UNIT 14 POLICY IMPLEMENTATION PROBLEMS
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14.0 LEARNING OUTCOME

After studyingthisunit, you should beableto:

o Understand theproblemsarisingin thecourseof implementation of publicpolicies;
e Explainthecausesof implementation failure;and

e  Discusstheconditionsfor effective policy implementation.

4 1 INTRODUCTION

‘Implementation’ istheheart of administrationasit congstsdf carryingoutof basicpolicy decisions.
Inthe policy cycle,itiscritical tothesuccessful fulfilment of policy objectives. Butimplementation
IS not automatic. The implementation phase is faced with numerous problems. Effective
implementation requiresachain of command, and thecapacity to coordinateand control; often
thereareshortfallsin thisexercise, moresoin adeveloping country likelndia In thisUnit, the
focusof discussionison explanationdf theimplementationdeficit.

14.2 PROBLEMSINPOLICY IMPLEMENTATION

Problemsin theimplementation of policy arecommonin all countries, bethey devel oped or
developing. Even with relatively good administrativestructures, publicpolicy oftendoes not have
itsintendedimpact dueto conceptual and political problems. Implementationdeficitmay bedueto
insufficiency of therequisiteresources—of time, material, money or manpower. Wewill discuss
problemsin policy implementationunderfollowing headings.

14.2.1 Conceptual Problems

linplementationof publicpolicy hasbeenhinderedby conceptual problemsin understandingthe
nature of contextual problems, and thekindsof policiesand proceduresnecessary to address
these problems. Theseconceptual problemsmay berelated to policy designand policy analysis.
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i) Policy Design

Hogwood and Gunn argue that the chances of asuccessful outcome will beincreased if, at the
stagedf policy design,attentionisgiven to potentia problemsof implementation. In order toavoid
major shortfallsin implementation, they offerthefollowing ten propositionsthat policy makers
should ensurethat:

e  Circumstances, externa to theimplementingagency, donot impose crippling constraints;

e adequatetimeand sufficient resourcesare madeavailabletothe programme;

e there are no constraintsin terms of overall resources, and even at each stage in the
implementation Process;

e policy to beimplementedisbased upon avalidtheory of causeand effect;

e relationship between causeandeffectisdirect and there arefew, if any, interveninglinks;

e thereisasingleimplementing agency that need not depend upon other agenciesfor success;

e thereiscomplete understanding of, and agreement upon the objectives to beachieved, and
that these conditionspersi st throughout theimplementation process;

e inmoving towards agreed objectives, thetasksto be performed by each participant should
be specified in complete detail and perfect sequence;

¢ thereis perfect communicationamong, and co-ordinationof, the variouselementsinvol ved
in theprogramme; and

e thosein authority candemand and obtain perfect obedience.

It isobvious that these preconditions are a thesame timethe reasonsasto why, in practice, the
implementation does not take place asexpected. For example, India’s population policy (2000)
lacksan adequrate policy design. Accordingto Singh, theproblemsaf policy designinthisparticular
policy i r\cl udeambiguous and ill-defined objectives, and inappropriate measures to achieve the
stated goals. Lack of adequate political will, and sufficient social support are other reasons.
Theseproblems in policy designarepartly aproduct of the natureof federalism and adherenceto
symbolic politicsthat emphasises policy asan instrument to appease certaininterestgroups rather
than apolicy design, geared to achieveintended outcomes.

Another conceptua problem in policy design relatesto lack of key regulatory principlesin most
public policiesin India. It hasbeen observed, for example, that most industries in States have not
come out strongly tocomply with provisionsof the Environment (Protection) Act, 1986 andthe
Water (Prevention and Control o Pollution) Act, 1974. Industry management hesitatestocomply
with conditions imposed hy the StatePollution Control Boards, such as, treating theeffluentsand
discharging them in an appropriate manner. Further, even when an industry installs atreatment:
plant, management may evadeitsoperationin order to save theextraexpensesincured in running
theplant. Industry often usesvariousmeanstocircumvent theprovisionsd law.

Similarly, the National Water Policy (NWP) adopted by the National Water Resource Council

(NWRC)in 1987, wasadesirablestepin thedirection of evolvinganational consensus. Butithas
largely remained unimplemented because of poor design. The revised NWP (2002) hasaddressed
emerging issues with anational perspective. However, thisNWP(2002) lacks ablue print for
action. Moreover, thesubject o water isbeingdealt with a the Centrein toomany ministries. It
needs to be brought under one umbrellaso that a holistic view can be taken of this precious
resource.
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i) Policy Analysis

Tmplementation of publicpoliciesinIndiahasal so been hampered by conceptual weaknessesin
policy analysis. For example, theNationa Health Policy (1983) wasadopted withoutexamining
alternative policy options. Theinability to st prioritiesand evol veappropristestrategiesfor reduction
in health problems by theState departments of health hasresulted partly from inadequate policy
analysis. Mogt of theState Pollution Control Boardsin I ndiasufferfromlack of adequate professiona
gaff, sufficienttime, and data. In addition, mgjor policieshave been adopted without dueddiberation
on various policy alternatives. Often, thiswasdue to strong adherenceto secrecy withinthe
bureaucracy.

iii) Policy Statement

Oftenpolicy statementsannounced by thegovernmentcontain ambiguousand contradictoryterms,
posing problemsin implementation. Theimplementersat thefield level oftenfaceavariety of
problems becausethe policy statementslack clarity. Consequently, implementersusetheir own
discretion while implementing them or they refer the statementsback to the higher rungs of
aclminigrationfor clarification.In such instances, policy implementationisadversdy affected. A
contradictory policy statement isoften subject to differentinterpretationsby theCourtsin India
amounting toanew policy. Policy Statementfor Abatement of Pollution (1992), for example,
stressesthat ‘the emphasiswill be on clean technologies' and not on clean-uptechnologies. The
focus, therefore, must be on sourcereduction and substitutionof chemicaswith safealternatives.

1422 Political Problems

Politica problemsintheimplementationd public policiesaregrave and complex. Thesehamper
effectiveimpl einentationasdiscussedin thefollowingareasd politics.

i) Centralised Policy Process

Friction between central and state government relations has affected the policy implermentation
processesadversaly. Intheareaof environmental protection,for example,thepolicy processis
heavily centralised. Policy decis onstaken a thecentra leve ,includinggod settingand procedure,
ignorethelocd culture. Although thecentra governmenthasheen enthusiagticin adoptinginnovative
popul ation, health, education and environmentd policiesand programmes, thestate governments
have been draggingtheir feet when it cameto effectiveimplementationas thel atter often lacked
therequisitepolitical will. Asaconsequence, healthor environmental quality has hardly improved
interms of theavailabilityof safewater, cleanair,and provisondf hedlthy living conditions. Policy-
makersat the central level do realisethat widegapsinimplementation existin regardto several
socid policies. Asawhole, the organisational structurefor implementation of socid policiesisin
better shapeat thecentral level than a thestatel evel, especialy with regard to technica expertise,
and thelinkage between variousminjstries. | ndeed, most stategovernments donot al ocatesufficient
fundsfor education health, environment, and popul ation since theseare perceived asa non-
productiveinvestment.

ii) Unionisationof Bureaucracy

Another glaringimplementationlacunaeisdueto theunionisation of civil services, at thelower
levelsin particular. This hasdestroyed not only the work culture and discipline, but it also
demoralised considerably the supervisory levelsinto withdrawal and promptingthemto takethe
linedf least resistance. The higher and the middlelevelsdf bureaucracy aretoo powerless and
marginalised to giveany relief to Citizensin casesof corruption and unresponsivenesshy lower
level staff at the cutting edge of administration. Further, endemic political interferenceby the
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political executive has compounded the marginalisation of the higher bureaucracy, thereby
undermining itscapacity toimplement publicpolicieseffectively.

iii) Interest Group Politics

In‘imany cases, it is observed that the policies are not implemented because of interest group
politics. For exampl e, several industries havelittleconcern about theenvironmental consequences
of siting decisions, retrofittingol d technol ogy buildings, orintroducing new technology. Industrialists
influencetheenvironmenta policy-implementationprocesse ther directly or through businesslobbies
and representativesd the businessinterestsconcemed. Pressureby industrial associationsduring
consderationdf Environmental Protection Actin Parliament resultedin aweakening of thepenalties
for non-compliance, and al soforced the governmentto del ay enforcementof theenacted legidation.
Industrial firms, in both public and private sectors, had little incentive to comply with the
environmental regulationsdue to thelow cost of non-compliance. At the same time, it isimportant
to notethat the labour unions have not taken any major initiatives for the control of pollution
problemsinsideor outsidethefactory or for the safeoperationof hazardousfacilities. Needlessto
mention that most industrialists in Indiawidd lot of political clout. They haveenduringlinkswith
theelitesdf theruling parties. Itis, therefore,common for theexertion of political influence in the
environmental policy process, thereby permitting thefreeplay of vested interests.

Honest policy implementersface many problemsand challengesfrom the vested interests. To
protect their profit margins theindustrialistsgo toany extent. They enlist thesupport of thecorrupt
officialsand put obstaclesin theway of honest officials. Every effortismade to get thepolicies
implemented in away, which meetstheir specificinterests. Consequently, theimplementation
process remainsweak 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’ useof 'perfect competition'. He defines'perfect administration' asaconditionin
which 'external’ elements of resource availability and political acceptability combine with
‘administration’ to produce ‘perfect policy implementation’.

Someof theadministrativeproblemsthat occur in thepolicy implementati onarediscussed bel ow.
i) Lack of Adequate | nstitutional Capacity

Theingtitutional structure and administrativecapabilitiesfor implementationof environmental laws
and policies,for example, areby no meansadequatein theface of the compl exitiesof environmental,
political,social ,and economicproblems. Here, theinstitutional structureincludesthewholesystem
of rules and regul ations by which administrativetasksand responsibilitiesareclearly defined and
juxtaposed withthe capabilitiesof theadministrators concemed. For example, when thirty industrial
units, includingafew multinational companiesin West Bengal failed tocomply with environment
laws, the Supreme Court had to play theroledf the executive. At the end of the hearing on
February 7, 1995, atwo-judge bench o the Supreme Court expressed its displeasure by
commenting that, "*thesemultinational concernshave hugeresources, yet they are not bothered
about protectingtheenvironment”.

i) Lack of Personne and Financial Resour ces

Further, itis observed that most of the policies arenot implemented because of deficientstaff, and
lack of financial resources. Social policiesin many devel oping countrieshave not beenimplemented
in full scale owing tolack of trainedstaff. Well planned policiesfail to attain the proper goals
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without competent personnel. Implementation implies alocating personnel resources to the
appropriate tasks and activities, motivatingthemto do well and rewarding themfor their action.
Regardlessof their status, specialised knowledge, experienceandqualifications, theprogramme
personnel need to work as acohesive team for the purposed achieving policy results. But often
there isno proper allocation of tasksto thepersonnel.

For moving into the implementation phases of the policies, implementers needfinancial and
infrastructural resources. Of course, thepolicy makers do make provisionfor money for carrying
out thepolicies. However, provision of fundsin thebudget does not mean much whenthesanctioned
amountdo not usually reach theimplementingagencieson time. Furthermore, theamountssanctioned
arenot generally adequate to meet therequirements. At thestatelevel, seriousfinancial problems
exist dueto deficit budgets. Part of the deficit is made up by central subvention. Despite this,’
financia problems persist in health, and education sectors.

iii) Pressureof Time

It isobserved that the pressureof timeoften createstheimplementation gap. Normally,whilefixing
thetimefrarne, the policy formulators do not takeinto consideration the prevailingconditions.
They tend to beidealistic while setting thetargets, and forget the workload of the respective
implementing agencies. Consequently, the Head Offices press the agencies for speedy
implementation. Theimplementation agencies, under such conditionsareunabletofulfill thetargets
allocated under thesaid policy, let alonecarrying out the other workson hand.

iv) Lack of AdministrativeWill and Motivation

Without the conscious cooperation of implementers, nothingcan bedone. Itisfound that social
policieshaveremained unimplemented Jargely for lack of administrativewill and motivation.Inthe
present environment,officia sarenot likely tofed enthusi asticaboutimplementingpolicies,especidly
inenforcing environmental laws. Evenin caseswherepublicofficiasareinclinedtoimplementthe
environmental laws, their authority isoften undermined by themanoeuvresd industria bigwigs.
Many of themfall to thedominance d economicinterestsand monetary temptationsandendup in
formalistic enforcement of theregulations.

v) Lackof Coordinationand Cooperalion

Poor coordinationand missing linksamong the admini strativeagencieshaveal sostood in the way
of adequate and appropriate policy actions. For example, at theadministrative level, different
departments are concerned with theimplementation of policiesrelating to poverty alleviation
programmes(for example, Ministry/Department of Urban Devel opment, Ministry/Department of
Socia Jugticeand Empowerment, Ministry/Department of Rural Development, Ministry/Department
of Tribal Affairs,etc.).

Similarly,gapsin policy implementation arefound in populationand fagily planningprogrammes.
Lack of proper coordination and cooperationamong themultitudeof administrativeagenciesisan
important lacunae in the wholeinstitutional set-up.

14.2.4 Lack of Public Involvement

control, pollution control, forest conservation, etc. puts tremendous pressureon administrative
gaff to produceresults. By staging demonstrationsand protests, and by launchingmassmovements,
the publichas tried to offset the power baseof interest groups andlobbiesthat tend toinfluence
- policy implementationin their favour. The Chipkomovementin Uttar Pradesh hillsand the A ppiko
movementin Western Ghatsof Karnataka werelaunchedagainst tree fellingfor commercid purposes.
These were sporadic movements by environmental groupsagainst such acts. Local movements
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againgt deforestationand constructionof dams aresomewhat randomand episodic-Thishastobe
understood in thecontext of alimitedresource baseof the administration and theambitiousgoals
setfor them. Thestrengthand enduranceof thepeoples movementsfor implementingandenforcing
regulationshave not been amatch to that of the vested interests, which arebent upon thwarting the
implementation of public policiesespecially in thesphereof environment protection.

14.3 CONDITIONSFOR SUCCESSFUL
IMPLEMENTATION

Implementation iS Seen varyingalong acontinuum, rangingfrom the most successful to aborted
attempts. Successful implementationinvolvesmany operationsand procedures aswell astime
and resources. However, successful implementationshould not beequated withimpact measures,
asimplementationisnot thesamethingasimpact. For example,the Nationd Hedth Policy (adopted
in 1983) may befully implemented and yet has.little intended impact. W.Williams inakesan
attempt to identify waysin which policy failurecan be prevented. Heexhortspolicy makers to pay
moreattention to implementation capacity and setsout achecklistof questions:

i)  How well articulatedisthepublic policy totheimplementers?

iy How capablearethepolicy-makersin devel opingmeaningful guidelinesfor and assistanceto
implernenters?

i)  How capablearetheimplementersto devel op and carry out anew policy?

iv) How much power do either haveto change(i.e., the policy makersand iinplementers) the
order.

Mazmanian and Sabateir formulate aset of Six sufficientconditionsof effectiveimplementation.
They are noted below:

i) Theenablinglegidation mandatespolicy objectivesthat are clear and consistent or at least
providessubstantivecriteria for resolving god conflicts.

i)  Theenablinglegidationincorporatesasoundtheory identifyingtheprincipal factorsand causal
linkagesthat affect policy objectivesand givesimplementingofficial ssufficientjurisdiction
over target groupsand other pointsdf leverageto attain thedesired goals.

iif)  Theenablinglegidation structurestheimplementationprocessto maximise the probability
that implementingofficialsand target groupswill perform as desired. 1t involvesassignment
to sympatheti c agencieswith adequate hierarchical integration, supportivedecisionrules,
sufficientfinancial rules, and accesstosupporters.

iv) Theleadersof theimplementingagency possesssubstantial managerial and politica skills.
They arecommitted to statutory goals.

v) Theprogrammeisactively supportedby organised constituency groupsand key legislaiox's,
throughout theimpl ementati onprocess, with thecourtsbeing neutral and supportive.

vi) Thereativepriority of statutoryobjectivesis not undermined overtimeby theemergence of
conflicting public policiesor by changesin relevant soci o-economi cconditionsthat weaken
thestatute's causal theory or political support.

Similarly, Christopher Hood setsout fiveconditionsfor perfect implementation,which arestated
below.

e  anideal implementationisaproduct of aunitary ‘army’ likeorganisation,withclear linesof
authority;
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¢ norms would beenforced and objectivesgiven;
e peopledowhat they areaskedto;
e thereshould beperfect communication in and between unitsof organisation;and

e therewould beany kind of pressuresof time.

Theargument put forward by theseauthorsisthat problemscan beavoidedby anticipatingconstraints
and difficulties in advance. But a policy, to beimplemented, must begiven concrete shape. In
particular,the presumptions skate over the whol eissueof consensus, eitherin aparty-political or
ideological senseor in terms of organisational interestsaffected by policy.In thiscontext, chase
notesthat it isdifficultto obtain compliancewherepolicy or aprogramme isto beimplemented by
agencieswhoseintentionsdo not necessarily coincidewith thoseof thepolicy formulators. Solutions
tothisdifficulty arethereforeseenint.rmsd i) goi ing credibility;ii) referencetohigher authority;
aidiii) provisionof adequatefinancial incer

However, Chaseseems to ignore therelationship between interests, politics, and the balance of
power among thos= making, implementing, and affected by policy. Any policy, in order to be
properly impleme:+ -d, needstranglation, clarity, and concreteness. Thus, theextent of successof
policy implementation dependsto alargeextent upon thefulfilment of thepreconditions, the
combinationof political will, and administrativecapability inparticular.

144 CONCLUSION

I n the preceding text, problemsin policy implementation havebeen discussed. Theimplementation
of adecisionisjust asimportant asthepolicy itself. Nopolicy formul atorcan assumethat decisions
will automaticallybeimplemented asenvisioned. Policy implementationrequiresawidevariety of
actions, including issuing policy directivesthat areclear and consistent; creating organisational
units andassigning personnel with theinformation andauthority necessary toadminister thepolicies;
coordinating personnel, resources, and expendituresto ensure benefitsfor target groups; and
evaluating actionsof the personnel regarding implementation. However, noneof thesestepsis
easy. Thus, serouseffortsarerequiredfor policy implementation at thelevel of policy-making
itself, becausethe process of implementation startsfrom the policy formulation stage.

145 KEY CONCEPTS

Implementationfailure : It refers to the gap between what is observed? and what is
expected?wherethelatter isdefined in termsof the values of
observer.

Policy Process. : Thepolicy processisaflow of reactionstoeventsandthereactions
of other actors.
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14.7 ACTIVITIES

1) Whataretheimplicationsd implementationdeficitfor policy decision?

2) Explain, withillustrations, the conditionsrequiredfor successful policy implementation.

3) . On the basts sf your experience, outline the various problems encountered in policy
implementation.






