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Systems analysis Is sometimes seen as an effort to quantify with modern data
processing equipment all of the factors involved in high-level decisionmaking. In
reality, systems analysis includes many nonquantitative techniques which have a wide
application to the problems of foreign policy and defense. In light of the fact that
there is currently no Government agency which devotes extensive time to an analysis
of the long-term effects of foreign policy options, it would seem that systems
analysis could conceivably fill an important gap in pelicy planning.

SYSTEMS ANALYSIS:
A MISSING ELEMENT

IN FOREIGN POLICY PLANNING

A research paper prepared

by
Mr. Richard F. Norford

Schoo!l of Naval Warlare

Introduction. In a Cabinel meeling
on O March 1953, President Fisenhower
commenled:

Fyver since 1940, | know that all
the so-called experts have been
yapping aboul what would hap-
pen when Stalin dies and what we,
as a nation, should do about il
Well, he’s dead. And you can Lurn
Lhe files of our government inside
out- in vain—lor any plans laid.
We have no plan. We are not eyen
sure  what difTerenee his death
makes,"

This statemenl was prompled by the
very problem with which this paper is
concerned: the inadequacy ol our lor-
cign policy planning.

There are many examples that indi-
cate the inadequacy of Toreign policy

plauning or, indecd, raise the question
of whether there was any actual plan-
ning in lhe sense of atlempling lo
cvaluate the tong-lerm consequences of
possible actions. One may well question
the extent to whicl initial U.S. policies
in the Middle Fast relative 10 the Arab-
Isracli siluation were based on serious
long-range: planning consisting of sys-
tematic, explicit, and objective evalua-
ton of alternative policies and  their
implications  regarding U8, interests,
Another example has been pointed oul
by ¥ranklin A, Lindsay in connection
wilh the ending of colonialism in Alrica.
He stales that in the fall of 1960 the
LLS. Government required oulside agsis-
tance to recrnit 15 financial advisers lor
15 wew African states, Lindsay argues
that this swlden requirement shows a
lack ol foresight. Proper plauning would
have Toreseen the need and enabled the
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timely recruitment that was necessary in
order Lo provide Lhe adviscrs wilh an
adequate background in the ceconomic,
political, and social struetures of the
various countrics they were Lo advisc.”

The nced for improved planning in
foreign affairs, and in particular long-
range planning, has nol been withoul
recognilion. In an arliele specifically
concerned with planning in foreign af-
[airs, Gcorge Allen Morgan said in 1961,

[ongrange planuing is in greal
demand today. 1t is widely devel-
oped in certain aspecls of mililary
and industrial planning, and many
feel there should he more in for-
eign  aflairs, To a considerable
exlenl Lhis is justificd, and nol as
a passing mood bul as a constant
imperative.”

In addition, [ormer Seevelary of Stale
Dean A cheson said,

The central Lusk ol a lorcign
oflice should be Lo understand
whal these lorees are [ which form
and shape the cmerging fulure],
Lo do whal can be done Lo shape
them favorably lo our inlercsts,
and Lo prepare Lo deal with therm,

Vhis should be Lhe task, but it
is nol. The principal cellorl goes
inlo dealing with the over-
powering present, Lhe present,
which, like the Mississippi in Tull
flood, absorbs the whole encrgy
and Lhought ol those who man
the levees,”

Although Lhese stalements are almosl a
decade old, the situation does nol
appear o have been improved signili-
caully, as will be shown.

The above examples and stalements
indicate n basic need for foreign policy
planning Lhat systematically unalyzes
siluations in anlicipalion ol problems in
the field of (oreign aflairs and allempls
to determine the best policy for Lhe

United States Lo pursue, Many will agree
but will consider the expeetation to be
utopian. Much wsclul work can slill be
done, however, by less Lhan periecl
planning.

During World War 11, analytical tech-
niqucs, known colleclively as operalions
rescarch, were used to determine the
besl way Lo conduel various lypes of
wilitary operations. Following the war,
these Lechniques were  first used in
alleinpls Lo “oplimize’ weapon syslem
design, later, as weapon syslemns be-
came more cowplex, as development
and procurcment cosls soared, and as
technieal allernatives proliferaled, it be-
camc increasingly necessary Lo evaluale
hasie requirements and long-range objec-
tives, Because of the newness and com-
plexity of somc syslem concepls, ex-
pericnce and inluilion were not as re-
liable or as convincing in problems of
choice as Lhey had been in the past.
However, decisions slill had Lo be made.
In addition, because of the longer devel-
opmenl limes of the newer systems, il
was nceessary o base decisions on
cvents projeeled [urther and  lurther
inlo the fature. New analytical Lech-
niques were required. The result was Lhe
development of a new discipline, sys-
lems analysis, which was derived from
operalions rescarch  bul  which  was
brouder in scope and dirceted loward
possible luture events,

The problems involved in making
foreign policy deeisions ace more com-
plex than in the past, and the need lor
long-range planning may be even more
eritical in f(orcign policy planning than
in weapon syslems development, The
foreign policy planner also needs a
discipline or an approach to planning
commensurale with his problem. Sys-
Lemns analysis, as it hus been developed
and practiced in the Department of
Defense, is applicable o loreign policy
planning, and its application would
represent o posilive slep toward re-
ducing some of the recognized defi-
cieneies in foreign policy planning.
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Systems analysis is a widely used
leem, but it is also widely msunder-
stood. It can mean many things, de-
pending on Lhe intent of the user. Its
potential value to {oreign poliey plan-
ning is probably little understood by
many in the foreign affairs ficld because
of its popular conception as a highly
sophisticated set ol wathematical eeh-
niques for quantilative analysis. It also
is olten equated with cost-effectiveness
and long-range programing and bud-
geling teclmiques. As a resull ol Lhese
misconceptions, the forcign affairs com.
munily may deny itself the benelits of
syslems analysis thal have been realized
and appreciated in other fields.

Syslems anlysis is, in fact, a broad
concepl which is applicable Lo many
Lypos of planning. 1L is also an approach
to planning that brings mto sharp focus
those very arcas where deflicieneies in
foreign  policy  planning  are  widely
recognized, Moreover, Lhese present de-
ficiencies in foreign policy planning are
nol likely to be siguificantly redueed by
the currenl approach to analysis in
internationa! relalious,

This disenssion is primarily oriented
Loward people in the forcign allairs and
inlernational relations communitics who
have little or ne understanding of sys-
Lems analysis as it has heen employed in
planming by the Department of Defense,
Beeause of the assumed backgronud, the
identification of deficiencies and  the
discussion of the nature amil purpose of
current analysis in international rela-
Lions are treated in relatively general
terms. However, readers not intimalely
familiar with these fields shontd have no
dilfically relating to the problem as it is
deseribed. Fanphasis is placed on the
philosophical viewpoint, although some
allenlion is spenl on instrumental as-
peets, particularly  with regard Lo non-
quantitative technigques,

Deficiencies in Foreign Policy Plan-
ning. “Manning is thinking ahead. Policy
pluunin%s is Lhe Tuturity ol polic
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decision, ic., the development ol poli-
cies in the light of their implicatlions (or
the future.” “Thinking ahead” and
“policy planning” would appear 1o be
basic [unctions in the foreign aflairs
commmunily, fHlowever, for a variely of
reasons, policy planning, and in particu-
lar long-range planning that adequately
considers “implication for the future,”
is nol salisfied by current practice.

The deficiencies that will be iden-
tified are those thal can be associaled
with a [undamental attitude or phil-
osophy loward planning and with the
Loold and technigues used in plaming
analysis.  Deliciencies  attributable 1o
other factors, such as inleragency co-
operation, intradeparimental organiza-
tion, budgels, and training, also have
been shown to have a signilicant elfect
on planning, bul their consideralion is
beyond the scope of this paper.®

Based on organizational Gtles, it
would seem that the planming Tunclion
is adequalely recognized. There is the
Planmiug Board in the National Security
Couneil and the Policy Planning Conneil
in the State Department. However,
evaluations of the actual operations of
these two organizalions indicate that
real planning is cither nonexistent or, al
best, only a part-time activity,

The National Sccurity Council was
established Lo “advise™ the President on
matlers of nalional security. In this role
it is concerned ouly with broad policy
implications. 1t was never inlended Lo
be a planning body to originate and to
analyze, in depth, the implications of
alternative polieies.”

The Tact that the National Securily
Council is nol fundamentally concerned
with actual planning has been pointed
oul by a number ol writers. A stndy by
the Brookings Institution pointed oul
the interdepartmental nature of the
National Security Council and the fact
that its stafl is nol in a posilion Lo
conduel  extensive  and  independent
planning studies. The result is that up Lo
the time ol the study in 1900, 50
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percent of the policy papers discussed
by the Council involved “split” view-
points, bul did not “. . . present a clear
confrontalion of Lhe basic alternative
approaches that are involved in the
major policy issues.”® Another evalua-
Lion states thal the Planning Stall of the
NSC is concerned with “planning” only
as it relates Lo making preparations lor
the NSC. Furthermore, it is argned that
shorl-range problems arc of more con-
cern Lo the NSC than longrange prob-
lems.® 1n a comprehensive assessment of
how [loreign policy is made in Lhe
United States, Burton Sapin states that
“ ., the primary planning role of
the ... National Seeurity Council has
been to focus and occasionally to prod
the efforts of Lhe line departments.”!©

By conlrasl with the Nalional Se-
cnrily  Counell, the Policy Planning
Council of the State Department was
established speeilically to fill the void in
long-range planning, 1t is a small group
of scnior oflicers (usually about 11)
charged with looking al longrange
trends and atlempting (o foresee
emerging problems. However, the Policy
Planning Council is limited in resources
and is Irequently called upon [or rou-
tine dulice such as epcechwriling and
the dralting of specches on cnrrent
policy. The result is Lhat the Policy
Planning Council is able Lo devole only
a limited effort to the analysis of
long-Lerm problems.

The situation was summarized in Lthe
Brookings Inslitution study in the fol-
lowing words:

As a small group of able officers,
its members are  frequently
drafled (or operalional dutics,
such as writing specches and cur-
renl policy staterments. Such ac-
Livitics can be usclal in keeping
the stall in touch with current
allairs, but they have considerably
reduced the Ume available lor
Lhoughtlul consideration of longer
range  problems, as  have the

burdens involved in servicing the
Department of Stale’s participa-
tion in the Nalional Sceurity
Council.

Thus the Policy Planning Stafl
devoles only a limiled portion of
its limited resources Lo the task of
long-term, broadly focused con-
sidcration of major loreign policy
problems, !

A more recenl allempl to improve
the foreign alflairs machinery was taken
by the President in 1966 when he
crealed three new levels of organization
for planning and decisionmaking. 'This is
a rclatively reecent change, and more
time may be needed to make a signifi-
canl impacl on foreign allairs policics.
[Mowever, recent criticism ol the higher
level, the Senior  Interdepartmental
Group (S1G), indicales Lhal planning
conlinues lo be a problem, 1t has been
stated, “T'o make the system work will
involye giving Lhe Seerclary of State
something he has never had: (a) the
ahility Lo produce allernatives lo the
recommendatlions of hig line snbordi.
nales; and (by the ability lo plan sys
temalically, . ..""? The same evalualion
finds cnecourapementl, however, in
limited resulls al the next level, the
Interdepartmental Regional Group. 'I'his
encouragemenl is based on the limited
experience ol one Burcau in the Depart-
ment of State which atlempted “sys-
tematic  analysis ol policy allerna-
tives.”? This is apparently the program
that the then Under Seerctary ol State,
Nicholas de B. Katzenbach, referred to
as “experimental” in a letler Lo a Senale
subcommillee. In discussing Lhis pro-
gram Mr. Katzenbach stated that its
major weakness was “hard analysis,”?

Within the last year, and subsequent
lo the preceding comments, there have
been turther organizalional changes in
whieh Lhe senior group, al least, has
been  reconstiluled and  incorporated
into the NSC system.'® The effects of

https://digital-commons.usnwc.edu/nwc-review/vol24/iss1/10
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this additional change remain 1o he
seen,

Another organization in the Depart-
ment of State that would seem Lo be
involved in planning, or al least analysis
related 1o planning, is the Burcau of
Intelligence and Rescarch. Undoubtedly
this Bureau does make both intelligence
and analysis inputs into the planning
that is earricd on in the Department,
However, it has been pointed out that
“ .. most Burcan analyses deal with
current issnes,”'® In this regaed, al-
though analyses ol current events may
be inputs o planning, they should not
be misconstrued as constituting plan-
ning. Aunother viewpoint regarding the
Intelligence and Researeh Burean is that
the ... 1" appears to have run away
with the ‘R.7'7 I seems apparent,
then, that this Bureau is nol involved
direetly in planning nov is it concerned
specifically with policy planning analy-
sls.

In commenting on the value of Lhe
Planning-Vrogramming-Budgeting  Sys-
tem Lo foreign alfairs, Mr. Katzenbach
said, “As you will see, the major Uthenst
ol my comments indicate that 1 believe
we  need more  systemalic  analysis
ol: -the Tactors. .. upon which policy
decisions are based;—allernalive courses
of action and their possible  conse-
quences,”'®

Former Assistant Secrelary ol Stale
for Fastern Alffairs Mr. Roger Hilsian
emphbasized  the  Tailure Lo recognize
emerging problems.

No nation is so strong Lhat it
i diclate the course ol is-
lory ... one suspecls Lhal even
our true Tailures in Toreign policy
would not have yiclded Lo beller
organization . .. lew ol our (rue
failures are attributable o bad
administration in carrying poliecy
oul. Onr true failures probably lie
more. in - failing Lo recogniza
cmerging  problems o Ltime Lo
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evolve
meeling  big,

problems  with
timorous and erampet

effective  policies or in
hold  demanding

hall  measures,
| 19

The Brookings Institution observel
thal although many people are involved
in longrange planning, much ol it is
“unsystematic and unsustained,”? ¢

In talking aboutl the Department of
State’s responsibilities concerning the
{oreign policy implicalions ol proposed
mililary policies and  actions, {ormer
Deputy  Under Secrelary of State (or
Political Affairs U, Alexis Johnson indi-
caled a newd for increasing ability to
analyze and assess policy implicalions in
broader national policy terms.?

[n discussing some of the [actors that
limit planming, Mr. Acheson indicaled,
implicitly at least, a deliciency in
“yuantitalive ilppl‘nih‘;ll.”22

A good summary of planning needs is
provided by  Sapin’s  stalemenl ol
*. . requirements Lhal any sel ol na-
Gonal  securily  arrangements  al  the
presidential Yevel shondd satisty.”

Cracial 1o the policy process
are systematic policy analysis, the
crealive  development ol policy
alternatives, the anlicipation of
situations likely 1o become prob-
leans it nol dealt  with  fore-
handedly, and long-range pro-
graznming and planning. . . .

It s of lundamental impor-
tance that particular policies and
programs be seen in relation Lo
one another, nol as a series of
separale enlities or cpisodes,??

In sumtnary, Lhe preceding stale-
menls have pointed oul a nunber of
weaknesses and newds associaled with
loreign policy planuing. These delicien-
cies are nol amique Lo forcign policy
planning  bul, nevertheless, they o
exisl.
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Applicability of Academic Analysis
to Foreign Policy Planning. The biggesl
division in the analysis ficld is between
the traditional and the scienlific
schools. The approach Lo analysis em-
ployed by the traditionalist school is
basically one of contemplation. Tt em-
phasizes the valne of wisdom cnhanced
by expericnce. The analysis process has
been deseribed as a conslant appraisal of
(acts in the mind until by some logic an
interpretation is developed. Although a
highly disciplined mental process may
be employed, Lhe shorteoming ol Lhis
approach is that no one else will he able
1o duplicate the procednre with other
assumplions. 'Thus it is elear Lthat repula-
Lion must play an im;)orl,unl, role in Lthe
traditionalist school.?* In carlier and
less complex days Lhis process may have
been adequale, hut it cerlainly sccms
open Lo eriticism today. No one can he
expected Lo master all ol the disciplines
and the related data that are now
available. Furthermore, many of the
new disciplines have been shown to have
a significant but hitherto unknown, and
even unsuspected, bearing on problems
of a social and political nature. Recog-
pition of this weakness in the Lradi-
tionalist approacl is, no doubt, the very
reason [or Lhe cmergence and rapid
growLh of Lhe scientific school.? ®

The scienliflic school began to take
on perceptible dimensions in the mid-
1950’ with the advance of decision-
making and systems theories, Sinee then
it has added concepts lrom other disci-
plines sueh as comnuwnications, ceo-
nomics, psycholopgy, sociology, anthro-
pology, and operations rescarch, Al-
thongh growing rapidly, the seientific
school is still small compared Lo the
Lotal cllort in the internalional relations
{icld.

Work in the scientilic school ean be
calegorized a number of ways. Two of
the usual types of methodologics are
behavioral and normative analysis, The
former method basically describes the

giation as it is and allempls Lo predi
s://digital-commons. usnwc.edu/dwc-review/vo

2L4/ iss 1}

(uture cvents, Normative analysis, on
the other hand, secks Lo describe how
the siluation should be in the light of
slated goals and objectives. Ffforl has
not been divided evenly between Lthese
lwo arcas. Indeed; the lacl thal the
scienlific school is oflen equaled with
the behavioral analysis shows where Lhe
preponderance of the elforl has gone.

Behavioral analysis has been labeled
both “empirical” and “deseriplive™ be-
cause Lhe cffort to dale has been Lo
develop empirical data of a deseriplive
nature., The longer range objeclive is Lo
use the data deseribing past hehavior to
predict likely (ulurc hehavior in inter-
national rclations.?®

Mathematical lechniques are being
used in behavioral analysis in order Lo
develop empirical relationships. Statis-
tical techniques, in parlicular, have been
important in analyzing exisling numeri-
cal data, n addition, new elforls are
being devoled 1o the quanlification of
historical materials previously trealed as
facts and considered Lo be incompalible
with quantilalive analysis. Game theory
is being widely employed to analyze
conflicl siluations. Simulation lech-
niques ure also being employed Lo study
bath the actions and Lhe inleractions of
stales.?”

Applications of a Llechnique known
as laclor analysis conslilute another
example ol aclivily in the scienlilic
study of international relatious. Faetor
aualysis is used (o identify palterns of
varialion in data in terms of indepen-
dent variables, which are oflen relerred
lo as dimensions, A lorm ol “factor
analysis” may be performed mentally
by the waditionalist school, but il will
neecssarily be quite limiled in com-
parison lo the syslematic approach of
{actor analysis ulilizing modern data
processing equipment,

The growth of behavioral analysis has
also heen accompanied by a number of
different approaches and theories in-
lended Lo describe international be-
pvior from a varicly of viewpoints. An
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approach of particular interesl is called
“syaslems  analysis.” When  the Lerm
“syslems analysis” appears in Lhe litera-
lure associaled wilh inlernational rela-
tions, il usually is in the sense intlro-
duced by Morton A, Kaplan in Systems
and Process in International Politics in
1957, However, Kaplan and mosl olhers
in the field have conceived of syslems
analysis in a significanlly dilferent con-
text thun has the Deparlment of De-
lense, Conception has, quite naturally,
been shaped by overall goals, which, in
the ease of inlernational relations
studics, hiave been coneerncd with the
descriplion of systems and the develop-
menl of theories of inlernational be-
bavior. In Kaplan’s words, “It is the
thesis of this volume that a scientific
politice can develop only il the materials
of politics are Llreated in lerms of
syslems of action,™® His primary con-
cern s Lthe analysis of inlernational
syslems  with theorctical development
being the objective.

David Laston sheds more light on the
social scicnlisl’s concepl of syslems
analysis in the preface to his book
concerned wilth an empirically oriented
theory of political science. He says that
he secks Lo present .. . a framework
for the anmalysis ol political  sys-
lems, ... It is a Torm that can best be
described as a systems analysis, . . . that
will muke possible the anulysis of politi-
cal life as a system of behavior.”??

In recognition of some conflusion in
the conceplion and application ol sys.
lems unalysis, Oran R. Young uses the
term “systemic” o make a dislinclion
hetween *. .. 'systems analysis,” a loose
phrase relerring Lo a varicly of Lech-
niques for the manipulation of data, and
serious approaches Lo analysis based on
systemic perspeclives. . . .72 Although
a distinelion needs to be made, it should
be recognized that Lhe choice of “loose™
Lo describe systems analysis and “seri-
ous” to describe systemie perspeclives is
merely a rellection of Young’s own area
of inlerest,
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Of the recognized fligures in the field
of international relations, the wrilings
of Charles A. McClelland indicale the
besl appreciation  of the dilferent
aspects ol systems analysis. Ve recog-
nizes syslems analysis as a methodologi-
cal tool and as a strategy. He acknowl-
cdges  its  succeastul  application Lo
complex problems in other fields and
implics a belicf that sooner or later the
complex problems in inlernational rela-
tions musl also be atlacked on a systems
analysis basis.?!

Another important aspeel of Me-
Clelland’s writings is a recognilion of
the need to do more normalive inquiry
in addition lo behavioral studies. [Lis in
this regard thal he scems Lo clearly
recognize  the  problem-solving  capa-
lilities of systems analysis and the need
for its application in this conlext lo
problems of international relations,??

The  diseussion of the Dbehavioral
school has shown that ils main pre-
occupation can be characlerized hy the
word “deseriptive.” Behavioralists have
employed empirieal methods (o turn
historical facts into dala which have
then been analyzed in altempts lo ex-
plain why cerlain evenls happened as
they did, Work has heen devoted 1o
both rescarch and to theory building
and  has increased rapidly. lowever,
behavioral analysis still constitutes only
a small parl of the Lotal analysis elfort.
In the words of MeClelland, when eom-
pared Lo all the work in international
relations, the contributions of the be-
havioral approach are like “. .. “islands’
ol rescarel . .. [that] float in a ‘sea’ of
wisdom.™?

Normative analysis is direcled specifi-
cally toward change; ils purpose is to
improve. [L*. . . is concerned with how
people should acl in order to achieve
better {or best) results,™ 9 1L will, of
necessily, require some prediction of
future trends and forces and possibly
even cerlain Lypes of events, This is Lhe
capability thal is being developed, or at
least allempled, in the present work of
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the behavioralists. The present lack of
such capabilitics helps Lo aceount lor
the low level of interest in normative
sludy.

The traditionalists would mainlain
that their discipline has historically pro-
vided the background and training
neecessary lor planning and can continue
to do so in the [uture, Furthermore, it
scems [air Lo say that many of them
believe that “wisdom based on experi-
cnee” is nol only necessary, but is also
the only way Lo analyze complex prob-
lems in international relations and Lo do
lorcign policy planning. On the other
hand, the traditional approach is the
one Lhal has been applicd up Lo now,
and it has nol been able lo satisly all
planning needs. It may be argued that
many cxisling planuing deficiencies are
traccable Lo organizational problems or
to ather factors alrcady acknowledged,
Nevertheless, iL scems clear that Lhe
tradilional approach alone cannol over-
come all the reeopnized planuing de-
liciencies. This is particularly true of the
nced for hard analysis designed Lo sys.
tematically defline, create, and evaluate
all feasible alternatives Lo broad and
complex problems in such a way Lhal
arcas requiring  value judgments are
clearly identified.

The seienlifie school has nol argued
thal ils approach can replace wisdom
and experience in planning analysis but
that it can enhauce planning by pro-
viding a betler understanding of past
behavior and by providing some meuans
for predicting (uture behavior. Although
behavioral anabysis may, Lo an incrcasing
exlent, be able to provide specilic cor-
relations, lrends, understanding, and
prediclive  Lheories, it is nol charac-
Lerized by an overall approach or phil-
osophy Lhal makes it directly suilable
for planning analysis. Work concerned
willl normatlive analysis is commen-
surale wilth planning in Lhe sense ol
trying Lo delermine how people shoald
acl or Lhings shonld be done in order to

tive analysis does not appear to be
imbued with a philosophical approach
that ean Lulfill all of the deficiencics of
presenl foreign policy plauning.

What Is Systems Analysis? Systems
analysis cannol be deseribed in a mean-
ingful way by a simple, short definition.
It means different things (o diffcrent
disciplines. However, il is probably sale
lo say that during the past decade the
most popular association of the lern
“systems analysis”™ has been with Lhe
process of weapon systems development
and evaluation, Although employed in
the defense industry prior o 1961, it
was in thal year thal former Scerclary
of Delense Robert MeNamara formally
institnted it in the Department of De-
Tense, Bul even this associalion does not
clarify what systems analysis is and how
it has been employed by the Depart-
ment of Defense and the delense indus-
ey in general,

Some people seem Lo consider sys-
lems analysis as providing a scienlifie
technique  for  decisionmaking, while
others appear lo denigrate il as being
merely . . . a loosc phrase referring to a
varicly ol Lechniques for the manipula-
lion of dala....”®% Rach of these
viewpoints is probably based more on
an cmotional reaction lhan on a true
understanding of systems analysis. Such
an understanding requires both a philo-
sophical aud an instrummental orienla-
tion, and both aspecls are comsidered
hercin. In continuing, it should be noted
that all Tuture references lo systems
analysis will be in the Department of
Defense contexl unless speeificd other-
wisc.

Questions have bheen  asked  con-
cerning what syslems analysis is and
what it is nol, where il begins and where
il stops, whal is claimed for il and whal
is nol, and so forth, This situation is
illustrated by a rvemark made by D
Alain C, Enthoven, lormer Assislant
Secretary of Defense Tor Systems Analy-

hetp PG SecRhHi Heau: A OMEGE S RO 4/iss Pl and the man who inaugarated Lhe
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Systems Analysis Office in the Depart-
menl of Defense:

Hardly a week goes by that [
don’t read some (antastic deserip-
tion of systems analysis in Lhe
Pentagon, The more | read about
it in the public press, the more |
get the feeling 1 must not be doing
it. According lo some accounts,
the essence of syslems analysis is
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unalysis is an cllort Lo define the
issues and alternatives clearly, and
lo provide responsible officials
with a full, aceurale, and rucaning-
ful summary ol as many as pos-
sible of the relevant facts so that
they ean exercise well-informed
judgment; it is not a substitute lor
judgment,??

A more formal description is pro-
the applieation of computers and vided by 1.8, Quade and W.1. Boucher

fancy mathematics to reduce all of the Rand Corporation:

issucs to numbers with lots of
attention Lo cost and none to
clfeetivencss, and with & complete
lack of interest in military judg-
menl or anyone  clse’s  judg-
ment.?8

What, then, is systems analysis? Dr.
Enthoven has probably had more prae-
tice answering thal question than any-
one else, and he ix in the best position
lo describe its Tunctions in the Depart-
menl of Defense, For these reasons
several of his statemenls are quoted at

.+ . & systematie approach Lo help-
ing a decisionmaker choose a
course of aclion by investigating
his full problem, scarching oul
oljectives and  allernatives, and
comparing them in the tight of
their conscquences, using an ap-
propriate framework—in so far as
possible analylic—Lo bring experl
judgment and intuition to bear on
the problem,?®

Both ol these deseriptions probably
length in the next few pages. On one raise the same rhelorical question posed

occasion Dr. Enthoven said, and answered by Dr. Fnthoven:

...osystens apalysis s just one
name for an approach to problems
of decision making that good
management has always practiced.
The essence of systems analysis is
nol mysterious, nor parlicularly
complicated, nor entirely new,
nor of speeiat value only Lo De-
fense planning. Rather, it is a
reasoned approach to highly com-
plicated  problems of  choice
characterized by much  un-
cerlainly; it provides room for
very diflering values and judg-
ments; and it sccks alternative
ways ol doing the job. [Lis neither

You might object, “Bul you're
merely  deseribing  disciplined,
orderly thought; why call it “sys-
lems analysia™” Most labels are
imperfect; this one is no exeep-
tion. We use the phrase “systems
analysis” 1o emphasize two as
pects of this kind ol thinking. . ..

There is nolhing mysterious
about this kind of thinking, In-
formed men .., have been point-
ing out the need for sueh an
approach flor years. We are doing
it, and we have given it a name.?

a panacea nor a Pandora’s box, The preceding statements provide a
good overall description  of  systems

Decisions must he made Dy analysis. They were quoted at length
responsible officials ou the basis because it would be difficult to improve

ol fact umlv\}'ml ment, Syslt:ms on them. They present the pictnre of
Published by U.S. Naval War College Digital Commons, 1971
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systems analysis as it has been eonceived
and pracliced by analysts in the defense
industry.

In pnrsuing an understanding of
syslems analysis, an altempt will be
made to examine (1) its fundamental
nature, (2) its main clements, and (3)
what it is not,

Fundamental Nalure. Six adjec-
lives deserihe the fundamental nature of
aysters analysis. They are systemic,
analylical, syslematic, cxplicit, objee-
tive, and normative.

& Syslemic refers to the syslems
oricntation. Systems unalysis entails a
conscions ¢fforl 1o consider problems or
silnalions as parl of larger and broader
problems and situations. The systemic
perspective is used to provide a gencral
framework for unifying and under-
standing heterogencons phenomena,

® The analytical nalure of sys-
tems analysis indicales the cmphasis
placed on reducing complex problems
Lo their component parts, This permits
cach component to be studicd by
methods appropriate to il. Furthermore,
the influenee of cach eomponent on the
total problem or on the system can be
cvaluated,

® Sysiematic  describes the or-
derly, methodical side of systems analy-
sis. As Charles llitch said, the “. . . alter.
native is unsysicmatic or piccemeal con-
sideration of problems.”™® The sys-
temalic approach inhercnt in syslems
analysis atlempls to melnde all aspeets
of a problem in a methodological pro-
cedure. Compared with other Lypes of
analysis, and conlemplative analysis in
particular, the syslematic approach is, in
some respecls, more ledious. Neverthe-
fess, il ruus less risk of neglecling some
aspecl of the problem or some alterna-
tive Lhat may eventually provide a
better choice. The systematic approach
leads to explicit ircatment of such
aspecls of analysis as allernatives, un-
ecerlainly, and value judgment,

® Emphasis on being  explicit
characlerizes another component of the
nalure of syslems analysis, Dr. kn-
thoven actually uses the Lerm “open and
cxplicit” Lo deseribe in the Department
of Defense:

An analysis is “open and ex-
plicit” il it ig presented in such a
way that the objectives and aller-
natives are clearly defined, and all
ol the assumptions, factors, caleu-
lations, and judgmentls are laid
bare so that all interesled parties
can sce cxaclly how the conclu-
sions were derived, how informa-
tion they provided was used, and
how Lhe various assumplions in-
fluenced the results.!

& Systemns analysis is also, by its
very nature, as objeclive as possible,
This really implics an atlempt Lo elimi-
nate purely suhjective lreatment of
problems. [t daes not mean Lhal analysis
should attempl to be completely objec-
tive and independent ol values, Rather,
objcctive analysis aclually aids value
judgment by helping Lo pinpoint exactly
where such value judgmenls are neeces-
sry.

® linally, systems analysis as
practiced in Lhe defense induslry s
normative. Afthough “normative™ is not
a familiar term in syslems analysis, il is
uscd here lo indicale a particular and
signilicantl charactevistic which Ycher-
kel Dror has described in the following
words: “As developed in ‘Sysl,cms analy-
sis” and ‘syslems engincering,” Lhe nor-
malive approach tries Lo nse, explicitly
or implicilly, general systems Lheory
concepls and [rameworks in order Lo
improve Lhe operalions of a given sys-
tem or Lo redesign new and betler
syslems.”™ 2 Iphasis is on “improve,”
which is the primary reason for ulilizing
syslems analysis,

Primary Elements of Systems
Analysis. In a methodological sense,

https://digital-commons.usnwc.edu/nwc-review/vol24/iss1/10
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syslems  analysis consists of five main
clements, cach of which is present in
cvery analysis of choice.*? Tn briefly
reviewing these clements il will be clear
that they are basically the steps in a
“elassical” rational process. Ilowever, it
will be noted that systems analysis
emphasizes  lwo  elements (cost and
model) not treated explicitly in other
formulations of rational analysis,**

® Systems amalysis was developed
to analyze complex problems involving
choice and to help establish long-range
policies. The {irst slep is o deline the
problem This will often require some
analysis in order o clarily objectives
belore allempling 1o solve the problem.

® T'he search for, and evaluation
of, alternative approaches or policies lor
accomplishing or puesuing objectives is a
fundamental clement ol systems analy-
sis, The determined and  systematic
approach used Lo scacch for allernatives
is one of the factors that helps systems
analysis 1o create alternatives in addi-
tion to being a means ol evaluating
“obyious” alternatives,

® Cost  should  be  inlerpreted
broadly Lo mean whatever price has Lo
be paid o achieve the objeclive by a
particular alternative. Costs other than
money  include resources, manpower,
morale, and ideology, to name a few,

In addition to the direcl cost ol
achieving an  objective, there is the
important  concepl ol “opportunily
cosl.” This coneept recognizes the Tun-
damental fimitation of resources of all
Lypes, Whenever resources ace applied Lo
the aceomplishment of one objective,
they are necessarily  unavailable for
other objectives, Thus the opportunity
tost (which is known as the opportinity
costy is another way of measuring the
cost of achieving an objective,

Many formulations of the clements
of planning or of rational choice o not
explicitly mention cost. On the other
hand, explicit treatment of cost in the
broad conceplual sense is one ol the
slrong  poinls  of

systems  analysis,
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Conscious reatment of both direct and
opportunily cosls ollen resulls in a
redefinition of objeclives or an inlensi-
[ied scarch for other alternatives as cosls
reach nnaceeptable dimensions.
® [n simplest terms, any [rame-
work used Lo compare and evaluate the
consequences ol allernative policies and
objectives may be Lhought of as a
model. In this conlext a colleclion of
mathemalical equations, cither eom-
puterized or nol, a verbal deseriplion
such as a scenario, or & geaphical repre-
sentalion sueh as a trade-olf curve or a
map are all models, Models may also
inelude people as in military and politi-
cal simulations. In cach case, however,
the model is ... a representation of
reality which ahstracts the fealures of
the situation relevant Lo the guestion
being studied.™®
Fxplicit treatment of the model (or
modelsy is another aspect of the systems
analysis approach  that makes it dil-
ferent when compared with the “classi-
al” steps in the planning or analysis
process. As Quade points oul, models in
the sense defined above are necessarily
involved in all types ol analysig. ow-
cver, when they are only implicit they
are more likely to be inadequate. The
explicit madel performs the function of
enhancing review and permilting various
experts Lo hwing their judgments to bear
on the problem within a specific {rame-
work ol reference and analysis. Without
an explicit model o provide preeise
communication, the varions parlicipants
in an analysis arc not able to make
judgments in as firm a context. Maore-
aver, an cxplicil model provides a pre-
cise means of reevalualion and change as
a result of feedback of information.*®
® (riteria provide the means Tor
ranking alternatives and for indicating
the most promising alternative within
the limitation ol the analysis. In any
complex  problem, alternative solutions
or policies can vsually be ranked by a
number ol criteria, some ol which are
quantifiable. Systems analysis will use
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quantifiable criteria whenever possible
in an attempt Lo provide objeetive mea-
snres of choice. This does not mean,
however, that nonquantifiable criteria
are ignored. All criteria pertinent Lo the
choice Lhat must be made should be
evaluated.

A number of misconceplions exisl
regarding Lhe nalure of systems analysis,
Although Lhe previons seclion specifi-
cally discussed the nature of sysiems
analysis, il slill did not confronl a
number ol widely held misconceplions.

Systems analysis is nol Lhe same as
scienlific research, However, il docs
allemptl to use Lhe method of science in
the sense ol objeclivity, explicitness,
being reproducible, and reating quanti-
Lalive aspeels quantitalively. 'I'he objee-
Live of syslems analysis is Lo recommend
or lo help a decisionmaker make a
choice, while the objective ol science is
Lo understand. Actually, systems analy-
sis is morc like engineering than science.
In Lthe same way that engineering uscs
the resuils of science, systems analysis
uscs appropriale Lheories, data, and
Lechniques from many disciplines in ils
problem-solving applications,*”

Accusations have been made  that
systems analysis allempls Lo replace
judgmenl in maltees of choice, 1L may
be Leue thal cerlain managers have
allowed Lhe resulls of systems analysis
sludies to override sound experel judg
ment, but that is not a (ault of systems
analysia, Rather, il represents poor judg-
mentl by Lhe manager.

I used properly, systems analysis is
an aid Lo judgmenl, nol a substitute. It
can be nsed Lo clarifly those aveas where
judgment ig necessary. In the words of
Charles ], Hitch, “Systems analysis
shonld be looked upon not as the
anlithesis of judgment bul as a [rame-
work which permits Lthe judgment of
experls in numcrous sub-liclds Lo he
combined--Lo yield results wlnuh Lran-
seend any individnal judgment,™

In pursuit of objeclivily, systems

l l ais %udnli['i(s tho 0Re usg('clq ol a
mmons.usnwc.edu/nw

problem that can be quantified. How-
ever, Lhere are many agpects of complex
problems thal cammot be aceeplably
quantificd at present. This does nol
imply a limiL to the uscinlness ol
systems analysis becanse il is nol just a
collection ol mathematical leehniques.
Rather, it simply means that other
approaches Lo inguiry are required,*?

The need lor nonquantilalive tech-
nigues has long been recoghired, par-
licularly [or problems of long-range
planning. Some Lechniques suitable for
this purpose are diseussed in Lhe section
dealing specifically with instrumental
aspeels of syslems analysis,

Just as syslems analysis is nol syn-
onymous with quanlitative analysis, il is
nol synonymons with the use ol com-
puters. Compulers have been used ex-
lensively in some aspecls of weapon
syslems analysis, bul Lo equale systems
analysis [0 computer usage implics a
basic misconception. Compulers have a
number  of potential drawbacks for
systems analysis. 'Ihere is the danger of
spending an undue proporlion ol time
in developing a compuler program while
neglecling serious analbysis of both inpul
and output data. There is a tendency of
teying Lo “fiL” problems Lo available
compuler programs, There arve also the
dangers ol loging a “lcel™ lor the prob-
lem and of “letting the computer do the
thinking,”™ There are, no doubt, other
dangers.>® Nevertheless, there are many
obvious functions such as high-speed
calculation and dala slorage thal com-
puters can do well. [n addition, com-
puters make feasible Lhe application of
new analysis lechniques such as Monte
Carlo  simulations and wvumerical
methods of prohlem solving, Gompulers
do have many uselul applications in
syelems analysis, bul it should be re-
membered  thal their wse s nol an
inherent part ol systems analysis,

Considerable  confusion arises con-
cerning  Lhe relationship helween sys-
Lems unuly'-n' cosl-clleeliveness, and Lhe
Planuing- Program ming- Hudgt‘[mg

review/vol24/iss1/10
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System (PPBS). The relationship s
really very simple. PPBS is a manage-
ment  Lechnique implemented in the
Department of Defense for the formula-
tion and review of large, complex pro-
grams. 1L consists of Lhiree main parls:
(1) a budgeting format relating planned
expenditures over some period of Lime
lo specificd objectives; (2) a manage-
menl information system Lo keep Lrack
of vast amounts of dala in Llerms of
specilic  programs; and (3} systems
analysis as the overall analytieal tech-
nigue for evaluating the programs at all
levels. Byvaluation includes delermining
priotities helween and within programs
and comparing  allernative  ways of
accomplishing specific objeclives, Cosl-
elfectiveness is a concepl invenled as a
resull of systems analysis. 1L is a special
techinique Lthal is employed, when ap-
propriale, 1o cvaluate and  eompare
allernative systems. Basically il is em-
ployed Lo compare the cost of systems
having cqual effecliveness or Lo compare
elfectiveness when cosls are equal.

Thus, PPBS is an overall approach 1o
management; syslems  analysis s Lhe
general analytlical approach employed
Ly PPHS; and cosl-cffecliveness is a
particnlar concepl thal was invenled by
systems analysis Lo ail in a cerlain lype
of analysis. Wilth this perspeclive it is
elear that syslems analysis is nol syn-
onymous wilh cither PPBS or cosl-clTec-
Liveeness.

The systems analysis funclion in-
volves both guantitative and qualitative
considerations, IL follows Lhal inslru-
menls suitable {or hoth Llypes of con-
siderations are necessary, However, as
pointed oul previously, systems analysis
is nol a [ixed set ol analytical Lech-
niques, and  Lherefore a detailed  dis-
cussion ol specilic Llechnigues s not
essential Lo underslanding ils nature il
applicability Lo lorcign policy planning,
This is particularly true ol quantitative
tols which are obyviously available in
greal numbers aml degroe of sophistica-
tion and which have a generally recog
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nized ulility in syslems analysis. On Lhe
olher hand, the availability and polen-
tial utility of nongquantitalive  Lech-
niques is nol obwvious. Therefore several
Lechniques  are  discussed  in general
Lerms in Lhis section in order Lo provide
a beller appreciation of Lhe capabilily
ol systems analysis Lo he applied 1o
other thau quantitalive analysis,

The term  “nonquantitative  tech-
nigues™ is used here Lo refer Lo analysis
lechniques thal are nol [undamentally
dependent oo explicil  guantilative
analysis. Three specifie Lechniques are
discussed: scenarios, allernalive fulures,
and Delphic In the case of scenarios aned
alternative lulnres, gquantitative Taelors
may be used, but the final objective is
to arrive al a qualitative deseription of a
stale of the world, o particular siluation,
or sequence of events, Delphi may or
may nol have as ils objeclive Lhe deter-
mination ol an agreed upon numericual
villue, lowever, even when a numerical
result is desired, the process itsell s
nongquantitative, Rather, il depends on
qualilative consideralions and subjeclive
appraisal as oppased Lo objective quanti-
Lative analysis. The porpose in bricfly
discussing lhese three techniques s Lo
convey Lhe idea that the syslems analy-
sis approach conlinues lo he systematic
even when “straightforward™ guantita-
live technigques are nol suitable,

A soenarie is a hy pothetical sequence
of events, [s purpose is Lo aid thinking,
[t can serve as cither a stimulant or a
disciplinary device. It is used Lo deseribe
in detail how o siluation mighl come
about and to show whal allernatives are
available Lo cach actar al cach de
poinl, When preparcd in detail, sce-
marios have a number of advantages.® '
They add realisin Lo a problem ad help
the analyst to take into consideralion
and Lo keep track of a wide rauge of
lactors thal would often Le neglected
wilthoul an explicit description of both
qualitalive  and  quantilalive  factors,
Psychological, cconomie, political, mili-
tary, and cultural factors can all he

sLON
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included and their interaction shown,
This often indicates the futility of try-
ing lo arrive at a single quantilative
measnre of the ulility of a policy; also,
it helpa to show where valne judgments
are NCCCEsary.

A scenario is a particularly nsefnl
deviee for using and combining exper-
Lise. An cxperl can write a scenario
within which an analysis is condncted,
or several experts can usc a secnario as
an explicit frame of reference. On a
step-hy-step basis, the experls can de-
fiuc probahle decision points which can
then he developed into a multihranched
scenario Lo evaluate in detail cach alter-
native,% ?

“Alternative futurcs” is a term nsed
hy Herman Kahn and Anthony Wiener
in The Year 2000 to describe various
possible world contexts in the future.®?
An alteenative fulure is a model of how
the world might look at some particular
dale. It is based npon combining trends
and forccasts of cconomie, cultural,
scientilic and technical, demographic,
political, and other [aclors. As was done
in The Year 2000, the concepl is to
project what i3 considercd the most
likely context and then o show varia-
tions or allernatives. The alternalive
fulurcs concept is not the same as
forecasting; it gocs heyond foreeasting,
It is the systematic comhination of
forecasls in many areas into specific and
cxplicit contexts that is the dislin-
guishing fcature.

An alternalive futures aa an aid to
analysis has all the advantages discusscd
for scenarios, 1L should not be coufused
with a seenario; an alternative future is
static while a accnario describes a
dynamie situation. The two coucepls
can be combined, however, by nsing the
alternative futures as a basis for huilding
seenarios. The seenarios would indicate
likely decision poiuts or future situa-
tious thal will require decisions.

Another concepl that has resulted
from the quest for a more systemalic
means of combining expert judgmeuts is

the so-called Delphi technique. E.S.
Qnude has described it as follows:

The Delphi technigne altemipls
Lo improve the panel or com-
mittce approach in arriving at a
foreeast or cstimate by subjecling
the views of individual cxperts Lo
cach olher’s crilicism in ways that
avoid face-to-face confrontation
and provide anonymity of
opiuions and of argnmenls ad-
vanced in  defense  of  these
opinions. In one version, direct
dehate i replaced by the inter-
change of information and
opinion throngh a carcfully de-
signed scquenee of questionnaires,
The participants are asked not
only to give their opinions but the
reasons for these opinions, and, at
cach successive interrogalion, they
are given new and refined infor-
malion, in the form of opinion
fcedback, which is derived hy a
compnted consensns [rom  the
carlicr parts of the program. The
process continucs until further
progress loward a consensus ap-
pears Lo be negligible. The con-
flicting wviews are Lhen doc-
umented.®?

One ol the drawhacks during devel-
opment has been the time-consuming
procednre  involved with Lthe usc of
questionnaires. However, as nated by
Quade, this problem could uo doubt be
overcome by the use of multiple-aceess,
time-sharing computers. Although slill
under development al the Rand Corpo-
ration, the techmigne is considered par-
ticularly promising for Lhe investigation
of political and social problems.

Applicability of Systems Analysis to
Foreign Policy Plamning. lu 1961 De-
fense  Seerelary  Roberl  McNamara
recognized a need for more and betler
planning to assist in making difficult
choices; he appreciated Lhe potentiul of
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systems analysis [or meeling the need;
and he inaugurated a determined sys-
tems analysis approach Lo defense
planning. It is significant that the for-
mally established Office of the Assistant
Seerctary ol Defense for Systems Analy-
gis has been continued under the two
suceeeding  Delense  Secretaries, Mr.
Clark Clilford and Mr. Melvin Laird.

Although it is not possible to prove
the value of systems analysis to foreign
policy planning, it is possible to reason
its applicability. Some degree of applica-
bility should alrcady be apparcnt, in at
least o general sense, based on the
diseussion in preceding chapters. Never-
theless, the lollowing discussion con-
fronts the issue directly in terms of
congruene: of purpose, inherent rele
vance, and capability to be applied,

The fuluristic orientation of policy
planning has always been readily ac-
cepled (al least as a goal il not a lact),
Systems analysis, on the other hand, has
not been so clearly associated with a
(uluristic  orientation, and, indeed,
mueh systems analysis eflort is con-
ecrned wilh near-range rather than long-
range problems. However, this is also
ture of policy planning as previously
notled. Regardless of where the bulk of
the effort has bLeen placed, the faet
remains thal systems analysis has heen
used extensively in long-range planning
in the Department of Defense during
the sixtlics, As slaled by e, Enthoven,
the purposc ol syslems analysis s
“. ..o provide decision-makers with a
(ull, aceurate, and meaningful summary
of the information relevant to elaril
defined  issues  and  alternatives,™
Therelore, and this is the significant
point, when systems analysis s em-
ployed for long-rauge planning, its basic
purpose is the same as that of policy
planuing as defined hy the Policy Plan-
ning Couneil: . ., the development of
policies in the light of their implications
for the future,”™® Congruence ol pur-
pose, therclore, s a consequence of
application and, in the context being
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discussed, obtlains whenever  syslems
analysis is applicd 1o planning problems.

Probably the most commonly ex-
pressed reservations regarding the capa-
hility ol systems analysie Lo be applicd
in a meaningful sense to loreign policy
planning are concerned with the scope
of quantification. The value, and even
wisdom, of quantitative analysis in the
fields of international relations and po-
litical science is the focus of con-
siderable debate. Much of the eriticism
appeirs Lo be rcuctimmry and prolective
of the traditional approach.®” Some sce
quantitative analysis as a waste of time,
but not necessarily harmful.®® Others
see it as conslituting a real theeat Lo our
understanding of significant qualitative
factors.’?

It seems that much of the eriticism
resulls [rom shortsighledness, No doubt
there have heen some poorly conceived
mathematical modelg built and some
bad analysis hased on “quantilying the
unguantifiable”; no doubl some investi-
gators have become so mesmerized by
their models that serious analysis has
sulfeeed; but these failings should not
obscure the real value of quantitative
analy sis.

Quantitotive consideralions are in-
herent in all types of policy analysis in
lerins of ralio, interval, or ordinal seales
of measurement. Therelore, the gnes-
tion is not whether or not lo have any
quantitalive analysis but, rather, how
mueh? There are no simple answers Lo
stich a question. Dr. Enthoven said that
systems analysis allempls Lo quantily
that which is quantifiable.®® But this
does nol answer Lhe question of what is
quantifiable. Professor |, David Singer
predicts:

Within a decade, alinosl every
graduate school in the country
will have some laculty who have
been trained in seientific method,
and assertions lo the effect that
. , o . !
you can’t quantily diplomatie
variables,” or  ‘international

Published by U.S. Naval War College Digital Commons, 1971

15



Naval War College Review, Vol. 24 [1971], No. 1, Art. 10

96 NAVAL WAR COLLEGE REVIEW

politics are too complicated Lo be
treated scientilically’ will sonnd as
abenrd as they now do when said
ol bi()kc)ﬁy, peychology, or cco-

nomicsa,

Professor Singer belongs Lo the “scien-
tific school” and can be expected to
have thal viewpoinL, Nevertheless, it has
often been possible to convert 2 “quali-
Lalive™ property ol one cra into mean-
mmgful quantitative terms in another cra.

Many people who helicye thal quan-
titative analysis is not applicable 1o
international affairs readily admit its
utility in defense planning. "This results
from a conccption that defensc analysis
involves relatively straightforward calen-
lations involving faclors having known
mumerical valucs. Although this is trac
of many problems, il is not the general
situalion. This thought implics a lack of
rcal understanding of just how far sys-
lems analysis has advanced in lhe De-
partment of Delense. Many problems
arc now attacked that have highly sub-
jeetive clements in them, This is partien-
larly truc of deterrence and counler-
deterrence  stndies. Yor example, the
allocation ol resources between stralegic
olfcnsive forces and aclive and passive
delensive capabilitics depends on subjee-
live appraisal of ecnecmy intentions (as
well as catimated capabilitics) regarding
a [lirst strike as opposed to a sceond
strike. Another highly subjcetive cle-
ment is the possibility of a period of
mutual constrainl or melered cxchange
ol weapons in a nuclear war as opposed
to an all-ont spasmodie exchange. These
and other subjeetive clements enter inlo
all studics of this type with the result
that  straightforward “‘solutions™ are
never found. Neverlbeless, in the proc-
css cveryone gaing new insight into the
problem. This [ulfills the fundamental
purpose of systems analysis whether or
not a fival and agreed upon quautitative
answer is obtained.

Just as systems analysis has heen
capable of applicatiou lo problems ju

defense planning Lhal  have involved
highly subjeclive elemenls, so it can be
applicd Lo problems in foreign policy
planming. Meaningful insight inte com-
plex problems ean still be provided even
when  relatively  simple  gqnantitative
“answers” are not practicable. Nol only
are some techniques alrcady available
for systemalic analysis of nonquanlita-
tive variables, bul others ave being devel-
oped. Application wonld accelerate the
development process. Indeed, a charae-
teristie that has distinguished the sys-
lems analysis approach is the readiness
Lo nndersland and Lo employ Lechniques
developed in many diverse diseiplines
and to devise new technigues when
nceessary. ‘The result is thal syslems
analysis is capable of being applied Lo
problems of forcign poliey planning as
well as defense  planning; applicable
analysis tools are available, and, in
addilion, new tools ol planning analysis
can be adapted or devised when neces-
sary,

Summary and Conclusions. Syslems
analysis, as it has been developed and
utilized in the Peparlment of Deflense
for planning, is applicable to [loreign
policy planuing and its application
would represent a positive step loward
reducing some recognized defliciencies in
foreign policy planning. Based on the
gtalemenls of recognized authorilies in
the international affairs community, it
ia clear that such deliciencies do cxist in
the planning of foreign policy. There is
a lack ol hard, sustained, and systemalic
analysis that provides adequoate con-
sideration of alternatives, adequate elari-
lication ol issucs, and an examination of
Lthe systemwide impact of policics. tu
addition, foreign policy planning has
been deficient in timely anticipation or
recognition of emerging problems.

Examinalion of lhe analysis being
performed in  the academic ficld of
international relations shows that il is
not characlerized by the basie approach
nceessary Lo significantly reduce the
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noted deficiencies, The predominant
portion ol the analysis is of the tradi-
tional contemplative type which s
rooted in history, logic, and philosophy.
While undoubtedly vital to foreign
policy planning, this is essentially the
approach used loday in the forcign
affairs community, and it has been
shown to be inadequate (but not in-
appropriale).

Most of the remaining academic
analysis is in the behavioral branch of
the so-called scientific school. Tt relies
heavily on quantitative techniques to
develop empirically supported descrip-
tions of the behavior of various aspects
of the international system. This work is
capable of providing increased under-
standing and sharpening the intuition
with regard to cerlain Lypes ol prob-
lems; but, so far it has had litile direct
application to future problems and plan-
ning. There is also a very small clfort in
the scientific school concerned with
normalive analysis which is concerned
with how international actors should
perform in order to achieve certain
results. So far, this ¢ffort has not heen
very significant. 1n gencral, work in the
scicntific school is suitable for sup-
porting planning but does not represent
an approach to planning which s
capablc of offsctting existing planning
deficicneivs,

Systems  analysis was discussed in
terms ol its purpose, its philosophic
approach to planning, and ils instru-
mental nature, All three are important
to an understanding of systems analysis
and Lo an acceptlance of its applicability
Lo foreign policy planning. 1L was argued
that when it s dirceted toward the
analysis of a fulure objective with the
expuectation of doing somcthing about it
in the present, the purposc ol systems
analysis is congruent with that of policy
planning. Systems analysis was also
shown 1o be inhcrently relevant Lo the
needs ol Torcign policy planning by
virtue ul' iLs cmphasis in those %puvil'i(;
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deficient. In addition, it was shown to
be capable of being applied to qualita-
tive as well az quantilative problems.
Therefore, singe congruence of purpose,
rclevance to needs, and capability to be
applicd are all differcnt ways of defining
applicability, it follows thal sysiems
analysis 1s applicable to foreign policy
planning. Furthermore, because of the
dircet  relevance of its fundamental
characteristics to the needs of foreign
policy planning, it also follows thal its
application would represent a positive
slep loward reducing the existing de-
ficiencies,

The key to the contribution that
systems analysis has to offer to any type
of planning is its fundamental nature,
The very act ol enpaging in systems
analysis represents a delermination to
emphasize those characleristics that col-
lectively conslitule the process that is
systems analysis. In parlicular, it repre-
sents a determination to clarify issues
and objectives and to find and evaluate
alternative means of accomplishing ob-
jectives, It means a determination to
evaluale alternalive objectives and poli-
cios in terms of the broadest possible
implications; it means consideration of
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the Lotal cost of cach alternative and the
opporlunitics precluded by the alloca-
tion of regsonrees to a particular alterna-
tive; and it means systematic cvalnation
of qualitative as well as gunaulitalive
facets of a problem. In all of these
factors the basic difference belween
systems analysis and the traditional
rational process of analysis is a matler
of emphasis. Systems analysis etupha-
sizes Lbe sytemic, systematie, objective,
and explieit teeatment of problems far
more than any other form of analysis,
Its objective, however, is the same: to
help the decisionmaker, Judgment hascd
on wisdom and expericnee is still re-

quired in the analysis process itself and
in the usc that is made of the analysis
by the decisionmaker,

The analogy of systems analysis to
engincering is useful for perspective.
Engineeriug is not scicnce, but it uscs
the results of seicnee; it is not synony-
mous with quantitative analysis, but it
uscs mathematics where applicable; and,
finally, enginecring analysis is not a
gubstitute for judgment and iutuition,
but ncither arc they sufficienl without
engincering analysis. The applieability
of systems analysis to foreigu policy
plauning should be thought of the same
way,
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It is easy for persons who do not have the terrible
responsibility of ultimate decision to call any prestige interest
a vital one,
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