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13.0 LEARNING OUTCOME

After studyingthisUnit, you should be ableto:

a Understandtheimportanceof policy implementingagencies,

a  Discussthedementsfor policy implementation;

e Describetheimplementationprocessinterms of themix of instrumentsandingtitutions, which
areused in providing publicpolicy; aid

m  Explain theroleof various implementingagenciesconcernedwith policy delivery;and

a  Describe the relationship between the legislature and the judiciary in the context of
implementationof publicpalicies,

13.1 INTRODUCTION

Publicpolicies areimplemented through various agencies, that is, public, private, voluntary,and
community. Itistheresponsed theimplementing agency, which tendsto determinethesuccessor
failureof agivenpolicy. Thisfactis, however, not adequately recognised and understood by
policy-makers. Indeed, theimportant role of implementationisoftenoverlookedin thedesign of
policy. Policies cannot be understoodin isol ationfrom their means of implementation. The
framework assumesthat the extent of implementationof apolicy isafunctionof theinteraction
between policy content andinputsfromtheimplementingagencies. Theimplementationeffortis,
thus, anintegral part of the policy-makingprocess. When policy ispronouncedtheimplementation
processstarts.

In thisUnit, wewill discussthemeaningand significanceof policy implementation. Inaddition,

attention will al so befocusedon important el ements,and modesof policy delivery. Thisunit will
also discussthediverserolesof public, privateandcivil society sectorsin theimplementation
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processd public policies.Inthiscontext, anattempt will bemade toexaminetherole of government
ingtitutionsand theinteractionof public, private, NGO andcommunity sectors.

13.2 ELEMENTSFORPOLICY IMPLEMENTATION

Policy implementation encompassesthoseactions and operations, by publicand privateagencies
and groups, that are directed at the fulfilment of goals and objectivessetforthin apolicy. As
aready mentioned,implementation isacontinuousprocess, athoughthereissomepoint at which
the contoursof implementation become rel atively settled and routineadministrativeactivitiestake
over. Puttingpolicy intoactioninvolvesvariouselements. Takefor example, implementationof the
National Health Policy thet requireshuman and financial respurces, time and management capability,
and thecreation of necessary health organisations. In thewords of Barrett and Fudge, policy
implementationis dependent on: **knowing what you want to do; the availability of therequired
resources, the ability to marshal and control these resourcesto achievethe desiredend; and if
othersaretocarry out thetasks,communi catingwhat is wanted and controlling their performance”.

At the minimum, implementationincludesthefollowingelements:

e  Adequate personuel and thefinancial resourcesto implement thepolicy;
e  Administrative capability to achievethedesiredpolicy goas, and

e Political andjudicial support (fromthelegislative, executive,and judicia organs of the
government)for the successful implementation o policy.

Understanding of policy implementation i scritical to thesuccessof government.When policies
work, the executive(council of ministers) iseager totakethecredit; when theyfail, blameisusually
assigned to.the administrativeagencies. Walter Williams, aleading student of the problem of
implementation observes, " Nothing comes across morestrongly than thegreat naivete about
implementation. Wehave got tolearn that the implementati onperiod is not abrief interlude between
abrightideaand opening thedoor for service".

Thestudy of policy indicatesthe complexity of thepolicy process. Itinvolves anenvironment
setting from which demands and needsare generated, apolitical systemthat first processesand
then makespolicy decisions, and an administrativeorganisation or systemthat implementsthe
policy decisions. In fact, theimplementation of public policiesisdivided between thesethree
ettings.

Successful implementation is, therefore, dependent oni nput s, outputs, and outcomes. Inputs are
theresources (personnel and finance) mobilised, in producing outputs (decisionstaken by the
implementers) toachievetheoutcomes (what happensto thetarget groupsintended to be affected
by thepolicy). Irrespectiveof thelevel of outputsof animplementingorganisation, if theintended
effecton the target groupis not adequate it showsthat there issomething wrong. Policy does not
implement itself; it hasto betranslated into actionthrough various agenciesandprocesses.

13.3 MODESOFPOLICY DELIVERY

Theprovisionof publicgoodsand services can beregarded asacomplex mixtureof contributions
from the government, market, and civil society includingvoluntary organisations. Modesof delivery
or systems of policy delivery havedrawn the attention of the policy analysts. Thesedelivery
systems interms of theway in which public goodsand servicesare provided throughanetwork of
public and private institutions assumeconsi derabl eimportance. Thisfragmentationof responsibilities
among anumber of agenciescreates problemsfor control and accountability inademocratic

I



Role of Various Agencies in Policy Implementation 177

country likelndia. Simple hierarchical tiershave now given way to policy ddlivery systems, which

useamix of partnerships betweenthepublic and privatesectorsmarket mechanisms;in theprocess,

new rolesarebeing allocated to the NGOs, and other civil society groupsand thecom}nuhity.

Theresultantmix of policy delivery may beviewed asamix or blenddf bureaucratic,market, and

civil society agencies. It may bementioned herethat thinkingin terms of clearly definedsectorsor

modes Of coordination isnot, in practice, possible, sincein therea worldthereisconsiderable
- 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 isan executive branch of thegovernment. Itisan administrativeorganisation,
consisting of alegal body of non-electedfull-timeofficias,whichisorganised hierarchicdly into
departmentsin accordance with the rules governing theconditionsof their service. Thisisan
importantinstitution, that performs most of theday-to-day work of governance. Itisthebureaucracy
that controlsthepersonnel, spends money, allocatesmaterials, and exercisetheauthority of the
government. Thisinstitution recelvesmost of theimplementationdirectivesfrom theexecutive,
legislature andjudiciary.

In theory, the Mini sters'decide on policiesand thecivil servants take the necessary executive
actionsto implement.them. Senior administratorsplay acritical rolein policy implementationas
. they areconcerned with 'ends and not merely withthe'means. They areexclusively concerned
with theimpl ementation of policy decisionsmadeby thepolitical masters. Moreimpostantistheir
work on the development of major policiesin line with government commitments. Senior
administrators have a constitutional responsibility to adviseon thefinancial and administrative
implicationsof different policy options, thushel pingminigerstofind ways of achievingtheir political
objectives.

Policy implementation by the administrators, feeds back into policy formationso that they can
adviseauthoritatively from experienceon thepracticability of differentpolicy options.Muchaf the
legidationand policy builds on thepast administrativepracti ceand accumul atedexperience. Further,
theknowledgederived from direct experienced policy implementationgivesthesenior administrators
anear monopoly of knowledge relevant to policy-making. New policy emerges asadministrators
bring their experience and ideas to bear on problems, which political masterswishtosolve. As
repositoriesof knowledge and experience senior administratorsareabl eto giveinstructionsand
adviceto thelower statf as to how toimplement policy decisions, They canforeseetheadminigrative
and political difficultieslikely to beencounteredfromtheir constituents.' They areabletoevolve
from their expertise and experience new methods of dealing with the problems of policy
implementation. Thus, theadministrators' rolein policy implementationisof considerable
importance. Thesenior administrators,then, arecatalystswho come up with satisfactory solutions.
In thiscontext, R.B. Jain notesthat it isthe" responsibility of thebureaucracy toensure that the
policiesareconceived so asto berelevantto prevailingconditions andimplementedwith patience
andconvictions”.

Administrator s Discretionand Limits v

Despitethemal adi esattributedto bureaucracy, itsrolein policy-making cannot beunder emphasised.
L egislationisnever self-implementing but requires delegation to appropriateorgani sationsand
personnel. PlacingaP O8MMMe in nergpectiveisthe first task of implementation, and administering
the day-to-day work of an established programmeisthesecond. Itisbecausedelegationand
discretion permeate bureaucraticimplementation thatit plays acrucial rolein the structure of
policy-making and policy implementation. Technicaly,thetask of al publicorganisationsand
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personnel isto implement, execute, and enforcelaw and policy. In doing so, most personnel do
use bureaucratic discretion. Itis pointed out that |egislationdoes not minimise discretion. As
Davisrarak, 'Perhapsnine-tenthsaf theinjusticein our legd systemflowsfromdiscretionand
perhapsonly ten per cent from rules.”

Sinceso much power and control over implementation isheld by theadministrativeorgani sations
and personnel, chief executivesmust putinconsciousand determined effortsto control thediscretion
of subordinate agenciesand administrators. Efforts tocontrol bureaucraticdiscretion rest upon -
many strategies. First, if the public agenciesdo not implement alaw to the satisfaction of the
legislature, the policy can bechanged by the political executive. Thelatter may also overrule »
routinebureaucraticinterpretation o legidation. Secondly, fromtimetotime, most of theproblems,
associated with administrationcoul d besolved either by transferringresponsibility to afriendly
agency or by replacingarecalcitrant agency head, or by controllingtheagency budget. Thirdly, the
legislature may also curb bureaucratic discretion by making legislation moredetailed. The
bureaucracy cana so bepressured through public hearings, themediaand publiccriticisms, especiadly
by legitimateattacksfrom theoppostionin apolitical sysem. Whenadl dsefails, theadministrators
concernedcan bemadeaccountablethroughjudicia pronouncementsagaing actsof malfeasance.

Basic Concernsof Administrators

Policy implementation is not easy. Without determinedpolitical supportand without willing
cooperation of many top administrators, little can be achieved. In policy implementation
administrators,especialy senior executives, should havethefollowing functions androl esto perform.

In thefirst place administratorsmust clearly understandthe nature and significance o policies,

which thepolitical mastershaveset. They areresponsblefor advisingin theformulationof policies,
designedto achievegoal s, andal so mobilising, organising and managingtheresourcesnecessary

for carrying out these policies. Second, they should assist policy makersto avoid ambiguities.

They should advisethem on theimportanced adoptingpoliciesthat can beimplemented. Third,

they should beableto trand atethe generd policy and itsobjectivesinto operational targets. This
function should al'soincludeanalysisaf probablecosts and benefitsof each way of achievingthe
. operational targets. Asiar aspossible, they shouldadopt arationa approach and use appropriate
managementtechniquesto implement policies. Finaly, they shouldbeabletopay specia attention

totheissueof coordination of policies and policy instruments. They should analysethepolicy in

questionin relationto other policiestoseeif any inconsistencies or vaguenessexist, and examine
whether it complementsor supplements other policiesto producebetter results. They must also

beconscious of thelikely consequencesof therespectivepolicies,especially the possibilitiesof

popular distress, disapproval or resistance.

13.3.2 Legidative Bodies

Whileadministrativeorganisationsarethe primary implementersd publicpolicy,thelegisative
bodiesare alsoinvolvedin policy implementation. Thoughtheir roleinimplementationtendsto be
limited, thelegid ativebodiesmay affect theoperationsof theadministrativeorganisationsin severa
ways.|nlaw, the power of thelegid ature over specified subjects isvirtualy unlimited. Administrative
actionsaresubjectto examinationand criticismby legidativebodies. They canlay down limitsto
administrativediscretionand delegation. Themoredetailed thelegidationis, thelesser thediscretion
abureaucracy would have. Thelegislatureauthorisestaxation and expenditure, and holdsthe
executiveaccountablefor itsfinancia decisions. I t specifieslimitsin thelegidationover theuse of
budgetedfunds. Further,it may attach statementsor suggestionsconcerning how thelegisation
should beimplemented. Thelegislature and itsvariouscommitteesnat merely exercisecontrol but
aso attempt toinfluencetheactionsof administrativeagenciesthat fall withintheir purview. The
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public, mainly the supporters of the respectivelegislators, approach thelatter to protect their
interests. Interventionshby legidlators,in the administrativeprocess,-topursuetheinterestsof their
constituents,therefore, tendto bequitecommon. Asmembersor chairpersonsof variouscommittees
of thelegidature, anumber of legidatorsasointeract with senior officersand exerciseinfluenceon
the implementation processin multipleways.

. InIndia, the Parliament isempowered toexerciseitscontrol over the political executivefor its
decisionsand actions. It operatesin 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. Thesearedetailed below.

) President'sAddress

Membersaf the parliament, after the President's address to the new session, get an opportunity
tocriticisethegovernmentsfor itsalegedactsd omissionaswel ascommission.

i)  Budget Discussion
During thegeneral discussion on theFinance Bill and submission of Demandsfor Grants,
membersaf both theHouses of Parliamentget innumerable opportunities to discussthe budget
proposal son taxation and expenditurein particular, and economicpoliciesin genera.Members
of theL ok Sabhacan movethreekindsdf cut motionsto assent, reject or reducetheamount
of ademand. Theseare:

a) Policy CutMotionindicatingthedisapproval of thepolicy underlyingthedemands;

b) Economy CutMotionto project economy that can resultfrom thesuggestionof the
member;

c) TokenCutto ventilateaspecific grievance. Issuesdf policy,economy efficiency, -
grievances, etc. may beraised, and the minister concerned has to respond to the
questions.

i) Question Hour and Gover nmentPolicies

Thefirsthour o businessin thelegidatureforms themost valuablepart of theday's proceedings,
whichisreservedfor raising questionson theexecutive'sfunctioning. 1t servesthe purposeof
asserting the supremacy of the Parliament (e.g. Tehelkatapecontroversy in April 2001,
Volcker report omirag’s food for oil in November 2005).Besides question hour, financial
mattersare al so discussed duringtheZero Hour discussion, Adjournment debates(discussion
on mattersof urgent public importance) and No ConfidenceMotions. All of them provide
further opportunitiesfor criticisnggovernmentpolicies.

However, any control that parliament exercisesover theexecutiveislargely indirect, inducingself-
control and exerciseof respong bility under the threat of exposure, rather than control in thesense
o actudly implementingpolicies.

13.3.3 Judicial Bodies

Judicial bodiesincludingadministrative tribunalsalsoplay acrucial roleintheir effortstoreview or
interpretation of public policies. InIndia, asin many other devel oping countries, most lawsare
enforced throughjudicial action. The Environment ProtectionAct, Income Tax Act, Urban Land
Ceiling and Regul ation Act, and thevariouslawsdealingwith crime, aresomeexampl es.Many of
theclauses stipulatedinthe Actsaresubjectedtojudicial interpretation. Inaddition, duetothe
power o judicia review, thecourtsareeither directly arindirectly involvedin policy implementation.
Thelndian ConstitutionempowerstheSupremeCourt and High Courtstoexercise judicial review
o thelegidation. Theenforcementd policiesi nmany fiel dshasbeeninfluencedby judicid decisiofs:.
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The judicial bodiescan help, nullify or stop theimplementationd particularpoliciesthroughtheir
interpretations of statutes and executive decisions. Theroleof thejudiciary inresponding to
administrativeaction has usually been toprotect therightsd thecitizensfaced with thegrowing
power of thestate or itswhimsi cal exerciseby thosein authority. Thecourts areusually concerned
with the procedural aspects d executivedecisionmakingaswedl asthelegal authority behind
them. A classic example wasthe Supreme Court's ruling in September 2003 restraining the
Government of Indiafromimplementingdisinvestmentpolicy without seeking parliamentary approva
regarding thedisinvestment and privatisation of Hindustan PetroleumCorporationLimited, (HPCL)
ind Bharat Petrolum Corporation Limited (BPCL) (Kapoor, September, 2003). Similarly, the *
Supreme Court's ruling in September 2003, on putting abar on theenmasse remission of the
sentencesaf convictsby the Governmentd Haryana indicatesthat thejudiciary inIndiacan nullify
theimplementationof particular policies.

Thejudicia control over administrationisadirect outcomeof thedoctrineof ruleof law and its
scopeisvery wide. It,can interferewith administrativeorderswhenever and wherever they effect
the sights of citizens or violate any aspects of the Congtitutionof Indiawhileformulating or
implementing public policies. Thecausesdf judicia interventioninclude:

i) lackofjurisdiction;

iy errorof law;

i) errorsd fact-findings;

iv) abused authority;and

v) errorsaof procedure.

Theadministrative tribunals and agenciesfor administrativeadj udication— created under provisions
of thelndian constitution — exercisecheckson thefunctioning of implementingagencies and

whosoever feel s affected can approach thesebodies. Though the verdict of these agencies and
tribunalsisfinal, thecivil courts couldinterferein case theagency or tribunal concerned has:

) actedonanissueoutsideitsjurisdiction;

iy ~overacted, whichmeansactinginexcessof itspower;

i)  actedagainstany ruleof natural justice;

iv)  not adheredtothecomplianceof theprovisonsdf Act; and
v)  beenfraudulent anddishonest,initsproceedings.

In order to havean effectivecheck on thefunctioningd® AdminigrativeTribunals,somesafeguards
have been providedin thelndian Constitution. Asper Article32(2) of thelndian Congtitution, the
Supreme Courtisempowered toissuewrits, viz. HabeasCorpus, Mandamus, Prohibition, Quo
Warranto, and Certiorari. Any individua feeling that hisfundamental rightshave beeninfringed
through theimplementationdf agiven policy and hasfailedtoget justicethroughthe administrative
adjudication agency or tribunal, could movethecourt for protection,and for safeguarding his
rights. Thus, thecourts(especially theHigh courts andthe SupremeCourt) and theAdministrative
Tribunal sperformapositive roleintheimplementationaf publicpolicies.

13.3.4 Civil Society

Civil society organi sationshaveanimportant rolein thepublic policy arena, whichisevidentand
describedin detail in Unit9. Historicdly, thereligiousorganisationsand charitableinstitutionsin'
Indiahaveserved asprincipal providersaf many social sarvices. Withtheemergenceof thewelfare
state, someof theservices have been taken over by thestate. However,inrecent yearstherole
ofithe.NGOs hasreceived widerecognition and impetus asthe state has been progressively



Role of' Various Agencies in Policy Implementation 181

restricting itsrolein the provision of some welfae services. Moreover, the NGOs have made
significantcontributions to theimplementationof public policies, notably with regard topopulation
policy, health andeducation palicies. Itis, therefore, widely recognisedthat group actionisamore
effectivemethod thanindividual actionfor theimplementation of public policies. NGOs, and
interest groups provide effective approaches and methodsfor mobilising public policies. Free
from bureaucratic trappings, they can communi cate moreeffectively tocitizens, thereby ensuring
- adequateresponseto public policies. They alsoserveas bridge between individual citizensand
policy implementers. They help the policy implementers by supplementing human resourcesin the
policy implementation. Forexample,theNGOs played an effectiverolein carrying themassageof
family limitationand education of thegirl child. Theroled pressuregroupsisequaly significant.
For instance, farmers' organisationsin several stateshave been activein launching direct action
against what they considered 'anti-farmer' policiesdf therespective state governments. The
agitationswereaimedat securing remunerative pricesfor farm products,andfor retaining thepre-
existingsubsidieson e ectricity, fertilisers, insecticidesand pesticides.

TheGovernment needsthecooperation of variouscivil society organisationsfor securing optimal
resultsin the implementation of itspolicies. Hence, many government programmes have to be
planned with theconsent of thoseorganisations. Thecooperation within theimplementation process
isseen asa way of handling and resolvingconflictsd interest.

However, to secure theinvolvement of variouscivil society groups/interest groupsin policy
implementationit woul d bebetter to bargain with them during the policy-makingstageitself. This
may beseen asthe vestingof some discretionary power in thehandsof such groups. They might
be moreinclined to protect their members’ interests than those of the general public. In recent
years, there isagrowing tendency for public agenciesto depend on civil society and interest
groupstodeliver services,which they find it either difficultto providedirectly or lack the resources
to providethem.

Roleof Community

Another important componentin thepolicy implementationisthecommunity, Thecommunity is
seen as an alternative or a supplement to the markets and bureaucracies. At theforefront of

advocating ‘communitarianism’as an approachto publicpolicy isArnitai Etzioni. Community-

based public policy strategieshave been asignificant development in new approachestolocal

policy-makingand implementadon sincethe 1980s. The approachaimsat increasingthe participation

of the community in solving itssocial and economic problems. In India, the Constitutional (73

and 74" Amendment) Amendment Acts 1992 giveaconstitutional statustotherural and urban

loca bodiesfor formulation and implementationof policiesand programmesfor economicand

socid development d the respectivecommunities. Comtnunity policy may, for instance, bedirected
at aneighbourhood or apart of an urbanarea. 1t may also bedirected at agroup of people who
share aproblem or an interest. Theaim isto create a “bottom-up” process in which people
participatein the making and implementationd policies. Thecommunity isseen as an agent of

social changeand reform. This approachisalso conceived asade-bureaucratisation strategy in

which thecommunity concerned acts as a channel for defending theinterestsand rightsof individuals
and groupswho arethreatened by the power of bureaucracy.

13.3.5 Influence of Political Structures

Political parties and executive staff agencies also affect thepolicy implementation process. As
pointed out earlier, civil servantswould arguethat their policy-rel ated advice to ministersi s based
solely upon practical considerationsof feasibility in implementation. On theother hand, politicians
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would argue that their interventions, if any, areintended toseethat during theimplementation
phase, policy goalsare not being distorted.' These commentsindicatethat theroleof politicians
and civil servants are important in the administration of public policies. Thus, the study of
implementationisclosely linked withissuesof intra and inter-governmentalrel ations. Moreover,
thecentral government playsacorerolein designing public policies, and in suggesting suitable
admini strativestructuresbesidesthe provisonadf financia resources. InIndia, political partiesare
often seen to beexerting their influence on both the political executiveand bureaucracy, in the -
implementation process, so astorealise their goalsand toensure popul ar control over government

anditspolicies. -

13.4 CONCLUSON

In thisUnit, you have been exposed tothemodesd policy delivery and roledf variousagenciesin
implementation. In thiscontext, therespectiverolesaf thelegislatureand judiciary have been
described. The Unit emphasised onthefact that agood policy, if itistobeimplemented, must
haveeffective meansof enforcement. It wasnoted that the political |eaders, administrators, civil
soci ety organisations, and citizensplay their respectiverolesin theenforcementof publicpolicies.
It wasfurther noted that the government pursuesa variety of approachesand instruments for
tranglating itspolicies into action. | nshort, whilethe bureaucracy,itsstaff, and line agenciesin
particular arethe primary implementersof publicpolicies. Many other actors,such as, legislators,
NGOs, civil society groups, besidestheaffectedcitizensareinvolvedin the policy implementation
process.

13.5 KEY CONCEPTS

Certiorari : An'ordecissued by ahigher court to alower court to send up the
record of acasefor review.

HabeasCor pus . A court order, directing an official who has aperson in custody to
bring theprisoner tocourt and show causefor hisdetention.

InterestGroupand  : Aninterestgroupissimply avoluntary associationarticulainginterests

PressureGroup of itsmembers. On theother hand, apressuregroupisan organisation

with aformal structurewhosemembersshareacommoninterest and
seek to influencegovernment policy or decision without attemptingto
occupy political offices.

Mandamus : Anorderissued by acourt to compel performanceof an act.

Policy Ingtrument . A policy instrumentisameansof accomplishingaparticular policy
objective.

Prohibition : An extraordinary judicia writ, issuing out of acourt of superior

jurisdiction and directed to an inferior court for the purpose of
preventing theinferior courtfromusurping ajurisdictionwithwhich
itisnot legally vested.
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13.7 ACTIVITIES

1) Visittheofficed any GovernmentAgency. Onthebasisd your observation, criticaly examine
theroleof bureaucracy in policy implementation.

2) Examinethe ways by which thelegidatureand judiciary exercisetheir influenceon policy
implementation.

3) Describethe roleof theNGOs in policy implementation. if possible, describetheir roleon
the basisdf certain casestudiesor examples.






