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LEARNING OUTCOME

After studying this Unit, you should be able to:


Understand the problems at each stage of policy formulation; and



Discuss the significance of research studies in rationality of the policy process.

11.1

INTRODUCTION

There has been much deliberation on the meaning and implications of the term
'public' in public administration, more specifically, public policy. Correspondingly, it
is imperative to differentiate/distinguish between public and private interest not just
for semantic clarity, but also for the wider and more essential purpose of
understanding public interest and its articulation for public policy. A simple yardstick
to judge the „publicness‟ of any measure is identification of the size of the clientele
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likely to be serviced by a policy or the likely beneficiaries, taking into account the
temporal dimension also; if the benefits of a policy are spread over a large segment of
population, over a longer time frame the interests served are inferred as 'public', In
formal terms, policy measures of the government, approved by the legislature, for
which the elected representatives of people are held accountable, are public policies.
Essentially, public policy is based on public interest. But it is in this very essence of
public policy that the fundamental contradictions/disagreements inhere. For instance;


What is public interest?



What are the processes of articulating public interest and proffering the same m
policy input(s)?



How are choices made between differing/conflicting interests?



How 'public' is public enough?



What/How much was the private slake in a policy? How were the interests
served?



Who were the stakeholders?



How was/were the reconciliation (s) affected?



What were the criteria governing choice?



How is public purpose to be evaluated/judged?



In all, how democratic is the process of democracy itself?

Enmeshed in the above concerns are the approaches to public policy formulation or
theories; the latter form dominant concerns in public policy formulation. The core
concern of the discussion in this Unit will be contextual, substantive and procedural
constraints in public policy formulation, which often adversely affect the
implementation stage. These are studied as fact and value constraints/premises that
determine the policy choices of decision makers.
11.2

PROCESSESS OF CHOICE: HOW RATIONAL

K.D. Madan ( 1982) explains the difference between a policy and a decision. In his
words, a policy is a decision “with much wider implications and longer time frame,
the taking of which requires much pondering of many a mind.”
Intelligence is the stage of conception/perception of the problem. Wrongful
preparation might create a fundamental flaw in that the policy may not underway in
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the desired manner. For example, a government may argue that it already has a
national health policy; all that is needed for a specific disease, such as, HIV/AIDS is a
set of guidelines. This technicality may prevent the issue from being taken up at a
very senior level in government. AIDS may simply be dealt with at a lower level in
the department/agency concerned, which will deemphasise the „end/value‟ in this
case (Justice Africa, 2005). Decisions taken at higher levels set the
boundaries/constraints for decisions at lower levels; hence, the tendency for buckpassing. Therefore, very often, lack of adequate success of policies can be traced to
the initial stage involving perception of the problem as exemplified above. This again
brings to light the significance of „fact‟ supporting „value‟ judgements, by way of
academic prelude, implying research studies and granting more say to the specialist in
the administrative hierarchy, for better fact-based rationality, informing „value‟
rationality, finally, leading to the Function of Choice.
Design: The stage is a stage of negotiations/deliberations wherein competing 'values'
are sieved and sifted. Rationality of 'design' comes from broad-based deliberations,
researched academic input, specialist analysis will respect to 'opportunity costs'
involved in choice of an alternative anti identification of gainers and losers. An
integral part of the Design is compensation to the 'losers', so that the stipulation of net
social welfare, as per welfare economics is met in all conditions. It is further stated
that transparency in the processes of choice, and articulation of the right to
information with respect to civil society can ensure rationality of the process and
prevention of "political rent seeking" in 'public choice' terms. In this context, K. D
Madan (1982), brings out the enormity of the exercise in the following words:
"Policy-making must have for its canvas not only a broad spectrum of consequences,
several of them imperceptible and indefinable, but also multiple choices and a host of
interests,...a pareto optimum, that is, a means whereby the benefits may be conferred
on some without imposing any costs on any of the others is virtually a mirage." A
major problem in policy choices is between short-term needs and long-term goals.
For example, while fertilizers would harm the ecology in the long run; food
production requires increase which could be achieved only by fertilizers, and not to
the desired level by environment-friendly options, like bio-manures.
'Design' can improve with better fact-based rationality, which can facilitate a wider
spectrum of policy choices and a broader cognisance of 'values' (interests, opinions)
for policy input. Organisation and Management (O&M) effort, implying modern tools
like the Management Information System (MIS), scientific data collection and
analysis, computerised record keeping etc., would aid fact- based rationality.
Deliberations in a broader spectrum would ensure inclusion/consideration of more
'values', keeping in mind the time constraint.
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Choice: 'Choice' function is the selection of an alternative, foregoing the other
options. Rationality in the choice function is constrained by both objective and
subjective factors. Objective constraints would be the limitations on fact-based
rationality, arising out of limits to human cognitive ability, inadequate fact support
(data, lack of expertise in analysis, etc); environmental constraints (constitution, laws
and political institutions) which set the domain for government policy directives
prescribing the do‟s and don'ts; and organisational constraints stipulated in/through
budget, personnel expertise available, or conflicting organisational objectives, vis a
vis the policy intent. Cognisance also has to be taken of possible boundary disputes,
which could come up between organisations at the implementation stage, which has
to be covered in a preemptive sense within policy craft. Financial constraints are the
most important. A policy cannot stretch beyond its funding limits. Subjective value
preferences of the political elite, which are manifested by the ideological leanings of
the leaders themselves or the ideological preferences of the ruling party become
'value constraints' to rationality in policy-making.
11.3

REQUIREMENTS IN RATIONALITY

Fact Constraints: Lack of Research Input
Public administration is "cooperative rational action" (Waldo, 1955). The word
'rational' is significant in that the prelude to public policy formation, implying the
process of interest articulation and aggregation preceding policy formulation. It is on
the latter that the extent of 'choices' or more specifically the policy alternatives
available would depend. Rationality of this process would determine the extent of
'choices' available with decision makers and the rationality of the choice finally
arrived at. The opportunity cost of a policy is important since it is the sum total of the
options foregone in preference of an alternative. The 'rational' in the above quoted
definition implies academic research exercises, which need to accompany the policy
planning process right from the inception stage (conception of policy) through the
progressive stages up until the final outcome, to post, facto analysis of the policy.
Such exercises are only halting and ad-hoc in India, as many key agencies do not
seem to concur with the rationality argument to the requisite extent. Rationality is
constrained, according to Chandra (2005), by severe apathy on the part of government
officials and policy, by and large, is more a 'political' than a 'rational' exercise.
Knowledge Constraints
Knowledge is a pre-requisite for rational policy-making. 'Rationality' of the policy in
the sense of having an adequate information base depends on a number of factors.
They include efficient record keeping, computerised databases regarding past
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precedents; a sound and efficient management information system (MIS) to aid
decision-making at each/every level; monitoring mechanisms; supply of facts through
research input broad-,based deliberations among stakeholders for consideration of all
available 'values' (interests) with due weight accorded to all competing/concerned
interests and; provision of information connectivity, etc. Policy-making seems to have
suffered in the past due to piecemeal and narrow sectored approach. Knowledge
constraints are more evident in developing countries in terms of preparedness of the
bureaucracy to utilise expertise; data availability, and low 'risk perception' with
regard to matters like climate change or disaster management. Also, negative social
capital between institutions is at a discount due to the 'empire building' tendency of
key bureaucrats; it inhibits informal communication and impedes rationality. This can
be
overcome
through
'horizontal
integration'
of
policies
across
departments/ministries. The above-enumerated virtues impart/ensure the much-valued
'responsiveness' and 'responsibility' on the part of the administration.
Timing of policies: Policies get outdated because developments precede adjustments.
Policies have to absorb technological changes and inventions. Valuable time is lost
when government agencies remain sluggish in this regard. The significance of the
time factor was realised when many of the disinvestment decisions were criticised for
being too slow and hence unable to take full advantage of the market price.
Legal Constraints: Lack of systematic effort in policy-making and other constraints
often contribute to incomplete or inconsistent or sloppy policies. The judiciary then
resolves matters. The Courts, on a number of occasions, have provided the substance
of policies. Courts have also intervened on a number of occasions to check executive
arbitrariness. This has led to allegations of 'Judicial activism'. We may cite one
instance here.
Even though section 3(3) of India's Environment Protection Act 1986, allows the
Union government to create an authority with powers to control pollution and protect
the environment, it has not done so. The apex Court ordered the union government to
establish an authority to deal with the situation created by the tanneries and other
polluting industries in the state of Tamil Nadu. It was further directed that this
authority shall implement the precautionary principle and the polluter pays principle,
and identify (a) the loss to the ecology/environment; and (b) determine the
compensation to reverse the environmental damage and compensate those who have
suffered from the pollution.
Environmental Constraints: In developing countries, the political elite perform the
task of political communication inadequately. Political communication is the essential
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interface between the people and their representatives, whereby the latter apprise the
former of the policies and plans of the government to be pursued in their benefit. It is
a measure of gathering support as also mobilising people in support of development
measures. In the absence of such communication, policies can never translate into
results because of lack of proactive initiative on the part of administration, lack of
public accountability of officials for sufficient effort towards attainment of
targets/results. Political communication is all the more necessary for sufficient policy
impact and reach;
The burden of precedent acts as a major organisational constraint to rational policymaking. It has also been observed that in developing countries, policies seem to
follow past precedents. Such orientation stalls innovation; it therefore can be
considered a retrograde influence. As per cultural orientation, choice is often made in
favour of the time- tested rather than the new initiative. This epitomises therefore or
rather explains the bureaucratic 'resistance to change'. Horowitz (1989) supports the
allegation of argument with examples from Asia, Africa and Latin America. He says,
"No regime writes on a clean slate." Decision-making "habits and styles" develop
overtime which influence/shape/affect subsequent decisions. "Policies made in an
area, fresh in the experience of decision makers and the relevant public stand a good
chance of being cut in the same groove." Drastic changes or innovations may never
be tried unless forced by contingent circumstances. Such a tendency explains the lack
of major policy shifts in countries like India.
In many developing countries, the government is prone to interfere frequently in the,
private domain of individuals. Commenting on the unique, contextual dimension or
the 'environment' of policy-making. Horowitz (1989) notes unlike in the developing
countries where the State is strong as compared to society, State in the western world
has to offer strong arguments to explain a policy safe private domain such as,
freedom of thought and expression, or religion or some other private concern. Hence,
these issues enjoy relative immunity as compared to the developing countries where
these are inadvertently or deliberately impinged by policies and boil up won into wild
political controversy. Hence, lack of sensitivity to individual freedom is a major
constraint on public policy.
11.4

POLICY CRAFT: ROLE OF THE BUREAUCRACY

The politics-administration dichotomy delimited the domains of the politics
(legislature) and bureaucracy (administration) in articulating „value‟, and supplying
'facts' to politicians and bureaucrats respectively. The bureaucracy is the repository of
information (fact input) for public policy, more so in developing countries like India
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where alternate mechanisms in the form of specialist institutions for interest
articulation and aggregation are lacking or found wanting in expertise. Hence, the
facts supplied by the bureaucracy form the inputs for public policy, and constraints
for it are within the domain delimited by facts supplied. Facts, thus, supplied can
comprise value inputs on the part of the bureaucracy in the sense that certain facts
may be stressed others deemphasised in the final analysis, determining/impacting
policy craft. Leading theorists like Herbert Simon have conceded to the influence of
subjective judgements, such as, intuition in decision-making. Hence value
determination on the part of the bureaucrats may not be ruled out in public policy
formulation.
The level of political development, understood/expressed as specialised
differentiated institutions for interest articulation, lobbying, social action, protest, etc.
which make democracy effective, is lower in developing countries as compared to the
western developed countries/cultures; the implication being that interest articulation
remains an un-institutionalised activity. The western world gets policy inputs from
rational empirical exercises following data collection and analyses. Such systematised
information is lacking in developing countries where policy inputs are not so well
grounded in facts. Owing to the shortfall of this effort, the task of interest articulation
has devolved largely on the bureaucracy.
Of late, the legislature has been hard pressed for time to legislate on matters of public
interest in sufficient detail; hence the ever-growing field of administrative discretion.
Involvement of high-level development bureaucracy (HLDB) in public policy
formulation has grown exponentially in the past few decades. This is a universal trend
in that the phenomenon is not restricted to developing countries but is manifest
equally strongly in both the western and the developing worlds. This has widened
significantly the arena of administrative discretion, which was described quiet
disagreeably as The New Despotism by Lord Hewart. Transparency by way of policy
analysis studies is, therefore, stressed.
Policy Analysis
Policy analysis is an attempt to trace the cause- effect relationships between a policy
and its outcome. Retrospectively, attempt is made to discover the cause behind
manifest effect, for example outbreak of dengue in the aftermath of floods. Flash
floods in Mumbai (2005) were caused due to poor drainage, which led to water
accumulation, thereupon resulting in disease. Policy recommendation is then made,
which could be an institutional correction, such as, privatisation of the facility, or
changes in organisation relating to distribution of power and authority, autonomy,
delegation or whatever is found suitable. The emphasis again is on rational inquiry,
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and adequate emphasis on the part of government on research that contributes to
rationality.
Before finalising a policy, policy analysis has to detect/anticipate possible
institutional blockages or behavioural aberrations such as, corruption, or scope for
ambiguity and misleading interpretations, or legal hurdles relating to lack of clarity of
purpose, which might surface later and affect implementation stage, and impede the
well-meaning process. At the policy formulation stage itself, empirical effort towards
exploring the different dimensions of policy should be attempted with a focus on
rationality.
Also, the policy should be as inclusive as possible at the formulation stage, with
minimal scope for 'administrative discretion' at the implementation stage so as to
prevent changes in policy content/ intent. However, the dominant trend indicates that
policies are advanced in a skeletal form with details to be filled in by the bureaucracy.
This has created a considerable space for administrative discretion, which has its
pluses and minuses with respect to public interest. Many of the interest groups which
fail to press their cause with the ministers or legislators, attempt the same at the
implementation stage. If administrators have lot of scope for discretion they may be
tempted into nefarious deals, which may defeat the purpose of a policy.
Specific areas for deliberation for the purpose of policy analysis could be (enlisted
below) as follows:






Identification of stakeholders, and allowing 'voice' to target population to make
the process broad based.
Institutionalising civil society partnership, especially of the impacted group
(beneficiary or otherwise) in the deliberations preceding formulation of a policy.
Delimiting the arena of administrative discretion in policies formulated.
Good communication, vertical and horizontal, to disseminate the intent of the
policy and avoid implementation hurdles/distortions.
Built-in flexibility provisions where needed to provide for successful
implementation.

Need for Role Clarity
Clarity in role expectations would contribute to higher level of performance and
rationality. Hence, the requisite/desirables/stipulates with respect to administrative
behaviour need to be spell out unambiguously. Persistent role ambiguity/role
confusion regarding desirable stipulates of organisational behaviour would not
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enhance rationality. Role expectations also raise questions regarding commitment as
also the notion of a committed bureaucracy
The concept of 'committed bureaucracy' came under heavy criticism on grounds of
ethics of bureaucratic functioning. In theoretical terms commitment was intended to
'policy' and 'interests' in the spirit of responsiveness and advocacy for sustained effort
on the part of the administrator involved so that a policy leads to success and fulfils
the canon of accountability for the expected outcomes results.
However; a few narrow-minded advocates of the concept misconstrued it as
commitment to the party in power; on the analogy of the role of civil servants in oneparty regimes like in communist countries. The flavour of partisan politics in
bureaucratic behaviour in multi-party democratic political systems, it was
apprehended, would run counter to the accepted canons of neutrality and impartiality
of the civil service. It carries the danger of subverting parliamentary democracy itself
in countries like India. In this context, neutrality is not to be construed as indifference
or lack of responsiveness on the part of the individual civil servant. Needless to
assert, a responsive and responsible civil servant will be committed to the objectives
of a policy, but not to partisan politics.
Rational bureaucratic behaviour displays concern for 'outcomes' or results, and not
neutral with respect to the clientele. Thus, the bureaucracy is accountable to policy
objectives and to broad societal concerns.
Procedural Stipulation
Bureaucracy is the watchdog of method. Adherence to procedure serves the cause of
public interest; hence is denoted, procedural public interest. There is a growing voice
that knowledge about and respect for procedure needs to be inculcated in politicians
through appropriate training who allegedly demand compromises with regard to
procedure. This would also help in developing better rapport between the political
and the permanent executive.
Conversely, procedure can be a constraint on public policy in that it delimits its
dimensions and determines its pathway. The catch is that progression of a policy in
actual implementation cannot be foreseen; hence its pathway cannot be charted or
prescribed strictly. After it is underway, the policy follows its own path the right thing
to do is to follow the path it takes and facilitate its development along it, rather than
chart a different course or insist on some uniform method compromising the ends of
that particular policy. Hence, method should be conducive to and not antithetical to
purpose since an over concern with method would prevent/stall the more important
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job of "getting things done," to put it in Simon's (1947) terminology. The onus is on
the bureaucracy, as the approach of individual bureaucrats may differ.
This explains the call for procedural flexibility to facilitate innovation on the part of
the decision maker, which remains the cardinal virtue of efficient and effective
administration. It is here that control and monitoring needs to be redefined in
consonance with the requirements of 'result- oriented' administration. Method is
sometimes found to be not in complete accord with the purposes of the policy. The
argument in favour of method (procedural compliance), however, is that it remains
the bureaucracy's strongest instrument/argument for protection of public interest from
unsavoury political influences/ demands.
Perhaps, procedure needs to be considered more seriously at the policy formulation
stage itself, as part of preemptive strategy to reduce the 'constraints' that might
surface during the policy implementation phase, which is not a different phase, as
might be construed, but an extension of phase I, that is, policy formulation itself. .
11.5

ROLE OF CIVIL SOCIETY

The advent of the Civil Society has added newer dimensions to „rationality‟ of policy
content. Because of increasing specialisation of administrative work, and also the
need/desirability of cutting back revenue expenditure, (fiscal deficit). The state
apparatus has shrunk in both developing and developed nations owing to the New
Public Management paradigm. According to Lynn Wildavsky, bureaucracy is losing
ground to civil society in matters of interest articulation in developed nations.
Weberian bureaucracy had two traditional strongholds, viz. monopoly of expertise and
security of tenure. The advent of the civil society has entailed compromise on the first
principle. Knowledge networking in the information age across agencies and
&creasing requirement of contractual employment of trained specialist in government
organisations has compromised the ubiquitous bureaucrats' 'monopoly' of expertise.
The hint here for developing countries is institutionalisation of social capital inherent
in neighbourhood communities, social action groups, etc. More precisely, the
processes result in activation of civil society, create and build upon expertise outside
the bureaucracy, encourage policy analysis through academic effort and ensure
requisite transparency in administration.
Peoples' Participation and Interest Articulation
A virtue, that is, being lauded currently in public administration literature as
essential/requisite/condition for good governance is people's participation in policy-
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making. According to George H. Frederickson (1993), citizen- government interface
partakes in the following modes:


Public as interest group (Pluralism).



Public as consumer (Public Choice).



Public as representative voter (Legislative); client and citizen.

The value of the aforesaid multiple dimensions call for proactive citizen participation
in governance. It is epitomised/summarised in the term 'responsible citizenship.'
Moreover, people have a Right to Information, which is indispensable for
transparency of administrative processes and accountability of officials.
Huttington and Nelson (1976) observe that political participation in advanced
industrial societies is at a significantly higher level than it is in most developing
countries. Moore (1985) states that in many Asian, African and Latin American
countries, even in those characterised by high levels of politicisation in general, large
sectors of the public remain inarticulate with respect to their interests; in other words,
they remain politically inactive/inert.
Based on case studies, Chandra (2005) finds that interest articulation with regard to
allocation of resources for important sectors like education in rural local bodies
remains low because the demand is low. As such, felt needs could not be articulated;
with the result they remain on the back burner. According to Chandra, activation of
civil society around the fulcrum of local bodies can bring about this institutional
correction. This would also bring into effect the much lauded and strongly desired
bottom-up approach to planning instead of the top-down approach hitherto pursued.
11.6

VALUE CONSTRAINTS: THE WELFARE PREDICAMENT

The concept of welfare has never been precisely defined. Welfare in practice implies
redistributive agenda, on the part of the state, by means of resource allocation in
favour of schemes for the poor and the underprivileged. The liberal state of the 17th
and 18th centuries did not interfere in economic matters. Civil society was the
defining feature of the liberal state. Economics was the sphere of private action,
protected by the big government, but otherwise left untouched by it. A major
constraint of this model is that it left the poor to fend for themselves. Two historical
events endorsed, the welfare state idea. The Great Depression of 1929 marked the
advent of the New Deal in USA, which was a package for income generation and
employment security to the deserving poor. The Russian revolution (1917) instituted
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the welfare state in the erstwhile Soviet Union and presented an alternate paradigm to
the liberal state. In Britain, Labour government, which was elected in 1945 and stayed
in office until 1951, and instituted classic welfare state programmes like the National
Health Service (Ross, 2003). New democracies like India; which gained freedom
during this period, adopted the welfare state model of governance. On the lines of the
Soviet Union the mechanism of centralised planning was adopted. The public sector,
however, performed below-par. Many welfare schemes resulted in bureaucratisation,
denying optimal benefits. Controls, corruption, and inefficiency characterised the
'licence-permit-quota raj.' Vote-bank polities added new predicaments. All these
tendencies together posed enormous constraints to the policy model of welfare and a
public sector-centric economy.
11.7

THE ALTERNATE NEO-LIBERAL PARADIGM

Public Choice
Public Choice dismisses the welfare as fundamentally flawed in that as per the
understanding fostered by it. It creates unproductive dependency and reinforces 'rent
seeking' as against hard- won economic gains on the part of influential interests, As
per public choice, distribution by political means concentrates benefit in a few hands
and distributes costs widely, in that there is unfair pressure brought to bear on public
policy on the part of influential interests. The costs of inefficient policies are
dispersed to all citizens, and, therefore, unnoticeable to each individual. On the other
hand, the benefits are shared by very few small special interest groups, which have
very strong incentives to perpetuate the policy by further lobbying (Shaw,2002).
In contrast to this, the neo-liberal model enhances labour welfare, arguably, not by the
myth of social security or 'job security through 'protective labour laws or protection
for industry, but by the promotion of business through free entry and exit of firms,
which creates real opportunities of employment for those willing and able to work
(Kelly, 2002).
The counter argument is that the market is not always the most appropriate
mechanism for distribution of public goods and hence the desired choice of public
policy for achieving welfare. Sharon Jones (2004) lists some of the imperfections of
the market-friendly model. According to her, the assumptions of/for the ideal market
do not always hold good because there cannot always be numerous buyers and sellers,
free entry and exit of firms or complete information of all known effects of policies
since there are externalities which cannot be accounted for in cost- benefit statements.
This reinforces the welfare predicament.
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Even conceding to the neo-liberal paradigm, in order to take full advantage of the
new opportunities, certain prerequisites have to be ensured. These prerequisites are
literacy, education, public health, sanitation and infrastructure etc., which create
'enabling environment' (human capital and entitlements) lo embrace the opportunities
created by liberalisation (Sen, 1990).
11.8

SYSTEMS APPROACH TO POLICY-MAKING

The only possible reconciliation among competing concerns could be through a
systems approach to policy-making. The elements of this approach, according to C.
West Churchman (1973) are:
a) use of historical analysis for identifying processes and trends;
b) study mechanisms for policy-making and institutional framework, including the
bureaucracy, for identifying constraints to the steering of the national system in
desired directions;
c) working out of alternative policies based on logical framework analysis and
delineating national, sectored, state, regional, and local policies for evolving a
matrix of possibilities; and
d) establishment of interrelatedness between the different policies, whether viewed
from a sectored, or a multilevel dimension, with the specific intention of
establishing explicit links and trade- offs between the different policies.
The systems approach would call for a step-by-step approach having the following
basic considerations in view:
a) the total system objectives, and more specifically, the performance measures of
the entire system;
b) the systems environment, which is characterised by a few fixed constraints;
c) the resources of the system;
d) the components of the system, their activities, goals, and measures of
performance; and
e) the management of the system.
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11.9

CONCLUSION

'Rational' is not a static state, but a dynamic condition which evolves with better
information and wider cognisance of issues involved. A better fact base makes for a
rational policy. Also policy, that is, inclusive and broad based, emerging out of the
democratic process of deliberation and research is bound to be more rational. Options
to enhance rationality have to be continually explored. Academics and theoreticians
are involved in finding newer ways of enhancing rationality of administrative
processes inherent in policy craft and policy content with a view to making it more
democratic and 'relevant'. Public choice and the welfare economics paradigm are
examples of efforts to that end.
Hence, political pluralism in the spirit of postmodernism (in order to give expression
to hitherto suppressed opinions), public choice (to provide access to alternate service
delivery mechanisms and break government monopoly rent seeking), right to vote and
enabling services (like education, public health, infrastructure, etc.), and fundamental
rights for a just social and economic order are some of the requisites of democracy
which are being emphasised in the current paradigm of good governance. Applying a
system's perspective, it is noted that peoples' involvement is desired at both the input
and the output stages of policy.
A consistent support base for research on public policies is essential to ensure
rationality in policy- making over time, in changing circumstances. As regards
administrative expertise, the requirements as articulated by Yezhekal Dror may be
reiterated: a) improvement in the acquisition and integration of knowledge and
information, and b) development of skills of personnel involved in policy-making
which help to meet the requirements for 'rationality' of public policies.
11.10 KEY CONCEPTS

Bounded Rationality

:

The concept appears in Herbert Simon's Administrative
Behavior. According to Simon, decision-making in an
environment of constraints. Hence, decisions are never
the 'best possible' outcomes in choice behaviours on the
part of decision-makers, but are only 'satisificing'
solutions. There are limits to human cognitive abilities,
which are fact constraints, the decision-maker's value
preferences that impinge upon decisions. Hence,
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rationality is, more often than not, a compromised
proposition.
Buck-Passing

: Ascribing failure/responsibility/accountability to the next
or preceding level is buck passing. Buck-passing is
related to red tape, and is a pathological feature of
bureaucratic functioning.

Empire Building

:

Empire building is a pathological feature of the
bureaucracy. In simple words, it is institutional
differentiation taken too seriously. It exemplifies the
irrational tendency of department chiefs to mass
resources (money, personnel, etc.) for their respective
agencies coordination between organisations, resulting in
implementation bottlenecks.

Post-Modern

:

Post-modernism marks a breakaway from modernist
emphasis on order and uniformity. It respects plurality,
power to the people, indigenous cultures/practices and
advocates sustainable development practices above all.

Public Choice

:

Public Choice approach to policy analysis looks at how
democratic a government actually is in its operative
mode, instead of theorising on how it ought to as is
attempted by political scientists. Self-interest, it is
observed, governs the process on allocations, and
decisions taken. The analysis is predominantly from an
economic point of view.

Public Interest

: Public interest is categorised- substantive and
procedural. Substantive public interest refers to the
subject matter or content, or the 'value' inhering in policy
from which the theme and the main substance of the '
policy is derived. Procedural public interest refers to
procedural stipulations that must be observed in public
interest, since compliance with procedure is necessary in
that it prevents or reduces occasions for malafide, such
as, arbitrary action on the part of the executive,
unsavoury tempering with policy content in the interest
of particular interest(s), or even interventions on the part
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of the political elite which could be potent threats to
policy implementation if procedures were pliable. Also,
accountability at each stage needs to be clearly
enforceable in order that all legal formalities are
complied with as a necessary stipulation.
Rational

:

As opposed to valuational or judgemental, the word
rational implies 'fact- based' reasoning with little or no
element of hypothesizing or abstract, a priori
judgements. The term also implies an overweening
concern with explaining everything in terms of scientific
arguments.

Rent Seeking

:

Rent is an economic term which means unearned income.
In public administration parlance, we employ the tern
(specifically in public choice theory) to explain 'under'
benefits which are procured by people in positions of
power. It happens when government functionaries
function in an environment of 'monopoly', that is,
absence of competition. Rent seeking is an economic
analogy employed to explain behaviour in furtherance of
self-interest. Ostensibly in public interest, policies are
often alleged to further/reflect the private interests of the
proponents or the oligarchic elite who are connected with
administration, more specifically, politicians and
bureaucrats in various ways.
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11.12 ACTIVITIES
1) Discuss the current paradigm shift in the Indian Economic Policy, Organise a
discussion involving both teachers and students in a symposium and prepare a
report.
2) What is rationality? Explain the various constraints to rationality.
3) Describe the elements of policy analysis.
4) Discuss the various value constraints with regard to the policy of liberalisation
5) Outline the 'fact/value' constraints to policy-making.
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PUBLIC POLICY: IMPLEMENTATION SYSTEM
AND MODELS
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LEARNING OUTCOME

After studying this unit, you should be able to:


Understand the meaning and significance of policy implementation;



Describe different approaches/models to policy implementation;



Explain bottom-up critiques of the top-down model of policy implementation; and



Discuss a synthesis of bottom-up and top-down approaches to policy
implementation.
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12.1

INTRODUCTION

Until the 1970s, policy analysis was primarily concerned with policy-making issues.
However, in the 1960s, a growing interest emerged in the post-decisional phases of
public policy. It became evident in the 1970s that many policies had not performed
well. As it became apparent that policy-making in many areas, such as, population,
health, education and agriculture in India had not achieved its desired goals, so
researchers in public administration and public policy began to focus on policy
implementation. Policy implementation is of critical importance to the success of
government. Even in an ideal political setting no policy can succeed if the
implementation process does not adequately reflect the intentions of the policy
makers. In this Unit, an attempt is made to review different approaches to the analysis
of how policy is put into action or practice.
12.2

POLICY IMPLEMENTATION: SYSTEM AND ISSUES

The starting point for a discussion of approaches to policy implementation must be to
consider what we mean by the term 'implementation'. Implementation is what realises
decision or what generates outputs? It can be seen essentially in terms of the nature
and degree of control exercised over the operations of a policy. Policy-making does
not come to an end, once a policy is approved or adopted. It is a continuous process.
As Anderson points out, "Policy is being made as it is being administered and
administered as it is being made."
Yet, implementation is something which is separate from policy-making. Very few
decisions are self-implementing, implying that there is no separate implementation
stage. Mazmanian and Sabatier have formulated an influential definition of
implementation. In their words,
"Implementation is the carrying out of a basic policy decision, usually
incorporated in a statute but which can also take the form of important
executive orders or court decisions. Ideally, that decision identifies the
problem(s) to be addressed, stipulates the objective(s) to be pursued, and in a
variety of ways, 'structures' the implementation process. The process normally
runs through a number of stages beginning with passage of the basic statute,
followed by the policy outputs (decisions) of the implementing agencies, the
compliance of target groups with those decisions, the actual impacts -both
intended and unintended -of those outputs, the perceived impacts of agency
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decisions, and finally, important revisions (or attempted revisions) in the basic
statute".
Presseman and Wildavsky define implementation as "a process of interaction between
the setting of goals and actions geared to achieving them." They further note:
"Implementation, then, is the ability to forge subsequent links in the causal chain so
as to obtain the desired results". Their definition embodies assumptions most
commonly held about implementation. First, they assume a series of logical steps as a
progression from intention through decision to action, and clearly see implementation
starting where policy stops. Secondly, they distinguish two definite steps in
formulating intentions: policy-making- their 'initial conditions' and the creation of
programmes, which form the 'inputs' to their implementation process. Thirdly, they
see implementation as a process of putting policy into effect, a process which is
mainly concerned with coordinating and managing the various elements required to
achieve the desired ends.
Van Meter and Van Horn attempt to provide a conceptual framework to the process
of implementation by stating, "Policy implementation encompasses those actions by
public and private individuals (or groups) that are directed at the achievement of
objectives set forth in prior policy decisions". Barrett and Fudge describe the
implementation process "as a sequence of events 'triggered' by a policy decision,
involving the translation of policy into operational tasks, to be carried out by a variety
of actors and agencies, and substantial coordinating activity to ensure that resources
are available and that things happen as intended". According to most scholars on
public policy, implementation stage in the policy process is concerned with turning
policy intentions into action. The implementation process includes what goes on
between the pronouncement of a policy and its actual effects. It is important to look at
implementation not solely in terms of putting policy into effect, but also observing its
impact on the target group.
12.2.1 Implementing with a Network
Evidently, implementation of policy is merely one more in a logical sequence of
policy management. It is the most important phase in the achievement of policy goals.
It has the objective of anticipating deviations from planned performance and making
proper adjustments. An important task of the policy implementing authority is to keep
track of the range of implementing tasks, their functional relationships and their
scheduling dependencies. The designated person should be able to resolve conflicts
and make appropriate decisions in generating policy outputs.
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For the implementation of a given policy, it is important for the policy
implementation authority to construct a policy-implementing network, which will
ensure that policy tasks occur in proper sequence and on time. It should help him to
identify, which tasks in the policy are most critical to overall policy performance. The
construction of the network requires composing an Activities Duration List. This list
should project activities in such a manner that it identifies each and every activity in a
sequential manner and make provision for the time required for each activity. For
scheduling policy implementation activities, the Network helps the process by
depicting the activities that are more important for optimising the outcomes.
12.2.2 Allocating Tasks to Personnel
Implementation is seeing to it that the activities happen on time and within the given
budget. Requisite personnel be also put in place for policy implementation.
Regardless of their status, specialised knowledge, experience and qualifications, all
personnel need to work as a cohesive team for the purpose of achieving desired
results.
For effective policy implementation, a manpower plan is, therefore, needed to
allocate specific tasks. Further, for the purpose of assigning roles and responsibilities
it is necessary to develop position classification with detailed job description. The
position classification usually includes: a) status, sole, and duties of the staff, b)
reporting relationships, and c) accountability criteria.
12.2.3 Making Decisions
Decision making is the most difficult job for a policy implementing authority. Even
with the best planning, there will always be a need to make good decisions in the face
of unanticipated events in policy management. Major decisions that affect resource
requirements and technical outputs, require full support of several constituents like
beneficiaries, sponsors, politicians, planning agencies, and other segments of the
government. In this context, the following three mechanisms have been suggested.
i) Exception Principle
The exception principle states that difficult decisions (other than routine decisions)
which involve unusual or unprecedented problems that have broader implications for
the whole policy implementation should be reserved for senior staff at higher levels in
the organisation.
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ii) Delegation of Authority
The above exception principle does not operate unless there exists some degree of
delegation of authority. Authority is needed at each level for assigning responsibilities
to the staff to perform their duties and tasks.
iii) Consensus Building
Consensus in this context refers to an agreement to support a particular decision.
Consensus building in a participative management strategy ensures that good ideas
are not ignored. It also builds a strong group among all those constituents, which are
involved in the implementation process. For effective implementation of a policy, it is
advisable to form a steering committee. The purpose of this committee is to ensure
that a programme is being implemented within the budget and time schedule.
12.3

IMPLEMENTATION APPROACHES/MODELS

In the 1970s various studies on policy implementation have indicated that policymaking in many areas had not achieved its stated goals. It was evident that
government interventions, especially those relating to social problems were often
ineffective. This has generated academic interest in designing studies to evaluate
policy. Such studies made important contributions to the implementation theory,
which will be discussed in the subsequent section.
12.3.1 Top-Down Model
i) Jeffrey Pressman and Aaron Wildavsky: Policy Implementation Relationship
Two American scholars Jeffrey Pressman and Aaron Wildavsky, are the founding
fathers of implementation studies. For them, implementation is clearly related to
policy. They observe, "policies normally contain both goals and the means for
achieving them". Much of the analysis in their book (A Study of a Federally
Mandated Program re of Economic Development in Oakland, California) is
concerned with the extent to which successful implementation depends upon the
linkages between different organisations and departments at the local level. An
effective implementation requires, they argue, a top-down system of control and
communications, and resources to do the job.
ii) Donald Van Meter and Carl Van Horn: System Building
Donald Van Meter and Carl Van Horn offer a model for the analysis of the
implementation process. Their approach starts with a consideration of the need to
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classify policies in terms that will throw light upon implementation difficulties.
According to them, implementation will be most successful where only marginal
change is required and goal consensus is high. They suggest a model in which, six
variables ate linked dynamically to the production of an outcome i.e., performance.
These six variables are:


policy standards and objectives, which 'elaborate on the overall goals of the policy
decision to provide concrete and more specific standards for assessing
performance';



resources and incentives made available;



quality of inter-organisational relationship;



characteristics of the implementation agencies, including issues like
organisational control but also, inter organisational issues, 'the agency's formal
and informal linkages with the "policy- making" or "policy-enforcing body;



economic, social, and political environment; and



'disposition' or 'response' of the implementers, involving three elements; 'their
cognition (comprehension, understanding) of the policy, the direction of their
response to it (acceptance, neutrality, rejection) and the intensity of that response.'

Clearly, the model of Meter and Horn aims to direct the attention 6f those who study
implementation rather than provide prescriptions for policy makers.
iii) Eugene Bardach: Implementation Game
There are scholars who regard public policy implementation as a political game. The
game model was advocated by Bardach in 1977. According to Bardach,
implementation is a game of “bargaining, persuasion, and manoeuvring under
conditions of uncertainty.” In this model, organisation is seen as a structure composed
of groups and individuals, all seeking to maximise their power and influence. From
this angle, implementation is about self-interested people who are playing policy
games. Policy implementers attempt to win as much control as possible and make
moves in the game so as to achieve their objectives. This model suggests that policies
extend beyond the formal political institutions. Implementation is, therefore, seen as
apolitical game, which individuals play for the purpose of maximising their power.
Thus Bardach's work presents the view that implementation is a political process, and
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successful implementation from a 'top-down' approach should have a comprehensive
understanding of the political processes involved down the line.
iv) Brian Hogwood and Lewis Gunn: Recommendations for Policy-Makers
Brian Hogwood and Lewis Gunn also contribute to implementation approach in their
publication Policy Analysis for the Real World. They advocate a 'top-down' view and
defend it on the ground that those who make policies are democratically elected. They
offer ten recommendations to policy makers. The latter should ensure that:


external circumstances do not impose crippling constraints;



adequate time and sufficient resources are made available to the programme;



at each stage in the implementation process, the required combination of
resources is actually available;



policy to be implemented is based upon a valid theory of cause and effect;



relationship between cause and effect is direct and there are few, if any,
intervening links;



there is a single implementing agency that need not depend upon other agencies
for success, or, if other agencies must be involved, the dependency relationships
are minimal in number and importance;



there is complete understanding of, and agreement upon, the objectives to be
achieved, and these conditions should persist throughout the implementation
process;



in moving towards agreed objectives it is possible to specify, in complete detail
and perfect sequence, the tasks to be performed by each participant;



there is a perfect communication among, and co-ordination of, the various
elements involved in the programme; and



those in authority can demand and obtain perfect obedience.

v) Christopher Hood: Styles of Public Management
Christopher Hood argues that variation in ideas about how to organise public services
is a central and' recurrent theme in public management. He suggests the application of
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grid/group cultural theory. Here, 'grid' refers to alternatives that public organisations
should be constrained or, by contrast, managers should be 'free to manage'. 'Group',
on the other hand, refers to debates about who should provide services. Hence, Hood
arrives at four 'styles of public management' as mentioned below:


High 'grid'/low 'group' - 'the fatalist way' where rule-bound systems are developed
and low levels of co-operation are the pattern;



High 'grid'/high 'group' - 'the hierarchist way' involving socially cohesive rulebound systems;



LOW 'grid‟/1ow 'group' - 'the individualist way' involving a high emphasis on
negotiation and bargaining; and



Low 'grid'/high 'group' - 'the egalitarian way' with the expectation of a high level
of participation.

Hood argues that these four approaches represent choices, each with built in strengths
and weaknesses. The views expressed by Hood are mostly in the analytical realm as
they highlight the various models considered for control of public services.
12.3.2 Bottom-Up Model
Exponents of bottom-up model are of the view that top-down model lacks effective
implementation in practice. They argue that students of public administration and
public policy have to take account of the interaction of implementers with their
clients. The exponents of the bottom-up approach therefore, suggest that the
implementation process involves 'policy-making' by those who are involved in
putting policies into effect.
i)
Michael Lipsky: Street-level Bureaucracy
Michael Lipsky is the founding father of the bottom-up perspective. His analysis of
the behavior of front-line staff in policy delivery agencies- whom he calls 'street level
bureaucrats' -has some influence on implementation studies. The implication of this
study is that control over people is not the mechanism for effective implementation.
He argues that the decisions of street-level bureaucrats, the routines they establish,
and the devices they invent to cope with uncertainties and work pressures, effectively
become the public policies they carry out. To cope with the pressures brought on
them, street-level bureaucrats often develop methods of processing people in a
relatively routine and stereotyped way. According to Lipsky, they develop
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conceptions of their work, and of their clients that narrow the gap between their
personnel and work limitations, and the service ideal. Such workers see themselves as
cogs in a system, as oppressed by the bureaucracy within which they work. Yet, they
seem to have a great amount of discretionary freedom and autonomy. Therefore,
attempts to control them hierarchically simply increases their tendency to stereotype
and disregard the needs of their clients. This means that diverse approaches are
needed to secure the accountability of implementers. These approaches should
provide a framework that feeds the expectation of the clientele into the
implementation.
The bottom-up model also sees the implementation process as involving negotiation
and consensus building. These take place in two environments: the administrative
capability and cultures of organisations involved in administering public policy; and
the political environment in which they have to carry out the policies.
In the bottom-up model, great stress is laid on the fact that 'street-level' implementers
have discretion in how they apply policy. Professionals, viz. doctors, teachers,
engineers, social workers-shape policy and have an important role in ensuring the
performance of a policy. In other words, as Dunleavy notes, the policy-making
process may be skewed by policy implementation, which is largely dominated by the
professionals. Doctors, for instance, may develop ways of implementing health
policies, which actually result in outcomes that are quite different to the intentions of
policy makers. This is possible because policy implementation involves a high margin
of discretion. As Davis observes, "A public officer has discretion wherever the
effective limits on his power leave him free to make a choice among possible courses
of action and inaction". In the discharge of policy delivery functions, implementers
have varying bands of discretion over how they choose to apply the rules.
12.3.3 Policy-Action Relationship Model
Lewis and Flynn developed a behavioural model, which views implementation as
action by actors, that is, constrained by the world outside their organisations.
Emphasis on interaction with the outside world, and the organisation's institutional
context imply that policy goals are not the only guides to action. This theme of
analysis has also been developed by Barrett and Fudge. They argue that
implementation may be best understood in terms of a 'policy-action-continum' in
which an interactive and bargaining process takes place over time between those who
are responsible for enacting policy and those who have control over resources. In this
model, more emphasis is placed on issues of power and dependence, and pursuits of
interests, than in either the top-down or the bottom-up approaches. The policy-action
model shows that policy is something that evolves. As Majone and Wildavsky note,
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"....implementation will always be evolutionary; it will inevitably reformulate as well
as carry out policy."
12.3.4 Inter-Organisational Interaction Approach
Implementation is also described as a process that involves interactions within a
multiplicity of organisations. In this context, there are two approaches, which are
mentioned below.
i) Power-Dependency Approach
According to this approach implementation takes place in the context of interaction of
organisations. Such interaction produces power relationships in which organisations
can induce other less powerful organisations to interact with them. Those
organisations, which depend for their sustenance on other more resourceful
organisations, have to work in such a way as to secure and protect their interests and
maintain their relative autonomy, so that implementation does not suffer.
ii) Organisational Exchange Approach
This view holds that organisations collaborate with their counterparts for mutual
benefit. Whereas in the power-dependency approach; the organisational relations are
based on dominance and dependence, interaction in the organisational exchange
approach is based on exchange for mutual benefit.
Adapting a bottom-up approach Hjern and Porter argue that implementation should
be analysed in terms of institutional structures, which comprise clusters of actors and
organisations. A programme is not implemented by a single organisation, but through
a set of organisational pools. They observe that failure to identify implementation
structures as administrative entities distinct from organisations has led to severe
difficulties in administering the implementation of programmes.
Implementation of programmes, which requires a matrix or multiplicity of
organisations, gives rise to a complex pattern of interactions that top-down
frameworks fail to recognise. Consequently, these approaches do not satisfactorily
explain implementation, and in practice programmes based on their application yield
little success.
12.3.5 A Synthesis of Bottom-up and Top-Down Approaches
The policy implementation is the continuation of the policy-making process. To
Sabatier and Mazmanian, implementation and policy-making are one and the same
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process. They attempt a synthesis of the ideas of both top-down and bottom-up
approaches into a set of six conditions for the effective implementation of policy
objectives. These conditions are:


clear and consistent objectives to provide a standard of legal evaluation and
resource;



adequate causal theory, thus ensuring that the policy has an accurate theory of
how to bring change;



implementation structures that are legally structured so as to enhance the
compliance of those charged with implementing the policy and of those groups
that are the target of the policy;



committed and skilful implementers who apply themselves to using their
discretion so as to realise policy objectives



support of interest groups and sovereigns in the legislature and executive; and



changes in socio-economic conditions that do not undermine the support of
groups and sovereigns or subvert the causal theory underpinning the policy.

Drawing on the insights of Hjern and Porter into the inter-organisational dynamics of
implementation and its network, Sabatier has suggested subsequently (1986) that the
top-down approach focus on how institution and social and economic conditions limit
behaviour He notes that implementation lakes place within the context of a policy
subsystem, and is bound by 'relatively stable parameters' and 'events external to the
subsystem'.
This modified model advocated by Sabatier has the distinctive feature of combining
the bottom-up approach (to take into account the network that structures
implementation) and the top-down approach (to take into account considerations
within the system including the beliefs of policy elites and the impact of external
events). Implementation in this sense may be thought of as a learning process. Policy
learning, for Sabatier, is something which essentially occurs within the system and its
policy subsystems. The framework is designed to analyse institutional conditions and
to produce a consensus which is not there in the original model. But the 1986 model
of Sabatier is regarded by a few scholars as inappropriate, as an explanatory model of
the policy process. For instance, Elmore argues that a variety of frameworks need to
be deployed in the analysis of implementation including "backward-mapping"
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(bottom-up) and "forward-mapping" (top-down); and that policy-making, to be
effective in implementation terms, must adopt multiple frameworks. He also suggests
four implementation models: systems management, bureaucratic process,
organisational development, and conflict and bargaining. Further, he argues that
models of implementation should not be regarded as rival hypotheses, which could be
empirically proved, but as ambiguous and conflicting frames of assumptions.
Recognising the problems arising out of inconsistencies and incompleteness
associated with various models, Gareth Morgan maintains that if we want to
understand complexity, it is important to adopt a critical and creative approach to
thinking in terms of models or metaphors. For him there can be no single metaphor
which leads to a general theory. Each approach has comparative advantages and
provides some insight into a particular dimension of the reality of policy
implementation. Mapping the context of problems offers the possibility of
understanding the various dimensions of knowledge, beliefs, power and values, which
frame policy-making and policy implementation. As a student of public policy, the
aim is to become capable in understanding the frameworks that are applied in the
theory and practice of policy implementation in the contexts in which they take place.
12.4

CONCLUSION

Among the various elements of policy analysis, policy implementation is the most
important and yet the least developed. In this Unit, an effort has been made to discuss
various contributions to the implementation system and models. The debate between
the top-down and bottom-up perspectives was highlighted, as also the efforts to
synthesise these two approaches by picking key ideas from each. It should be noted
that scholars are generally in favour of adapting multiple approaches, depending upon
the policy arena.
12.5

KEY CONCEPTS

Governance

: Regime of laws, administrative rules, judicial rulings,
and practices that constrain', prescribe and enable
governmental activity.

Implementation

:

To carry out, accomplish, fulfill, produce or complete.

Outcomes

:

Outcomes are real results, whether intended or
unintended.
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Output

12.6

:

Outputs are the things that are actually achieved.
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ACTIVITIES

1) Critically examine the bottom-up and top-down approaches to policy
implementation.
2) Explain briefly the attempts at synthesis of the bottom-up and top-down
approaches to policy, implementation.
3) Justify the need for following multiple approaches in the study of policy
implementation.
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LEARNING OUTCOME

After studying this Unit, you should be able to:


Understand the importance of policy implementing agencies;



Discuss the elements for policy implementation;



Describe the implementation process in terms of the mix of instruments and
institutions, which are used in providing public policy; arid



Expl.aid the role of various implementing agencies concerned with policy
delivery; and



Describe the relationship between the legislature and the judiciary in the context
of implementation of public policies,
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13.1

INTRODUCTION

Public policies are implemented through various agencies, that is, public, private,
voluntary, and community. It is the response of the implementing agency, which
tends to determine the success or failure of a given policy. This fact is, however, not
adequately recognised and understood by policy-makers. Indeed, the important role of
implementation is often overlooked in the design of policy. Policies cannot be
understood in isolation from their means of implementation. The framework assumes
that the extent of implementation of a policy is a function of the interaction between
policy content and inputs from the implementing agencies. The implementation effort
is, thus, an integral part of the policy-making process. When policy is pronounced the
implementation process starts.
In this Unit, we will discuss the meaning and significance of policy implementation.
In addition, attention will also be focused on important elements, and modes of policy
delivery. This unit will also discuss the diverse roles of public, private and civil
society sectors in the implementation process of public policies. In this context, an
attempt will be made to examine the role of government institutions and the
interaction of public, private, NGO and community sectors.
13.2

ELEMENTS FOR POLICY IMPLEMENTATION

Policy implementation encompasses those actions and operations, by public and
private agencies and groups, that are directed at the fulfilment of goals and objectives
set forth in a policy. As "already mentioned, implementation is a continuous process,
although there is some point at which the contours of implementation become
relatively settled and routine administrative activities take over. Putting policy into
action involves various elements. Take for example, implementation of the National
Health Policy that requires human and financial resources, time and management
capability, and the creation of necessary health organisations. In the words of Barrett
and Fudge, policy implementation is dependent on: "knowing what you want to do;
the availability of the required resources; the ability to marshal and control these
resources to achieve the desired end; and if others are to carry out the tasks,
communicating what is wanted and controlling their performance".
At the minimum, implementation includes the following elements:


Adequate personnel and the financial resources to implement the policy;



Administrative capability to achieve the desired policy goals; and
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Political and judicial support (from the legislative, executive, and judicial organs
of the government) for the successful implementation of policy.

Understanding of policy implementation is critical to the success of government.
When policies work, the executive (council of ministers) is eager to take the credit;
when they fail, blame is usually assigned to the administrative agencies. Walter
Williams, a leading student of the problem of implementation observes, "Nothing
comes across more strongly than the great naivete about implementation. We have
got to learn that the implementation period is not a brief interlude between a bright
idea and opening the door for service".
The study of policy indicates the complexity of the policy process. It involves an
environment setting from which demands and needs are generated, a political system
that first processes and then makes policy decisions, and an administrative
organisation or system that implements the policy decisions. In fact, the
implementation of public policies is divided between these three settings.
Successful implementation is, therefore, dependent on inputs, outputs, and outcome.
Inputs are the resources (personnel and finance) mobilised, in producing outputs
(decisions taken by the implementers) to achieve the outcomes (what happens to the
target groups intended to be affected by the policy). Irrespective of the level of
outputs of an implementing organisation, if the intended effect on the target group is
not adequate it shows that there is something wrong. Policy does not implement itself;
it has to be translated into action through various agencies and processes.
13.3

MODES OF POLICY DELIVERY

The provision of public goods and services can be regarded as a complex mixture of
contributions from the government, market, and civil society including voluntary
organisations. Modes of delivery or systems of policy delivery have drawn the
attention of the policy analysts. These delivery systems in terms of the way in which
public goods and services are provided through a network of public and private
institutions assume considerable importance. This fragmentation of responsibilities
among a number of agencies creates problems for control and accountability in a
democratic country like India. Simple hierarchical tiers have now given way to policy
delivery systems, which use a mix of partnerships between the public and private
sectors market mechanisms; in the process, new roles are being allocated to the
NGOs, and other civil society groups and the community. The resultant mix of policy
delivery may be viewed as a mix or blend of bureaucratic, market, and civil society
agencies. It may be mentioned here that thinking in terms of clearly defined sectors or
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modes of coordination is not, in practice, possible, since in the real world there is
considerable - ambiguity and overlap in the roles and responsibilities of the
participating agencies and functionaries.
13.3.1 Roles and Responsibilities of Administrative Organisations
The bureaucracy is an executive branch of the government. It is an administrative
organisation, consisting of a legal body of non-elected full-time officials, which is
organised hierarchically into departments in accordance with the rules governing the
conditions of their service. This is an important institution, that performs most of the
day-to-day work of governance. It is the bureaucracy that controls the personnel,
spends money, allocates materials, and exercise the authority of the government. This
institution receives most of the implementation directives from the executive,
legislature and judiciary.
In theory, the Ministers decide on policies and the civil servants take the necessary
executive actions to implement them. Senior administrators play a critical role in
policy implementation as, they are concerned with 'ends' and not merely with the
'means'. They are exclusively concerned with the implementation of policy decisions
made by the political masters. More important is their work on the development of
major policies in line with government commitments. Senior administrators have a
constitutional responsibility to advise on the financial and administrative implications
of different policy options, thus helping ministers to find ways of achieving their
political objectives.
Policy implementation by the administrators, feeds back into policy formation so that
they can advise authoritatively from experience on the practicability of different
policy options. Much of the legislation and policy builds on the past administrative
practice and accumulated experience. Further, the knowledge derived from direct
experience of policy implementation gives the senior administrators a near monopoly
of knowledge relevant to policy-making. New policy emerges as administrators bring
their experience and ideas to bear on problems, which political masters wish to solve.
As repositories of knowledge and experience senior administrators are able to give
instructions and advice to the lower staff as to how to implement policy decisions.
They can foresee the administrative and political difficulties likely to be encountered
from their constituents. They are able to evolve from their expertise and experience
new methods of dealing with the problems of policy implementation. Thus, the
administrators' role in policy implementation is of considerable importance. The
senior administrators, then, are catalysts who come up with satisfactory solutions. In
this context, R.B. Jain notes that it is the "responsibility of the bureaucracy to ensure
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that the policies are conceived so as to be relevant to prevailing conditions and
implemented with patience and convictions".
Administrators' Discretion and Limits
Despite the maladies attributed to bureaucracy, its role in policy-making cannot be
under emphasised. Legislation is never self-implementing but requires delegation to
appropriate organisations and personnel. Placing a programme in perspective is the
first task of implementation, and administering the day-to-day work of an established
programme is the second. It is because delegation and discretion permeate
bureaucratic implementation that it plays a crucial role in the structure of policymaking and policy implementation. Technically, the task of all public organisations
and personnel is to implement, execute, and enforce law and policy. In doing so, most
personnel do use bureaucratic discretion. It is pointed out that legislation does not
minimise discretion. As Davis remark:, "Perhaps nine-tenths of the injustice in our
legal system flows from discretion and perhaps only ten per cent from rules."
Since so much power and control over implementation is held by the administrative
organisations and personnel, chief executives must put in conscious and determined
efforts to control the discretion of subordinate agencies and administrators. Efforts to
control bureaucratic discretion rest upon many strategies. First, if the public agencies
do not implement a law to the satisfaction of the legislature, the policy can be
changed by the political executive. The latter may also overrule routine bureaucratic
interpretation of legislation. Secondly, from time to time, most of the problems
associated with administration could be solved either by transferring responsibility to
a friendly agency or by replacing a recalcitrant agency head, or by controlling the
agency budget. Thirdly, the legislature may also curb bureaucratic discretion by
making legislation more detailed. The bureaucracy can also be pressured through
public hearings, the media and public criticisms, especially by legitimate attacks from
the opposition in apolitical system. When all else fails, the administrators concerned
can be made accountable through judicial pronouncements against acts of
malfeasance.
Basic Concerns of Administrators
Policy implementation is not easy. Without determined political support and without
willing cooperation of many top administrators, little can be achieved. In policy
implementation administrators, especially senior executives, should have the
following functions and roles to perform.
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In the first place administrators must clearly understand the nature and significance of
policies, which the political masters have set. They are responsible for advising in the
formulation of policies, designed to achieve goals, and also mobilising, organising
and managing the resources necessary for carrying out these policies. Second, they
should assist policy makers to avoid ambiguities. They should advise them on the
importance of adopting policies that can be implemented. Third, they should be able
to translate the general policy and its objectives into operational targets. This function
should also include analysis of probable costs and benefits of each way of achieving
the operational targets. As far as possible, they should adopt a rational approach and
use appropriate management techniques to implement policies. Finally, they should
be able to pay special attention to the issue of coordination of policies and policy
instruments. They should analyse the policy in question in relation to other policies to
see if any inconsistencies or vagueness exist, and examine whether it complements or
supplements other policies to produce better results. They must also be conscious of
the likely consequences of the respective policies, especially the possibilities of
popular distress, disapproval or resistance.
13.3.2 Legislative Bodies
While administrative organisations are the primary implementers of public policy, the
legislative bodies are also involved in policy implementation. Though their role in
implementation tends to be limited, the legislative bodies may affect the operations of
the administrative organisations in several ways. In law, the power of the legislature
over specified subjects is virtually unlimited. Administrative actions are subject to
examination and criticism by legislative bodies. They can lay down limits to
administrative discretion and delegation. The more detailed the legislation is, the
lesser the discretion a bureaucracy would have. The legislature authorises taxation
and expenditure, and holds the executive accountable for its financial decisions. It
specifies limits in the legislation over the use of budgeted funds. Further, it may
attach statements or suggestions concerning how the legislation should be
implemented. The legislature and its various committees not merely exercise control
but also attempt to influence the actions of administrative agencies that fall within
their purview. The public, mainly the supporters of the respective legislators,
approach the latter to protect their interests. Interventions by legislators, in the
administrative process, to pursue the interests of their constituents, therefore, tend to
be quite common. As members or chairpersons of various committees of the
legislature, a number of legislators also interact with senior officers and exercise
influence on the implementation process in multiple ways.
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In India, the Parliament is empowered to exercise its control over the political
executive for its decisions and actions. It operates in three broad arenas: i) control
over policy; ii) control over implementation, and the day-to-day working of the
departments; and iii) control over public ' expenditure. These are detailed below.
i)

President's Address
Members of the parliament, after the President's address to the new session,
get an opportunity to criticise the governments for its alleged acts of omission
as well as commission.

ii)

Budget Discussion
During the general discussion on the Finance Bill and submission of Demands
for Grants, members of both the Houses of Parliament get innumerable
opportunities to discuss the budget proposals on taxation and expenditure in
particular, and economic policies in general. Members of the Lok Sabha can
move three kinds of cut motions to assent, reject or reduce the amount of a
demand. These are:
a) Policy Cut Motion indicating the disapproval of the policy underlying the
demands;
b) Economy Cut Motion to project economy that can result from the suggestion
of the member;
c) Token Cut to ventilate a specific grievance. Issues of policy, economy,
efficiency, grievances, etc. may be raised, and tile minister concerned has to
respond to the questions.

iii)

Question Hour and Government Policies

The first hour of business in the legislature forms the most valuable part of the day's
proceedings, which is reserved for raising questions on the executive's functioning. It
serves the purpose of asserting the supremacy of the Parliament (e.g. Tehelka tape
controversy in April 2001, Volcker report on Iraq's food for oil in November 2005).
Besides question hour, financial matters are also discussed during the Zero Hour
discussion, Adjournment debates (discussion on matters of urgent public importance)
and No Confidence Motions. All of them provide further opportunities for criticising
government policies.
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However, any control that parliament exercises over the executive is largely indirect,
inducing self- control and exercise of responsibility under the threat of exposure,
rather than control in the sense of actually implementing policies.
13.3.3 Judicial Bodies
Judicial bodies including administrative tribunals also play a crucial role in their
efforts to review or interpretation of public policies. In India, as in many other
developing countries, most laws are enforced through judicial action. The
Environment Protection Act, Income Tax Act, Urban, Land Ceiling and Regulation
Act, and the various laws dealing with crime, are some examples. Many of the
clauses stipulated in the Acts are subjected to judicial interpretation. In addition, due
to the power of judicial review, the courts are either directly or indirectly involved in
policy implementation. The Indian Constitution empowers the Supreme Court and
High Courts to exercise judicial review of the legislation. The enforcement of policies
in many fields has been influenced by judicial decisions.
The judicial bodies can help, nullify or stop the implementation of particular policies
through their interpretations of statutes and executive decisions. The role of the
judiciary in responding to administrative action has usually been to protect the rights
of the citizens faced with the growing power of the state or its whimsical exercise by
those in authority. The courts are usually concerned with the procedural aspects of
executive decision making as well as the legal authority behind them. A classic
example was the Supreme Court's ruling in September 2003 restraining the
Government of India from implementing disinvestment policy without seeking
parliamentary approval regarding the disinvestment and privatisation of Hindustan
Petroleum Corporation Limited, (HPCL) and Bharat Petroleum Corporation Limited
(BPCL) (Kapoor, September, 2003). Similarly, the Supreme Court's ruling in
September 2003, an putting a bar on the enmasse remission of the sentences of
convicts by the Government of Haryana indicates that the judiciary in India can
nullify the implementation of particular policies.
The judicial control over administration is a direct outcome of the doctrine of rule of
law and its scope is very wide. It can interfere with administrative orders whenever
and wherever they affect the sights of citizens or violate any aspects of the
Constitution of India while formulating or implementing public policies. The causes
of judicial intervention include:
i) lack of jurisdiction;
ii) error of law;
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iii) errors of fact-findings;
iv) abuse of authority; and
v) errors of procedure.
The administrative tribunals and agencies for administrative adjudication - created
under provisions of the Indian constitution - exercise checks on the functioning of
implementing agencies and whosoever feels affected can approach these bodies.
Though the verdict of these agencies and tribunals is final, the civil courts could
interfere in case the agency or tribunal concerned has:
i) acted on an issue outside its jurisdiction;
ii) overacted, which means acting in excess of its power;
iii) acted against any rule of natural justice;
iv) not adhered to the compliance of the provisions of Act; and
v) been fraudulent and dishonest, in its proceedings
In order to have an effective check on the functioning of Administrative Tribunals,
some safeguards have been provided in the Indian Constitution. As per Article 32(2)
of the Indian Constitution, the Supreme Court is empowered to issue writs, viz.
Habeas Corpus, Mandamus, Prohibition, Quo Warranto, and Certiorari. Any
individual feeling that his fundamental rights have been infringed through the
implementation of a given policy and has failed to get justice through the
administrative adjudication agency or tribunal, could move the court for protection,
and for safeguarding his rights. Thus, the courts (especially the High courts and the
Supreme Court) and the Administrative Tribunals perform a positive role in the
implementation of public policies.
13.3.4 Civil Society
Civil society organisations have an important role in the public policy arena, which is
evident and described in detail in Unit 9. Historically, the religious organisations and
charitable institutions in India have served as principal providers of many social
services. With the emergence of the welfare state, some of the services have been
taken over by the state. However, in recent years the role of the NGOs has received
wide recognition and impetus as the state has been progressively restricting its role in
the provision of some welfare services. Moreover, the NGOs have made significant
contributions to the implementation of public policies, notably with regard to
population policy, health and education policies. It is, therefore, widely recognised
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that group action is a more effective method than individual action for the
implementation of public policies. NGOs, and interest groups provide effective
approaches and methods for mobilising public policies. Free from bureaucratic
trappings, they can communicate more effectively to citizens, thereby ensuring
adequate response to public policies. They also serve as bridge between individual
citizens and policy implementers. They help the policy implementers by
supplementing human resources in the policy implementation. For example, the
NGOs played an effective role in carrying the massage of family limitation and
education of the girl child. The role of pressure groups is equally significant. For
instance, farmers' organisations in several states have been active in launching direct
action against what they considered 'anti-farmer' policies of the respective state
governments. The agitations were aimed at securing remunerative prices for farm
products, and for retaining the pre- existing subsidies on electricity, fertilisers,
insecticides and pesticides.
The Government needs the cooperation of various civil society organisations for
securing optimal results in the implementation of its policies. Hence, many
government programmes have to be planned with the consent of those organisations.
The cooperation within the implementation process is seen as a way of handling and
resolving conflicts of interest.
However, to secure the involvement of various civil society groups/interest groups in
policy implementation it would be better to bargain with them during the policymaking stage itself. This may be seen as the vesting of some discretionary power in
the hands of such groups. They might be more inclined to protect their members'
interests than those of the general public. h~ recent years, there is a growing tendency
for public agencies to depend on civil society and interest groups to deliver services,
which they find it either difficult to provide directly or lack the resources to provide
them.
Role of Community
Another important component in the policy implementation is the community. The
community is seen as an alternative or a supplement to the markets and bureaucracies.
At the forefront of advocating 'communitarianism' as an approach to public policy is
Amitai Etzioni. Community- based public policy strategies have been a significant
development in new approaches to local policy-making and implementation since the
1980s. The approach aims at increasing the participation of the community in solving
its social and economic problems. In India, the Constitutional (73rd and 74th
Amendment) Amendment Acts 1992 give a constitutional status to the rural and
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urban local bodies for formulation and implementation of policies and programmes
for economic and social development of the respective communities. Community
policy may, for instance, be directed at a neighbourhood or a part of an urban area. It
may also be directed at a group of people who share a problem or an interest. The aim
is to create a "bottom-up" process in which people participate in the making and
implementation of policies. The community is seen as an agent of social change and
reform. This approach is also conceived as a de-bureaucratisation strategy in which
the community concerned acts as a channel for defending the interests and rights of
individuals and groups who are threatened by the power of bureaucracy.
13.3.5 Influence of Political Structures
Political parties and executive staff agencies also affect the policy implementation
process. As pointed out earlier, civil servants would argue that their policy-related
advice to ministers is based solely upon practical considerations of feasibility in
implementation. On the other hand, politicians would argue that their interventions, if
any, are intended to see that during the implementation phase, policy goals are not
being distorted. These comments indicate that the role of politicians and civil servants
are important in the administration of public policies. Thus, the study of
implementation is closely linked with issues of intra and inter-governmental relations.
Moreover, the central government plays a core role in designing public policies, and
in suggesting suitable administrative structures besides the provision of financial
resources. In India, political parties are often seen to be exerting their influence on
both the political executive and bureaucracy, in the implementation process, so as to
realise their goals and to ensure popular control over government and its policies.
13.4

CONCLUSION

In this Unit, you have been exposed to the modes of policy delivery and role of
various agencies in implementation. In this context, the respective roles of the
legislature and judiciary have been described. The Unit emphasised on the fact that a
good policy, if it is to be implemented, must have effective means of enforcement. It
was noted that the political leaders, administrators, civil society organisations, and
citizens play their respective roles in the enforcement of public policies. It was further
noted that the government pursues a variety of approaches and instruments for
translating its policies into action. In short, while the bureaucracy, its staff, and line
agencies in particular are the primary implementers of public policies. Many other
actors, such as, legislators, NGOs, civil society groups, besides the affected citizens
are involved in the policy implementation process.
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13.5

KEY CONCEPTS

Certiorari

: An order issued by a higher court to a lower court to
send up the record of a case for review.

Habeas Corpus

:

A court order, directing an official who has a person in
custody to bring the prisoner to court and show cause for
his detention.

Interest Group and
Pressure Group

:

An interest group is simply a voluntary association
articulating interests of its members. On the other hand,
a pressure group is an organisation with a formal
structure whose members share a common interest and
seek to influence government policy or decision without
attempting to occupy political offices.

Mandamus

:

An order issued by a court to compel performance of an
act.

Policy Instrument

: A policy instrument is a means of accomplishing a
particular policy objective.

Prohibition

: An extraordinary judicial writ, issuing out of a court of
superior jurisdiction and directed to an inferior court for
the purpose of preventing the inferior court from
usurping a jurisdiction with which it is not legally
vested.
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13.7

ACTIVITIES

1) Visit the office of any Government Agency. On the basis of your observation,
critically examine the role of bureaucracy in policy implementation.
2) Examine the ways by which the legislature and judiciary exercise their influence
on policy implementation.
3) Describe the role of the NGOs in policy implementation. If possible, describe
their role on the basis of certain case studies or examples.
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LEARNING OUTCOME

After studying this unit, you should be able to:




Understand the problems arising in the course of implementation of public
policies;
Explain the causes of implementation failure; and
Discuss the conditions for effective policy implementation.

14.1

INTRODUCTION

'Implementation' is the heart of administration as it consists of carrying out of basic
policy decisions. In the policy cycle, it is critical to the successful fulfilment of policy
objectives. But implementation is not automatic. The implementation phase is faced
with numerous problems. Effective implementation requires a chain of command, and
the capacity to coordinate and control; often there are shortfalls in this exercise, more
so in a developing country like India. In this Unit, the focus of discussion is on
explanation of the implementation deficit.
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14.2

PROBLEMS IN POLICY IMPLEMENTATION

Problems in the implementation of policy are common in all countries, be they
developed or developing. Even with relatively good administrative structures, public
policy often does not have its intended impact due to conceptual and political
problems. Implementation deficit may be due to insufficiency of the requisite
resources -of time, material, money or manpower. We will discuss problems in policy
implementation under following headings.
14.2.1 Conceptual Problems
Implementation of public policy has been hindered by conceptual problems in
understanding the nature of contextual problems, and the kinds of policies and
procedures necessary to address these problems. These conceptual problems may be
related to policy design and policy analysis.
i)

Policy Design

Hogwood and Gunn argue that the chances of a successful outcome will be increased
if, at the stage of policy design, attention is given to potential problems of
implementation. In order to avoid major shortfalls in implementation, they offer the
following ten propositions that policy makers should ensure that:


circumstances, external to the implementing agency, do not impose crippling
constraints;



adequate time and sufficient resources are made available to the programme;



there are no constraints in terms of overall resources, and even at each stage in the
implementation process;



policy to be implemented is based upon a valid theory of cause and effect;



relationship between cause and effect is direct and there are few, if any,
intervening links;



there is a single implementing agency that need not depend upon other agencies
for success;
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there is complete understanding of, and agreement upon the objectives to be
achieved, and that these conditions persist throughout the implementation process;



in moving towards agreed objectives, the tasks to be performed by each
participant should be specified in complete detail and perfect sequence;



there is perfect communication among, and co-ordination of, the various elements
involved in the programme; and



those in authority can demand and obtain perfect obedience.

It is obvious that these preconditions are at the same time the reasons as to why, in
practice, the implementation does not take place as expected. For example, India's
population policy (2000) lacks an adequate policy design. According to Singh, the
problems of policy design in this particular policy include ambiguous and ill-defined
objectives, and inappropriate measures to achieve the stated goals. Lack of adequate
political will, and sufficient social support are other reasons. These problems in
policy design are partly a product of the nature of federalism and adherence to
symbolic politics that emphasises policy as an instrument to appease certain interest
groups rather than a policy design, geared to achieve intended outcomes.
Another conceptual problem in policy design relates to lack of key regulatory
principles in most public policies in India. It has been observed, for example, that
most industries in States have not come out strongly to comply with provisions of the
Environment (Protection) Act, 1986 and the Water (Prevention and Control of
Pollution) Act, 1974. Industry management hesitates to comply with conditions
imposed by the State Pollution Control Boards, such as, treating the effluents and
discharging them in an appropriate manner. Further, even when an industry installs a
treatment: plant, management may evade its operation in order to save the extra
expenses incurred in running the plant. Industry often uses various means to
circumvent the provisions of law.
Similarly, the National Water Policy (NWP) adopted by the National Water Resource
Council (NWRC) in 1987, was a desirable step in the direction of evolving a national
consensus. But it has largely remained unimplemented because of poor design. The
revised NWP (2002) has addressed emerging issues with a national perspective.
However, this NWP (2002) lacks a blue print for action. Moreover, the subject of
water is being dealt with at the Centre in too many ministries. It needs to be brought
under one umbrella so that a holistic view can be taken of this precious resource.
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ii)

Policy Analysis

Implementation of public policies in India has also been hampered by conceptual
weaknesses in policy analysis. For example, the National Health Policy (1983) was
adopted without examining alternative policy options. The inability to set priorities
and evolve appropriate strategies for reduction in health problems by the State
departments of health has resulted partly from inadequate policy analysis. Most of the
State Pollution Control Boards in India suffer from lack of adequate professional
staff, sufficient time, and data. In addition, major policies have been adopted without
due deliberation on various policy alternatives. Often, this was due to strong
adherence to secrecy within the bureaucracy.
iii)

Policy Statement

Often policy statements announced by the government contain ambiguous and
contradictory terms, posing problems in implementation. The implementers at the
field level often face a variety of problems because the policy statements lack clarity.
Consequently, implementers use their own discretion while implementing them or
they refer the statements back to the higher rungs of administration for clarification.
In such instances, policy implementation is adversely affected. A contradictory policy
statement is often subject to different interpretations by the Courts in India amounting
to a new policy. Policy Statement for Abatement of Pollution (1992), for example,
stresses that 'the emphasis will be on clean technologies' and not on clean-up
technologies. The focus, therefore, must be on source reduction and substitution of
chemicals with safe alternatives.
14.2.2 Political Problems
Political problems in the implementation of public policies are grave and complex.
These hamper effective implementation as discussed in the following areas of
politics.
i)

Centralised Policy Process

Friction between central and state government relations has affected the policy
implementation processes adversely. In the area of environmental protection, for
example, the policy process is heavily centralised. Policy decisions taken at the
central level, including goal setting and procedure, ignore the local culture. Although
the central government has been enthusiastic in adopting innovative population,
health, education and environmental policies and programmes, the state governments
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have been dragging their feet when it came to effective implementation as the latter
often lacked the requisite political will. As a consequence, health or environmental
quality has hardly improved in terms of the availability of safe water, clean air, and
provision of healthy living conditions. Policy- makers at the central level do realise
that wide gaps in implementation exist in regard to several social policies. As a
whole, the organisational structure for implementation of social policies is in better
shape at the central level than at the state level, especially with regard to technical
expertise, and the linkage between various ministries. Indeed, most state governments
do not allocate sufficient funds for education health, environment, and population
since these are perceived as a non- productive investment.
ii)

Unionisation of Bureaucracy

Another glaring implementation lacunae is due to the unionisation of civil services, at
the lower levels in particular. This has destroyed not only the work culture and
discipline, but it also demoralised considerably the supervisory levels into withdrawal
and prompting them to take the line of least resistance. The higher and the middle
levels of bureaucracy are too powerless and marginalised to give any relief to citizens
in cases of corruption and unresponsiveness by lower level staff at the cutting edge of
administration. Further, endemic political interference by the political executive has
compounded the marginalisation of the higher bureaucracy, thereby undermining its
capacity to implement public policies effectively.
iii)

Interest Group Politics

In many cases, it is observed that the policies are not implemented because of interest
group politics. For example, several industries have little concern about the
environmental consequences of sitting decisions, retrofitting old technology
buildings, or introducing new technology. Industrialists influence the environmental
policy-implementation process either directly or through business lobbies and
representatives of the business interests concerned. Pressure by industrial associations
during consideration of Environmental Protection Act in Parliament resulted in a
weakening of the penalties for non-compliance, and also forced die government to
delay enforcement of the enacted legislation. Industrial firms, in both public and
private sectors, had little incentive to comply with the environmental regulations due
to the low cost of non-compliance. At same time, it is important to note that the
labour unions have not taken any major initiatives for the control of pollution
problems inside or outside the factory or for the safe operation of hazardous facilities.
Needless to mention that most industrialists in India wield lot of political clout. They
have enduring links with the elites of the ruling parties. It is, therefore, common for
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the exertion of political influence in the environmental policy process, thereby
permitting the free play of vested interests.
Honest policy implementers face many problems and challenges from the vested
interests. To protect their profit margins the industrialists go to any extent. They enlist
the support of the corrupt officials and put obstacles in the way of honest officials.
Every effort is made to get the policies implemented in a way, which meets their
specific interests. Consequently, the implementation process remains weak and tardy.
14.2.3 Administrative Problems
One way of analysing implementation problems is to begin by thinking about the
limits of administration. Christopher Hood uses the term 'perfect administration' in
comparison to economists' use of 'perfect competition'. He defines 'perfect
administration' as a condition in which 'external' elements of resource availability and
political acceptability combine with 'administration' to produce 'perfect policy
implementation'
Some of the administrative problems that occur in the policy implementation are
discussed below.
i)
Lack of Adequate Institutional Capacity
The institutional structure and administrative capabilities for implementation of
environmental laws and policies, for example, are by no means adequate in the face
of the complexities of environmental, political, social, and economic problems. Here,
the institutional structure includes the whole system of rules and regulations by which
administrative tasks and responsibilities are clearly defined and juxtaposed with the
capabilities of the administrators concerned. For example, when thirty industrial
units, including a few multinational companies in West Bengal failed to comply with
environment laws, the Supreme Court had to play the role of the executive. At the end
of the hearing on February 7, 1995, a two-judge bench of the Supreme Court
expressed its displeasure by commenting that, "these multinational concerns have
huge resources, yet they are not bothered about protecting the environment".
ii)
Lack of Personnel and Financial Resources
Further, it is observed that most of the policies are not implemented because of
deficient staff, and lack of financial resources. Social policies in many developing
countries have not been implemented in full scale owing to lick of trained staff. Well
planned policies fail to attain the proper goals without competent personnel.
Implementation implies allocating personnel resources to the appropriate tasks and
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activities, motivating them to do well and rewarding them for their action. Regardless
of their status, specialised knowledge, experience and qualifications, the programme
personnel need to work as a cohesive team for the purpose of achieving policy results.
But often there is no proper allocation of tasks to the personnel.
For moving into the implementation phases of the policies, implementers need
financial and infrastructural resources. Of course, the policy makers do make
provision for money for carrying out the policies. However, provision of funds in the
budget does not mean much when the sanctioned amount do not usually reach the
implementing agencies on time. Furthermore, the amounts sanctioned are not
generally adequate to meet the requirements. At the state level, serious financial
problems exist due to deficit budgets. Part of the deficit is made up by central
subvention. Despite this, financial problems persist in health and education sectors.
iii)
Pressure of Time
It is observed that the pressure of time often creates the implementation gap.
Normally, while fixing the time frame, the policy formulators do not take into
consideration the prevailing conditions. They tend to be idealistic while setting the
targets, and forget the workload of the respective implementing agencies.
Consequently, the Head Offices press the agencies for speedy implementation. The
implementation agencies, under such conditions are unable to fulfill the targets
allocated under the said policy, let alone carrying out the other works on hand.
iv)
Lack of Administrative Will and Motivation
Without the conscious cooperation of implementers, nothing can be done. It is found
that social policies have remained unimplemented largely for lack of administrative
will and motivation. In the present environment, officials are not likely to feel
enthusiastic about implementing policies, especially in enforcing environmental laws.
Even in cases where public officials are inclined to implement the environmental
laws, their authority is often undermined by the manoeuvres of industrial bigwigs.
Many of them fall to the dominance of economic interests and monetary temptations
and end up in formalistic enforcement of the regulations.
v)
Lack of Coordination and Cooperation
Poor coordination and missing links among the administrative agencies have also
stood in the way of adequate and appropriate policy actions. For example, at the
administrative level, different departments are concerned with the implementation of
policies relating to poverty alleviation programmes (for example,
Ministry/Department of Urban Development, Ministry Department of Social Justice
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Similarly, gaps in policy implementation are found in population and family planning
programmes. Lack of proper coordination and cooperation among the multitude of
administrative agencies is an important lacunae in the whole institutional set-up.
14.2.4 Lack of Public Involvement
Public involvement in policy implementation programmes, such as, education, health,
population control, pollution control, forest conservation, etc. puts tremendous
pressure on administrative staff to produce results. By staging demonstrations and
protests, and by launching mass movements, the public has tried to offset the power
base of interest groups and lobbies that tend to influence policy implementation in
their favour. The Chipko movement in Uttar Pradesh hills and the Appiko movement
in Western Ghats of Karnataka were launched against tree felling for commercial
purposes. These were sporadic movements by environmental groups against such
acts. Local movements against deforestation and construction of dams are somewhat
random and episodic-This has to be understood in the context of a limited resource
base of the administration and the ambitious goals set for them. The strength and
endurance of the peoples' movements for implementing and enforcing regulations
have not been a match to that of the vested interests, which are bent upon thwarting
the implementation of public policies especially in the sphere of environment
protection.
14.3

CONDITIONS FOR SUCCESSFUL IMPLEMENTATION

Implementation is seen varying along a continuum, ranging from the most successful
to aborted attempts. Successful implementation involves many operations and
procedures as well as time and resources. However, successful implementation should
not be equated with impact measures, as implementation is not the same thing as
impact. For example, the National Health Policy (adopted in 1983) may be fully
implemented and yet has little intended impact. W. Williams makes an attempt to
identify ways in which policy failure can be prevented. He exhorts policy makers to
pay more attention to implementation capacity and sets out a checklist of questions:
i) How well articulated is the public policy to the implementers?
ii) How capable are the policy-makers in developing meaningful guidelines for and
assistance to implementers?
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iii) How capable are the implementers to develop and carry out a new policy?
iv) How much power do either have to change (i.e., the policy makers and
implementers) the order.
Mazmanian and Sabateir formulate a set of six sufficient conditions of effective
implementation. They are noted below:
i) The enabling legislation mandates policy objectives that are clear and consistent
or at least provides substantive criteria for resolving goal conflicts.
ii) The enabling legislation incorporates a sound theory identifying the principal
factors and causal linkages that affect policy objectives and gives implementing
officials sufficient jurisdiction over target groups and other points of leverage to
attain the desired goals.
iii) The enabling legislation structures the implementation process to maximise the
probability that implementing officials and target groups will perform as desired.
It involves assignment to sympathetic agencies with adequate hierarchical
integration, supportive decision rules, sufficient financial rules, and access to
supporters.
iv) The leaders of the implementing agency possess substantial managerial and
political skills. They are committed to statutory goals.
v) The programme is actively supported by organised constituency groups and key
legislators, throughout the implementation process, with the courts being neutral
and supportive.
vi) The relative priority of statutory objectives is not undermined overtime by the
emergence of conflicting public policies or by changes in relevant socio-economic
conditions that weaken the statute's causal theory or political support.
Similarly, Christopher Hood sets out five conditions for perfect implementation,
which are stated B below.


an ideal implementation is a product of a unitary 'army' like organisation, with
clear lines of authority;



norms would be enforced and objectives given;



people do what they are asked to;
54



there should be perfect communication in and between units of organisation; and



there would be any kind of pressures of time.

The argument put forward by these authors is that problems can be avoided by
anticipating constraints and difficulties in advance. But a policy, to be implemented,
must be given concrete shape. In particular, the presumptions skate over the whole
issue of consensus, either in a party-political or ideological sense or in terms of
organisational interests affected by policy. In this context, chase notes that it is
difficult to obtain compliance where policy or a programme is to be implemented by
agencies whose intentions do not necessarily coincide with those of the policy
formulators. Solutions to this difficulty are therefore seen in forms of i) gaining
credibility; ii) reference to higher authority; and iii) provision of financial incentives.
However, Chase seems to ignore the relationship between interests, politics, and the
balance of power among those making, implementing, and affected by policy. Any
policy, in order to be properly implemented, needs translation, clarity, and
concreteness. Thus, the extent of success of policy implementation depends to a large
extent upon the fulfilment of the preconditions, the combination of political will, and
administrative capability in particular.
14.4

CONCLUSION

In the preceding text, problems in policy implementation have been discussed. The
implementation of a decision is just as important as the policy itself. No policy
formulator can assume that decisions will automatically be implemented as
envisioned. Policy implementation requires a wide variety of actions, including
issuing policy directives that are clear and consistent; creating organisational units
and assigning personnel with the information and authority necessary to administer
the policies; coordinating personnel, resources, and expenditures to ensure benefits
for target groups; and evaluating actions of the personnel regarding implementation.
However, none of these steps is easy. Thus, serous efforts are required for policy
implementation at the level of policy-making itself, because the process of
implementation starts from the policy formulation stage.
14.5

KEY CONCEPTS

Implementation failure : It refers to the gap between what is observed? and what
is expected? where the latter is defined in terms of the
values of observer.
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Policy Process

14.6

:

The policy process is a flow of reactions to events and
the reactions of other actors
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14.7

ACTIVITIES

1) What are the implications of implementation deficit for policy decision?
2) Explain, with illustrations, the conditions required for successful policy
implementation.
3) On the basis of your experience, outline the various problems encountered in
policy implementation.

56

