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1. Introduction 

Below is an extract from “The shift in interest among planners has occurred 
simultaneously with the shift of responsibility to regional/local government agencies, to 
non government organizations, and to the private sector in many countries. This means 
that the planners' greater attention to policy-making issues is occurring at the very time that 
the policy-making process is increasing dramatically in complexity and diffusion. 

Obviously, policy making and planning have always been linked. What has not been 
linked is the utilization of the insights of the planners by the policy-makers. The question 
planners face now is whether the new policy-making environment will seriously constrain 
their attempts to ensure the early discussion of planning considerations as part of the 
policy-making process. 

As defined, policy represents decisions that are designed to guide (including to 
constrain) future decisions, or to initiate and guide the implementation of previous 
decisions. It is the time-bound nature of policy, and of policy making, that makes it such a 
critical concern for the planner. To a large extent, it is the planners' decisions that will be 
guided or constrained and it is the planners who will have to follow the implementation 
guidelines established by policy. For too long, planners have played a passive role in the 
policy-making process and have taken as given the set of delimitation’s imposed on them. 
There is an urgent need for planners to play a larger role in policy making, not as arbiters 
of policy decisions, but as partners in the policy-making process who can alert the decision-
makers, political or administrative, to the costs and benefits (quantitative and qualitative) 
of alternative policy options. The policy-making process, like development itself is not a 
straightforward, easily understandable process. 

The notion of planning - making various sectors grow and function more effectively 
- may implicitly suggest a well structured field of unambiguous issues, clearly defined 
objectives, mutually exclusive choices, undisputed causal relationships, predictable 
rationalities, and rational decision-makers. Accordingly, sector analysis has predominantly 
focused on the content - the 'what' of development: issues, policies, strategies, measures, 
outcomes, etc. “In contrast to this simplistic vision, development planning is actually a 
series of untidy and overlapping episodes in which a variety of people and organizations 
with diversified perspectives are actively involved - technically and politically. It entails the 
processes through which issues are analyzed and policies are generated, implemented, 
assessed and redesigned. Accordingly, an analysis of the development in diverse sectors 
imply an understanding of the policy process itself – the 'how' and 'when' of the 
development.” (Source: http://www.unesco.org/education/pdf/11_200.pdf) 

 

http://www.unesco.org/education/pdf/11_200.pdf
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2. Policy definition and scope 

Since the policy process is a crucial element in the planning, it is essential to clarify 
the concepts of 'policy' and 'policy making' before proceeding any further. Understandably,  
competing definitions of 'policy' are numerous and varied. 
(http://www.unesco.org/education/pdf/11_200.pdf) 

 Policy is defined functionally to mean as “An explicit or implicit single decision or group 

of decisions which may set out directives for guiding future decisions, initiate or retard action, or guide 
implementation of previous decisions” (http://sci-int.com/pdf/2661887801%20a%206109-

6114%20Syed%20Abdul%20Waheed--SIJ_0) 

 “In its simplest sense, ‘policy’ refers to a broad statement that reflects future goals 
and aspirations and provides guidelines for carrying out those goals. Hill (1993: p.47) 
defines ‘policy’ as ‘the product of political influence, determining and setting limits to what 
the state does’. To be more precise, when a government takes a decision or chooses a 
course of action in order to solve a social problem and adopts a specific strategy for its 
planning and implementation, it is known as public policy (Anderson 1975). Policy 
scientists argue that public policy is best conceived in terms of a process (Jenkins, 1978, 
Rose,1976; Anderson, 1978). This is because policy decisions are not ‘something confined 
to one level of organization at the top, or at one stage at the outset, but rather something 
fluid and ever changing’ (Gilliat, 1984:p.345).” (http://www.readbag.com/cdrb-journal-2002-3-3) 

 “The broader the scope of a policy is, the more problematic it becomes.  Methodological and 
political issues become more pronounced such as, definition of the problem in conflictive 
societies; use of analytical techniques and optimization; questions of proper theoretical 
base, measurement, valuation and aggregation; hard objective data vs. soft subjective data; 
and technical analysis vs. public participation.” (http://enkeshaf.persianblog.ir/post/33/) 

 
Figure 1 Policy scope 

 

http://www.unesco.org/education/pdf/11_200.pdf
http://www.readbag.com/cdrb-journal-2002-3-3
http://enkeshaf.persianblog.ir/post/33/
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3. Policy making 

Policy making is the first step in any planning cycle and planners must appreciate 
the dynamics of policy formulation before they can design implementation and evaluation 
procedures effectively. (http://enkeshaf.persianblog.ir/post/33/) 

Rose (1969: p.xi) made an argument when he said, ‘policy making is best conveyed 
by describing it as a process, rather than as a single, once-for-all act’. This process involves 
negotiation, bargaining and accommodation of many different interests, which eventually 
give it a political flavor. These political interactions happen within the network through 
which decisions flow, programmes are formulated and implemented and inter 
organizational dependencies and interactions take place. Thus ‘policy making’ is not a 
simple rather a complex dynamic process involving series of actions and inactions of 
varieties of groups with varieties of interests at different stages. 
(http://www.cdrb.org/journal/2002/3/3.pdf) 

 Policies, however, differ in terms of their scope, complexity, decision environment, 
range of choices, and decision criteria. This range is schematically depicted in Figure 1. 
Issue-specific policies are short-term decisions involving day-to-day management or, as the term 
implies, a particular issue. A programme policy is concerned with the design of a programme 
in a particular area, while a multi-programme policy decision deals with competing programme 
areas. Finally, strategic decisions deal with large-scale policies and broad resource 
allocations. (http://enkeshaf.persianblog.ir/post/33/) 

 It is important to note that public policy making not only involves the public bodies 
or public officials as policy actors; rather, private or non-official groups also play a very 
active role in policy making. This public private interaction constitutes the structure of the 
political system within which policy actors influence the policy process. 

 Also, the structure of the political system greatly differs from the developed and 
developing countries. This makes the existing theories or models of public policy making 

derived from the developed countries inadequate to explain the policy  making process of 
developing countries. 

 In the existing literature, policy making has been viewed from varieties of 
approaches like synoptic method, rational approach, incremental approach, mixed 
scanning model, group theory, elite theory, pluralist theory and political system model. 
Of these approaches, it is popularly believed that Easton’s (1965) ‘Political System Model’ 
can be employed to explain the policy making process of developing countries. Easton’s  
(1965) ‘political system’ model views the policy process as a ‘political system’ responding to 
the demands arising from its environment. The ‘political system’ as defined by Easton is 

composed of those identifiable and interrelated institutions and activities in a society that make 
authoritative decisions (or allocations of values) that are binding on society.  He explains that the 

http://enkeshaf.persianblog.ir/post/33/
http://www.cdrb.org/journal/2002/3/3.pdf
http://enkeshaf.persianblog.ir/post/33/
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environment provides inputs to the decision process/political system in the form of 
demands and supports. Inputs into the system are provided through outside interests 
particularly from pressure groups, consumer groups and interest groups. These 
environmental inputs are converted through the political system into outputs or policies. 

The term 'policy making' like 'policy' implies competing conceptions and assumptions. 
A study of the theoretical and empirical work of social scientists reveals the two essential 
dimensions of policy making: who does it (the actors) and how (the process). Historically, 
the actor in policy making has been considered unitary and rational; more recently policy 
analysts have introduced the organizational (public interest) model and the personalistic 
(self-interest) model. The process element has fluctuated between a synoptic 
(comprehensive) approach and an incremental approach. 

C. Lindblom and D. K. Cohen (1979) laid out the differences between the synoptic 
and incremental methods of policy making. According to him, the synoptic method 
entails, in its extreme form, one single central planning authority for the whole of society, 
combining economic, political, and social control into one integrated planning process that 
makes interaction unnecessary. It assumes: 

(a) that the problem at hand does not go beyond man's cognitive capacities and; 
(b) there exist agreed criteria (rather than social conflict on values) by which 

solutions can be judged and; 
(c) that the problem- solvers have adequate incentives to stay with synoptic analysis 

until it is completed (rather than 'regress' to using incremental planning.)  

(http://enkeshaf.persianblog.ir/post/33/) 

Incremental policy making, on the other hand, relies on interaction rather than on 
a complete analysis of the situation to develop a blueprint for solving problems. The 
incremental approach to policy making is built on the following assumptions: 

(a) Policy options are based on highly uncertain and fluid knowledge, and are in 
response to a dynamic situation (ever-changing problems, and evolving contexts); 

(b) No 'correct' solution can therefore be found, or technically derived from a 
diagnosis of the situation. Thus, no sweeping or drastic reforms should be 
attempted; 

(c) Only incremental and limited policy adjustments can be made; and 
(d) Policy adjustments are expected to remedy an experienced dissatisfaction with 

past policies, improving the existing situation or relieving an urgent problem. 

Consequently, these adjustments should be tentative - and in some cases temporary - 
and must be revised as the dynamics of the situation evolve. 

Easton’s model was originated from the studies of a developed country like the 
United States. In the American context along with other developed countries, although the 

http://enkeshaf.persianblog.ir/post/33/
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interactive stages of policy making, input-throughput-output-feedback, are quite practical, it 
is highly variable in developing countries. In these countries policy making does not always 
follow the chain of actions identified by Easton. Particularly, presence of feedback 
mechanisms is very infrequent in policy making of developing countries. Moreover, the 
nature of the influence of demands, supports and resources that generate policy as argued 
by Easton widely varies from the American society along with other developed countries to 
the developing countries. Compared to the developed countries, policies of developing 
countries are less responsive to the demands of the environment. On the other hand, 
support from the society as input for decision making is also less  significant in the 
developing country context. Walt (1994) rightly observes that in developing countries, there 
exist huge examples of retaining power by the governments without popular support. While 
support from social groups is given considerable importance in the developed countries. 
Therefore, without studying the particular policy context, it cannot be argued that the 
policy making process, particularly in developing countries, always follows the stages 
suggested by Easton. Thus although the existing theories of policy making provide broad 
outlines for studying the policies of developing countries, for a minute or a comprehensive 
analysis, they are less adequate. (http://enkeshaf.persianblog.ir/post/33/) 

G . T. Allison (1971) developed two alternative models to the commonly  assumed 
model of the unitary rational policy-maker: 

(a) The Organizational process model, and 

(b) The Governmental politics model. 

The first model assumes a complex government consisting of a conglomerate of semi-
feudal, loosely allied organizations, each with a substantial life of its own. Decisions are 
based on the output of the several entities, functioning independently according to 
standard patterns of behavior but partially co-ordinated by government leaders. The second 
model carries this concept further. While it also assumes an organizational approach to 
decision making, the Governmental Politics model plays up the part of individuals in the 
process. Government decisions are not made by a monolithic state based on rational 
choice, but rather are negotiated by various leaders who sit on top of the organizations 
involved in that particular decision-making process. Each leader is compelled by his own 
conception of the problem as well as by the imperatives of his organization and his own 
personal goals. (http://enkeshaf.persianblog.ir/post/33/) 

A consolidated model for policy making. Neither of the two dimensions alone 
(process and actors) fully captures the dynamics of policy making. They need to be 
combined and restructured into a different configuration, as the topography in Figure 2 
illustrates. 

The actor in policy making is placed on the horizontal-axis - at one end of the 
spectrum is the societal/personalistic mode, wherein decisions are reached by negotiation 

http://enkeshaf.persianblog.ir/post/33/
http://enkeshaf.persianblog.ir/post/33/
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among a variety of interest groups (including government ministries, teachers' unions, etc.), 
driven by their own conception of the problem and individual values. On the other end is 
the organizational/bureaucratic mode wherein decisions are made within the 
organizational entity (i.e. the military, the international community, etc.). The process of 
policy making - from the incremental to the synoptic approach - is placed on the vertical-
axis. These two dimensions generate a new topography. 
(http://www.unesco.org/education/pdf/11_200.pdf) 

On the one extreme of this new topography (in quadrant I) is the rational model 
which is a composite of the synoptic method and the organizational/ bureaucratic mode. 
Decision making at this extreme is unitary, rational, centrally controlled, completely 
technical and value maximizing. On the other extreme (in quadrant III) is a composite of 
the incremental method and the societal/personalistic mode. Policy making here is a 
political activity characterized by self-interest, political bargaining, value judgment and 
multiple rationalities. One can easily argue that most policy making falls somewhere 
between these two extremes. Analytic techniques carried on in ignorance of political, social 
and bureaucratic realities do not go very far. Similarly, a pattern of vague and unsystematic 
political decisions loaded with self-interest, patronage and value judgments can lead to 
breakdown, if not to chaos. 

 
Figure 2 Dimensions of policy making 

In sum, a balanced perspective of policy making places analytical rationality within 
the context of political and institutional aspects of policy making. This is in line with 
Douglas North's pioneering work on institutional economics that gained him the Nobel 
Prize in 1993. In addition to modifying the rationality postulate, he extended the 
economic theory by incorporating ideas and ideologies into the analysis and allotted a 
fundamental role to institutions for societal change: they are "the underlying determinant of the 
long-run performance of economies". (North 1990). 

http://www.unesco.org/education/pdf/11_200.pdf
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Focusing on the power struggle amongst the interest groups within the structure of 
the health care system, Alford (1975) presented his theory of structural interests in the 
context of the U. S. health care system. His theory has been widely accepted as a very 
comprehensive and realistic approach to studying the relative power of interest groups and 
their interrelationships within the structure of a health care system. Alford’s (1975) theory 
of structural interests in health care has proved influential and has been identified as a 
useful heuristic device by several authors (Ham, 1981; Allsop, 1984; Ham & Hill, 1993; 
Wistow, 1992). Supporting the importance of this theory, Wistow (1992: pp.52-53) notes 
that ‘it remains of considerable value as a framework both for identifying the essential 
interests of the three main categories of participant in health service policy making and for 
analyzing the changing balance of their respective influences over time’. Alford’s theory has 
been summarized below. 

Alford (1975) views the total health care system as a network involving different 
structural interests. His theory of structural interests determines which group within the 
structure is powerful and to what extent and what is the interest of particular groups within 
the health service structure and how they are interdependent with each other. By using the 
term ‘structural interests’ he means the interests that gain or lose from the form of 
organization of health services. In this regard, he identifies three different types of 
structural interests termed as dominant interests, challenging interests and repressed 
interests. 

A. Dominant Interests 

Alford (1975) has portrayed the interests of the medical profession as the ‘dominant 
structural interest’ in health care policy. Alford argues that the medical profession is in a 
dominant, exclusive and monopolistic position within the health sector. 

B. Challenging Interests 

Professionals exercise autonomy and dominance within an institutional set-up 
which in turn challenges their power. Alford argues, ‘the changing technology and division 
of labour in health care production and distribution and the shifting rewards to social 
groups and classes are creating new structural interests which I label corporate 
rationalization’ (p.15). Professionals are subject to the rules, plans and priorities of these 
organizations. Professionals are never challenged by the existing laws, customs and society 
rather they are most often challenged by persons occupying the top positions in large scale 
health organizations like hospital administrators, government health planners or 
bureaucrats, directors of city health agencies who represent the structural interests of 
corporate rationalizers. Alford calls their interests as ‘challenging interests’. 

C. Repressed Interests 

Alford has termed the ‘repressed interests’ as ‘negative structural interests’, ‘because 
no social institutions or political mechanisms in the society insure that these interests are 
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served’ (p.15). Repressed interests are heterogeneous with respect to their health needs, 
ability to pay, and ability to organize their needs into effective demands. Interests of the 
community population are portrayed as ‘repressed interests’ as they are not organized as are 
the other interest groups. Although they are not organized, they share a common interest 
‘in maximizing the responsiveness of health professionals and organizations to their 
concerns for accessible high quality health care’ (p.192). Access of this group to the health 
services is also restricted. 

Due to contextual variations, full employment of this theory in case of a developing 
country like ours, is a more complex task. 

Thus balanced view of policy making is most appropriate for development. Studies 
of development policy making all point to the complexity and multifaceted character of this 
process due to the nature of both the development process system and the process change. 
One of the more important characteristics of the system lies in its salient linkages with the 
socio-economic structure. Any policy changes, therefore, are not purely technical but have 
sociopolitical-economic dimensions. For instance, any attempt to modify the system, which 
is perceived by one group or another as lowering the chances of the citizens to progress 
socially or economically, will meet with strong opposition. Therefore, the whole notion of 
reform for democratization is essentially a political issue. 

For example, complex set of linkages exists between the education system and the 
economy, whereby the school is seen as the solution to a wide range of economic problems. 
This belief is the source of much of the impetus for policy changes. Internally, the 
educational system is an intricate network of institutions interlocking horizontally and 
vertically. A policy decision in any one component can have strong repercussions 
throughout the system. Externally, education seems to be everyone's business and nearly 
everyone feels qualified to have an opinion about it. Policy making, therefore, involves balancing 

a number of contradictory demands, and soliciting support, or at least tolerance, from the many 
different segments of society which have an interest in development. 

4. Conceptual framework for policy planning 

Although decision making is a crucial event in the policy process, clearly  it is 
preceded by analytical and/or political activities (analysis, generation of options, 
bargaining, etc.) and followed by equally important planning activities (implementation, 
assessment, and possible redesign). The framework is not a description of actual activities, 
but rather a conceptual model to extract and specify those elements that can be detected 
and analyzed. It therefore should be broad enough to capture and integrate the intricate 
process of any policy making model (refer Figure 2), yet at the same time it should 
disaggregate the process into components to determine how they work and interact. 
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The resultant framework, summarized schematically in Figure 3 and discussed in 
detail below, consists of seven policy-planning processes, the first four of which deal with 
policy making, the fifth with planning and sixth and seventh with policy adjustment: 

(i) Analysis of the existing situation. 
(ii) The generation of policy options. 
(iii) Evaluation of policy options. 
(iv) Making the policy decision. 
(v) Planning of policy implementation. 
(vi) Policy impact assessment. 
(vii) Subsequent policy cycles. 

This framework looks complicated because, inevitably, it is multifaceted and covers a wide 
range of processes. However, any attempt to restrict policy analysis to certain elements or to 
disregard one element results in an incomplete approach to policy analysis, and leads to the 
historical controversy of the rational vs. the political, or the bureaucratic vs. the 

organizational approaches in the literature and in public debate. 

4.1 Analysis of the existing situation 

A policy change is normally a response to a problem or set of problems in a 
particular sector, and must, therefore, start with an appreciation of the sector and its 
context. In addition to the analysis of the sector itself, policy analysis should consider a 
number of aspects of the social context, including political, economic, demographic, 
cultural, and social issues which are likely to affect the decision making and even 
implementation processes of the specific sector. 

Country background 

The general character of a country (location, geography, population, culture, and 
social stratification patterns) has obvious implications for any policy analysis. This makes 
the process of specific policy making more difficult and in a number of ways. Typically 
different groups have different values about the role of particular sector. Insofar as 
development represents access to economic and political power, then different access or 
interest in development also means differential access to power. Resulting conflicts and 
struggles are particularly acute in countries where the distribution of access to goods and 
services has become increasingly unequal. 
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Figure 3 Conceptual framework for policy analysis 

Political context 

The preceding observation emphasizes that an analysis of the political environment is 
necessary for an understanding of the national decision-making process, the comparative value of 
development, and the role that development must play in the socio-political process. It is worth 
distinguishing between the priorities of the national political elite relative to development and 
those of the sector elite relative to a particular sector. It is not only that the head of the ministry of 

development may have different plans from those of the political elite which appointed him but in 
many countries there is considerable autonomy provided to the development sector. It is not at all 
unusual for the two sets of objectives to be at odds with each other or at least not to be tightly 
intertwined. 

The capacity of the state to do planning at the national level is another critical variable in 
the institutional analysis of the political sector. Moreover, the professional background of the 

bureaucrats who do the policy planning and where they have been trained (perhaps in foreign 
universities) can also affect the ideology of the elite. Finally, the institutional structure of the 
political sector has implications for overall development. Many developing countries do not have 
well developed parties but if they do, their values and preferences need to be calculated as part of 
the analysis of the political context. 

Economic context 

In this area, the analyst wants to understand the present  macro-economic situation in 
general and the human resources situation in particular. It is, however, more important to estimate 
the likely trends in the various sectors in the future and the financial resources of the country in 

SITUATION A 
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order to assess what the economy requires from the education sector and what the sector expects to 
face from the rest of the economy, particularly in terms of general infrastructure and financial 
resources 

 First, variables such as demographic shifts, urbanization, and migration, coupled with the 

likely growth in various sectors of the economy, will have a significant impact on labour markets 
and consequently on needs for education and skill training. 

Second, the level of economic development will set enormous constraints on the capacity of 

any of the systems to build infrastructure facilities and to expand. It is difficult to build 
infrastructure facilities without the necessary economic infrastructure to say nothing of the 
presence of firms with the necessary capabilities. The level of economic development also sets the 

range of possible taxation by the government, which in turn will influence development 
expenditures.  

Third, the economic growth rate is important not only for estimating the likely need for 

certain kinds of skills but also for estimating the future amounts of slack resources. This is 
necessary because, as the rate of growth increases, more funds are often made available to development; by 

the same token, as it decreases, allocations to development are among the first cut. 

Dynamics of change 

An assessment of the present situation cannot be complete without evaluating the forces 
for or against change in the event that policy changes need to be made. Such an assessment has 
implications for the chances of success of different types of policies and for strategies that must be 

employed to promote and implement such policies. Nobel laureate North (1994) confesses that 
"there is no greater challenge facing today's social scientists than the development of a dynamic theory of social 
change". Meanwhile, he asserts that "individuals and organizations with bargaining power as a result of the 

institutional framework have a crucial stake in perpetuating the system". One key socio-political factor to 

analyze, therefore, is the presence and relative strength of interest groups.  

4.2 The generation of policy options 

New policies are usually generated when the present situation of the sector and its 
context is perturbed by a problem, a political decision or a reorganization scheme (overall 
national planning). Policy options can be generated in several different ways to 
accommodate the disequilibrium. For analytical purposes one can group these processes 
under the following four modes: systemic, incremental, ad hoc and importation. In 
concrete situations, though, several of these modes may be combined. 

The systemic mode 

The title may suggest that this is the preferred or best method for generating policy 
options. This is not necessarily the case because under certain conditions this mode may 
prove to be defective or impractical. The systemic mode is characterized by three 
operations: generation of data, formulation and prioritization of options, and refining 
options. Data are usually derived from two sources: sector analysis, and the existing body of 
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professional knowledge (conventional wisdom, research synthesis, comparative indicators, 
etc.). 

Formation of options under this mode is a fairly complicated process of induction. 
If based on data alone, a large number of options can be generated to fit the different 
'givens' of the sector and its context. At its extreme, intellectual induction seeks to 
anticipate all possible policy outcomes by thinking through all possible contingencies. It 
then proceeds to identify optimal or at least efficient options. However, a variety of 
intellectual, political, social and professional constraints limit the range of policy options. 
Moreover, options may be given different weights and priorities depending on the 
perceived importance of the sectoral issues, the relative strength of the interest groups, and 
the possible combination of different options. Some of the policy options may be subjected 
to a micro-cycle of problem identification: policy formulation - verification - modification 
or retention. This is a blend of induction and sequential interaction. The experimentation 
or pilot studies approach adds an input into the data base and to the 'weighting' of the 
policy options. 

The incremental mode 

Once a problem within the existing system is recognized, then a solution is 
frequently forced upon the system. This is especially likely to occur when there is a public 
debate about a problem. Given widespread interest and discussion, the sectoral system is 
forced to do something to maintain its legitimacy. The sense of urgency necessitates a quick 
response. Since the problem is likely to be located in one particular segment of the system, 
then the issue is how to formulate a policy to adapt the system to the response. This is 
sometimes called the 'acting out' approach whereby the policymaker seeks to adjust present 
difficulties rather than to anticipate future ones, thereby promoting incremental 
improvements. 

The ad hoc mode 

Sometimes the problem is outside the system. It may not even be a problem but 
instead the emergence of a new elite or a major political event which requires that a 
particular system make some adjustments or changes. Here the policy may have no rational 
basis within the sector. 

The importation mode 

There are many innovations and fashions in different systems around the world. 
These can be the source of the policy options considered. Foreign specialists, operating as 
consultants for international agencies, can provide the stimulus for this mode. However, a 
certain policy adopted elsewhere can be imported successfully only if it meets the needs of 
particular groups in the society, i.e. if there is an importer. 
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4.3 Evaluation of policy options 

Policy options can be evaluated only if alternative scenarios are developed to allow 
estimations of the likely implications of the options considered. The 'imaginary' situation 
that would be created if a policy option were implemented is compared with the present 
situation, and the scenario of transition from the existing to the imaginary case is evaluated 
in terms of desirability, affordability, and feasibility. 

Desirability 

This involves three dimensions: 

1) The impact of the option on the various interest groups or stakeholders: who would 
benefit? who might feel threatened? how might the potential losers be compensated? 
what would make the option desirable to all stakeholders? 

2) Compatibility with the dominant ideology and targets of economic growth articulated 
in national development plans; and 

3) In some cases, the impact of a policy option on political development and the stability. 

 

Affordability 

The fiscal costs of the change as well as the social and political costs need to be 
evaluated. The difficulty of making these estimations lies in the ability to predict future 
trends, including economic growth. This is especially important because developmental 
expenditures are more vulnerable to changes in economic situations and political objectives 
than some other kinds of public expenditure. Therefore, alternative economic scenarios need 
to be considered. Further, private costs (will a reform require consumers to share the costs, 
and if so what happens to the poorer groups?), opportunity costs (are there other measures 
which might benefit the education system, but would have to be foregone to pay for the 
current proposal?) and political costs (if an option favours one group over another, is the 
government willing to pay the political cost?) should also be weighed. 

Feasibility 

Another and very different kind of implication is the availability of human 
resources for implementing the change. Fiscal resources are easy to compute. More difficult 
is the estimate of what level of training is required of personnel (the more sophisticated the 
programme and/or technology involved, the more highly trained the personnel need to be) 
and whether there are enough personnel to implement the policy option. In many 
developing countries, highly trained personnel may be in short supply. This then raises the 
question of whether they can be imported or trained and at what cost. Equally important is 
the presence of the institutional culture (norms, procedures, environment) necessary to 
attract, retain, and effectively utilize trained personnel in transforming policies into plans 
and implemented programmes. 



A reader on Politics & Public Policy Planning  M. E. Civil (TCP) 

A compilation by Prof. Bhasker V. Bhatt 
Assistant Professor in Civil Engineering Department, SCET (042) Surat 

P
ag

e1
4

 

Another element in the calculus of feasibility is time. Most studies of developmental 
activities indicate that there are frequent time overruns in implementation. More realistic 
estimates of time need to be made and can only be done by the careful assessment of the 
implementation capabilities and experiences. 

The issue of sustainability should fare prominently when the above criteria are 
applied. Developmental initiatives have to be sustained politically and financially over a 
lengthy period of time to reach fruition. To ensure that, the long-term implications of 
policy options should be weighed within an overall sectoral policy, itself embedded in a 
prudent macro framework, and consistent with long-term national aspirations. 

4.4 Making the policy decision 

Rarely would a policy decision be the considered consequence of the evaluation and 
previous stages of the decision process - the conclusion of a process during which all 
information relevant to the decision was gathered and carefully analyzed so that a totally 
optimal policy might be designed and selected. 

The variety of conflicting interests and rationalities requires that the policy which is 
selected engineers 'trade-offs ' among these interests. The resulting policy may not be 
optimal for any single interest group, but such a bargained result is necessary to have the 
broad base of political support which will be needed to take the policy from the drawing 
board to implementation. In addition, political pressures, oversights in evaluation, or the 
simple pressure of time may short-circuit the process. A minister with a 'pet idea', for 
instance, may decide to move directly from his view of the current situation to policy 
decision, short-cutting the three stages of the process described earlier. Thus, to assess the 
soundness of the decision process up to this stage, it is useful to ask questions such as the 
following: 

1) How was the decision made - did it go through all the stages of policy analysis? 
2) How radical a departure is the decision from current policy? 
3) How consistent is this decision with policies of other sectors? 
4) Is the policy diffusely articulated or is it stated in a manner which is easily measurable? 
5) Does the policy seem operational or is its implementation implausible? 

4.5 Planning policy implementation 

Once a policy has been chosen, planning for policy implementation should begin 
immediately. Although much of the work that must be carried out during this stage can be 
based on evaluations performed to make the policy decision, planning for implementation 
involves a concreteness absent in earlier stages of the policy process. 

What was abstract during the evaluation stage begins to become concrete during 
planning. A schedule for moving people, physical objects and funds must be drawn up with 
a clarity and attention to detail that leaves no doubt as to who will do what, when and how; 
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physical resources, once the content of hypothetical lists, must be located and their 
availability assured; financial resources, once ear-marked for possible use, must be 
appropriated so that implementation delays are minimal; the personnel needed to put 
plans into action must be freed from other commitments and made ready to go to work; 
the technical knowledge needed to guide the policy implementation must be mastered by 
those who will employ it; and the administrative systems within which the policy will be 
directed must be clearly structured and firmly in place. 

Ambitious as these tasks are, there is one planning task that is more difficult (and it 
is the most often over-looked). This is the task of mobilizing political support. The 
mobilization of political support resonates most clearly when one thinks of the need to 
ensure that the providers and consumers of a new educational initiative embrace it with 
enthusiasm. Plans must be developed so that people and all stakeholders are aware of the 
objectives of a new initiative, that communities learn of benefits for the collectivism; 
programmes for people, administrators and their representatives must similarly be 
developed. Since new initiatives usually mean some form of job re-definition, it is 
important that people see this as beneficial and that those who object to the changes be 
isolated. Political mobilization may also be necessary to ensure that materials for project 
construction are available when needed, that needed institutional administrative 
adjustments are carried out, and, especially, that funding proposals are approved. One 

important strategy for mobilizing political support is that of involving groups affected by the new 
initiative in the planning process. This will pay dividends not only in the form of enhanced 
support, but, more likely, in terms of an improved policy design. 

A significant amount of planning and even de-facto policy formulation take place 
during actual implementation. This is the case because, during implementation, the 
following is the rule rather than the exception: 

1. Circumstances related to implementation constraints cause policy modifications to take 
place; 

2. Feedback obtained during implementation causes reassessment of aspects of the policy 
decision and subsequent modifications by policymakers; and 

3. The mere translation of abstract policy intentions into concrete implementation causes 
re-assessment and re-design. These changes occur with great frequency because, 
unfortunately, implementation problems are often greatly under-estimated during the 
stage of policy planning. 

Misjudging ease of implementation is, perhaps, the most frequent error in policy 
planning. No matter how deeply the various groups affected by a new initiative have been 
involved in reviewing and shaping plans, the concreteness of the first day of a new 
programme, often casts it in a new light. Implementation is the time when one discovers 
that schedules are unrealistic and that programmes are over-ambitious; it is the time when 
the negative effects of inflation cause the stakeholders to demand a pay increase to 
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maintain the quality of life; it is the time when stakeholders conclude that the services 
offered by the new programme may not guarantee the level of jobs they hoped for; and it is 
the time when local politicians decide that they should block the initiative since it will be 
so successful that it will prove that the politicians in the capital are better providers than 
they. Such problems are often replays of issues raised during the stages of evaluating policy 
options or of planning, and need to be solved by taking a flexible approach to the stage of 
policy implementation. 

No matter how well anticipated, policy implementation always brings some 
surprises. These shape the policy output, sometimes in crucial ways. One way to use such 
surprises to improve policy outcomes is to design the implementation in stages . If unanticipated 
problems arise at a given stage, then a re-evaluation of the plans for implementation, and 
possibly of the policy decision itself, is in order. Another way is to conduct well designed 
pilot studies, before full implementation of any projects. Problems of going to scale and the 
dangers of the 'greenhouse' projects that cannot survive implantation in the real world are 
well treated in Kemmerer (1990). 

4.6 Policy impact assessment 

Once the policy has been in place long enough to produce results, a policy 
assessment check can take place. To carry this out, it is necessary to have some sense of how 
long it should take for the policy, once implemented, to take hold. While policy output 
measurement can be carried out on a continual basis, premature attempts at assessment can 
misstate the effectiveness of the policy. Furthermore, it is preferable to delay final 
assessment until a number of programme process cycles have transpired to separate the 
effect of the content of the policy change from the excitement which often accompanies 
implementing a new initiative for the first time. On the other hand, the sooner accurate 
assessment takes place, the sooner policy-makers can know if their initiatives are working as 
anticipated or if adjustments in policy design or policy implementation are required. 

If assessment reveals that the policy outcome is lacking, it is necessary to determine 
whether the policy itself is inadequate, or whether poor implementation is at fault. Human 
capital inadequacies, under-funding, or inadequate economic stimulus during the 
implementation stage are among the many possible causes of failure of a well designed 
policy. On the other hand, if assessment reveals deficiencies in outcomes and if 
implementation can be shown to have been well done, then it is necessary to re-examine 
the policy decision and to determine what adjustments or what new policies should be 
substituted for the original choice. Once this is accomplished, then one moves again to the 
planning and implementation stages. Given the rapid pace of contemporary change and 
the intimate links between the educational system and the rest of society, even successfully 
conceived and implemented initiatives require adjustments over time. 
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Policy impact assessment is carried out using the same criteria employed during the 
policy evaluation stage. The assessment process revolves around the following questions:  

 What have been the actual impacts of the policies in question? 
 Are these impacts desirable given the changes that were hoped for? 
 Are the changes affordable? 
 Did costs prevent their full implementation? 
 Did cost over-runs make it unthinkable to implement them over a longer term or on a 

wider basis? 
 Can the policy be lived with politically and socially? 
 Are the impacts feasible? 
 Were full impacts accomplished? 
 Would exceptional efforts be required to replicate these impacts in other 

circumstances? 

4.6 Subsequent policy cycles 

If a policy initiative is carried out systematically, the process of policy design, 
planning, implementation, impact assessment, and re-design will become iterative, and, in 
theory, infinitely so, as Figure 3 suggests. Unfortunately, long-term policy analysis and 
planning is not often carried out in such a fashion. Often the results of verification are not 
ploughed back into policy. Instead, verification is often seen as a stock-taking exercise, 
needed in order to close the books on a policy initiative. The conclusion, then, of policy 
analysis is never to conclude. Ideally, once implementation has been completed and policy 
outcomes are forthcoming, a policy impact assessment stage ensues, leading potentially to a 
new policy cycle. 
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5. Approaches to Development Theory: The Role of the State and Policy 

 

The objective of development economics is to identify, analyze, and recommend 
development strategies that the less developed countries could follow in order to catch up 
economically with the more advanced nations. Such strategies must also satisfy a set of 
idiosyncratic goals that are part of what constitutes “development,” for example, reduction 
in absolute poverty, greater equality and equity, participatory governance and social 
stability, and sustainability in resource use. Over the centuries, starting with the European 
countries in “relative economic backwardness” compared with England, which used 
extensive state intervention to achieve “great spurts in industrial development” 
(Gerschenkron, 1962), development strategies have assumed many definitions. Each of 
these strategies proposes a differential balance between the roles attributed to the market, 
the state, and civil organizations. Whereas pre-World War II liberalism and neoclassical 
development theory (Johnson, 1958) stressed the role of the market, influential schools of 
thought that stressed the role of the state emerged during the 1960s and 1970s: 
dependency theory (Cardoso and Faletto, 1969), development economics (Hirschman, 
1981), growth-with-equity (Adelman, 1975), and basic needs (Streeten, 1979). 

Exhaustion of import substitution industrialization (ISI) and the debt crisis in the 
1980s induced a neoliberal critique of these strategies, calling for a descaling of the role of 
the state and attributing greater influence to market forces (Krueger, 1974). In the 1990s, 
as many countries slowly emerge from the debt crisis through successful stabilization and 
adjustment policies, a “new development economics” is also emerging. Here the key role of 
market liberalization is well recognized, a scaled-down but essential strategic role is assigned 
to the state, and much greater importance is attributed to the developmental role of civil 
organizations, from the household to the community and to different forms of grassroots 
organizations and contractual arrangements (Stiglitz, 1985; Bardhan, 1988). It is from the 
perspective of this new development economics that this book is written. 

In development economics, much attention has been devoted to agriculture and the 
rural sector. This is because agriculture plays a fundamental role in the economy of the less 
developed countries, both in terms of size of an economic sector and an element of a 
development strategy. In the low-income countries, agriculture accounts for 32% of GDP 
(World Bank, 1992). From a social welfare standpoint, it accounts for 61% of labor force 
employment in all the developing countries and 73% in the least developed (UNDP, 1992). 
The rural areas are also where absolute poverty is concentrated. The incidence of poverty is 
estimated to be 49% in the rural sector of developing countries as opposed to 32% in the 
urban areas (data exclude China; United Nations, 1989). 

Except for the few countries that have a strong export base in another sector of the 
economy (e.g., petroleum) or are already well established in the international market for 
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manufacturing goods, agriculture has a key role to play in a development strategy. This role 
has been amply described by economic historians (e.g., Ohkawa and Rosovsky, 1960, for 
Japan), conceptualized in the classical development literature (Kuznets, 1964), and 
introduced in dual economy models (Ranis and Fei, 1961). It includes functions as a 
provider of capital (through land and other taxes, forced deliveries, invisible transfers 
through terms of trade adverse to agriculture, agricultural savings invested in other 
activities, and the payment of land rents to absentee or diversified landlords), foreign 
exchange, and labor to the other sectors of the economy. In recent years, the role of 
agricultural incomes as a source of effective demand for domestic manufacturing has also 
been stressed through the analysis of linkage effects (Mellor, 1986; Hazell and Ramasamy, 
1991; Adelman, 1984). As a consequence, whereas the role of agriculture and rural 
development for growth and social welfare had been neglected in the development 
strategies that stressed industrialization by import substitution (Hirschman, 1958 ; Sen, 
1960), it has increasingly been restored as a key element of a development strategy; for 
instance, in Mellor’s “agriculture on the road to industrialization” and in Adelman’s 
“agricultural development-led industrialization.” In this book, the development policies 
analyzed will consequently focus importantly on agriculture, while maintaining a 
perspective on inter-sectoral interactions and micro-macro relations. 

While government intervention in managing development strategies has been 
pervasive, from the catching-up strategies of Litz and Bismark in the eighteenth century to 
the post-World War II ISI strategy of the Economic Commission for Latin America, there 
is no sector of the economy where intervention has been more pervasive than agriculture, 
and this in both the less and the more developed countries. Interventions include farm 
subsidies in the MDCs, usually through price support programs; taxation of agriculture in 
the LDCs through overvalued exchange rates, industrial protectionism, and export taxes; 
price stabilization interventions through food stocks and variable levies; food self -
sufficiency and food security objectives; minimum acreage (cotton in Egypt) and maximum 
acreage planted (land set-asides in the United States and Europe); consumer food subsidies 
through cheap food policies, fair price shops, and food stamps; input subsidies, particularly 
to credit and fertilizers; monopolistic control of markets through parastatal agencies; 
regulation of competition on agricultural markets; direct income (decoupling) and assets 
(land reform) transfers; and public investment in agriculture such as infrastructure, 
irrigation, research, and extension. In general, the dilemma of these interventions—and the 
challenge for policy analysts—is that government controls only a few instruments (e.g., price 
through trade instruments) while each intervention has a multiplicity of consequences, 
both intended and unintended. These consequences include short- and long-run allocative 
efficiency, income distribution and welfare, fiscal and foreign exchange balances, 
sustainability of resource use, and political response. As we will argue, it is because of the 
complexity of these consequences that quantitative analysis of policy is so necessary and at 
the same time so difficult to perform satisfactorily. 



A reader on Politics & Public Policy Planning  M. E. Civil (TCP) 

A compilation by Prof. Bhasker V. Bhatt 
Assistant Professor in Civil Engineering Department, SCET (042) Surat 

P
ag

e2
0

 

Why have governments intervened so extensively in agriculture? As Gardner said, 
“agricultural policy is both ubiquitous and contentious” (Gardner, 1987). Because 
interventions induce a multiplicity of consequences, they are also motivated by a 
multiplicity of desired effects. Some of these interventions contribute to enhancing the 
efficiency of resource use and, hence, the aggregate level of income. Others clearly pursue 
non-efficiency objectives, which often will have an efficiency cost. By creating net social 
gains (increasing the size of the pie), policies that enhance efficiency can achieve political 
feasibility either if there are no losers or if compensation of losers by gainers can be 
managed. Policies which have non-efficiency objectives can achieve political feasibility 
directly or through political management if they create efficiency gains. If they do not, the 
political feasibility of non-efficiency goals depends on the relative political power of gainers 
and losers. Identifying the incidence and magnitude of these gains and losses is thus 
fundamental to managing the political feasibility of policy reforms. 

5.1 Rationales of Government intervention 

5.1.1 Efficiency Oriented Interventions 

The efficiency rationale for government intervention is based on policy makers’ perceptions 
that markets are failing to perform adequately in conveying price signals, in allowing low-
cost transactions, or in prompting entry in a sector of economic activity, resulting in 
suboptimal use of resources for achieving maximum aggregate income. This includes both 
long recognized forms of market failure such as public goods, externalities, economies of 
scale, and imperfect competition as well as more recently recognized forms such as 
transactions costs and imperfect information. 

5.1.2 Public Goods 

Pure public goods are in principle non-rival (use by one does not preclude use by another) 
and nonexclusive (use cannot be rationed). It is consequently impossible for a private 
entrepreneur to supply these goods, and the state is called into being the supplier. In many 
situations, the state has the ability to recover costs through taxation of commodities, 
regional taxation, or the levying of user fees. Public goods include infrastructure 
development, such as roads and large-scale water projects, and the provision of new 
technologies that cannot be patented. 

5.1.3 Externalities 

In this case, the full costs and benefits of an activity are not fully reflected in the costs paid 
by private entrepreneurs or the returns they can capture. The result is either under - or 
overprovision of the good. Under-provision typically affects the delivery of public health 
and educational services, where individuals would only capture part of the benefit of their 
expenditures in acquiring these services. Overprovision includes production activities that 
generate pollution, soil erosion upstream that reduces the hydro-electrical and irrigation 
capacity of reservoirs downstream, and use of common property resources, where lack of 
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cooperation imposes a cost on all others. In this case, state intervention may be required to 
manage a scheme of taxes and subsidies, to enforce regulatory controls, or to create a 
market for emission permits. 

5.1.4 Economies of Scale 

If there are already established firms that have achieved economies of scale and learning by  
doing, new entrants are barred. This justifies strategic interventions of the state, seeking to 
protect or subsidize new firms until they have reached the critical size and experience that 
allows them to compete. This reasoning has provided the rationale for the strategies of 
catching-up and import substitution industrialization: the state protects infant industries 
until they are able to compete in an open economy. It also underlies the new theories of 
strategic trade where export subsidies and temporary tariffs are used to take advantage of 
increasing returns (Krugman, 1990). 

5.1.5 Market Power 

If economies of scale lead to natural monopoly, government regulation of market power 
will be necessary to keep prices as close as possible to marginal costs, as opposed to allowing 
monopoly pricing. This applies to utility companies and the need to rule on price setting. 
Even without economies of scale, the unchecked functioning of markets does not 
reproduce competition, and it is the role of government to be the regulator of competitive 
behavior. 

5.1.6 Transaction Costs and Imperfect Information 

Many markets fail because the costs of using the market for a transaction are too high 
relative to the benefits the transaction yields. Transactions costs include not only 
transportation costs but also the consequences of imperfect and asymmetrical information 
that lead to adverse selection and moral hazards as a consequence of the opportunistic 
behavior it allows. Adverse selection results, for instance, from the fact that those who buy 
insurance tend to be those most at risk or that those who are willing to pay high interest 
rates may, on average, be worst risks (Stiglitz and Weiss, 1991). Moral hazards are created 
by incentives to take greater risks when insured or to shrink on the job when paid a fixed 
wage. This results in the need to incur costs in recruitment, negotiation, monitoring, 
enforcement, and giving incentives to self-monitor. Rural markets thus typically fail to 
deliver insurance, credit, management, and supervision, inducing the emergence of 
agrarian institutions that will fulfil, through face-to-face relations, the functions markets do 
not provide. In other situations, private response is insufficient and government 
intervention is justified; for instance, in changing property rights, in redistributing assets, in 
fomenting the emergence of institutions for the local management of savings and loans, 
and in delivering information. 
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5.1.7 Non-efficiency Oriented Interventions 

Government intervention is also motivated by objectives other than efficiency. It can be in 
response to self-interested government officials’ concerns with the income consequences of 
the outcome of market forces and efficiency oriented policies, or in response to the 
demands of organized interest groups; generally it is a combination of both (Zusman, 
1976). 

5.1.7.1 Welfare: Poverty Reduction and Income Distribution 

If markets work, efficiency is not affected by the distribution of asset ownership, but the 
distribution of income is determined by the distribution of assets. If not all markets work, 
transactions costs establish a relation between asset ownership and efficiency. This 
distribution may not be what the government would like, motivating policy interventions. 
Income redistribution can be achieved either extent relative to production through assets 
redistribution, or ex post through systems of taxes and subsidies. If markets work, 
questioning the distribution of assets is neutral on efficiency. This is not the case if some 
markets fail, then asset distribution may improve welfare at the cost of efficiency, or 
efficiency at the cost of welfare, or improve both simultaneously. Land reform that 
redistributes land toward family farms with lower production costs because they have lower 
transactions costs on labor may belong to the last category, reconciling efficiency and 
welfare objectives. In addition, government interventions such as rural development, 
support to microenterprises, and human capital formation can be targeted to selectively 
increase the productivity of asset use by the poor. 

5.1.7.2 Sustainability and Intergenerational Equity 

Sustainability requires that the level of per capita utility achieved by this generation should 
not imply such depletion of natural assets that the following generation could not reach at 
least an equal level of per capita utility. Utility is derived not only from income but also 
from the existence and option values offered by natural assets. Because the long-run level of 
substitution between natural and man-made assets is lower than was commonly thought 
some years ago, when greater technological optimism prevailed, achieving sustainability 
requires caution in the use of natural assets and disruption of the resilience of natural 
systems. Since future generations are not present to lobby for the cause of sustainability, it 
is typically the role of government to assume implementation of a sustainability constraint 
on current development programs. 

5.1.7.3 Security: Food and Other Aspects 

Security is an important dimension of welfare. This requires that the poor be able to 
successfully engage in consumption smoothing. The policy instrument to use for this 
purpose depends on the sources of income the poor have and the institutional mechanisms 
they use to gain access to food. For net buyers, this will require interventions to stabilize 
price, which can be achieved through international trade controls (variable levies and 
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quotas), buffer stocks, price fixing and rationing, and use of futures markets. For net sellers, 
it is stabilizing income, not the prices of what they produce, which is important. This 
requires calling on irrigation, diversification, and crop insurance schemes. Access to credit 
for consumption smoothing is an effective mechanism for allowing the poor to assume 
greater risks in income generation and, thus, to achieve both efficiency and welfare gains. 
Policies and programs, such as food subsidies and social funds, are also introduced to 
compensate for the welfare effects of unexpected external shocks. 
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