6
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Civil Service Commission 
Commission on Civil Rights 

Community Services 

Administration 
Energy Research and Develop

ment Administration 
Environmental Protection 

Agency 
Executive Office of the 

President! 

Federal Reserve System 

National Foundation on the 
Arts and the Humanities 

National Science Foundation 
Smithsonian Institution 
Veterans Administration 

Independent agenciesK 

Other agenciesh 

2 
s 

2 

1 2  

1 2  

4 
6 

1 
76 

8 
2 

I S  
8 

I 

2 

2 

I 

• 

I 

• 

• 

1 
• 
• 
• 

2 

• 

3 

1 

1 

1 

2 
s 

3 

I 2  

I 3  

4 
9 

1 
80 

8 
s 

I S  
1 2  

2 

s 

3 

2 

1 

I4 
I3 
• 

• 

2 

1 

3 

I 

I 
3 

3 
2 

s 

1 

1 8  
1 7  

1 
2 
1 
4 

6 
7 

8 

I 2  

1 3  

6 
9 

1 8  
97 
1 0  

7 
16  
I S  

TOTAL 6SS 204 62 294 1 ,21S  1 83 I2I  293 S98 1 ,8I3  

Numbers may not total due to  rounding. 
11The activities of the Assistant Secretary for Planning and Evaluation have been included throughout the four policy areas. 
bAJcohol, Drug Abuse, and Mental Health Administration ; Center for Disease Control ; Food and Drug Administration ;  Health Resources 
Administration ; Health Services Administration ; National Institutes of Health ; and Assistant Secretary for Health . 
cNational Institute of Education ; Office of Education ; Assistant Secretary for Education. 
dSocial and Rehabilitation Service ; Social Security Administration. 
eOffice of Human Development.  
I council of Economic Advisors ; Council on Environmental Quality ;  Office of Telecommunications ; Council on Wage and Price Stability. 
6Cfvil Aeronautics Board ; Consumer Product Safety Commission ; Federal Communications Commission ; Federal Home Loan Bank Board ; 
Federal Power Commission ; International Trade Commission ; Interstate Commerce Commission ; Nuclear Regulatory Commission ; Securities 
and Exchange Commission ; Federal Trade Commission. 
hACTION; Federal Mediation and Conciliation Service ; General Services Administration ; Small Busineas Administration ; United States Infor· 
mation Agency ;  Arms Control and Disarmament Agency ;  National Center for Productivity and Quality of Working Life ; Advisory Commission 
on Intergovernmental Relations ; Federal Energy Administration ; Equal Employment Opportunity Commission ; Tenneasee Valley Authority .  
*Leas than $0.5  million. 
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TABLE S Twenty Agencies with Largest Budgets for Social Knowledge 
Production and Application {fiscal 1976 obligations, $ millions) 

Knowledge Knowledge 
Agency Department Production Application Total 

1 .  Office of Education HEW 89 1 24 2 1 3  
2. Extension Service USDA 2 166 168 
3 .  National Science 

Foundation 80 1 7  9 7  
4 .  Alcohol, Drug Abuse, 

and Mental Health 
Administration HEW 78 7 85 

s. Office of Human 
Development HEW ss 21 76 

6.  National Institute of 
Education HEW 46 28 74 

7 .  Health Resources 
Administration HEW ss 13 68 

8. Bureau of the Census Commerce 65 1 67 
9.  National Institutes 

of Health HEW 42 22 64 
10. Bureau of Labor Statistics · Labor 56 56 
1 1 .  Policy Development 

and Research HUD s o  s ss 
1 2. Law Enforcement As-

sistance Administration Justice 4 1  1 8  5 8  
1 3 .  Health Services 

Administration HEW 21 31  5 2  
14. Assistant Secretary for 

Planning and Evaluation HEW 34 34 
IS .  Statistical Reporting 

Service USDA 3 1  3 1  
16.  Economic Research Service USDA 25 6 3 1  
17 .  National Highway Traffic · 

Safety Administration DOT 1 7  1 0  2 7  
1 8. Social Security 

Administration HEW 25 1 26 
19.  Cooperative State 

Research Service USDA 25 25 
20. Office of the Secretary DOT 20 4 24 

TOTAL 857 473 1 ,3 3 0  

Numbers ma y  not total due t o  rounding. 
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than in independent R&D agencies . It also accounts for the decen
tralization of R&D programs to several mission agencies within major 
departments . 

The mission-related character of much of the federal support of the 
production and application of knowledge of social problems can be 
summarized by classifying the organizations in which the programs are 
located. For this purpose, we developed a fourfold categorization of 
supporting agencies : 

Associated with operating programs. Offices that have program
matic responsibility to administer federal programs: for example, Food 
and Nutrition Service (Agriculture) ; Economic Development Adminis
tration (Commerce) ; Office of Education (HEw); National Park Service 
(Interior) ; and the Federal Highway Administration (Transportation). 

Associated with policy-making offices. Offices that do not directly 
administer programs and that frequently have oversight responsibility 
for a number of federal programs or have staff advisory responsibility 
for nonprogrammatic federal policies : for example, the Office of the 
Assistant Secretary for Planning and Evaluation (HEw); the Office of 
Planning, Budgeting, and Evaluation (Office of Education/HEW); Advi
sory Commission on Intergovernmental Relations ; U.S .  Commission 
on Civil Rights ; and the Council of Economic Advisers . 

Associated with agencies whose primary mission is R&D funding. 
For example:  the National Institute of Education (HEw) ; the Agricul
tural Research Service (Agriculture) ; the National Center for Health 
Services Research (HEW); and the National Science Foundation. 

Associated with agencies whose primary mission is the collection or 
analysis of statistics. For example: Statistical Reporting Service (Ag
riculture) ; Bureau of the Census (Commerce) ; National Center for 
Education Statistics (HEw); and the National Criminal Justice Informa
tion and Statistical Service (Law Enforcement Assistance Administra
tion/Justice) . 

Table 6 presents data on the allocation of federal support for knowl
edge production and application in fiscal 1976 by this classification. 
Although some agencies were difficult to categorize,  the data show the 
extent to which program operations influence social knowledge pro
duction and application. More than 50 percent of total social knowl
edge production and application obligations-more than 75 percent of 
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TABLE 6 Funding Patterns: Type of Supporting Agency by Social Knowledge Production and Application Activities 
(fiscal l976 obligations, $ millions) 

Type of Supporting Agency 

Operating Policy-Making R&D Funding Statistical 

Programs Offices Agencies Agencies Total 

Activity $ % $ % $ % $ % $ % 
Knowledge production 

Research 258 39 70 1 1  3 1 1  48 16  3 655 100 
(28)11 (40) (63) (8) (36) 

Policy formulation demonstrations 1 09 53 37 1 8  5 9  29 204 100 
(12) (21) ( 12) ( 1 1)  

Program evaluation 28 46 25 40 9 14 • • 62 100 
(3) (14) (2) (*) (3) 

N General purpose statistics 73 25 21 7 3 197 67 294 100 
00 (8) ( 1 2) ( 1 )  (91)  (16) 

Total 468 39 152 13 382 31 213  18  1 ,2 15  100 
(50) (87) (78) (99) (67) 

Knowledge application 

Policy implementation demonstrations 166 91 7 4 1 0  6 1 83 100 
(18) (4) (2) ( 1 0) 

Development of materials 72 59 3 2 46 38 1 21 100 
(8) (2) (9) (7) 

Dissemination 224 76 1 2  4 55 19  3 294 100 
(24) (7) (1 1 )  ( 1 )  ( 16) 

Total 462 77 22 4 1 1 1  19 3 • 598 100 
(50) (13) (23) ( 1)  (33) 

TOTAL 930 5 1  1 74 10  493 27 216 12 1 ,8 1 3  100 
( 100) ( 1 00) ( 100) ( 1 00) (1 00) 

Numbers may not total due to roundlns. 
11Numbers in parentheses are column percentaps. *Less than $0.5 million or 0.5 percent .  
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the support for knowledge application activities-is associated with 
operating programs.  In contrast,  only 27 percent of total social knowl
edge production and application support is channeled through R&D 
agencies , although these are the agencies most usually associated with 
federal support of social knowledge production and application in the 
minds of investigators and the public. Furthermore, despite the in
creased emphasis on research to support policy making in recent years, 
less than 10 percent of federally supported social knowledge produc
tion and application is directly associated with offices primarily per
forming policy-making functions . 5 

Further findings emerge from the data in Table 6. R&D agencies 
support 47 percent of all research, while agencies associated with 
operating programs support another 40 percent. Approximately 70 
percent of support for the production of social statistics is centered in a 
relatively small number of agencies and programs that specialize in 
statistical activities . The bulk of the relatively small amount of support 
for program evaluations , 86 percent, is administered by agencies 
associated with operating programs and policy-making offices. 

A general conclusion that emerges from the data in Table 6 is the 
diversity of knowledge production and application activities supported 
by all except the statistical agencies. Every category of social knowl
edge production and application is carried out at a multimillion dollar 
level by agencies associated with operating programs,  agencies as
sociated with policy-making functions , and R&D agencies. For exam
ple ,  although more than half of policy-formulation demonstrations are 
associated with operating programs,  significant support for such dem
onstrations comes from other types of agencies as well. Similarly , all 
types of agencies are involved in producing general purpose statistics. 

F U N D I N G  PATT E R N S  B Y  G O A L  A N D  A U D I E N C E  

I t  would be easy to conclude from the prominence of operating pro
gram agencies among the supporters of social knowledge produc
tion and application that these activities are intended primarily to serve 
users in the federal government. But such an inference would miss a 
critical aspect of the intent of those activities ,  an aspect by no means 
obvious when we began our study. To describe the goal and audience 

5We do not by this mean to exclude the possibility that some of the activities supported 

by mission agencies are directed to policy questions. Plainly they are, in some cases in 
response to the wishes of departmental policy offices. 
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of social knowledge production and application, we devised a fivefold 
classification of the objectives of the funding agencies :  

• the improvement of federal programs ; 
• the improvement of federal policies ; 
• the creation and provision of knowledge and developed programs 

or materials for nonfederal audiences-knowledge for third parties ; 
• the general advancement of knowledge concerning individual and 

social behavior without specific concern for appliqltion; and 
• the collection and analysis of statistics. 

This categorization proved to be substantially more difficult and 
judgmental than the categorization according to organizational location 
and function. For example,  the National Institute of Mental Health 
(NIMH) supports considerable basic disciplinary research as well as 
research centered on a variety of social and mental health problems.  It 
also supports a significant amount of research that is intended to be 
useful to practitioners in community mental health centers , social 
service agencies , and third parties generally. Although the political 
rhetoric surrounding the program emphasizes the latter activity , we 
concluded the predominant function of NIMH to be the advancement of 
knowledge and classified the agency accordingly.  8 

As shown in Table 7 ,  important findings emerge from the data on 
total spending by major goal and audience. First, third-party interests 
dominate federal interests : more than 50 percent of all federal support 
is by agencies whose primary function is the production and applica
tion of knowledge for nonfederal audiences . The combined federal 
social knowledge production and application obligations by agencies 
whose primary goal is the improvement of federal programs and the 
improvement of federal policies are less than 25 percent of the total. 
Thus , spending on behalf of third-party (nonfederal) audiences is 
apparently greater than spending for first-party (federal) audiences by a 
ratio of more than two to one. 

Second, only about 10 percent of all federal spending for social 
knowledge production and application is for the advancement of 
knowledge without specific concern for application. The bulk of sup
port for the production and application of knowledge related to social 
problems , more than 75 percent, is administered by agencies whose 
primary goal is the improvement or formulation of programs and 
policies . 

'Clearly, we would have gained added information on goals and audience by carrying the 
analysis to the level of individual projects if this had been feasible. 
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TABLE 7 Funding Patterns: Goal or Audience by Social Knowledge Production and Application Activities (fiscal 1976 
obligations, $ millions) 

Goal or Audience 

Improvement of Improvement of Knowledge for Advancement Statistical 
Federal Programs Federal Policy Third Parties of Knowledge Collection Total 

Activity s % s % s % s % s % s % 

1M Knowledge production 206 1 7  1 70 14 443 37  167  14  230 19 1 , 2 1 5  100 
-

(82)0 (90) (47) (86) (99) (67) 
Knowledge application 44 7 1 8  3 506 85 27 5 3 * 5 98 100 

( 1 8) (10) (53) (14) (1)  (33) 

TOTAL 250 14 1 88 10  948 52  1 94 1 1  232 3 1 ,8 1 3  100 
(1 00) (100) (1 00) (100) ( 1 00) (1 00) 

Number may not total due to rounding. 
11Numbers in parentheses are column percentages. 
•Less than 0.5 percent. 
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Table 8 presents a cross-classification of total social knowledge 
production and application obligations by organizational location and 
function and by major goal and audience. It is significant to note that of 
the total federal support associated with operating programs and 
policy-making offices , more than 72 percent was intended for use by 
third-party audiences ; only 26 percent was intended for the use of 
federal officials in the improvement of federal programs.  Thus , nonfed
eral audiences have a major stake in the policies and practices govern
ing federal support for knowledge production and application. 

A much smaller portion of the funds for social knowledge production 
and application is spent by agencies (or their subdivisions) that have as 
a primary mission the improvement of federal programs or policies. 
More than half of the total for social knowledge production and 
application is spent by offices that have as a primary audience nonfed
eral decision makers , with most of the remainder spent by offices that 
have as a primary goal the advancement of knowledge without specific 
concern for application. 

C O N C L U S I ON S  

Several conclusions about the system of federal support for social 
knowledge production and application emerge from the patterns of 
funding examined in this chapter. 

First, the types of activity are far more varied than the term "social 
R&D" suggests . They include a wide range of activities concerned 
with the production and use of knowledge of social problems.  Indeed, 
research, as it would generally be understood by the research commu
nity, claimed no more than 36 percent of the total obligations of $ 1 .8 
billion in fiscal 1 976. More than one-third of these obligations was for 
applications of knowledge of social problems. 

Second, the policy areas to which this spending is directed also cover 
a broad range. Approximately 60 percent of the total is concerned with 
human resources , and community resources accounts for 28 percent. 
There is wide variation among policy areas in the division of support 
between knowledge-producing and knowledge-applying activities. In 
every policy area, the federal government invests part of its total 
spending for the production and use of social knowledge, but this 
fraction is an exceedingly small part of total program costs in every 
area and averages only six-tenths of one percent for all policy areas. 

Third, the organizational location of funding programs shows a 
strong pattern of decentralization. Because the federal investment has 
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TABLE S Funding Patterns: Organizational Location by Goal or Audience (fiscal 1976 obligations, $ millions) 

Organizational Location 

Associated with Associated with Associated with R&D Associated with 
Operating Programs Policy-Making Offices Funding Agencies Statistical Agencies Total 

Goal or Audience $ % $ % $ % $ % $ % 

Improvement of 243 97 7 3 250 100 
federal programs (26)11 (1)  (14) 

Improvement of 1 3  7 144 77 31 17 1 88 100 

IN 
federal policies (1)  (82) (6) ( 1 0) 

IN Knowledge for 670 7 1  1 8  2 260 27 948 1 00 
third parties (72) (10) (53) (5 2) 

Advancement of 194 100 1 94 100 
knowledge (39) (1 1) 

Statistical collection 4 2 1 3  5 216 93 232 1 00 
(*) (7) (100) ( 1 3) 

TOTAL 930 5 1  1 74 10  493 27 216 12 1 , 1 83 100 
(100) ( 1 00) (100) (100) (1 00) 

Numben may not total due to rounding. 
11Numben in parentheses are column percentages. 
•Less than 0.5 percent. 
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been a corollary of the creation and assignment of social programs to 
mission agencies, more than half of federal support of social knowledge 
production and application is associated with mission agencies, with 
much smaller amounts associated with departmental policy offices, 
independent R&D agencies, and specialized statistical agencies. This 
pattern means that the departments and agencies with the heaviest 
responsibilities for social programs also tend to have the largest aggre
gate budgets for social knowledge production and application. Indeed, 
the combined obligations within the Department of Health, Education, 
and Welfare account for roughly 40 percent of the total for the entire 
executive branch. Of the 180 agencies that support social knowledge 
production and application, the 20 with the largest budgets account for 
more than 70 percent of the total expenditures. 

Fourth, the audiences of social knowledge production and applica
tion activities lie to a remarkable degree outside the federal govern
ment. Spending on behalf of third-party users exceeds spending for 
federal users by a ratio of more than two to one. This ratio is even 
higher if one considers only the support for social knowledge produc
tion and application that is associated with the mission agencies. Only 
10 percent of the total is spent by agencies primarily concerned with 
the advancement of knowledge. 
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3 
The Management of 

Federal Support for 

Social Knowledge 

Production and Application 

The patterns of funding explored in Chapter 2 show the outlines of the 
system of federal support for social knowledge production and applica
tion, but a sense of how the system operates can be gained only by 
probing beneath the surface of those budget data. This chapter sum
marizes the findings and conclusions on organization and management 
we derived from two groups of studies . The flfSt is a set of analyses of 
managerial problems-particularly those of · staffing, the choice of 
instruments of support, and the role of demonstrations-that are 
common to all agencies supporting social knowledge production and 
application (Glennan 1 978). The second is a set of case studies of the 
management of R&D programs in the policy areas of health, income 
security, the enhancement of the living environment, and development 
in early childhood (Lynn 1 978b). 

Many of the detailed findings of these studies show more clearly the 
aspects of the system already apparent in the funding data. This is 
particularly true of its decentralized character, which follows the 
categorical nature of the process of congressional authorization and 
appropriations, a process that has by the mid- 1 970s created nearly 
1 , 100 identifiable domestic programs.  The compartmentalized organi
zation and management typical of categorical programs is also typical 
of the research and development activities associated with these pro
grams. For example, research on early childhood is supported by 16  
separate agencies within HEW (7 within the Office of Education alone) 

35 

Copyright © National Academy of Sciences. All r ights reserved.

The Federal Investment in Knowledge of Social Problems:  Study Project on Social Research and Development, Volume 1: Study Project Report
http://www.nap.edu/catalog.php?record_id=19956

http://www.nap.edu/catalog.php?record_id=19956


36 FEDERAL INVESTMENT I N  KNOWLEDGE OF SOCIAL PROBLEMS 

and by agencies within 3 other departments as well , 1 and 50 depart
ments and agencies support health-related social knowledge produc
tion and application. 1 

The detailed studies of organization and management also allowed us 
to examine characteristics of the system that cannot be discerned in 
funding patterns alone. These findings are summarized under three 
general headings: setting research agendas , disseminating and applying 
results , and managing the system. 

S ETTING R E S E A R C H  A G ENDAS 

We found that the general content and emphasis of research agendas 
are shaped largely by factors external to the agencies supporting social 
knowledge production and application. A variety of interests and 
forces influence the selection of issues and problems on which these 
agencies support research: special interest constituencies ; congres
sional concerns, often expressed in terms of statutory mandates to do 
particular kinds of studies ; the priorities of policy-making officials in 
federal agencies ; and the interests of social knowledge production and 
application performers . For example,  research administrators come to 
know which types or topics of research are popular with the Office of 
Management and Budget (OMB) , congressional committees , or advo
cacy groups , and which will attract criticism and opposition. As one 
observer noted: ' 'A vote to support a $30 million effort to cure diabetes 
goes down a lot better with constituents than a vote to spend $300,000 
to investigate co-insurance schemes for Medicare. "  Our special study 
of demonstration projects showed how influential political factors are 
in setting the agenda of this particular form of social knowledge 
production and application (see Hayes , "Demonstrations ," in Glennan 
1978). 

These observations are hardly surprising. Because social knowledge 
production and application must be legitimized through the political 
process ,  the participants in this process will leave their mark on 
research agendas . More significant is the finding that forces bearing on 
research agendas are responded to largely in ad hoc, reactive fashion. 

1See Christine L. Davis and Cheryl D. Hayes, "Early Childhood: The Content and 
Management of Social Research and Development in Selected Federal Agencies," 
hereafter cited as Davis and Hayes, "Early Childhood," in Lynn ( 1978b). 
1See John M. Seidl and Christine L. Davis, "The Management of Social Research and 
Development in Federal Health Agencies ," hereafter cited as Seidl and Davis, 
"Health,"  in Lynn ( 1 978b). 
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We seldom found agency management activities that could be de
scribed as "planning," i .e . , the systematic derivation of research 
agendas from an analysis of the issues or problems with which the 
agency should be concerned, their ' 'researchability," and the potential 
benefits to those with a stake in research results . Although many 
federal research administrators speak in terms of goals and plans, 
detailed examination shows that these rationales are usually after the 
fact; decisions on the initiation of research are largely ad hoc and 
piecemeal. 3 

Research administrators also seldom involve the potential users of 
research findings in the process of setting research agendas. Although 
users represent an important constituent group and have influence in a 
variety of ways , their ideas and priorities are not systematically 
brought into the research planning process . Even in agencies where 
research programs are directly tied to operating service programs, 
there is frequently a lack of communication and cooperation between 
research administrators and program management staff. Research ob
jectives and the needs of operating programs are not often syn
chronized; planning efforts and operational policies are poorly coordi
nated. Research administrators who retain control over the research 
purse strings are frequently unresponsive to the ideas and priorities of 
the potential users of their research (see Davis and Hayes , " Early 
Childhood," in Lynn 1 978b). 

The prominent exceptions to this general finding are in such policy 
areas as health and transportation, which have a strong core of science 
and technology. In these areas, researchers and users of research have 
similar training and professional norms and mutually support one 
another (see Hayes , "Demonstrations ," in Glennan 1 978). Other nota
ble exceptions are situations in which research administrators have 
developed close ties with powerful congressional sponsors , trade asso
ciations , advocacy groups , or agency policy makers in order to ensure 
adequate and continuous support. Agribusiness interest groups , for 
example, are particularly influential in shaping Department of Agricul
ture research programs;  they also constitute a well-informed consumer 
constituency. 4 

There have been several attempts to involve users in research 

3For a detailed account of research planning on early childhood, see Davis and Hayes, 
"Early Childhood," in Lynn ( 1978b). The plannins of health services research is 
discussed in Seidl and Davis ,  "Health," in Lynn ( 1 978b). 
•see John M. Seidl, "The Management of Social Research and Development in the 
Federal Government's Livins Environment Agencies," hereafter cited as Seidl, "Livins 
Environment," in Lynn ( 1978b). 
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planning through conferences or periodic panel meetings. For example, 
the Maternal and Child Health Service, within the Bureau of Commu
nity Health Services in HEW, appoints "lay person-consumers" to 
their panels evaluating grant applications (see Davis and Hayes, 
"Early Childhood," in Lynn 1978b) . On the whole, however, these 
efforts fail to influence research agendas because they do not lead to 
sustained communication between research administrators and user 
representatives; mutual understanding rarely develops. 

Coordination and Gaps in Research 

Despite the fragmentation of responsibility for research in particular 
policy areas, we found little evidence of duplication of effort. Funding 
agencies seek assiduously to differentiate their knowledge production 
and application activities from those of other agencies-lest the budget 
axe fall . Rumored instances of overlap usually tum out to be cases in 
which researchers from different professions or disciplines are study
ing quite different questions under the same policy heading. When 
actual or potential overlap occurs-occasionally central grant adminis
tration offices find they can assign a grant application to two or more 
different offices-some basis for differentiating and compartmentaliz
ing the related activities is usually found. 

We did find that numerous aspects of large policy or problem areas 
are not being adequately pursued, either because they are not per
ceived as being specifically within the mission of any one funding 
agency or because they are vaguely within the domains of more than 
one agency. The problem of meeting the nutritional needs of children is 
an example: the Office of Child Development (in HEW) , the Maternal 
and Child Health Service (within the Bureau of Community Health 
Services in HEW) , the Social and Rehabilitation Service (in HEW) , and 
the Department of Agriculture all have interests and potential respon
sibility in this area. Rather than infringe on the turf of any of the others, 
none has taken the lead. Consequently, there is limited research on 
certain aspects of the nutritional needs of children. 

We also found that little coordination occurs among agencies . The 
substantial efforts needed to transcend agency interests and initiate 
research programs addressed to broad social problems are seldom 
undertaken (see Davis and Hayes , " Early Childhood," in Lynn 
1978b) . Perhaps the main disincentive to such efforts is the fact that 
there are no visible constituencies in Congress or the executive branch 
for the results of research that cuts across the interests of several 
agencies-cross-cutting research. Furthermore, "oversight" insti-
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tutions-the domestic policy staff in the White House, OMB, the 
central planning and budgeting offices of federal agencies , congres
sional appropriations committees , and the General Accounting 
Office--currently devote scant attention to overcoming the forces that 
discourage unified and coordinated action and dissipate the benefits 
that could be realized from social knowledge production and applica
tion programs. Our study of the management of social R&D on the 
living environment has documented the ineffectiveness of oversight 
institutions in promoting cross-cutting research (see Seidl , "Living 
Environment,"  in Lynn 1 978b). 

In general , there is a lack of both interest in and methods for 
allocating resources among competing social policy areas. Since social 
problems usually encompass the missions and interests of several 
federal agencies , planning would require coordinating their knowledge 
production and application activities. We did find several instances of 
joint funding of research programs, but these were usually well-defined 
studies that were too expensive to be funded by a single agency. 
Overall , we did not find any sustained cooperative planning effort to 
establish program goals for social knowledge production and applica
tion activities of interest to two or more agencies ,  nor a systematic 
sharing and synthesis of the findings generated by different but related 
agencies , nor evaluation of the research of related programs for its 
applicability to the programs of different organizational entities . 

An instructive exception is provided by the agencies ,  such as the 
Bureau of the Census , that have responsibility for statistical programs. 
A professional commitment to render a service and the need to share 
some of the costs of data collection have led in many cases to 
collaborative planning by the producing agencies and the governmental 
and nongovernmental consumers of their output. 

Finally, we found that little attention is given to forecasting social 
problems in order to direct current social knowledge production and 
application investments for greatest long-run value. 

The Role of Incentives 

Those in the executive and legislative branches who might encourage 
better research planning share the responsibility for the defects of 
agenda setting: we found few tangible incentives for systematic and 
imaginative planning of social knowledge production and application. 
The research administrator who ensures that new projects and renew
als occur on schedule, that appropriated funds are spent, and that 
constituencies are satisfied will survive nicely without a plan. Estab-
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lishing a systematic research agenda takes time and qualified staff for 
effective outreach to the research and user communities,  and these 
resources are invariably in short supply. Without incentives , research 
administrators are not apt to divert scarce time and talent to activities 
that can seem to be abstract exercises with little impact on the growth 
or survival of their agencies. 

Indeed, many of the management controls on agencies supporting 
the production and use of knowledge-such as OMB clearance of 
research questionnaires and field interviews, regulations on agency 
staffing and promotions ,  and constraints on the use of grants and 
contracts-frequently exacerbate the weaknesses of research adminis
tration. The resort to management controls is a natural tendency of 
those who must oversee a decentralized system with widely recurring 
problems , but these controls do not offer research administratorS 
positive incentives for creative planning of research agendas. 

D I S S E M I N A T I N G  A N D  APPLYING R E S U L TS 

We found that among the agencies supporting social knowledge pro
duction and application, conscious emphasis on disseminating research 
results ranges from heavy to nonexistent. 5 With few exceptions-of 
which the most notable were in the Department of Agriculture and in 
HEW (particularly the Social Security Administration, the National 
Institute of Education, and parts of the National Institute of Mental 
Health�we found little developed policy concerning dissemination or 
application (see Seidl and Davis ,  "Health," in Lynn 1978b). 

Reasons for Neglect 

One reason for the lack of policy is that there often is little to 
disseminate and little need for dissemination efforts .  Research adminis
trators are understandably chary of pressing research results on poten
tial users when they have doubts themselves about either the quality of 
the research or the relevance of the results. 

Beyond this , two reasons appear to account for the lack of emphasis 
on dissemination. First, there is little agreement inside or outside the 
government concerning the appropriate federal role in disseminating 
research results . In general , dissemination tends to be no one's respon-

5See Daniel M. Katz, "Survey Methodology: Its Development, Utilization, and Poten
tial," hereafter cited as Katz, "Survey Methodology," in Stokes ( 1 978), and Davis and 
Hayes, "Early Child�ood." in Lynn ( 1 978b). 
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sibility: it is not an important aspect of the responsibilities of research 
administrators or performers. Bureaucratic incentives to disseminate 
findings are weak and often conflicting. Research findings may be 
politically and scientifically controversial, and research managers may 
be reluctant to be put into the defensive role that publishing such 
results will tend to thrust on them. Moreover, management attention is 
usually focused on bread-and-butter matters, such as budgets, new 
projects, and renewals. The performance of research administrators is 
rarely judged on whether the findings of completed research are being 
disseminated. 

Second, administrators with academic orientations, or those whose 
research activities are academically oriented, believe they have an 
automatic dissemination mechanism: the academic publications pro
cess. This channel has the advantage of providing automatic quality 
control since academic journals presumably publish only the results of 
weD-done, worthwhile research endeavors. But administrators who for 
some reason cannot rely on this mechanism typically have no alterna
tive system for making research results accessible to interested audi
ences. 

Several agencies have taken steps to improve dissemination. One is 
the practice of depositing approved research reports in the National 
Technical Information Service (NTIS) , a part of the Department of 
Commerce, or other research abstract or report library. Although these 
computerized retrieval systems can be useful, they present a number of 
difficulties. Their coding procedures often make it difficult to locate 
particular research reports. Moreover, because these systems do not 
synthesize or analyze for quality or relevance, they may tum out reams 
of undigested research findings that overwhelm potential users. As a 
consequence, research results that are ftled with NTIS or other similar 
retrieval systems are seldom useful to federal or third-party policy 
makers, who do not have the time to read and evaluate masses of 
research reports. (They may, however, be quite useful to other re
searchers.) 

Other efforts by federal agencies to improve dissemination include 
requiring researchers to prepare executive summaries of their work 
and comply with other guidelines for final reports; creating dissemina
tion offices; requiring dissemination plans from contractors and grant
ees; and promoting new media for reporting research results-such as 
Evaluation magazine supported by the National Institute of Mental 
Health (NIMH) and the Technical Analysis Papers series created by the 
Office of the Assistant Secretary for Planning and Evaluation in HEW. 
However, such efforts have frequently been thwarted by agency or 
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OMB hostility to expenditures for the publication of "self-serving" 
agency reports , to the subsidized distribution of materials ,  or to 
publication of politically sensitive findings . 

Sense of Audience 

In general , we found little evidence that research administrators have a 
clear sense of the appropriate audience for the research they support, 
even when they have definite expectations that findings will be pub
lished. Exceptions include instances when constituency pressures , 
communicated through Congress, take the form of specific mandates to 
"study and report" or when research needs are highly focused and 
insistent. Other exceptions occur when research has been under way 
for some time and earlier results have been disseminated and used, or 
when research is within the mainstream of a discipline or profession. 
As examples of the last, social R&D efforts supported by agencies of 
the Department of Agriculture and the Department of Transportation 
have well-developed audience networks. Researchers and users are 
frequently members of the same profession and view problems from 
siinilar perspectives ; they share a common language and frame of 
reference, and they subscribe to the same professional journals and are 
on the same mailing lists (see Seidl , "Living Environment,"  in Lynn 
1978b, and Hayes,  "Demonstrations ,"  in Glennan 1978). 

When polled informally in our data survey, research managers 
frequently indicated that "everyone" was the audience. When 
pressed, many indicated that good results will generate their own 
audience or expressed reluctance to accept what they regard as an 
unduly restricted view of who will be interested in the work. The 
management studies confirm the existence of gaps between the re
searcher and the policy maker or other potential user. Researchers 
seldom begin by asking: What questions are potential users interested 
in? What are their intellectual and political perspectives? How are they 
likely to view research results? How should that affect what I do? 
Neither their training nor the norms of their profession prepare them to 
raise and answer such questions. 8 

As a result, a specific sense of audience seldom develops , even for 
research that is unquestionably considered applied research. This 
sense is particularly important in knowledge production or application 
activities that are tied to operating programs or directed to policy: 

'For a discussion of the gap between policy makers and researchers in the Environmen
tal Protection Agency and the Department of Housing and Urban Development, see 
Seidl, "Living Environment," in Lynn ( l978b). 
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research that lacks a clearly specified audience frequently fails to be 
relevant to the needs of any audience. (A sense of audience is less 
crucial for knowledge production and application efforts that explore 
broad problem areas or seek fundamental advances in the knowledge 
and methods of the social sciences.) 

Our study of demonstrations underscores the importance of a sense 
of audience in applied R&D activities. By our definitions , policy
formulation demonstrations test in an operational setting the political 
and administrative effectiveness of a particular mode of intervention on 
some social problem; they are meant to show federal policy makers 
whether and how a . program should be implemented. Policy
implementation demonstrations are used to promote the adoption or 
adaptation of a particular program by federal policy makers , state or 
local policy makers , or practitioners . Demonstrations can be particu
larly effective in communicating with potential users because they are 
far more real and credible than written research reports ; they can show 
not only that a program works effectively but how it works . Both 
policy-formulation and policy-implementation demonstrations are 
clearly applied endeavors , yet we found that those who manage dem
onstration projects are rarely alert to the needs of the wider audience 
they are meant to influence (see Hayes , "Demonstrations ,"  in Glennan 
1978). 

Excessive Project Orientation 

Little effort is devoted to synthesizing research knowledge or seeing 
the results of particular research projects as net additions to an existing 
body of knowledge. Aside from reviews of the literature, few efforts 
are made to determine how much is known about a given problem or 
issue from a comprehensive and interdisciplinary perspective. Project 
findings are disseminated with little attempt to place them in a substan
tive or intellectual context. 7 

The incentives that produce fragmentation and ad hoc, reactive 
decisions on research priorities clearly operate here as well. Incentives 
for a more effective synthesis of existing knowledge are rarely supplied 
by oversight institutions or the governmental users of research results . 

7For a notable recent exception, see George et al. ( 1975), prepared for the Commission 
on the Organization of the Government for the Conduct of Foreign Policy. "By 
necessity," the authors note, "the present study has had to formulate an eclectic 
framework of its own within which to discuss and evaluate the many different kinds of 
findings and theories that are relevant to one or another aspect of the overall problem of 
improving the use of information in foreign policy decision making" (p. 7). 
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Those who must make short-term, incremental decisions on policies 
and programs do not look for fundamental insights on social function
ing and human behavior. A policy process concerned with negotiating 
incremental changes to statutory authorities , budgets , and regulations 
generates no more than a weak demand for broad syntheses of knowl
edge. 

Understanding the Process of Change 

Research administrators rarely have a good understanding of the ways 
in which change occurs and innovations are adopted. In this they are in 
good company. Systematic studies of change, in particular of planned 
change, are of relatively recent origin and this type of research has for 
the most part focused on practitioners rather than policy makers . For 
example, "decision determinants analysis ," pioneered by the Mental 
Health Services Utilization Branch of NIMH ,  assists mental health 
centers to assess their readiness to adopt changes in approach or 
practice. 8 Moreover, most studies of the process of change and the 
diffusion of innovation have been concerned with technological ad
vances rather than with social developments. 9 It is especially striking 
how often those who are concerned with the dissemination of research 
findings substitute a faith that good research will find its audience for 
systematic understanding into the process of change. 

The Role of Knowledge Brokers 

Federal research administrators and researchers are frequently isolated 
from the policy process. Immersed in the research enterprise, they are 
often unaware of the needs of policy makers , wary or cynical about 
"politics ,"  and unaccustomed to communicating in nontechnical 
terms. Frequently there is a similar gulf between researchers and 
program managers. We noted considerable tension between program 
officials , who felt they received little help from research, and research 
administrators , who were weary of anti-intellectual program managers 
and their demands for how-to-do-it manuals .  

The past several years have seen wide use of knowledge brokers in 
the federal government to bring social scientists and policy makers 

•see Howard R. Davis and Susan E. Salasin, "Strengthening the Contribution of Social 
R&D to Policy Making," hereafter cited as Davis and Salasin, "Strengthening Social 
R&D," in Lynn ( 1978a). 
8For an important recent exception, see the RAND study of educational innovation 
commissioned by the Office of Education, Berman and McLaughlin ( 1 974). 
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closer together. Knowledge brokers ideally function by dealing, on the 
one hand, with producers of knowledge, providing information on the 
needs of policy makers , and, on the other, with policy makers , the 
users , to whom they provide knowledge from the research community. 
They can greatly assist in bridging the gaps and breaking down the 
hostility between researchers , program managers , federal policy mak
ers, and third-party users . In several agencies, research administrators 
described to us their ties to policy makers in terms of their relationships 
with the knowledge brokers in the department's planning and policy 
offices.  Knowledge brokers typically are articulate about both research 
and policy issues , though their sympathies are apt to lie with the policy 
makers . Although hard to document, our impression is that effective 
brokerage improves the content of internal departmental and agency 
communications as well as the relations between researchers and 
policy makers . In addition, research brokers provide a main line of 
communication between the departments , the White House, OMB , and 
Congress. 10 

The Office of the Assistant Secretary for Planning and Evaluation 
(ASPE) in HEW provides a prime example of a relatively well
institutionalized departmental research brokerage function. The assis
tant secretary serves as an adviser to the secretary in the innermost 
circle of the departmental decision-making process. Usually from an 
academic background, or at least well-respected by the research com
munity, the assistant secretary is aided by a staff with academic 
training and analytical capabilities. The fiscal and staff resources of the 
office are primarily devoted to collecting and analyzing data pertaining 
to social problems that are already acknowledged and accepted, al
though some portion of their work may be directed toward forecasting 
and defining future policy or program concerns . ASPE participates in 
decisions on ongoing programs within the department or new program 
initiatives , the implementation of policies mandated by Congress or the 
President, and policy recommendations to Congress or the President 
generated within the department. Occasionally , a command of spe
cialized knowledge resources casts this office in the role of final arbiter 
of particular policies or at least gives it substantial veto power (see 
Seidl and Davis ,  "Health," in Lynn 1978b). 

A comparison of the federal government's organization charts of 
1965 with those of 1975 shows the rapid institutionalization of research 
brokerage at the agency and subdivision levels. Central offices of 

1°For a general review of recent developments in knowledge brokerage, see James L. 
Sundquist, "Research Brokerage: The Weak Link," hereafter cited as Sundquist, 
"Research Brokerage," in Lynn ( 1978a). 
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planning and analysis have been created in four major federal depart
ments as part of the drive to implement the Program Planning Budget 
System (PPBS) throughout government. The Council of Economic 
Advisers in the Executive Office of the President and the director of 
Agricultural Economics in the Department of Agriculture are other 
examples of the institutionalization of knowledge brokerage in the 
executive branch. 

The current use of knowledge brokers, however, is highly varied 
across the government, primarily because of the varied importance of 
the planning and policy analysis activities that comprise their major 
function. Where these activities are influential in decision making, the 
brokerage function tends to be well developed. There are, however, 
few federal departments and agencies with strong planning and analysis 
offices. Where such offices do not exist, the brokerage function or 
position may exist without real influence and access to the highest 
policy officials. The success of the brokerage function is therefore 
largely dependent on how effectively program planning is managed: if 
there is an orderly policy-planning process ,  knowledge brokers can 
channel research information to policy makers and information on 
policy needs to researchers. 

In Congress , the fragmentation of decision making complicates the 
organization of research brokerage, but also makes it essential. Re
sponsibility for policy and program development is fragmented among 
numerous committees and subcommittees . To relieve the process of 
trying to build the necessary analysis and brokerage capacity subcom
mittee by subcommittee, there has been a move to centralize these 
functions in support agencies that are politically neutral. Hence, the 
Congressional Research Service within the Library of Congress , the 
Office of Technology Assessment, the General Accounting Office , and 
the Congressional Budget Office are coming to serve the congressional 
policy maker in a role broadly analogous to that of brokers in the 
executive branch. The full potential of these organizations to influence 
and help shape congressional deliberations has yet to be realized. 

MANAGING THE S Y S T E M  

Our background studies focused on three problems of administrative 
practice that are common to the system of social knowledge production 
and application: staffing; stability of funding; and the choice of 
appropriate instruments of research support, an issue that reaches 
beyond the traditional alternatives of grants and contracts . 
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Patterns of Staffing 

Frequent turnovers among high-level decision makers affect the quality 
and coherence of programs of social knowledge production and appli
cation as well as the morale of other staff members . Indeed, both 
researchers and program staff frequently observed that research 
priorities are constantly shifting, agencies are continually being reor
ganized, and those in leadership posts rarely occupy their positions 
long enough to develop good working relationships with people in the 
field. Overall , the lack of stability among high-level departmental and 
agency officials has caused a serious instability in programs. 

Midlevel staffing patterns in agencies that support social knowledge 
production and application also have significant effects on the way that 
research programs are funded and managed. In many instances ,  re
search administrators are expected to perform broad planning and 
management functions without adequate staff to do the job.  This 
reflects a far more general difficulty of federal staffing as the govern
ment has been given new and expanded responsibilities in recent 
decades . It is striking to note that, although the overall federal budget 
has increased dramatically since 1948, the number of federal em
ployees has been remarkably stable. 1 1  

The consequences of labor-scarce environments are readily apparent 
in the planning, monitoring, and analysis of knowledge production and 
application activities , including in-house research. 11 In most cases , the 
same staff members are responsible for designing and generating new 
projects and for overseeing ongoing projects . As a result, there appears 
to be a tradeoff between planning and monitoring functions that tends 
to leave one or the other neglected. This observation echoes the 
fmdings of another committee of the National Research Council , which 
evaluated the programs of the Office of Manpower Research and 
Development (OMRD) of the Department of Labor. The committee 
concluded that constraints on the staffing level of OMRD, imposed by 
OMB, had caused a decline in competence and left the office incapable 
of deriving maximum benefit from its R&D expenditures (National 
Research Council 1975). 

Agency monitoring is overly routinized in quarterly and semiannual 
reporting requirements that are costly and time-consuming for inves
tigators and do not necessarily enhance the quality of project results . In 

"In 1948 there were slightly more than 2.0 million federal employees; in 1977 there were 
slightly less than 2.8 million (Office of Management and Budget 1976). 
11See Richard Collins Davis, "Staffing Patterns in Social R&D Agencies ," hereafter 
cited as R. C. Davis ,  "Staffing," in Glennan (1978). 
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addition, the effects of staff shortages have resulted in an enforced 
neglect of the policy implications of the research that is supported and 
in constraints on the capacity to disseminate research results and to 
develop or promote practice in the field (see R. C.  Davis , "Staffing," 
in Glennan 1978). 

Congress and OMB have responded to requests for more adequate 
staffing by instead prescribing stricter controls to be used by the 
agencies supporting research. This sort of "controlism" has involved 
an increasing use of contracts rather than grants, demands for better 
justification for staff increases , and more attention to Civil Service 
requirements (see R. C. Davis ,  "Staffing," in Glennan 1978). In gen
eral , however, the combined effects of Civil Service restrictions on 
recruiting and personnel ceilings imposed by OMB have created barriers 
to filling key staff positions with qualified experts . The length of time 
needed to hire desirable personnel at higher levels was frequently cited 
as the reason for having lost prospective employees to other jobs. In 
many cases , less-qualified personnel have been hired because of Civil 
Service point preferences and register classifications. Established to 
ensure equity in federal hiring practices,  Civil Service regulations are 
generally insensitive to the staffing needs of agencies that support social 

knowledge production and application. 

Stability of Funding 

Agencies supporting social knowledge production and application fre
quently are subject to highly uncertain and unstable funding. Erratic 
and excessive increases and decreases in funding levels distort re
search management and decision making and jeopardize the coherence 
and quality of programs. Although sudden budget increases are seldom 
cited as a problem by research administrators , such increases fre
quently do create severe management difficulties . We found that the 
quality and usefulness of research activities suffer if budget resources 
exceed the capacity of an agency staff to manage them carefully. 
Because of the inevitable emphasis on spending money before spend
ing authority is lost, decisions concerning which problems should be 
researched and which investigators should be chosen are made hur
riedly and with insufficient care. If staff resources are inadequate, 
management and monitoring of new projects , as well as of ongoing 

projects , suffer. Moreover, increased budgets often bring new con
stituents , who add to the political and bureaucratic pressures on 
research. administrators . 

The problems of unscheduled poverty are more familiar. When 
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sudden funding cutbacks occur, research managers must inevitably 
make controversial decisions concerning how to distribute the pain. 
Pressures from researchers, advisory boards, and a variety of con
stituent groups come into play. Both staff and researcher morale 
usually deteriorate, and the quality of research management suffers. 
Rather than causing a reduction in low-priority research, suddenly or 
sharply imposed cutbacks may jeopardize the coherence and stability 
of an agency's  entire program. 1a 

Substantial unexpected funding cutbacks can be particularly detri
mental to the management efforts of large agencies ; they force the 
administrative mechanism to halt while the staff do a total replanning 
that is costly in time and attention. Reductions are also destructive of 
the innovative efforts of agency staff, who are discouraged by the poor 
prospect of being able to carry out existing plans. 

Overall, uncertainty surrounding the funding levels of agencies sup
porting social knowledge production and application is detrimental to 
the quality and usefulness of research products. Seidl and Davis 
("Health,"  in Lynn 1 978b) identified this uncertainty as a significant 
problem for several of the agencies responsible for health services 
research; it discourages strategic planning efforts and contributes to 
the politically inspired search for the most "salable" research propos
als .  This, in tum, leads to unrealistically high expectations of agency 
administrators , as well as of Congress, about project outcomes. When 
these expectations are dashed, the agency's  credibility is jeopardized 
and further instability results. 

Uncertain budgets (and late appropriations) also hamper the award
ing of grants and contracts .  Requests for proposals and grant an
nouncements take time to prepare, and proposals take time to review. 
When levels of funding are uncertain, the planning and conduct of 
competitions are impaired. Moreover, unstable and uncertain patterns 
of funding are a barrier to long-term commitments with research 
performers, even when it seems likely that the quality and usefulness of 
the results would be enhanced by a long-term commitment. 

Choosing Instruments of Support 

Although some agencies are restricted to grants, for most agencies the 
choice among alternative instruments of support is a function of 
research management. Decisions on whether or not a request for 
proposal (RFP) is to be issued and what it will contain must be made 

11See the concluding paper by Laurence E. Lynn, Jr. , in Lynn ( 1978b). 
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before investigators are selected. Our management studies sought to 
identify factors that influence decisions concerning which mech
anisJil---II1Ult or contract-to use. Beyond this , we attempted, though 
less systematically,  to understand the rationale for, and the role of, 
an intramural research capability. 

There is no consistent pattern of grant and contract use throughout 
the federal government. Some agencies use contracts almost entirely, 
others rely exclusively on grants , while still others use some mix of the 
two. Traditionally , grants have been used to provide general support 
for researchers seeking new knowledge and new methods of obtaining 
knowledge; they have typically been awarded on the basis of the 
scientific merit of performer-initiated proposals.  Contracts have been 
used when a sponsor has a specifiable product and wants to hold the 
performer accountable for producing it; they have been awarded on the 
basis of cost and responsiveness to agency specifications. 1 4 The diver
sity we found, however, cannot be explained by consistent differences 
in the specificity of the knowledge being sought or in the need to hold 
researchers accountable to the funding source. 

The use of contracts , rather than grants , has increased significantly 
in recent years , in part in response to OMB and other demands for 
accountability. Since grants are usually awarded to universities while 
contracts , especially competitive ones , are typically won by research 
consulting firms , the increased use of contracts to ensure accountabil
ity has fueled the growth of a relatively new performer sector
comprised mainly of for-profit and nonprofit consulting firms-that 
operates outside the norms and constraints of the academic research 
community. Indeed , the pressure that the use of contracts has put on 
the academic community is most clearly seen in the number of 
university-based researchers who have formed their own consulting 
firms in order to bid on, win, and execute competitively awarded 
contracts . 

This change in the performer sector has advantages.  It has provided 
access to federal support by many researchers who are outside the 
traditional university setting and who tend to have a more broadly 
interdisciplinary and problem-oriented focus. But it has disadvantages 
as well . The growth of for-profit and nonprofit consulting firms has 
created significant problems of quality control. Awards are not always 
made to the most competent firms, largely because the competitive 

14For an elaboration of the historical context for these practices, see Thomas K. 
Glennan, Jr. , and Mark A. Abramson, "Grants and Contracts Policies for Social 
Research and Development, "  hereafter cited as Glennan and Abramson, "Grants and 
Crintracts," in Glennan ( 1978). 
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bidding process tends to put greater emphasis on skillfully written 
proposals than on research competence and quality research products. 
Concern is often voiced about the fraction of total staff time many 
consulting firms devote to surveying RFPS and writing proposals (see 
Glennan and Abramson, . .  Grants and Contracts ," in Glennan 1978). 

Because of recent innovations in research management, the tradi
tional distinctions between grants and contracts are rapidly fading: 
contracts can be loosely structured and awarded in response to unso
licited proposals;  grants can be tightly written with requirements for 
the delivery of specified products and awarded on the basis of narrowly 
defined competitions. 1 5 As support arrangements have become more 
adaptive, grants and contracts can be used virtually interchangeably. 
But research administrators vary widely in their awareness of this 
flexibility (see Glennan and Abramson, . .  Grants and Contracts ,"  in 
Glennan 1978 and Davis and Hayes, . .  Early Childhood,"  in Lynn 
1978b), and in many agencies standard operating procedure still dic
tates the choice among alternative instruments of support. 

Nevertheless , it would be a mistake to assume that the choice of 
instruments does not matter: contracts imply a concern for the per
former's accountability; grants imply a respect for the performer's 
autonomy and initiative. The symbolic meaning of these methods can 
be important in agency-performer communications and to the reputa
tion of the research agency (see Glennan and Abramson, . .  Grants and 
Contracts ," in Glennan 1978). But the crucial need is to reach a sound 
decision on whether and how planning, problem selection, and re
search design are to be shared between the supporting agency and the 
research investigator. Methods of support can then be flexibly adapted 
to these decisions . 

Our study did not include a systematic investigation of the intramural 
research capabilities of agencies that support social knowledge produc
tion and application, but we believe that such a capability offers several 
advantages in the case of research meant to address specified program 
or policy needs. In-house researchers tend to understand the needs and 
priorities of an agency better than outsiders do. When research is done 
externally, the definition of problems to be researched and the design 
of work to be undertaken seem to fall entirely either to the funder or to 
the investigator. When research is done in-house, there is often better 
communication and coordination between those who might use the 
results of the work and those who perform it. Hence, an intramural 
research capability can enhance the likelihood of an agency's using the 

16See Linda Ingram, "The 'Best' Social Research: Who Does It and Who Funds It?," in 
Lynn ( 1 978b). 
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results of the research it supports. Indeed, when knowledge production 
and application activities are conducted in-house, there is a greater 
tendency on the part of agency decision makers to regard them as a 
legitimate and valuable part of ongoing administrative activities and 
programs. We have found this to be true of the Social Security 
Administration, NIMH ,  and the Department of Agriculture's Economic 
Research Service, the primary supporters of intramural knowledge 
production and application activities (see Seidl and Davis , "Health," 
in Lynn 1 978b). 

Our review of instruments of support again highlighted the extent to 
which administrators focus on individual research projects rather than 
on programs of research or on broad knowledge production efforts. 
The heart of the research management process is committing funds, 
and this task typically revolves around decisions concerning the sup
port of individual projects . This focus is to some degree inevitable: 
research projects are the research administrator's units of work, for 
which he or she can be held specifically accountable.  They have a 
reality and meaning that the cumulative result of many pieces of 
research performed at different times and in different places may not. 

Although research administrators are typically project-oriented, we 
did find a few instances of support for broader programs of research, 
including cooperative agreements between research agencies and per
former institutions, program announcements and priorities statements , 
and research programs shaped by strong direction. It is clearly possible 
to depart from the pattern of project-by-project decision making, 
although it  is  seldom done (see Katz, "Survey Methodology," in 
Stokes 1978). The most significant departures are the few instances in 
which agencies have provided level-of-effort funding to problem
oriented research institutions. The Air Force's  Project RAND and fed
eral grants to create and sustain the Urban Institute and the Institute 
for Research on Poverty are examples of efforts to support research in 
broad problem areas over relatively long periods of time. Most of the 
evidence of our study, however, pointed to the systematic discourage
ment and erosion of this method of support by federal management and 
budget officials , as well as by policy analysis and program development 
offices. With their "what has this study done for me" orientation, most 
of these officials regard institutional support, which has longer time 
horizons and a broader problem focus,  with suspicion or active hostil
ity. Hence, funding agencies have given little attention to the potential 
of such arrangements in the recent past. 
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C O N C L U S I O N S  

Our detailed studies of the system of federal support for social knowl
edge production and application reinforce the evidence of the decen
tralized character of the system. A vast array of departments , agencies , 
bureaus , offices ,  and divisions support research and development 
activities on a variety of interrelated social problems. The principal 

findings of our studies of how the system is organized and managed can 
be grouped in three broad clusters: setting research agendas, dis
seminating and applying results , and managing the system. 

Setting research agendas is a largely reactive process , and examples 
of systematic planning are rare. Although there is almost no duplication 
of research effort between agencies, there are very few cases of 
agencies with overlapping responsibilities establishing research 
priorities through coordinated planning. Hence, there are important 
problems that fall in the gaps between agencies , and little attention is 
given to identifying and planning research on emerging problems. The 
incentives for planning are generally weak and inconsistent. 

More effective application of knowledge is hampered by doubts as to 
the quality or relevance of research, the lack of developed policies on 
the dissemination and use of research findings, and little sense of the 
appropriate audience for particular research results . An excessive 
focus on the results of individual projects discourages synthesis of 

knowledge from several projects or other sources. Research adminis
trators have a limited understanding of how new information can foster 
innovation and change. The recent past has seen a wider use of 
knowledge brokers in the federal government to bridge the gap be
tween policy makers and the research community. 

The management of the system is handicapped by the rapid turnover 
of leadership at the highest level of government and by arbitrary staff 
ceilings and unresponsive hiring policies for agencies that support 
social knowledge production and application. Uncertainties of funding 
are a pervasive problem; the quality of a research program can be 
harmed by unforeseen prosperity as well as by unscheduled poverty. 
The choice of instruments of support is too often a matter of standard 
operating procedure that fails to take advantage of the flexibility 
available to the research administrator and to press the possibility of 
supporting programs with longer time perspectives and a broader 

problem focus. 
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4 
Perspectives on 

Federal Support for 

Knowledge Production 

and Application 

Our review of the budget and management of federal support in 
Chapters 2 and 3 facilitates a greater understanding of the current 
system and the ways it might be improved. Some of the recom
mendations in Chapter 5 flow from findings already presented; indeed, 
some are implied by the language we have used. But our review also 
gave us some fresh perspectives on the links of research to action on 
social problems and the diversity of the federal investment in social 
knowledge. Hence, this chapter presents a new way of thinking about 
the system of federal support-about the diversity of the federal role, 
the linkage of research to government, and the audience for social 
knowledge production and application-before we present our recom
mendations in Chapter 5 .  

TH E NATU R E  OF G O V ERNM ENT 

Three major characteristics of government create much of the difficulty 
in linking research and the policy process: the necessarily political 
character of government; the need for government to act on incomplete 
information; and the short time perspective typical in government. 
Understanding these characteristics is important in developing recom
mendations for strengthening the system of federal support for the 
production and application of knowledge of social problems. 

54 
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The Political Character of Government 

The policy process in government is inherently political. There is no 
disparagement in this observation; on the contrary, the policy process 
legitimately resolves conflicts among competing interests . If stabilizing 
farm income requires higher food prices in the marketplace, the trade
off between the two requires a political judgment. Only a political 
process can legitimately make that judgment. 

Conflicts are present in all policy areas , but they are especially 
marked in social policy. Indeed, a problem tends to be called "social" 
if there are sharp conflicts among interests or values. Putting a man on 
the moon could be seen as overwhelmingly a technological problem, 
but ' 'the problem of our cities , ' '  which also has a large technological 
component, is far more likely to be seen as a social issue, because of 
the conflicting interests and values that are involved. 

Government decisions on the support and application of research are 
not exempt from the political process.  Research administrators , a 
critical subcommunity of government, live in a very political environ
ment; most federal research programs are deeply enmeshed in 
bureaucratic, special interest, and legislative politics. There are 
numerous and diverse pressures on research managers from sources 
such as departmental officials , OMB and the White House, congres
sional committees, and organized interest groups. 

These pressures , detailed in our management studies (Glennan 1978,  
Lynn 1978b), lead to knowledge production and application activities 
in a variety of political contexts . 

• R&D programs have been started as symbolic acts intended to 
demonstrate national concern for particular social problems. The ac
tivities recently initiated in the Alcohol , Drug Abuse, and Mental 
Health Administration on rape and its prevention and on the family and 
television violence were intended to demonstrate national concern for 
important social problems. 

• R&D activities have been undertaken as a means of initiating a 
reform when there is no consensus on a proposed program. Thus, the 
income maintenance experiments were undertaken after an initiative 
toward a national income maintenance program was turned aside by 
President Johnson. More recently, a senator succeeded in leading 
Congress to adopt legislation providing resources for a large experi
ment with housing allowances-after failing to persuade his colleagues 
to institute a national housing allowance program. 

• R&D activities have sometimes been a compromise between 
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political opponents who are unable to resolve their differences. The 
current evaluation of compensatory education programs by the Na
tional Institute of Education was agreed to by competing congressional 
factions seeking to change the formula for the distribution of compen
satory education funds. 

• R&D activities have been initiated to provide grounds for delaying 
action. This is true of current efforts to examine the effects of various 
requirements of the proposed Federal Interagency Child Care Stand
ards. Sometimes ,  program evaluations are initiated to forestall large 
increases in funding for politically popular programs. 

• R&D programs have been initiated when the federal government is 
kept from taking direct action by the division of functions among levels 
of government. Federally funded R&D in education has been aimed at 
goals , such as improving programs for the disadvantaged or training 
future scientists , that the federal government cannot pursue directly 
because responsibility for education lies with the states and their local 
units of government. 

In contrast to the policy process ,  research is inherently apolitical in 
the sense that it cannot resolve the value conflicts at the heart of the 
policy process . Research may clarify these differences and widen or 
narrow the area of disagreement by showing the likely consequences of 
policy choices , but research cannot show why one set of values or in
terests should be preferred to another. 

There is no way to depoliticize the support of research and the use of 
its results , but effective strategies for acquiring and using research 
results can take account of the political nature of the policy process. 
There must be effective political support both for the production of 
knowledge on social problems and for its application by governmental 
and other users . 

The Need to Act on Incomplete ltiformation 

Related to the political character of government is its need to act on 
incomplete information. Evidence about the nature of social problems 
or the consequences of alternative social policies will never be exhaus
tive. Those who reach decisions through the policy process should
indeed must-make decisions on limited information. 

The need to act on incomplete information is unavoidable and is not 
simply the result of neglect in building an information base for action. 
In fact, attempts to strengthen such a base are more likely to succeed if 
there is a realistic understanding of what research cannot do. Govern
ment deals with extraordinarily complex social problems, and any 
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major policy will be based on many assumptions about individual or 
group behavior. Research can increase knowledge about the validity of 
those assumptions , but it can never confirm them all . 

This can be illustrated by some of the recent large-scale social 
experiments undertaken by government. The income maintenance 
experiments in New Jersey and Pennsylvania were a major assault on a 
key question about a "negative income tax" plan: whether poor people 
with jobs would go on working if a negative income tax gave them a 
guaranteed minimum income. The experiment was designed to see 
whether the members of several hundred poor families, chosen ran
domly in five cities , would stop working when they were eligible for a 
negative income tax. Few did. 

But many uncertainties remained. Did the result depend on special 
characteristics of the experimental situation? Since this was a small 
sample, neighboring families were rarely enrolled: would the responses 
have differed if the plan were universal and publicly advertised? The 
participants knew the experiment would last only three years: would 
their behavior have been different if this had been a permanent pro
gram? The experiment was carried out in small cities: would the effect 
have been different in other types of communities? 

Questions such as these are now being explored in experiments that 
have followed the initial effort in New Jersey. For example, part of the 
experiment with housing allowances being supported by the Depart
ment of Housing and Urban Development involves an entire city, 
which may make a critical additional contribution to what is known. 
But the need to act on incomplete evidence will remain. If the federal 
government were to try to study all of the factors in this and other 
social programs , the research capacity of the country would soon be 
swamped and the government would lose the will to act. 

This reality leads to a further observation of considerable impor
tance: since research is a limited resource, effective strategies of social 
knowledge production and application should consider the ways it can 
count most. Knowledge based on good research can be costly, and the 
research community at any time has a limited capacity to produce it. 
Investments in research should therefore be based on an understanding 
of the diversified ways that knowledge obtained from this investment 
can strengthen the nation' s  capacity to see and deal with its social 
problems. 

The Time Perspective of Government 

A third characteristic of the policy process is its short time perspective, 
a perspective much briefer than the life of major social issues. This is 
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partly a matter of the brief tenure of office of leading participants. The 
averase stay of cabinet secretaries is about two years; the averase of 
undersecretaries and assistant secretaries is even shorter. The short 
time perspective is also partly due to constitutional and statutory 
constraints. The biennial cycle of elections is uppermost in the minds 
of members of Congress , especially representatives; sessions of Con
gress are briefer still . The budget process , .which controls many of the 
planning and evaluative efforts of government, stiH follows an annual 
cycle. 

For these reasons , the time perspective of policy makers is short. 
Their demands for knowledge are often immediate. Policy does not 
wait for relevant knowledge to become available . Under the pressure 
of events and constituencies ,  legislation is passed, programs started, 
regulations and guidelines written, and funds authorized, appropriated, 
and spent-whether or not relevant analysis and research findings are 
in place. Indeed, the process often operates in reverse. The systematic 
accumulation of knowledge on a scale appropriate to a problem may 
not begin until policie!J and programs are enacted. Once in operation, 
new programs legitimize the large-scale expenditure of funds for re
search. This was true, for example, of research on health care, which 
followed the enactment of Medicare and Medicaid legislation in the 
1960s. The same was true of research on income maintenance, en
vironmental protection , and energy development. 

But if the time perspective of the policy process is short, the life 
expectancy of major social problems is not. Very few of the problems 
of our society are solved in a single season or by a single action; on the 
contrary, policies to deal with them are fashioned incrementally over 
time in a series of partial measures.  And as perceptions of a problem 
change over time, so do policy solutions. For example, the federal role 
in the financing of health care for the poor has been debated for four 
decades: important steps , including the Kerr-Mills Act, Medicaid, and 
Medicare, have been taken, but the debate goes on and further de
velopments are virtually certain. And the importance of the turnover of 
participants in the policy process should not be exaggerated; the 
careers of some members of Congress and civil servants are as long
lived as the social problems they face. Members of key congressional 
committees or subcommittees may hold their posts for many years. 

These observations suggest that effective strategies for the produc
tion and application of knowledge will need to have varied time 
perspectives . Some production and application of knowledge should be 
able to respond to the very short-run needs of government. But the 
brief cycles of the policy process can be seen as epicycles within a 
much broader movement of social problems through the stages of 
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recognition, debate, and partial solution over a period of years or 
decades. Longer perspectives open the possibility of also supporting 
lines of research that require longer time for a significant return. 

Research needs time. Even a next research step into the unknown 
will take some time; more ambitious ventures will require more time, 
and the amount will be harder to predict. The development of a 
research-based understanding of social problems may be the product of 
many studies over many years, or even decades , rather than of a few 
studies in a year or two. In particular, research on changes in individual 
or group behavior may require a long time. Years are needed to find the 
answers to such questions as the effect of lower prices on medical care 
utilization or the effect of a guaranteed minimum income on participa
tion in the labor force. If one traces the length of time it takes to 
develop the ideas and methods that underlie a particular program of 
research, an even longer time horizon emerges. For example, the 
models that were deployed in the negative income tax experiments 
evolved out of a generation of theoretical and empirical work by 
economists concerned with labor force behavior. • The sample designs 
used in these experiments were based on statistical concepts developed 
over the previous three decades. 

Short-run, event-forced policy making may keep the value of long
term research from being recognized. The current participants in the 
policy process , whose predecessors did not leave them with a firm base 
of information, are understandably preoccupied with their immediate 
information needs rather than with laying a firmer base for their 
successors. The farther in the future the results of research, the smaller 
its current constituency. Policy making is concerned with current 
issues· and problems. Policy makers with short time horizons would 
rather commit resources to obtain immediate help than invest in an 
uncertain future in which they may play no part. The need to devise 
ways of supporting longer-term research is therefore an unresolved 
issue of the federal investment in knowledge of social problems. 

A recognition of the tensions between the policy making and the 
research process has helped to reorganize our thinking about linking 
government and research. Better policies and institutional arrange
ments are needed to balance the inherently. political , event-forced, 
short-run perspectives of the policy process with a research process 
that needs political support, the effective deployment of a scarce 
resource, and time. 

1See W. Joseph Heffernan, Jr. , "Social Science Research and the Articulation of a 
Negative Income Tax Policy," hereafter cited as Heffernan, "Negative Income Tax," in 
Stokes ( 1978). 
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D I V E R S I T Y  I N  TH E F E D ERAL I NV E S T M E NT 

A key to this balance is diversity in the federal investment in knowl
edge of social problems. There is more diversity in the present invest
ment than is commonly recognized, and it is useful to describe more 
clearly the extent and nature of the variation. We believe that an 
explicit portfolio approach-matching different policies to different 
types of investment-can strengthen the system of federal support. 

To describe more clearly the diversity of the present system, we 
have found it useful to think of a support-and-application "loop" that is 
closed when research supported with federal funds leads to knowledge 
that is applied by governmental or nongovernmental users. This loop 
has two arcs , one representing the setting of research agendas and the 
support of the work, the other representing the dissemination and 
application of the knowledge gained by research. There is remarkable 
variety in support-and-application loops-in the length of time needed 
to close the loop, in how easily applications can be foreseen when the 
research is supported, and in the range of application a line of research 
will yield. 

This variety was evident in the work examined by our background 
studies. In some of the federally supported studies prompted by policy 
or program needs, there are close ties between the planning and 
support of research, on the one hand, and the application of its results, 
on the other. If the Social Security Administration wants to improve its 
estimate of the number of people who will continue to work rather than 
draw benefits after the age at which they are entitled to social security, 
it launches a study of movements into and out of payment status and 
uses the results in its actuarial calculations. 

But in other research, especially studies that are intended to gain a 
broader understanding of social problems or to expand the basic 
knowledge or methods of social science, the ties between support and 
application may be much longer-term and varied and difficult to 
forecast. A study of the rise of modem demography noted that the 
mathematical studies of self-renewal in human and other populations, 
which were carried out before and after the First World War, formu
lated equilibrium models of population increase that allow the inter
connections of age composition, fertility , and mortality to be spelled 
out.2 

But it was not until after the Second World War that this work was 
used by demographers to devise methods for drawing sound inferences 

1See Frank W. Notestein, "A Partial View of the Development of American Demog
ll!Qhy_in the Late 1960s," hereafter cited as Notestein, "Demography," in Stokes ( 1978). 
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from the very defective data of many less developed countries. This 
work did much to alert both the United States government and the 
governments of the nations involved to the great potential for rapid 
population growth in the less developed world with its attendant need 
for food, governmental services ,  and productive equipment. Realiza
tion of the scope of these needs has been the most important factor 
fostering the policies designed to reduce human fertility that have been 
adopted by governments ruling more than three-quarters of the popula
tion in the less developed world. The same work, of course, underlies 
in a sense much of the methodological advance that has permitted an 
understanding of the ways in which changed fertility and mortality in 
the United States will affect social and economic life in future decades. 
The eventual return from the investment in the original work was 
substantial , but the varied loops of support and application followed 
long and uncertain paths before they were closed. 

The distinction between these cases ,  once it is explicit, may seem 
obvious , yet the tendency to overlook it blurs current discussion of 
federal policy on the support and application of research on social 
problems. This is starkly evident if one considers the extraordinarily 
varied meanings of ' 'policy relevance. ' '  All of the following tests are at 
times associated with the term by those who use it: 3  

• Have the findings of this research helped to solve the problem to 
which it is directed? 

• Have the findings of this research been incorporated into social 
policies or programs intended to ameliorate the problem? 

• Have the findings of this research been analyzed and discussed by 
someone influential in the policy process? 

• Are the findings of this research potentially relevant to a current 
policy debate? 

• Are the findings of this research potentially relevant to future 
policy debates? 

• Has this research shed light on the nature of a social problem or 
condition or on how society or its members function? 

• Has this research contributed to the formulation, design, and 
conduct of other research, the findings of which will be helpful in the 
making of current or future policy? 

• Does this research advance an intellectual discipline that may help 
to ameliorate social problems? 

I'Jbis variety is a major theme of our companion essays on policy relevance. These tests 
are drawn from Laurence E. Lynn, Jr. , "The Question of Relevance, "  in Lynn ( 1 978a). 
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• Does this research have scientific merit in the opinion of qualified 
social scientists? 

These varied meanings of "policy relevance" reflect different links 
between the production and application of knowledge. We believe that 
an appreciation of such differences can help in framing policies that will 
bring knowledge more effectively to bear on social problems. 

The key to these differences is the length, predictability , and single
ness of the loop of knowledge. production and application that links the 
initial support of research with its eventual use. In the study of those 
entitled to payments under the social security system, a single loop 
between production and application was clearly foreseen and im
mediately closed. But in the studies of population renewal , the multiple 
links between the first mathematical models and the applications to 
public policy were very long run and very largely unforeseen. Indeed, 
in the latter case, the original work was for a considerable period 
almost completely forgotten. 

These differences can also be described by whether the information 
sought by research, and applied from research, is in a given period the 
same. In the social security example, the answer was yes : the govern
ment saw what it needed and procured and applied it-all in a brief 
interval. In the demographic example, the answer was no: the scientific 
knowledge applied by our own government, by other governments, by 
international agencies , and by many private organizations and indi
viduals had been produced years before its use; the eventual users 
played no part in the original investment. And today, the federal 
government continues to support basic demographic research that may 
lead to further applications in future years. 

L I N K A G E M O D E L S  

I n  light of these differences-in the length, predictability , and multi
plicity of the loops between the production and use of knowledge of 
social problems-we can characterize knowledge production and ap
plication activities by their immediate purposes: program-supporting, 
policy-forming, problem-exploring, or knowledge-building. For each 
of these four immediate purposes of knowledge production and 
knowledge application activities , we can describe a linkage model that 
has important implications for the way the support and application 
loops should be conceived and managed. 
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Program-Supporting 

In the first model, information is sought to ffil clearly understood 
requirements of an operating social program. The length of time 
between the beginning of the research and the use of the results may be 
measured in weeks or months, or at most a few years , and it is often 
quite clear in the planning stage how the information from research will 
be combined with other program data, disseminated to intended users , 
and applied. 

For example, the Urban Mass Transportation Administration 
(UMTA) funds a variety of program-supporting activities supporting its 
mission of improving public transportation services. In fiscal 1976, 
UMTA spent over $4 million in research on such questions as : 

• What are the economic, environmental, and performance factors 
that may affect the acceptance of "automated guideway transit" 
systems in urban areas? 

• What are the alternative means of financing public transportation 
capital expenses? 

UMTA also spent more than $9 million in fiscal 1976 in support of 
demonstration projects to test and promote innovative uses of transit 
services. In addition to these kinds of research and demonstration 
efforts, UMTA funds a variety of dissemination activities aimed at 
providing state and local planners with the latest technology in transit 
planning tools. 

Policy-Forming 

In this model of linkage, information is sought from research to assist in 
making policy. Our survey of federal spending found a very wide range 
of social research activities for this purpose, including studies that 
were meant to feed information into policy making on health, educa
tion, employment and training, income security, economic growth, 
transportation, housing, law enforcement, and energy. 

Although the program-supporting and policy-forming models of link
age are much alike, the loops in the policy-forming model tend to be 
longer, more multiple, and less predictable. There would be fewer 
uncertainties of support and application if policy making were con
cerned only with finding policy means to agreed-upon ends. But for 
politically sensitive policies , the conduct and results of research as well 
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as its possible uses may be controversial . It is therefore reasonable to 
classify as "policy-forming" research that may provide information to 
the policy process, whether or not the loop of support and application 
is actually closed. 

Problem-Exploring 

In the third model of linkage, which is outside the most familiar 
conceptions of the role of social R&D, research seeks to understand a 
social problem without starting from any well-defined program or 
policy needs. The immediate goal is to characterize a social problem, to 
try to understand its nature and causes , and to find possible points of 
intervention in dealing with it. In the middle or longer run, such 
exploration can bring a substantial return as new policies are developed 
and new programs launched, but it is not clear at the beginning bow and 
when the support and application loop will be closed. 

Understanding this model helps to clarify both an aspect of current 
research and a goal of the social R&D system. We found that a good 
deal of the activities currently funded by mission (operating) agencies 
is better described as an effort to develop knowledge of a problem than 
as an effort to develop policy or meet program requirements . For 
example, the studies of global interdependence funded by the Depart
ment of State's Office of External Research seek to understand the web 
of relationships that tie this country to the rest of the world. And the 
studies of behavioral factors in highway accidents funded by the 
Department of Transportation's National Highway Traffic Safety Ad
ministration seek to understand why people drive unsafely-without 
beginning from specific policy or program goals. 

This type of research can be more easily recognized if the funding 
agency is not aligned with a program or policy office. The productivity 
studies sponsored by NSF, the crime and delinquency research of 
NIMH, and the population studies of the National Institute of Child 
Health and Development are all examples of problem-exploring efforts 
supported by research agencies .  Each of these seeks to understand a 
problem rather than to respond to immediate policy or program de
mands, although each may yield longer-term policy or program returns. 

Some of the most significant examples of problem exploration result 
from special commissions or inquiries that span the interests of many 
federal agencies . One example is federally supported research on 
poverty. As concern about the poor grew in the 1960s ,  it was clear that 
we knew surprisingly little about who was poor and why. It was 
therefore felt to be important to develop a firmer understanding 
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through research. The resulting studies over a decade and a half have 
provided a sharper definition of poverty and a clearer insight into its 
causes . It is now known, for example, how many of the poor are 
children in homes headed by females who have little prospect of 
entering the labor force;  or are members of families in which the wage 
earner works full time but at a subsistence wage; or are temporarily 
poor because of short-term changes in income or in family needs. 

Although this gain in understanding was not prompted by immediate 
policy needs , it has helped to shape the terms of the policy debate. The 
early plans for the . .  War on Poverty" placed a heavy emphasis on 
manpower training and education. Yet the emerging studies of the poor 
showed that these programs could do little to improve the condition of 
children in single-parent homes or of workers close to their earning 
potential at low wages and were often irrelevant to the needs of the 
temporarily poor. Indeed, these findings encouraged the alternative 
view that some form of income maintenance should be a fundamental 
part of national policy. Accordingly, President Johnson in 1968 ap
pointed an Income Maintenance Commission, which moved toward a 
negative income tax as a desirable form of income maintenance policy. 
Later, President Nixon proposed the Family Assistance Plan, which 
also owed a good deal to research. The impact of varied formulations of 
the Family Assistance Plan was projected by models developed by the 
Income Maintenance Commission and later refined by work sponsored 
by the Social Security Administration and the Office of Economic 
Opportunity. 

Although the Family Assistance Plan failed in Congress, a base of 
understanding of poverty continued to be developed. Later studies 
clarified the overlapping effects of an array of income security pro
grams, such as welfare, food stamps, and unemployment insurance. 
They also enlarged what was known about moveqtents into, and out of, 
poverty status . In the early 1 970s the findings from this widening 
stream of research led the secretary of HEW to support an income 
supplement program developed by the staff of the assistant secretary 
for planning and evaluation. Although this proposal also failed, re
search on poverty had again helped to shape the policy debate. 

Several points can be made about this example of problem explora
tion. The effort was prompted initially by the goal of understanding a 
significant social problem. Much of the work was shaped by re
searchers who were brought into contact with policy makers but given 
substantial freedom to develop their research. A major, problem
centered research organization, the Institute for Research on Poverty 
at the University of Wisconsin, was created to help focus the research 
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effort, and a series of grants and contracts built up an important 
research capability on poverty in several other organizations. Although 
there was direct involvement of researchers in the development of 
policy, the understanding gained from research entered the policy 
process largely through intervening knowledge brokers . 

A second major example of problem exploration is the work of the 
(Murphy) Cominission on the Organization of the Government for the 
Conduct of Foreign Policy. In this case, a joint presidential
congressional cominission had an explicit policy mandate: to recom
mend ways of strengthening the organization of the foreign affairs 
sector of the federal government. But the larger significance of the 
cominission's  work will almost certainly be its background studies. 
Indeed, the tensions between the Executive and Congress sharply 
liinited the direct policy yield of the cominission. The then-majority 
leader of the Senate, who as a sponsor and member of the cominission 
was deeply disappointed by its liinited policy yield, described its rec
ommendations as "a very thin gruel served up in a very thick cup." 
But the cominission is likely to have a delayed and indirect effect as 
future policy makers absorb, without in some cases knowing the 
source, its way of looking at such questions as the requirements of de
cision making under stress , the possibility of detaching foreign policy 
advocacy from departmental interest, and the role of personnel devel
opment in modernizing the organization of the foreign affairs sector. 
Such an effect is already evident in the reorganization proposals of 
the Carter Adininistration. 

Knowledge-Building 

In the last of the linkage models , the support and application loop is 
long, highly multiple, and difficult to predict: research is undertaken to 
enlarge the basic stock of social knowle�ge--without reference to a 
problem, to policy alternatives , or to the needs of operating social 
programs. In the years since the Second World War the federal 
government has assumed a major share of the nation's investment in 
activities for knowledge bqilding. This investment is made largely 
through NSF, NIMH , and several other independent research agencies. 

The way this investment has strengthened the government's capacity 
to recognize, understand, and deal with major social problems is the 
subject of one of our series of background studies (Stokes 1978). The 
nation has gotten far more than knowledge for its own sake from this 
investment in basic advances in the social sciences , as it has gotten far 
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more than pure knowledge from its investment in basic advances in 
physical or biological knowledge (see Comroe and Dripps 1976). 

As in other fields of science, the multiple loops that connect the 
support and eventual application of the knowledge gained from basic 
advances in the social sciences are typically long and difficult to 
forecast, as the example of the early work on population renewal 
suggests. Hence, they are a natural target of the skepticism of those 
who would support only social research that promises early results . 
But the test of quick and foreseeable return would rule out a good deal 
of research that will be of genuine social benefit in the longer run. 
Much of the fundamental work in demography would have failed to 
attract support if direct policy relevance, or even problem relevance, 
had been the test. But that work has, in the long run, helped us to see 
and to begin to cope with the problem of population increase on a 
global scale (Notestein, . .  Demography," in Stokes 1978). 

A great many individual studies , including a number that prove to be 
ill-conceived but productive in their errors , make up the long and 
uncertain pathways that lead from basic advances of knowledge to 
the varied applications of those advances . In view of this, it may be 
fruitless to apply a test of usefulness to individual projects. It would be 
better to apply a test of scientific value, knowing that significant gains 
in knowledge will result in the long run. The experience of the physical 

and biological sciences has shown that well-conceived and sustained 
programs of basic research tend ultimately to be successful despite the 
failure of many individual projects and that some of these programs 
also have substantial social utility. 

Indeed, those who want to improve the social utility of basic ad
vances in social science may be mistaken in focusing so much of their 
attention on criteria for the support of research, in view of the difficulty 
of knowing in advance bow a field of knowledge will develop. It may be 
far more useful to focus on application, to seek better means of 
synthesizing and applying to current problems the knowledge that bas 
cumulated from past research. 

The failure to distinguish among different linkage models-to see in 
particular that the criteria of support that are appropriate to activities 
for program support or policy formation may be quite inappropriate 
to activities whose purpose is problem exploration or knowledge 
building-seems to us to underlie some of the tension between Con
gress and the federal agencies that fund basic research in social 
science. The congressional hearings of recent years in which NSF bas 
sought to justify its support of basic research are filled with instances of 
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NSF and its critics talking past each other as each implicitly focused on 
quite different models of the production and use of knowledge. 

AUDI E N C E  

We will introduce one other element into this framework for thinking 
about the nation's portfolio of investments in social knowledge produc
tion and application: audience. Much of the discussion of how social 
R&D could be made more ' 'policy relevant' '  is pervaded by the view 
that the federal government is itself the prime consumer of the informa
tion being developed. But any assumption of this sort is quickly 
suspect as one considers activities outside the program-supporting and 
policy-forming models of linkage. Activities to explore problems and 
build knowledge have multiple audiences , and many of these lie outside 
the federal government (although it is also true that more can be done 
to create an audience in government for knowledge that cumulates in 
the research community). And, as it became abundantly clear in the 
course of our project, third parties are also meant to benefit from many 
of the shorter-term loops of social knowledge production and applica
tion. The immediate needs of state governments , of local police forces 
and school systems , of hospitals,  farmers , and other groups and 
individuals are meant to be served by a good deal of the research that 
we classified as program supporting or policy forming. As noted in 
Chapter 2 ,  roughly half of all activities aimed at program support, 
policy formation, and problem exploration are directed to users outside 
the federal government. 

It is important to distinguish different audiences in considering ways 
of strengthening the system of federal support for social knowledge 
production and application. Quite different policies may be required to 
provide for the immediate needs of program managers and policy 
makers within the federal government, for the needs of well-defined 
users outside the federal government, and for the future needs of those 
who prove to be the beneficiaries of research exploring social problems 
or enlarging our stock of basic social knowledge. 

C O N C L U S I O N S  

An awareness of the tensions between the policy process and research 
has shaped our thinking about linking government and research. The 
political character of government implies that effective strategies for 
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acquiring and using research-based knowledge need to take account of 
the political nature of the policy process . There must be effective 
political support both for the production of knowledge on social 
problems and for its application by governmental and nongovernmental 
users . 

The need of government to act on incomplete information implies 
that effective strategies of social knowledge production and application 
should consider the ways that research, as a costly and limited re
source, can count most. Investments in research should be based on an 
understanding of the diversified ways that the knowledge obtained 
from this investment can strengthen the nation's capacity to under
stand and deal with its social problems. 

The differing time frames of the policy process and of major social 
problems imply that effective strategies for the production and applica
tion of knowledge will need to have varied time perspectives . Some 
research and utilization of research knowledge must be able to respond 
to the very short-run needs of the policy process , but the longer life 
expectancy of major social problems opens the possibility of investing 
in research that requires longer time for a significant return. The need 
to devise ways of supporting such longer-term research is an unre
solved issue of federal investment in knowledge of social problems. 

The variety of the links between support and application suggests the 
value of a portfolio approach to the federal investment in knowledge of 
social problems. Since the system of federal support is supposed to 
accomplish several quite different things , there should be several quite 
different investments in the federal research portfolio. Different 
criteria should be used to manage each, and different returns should be 
expected from each. More effective policies and institutional arrange
ments can be devised if the value of such diversity is accepted. 
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5 
Strengthening 

the System of 

Federal Support 

The current system of federal support of social knowledge production 
and application has three dominant characteristics :  

• It  is  radically decentralized. The federal government acquired its 
role in social research and development largely as an adjunct to its 
broad array of social programs. Most expenditures for social knowl
edge production and application are mission-oriented, and the man
agement of the system is compartmentalized among scores of agencies. 

• It must cope with inherent tensions between the policy and 
research processes . If government and the research community are to 
be effectively linked, a policy process that is unavoidably political, 
incompletely informed, and forced by events must be reconciled with a 
research process that is unable to resolve value conflicts , resistant to 
closure, and time consuming. 

• It has multiple objectives. The federal government holds a diversi
fied portfolio of investments in social knowledge production and appli
cation. It will need very different policies to manage the investments 
that are meant to improve federal programs and policies ,  to benefit 
third parties , to gain more understanding of social problems , and to add 
basic resources of knowledge and method. 

The detailed information gained from our studies of the present system 

is an important part of our conclusions. We have increasingly felt 
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that, quite apart from the value of our recommendations , we could 
render a service by giving a coherent account of the present system. 

Nonetheless , we conclude our report with recommendations for 
strengthening the system. We do so with some hesitancy,  since the 
diversity of the system bars simple remedies. Sweeping organizational 
prescriptions are more likely to change government than to improve it. 
We believe that across-the-board reforms,  such as the centralization of 
research administration, the mandated use of peer review or user 
panels ,  a shift to multiyear funding, or the establishment of stand
ardized planning processes or standardized formats and procedures 
for reporting research results would do more harm than good. 

We are also alert to the problem of incentives for change as we 
suggest improvements . The present system is an integral part of 
ongoing political and administrative processes and so will not easily 
change. We have therefore sought to devise modifications that recog
nize the incentives and disincentives that shape the current system. 

TH E R O L E  OF O V E R S I G H T  

The segmented character of the system of federal support creates an 
urgent need for effective oversight. Because social knowledge produc
tion and application activities are compartmentalized, both within and 
among federal departments and agencies , the government has gener
ated little systematic research on problems or issues that cut across the 
jurisdictions and professional perspectives of individual agencies. Fur
thermore, few attempts are made to bring different agencies together 
into cooperative, mutually reinforcing research enterprises. And little 
attention is paid to resource allocation, management, or evaluation of 
results in contexts larger than individual offices and projects. In short, 
there is little effective oversight of the knowledge production and 
application activities supported by the federal government. 

A number of institutions in Congress and the executive branch have 
responsibilities that cut across the interests of individual agencies , 
permitting them to exercise oversight of at least part of the system of 
federal support. Within the executive branch, such institutions include 
OMB; the science adviser to the President and the Office of Science and 
Technology Policy; and the primary staff offices in the office of the 
secretary or administrator of each major federal department or agency. 
In Congress , such institutions include the appropriations committees 
and subcommittees with responsibility for the major social programs; 
the authorization committees and subcommittees with major responsi-
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bility for social programs ; the science and technology oversight com
mittees ;  the committees on government operations ; and certain of the 
special review arms of Congress , especially the General Accounting 
Office and the Office of Technology Assessment. The budget commit
tees of Congress and the Congressional Budget Office might also be 
added to the list. 

Effective oversight is consistent with an emerging trend toward the 
incorporation of more cross-cutting perspectives in the political pro
cess. Increasing recognition of the relative scarcity both of federal 
budgetary and managerial resources and of the nation's  natural , eco
nomic, and human resources is creating an increased awareness of the 
need to identify policy and program trade-otis and to consider long
term implications when making policy decisions . Passage of the 
National Environmental Policy Act, the creation of the Office of Tech
nology Assessment, the growing level of expenditures for program 
evaluation, the passage and successful implementation of the Federal 
Budget and Impoundment Control Act, and the popularity and use of 
the Brookings Institution's Setting National Priorities series are evi-
dence of this awareness. 

· 

This trend has significant implications for federal support of social 
knowledge production and application for two reasons. First, it in
creases the incentive for institutions with a cross-cutting role in policy 
making to promote investments in new knowledge that will help them 
in making or recommending policy and program choices , enhancing 
their influence in the policy process.  Second, because of their jurisdic
tions , these institutions are peculiarly able to promote the kinds of 
improvements in federal support of social knowledge production and 
application that we suggest. They are able to maintain direct lines of 
communication with decision makers, research administrators , and 
researchers. Most of these institutions have an analytical capacity and 
participate in the policy-making process . Hence they have both the 
competence and the opportunity to bridge gaps between decision 
makers and knowledge producers . And their incentive to perform this 
role is increasing. 

Our recommendations set out a number of ways policy or practice 
can be strengthened-by the action both of those who operate the 
system of federal support and of those who can exercise effective 
oversight. These are grouped under the three broad headings we have 
used to analyze the existing system: setting research agendas ; synthe
sizing, disseminating, and applying knowledge; and managing the 
system. 
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SETTING R E S E A R C H  A G E N D A S  

To organize social knowledge production activities , federal agencies 
must establish research priorities , stimulate the interest and involve
ment of researchers, choose researchers , and commit funds. We have 
found that the manner in which agencies carry out these tasks is largely 
ad hoc and reactive. There is little systematic planning of research 
priorities within goal-oriented frameworks. Moreover, there is too little 
awareness of the varied requirements of the different types of activities 
described by the linkage models in Chapter 4. 

Planning Research Programs 

Frequently the focus and the direction of an agency's  research agenda 
simply emerge from the selection of particular projects and the support 
of particular investigators; we believe that planning and establishing 
research priorities should be a distinct and conscious aspect of the 
administrative processes of agencies that support social knowledge 
production and application activities . 

1 . 1  We recommend that federal research administrators and over
sight officials in departmental policy planning and analysis offices and 

in the Office of Management and Budget devote more attention and 
resources to the development of systematic planning processes as a 
distinct aspect of the support function. These processes should take 
account of the differences among the types of activities required to 
improve federal policies or programs, to serve the needs of users 
outside the government, to explore broad problem areas, and to build 
new resources of knowledge or method. 

Agendas for Program-Supporting and Policy-Forming Activities 

The setting of agendas for research that is intended to assist the 
operation of social programs or to help form social policy should be 
closely coordinated with program and policy planning. Departments 
and agencies should be strongly encouraged by OMB and other over
sight agencies to establish an explicit management process that con
nects program and policy planning to the planning of knowledge 
production and application activities. These connections should build 
into the planning of research agendas a strong sense of the program or 
policy audience of the results of the research. The planning of research 
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intended to assist in forming social policy may need to relate the goals 
of several agencies or departments. The active involvement of over
sight officials at the departmental , presidential , or congressional level 
is in these cases essential . 

1 .2 We recommend that the users of program-supporting and 
policy-forming research be more closely involved in setting research 
agendas. Agency decision makers should have greater input in the 
planning of program-supporting activities. Policy makers at the de
partmental and presidential levels and in Congress should have greater 
input in planning policy-forming research. 

Agendas for Problem-Exploring Activities 

We strongly encourage agencies to plan broader programs of problem
exploring research. But the compartmentalization of research man
agement in a set of mission agencies often acts as a barrier to designing 
a research effort that cuts across the interests of a number of agencies 
or is within the clear province of none. Setting agendas for problem
exploring research is often a task beyond the means of a single agency. 

Developing a research-based understanding of problems that tran
scend the pattern of mission agencies has two related aspects: the need 
to coordinate the setting of research agendas by several agencies that 
share a common problem interest; and the need to build an adequate 
agenda when the problem is poorly matched to the interest of any 
agency. The latter need is especially marked in the case of a developing 

problem that may become urgent in the future. 

1 .3 We recommend more extensive use by oversight institutions of 
special means to develop adequate research agendas on major social 
problems that are not well matched to agency missions. These should 
include the creation of task forces, temporary commissions, and 
conferences to frame research agendas and the sponsorship of state
of-the-art surveys of existing knowledge related to specified problem 
areas. 

The lead in such efforts could be taken by a number of oversight 
institutions. In some cases the lead might be taken by a committee or 
subcommittee of Congress;  in others by the science adviser to the 
President or OMB; in still others by a major department or one of the 
independent R&D agencies , such as NSF. In the case of the most 
important social problems that transcend the agency structure, the lead 
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should be taken by the President or by Congress as a whole through the 
creation of independent, temporary commissions. 

The purpose of such commissions would be to review and synthesize 
knowledge in broad problem areas, to set priorities for future research 
in these areas, and to explore points of intervention for framing 
remedial policies or programs. They would be able to mobilize unusual 
expertise for one or several years to enlarge understanding of a broad 
problem area and stimulate problem-exploring research. Although 
presidential and presidential-congressional commissions do not have 
an outstanding reputation of achievement in influencing policy, they 
have an impressive record in redefining problems and in focusing 
future research. The backup volumes to commission reports have often 
constituted compendiums of important studies ,  information, and 
syntheses of previous research. Such contributions warrant more 
extensive use of such commissions. 

Setting research agendas and conducting research about major prob
lems need to be closely interwoven. We therefore advocate strengthen
ing the ability of the research community to undertaken major research 
programs directed toward problem exploration and to join with policy 
makers and research administrators in planning future research. 

1 .4 We recommend the support of several new research programs to 
undertake knowledge production and application activities to explore 
major social problems. Such programs will require the substantial and 
continuing involvement of federal policy makers and research adminis
trators and, where appropriate, potential users of research outside the 
federal government. A significant level of support should be guaran
teed for a period of 5 to 10 years. 

For problems in areas such as education or health care delivery, 
where responsibility is relatively centralized in the governmental struc
ture, support should be provided by one or a consortium of mission
oriented agencies. For problems in areas such as public regulation or 
regional development, where responsibility is widely dispersed across 
the government, other means of organizing collective action must be 
found. In these cases , the NSF might be able to create and support 
problem-centered research programs. For programs launched in this 
way, the burden of support might progressively be shifted to one or a 
consortium of mission agencies with related program interests . Con
gress and OMB should play an active role in maintaining consortium 
sponsorship as well as in monitoring the activities of research programs 
that are not the responsibility of a single agency. 
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Federal efforts to develop coordinated programs of research about 
particular social problems should, wherever possible, capitalize on 
existing research facilities , where talented staffs of applied researchers 
have been assembled and where strong entrepreneurial capabilities 
have been developed. For problem areas that do not have well
established organizational bases, new programs should be created. 
Federal support for 5 to 10 years will allow productive and responsive 
relationships to develop between researchers and potential users . We 
do not recommend, however, that problem-centered programs of re
search receive federal support for indefinite periods of time. 

We wish to note that the creation of such programs need not increase 
the total amount of federal expenditures for social knowledge produc
tion and application. Our analysis of existing expenditures indicates 
that Inission agencies are now devoting substantial resources to a very 
large number of small , poorly motivated, and largely noncumulative 
studies of social problems. The cost of more ambitious and cumulative 
programs of research could therefore be offset by selective transfers of 
resources from the existing investment in problem exploration. 

The need to build effective research agendas on future problems is 
especially clear. The pace of change in our society makes it increas
ingly important to try to identify the problems that will need to be dealt 
with in future years . Since a number of such problems will at best have 
a loose fit with a structure of government agencies that has grown up 
around current and past problems , this effort may be seen as a special 
case of the need to deal more effectively with problems that fall 
between agency Inissions . 

Of particular interest are problems with a high technological or 
scientific content. It is clear, for example, that future improvements in 
weather modification will create some critical legal , econoinic, and 
political problems, just as improved forecasting of earthquakes will 
create some critical econoinic, political, and psychological issues . 

1 .5 We recommend that appropriate oversight agencies foster the 
development of more adequate methods of forecasting emerging social 
problems, of defining research agendas, and of laying an adequate 
research-based understanding of such problems. This should include 
attention to the social aspect of emerging problems with a high 
technological or scientific content. 

Among oversight agencies , the Office of Science and Technology 
Policy has a natural role in this area. There are also important new 
initiatives. in Congress to deal more systematically with future needs 
and problems. Among independent research agencies , NSF should be 
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encouraged to pursue the question of how society can know what it will 
need to know about emerging social problems. 

We emphasize that what is required is not simply the ability to fore
cast an emerging problem. In many ways, the most critical need is to 
translate such forecasts into research agendas that will provide policy 
options in future years. The example of energy is telling. Those who 
analyzed the world supply of oil were able to anticipate the coming 
shortage. But this recognition was not translated into a program of 
studies that could contribute to the development of social and eco
nomic policies an era of shortage would require. 

Agendas for Knowledge-Building Activities 

A key issue facing independent research agencies in recent years , 
especially NSF, is how much criteria of relevance or social utility 
should complement scientific criteria in setting priorities for 
knowledge-building activities. 

1 .6 Within programs of research that seek to enlarge general re
sources of knowledge or method, we recommend that scientific 
criteria , rather than problem or policy relevance, guide the allocation 
of support to particular projects. The primary importance of scientific 
criteria should be recognized by Congress and other oversight agen
cies. 

It is extremely difficult to predict the impact that a basic research 
project may have on future social policies or programs. The return on 
investments in knowledge building is in any case likely to depend on 
the cumulation of results from a number of individual projects. Prema
ture insistence on timeliness and applicability can easily impair scien
tific quality. And since the ultimate applications, at the end of the long 
and multiple loops of knowledge-building activities , are difficult to 
foresee, there can be little question of user involvement in setting these 
research agendas. Planning should be the shared responsibility of the 
research community and research administrators in the research agen
cies , such as NSF, that support fundamental knowledge building. 

The authorization and appropriation committees of Congress ,  and 
other oversight agencies, should recognize the need for including the 
support of basic advances of knowledge in the nation's  portfolio of 
investments in social research and development. NSF and other re
search agencies should state the logic of its inclusion in clear terms. 
But these agencies should also take the lead in assessing the potential 
application of cumulating knowledge about social problems. They 
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should have the full cooperation of the research community both in 
making the case for the support of basic advances of knowledge and in 
periodically assessing the relevance of new knowledge to social prob
lems. 

Audience 

It is clear that a sharper sense of audience should guide the planning of 
research that is meant to benefit nonfederal users. 

1 . 7  We recommend that agencies funding research directed to users 
outside the government should more effectively involve those users in 
setting research agendas and in developing strategies for applying 
research results. They should be strongly encouraged in this by the 
Office of Management and Budget and by Congress. We recommend 
further that a special review be undertaken of the effectiveness of 
third-party research in meeting the needs of its potential users . 

A great deal more about the gap between need and benefit of 
federally supported work would be heard if federal expenditures for 
research on behalf of state and local governments approached the scale 
of expenditures for operating programs in which the state and local 
governments deliver social services that are funded by the federal 
government. It would be natural for the Office of Science and Technol
ogy Policy, in consultation with the Intergovernmental Science, En
gineering, and Technology Advisory Panel (ISETAP) , to take the lead in 
commissioning a review of third-party research. 

D I S S E M I N A T I N G  A N D  APPLYING R E S U LTS 

W e  have noted the variety of audiences to whom the results of 
federally supported knowledge production activities might be relevant, 
including federal , state , and local policy makers , program officials, 
field practitioners , and other researchers. There is little reason to 
believe that information will be received and used in the same way by 
each of them. If knowledge is to influence the policies ,  programs , and 
practices that are implemented to cope with social problems ,  it must be 
presented to potential users in forms that are appropriate to their 
needs . ·  

We emphasize our strong belief that the key to the dissemination and 
use of research intended to aid in program support and policy forma-
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tion is the close coordination of research planning with program and 
policy planning. A . .  demand-pull" model of use, with policy makers 
and program managers calling for the information they need, is much 
likelier to succeed than is a . .  supply-push" model, with research 
administrators trying to hawk the results of work they have supported. 
This should be better documented and better understood by policy 
makers and program officials. 

2.1 We recommend that departmental and agency budget officials, 

the Office of Management and Budget, and congressional committees 
responsible for proposing agency authorizations require that more 
attention be given to the dissemination of high-quality research results 
to potential users. 

We do not advocate blanket increases of agency appropriations for 
dissemination, but we believe that the return on federal investments in 
social knowledge production and application would often be enhanced 
if the support of dissemination were proportionately increased. For the 
results of knowledge-building research, academic journals provide a 
natural channel of dissemination and communication with other re
searchers. When the results of other kinds of research are available, 
other and perhaps more costly methods of dissemination must be used, 
and responsibility may fall more heavily on either performers or the 
funding agency. For example,  policy formulation demonstrations may 
become policy implementation demonstrations if they generate posi
tive results concerning impact and feasibility. Either the same or 
different performers may undertake the effort, but additional funds 
would be required. 

The effectiveness of dissemination activities could be enhanced by 
experimental efforts to develop new ways of communicating the results 
of research to particular audiences . More encouragement should be 
given to publications , conferences, workshops, technical assistance, 
and the use of communications technology. Innovations such as 
Evaluation magazine , developed by NIMH to communicate new ideas 
and practices to administrators of mental health service organizations, 
have been particularly successful. 

2.2 We recommend that federal agencies supporting knowledge 
production and application sponsor or produce on a regular, periodic 
basis syntheses of the knowledge gained from their research programs. 
Oversight institutions, particularly the Office of Management and 
Budget and the congressional support agencies, and perhaps the 
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National Science Foundation, should sponsor on a regular and 
periodic basis syntheses of existing knowledge concerning specific 
social problems or policy areas. 

The results of individual research projects may have little immediate 
relevance to policy makers . The information useful to the policy 
community is often the cumulative result of many individual theoreti
cal, methodological, and empirical investigations. Research adminis
trators should seek more effective ways of synthesizing research 
findings in their program areas . In instances where program areas 
overlap, joint efforts may be appropriate. 

Synthesis should also be a regular responsibility of oversight institu
tions whose jurisdictions cut across agency lines and of independent 
research agencies such as NSF. By supporting or producing state-of
the-art reviews , they could cumulate and synthesize knowledge that 
would help to define social problems that will require future policy or 
program action. An excellent example of such a review is the synthesis 
of knowledge on development in early childhood sponsored several 
years ago by the Office of the Assistant Secretary for Planning and 
Evaluation within HEW. 

The understanding of the process of dissemination and use and of the 
role of new information in the process of innovation and change is 
regrettably weak. Strengthening it should be an important goal of 
federal investment in the creation and use of knowledge of social 
problems. 

2.3 We recommend that more studies ofthe process of social change 
and the adoption of innovations by federal and nonfederal policy 
makers be conducted by agencies that support social knowledge pro
duction and application activities/or those audiences. More and better 
information is needed about how knowledge from social research is 
translated into social policy or programs. 

M A N A G I N G  TH E S Y S T E M  

Our recommendations on management, broadly conceived, tend to 
apply to both the production and application of knowledge of social 
problems. Each of the recommended improvements also depends on 
actions both by those who have oversight of the system and by those 
who administer it in the funding agencies. We believe the system of 
federal · support would be better managed if improvements were 
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adopted in allocating resources ; in the role of knowledge brokers ; in 
the instruments of support; and in the evaluation of support programs. 

Resource Allocation 

We first consider possible improvements involving the allocation of 
resources. 

3 . 1  We recommend that the Office of Management and Budget, the 
Senate and House Budget Committees (or the Congressional Budget 
Office at their direction), and the planning offices of federal agencies 
regularly review and assess the allocation of social knowledge produc
tion and application resources among policy areas, organizations, and 
categories of activity within their jurisdictions. These institutions 
should devote more effort to creating a comprehensive and com
prehensible view of federally supported social knowledge production 
and application, so that resource allocations will be more in keeping 
with federal policy priorities and the capabilities of the research 
community. 

The type of assessment we recommend is represented by the survey 
and analysis of budget obligations summarized in Chapter 2. This 
survey provides a good deal of information about federally supported 
social knowledge production and application activities . But an 
analysis , at least in the present stage, may be valuable more for the 
questions it poses than the answers it gives. For example, do the 
allocations among policy areas shown in Table 2, or the allocations 
among categories of activity shown in Table 1 ,  appear reasonable to 
Congress, to oversight offices in the executive branch, and to the 
research community? Are third-party interests too heavily or not 
heavily enough represented? Are sufficient resources being committed 
to income security and employment research relative to health re
search? Is the large investment in statistics justified by the results? If 
refmed and extended , such an analysis could provide the basis for a 
more informed matching of resources to information needs. 

3.2 We recommend that the Office of Management and Budget, 
congressional committees, and departmental budget and planning 
offices periodically review the staffing and funding of agencies that 

support knowledge production and application with the objective of 
tailoring their capabilities to their missions and responsibilities. 
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Because oversight institutions have a stake in the success of knowl
edge production and application activities, they should take a sym
pathetic and constructive approach to solving management problems 
that impede high-quality performance. This is especially true of plan
ning, policy analysis , and program development offices ,  which have 
the strongest natural ties to the research community, as well as the 
competence to understand research management issues. Effective 
oversight may require more stringent regulation of performance as well 
as limiting budgets on occasion, so that competent staff are not 
stretched too thin. Moreover, it may require that organizations such as 
OMB and agency budget offices refrain from penalizing research offices 
that, out of prudent concern for quality, do not spend their budgets by 
the end of the fiscal year. 

We recognize that urging more intervention by oversight institutions 
in the management of knowledge production and application may invite 
more controls.  Our expectation, however, is that this will not occur. 
Currently, controls are more apt to result from too little exposure to the 
problems of research administration , rather than from too much expo
sure. 

We should again state the case for improving the ability of research 
administrators to say with assurance what their future budget and staff 
size will be. Because good research and effective research planning 
require time, unexpected shifts of resources , up as well as down, are 
very damaging. Predictability is the key. We argue the virtues not of 
stable funding but of being able to plan a program with some assurance 
of what lies ahead. 

The Use of Knowledge Brokers 

The inherent differences between the research and policy processes 
underscore the importance of the role of individuals who understand 
both. One of the most promising trends in federal experience in recent 
years is the widening role of knowledge brokers. Such brokerage can 
improve performance both in launching research and in applying its 
results . We regard the effective use of knowledge brokers as a tool of 
great potential in managing the system of federal support. 

The successful performance of effective knowledge brokerage within 
federal departments and agencies depends on brokers' having a sub
stantial institutionalized role in the decision-making process , particu
larly as it affects planning, analysis , and budgeting activities . 

3.3 We recommend that departments and agencies organize and 
manage their planning and budgeting activities to provide a significant 

Copyright © National Academy of Sciences. All rights reserved.

The Federal Investment in Knowledge of Social Problems:  Study Project on Social Research and Development, Volume 1: Study Project Report
http://www.nap.edu/catalog.php?record_id=19956

http://www.nap.edu/catalog.php?record_id=19956


Strengthening the System of Federal Support 83 

role for knowledge brokers. Such brokers should assume increased 
responsibility for promoting systematic policy planning and program 
development within federal agencies, specifically ensuring the regular 
involvement of potential users in setting agendas for social knowledge 
production and application activities. 

Choosing Instruments of Support 

We have noted that there is considerable flexibility in the laws and 
regulations that govern the use of methods of support for social 
knowledge production and application activities , although current 
practice has, in many agencies , become standard operating procedure. 
Administrative processes for choosing performers of research and 
supporting their work have become primarily regulatory in character, 
relying on punitive rules and regulations to thwart undesirable prac
tices on the part of researchers , rather than providing positive induce
ment to effective management. 

The choice of instruments of support-whether grants , contracts , or 
in-house research-should be a significant and conscious part of pro
gram planning. There are strong causal relationships between the 
management of support activities and the quality, timeliness , and 
applicability of research results. Rather than responding mechanically 
to rigid administrative guidelines , research administrators should em
ploy the procurement technique that is most appropriate in view of the 
extent to which planning, problem choice, and research design are to 
be shared by the support agency and the research performers. 

3.4 We recommend that each agency review its grant and contract 
policies to increase its awareness of the options available and to match 
its support instruments to its research goals. We also recommend that 
training programs be provided, either by departmental procurement 
offices or by the Office of Management and Budget, to inform agency 
administrators and program staff concerning the uses of grants, con
tracts, and in-house research capabilities . 

A primary reason for the unsatisfactory state of current procurement 
practices is that many program and research administrators are only 
partially informed about the possible uses of funding methods. Pro
curement regulations and techniques are complex . An immediate and 
useful step to improve relationships between funders and performers 
would be the wider dissemination of information about alternative 
methods of support. 

Serious attention should also be given to improving in-house re-
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search capabilities in  the federal government. The argument for this 
development is closely aligned to the argument for strengthening the 
role of knowledge brokers. Although some policy makers apply a 
discount to the quality and standing of in-house research personnel , the 
presence of these personnel may promote an easier exchange of 
information between policy makers who need to learn more about the 
implications of research and researchers who need to know more about 
the needs and interests of policy and program officials. 

Evaluation of Support Programs 

We come finally to evaluation of social knowledge production and 
application as a means of managing and improving the system of 
federal support. 

3.5 We recommend that departmental planning, policy analysis, and 
evaluation offices promote and coordinate periodic, in-depth, and 
objective evaluations of the work funded by major support agencies. 
These evaluations should be undertaken every 5 to 10 years with 
priority given to the largest and most important programs. The evalua
tions should address the quality, timeliness, and applicability or value 
of the results; the appropriateness of the methods used to develop a 
research agenda, to choose and support performers, and to oversee 
the preparation, presentation, and dissemination offindings; and the 
relevance of the overall program to emerging social problems, scien
tific developments,  and public policy issues . Along with departmental 
officials, the Office of Management and Budget should play a primary 
role in creating incentives for such evaluations.  

Although we would also encourage self-evaluations by agencies 
supporting social knowledge production and application activities, 
such efforts are frequently subject to the criticism that they are 
self-serving. Sponsorship by appropriate oversight offices will enhance 
the credibility of evaluation results . To further ensure objectivity, such 
evaluations should be conducted under the auspices of an advisory 
committee composed in part of prominent researchers and consumers 
of research outside the federal government. The actual evaluation 
should be conducted by an outside frrm or institute. Appropriate 
budgetary resources should be allocated to such evaluations of support 
programs. 
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Appendix 
TEC H N I C A L  N O T E S  ON TH E 
S U R V E Y  OF F E D E R A L  O B L I G ATI O N S  
F O R  S O C I A L  K N O W L E D G E  
PRO D U C T I O N  A N D  APPLI C ATI O N 1 

Our survey of federal "social R&D" obligations was not meant to 
duplicate the surveys conducted by the National Science Foundation 
(NSF) and the Office of Management and Budget (OMB); we instead 
sought to amplify and build upon the existing data in order to describe 
more comprehensively the activities we define as social knowledge 
production and application. Our budget figures differ in three major 
ways from the NSF and OMB data, and these differences should be kept 
in mind when comparing other data with ours .1  

First, we did not use the traditional definitions of research and 
development. Instead, we used the seven categories of knowledge 
production and knowledge application activities described in Chapter 
1 .  Some of these categories are not included in the traditional defini
tions of research and development, as discussed below. 

Moreover, the concept of ' 'development' '  is a particularly trouble
some one for the classification of R&D applied to social problems; this 
has long been recognized by those interested in federal support of the 
social and behavioral sciences . The BASS report of the National Re
search Council and the Social Science Research Council ( 1 969) did not 
confront this question directly, but instead estimated that one percent 

1These notes are adapted from Abramson ( 1978). 
IFor R&D statistics assembled by NSF , see the annual report, Federal Funds for 
Research, Development and Other Scientific Activities. For R&D data assembled by 
oMB , see Special Analysis P in the Annual Budget of the United States Government 
Special Analysis. 
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of all development funded by the federal government was probably 
social. Since development is considered a nondisciplinary activity, it 
is impossible to say how much of the total reported to NSF and OMB as 
"development" is related to the social sciences . 

Hence, "development" related to social problems was something of 
an enigma at the outset of our survey. It was clear that substantial 
funds were being spent on development, broadly defined, by agencies 
directly concerned with such problems, but little was known about the 
types of activities included under this rubric. For example,  the Office 
of Education in the Department of Health , Education, and Welfare 
reported almost 90 percent of its total fiscal 1 976 R&D obligations as 
"development,"  but we did not know what kinds o( activities were 
being so classified-demonstrations, curriculum development, or 
what? 

Plainly one of our major tasks was to explore the concept of 
development and the nature of the activities reported under this 
heading by agencies concerned with social problems. This exploration 
led us to use the framework of knowledge production and knowledge 
application activities, which we felt was more descriptive of the 
activities actually being funded by the federal government concerned 
with social problems . 

Second, we included research on social problems carried out by 
investigators in disciplines other than social science and psychology. 
Indeed, our definition of social research emphasized the problem 
rather than the disciplinary knowledge or methods applied. Hence, our 
total for research activities is higher than the NSF total for all basic and 
applied research in the social sciences and psychology. Our total also 
includes some multidisciplinary research categorized in the various 
NEC (not elsewhere classified) categories by NSF, which provides the 
best data on federal obligations by academic discipline. 

Third, we included 14 agencies that do not report any of their 
activities as "research" or "development" in response to the NSF 
survey of R&D. 3 Although these agencies do not report any R&D 
expenditures ,  some of their activities clearly fit our definition of social 
knowledge production and application, even if the amounts involved 

I'J'he 14 asencies are: Appalachian Regional Commission, Commission on Civil Rights, 
Equal Employment Opportunity Commission, Council of Economic Advisen, Council 
on Environmental Quality, Council on Wase and Price Stability, Federal Mediation and 
Conciliation Service, Federal Power Commission, Federal Reserve System, Interna
tional Trade Commission, Interstate Commerce Commission, National Foundation on 
the Arts and Humanities, the National Center for Productivity and Quality of Workiq 
Life, and the Securities and Exchange Commission. 
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were usually small. Therefore, we have a slightly larger data base than 
NSF. 

Because of these three major differences, our figures are not directly 
comparable to those of NSF or OMB. Furthermore, our total figure for 
social knowledge production and application should not be interpreted 
as a subtotal of the figures for all federal R&D reported by either NSF or 
OMB . 

Selected results of our survey are presented in the body of this report 
and at the end of this Appendix; a comprehensive report of the results 
is published as a separate volume (Abramson 1978). 

D E F I N I TI O N S  

TH E C O N C E PT O F  " S OC I A L " 

Social R&D consists of research and development and related activities 
concerned with understanding and alleviating social problems. It is intended to 
include such activities as the production or application of knowledge concern
ing the behavior of individuals, groups , or institutions or the effects of policies, 

programs, or technologies on behavior. 

As noted in Chapter 1 ,  this defmition excludes biomedical or 
technological development in which only minor attention is given to 
social or individual impacts. We would classify as social a project in 
which an existing technological capability is assessed for its impact on 
behavior but not a project primarily attempting to develop a new 
technology. This definition left considerable room for judgment, but it 
was felt to be sound by our interviewers and by agency personnel . 
Although the boundaries between social and nonsocial can be hazy, the 
issue did not loom as large as we had expected. 

CATEGORI E S  O F  S O C I A L  K N O W L E D G E  P R O D U C T I O N  A N D  

APPL I C A T I O N  

Knowledge Production 

RESEARCH 

Research is systematic, intensive study directed toward greater knowledge of under
standing of the subject studied. Social research includes basic, applied, or policy re
search that studies either the behavior of individuals ,  groups, or institutions or the 
effects of policies, programs, or technologies on behavior. 
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The first part of this definition is similar to the one used by NSF and 
OMB, but we did not attempt to distinguish between basic , applied, and 
policy research. This decision was greeted with enthusiasm by the 
agencies. The distinction between basic and applied research is dif
ficult in any field but seems to be particularly difficult in the social and 
behavioral sciences. 

The total for research reported to NSF was roughly 85 percent of our 
own total for research. The remaining 1 5  percent was not reported to 
NSF either because the agency spending the funds does not report to 
NSF or because an activity had not been considered "research. "  

DEMONSTRATIONS FOR POLICY FORMULATION 

A demonstration is a small-scale program undertaken in an operational settina for a finite 
period of time to test the desirability of a proposed course of action. A demonstration 
for policy formulation is undertaken to learn new information about the outcomes and 
administrative feasibility of a proposed action. Social experiments are included in this -
category. 

This definition, developed by our staff, was quickly understood 
when explained to agency personnel. 4 Approximately 50 percent of our 
total figure for demonstrations for policy formulation was reported to 
NSF as "development" ; 25 percent was reported as "research" ; the 
remaining 25 percent was not reported at all . It is clear that agencies 
classify this type of demonstration in different ways; but with 75 
percent of the activities reported as either "R" or "D," this category 
would be included in an "R&D" framework. 

We have noted that 25 percent of all demonstrations for policy 
formulation were reported as research. Thus, roughly $50 million could 
be added to our total for research if this subset of demonstrations for 
policy formulation were counted as research. 5 The two types of ac
tivities are clearly combined in some agencies. Social experiments are 
the type of policy formulation demonstration most closely linked to 
research, but we chose to categorize social experiments as policy 
formulation demonstrations rather than research. 

PROGRAM EVALUATION 

Program evaluation is evaluation that seeks to systematically analyze federal programs 
(or their components) to determine the extent to which they have achieved their objec
tives. A distinguishing factor of program evaluation is that national operatiq programs 
(or their components) are evaluated for the use of agency decision makers in making 

4For a more detailed discussion of demonstrations, see Hayes, "Demonstrations," in 
Glennan (1978). 
S'Jbis would bring the total to more than $700 million for fiscal l976. 
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policy or program decisions. Program evaluation is defined as a lllllllll8ement tool; more 
general types of evaluation studies (activities frequently labeled evaluation research) 
were judged not to be oriented to lllllllll8ement or decision making and were categorized 
as research. 

This defmition borrows heavily from the one developed by the 
Evaluation and Program Implementation Division of OMB. 8 The line 
between research and evaluation appears to be very thin in many 
government agencies . Because the term evaluation is very popular 
today, many traditional research activities are called evaluation by 
agencies. But when we emphasized program evaluation, the number of 
"evaluation" projects was reduced. 

Although some agencies have activities clearly labeled "program 
evaluation," most do not. When activities are labeled program evalua
tion, they do not seem to be reported to the NSF survey of federal 
funds , in line with the NSF interpretation of "research," which gen
erally excludes program evaluation. 

GENERAL PURPOSE STATISTICS 

General purpose statistics include either current or periodic data of general interest and 
use. A characteristic of general purpose statistics is that many of the specific users and 
uses are unknown. These statistics provide all levels of government and the private 
sector with information on a very broad spectrum of social, economic, and demo
graphic topics. Statistics that are collected for the specific purpose of providing research 
data in a specific area of inquiry have been categorized as research. 

This definition is employed by the Statistical Policy Division of OMB 
(Office of Management and Budget 1975). We excluded program or 
administrative data from our survey because they are collected as part 
of an agency's routine administrative and operating responsibilities. 

Statistics clearly fall outside the usual definition of research and 
development. As we expected, we found that general purpose statistics 
are rarely reported to NSF as R&D. But there are several exceptions, 
especially longitudinal and research-oriented data collections , which 
are reported both to NSF as research and to -OMB as statistics . 

Knowledge Application 

DEMONSTRATIONS FOR POLICY I MPLEMENTATION 

A demonstration is a small-scale program undertaken in an operational setting for a finite 
period of time to test the desirability of a proposed course of action. A demonstration for 

1See "Evaluation Management: A Background Paper," Office of Management and 
Bud;et 1975. 
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policy implementation is undertaken to promote the use of a particular action. This type 
of demonstration does not attempt to generate new information but instead attempts 
to apply existing knowledae. 

The concept of a policy implementation demonstration was also 
quickly understood by agency personnel. With few exceptions, the 
individuals interviewed agreed with the distinction between this and 
policy formulation demonstrations. 

More than two-thirds of our total for policy implementation demon
strations is not reported to NSF as either research or development, 
while close to one-third was reported as development. Plainly,  this 
type of demonstration seems in most cases not to be considered R&D 
by federal agencies. Although this activity does not fit the usual 
definition of R&D, we felt that policy implementation demonstrations 
are a type of knowledge application: when federal officials decide that 
enough is known about a proposed course of action, they may promote 
its use by launching a demonstration to "show off" the concept to 
potential adopters. 

DEVELOPMENT OF MATERIALS 

The development of materials consists of the systematic use of knowledae and under
standing gained from research to produce materials. Examples of such materials are 
educational curriculum materials or methods, testing instruments , and management or 
training curricula. Such materials are used in a variety of educational, training, or testing 
settings. 

In contrast to policy implementation demonstrations, more than 
two-thirds of our total for this activity is reported to NSF as develop
ment. The development of materials ,  like research and policy formula
tion demonstrations , is a category that fits comfortably within the R&D 
framework. This is one area of social science activity that can truly be 
called "development," since tangible products are developed. 

DISSEMINATION 

Dissemination consists of activities undertaken by research managers or others to pro

mote the application of knowledge or data resulting from social knowledge production 
activities. Dissemination activities include: publication and distribution of scientific and 
technical information resulting from social research; documentation, reference, and 
information services (information retrieval systems); research syntheses written for the 
use of practitioners and decision makers; technical assistance to practitioners to dissemi
nate knowledge; support of conferences to disseminate information; and creation of 
dissemination networks and consortia. 

This definition shows that we have subsumed a variety of activities 
under the heading of dissemination. These activities clearly fall outside 
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the usual definition of R&D, although NSF has termed the publication 
and distribution of scientific and technical information (STINFO, one of 
the activities falling under our dissemination heading) a "related activ
ity ."  Our definition of dissemination goes much beyond the smaller 
concept of STINFO. Hence, the funds reported to NSF as STINFO only 
account for a small portion of our total for dissemination activities. 

More than 50 percent of our total for dissemination (nearly $ 165 
million) is accounted for by the activities funded by the Extension 
Service of the Department of Agriculture. We decided after extensive 
interviews with personnel in the Extension Service that its activities 
were largely social and tit our category of technical assistance. 7 We 
defined technical assistance as a dissemination activity, funded or 
provided by the federal government, to promote knowledge application 
by personal contact with practitioners or decision makers. The Exten
sion Service agent has long been held as a model of dissemination and 
utilization. We felt that the Extension Service should be included in our 
survey, although this decision markedly increased the total for dis
semination activities. 

Summary 

Of the seven knowledge production and application categories , 
three-research, demonstrations for policy formulation, and develop
ment of materials-fall within the traditional definition of R&D. Thus, 
approximately $980 million can be called "social R&D. " The four 
remaining categories-program evaluation, general purpose statistics ,  
demonstrations for policy implementation, and dissemination-totaling 
$832 million, fall outside the usual definition of R&D but fulfill legiti
mate knowledge production or application functions. 

The traditional concept of development seems to cover several 
diverse activities in the social area-policy formulation demonstra
tions , some policy implementation demonstrations,  and the develop
ment of materials-and small portions of other activities were also 
categorized as development. We feel that a knowledge production and 
application framework provides a more descriptive and accurate por
trayal of the wide variety of activities funded by the federal govern
ment for creating and using knowledge of social problems. A detailed 

7'Jbe remaining activities of the Extension Service include the dissemination of scientific 
agricultural information and were excluded from our totals. For a longer discussion of the 
Extension Service's  activities ,  see Abramson ( 1978). 
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breakdown of these activities by agency appears in Table A- 1 ,  at the 
end of the Appendix. 

PO L I C Y  A REAS 

We devoted a good deal of effort to developing the policy areas 
presented in Chapter 2. Instead of adopting the functional categories 
used by OMB or NSF, we developed a somewhat different set, closer to 
those recently proposed by the General Accounting Office ( 1 m) and 
the House Budget Committee (U.S .  Congress , House 1976a), although 
incorporating elements of both the existing and the proposed systems. 
We had to decide how detailed a set of policy categories to use and 
adopted relatively broad categories as more appropriate for program
level data. (As described below, the Study Project survey was based on 
program rather than project data.) 

There are many problems inherent in classifying R&D programs by 
policy area. Most have a primary and secondary policy focus. A related 
problem was the tendency of the predominant mission of an agency to 
color R&D classifications by policy area. Thus , R&D programs funded 
by the Department of Transportation tended to be categorized as 
' 'transportation' '  even though these programs might be partly focused 
on the environment or on employment patterns.  Wherever possible , we 
allocated the total obligations of a funding program among several 
policy areas. Programs were frequently divided in this way. 

We did not attempt to define the 12  policy areas used in the survey,  
but rather described each policy area by the topics or issues most likely 
to be included in it. We did not define a distinct policy area for 
"defense" since we felt that defense activities fell outside our defini
tion of social problems. We did, however, include the Department of 
Defense in our survey and wherever appropriate classified under the 1 2  
policy areas the knowledge production and application activities 
funded by the department. 

Human Resources 

a EA L TH Health was one of the two policy areas in which data were 
collected by subcategory. Seven subcategories were used: health edu
cation; health care delivery and services; prevention and control of 
health problems ; mental health ; substance abuse prevention and re
habilitation; food and nutrition; and miscellaneous. Biomedical re
search was excluded as falling outside "social R&D." The data on the 
health policy area, broken down by subcategory, appear in Table A-4, 
at the end of the Appendix. 
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E D U C A T I O N  The education category included knowledge production 
and application activities in the following areas: preschool education 
(day care, etc.);  elementary, secondary, and higher education; voca
tional and occupational education; education for the handicapped; 
basic research on education; educational service delivery (educational 
finance, school administration); adult education; and cultural affairs. 
Health education activities were included under health, and science 
education activities were included under science and technology base. 

E M P L O Y M E N T  A N D  T R A I N I N G  The employment and training category 
included: job training and retraining programs; the delivery of training 
programs; employment statistics ; equal employment opportunities ; 
programs aimed at upgrading skills and increasing participation and 
usefulness in the labor force;  pension programs; etc. Vocational educa
tion was classified under education. (The budget classification pro
posed by the General Accounting Office contains this category, 
whereas existing classification systems do not.) 

S O C I A L  S E R V I C E S  A N D  I N C O M E  S E C U R I T Y  The SOCial ServiceS and in
COme security category included: the delivery of social services ; re
habilitation services ;  legal services ;  research and demonstrations on 
target populations (children, elderly, minorities); unemployment insur
ance; retirement and disability insurance ; public assistance and income 
supplements (food stamps); veterans' benefits ; and the delivery of 
income security programs. Knowledge production and application 
activities on housing assistance were included under housing and 
community development. 

Community Resources 

E c o N O M i c  G R O W T H  The economic growth category consisted primar
ily of general purpose economic and demographic statistics and re
search on fiscal , monetary, and tax policy. Research on productivity, 
economic development , and business and commerce was also included 
in this category. This is the only policy area in our classification that . 
does not have a comparable budget function in any of the existing or 
proposed budget classifications . 

T R A N S P O R T A T i o N  The transportation category included: transporta
tion safety; public transportation systems ; transportation patterns; and 
the socioeconomic aspects of transportation programs and policies . 
The small amount of research on telecommunications policy was 
included in this category. 
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H O U S I N G  A N D  C O M M U N I T Y D E V E L O P M E N T  The hOUSiJl8 and COmmU
nity development category included a wide range of related topics: 
rural housins and development; disaster prevention and relief; area and 
regional development; housing economics and finance; housins assist
ance programs ;  community growth; land use control techniques ; inter
governmental relations; and revenue sharins. 

L A W  E N F O R C E M E N T  A N D  J U S T I C E  The laW enforcement and jUStiCe 
category included: the criminal justice system (police, courts, correc
tions); federal law enforcement; prevention and causes of crime; drug 
enforcement; etc. 

I N T E R N A T I O N A L  A F F A I R S The international affairs policy area in
cluded: international development; foreign assistance; international 
relations ;  international trade; and arms control and disarmament. 
Some of the activities of the Agency for International Development 
(AID) were categorized under this policy area, but other AID activities 
were categorized under education, health, or other policy areas where 
appropriate. 

Natural Resources 

N A T U R A L  R E S O U R C E S  A N D  T H E  E N V I R O N M E N T  The natural reSOUrCeS 
and environment category included knowledge production and applica
tion on the social aspects of: recreational resources; conservation and 
land management; pollution control and abatement; environmental 
regulations; water resources ; etc. Technological research on improvins 
the environment was excluded. 

E N E R G Y  D E V E L O P M E N T  A N D  C O N S E R V A T I O N  The energy development 
and conservation category included knowledge production and applica
tion on the social aspects of: energy conservation; regulation of energy; 
energy modeling; supply and demand studies ; etc. 

Science and Technology Base 

This category consisted primarily of the science education, science 
policy, and the basic social science research activities of NSF. Basic 
social science research in other departments was also included in this 
category. 

Table A-2 at the end of the Appendix summarizes for each policy 
area the obligations for our seven types of knowledge production and 
application activities . Table A-3 summarizes for each policy area the 
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Appendix: Technical Notes 95 

obligations of 44 federal departments and agencies. Although the 
picture given by Table A-3 is an approximate one, it does suggest the 
lead agency for social knowledge production and application activities 
in each of the 12  policy areas. 

S U R V E Y  PR O C E D U R E S  

Our survey of federal obligations for social knowledge production and 
application activities was conducted between April and June 1976. 8 We 
surveyed approximately 180 agencies and contacted over 300 individu
als. Because the knowledge production and application framework was 
novel and potentially difficult, we felt we could not simply rely on 
budget data reported by the agencies themselves. Therefore, the sur
vey was conducted by a team of nine interviewers especially hired and 
trained for this purpose. A member of the project staff served as 
director of the survey. 

We were fortunate in having access to several key documents. Most 
agencies provided us with copies of their fiscal 1977 congressional 
budget justifications, and we analyzed the budget to identify programs 
in which social knowledge production or application activities might 
occur. OMB provided us access to each agency's "R&D" and "statisti
cal" budget special analyses for fiscal 1977. NSF gave us access to 
agency responses to the fiscal 1977 annual survey of "Federal Funds 
for R&D and Other Scientific Activities ."  We also had the results of 
the 1975 Study Project survey. Hence, we already knew a great deal 
about each agency prior to our interviews with agency personnel. 

Agency "R&D" obligations , obtained from NSF and OMB data, were 
used as the starting point for our survey. We analyzed such obligations 
to identify those that were "social" and to classify them within our 
social knowledge production and application framework, refining these 
judgments by interviews with the persons responsible for the agency's 
R&D submissions. We also obtained data on activities such as program 
evaluation and statistics that are not included in research and develop
ment figures . 

The figures presented in this report are based on estimated obliga
tions for fiscal 1976. Data were also collected on obligations for fiscal 
1975 and estimates for fiscal 1977.11  The data collected during the spring 
of 1976 were estimates for fiscal 1976 made during the final quarter of 

1 An earlier survey was conducted by the Study Project dur'iD8 summer 1 974. It gave us an 
overall view of the terrain and provided a test of our preliminary categories. These 
categories were refined for the nuijor survey. 
II'Jbese are presented in detail in Abramson ( 1 978). 
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96 Appendix: Technical Notes 

that fiscal year. The data are thus based on obligations made during the 
flfst three quarters of the year plus estimates of fourth-quarter obliga
tions. It was felt that fiscal 1976 data represented the most accurate and 
current data available. (Fiscal 1977 estimates were based on the Presi
dent's fiscal 1977 budget and did not reflect later congressional ac
tions.)  Dollar figures were based on estimated obligations , not actual 
expenditures or budget authority. 

Our survey data include dollar figures for programs and not for 
individual projects . We did not press our study to the level of individual 
projects for two reasons : flfst, fiscal 1976 was not yet over and all the 
projects for that year had not yet been selected; second, it was deemed 
all but impossible to collect and categorize data on all the projects 
funded by the federal government for three fiscal years. 

The definition of program varied among agencies . But, for the most 
part, a ' 'program' '  represented a collection of projects in a given area. 
In the spring of 1976, there was a fairly accurate estimate of what each 
program's fmal obligations would be for that fiscal year. Following the 
conventions of OMB and NSF, "overhead" or "S&E" (salaries and 
expenses) was included in the data collected on each program. 
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TABLE A- 1 Funding Patterns: Social Knowledge Production and Application by Department or Agency (fiscal 1976 
obligations, $ millions) 

Knowledge Production Activities 

Policy 
Formula- Program 

Re- tion Dem- Evalu-
Department or Agency search onstrations ation 

Department of Agriculture 
Agricultural Marketing Service * 

Agricultural Research Service 2 
Cooperative State Research 

Service 25 
Economic Research Service 25 
Extension Service 2 
Farmer· Cooperative Service 1 
Food and Nutrition Service 1 * 1 
Forest Service 6 
Soil Conservation Service * * 

Statistical Reporting Service 2 
Other agenciesa * * 

Total 62 * 3 

Department of Commerce 
Bureau of the Census 1 
Bureau of Economic Analysis 2 
Domestic and International 

Business Administration 3 
Economic Development 

Administration 9 1 

Knowledge Application Activities 

Policy 
General Implemen- Develop-
Purpose tation Dem- ment or 
Statistics Total onstra tions Materials 

1 0  

* 
* 
* 

29 
* 

4 1  

6 5  
8 

4 

* 

1 1  
2 

25 
25 

2 
1 
2 
6 

* 

3 1 
* 

1 06 

65 
10 

7 

1 0  

"""'{-lt,, ����_:;:-:��'h<f�'i;lt ::.'1' 

� � . . �; � 

* 
* 
* 

1 

Dissem-
ination 

1 

6 
166 

1 
* 

2 

* 

1 76 

1 
2 

3 

Total 

1 

6 
166 

1 
1 
2 

* 

177 

1 
2 

3 

TOTAL 

1 2 
2 

25 
3 1 

168  
2 
3 
8 

* 

3 1 
* 

282 

66 
1 2  

7 

1 3 
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TABLE A-1 (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General lmplemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-
Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Maritime Administration 1 1 1 
National Bureau of Standards 1 3 • 4 • • 4 

National Fire Prevention and 

� Control Administration • • • • • • 1 1 

National Oceanic and Atmo-
spheric Administration s s s 

Office of Minority Business 
Enterprise • 1 1 1 1 2 

Office of Telecommunications • • 2 2 2 

U.S. Travel Service • • 1 1 

Total 22 4 2 77 1 06 1 • 7 8 1 14 

Department of Defense 
Department of the Air Force 4 4 6 • 6 1 0  

Department of the Army 1 7  • • 2 1 9  4 1 4 23 

Department of the Navy 10  • 1 1  3 3 14 

Civil Preparedness Agency 1 1 • • 1 . 

Defense Advanced Research 

Projects s 2 7 7 

Office of the Secretary 3 3 3 
Total 40 2 • 2 45 13 1 14 58 
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Department of Health, Edu-
cation, and Welfare 

Alcohol, Drug Abuse, and 
Mental Health 
Administration 

National Institute on 
Alcohol Abuse 1 2  1 2  • 1 1 1 3  

National Institute on 
Drug Abuse 19 17  1 1 3 8  1 3 4 42 

National Institute of 
Mental Health 28 • • 29 2 2 30 

Total 59 17 1 1 78  i 6 7 85 

Assistant Secretary for 
Education 

Fund for Improvement of 
Postsecondary Education 1 * 1 4 * s 6 

� National Center for Edu-
cation Statistics 6 4 1 0  1 0  

Office of  Assistant Secre-
tary for Education 1 1 1 

Total 8 * 4 1 2  4 * s 1 7  

Assistant Secretary for Health 2 2 2 
Assistant Secretary for Plan-

ning and Evaluation 1 1  1 8  s 34 34 
Center for Disease Control 

Bureau of Health Education * 1 1 * 1 • 1 3 
National Institute for Occu-

pational Safety and Health 1 1 2 • . .  2 
Total 1 1 1 3 • 1 • 1 4 
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TABLE A-I (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General lmplemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-
Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Food and Drug Administration 
Bureau of Drugs • • • • • 1 
Bureau of Foods 2 • 2 • • 3 
Other agencies b 1 1 1 1 2 

Total 3 • 1 4 1 2 6 
-

8 Health Resources 
Administration 

Bureau of Health Manpower 2 • 2 8 1 • 9 1 1  
Bureau of Health Planning 

and Resource Development 1 1 • 3 3 4 
National Center for Health 

Services Research 20 4 1 • 25 • • • 25 
National Center for Health 

Statistics • 26 26 26 
Office of Planning, Evalua-

tion aild Legislation 1 1 1 1 
Total 23 4 2 26 55 8 1 3 1 3  6 7  

Health Services Administration 
Bureau of Community 

Health Services 8 1 2 1 1  27 • 3 30 41  
Bureau o f  Medical Services 7 • • 8 • • • • 8 
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Indian Health Service • • 1 1 1 
Office of Planning, Evalua-

tion and Legislation 2 2 2 
Total 1 5  3 2 21 28 • 3 3 1 52  

National Institutes of 
Education 

Basic Skills Group 6 2 8 1 1  1 1  1 8 
Dissemination and Resources 

Group • • 1 0 1 0  1 1  
Education and Work Group 2 1 1  • 1 2  1 1 14 
Educational Equity Group 8 • 8 3 3 1 1  
Finance and Productivity 

Group 4 8 1 3 3 3 1 5  
School Capacity for 

Problem Solving 1 2 3 1 1 4 
- Otherc 1 1 1 1 0 

Total 22 24 • 46 3 1 5  1 0 28 74 -

National Institutes of Health 
National Cancer Institute 1 2  s • 1 7  1 • 1 1 9  
National Heart and Lung 

Institute 2 2 • 4 1 2 3 8 
National Institute of Child 

Health and Development 1 0 1 0 • • 1 0  
National Institute o f  Envi-

ronmental Health Sciences 1 1 1 
National Institute of Neuro-

logical and Communica-
tive Disorders 3 3 • • 4 

National Library of Medicine 1 1 1 1 7  1 7  1 9  

' 

. . . .,.'_:,�· .:;;_··,.'''':·�· ·�:'·..,/, 
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TABLE A-I (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General lmplemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-
Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Otherd 4 4 • • 4 

Total 35 7 1 42 2 19  22  64 

Office of Education 
- Bureau for Education for 
s the Handicapped 8 20 1 28 1 8  4 4 26 54 

Bureau of Occupational and 
Adult Education 5 1 8 3 25 9 4 • 14 39 

Bureau of Postsecondary 
Education 1 1 2 3 • 3 5 

Bureau of School Systems • 1 2  • 1 2  45 9 1 55 67 
Office of the Commissioner 2 1 3 5 1 3  6 24 27 
Office of Indian Education 5 5 1 1 1 6 
Office of Planning, Budget, 

and Evaluation 1 1 3  1 4  1 1 1 5  
Total 1 5  5 7  1 7  89 77 34 1 3  1 24 2 1 3  

Office of  Human Development 
Administration on Aging 6 5 2 1 2  7 7 1 9  
Developmental Disabilities 

Office 2 1 1 3 • • 4 
Office of Child Development 1 5  8 3 2 29 5 1 6 1 2  4 1  
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Office of Youth 
Development 1 1 1 

Rehabilitation Services 
Administration 7 2 1 1 0 * * 1 2 1 2  

Total 30 16 6 2 ss  12  2 7 21  76 

Social and Rehabilitation 
Service 3 2 2 7 2 2 9 

Social Security Administration 16 9 25 1 1 26 
Total-Department of 
Health, Education, 
and Welfare 243 155  38  37 474 130 6 2  64 256 7 29 

Department of Housing and 
Urban Development 10  1 9  4 1 1  44 7 3 s 14 5 8  

- Department of the Interior 
8 Bureau of Indian Affairs * * * 1 * 1 1 2 

Bureau of Land Management 2 * 2 2 
Mining Enforcement and 

Safety Administration 1 1 1 
National Park Service 4 * 4 * • • 4 
Office of Water Research 

and Technology 2 2 • * 2 
Othere 1 * 1 2 * * 2 

Total 9 1 2 1 2  • 1 1 1 1 3  

Department of  Justice 
Bureau of Prisons 1 1 1 
Drug Enforcement 

Administration 1 1 1 
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TABLE A-I (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General lmplemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-
Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Federal Bureau of 
Investigation 3 3 3 

Immigration and Natu-
ralization Service 1 1 

Law Enforcement Assistance 
- Administration! 26 • s 1 0 4 1  1 2 6 1 8 58 
i Departmental ActivitiesK 1 • 1 1 

Total 28 • s 1 3  4 7  1 2  6 1 8  65 

Department of Labor 
Bureau of International 

Labor Affairs 1 • 1 1 
Bureau of Labor Statistics 1 55 56 56 
Employment Standards 

Administration s • • 6 6 
Employment and Training 

Administration 6 3 1 7 1 5  2 • 1 3 1 8 
Labor Management Services 

Administration 3 3 3 
Occupational Safety and 

Health Administration 3 1 • 6 1 0 6 6 1 2  2 1  
Office o f  the Secretary 1 1 1 

Total 19 3 2 68  92 2 6 7 1 5  1 07 
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Department of State 
Agency for International 

Development 1 3  1 1 16 1 * 6 7 22 
Departmental Activitiesh 1 * 1 * * * 2 

Total 14 1 2 1 7 1 * 6 7 24 

Department of Transportation 
Federal Aviation 

Administration 5 5 1 1 6 
Federal Highway 

Administration 8 * 8 2 2 1 0  
Federal Railroad 

Administration 5 * 3 9 9 
National Highway Traffic 

Safety Administration 6 3 8 1 7 6 4 1 1 0  27 
Office of the Secretary 13  * 7 20 * * 3 4 24 

- U.S. Coast Guard 1 * 1 * * 1 
5: Urban Mass Transportation 

Administration 5 5 1 3 14 4 2 4 1 0  24 
Total 43 9 1 21 74 10 8 1 0  27 1 0 1  

Department of  the Treasury 
Internal Revenue Service 4 1 1  1 5 1 5 
U.S. Customs Service 3 3 3 
Departmental Activities; 7 7 7 

Total 1 1  15 25 25 

ACTION * 1 1 
Advisory Commission on Inter-

governmental Relations 1 * 1 * * 1 
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TABLE A-1 (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General Implemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-

Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Appalachian Regional 
Commission 4 s 8 8 1 3  

Civil Aeronautics Board • • • 

Civil Service Commission 2 • 2 2 1 3 6 
Commission on Civil Rights s s 2 2 7 
Community Services 

- Administration 2 3 s s 8 
� Consumer Product Safety 

Administration 2 2 2 
Energy Research and Develop-

ment Administration 1 2  1 2  1 2  
Environmental Protection 

Agency 1 2  1 1 3  1 3  
Equal Employment Oppor-

tunity Commission • • • 1 2 1 1 3 

Executive Office of the President 
Council of Economic Advisors 1 1 
Council on Environmental 

Quality 1 1 1 
Council on Wage and Price 

Stability 1 1 1 
Office of Telecommunications 2 • 2 • • 2 

Total 4 • 4 1 1 6 
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Federal Communications 
Commission 1 1 1 

Federal Energy Administration 5 5 * * 5 
Federal Home Loan Bank Board 1 1 1 
Federal Mediation and 

Conciliation Service * * * * * 

Federal Power Commission 3 3 3 
Federal Reserve System 6 3 9 9 
Federal Trade Commission 2 * 2 2 
General Services Administration * * * 

International Trade Commission 3 3 1 1 4 
Interstate Commerce 

Commission 2 2 2 
National Center for Productivity 

and Quality of Working 

Life * * * * * * 

- National Foundation on the 
s Arts and the Humanities 1 * 14 3 1 8  1 8  

National Science Foundation 
Astronomical, Atmospheric, 

Earth, and Ocean Sciences * * * 

Biological, Behavioral, and 
Social Sciences 35 35 35 

Science Education 2 2 4 2 1 3  * 1 5  1 9  
Research Applications 28 28 2 2 30 
Scientific, Technological, and 

International Affairs 10 1 1 1 2  1 2  
Total 76 2 1 1 80 3 1 3  * 1 7  97 
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TABLE A-I (Continued) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 
Formula- Program General Imp Iemen- Develop-

Re- tion Dem- Evalu- Purpose tation Dem- ment of Dissem-

Department or Agency search onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Nuclear Regulatory Commission 1 1 1 
Securities and Exchange 

Commission • • • 

Small Business Administration 1 • I I 
Smithsonian Institution 8 • 8 • 1 1 1 0 
Tennessee Valley Authority • • 1 1 2 2 
U.S. Information Agency • • 1 
U.S. Arms Control and 

Disarmament Agency • • • 

Veterans Administration 2" 2 • 1 5 2 2 7 

TOTAL 655 204 61 294 1 ,2 1 5  1 83 121  293 598 1 , 8 1 3  

Numbers may not total due t o  rounding. 
11 Agricultural Stabilization and Conservation Service ;  Farmers Home Administration ; Rural Development Service ;  Rural Electrification Service. 
bBureau of Radiological Health ; Bureau of Biologics ; miscellaneous FDA bureaus. 
cDirector's Reserve; Labs and Centers ; Office of Planning, Budget, and Program Analysis. 
dNational Institute of Arthritis and Metabolism ; National Institute of Allergy and Infectious Disease ; National Institute of General Medical 
Services; National Institute on Aging ;  National Eye Institute; Office of Research Resources ;  Fogarty International Center; National Institute of 
Dental Research ; Office of the Director. 
eBureau of Reclamation ; Office of Mineral Policy Research and Development;  Bureau of Outdoor Recreation ; U.S. Fish and Wildlife Service. 
fNational lnstitute of Juvenile Justice ; National Institute of Law Enforcement and Criminal Justice ; Office of Juvenile Justice ; National 
Criminal Justice Information and Statistics Service. 
80ffice of Policy and Planning ; Board of Parole. 
hoffice of External Research; Bureau of Educational and Cultural Affairs. 
10ffice of the Secretary (includes Office of Financial Analysis ; Office of Research and Analysis; Office of tlie Assistant Secretary for Energy 
Policy ; Office of Industrial Economics;  Office of Tax Analysis ; Office of Equal Employment Programs and Bank Compliance). 
• Less than $0.5  mHiion. 
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TABLE A-2 Funding Patterns : Social Knowledge Production and Application Activities by Policy Area (fiscal 1976 

obligations, $ millions) 

Knowledge Production Activities 

Research 

Policy Area s 
Human resources 

Health I64 
Education SI  
Employment and trainins 47 
Income security and social 

services 49 
Total 3 1 1  

Community resources 

Economic srowth 77 
Housins and community 

development 27 
Transportation SI  
La w  enforcement and justice 29 
International affairs I2  

Total I96 

Natural resources 
Natural resources and 

environment 69 
Energy development and 

conservation 26 
Total 9S 

Science and technology base S4 

TOTAL 6S6 
Numben may not total due to roundlnJ. 
•Lea than $0.5 mUIIon or 0.5 percent.  

% 

38 
I3  
34 

43 
29 

37 

26 
4S 
43 
ss 
38 

6I 

89 
66 

72 

36 

Policy 

Formula- Prosram 
lion Dem- Evalu-
onstrations a lion 

s % s % 

so I 2  1 1  3 
82 2I I9  s 
6 4 2 I 

28 2S 13 1 1  
I66 IS  4S 4 

6 3 3 2 

I9 I8  4 4 
9 8 2 2 

• I s 7 
I 4 

3S 7 I4 3 

• • 

2 6 
2 I 

2 2 2 

2114 1 1  6 I  3 

General 
Purpose 

Statistics 

s % 

39 9 
4 I 

63 46 

3 3 
I09 IO 

92 4S 

1 1  1 1  
22 20 
I3  2I  
3 I4 

I43 28 

40 3S 

40 28 

2 

294 I6 

Knowledge Application Activities 

Policy 
lmplemen- Develop-
tation Dem- ment of Dissem-

Total onstrations Materials !nation Total Total 

s % s % s % s % s % s 

26S 6 I  43 IO I2 3 1 16 27 I7 1  39  436 
I S6 40 87 22 69 I 8  8I  2I 237 60 394 
1 1 8  8S s 3 I4 IO 2 2 2I IS  I 39 

92 82 IO 9 2 2 8 8 2I  I8  1 1 2  
63 I  S8  I46 I4 98 9 207 I9 4SO 42 I ,08I 

I 78 86 28 I3  29 I4 206 

62 S8 13 I 2  3 3 29 28 4S 42 I06 
84 74 IO 9 8 7 1 1  IO 29 26 1 14 
47 72 I2 I8  6 IO I8 28 6S 
I 7  73 • • 6 27 6 27 23 

387 1S 36 7 IO 2 8I I6 I 27 24 SI4  

I 1 1  97 • • 4 3 4 3 1 14 

28 9S 2 I 3 2 s 30 
I 39 96 • • • s 3 s 4 I44 

S8 78 2 2 I 3  I8  2 I6 22 74 

I ,2IS  67 I83 IO I2 I  7 293 I6 S98 33 I ,8I3 

% 

IOO 
IOO 
IOO 

IOO 
IOO 

IOO 

IOO 
IOO 
IOO 
IOO 
IOO 

IOO 

IOO 
IOO 

IOO 

IOO 
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TABLE A-3 Funding Patterns: Policy Area by Department or Agency (fiscal 1976 obligations, S millions) 

Humaa Resources Community Raources Natunl �rces Science 
Housina Natunl EneraY ODd 

Income and Law Ito- � T...,_ 

Employ- Security Com- Enforce- IOillllel meat IICIIal)' 
ment ODd Eco- munity meat lntema- ODd ODd ... 

Edu- ODd Social nomic Dovel- Transpor- ODd tioDII EnYiroa- eon--
Department or Apncy Health cation Tralnina Services To til Growth opment tation Justice Afflin Tolll meat watioa Tolll 10TAL 
Depertment of Apiculture 74 55 3 1 3 1  45 26 8 79 72 72 282 -
Depertment of Commerce 1 I 106 2 107 5 5 1 14 -

0 Depertment of De�n• I 42 43 2 2 5 8 2 1 0 58 
Depertment of Heslth, Education, 

and Welfare 3 1 0  3 06  103 721  2 7 729 
Depertment of HousiJis and Urbon 

Dewolopment 55 56 1 I 58 
Depertment of the Interior 1 2 6 2 9 1 3  
Depertment o f  Justice 65 65 65 
Depertment of Labor 19  86 1 05 1 2 107 
Depertment of State 1 3  2 16 2 3 4 4 24 
Depertment of Traasportation 101 101 101 
Department of the Treasury 19  6 25 25 
ACI'ION 1 
Ad'risory Commlulon on Inter-

acmmunenlll Relations 1 1 1 
Appalachian Reaional Commlulon 2 5 2 2 5 2 2 1 3  
Civil Aeronautlca Board 
Civil Semce Commlulon 6 6 6 
Commlalon on Civil Rilhts 7 7 7 
Community Services Admlnlstration 5 6 2 2 8 
Con111111er Product Safety 

Administration 2 2 2 
EaeraY Re�ch aad Dewlopment 

Administration 12  1 2  1 2  
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Enrironmental Protection Ajency 1 3  1 3  13  
Equal Employment Opportunity 

Commission 3 3 
Exec11tne Off"u:e of the President 2 2 4 6 
Fedenl Communications Commission 1 1 1 
Federal Ene'IY Administration 5 5 5 
Federal Home Loan Bank Boud 1 
Fedenl Mediation and· 

Conciliation Service 
Fedenl Poftr Commission 3 
Federal Resene System 9 9 9 
Federal Trade Commission 2 2 2 
General Semces Admlniatradon 
lntemadonal Trade Commission 2 2 4 4 
lntentate Commerce Commission 2 2 2 
National Center for Productivity and 

the Quality of Worklns Life 
National Foundation on the Arts 

and the Humanldes 1 8  1 8  1 8  
National Science Foundadon 2 7 8 8 2 1 8  3 4 67 97 
Nuclear ReJU)atory Commission 1 1 
Securities and Exc:hanse Commiaion 

- Small Buslneu Administration 1 -
Smithsonian Institution 3 5 1 0  
Ten- Valley Authority 2 2 2 
U.S. Information Apncy 1 1 
U.S. Arms Control and 

Dilumunent Apncy • 
Veterans Administration 6 7 7 

TOTAL 436 394 1 39 1 1 2  1 ,081 206 106 1 14 65 23 514 1 14 30 144 74 1 ,813  
•Lea tb., $0.5  mWion. 
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TABLE A-4 Funding Patterns: Social Knowledge Production and Application Activities by Categories of the Health Policy 
Area (fiscal 1976 obligations, S millions) 

Knowledge Production Activities Knowledge Application Activities 

Policy Policy 

Formula- Program General lmplemen- Develop-
tion Dem- Evalu- Purpose tation Dem- ment of Dissem-

Categories of the Health 
Research onstrations ation Statistics Total onstrations Materials ination Total TOTAL 

Policy Area s % s % s % s % $ % $ % $ % s % s % s % 
- Health education s 20 3 1 2  • 1 8 33 8 33 4 1 7  4 16 17  67  2S 100 - Health care delivery and services 47 31 24 16 7 s 28 1 9  106 71  33 23 1 • 8 6 42 29 148 100 N 

Prevention and control of 
health problems 22 4S 6 1 3  2 6 1 2  34 72 2 3 6 1 2  6 13  14 28 48 100 

Mental health 30 92 • 1 • 1 3 1  9S 2 s 2 s 32 100 
Substance abuse prevention 3 1  S 7  1 7  3 1  2 2 so 91 2 4 7 s 9 ss 100 
Food and nutrition 1 1 • 1 • • 1 2 72 98 72 98 74 100 
Health, other 29 ss • 3 3 6 34 64 19  35  19  36 53 100 

TOTAL 164 38 so 1 2  1 1  3 39 9 26S 6 1  43  10 12 3 1 16 27 1 7 1  39 436 100 
Numben may not total due to roundlns. 
• Less than $0.5 mUiion or 0.5 percent. 
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