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FOREWARD

The development landscape is littered with projects that
have fallen short of their goals. Design triumphs have ended
in implementation disasters. It is almost as if the project
plans have contained within them the seeds of their own fail-
ure. Clearly a project which cannot be implemented is no
project at all; and to maximize the chances of project success,
its implementability must receive priority consideration at
every step of the design process. While these statements may
appear to be truisms, surprisingly little systematic knowledge
has been accumulated on the implementation process, and what
knowledge exists has not been assembled and analyzed for its
implications for the management of the development process.
This study attempts to do just that: to look at the existing
knowledge; to ascertain how implementation has figured in the
programming ‘and désign process; to look at the social, economic,
organizational and:othgr variables that impact on implementation;
and to assess what can be applied to assure more effective
implementation of development projects.

This 1s not a "how-to" manual; we wish it could be, but
the state of the art does not quite permit it. We have instead

surveyed what is known, asked some questions, and designed a



framework for obtaining answers to -these questions. We are
addressinﬁ the study to thoughtful persons engaged in the
business of development, in the hopes that it will provide a
base from which a "how-to" manual might eventually bacome fea-
sible. Specifically, we have p;epared this study for managers
who have undergone the Agency for Internationgl Development's
two week course in Project Management. It is part of our
promise to provide them with follow-up materials that would
assist them in digging more deeply into the subject that is
their central pfofesaional concern. The study was prepared
under the same contract that funded the training itself, and
we would appreciate any ccmments you might have on its

usefulness.

Robert W. Iversen
Maxwell Training and Development Programs
Syracuse University
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"The great problem, as we understand it, is to make the
difficulties of implementation a part of the initial
formulation of policy. Implementation must not be con-
ceived as a process that takes place after, and independent
of, the design of policy. Means and ends can be brought
into somewhat closer correapondence only by making each
partially dependent on the other" (Pressman and Wildavsky,
1973, p. 143).

ix



PUBLIC SECTOR IMPLEMENTATION
Introduction

In the past decode the discipline of public administration
has vitnessed s growing emplasis on the theory and practice of
pudlic plannln;-and polic, snalysis. 1Ismolicit in this development
appears to have been the ssnrunotion that sound plans and policies,
that is, those that are vell researched and that look workable,
vill, {n fact, lead to the acconplishment of desired objectivce.
However, the evidence fcom public administration exyerience
{ndicates that, (n spite of well-lsid plans successful {mpleden-
tation {s wore the exception than the rule.

Increasingly it {s recognized that there is more to
progras and policy success than vhat has comse to be knov as
"planning” or design. This avarencss has genersted an ever-
grester {ocus on the area of {mplementation, or policy executlor,
{n the public administration and nanagement literature. For sose,
this nev focus involves making & clesr distinction betwveen
planning and ixplesentation; for others, planning and inplemen-
tation are integrally related, and constsntly influence each
other. Vhatever the orientation, it is clear that scholars and
practitioners are paying more attention to vhat happens in the
public sectlor after the sajor share of planning has bcencompleted.

What follows is a brief {ntroduction to the process of
"{mnplenentation” snd some of the scholarly contridutions in this
area. An attenpt is made to clarify what fe mesnt hy ipplemen-
tation and to highlight certain important factors i{nvolved in the

public sector llplc-entntlon process. The implementation studies



reviewed in this report cover both developed and developing
_ country contexts.

The overview section is organized as follows. First,
several definitions of implementatioﬁ are presented. fhen, the
issues of implementation analysis and participatory planning are
diucussed. The next section highlights important variables in the
implementation process. Finally, organizational capabilities
required for successful implementation are reviewed.

We hope this report will give the readeér a feel for some
of the major isaue; associated witii public sector implementation,
and will serve as a guide for further study. To this end, Part I
provides a gepefal classification scheme for the implementation
literature. In Part II, several Annotated References are provided
to highlight the more useful studies. Part III contains a more
general Seldcted Bibliography of implementation-studies. Together
these should help the reader further his/her knowledge of pubiic

sector implementsation.
Definitions

An understanding of what implementation is aﬁd where it
fiEs in the administrative process requires a clear definition of
the term. Centrél to the ae;eral definitions presented below is
the idea of an action process directed toward both the execution
o} policy and goal fulfillment.

Probably the mosf widely accepted definition of implemen-

tation is that of Pressman and Wildavsky, who view it as a process

ha ] .
‘of carrying out, accomplishing, producing, or fulfilling a policy.



Implementation implies a beginnidg and an end; an action started
and ‘a goal which is or is not ac!ieved. Thus, implementation
becomes the "interaction between}setting of goals and action
geared to achieving them" (Pressﬂan and Wildavsky, 1973, p. xv).

Van Meter and Van Horn are concerned with implementation
as ft relates to goal.achievement. They define policy 1mpiemen-
tation as "those actions by public and private individuals (or
groqps) that are directed at the achievement of objectives set
forﬁh in prior policy decisions,'%and believe that the study of
impiementation "examines those factors that contribute to the
realization or nonrealization of policy objectlves" (Van Meter
and Van Horn, 1975, p. 447).

l Williams contends that "in its most general form, an
inqu}ty about implementation . . . seeks to determine whether an
orgahization can bring together men and material in a cohesive
orga}izational unit and motivate them in such a way as to carry
out the organizations's stated objectives" (Williams, 1975,

P 5%4).

Levine emphasizes that there is a vital link between

implementation and planning. He defines planning as an "advance
layiﬁg out of a program of actions” with implementation following
as tée "earrving out of a program of actions" (Levine, 1972, p. 4).
Imfl$mentation is seen by Levine as an integral part of the
plan$ing process; knowledge of implementation is necessary before
prog?ams can be effectively planned.

A close relationship between planning and implementation

is a#so noted by Bunker, to whom implementation i3 basically



sction oriented. He points out that implementation has been
referred to as: the "application” of policy by Charles Jones; the

“execcutaon” of policy by Dror; the "activation' of plans by Cross;
and "sanction and control" by Gergen. To Bunker, central to any
definition of inplementation i{s the snewer to the question: "How
are {deas translated into effective collective action?” (Bunker,
1972, p. 72). He sees {splementation as "s set of socio-political
processes floving from and snticipated by early phases of policy
process. It ie the process of moving toward realization of the
policy content" (Bunke., 1972L p. 72).

In summary, implesentation refers to those actions vhich
are nocessitated by policy execution and goal achievement.
Moreover, analysis and knovledge of the implementation process s

essential in the early planning stages 1if policies and goalse are

to be successfully achieved.
Izplenentation Analysis ot the Planning Stage

"Inplementat ion analysis” refers to a technique for
considering {mplemeniation opportunities and obstacles during the
vaerious stages of projram or project management. In "Implenen-
tation Analvsis and Asscssment,” Williane streases the {mportance
of such sssessment activities as a means of {ncorporatirg concern
vith implementation fssues into the planning, {wplementing and
evaluating processes. Allison's article represents part of a
larger research strategy aimed at developing an “fmplementation
analysis” mathodology. Some koy "implementation snalysis' tenets
are discuseed below.

Prospective isplementors should be involved in both policy



formulation and in the initial decision-making process. Ensuring
their participation at this stage helps to overcome the lack of
communication between planners and implementors that often
results because each group represents different organizational
interests and faces different professional limitations. Further-
more, as a result of their involvement: (a) the administrative
staff should become more committed to the project; (b) the
organization will be given additional lead time to develop its
operating capacitf; and (c) the channels of communication for
subsequent feedback will be enhanced.

The general disposition of the implementors, in addition
to their participation, should be considered both during the
planning stage and throughout the process of policy execution.

Not only should the prior policy experiences of the implementors
be assessed, but their understanding of policy objectives should
be ensured during the initial goal definition process (Van Metef
and Van Horn, 1975). Policy execution may be unsuccessful if
those responsible for operations do not understand their role in
the process and the ultimate intent of the program. In this
respect it is interesting to note thaﬁ planners ;re often thought-
of as superior to implementors in terms of education and social
background. This image is contested, however, by Smith (1973),
who finds that implementors and planners are comparable.

Another important variable is the disposition of the
implementors toward the particular policy to be implemented, since
initial rejection by the implemeﬁcars of the policy will probably )

result in the failure of the entigﬁ process. Van Meter and



Van Horn cite a number of possible bases for rejection by
implementors, such as the threat to the inplementor's personal
valuo system, extraorganizations] loyalties, sense of self-
interest, and existing preferred relationships. All of thece
should be taken into account beginning at the planning stage.

A Jinal factor vhich should be sssessed during the design
stage is the degree of communication between the research
community and those involved in the inplenentation process.
Frequently, little use {s nsde of existing implementation know-
ledge. Thus, “policy analysts have not been able to tell policy
makers vhat actusl leverage they have over {mplementation or how
to move in desired directions” (Levine, 1972, p. 36). At present,
there are fev {ncentives for such communication, although such
increased communication between the research community, planners,

and implementors is beneficisl to all concerned.

Isplenentation Variadbles

Six major variableus affecting the implementation process
are !.equently referred to {n the literature. These variadbles
take the form of constraints vithin wvhich imple=entors must
operate. They also represent factors which can be {solated and
acted upon to incresse the likelihoods of achieving desired

results through the {mplementstion process.

The Environmental Set

The interns]l and external environments of public sector

organizations directly influence the implementation process.



These environmental factors can be viewcd as a “constraining
corridor through which the implenmentation of policy must be
forced"” (Smith, 1973, p. 205). Several Questions vhich can be
addressed in considering the economic, social, and polfitical
environmental factors fuclude:

1. Are the available econoaic resources of the area
sufficient to support the implementation effort;

2. Hov and to what degree vill the economic and social
clinate of the ares be {nfluenced by {oplementation of the policy;

3. What partisen support ia there for or againet the
policy; and

4. What (s the extent of private interest group
oobilization in support of, or {n opposition to, the poifcy
(Van Meter and Van Horn, 197%)?

In general, consideration should be given to the political
“feasibility" of implementation, to both the official and

unofficial leadership, and to the organizational structures.

The Target Population

Planners and fuplementors must slso be knowledgeable about
the target population. This {s cruclal {n determining socisl,
cultural, snd other constraints which will be placed upon
implenentation in local arvas. Even pore important, such
knovledge sids in the designing of programs vhich will be appro-
priate for the target population and vhich vill help thems solve
the problems they fece (Honadle and Ingle, 1976). Participation

by individuale froa the target population and information flow



samong all parties, vhether official or unofficial, are vital

to this process.

Resources and Actors

Resources and actors are dispersed vithin the target
population, end between the target population and the isplementing
and funding agencies. This necessitates the identification of
leverage points, defined as those areas wvhere interest groups and
individuale, internal and external to the {mplementing organi-
zation, will attempt to exercise influance. The folloving
variasbles can be looked upon as part of a scheme for locating
these actors vithin the isplesentation process:

1. lessue salience: the centrality or importance of the
issue to the actor in question;

2. Power resources: the resources available to the actor
(political, financisl, etc.); and

3. Agreesent: the degree to vhic  the actor is {n
asgreement or disagreement with execution of the policy (Bunker,
1972).

The decision-saking structure vill also be dispersed and
d;ljotntcd due to the dispersed nature of resources and actors.
ldentification of actual decision makers becomes necessary; and
there is & grester need for an information system to serve as
sn interorganizational and intraorganizational linkage, and as a
linkage between implementors and target populations. Due to the
diverse interests and concerns of various actors, decisions will
often evolve from conflict resolution. Peychological field

msnipulation, adaptive adjustments, bargaining, negotiation,



threats, authoritetive control, are cited as means by vhich
actors atteopt to influence each other's behavior (Rondinelld,
1976). Decisfions made during initisl policy formulstion by
planners and politicians will often be altered by decisions made
and carried out by the {mplementors and othar actors within the

target environment.

Coslitions

Coslition building 1s often required due to the large
nusber of actore involved in the implementation process. This
includes coslition building within target populations; betveen
target populations and funding sources; and between those directly
{nvolved vith {mplementation and all other parties. The necessity
for coalitions results from the "fragmentation of suthority,
organizational complexity, and unequal distribution of powver that
charscterizes decieion making™ (Rondinelli, 1976, p. 78). Mot
only may such coslitions differ {n size, but they nay also shift
over time in response to changes in the environment and

perceptions of costs and benefits.

GCoal Consensus and Modification

Coal consensus and wodification is another important
factor that requires attention. Unless therc i{s an agreed upon
goal, the various parties involved vill end up working at crose-
purposes. During policy execution, consensus becomes slmost
impossible to obtain because of radically different perceptions
of the goal. Thus, there is & need for gosl definition prior to

the execution of policy.
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As long as all parties have agreed upon the goal, even {f
their ressons differ, they vill have s basis for discuesing
modification during actual execution. Thus, initial goal
definition sets the boundaries vithin vhich necessary changes and
mod{fications can be made. It facilitates sgreement on legitimate
mod{fication of a goal, should this prove necessary. With
inproved understanding and the potentisl for flexible action,
{nplenentation is nmore likely to succeed.

Coal defintition is also necessary in order to permit
eveluation of a progran's success or feilure. Hovever, initial
definition will be subject to modification and ehould have built-
in flexibility. 3ihis 1s especislly true as the constraints to
implementation are exposed. Coals defined on the federsl level
(or on any level vhich is resoved from the actual environment
within which the program will operate) often exceed the capacity
of those individuals and organizations involved {n the execution
of policy. There remains, therefore, the need for "grass-roots”
knowledge on the part of those f{nvolved in goal formation at the
higher levels, and perhspe, involvement of those affected by the

progran's implementation in gosl formation.

Incentives for Participation

One final varisble essential to policy implementation f{e
the in-entive(s) for participation both within and outside the
isplementing organization.

Initiatore/funding sources often experience difficulty in

determining 'proper” incentives and in using those already
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available. Furthermore, there 18 a lack of understanding of
local conditions and constraints by the federal sector. It was
such a lack of understanding which contributed to the failure of
the efforts of the Johnson administration to build new
communities on federally owned land in metropolitan areas. The
federal sector failed to properly account for the use of its
resources (land and aid money) as an incentive mechanism; and
local businessmen, for example, did not necessarily welcome the
usc of the land for the purposes designated by the federal
government (Derthick, 1972). Similarly, Pressman and Wildavsky
(1973), 1in their study of the Oakland California Project, cite
the difficulty of obtaining local private business support and
local interest group cooperation.

Of related interest are the "system's" incentives against
concern for implementation (as opposed to concern for policy
making) vis-a-vis majof actors, such as the President, Congress-
ment, and top executives (Hargrove, 1975), It is politically
more advantageous for major actors to be involved in the "grand
design,"” which can be more innovative, optimistic, and altruistic
than in the actual implementation of that design, Furthermore,
they work Qnder time constraints and limited terms of office and
often cannot be involved in following through on a policy or in
asgessing the policy's impact. Finally, Congressmen, state
legislators, etc., are often concerned only with the implemen-
tation of those programs which directly affect their
constituencies.

Levine (1972) suggests that the development of a system
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of "buresucratic competition,"” similar to the economic "market
meachanisn,” would ensble decentralized forces to work toward a
common objective, and would act as an t{ncentive for the improve-
sent of the implementation process.

Another method of isproving incentives is “reciprocal
exchange." Through s process of wanipulation snd conflict
resolution lesding to "mutually beneficial objectives,”
cooperstion {s obtained from participents vhen they gain benefits
which are grester than their costs--s net "{ncentive” or &
“profit.” A system of revards evolves vhich "stimulates behsvior
patterns, i{nduces desired activities, and {ncreasecs the
probability of future {ntersction and cooperation” (Rondinelll,

1975, p. 197).

Organizational Capabilitics

In addition to analyzing such varisbles ase environnental
set, target populstion, and resources and actors, it is also
necessary to determine vhether the {ndividual organization i»
capsble of undertaking the {oplementation of a plan or policy.
In genersl, the capacity of an organization to execute policy 1is
dependent upon the degree to wvhich the {mplementing organization:

1. Hae teached s consensual understanding of the task;

2. Has baen sppropriately "differentisted into parts
related to its pertinent sub-environmento”;

3. Posscsees an integrsted information system;

4. Can make effective use of conflict management

techniques;
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5. Can make corrective changes in {ts performsnce; and

6. Is able to obtain knowledge about that performance.

An assessnent of organizational capabilities should aleo deter-
nine vhether or not the technicsl expertise required for the task,
and wvhether adequate financi{al resources, are available. More
specifically, f{ive sdministrative necessitics are defined belowv.
These include:

1. Delineation of operationsl sub-goals;

2. Definition of necessary skills and role performance;

). Establishment of standards for recruitment or {nternal
developmu nt of those skills;

4. Definition of control '"structures and procedures”; and

5. Priority selection between population targets and
problems (Bunker, 1972, pp. 73, 79).

Additfonal f . *ors for consideration are: (a) s "stable”
organizational structure and 'qualified" personrel; (b) leader-
ship style sppropriate to the organization; and (c) the
ioplementing '‘program’ and "capacity," which refers to the
intensity with which the organization prepares for implementation
and the capacity of the organization to meet the gosls of the
program (Smith, 1973).

Consideration of the organizational control system {s
especislly i{mportant for maintaining an organization's capacity
for inplenentation. This f{nvolves the process of getting work
done in complisnce with organizational rules and procedures. It
assures that resources are obtained and used effectively and

efficiently in the accomplishment of objectives (Van Meter and
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Van Horn, 1975). In effect, the control system works to assure
that the other implementing capabilities of the organization are
in order.

An effective organizational information system is required
to facilitate the information flow from subordinates to superiors
and vice-versa. Lower-level participants in the organization are
often those directly concerned with the operational problems of
implementation. This necessitates superiors' knowledge of what
lower-level personnel are doing. In the past, responsibility was
frequently passed down the organization leaving no one definitely
accountuble. With an effective information system, responsibility
for implementation can be shifted to lower-level personnel with
top management being kept abreast of important activities. The
informatinn system also facilitates information flow between
public and private organizations involved in implementation, and
between organizations and theilr respective environments. Such a
system is not only a tool for more effective management, but also
a device which helps to delineate responsibility, authority, and
accountability.

Another factor imperative for successful implementaticn is
a capability for flexibility and change. Van Meter and Van Horn
(1975) classify policies according to the amount of organizational
change required, with those requiring a greater degree of change
being more. difficult to implement, Several factors which contri-
bute to resistance to change are: resource limitations, sunk costs,
collective benefits of stability, psychic costs, and official and

unofficial constraints (Kaufman, 1971). it is necessary for the
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organization to be flexible in order to operate in a changing.
environment. As goals change during 1mp1ementation, the organi-
zation must be prepared to respond to those goal modifications,
Thus, the consciousness of top management of the need for |
modification during implementation is often critical to the

success of implementation activities.
Conclusion

This paper has presented a brief overview of the
implementation literature, and of some of the important consid-
erations in the implementation process. The focus has been
primarily on the linkage between policy planning and execution
in order to highlight some of the major factors which come into
play during implementation. Throughout, implementation has been
presented as a dynamic, ongoing action process which begins at the
initial design stage and continues throughout the life of a
program. Initial implementation analysis is necessary but not
adequate. It is also essential for the public manager to remain
alert and sensitive to the prublems that may be encountered during
the execution stage, and be flexible enough to make the necessary
changes.

As will be evident from the bibliography presented below,
much of the literature in this area deals with case studies or
with the need for incorporating implementation analysis into the
policy process. Currently, implementation analysis is in its
formative stage and most of that being done is on an intuitive

level. Thus, much rem@ins to be learned about the dynamics of the
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implementation process and the factors which impact on it.
Hopéfully, researchers and practitioners will devote more time to

the sﬁudy of this important policy process.



PART I: INDEX TO THE IMPLEMENTATION LITERATURE

In order to assist the reader in his/her study of imple-
me+tation, Part I provides a classification scheme which cate-
gorizes the literature according to pertinent data. This scheme
iaTdivided into four major categories as explained below.

The first category is geographical area which indicates

whether the work deals with a particular country, a region, or a
group of countries, The term "general" is used if the work has

no |geographical focus, or deals with a diversity of countries.

Thq second is the context which identifies the level of government
--Jational, regional, state, local--referred to in the entry or
shoks if the work refers primarily to the internal operations of
otg%nizations. The third category gives the primary focus of each
wor’. A few key words are provided to give the reader a general
ided of entry content, Many of the works contain additional

impiementation information which may be of interest to the reader.

The, final category, theoretical/empirical, differentiates between

tho?e works which are basically theoretical in nature and those
whiéh make extensive use of cxamples or case studies.

Asterics (*) are used to designate references for which
annotated entries are included in Part II. Annotations have been
comIleted for the more useful implementation references. These
ent%ies vary greatly in length and depth of summarization for
several reasons, First, the books and articles vary in the extent
to ?hich they deal with implementation and related issues.
Secondly, the works of some authors are simply easier to summarize

thahn others. Books and other rather lengthly works tend to

17
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receive the most shallow treatment, but even here, the focus is
usually only on relevant chapters and sections, rather than on
entire works. Part III contains a more complete, but by no means
exhaustive, list of recent implementation references.

This classification scheme and the bibliographies which
follow were designed p;imarily to be informative, and it is hoped
that they will orient the reader to relevant implementation

sources.
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Index to the Implementation Literature

1

Geographical
3

Reference
Area
Theoretical/
Empirical“

2
Context
Primary
Focus

*
1, Agarwal India N Financial Planning
2, Allensworth USA N Policy Planning

*
3. Allison USA ] Health Policy
Planning

4, Andetaon* USA N Social, Regula-~ E
tory, and
Foreign Policy
Compliance

5. Anthony Usa N,O Budgetary Planning | T
and Control

6. Archibald General 0 Policy Planning T

7. Bailey et al. USA N,S,L Educational T,E
Planning and
Control

8. Barkdoll Usa N,O Budgetary and E
Operational
Planning

9. Baum General 0 Judicial Policy T
Compliance: and
Control

G
fomom

lAn asterisk (*) = entries in the bibliography for

which there are abstracts included.

2LDC = Less Developed Countries. This descriptor is used

when the entry deals with less developed countries, but not with
any specific one, or with too many to list in this index; General
= those entries for which there is no specific geographical focus,
or too many countries to list in this index.

3N = National (Central) Government; S = State (Provincial)

Government; L = Local Government; R = Regional Focus; O = Organi~
zational Focus; General = those entries for which no specific
context is gilven.

4T = Theoretical; E = Empirical
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PART IL: ANNOTATED IMPLEMENTATION REFERENCES

Agarwal, P. P, "Some Aspects of Plan Implementation.” Indian
Journal of Public Administration 19 (January-March 1973):
16-25,

Agarwal notes that eiffective implementation really begins
at the formulation stage when various decision-making groups in
the public and private sectors come together for the planning
process. He stresses the use of systems analysis and the need
for flexibility throughout the implementation process.

He sees a close on-going relationship between a nation's
development plan and how that plan is implemented. "A social and
economic development plan, by definition is the blue-print of a
dynamic process. Unless the implementation takes cognizance of
the dynamic character of the plans and programmes and unless
these are managed according to the twin principles of efficiency
and justice, there is every 1ikelihood of a ‘'gap' arising between
the plans and their implementation. The need of the day is to
eliminate this gap."

With implementation in mind, he suggests the following
guidelines for future plan adoption:

a. Careful planning: initial time spent on analysis and
feasibility studies will save time later; details must not be
overlooked, and the importance of time and scheduling must be
stressed

b. Careful scheduling of the amounts and times of arrival
of personnel and equipment

c. Appropriate delegation of responsibility to those with
the requisite skills and abilities ’

d. Realistic use of funds for projects and programmes
(flexible)

e. Cost consciousness at all levels

£. Participation and acceptance of new modes by the
people.

Allison, Graham T. "Implementation Analysis: 'The Missing
Chapter' in Conventional Analysis. A Teaching Exercise,"
in R. E. Zeckhauser, et al, (eds.). Benefit-Cost and
Policy Analysis 1974, Chicago: Aldine, 1975, 369-391.

In this article Allison reports on a teaching exercise used
at Harvard University. It represents part of a larger research
strategy aimed at developing a methodology for "implementation

25
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analysis," The following four propositions make up the argumen
the work is developing:

1, Implementation is a very large part of most public
policy problems--in some cases 90% of the problem, and in some
caség 10%, about half on average

2, Current policy analysis, both in its more formal and
its more informal modes, pays minimal attention to implementatis

3. Therefore, implementation should be a major focus of
research aimed at developing methods for analysis that incorpor:
careful examination of obstacles and opportunities in implemente
tion '

4, While the tools currently available for implementatic
analysis are rudimentary, there do exist guidelines that offer
prospects of substantial improvements in estimates of costs and
benefits of policy alternatives and increased likelihoods of
achieving desired results in the implementation process.

The article illustrates the argument concretely by the
example of an actual historical example. This is aimed at two
basic efforts:

"First, to develop a replicable methodology, beginning wi
a checklist or recipe, by which analysts can address imple-
mentation problems before a policy decision is made and bui
consideration of implementation obstacles into the comparis
of alternatives presented to decision makers;

Second, to develop guidelines by which analysts can desig
plans for decision and action that increase the prospects o
successful implementation."

He uses as an historical case study an issue in January
1969 when Governor Francis Sargent of Massachusetts had to decide
whether to approve plans for construction of a state medical
school in Massachusetts., The exercise casts the student as the
new staffer to the Lt. Governor who has just received a formal
analysis of the problem. He/she must read and analyze the docu-
ment and recommend a course of action.

Allison describes the exercise and the intial check lists
used for doing implementation estimates and plans., He describes
three different sets of notes., Under "The Logic of Conventional
Analysis" there is a brief check list for traditional cost-benef;
analysis. "Implementaticn Estimates" focus on guidelines for
forecasting the capabilities, interests, and incentives of organi
zations to implement each alternative analyzed by cost-benefit
analysis, and for adjusting estimated costs and benefits in this
light. He identifies a further set of congsiderations under
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"Implementation Plans." This includes (a) assessment of the
decision-maker's prospects to obtain alternatives and (b) design
of tactics to pursue preferred alternatives through successive
stages of decision and implementation.

At the end of the article Allison summarizes the common
pitfalls in these different areas:

1. Logic of Analysis

a, Misstate the problem or neglect some important
objective

b. Omit alternatives

c. Neglect or misstate important categories of costs
or benefits

d. Invoke dubious facts or assumptions

e, Muffle uncertainties

f. Fail to highlight key findings

g. Make unsupported recommendations

2. Implementation Estimate

a. Miss organizational and political factors in
implementation

b. Fail to adjust estimated costs and benefits in the
light of these operational factors

3., Implementation Strategy

a. Neglect important groups and individuals who have
taken stands on the issue and will have an impact on the
resolution

b. Miss decision-maker's problem, opportunity costs,
and deadlines

c. Fail to state real alternatives that identify who
must do what and how :

d. Forget consequences of failure,

Anderson, James E., ed. Cases in Public Policy-Makigg. New York:
Praeger, 1976.

The book gives a comprehensive look at policy-making as it
is organized according to the steps in the public-policy process:
agenda-building, policy formulation, policy adoption, implemen-
tation and evaluation, In Part Four, Anderson addresses the
problems of implementing policy and he notes that the vagueness of
legislation imparts substantial discretibnary powers to
implementing bodies.

Three case studies are presented which deal with different
sets of concerns during the implementation phase. Harlan Blake's
article deals with the ITT case of the early 1970's and



28

illustrates how political factors may affect the course of anti-
trust enforcement. Morton Halperin discusses some of the problem
connected with the implementation of presidential decisions and
gome of the means by which subordinates and officials may resist
them (internal considerations). And finally, Rodgers and Bullock
discuss the factors affecting compliance of citizens and official:
with public policy, using the case of civil rights (external
considerations).

Chambers, Robert. Managing Rural Development: Ideas and
Experiences from East Africa. New York: Africana
Publishing Co., 1974.

It is argued in this volume that the current (since mid-
1960) rural development policies tend to be altered in implemen-
tation so that they disproportionately benefit those who are
already better off. The main objective of the book is to develop
management procedures to correct these imbalances by securing
better performance from government staff in rural development.
Ideas and experiences are drawn mainly from East Africa.

He describes various categories of rural development
initiatives that have been in vogue and then states his own
preference: improved management procedures for improved devel-
opment~~from urban bias to rural; from plan formulation and
budgeting to programming, implementation and monitoring; and from
authoritarianism to democratic management of field staff. Areas
of activity are identified for which management procedures are
proposed in subsequent chapters. He deals with such problems as
program implementation, performance of lower-echelon field staff,
and participation of people and government staff at the local
level. Chambers suggests some kind of procedural-reform strategy
for improved results in rural development.

Chapter Five is likely to be most useful for the devel~
opment planner. It underscores the need for "practical" planning
models, simple functional evaluation systems, and more realistic
agricultural research. Much agricultural research is identified
as "inbred, inward looking," and parochial, resulting in a gap
between research findings and the farmer. Government policies
tend to encourage "perfectionist" research and overcollection of
data, most of it unusable and leading only to unrealistic action
proposals. Given the importance of their activities, planners'
time has high opportunity cost and should be treated as a scarce
resource,

To combat these tendencies, Chambers suggests a series of
shifts in focus and priority in research and planning, namely frot
complex to "quick-dirty surveys"; from maximization tooptimizatio
of returns; and from abstract rational planning to "progressive
plan management.”" These shifts should be accompanied by a '"well-
designed management system" with clearly defined procedures
directed toward supervision, work planning, implementation, staff
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evaluation and progress review; (From a review by Avtar Singh in
"Books in Review," International Development Review 2 [1976]:19-20,
ed. Charles W. Hultman,)

Cleaves, Peter S. Bureaucratic Politics and Administration in
Chile. Berkeley: University of California Press, 1974,

Using the following two questions as central themes--What
elements internal to an organization explain administrative '
behavior, and what is the relationship betweern changes' in an
agency's setting and its internal operations? --Cleaves examines
how organjzations can be controlled, reinforced, or enervated for
the implementation or thwarting of public policy. He begins with
a consideration of generic features of organizations and goes on
to a series of case studies from Chile that generate propositiomns
of comparative applicability.

In the case studies, he shows how Chilean public agencies
compete over scarce resources and often take advantage of
supportive outside groups to maintain or increase their operating
capacity. The political tactics and strategies used hy clients
and public agencies to gain an upper hand in the bureaucracy have
important effects on planning, budgeting, and implementation of
those policies.

De, Nitish R. "Public Administration and Plan Implementation."
Indian Journal of Public Administration 20 (October-
December 1974):701-722.

The article is divided into two parts: the first part
deals with an assessment of the current status of Indian public
administration in relation to the problems of implementation of
the Fifth Plan; the second part deals with certain parameters of
action to bring about changes in the system which are concomitant
with some of the issues discussed in the first part.

De perceives planning and policy implementation as an on-
going process and not as discrete elements. He maintains a
premise that the integration of various complex socio-economic
and political variables is not only a matter of technology of
administration but also a matter of management of attitude, values,
and authentic behavior. 1In the second part of the article he
stresses that the following needs must be attended to: elitist bias
towards non-productive culture and a propensity towards "welfare
bureaucracy"; elitist attitudes and prejudices against the poor
vwhich makes the administrating machinery distinctly insensitive
to public needs and even hostile to public criticism; and an
elitist bias for the profit motive.

Any action plan must be devoted to the following consid-
erations. The various ministries and their counterparts in the
states should be required to examine rules and procedures and
systems of work. There is a need to resolve the controversy



betveen specialists and generalists. Performance orientation
calls for a najor revision of the roles of those agencice
responsible for sudite, evaluations, etc. A dedburesucratisation
of the adainistrative culture vill call for plenned recycling of
public adninistrators between field aseignments and office work.

He stresses that a dislogical relstionship oust be
developed betveen the adainistrators and the people. This must
not be on the basis of manipulation, but & genuine desire to
involve and get {nvolved. Participation is seen as snoothing out
and speeding up the {mplementation process, vhercas s manipulative
process involves developing a tiac-consuming manipulative
izplementation process. With the mobilfzation of popular support
8s 8 resource to plan implementation, a never variety of organi-
zational design will have to be conceived. There will evolve
certain primary activities on vhich the program of plan {mplemen-
tation will depend heavily. Finally, he notes that elites will
have to cultivate values of sclf-avareness, etc., in order to
meet these groving needs for successful implezentstion.

Fried, Robert C. Perforrance in American Bureaucracy. Boston:
Little, Brown, and Co., 1976.

Esecntially an introductory text to the study of American
public adninistration, the basic assumption in the book s ‘that
‘policy {aplementatfon' counts; that the ‘output linkages' between
citizens and goverraent, 'after’ policies have been determined,
are as i{mportant {n determining the quality of American government
a8 the 'input linkages’ " Fried focuses explicitly on
system performance, and includes in the concept of performance not
only effectiveness, but also responsiveness and due process. In
Part Three he deals with environaental and contextual variabdbles
wvhich affect feplenmentation, and in Part Four, he focuses on
internal varlables {mportant to the process.

Cross, XNcal, Joseph B, Clacquinta, and Marilyn Bernstein.
Iaplementing Organizational Innovations: A Sociological
Analysis of Planned Educational Change. New York: Basic
Books, 1971.

The asuthors set out to examine the circumstances and
conditions facilitating and blocking implementation of {nnovations
in educational end other organizetions. They disagrce with the
explanation that the success or failure of planned organizational
change vill rely basically on the ability of aanagerment or a
change agent to overcome members' "initlal' reslstance to change.

They note three {oportant general {nterrelated conditions:
(1) Organizations]l meedbere who are not resistant to change or
vhon init{a]l resistance to it has decn overcome may encounter
obstacles in their efforts to implezent an innovation which, {f
not removed, may nake {t fopossible for them to carry {t out.
(2) Individuale in organizations are in large part dependent upon
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their formal leaders to overcooe these obstacles and they may not
reoove, or even be aware of these constraints. (3) Mesbers wvho
are initially favorable tovard organizatfonal change may later
develop s negstive orientstion to an {nnovation, and therefore be
unwilling to implement it as & consequence of the barriers and
frustrations they have encountered in attempting to carry it out.

After testing their hypothesis in a case study they point
out the finportance of the following: clarity of an {nnovation to
organizational nexbers; capability of members of an organization
to implement an innovation; availability of necessary materiale
and equipmsent; and compatibility of organizational structures.

Although this book deale dore specifically vith imple-
menting organizational change, it contains some important
considerations for the more general problens of {mplementation.

Hargrove, Ervin C. "Implementation.” Policy Studies Journal $
(Autuen 1976):9-14,

Hargrove gives a brief overview of (mplesentstion
considerations and describes {n turn its use by three di{ferent
research comaunities: )Holitical scientists vho find the coaplex
political process of public programs of interest; public policy
faculties wvho are interested in developing methodologies by meens
of which policy analys:« can make "l{aplementation estimates” of
the {nstitutional and political consequences of structuring
prograss in given wvays; and resecarchers (mostly polftical
scientists) incercsted in the operation of specific public
prograes vho hope that by etudying specific cases they can
prescribe progran ieprovezent and invent ncwv approaches to the
problens at hand. He vicws these approaches as complementary and
discusses some vays {n vhich they might be integrated. He sces
coordinstion as a probler that would go beyond any single
approach.

. The Miesing Link: The Study of the Inplementation of
Social Policy. Washington, D.C.: The Urban Institute,
July 1978. .

Hargrove's essay focuses upon the need to increase
utilization of research knowledge of {mplementation in policy and
program developaent. A gep exists, Hargrove contends, betveen
policy makers and progrem mansgers and the rescarch community.
The snalyst, {{ he wvere to pursue an active role, has the
potentisl to close that gap. Hargrove cautions, howvever, sgainst
the analyst as an active change agent involved in the actual
implementation process. This role {e best left to the politicians
and civil servants. Instesad, the snalyst i{s to question, to
propose different courses of action, and to present different
perspectives.

In preparation for such a role, those involved in policy
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anslysis, policy research, and social science research must give
greater attention to the problems of implementation. Hargrove
otates that social science researchers might consider the politice
of prograa implementation, the functioning of the orgenization,
the performance of professionsls, and the relatfonship betveen
citizens and governsent. Policy analysts and researchers naight
investigate the possibility ol expanding cost-benefit analysis
vithin the discipline of political econoamy to include proposals
of alternative structurces for progress and assess=ent of the
fessibility of diffcrent =cans to the goal; exaeine probleass of
progran adninfstration citing weaknesses and possible solutions;
focus upon and analyze specific pronblems occurring during
faplementation,

If such theoretical knovledge can be generated, wodels
butlt, and variables defined, etc., Hargrove cautfons that the
current systen of government oay still not Le willing to utilize
such knowledge. Actors (the President, Congressmen, Departaent
Executives, etc.) in the system, due to the naturc of their roles,
have little {nterest in {cplementation. The question, therefore,
becomes onc not only of increasing communication between disci-
plines, but of providing incentives to those actually {nvolved in
and responeible for {mplementation procecsses to turn thelr
attention to problems of those processes.

Hodgetts, Richard M. and Max S. Wortman, Jr. Adninistrative
Policy: Test and Caces {n the Policy Sciences. Nev York:
Wiley, 1975.

The book contains a collection of case studies from
business, governacnt, and nonprofit organizations. The authors
integratec manageaent science vith the policy sciences in order to
develop a nev conceptual framcvork for adainistration. The
chapters on "Analysis and Formulation of Organizational Strategy,"
"Implenentation of Organizational Stratcgy,'" and "lnterpretation
and Evaluation of Organization Strategy' are particularly useful
for s systenatic viev of the integration between policy planning
and i=plementation.

Honadle, Ceorge and Mar-us Ingle. Project Manageasent for Rural
Equality. Syracuse, New York: A

This 1s a study of the potential role of organization
design {n Rural Development Administration. The study is
intended to assist developoent mansgers identify project-related
distributive impact and design project organizations which
facilitate more favorable benefit distribution. Information,
organization, systens, and cybernetic theories are used to isolate
significant orgenizactional variables vhichare then related to
project benefit diwtribution in an emspirical study of fifty
subprojects {n Africa sand Latin Aperica. The findings are:
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(a) an inforastion-sharing perspective can be applied to rural
developnent projects; (b) information-sharing among subprojects
is significantly associated with project-related benefft
distribution patterns; (c) the organizational dimensfon of rural
developnent projects should receive priority attention from those
vho design and manage projects intended to promote rural equality.
Guidelines are then developed to feprove project organization
designu and those guidel!ines are applicd to the design of a rural
devaelopment project in West Africsa. The guidelines sre judged
useful for choosing appropriste organizstional reclationships and
for tdentifying data neceds to specify organizational factors
affecting bencfit distridbution {n psrticular situations. The
study also exanines the definition and measurement of benefit
distridbution, the developaent and use of heuristic design
techniques, and the design of project managenent information
systeas to monitor distributive {mpact.

The report {s presented in two volumes. Volume I contains
8 rescarch sucmary and the action gudielines. Volume Il contains
eight annexes vhich detail the theoretical, expirical and case
studies.

Hood, Christopher C. The Linits of Adainistration. Newv York:
Wiley, 1976.

Hood set out to do basically two things in this book: he
shiows how administrative analysis can contribute to policy
studies; and he discusses the deficiencies {n pudblic adaintis-
tration theory itself. He identifies some of the diff{culties
fnvolved in identifying administrative limits {n the policy
process and shovs some of the types of adeinistrative limits
vhich are revealed by relaxing the conditions of the "perfect
nodel” vhich he develops. He exanines separately, problems of
cstegorization, adaptation, and control, and wvith tho use of case
studies he demonstrates these internal administrative linits to
policy {mplementation.

Jain, R.B. Contenmporary lesues {n Indian Administration.
New Delhi: Vishal Publicastions, 1976. *

Jain gives an overviev of present-day Indian adainis-
tration and soae of the problems vhich must be addressed. Chapter
Eight, "The Adainistretion of Planning: Unreslistic Targets and
Unfulfilled Hopes,'" contains & discussion of the necessary
integration of economic policy planning and implementation. He
stresses the need to reorganize planning and {nitiative at each
point in the implementation process.

Lavine, Robert A. Pudblic Planning: Failure and Redirection.
New York: Basic Books, 1972,

Levine sdvocates the redirection of planning toverd
consideration of the organizational and political constraints
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vhich hinder achievement of proposed changes. Planning, ae &
normative and nonconservative discipline, must exanine the causes
behind the failure of public programs to schieve their expected
objectives: such failure is often the result of the conservative
organizational syeten rejecting prograns vhich require innovation.

Levine turns to the establishment of an adequate incentive
systea vithin public bureaucracies as a neans of inducing change:
organizationsl {ncentives are necessary to tranelate policies into
action. Market techniques arc citcd as ponsible sources of
tncentives (e.g., {ncressed bureaucratic competi*ion), and are
favorable. The market system, Levine notes, di..urs froa the
currently fevored "highly adain:itered syscen” by which policy le
translated into operation. That adainistered system provides for
the detailcd application of policy, in s case-by-case approach,
to the target population. Using exsmples of U.S. domestic and
nilitary policy, Levine contends that such application of policy
{s bound to fatl: the "clientele” will not sccept the policles
{mposed upon them by the officials. The narket system, however,
has the edvantages of being:

1. Decentralized

2. Self-adninistering: msjor sctors make thelir owvn
decisions

3. Unplanned: not previously determined by an extecrnal
authority

4. Capable of providing for gross spplication of policy
rather than a case-by-case application

$. Self-motivating by the economic self-interests of the
major actors.

Whether or not one believes in the market system as a possible
source of incentives depends, of course, on the ascceptance of
Levine's narket characteristics as advantageous and operational,

Meltsner, Arnold J. Policy Anslysts in the Buresucracy. Berkeley:
University of California Press, 1976.

Meltsner describes and analyzes the wortk of policy
analysts in the public sector. Although this is basically a book
about hov policy is made, hc stresses the vital link between
planning and isplementation considerations. Chapter Three,
"Problen Selection,” and Chapter Eight, "Predicanents” are post
uneful.

Pressasn, Jeffrey L. and Aaron B. Wildavsky. Iaplenentation.
Berkeley: University of Californis Press, 1973.

Preseman and Wildaveky viev implepentation as a “process
of interaction betveen the setting of goals and actions geared to
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achieving them." 1In their study of the Oakland Project they
point out the important linkage between planning and implemen-
tation. They note that the study of implementation requires the
understanding that an apparently simple sequence of events depends
on complex chains of reciprocal interactions. Thus, each part of
the chain must be built with the others in view. "The separation
of policy design from implementaticn is fatal."

To close the gap between expectations and performance
they suggest: reducing the complexity of the process by reducing
the number of actors and steps in the process, paying as much
attention to the creation of organizational machinery for X
executing a program as for launching one, and better calculation
and understanding of the incentives of the major actors and the
decislon points where differences will have to be resolved,

Quade, E.S. Analysis for Public Decisions. New York: American
Elsevier, 1975.

The book is a survey of the nature, aims, limitations,
and beneifts of policy analysis and related aids to decision
making. Quade attempts to suggest alternatives to traditional
methods of decision making with an emphasis on the public policy
area.

In Chapter Seventeen, "Acceptance and Implementation," he
divides policy analysis into three stages: discovery--attempting
to find an alternative that is satisfactory and best among those
that are feasible; acceptance--getting the finding accepted and
incorporated into a policy or decision; and implementation--
seeing that the policy or decision that is adopted 1is carried out
without being changed so much that it is no longer satisfactory.
He gives an overview of implementation by discussing the works
of Pressman and Wildavsky, Smith, and Archibald. He stresses the
importance of implementation analysis as the sort of thing that
can only be analyzed through judgement and intuition.

Smith, Thomas B. "The Policy Implementation Process." Policy
Sciences 4 (1973):197-209.

Smith contests the implicit assumption in many models
that "once a policy has been made by a government, the policy
will be implemented and the desired results of the policy will be
near those expected by the policy makers." That assumption
cannot hold true if a society does not possess the necessary
political and organizational conditions for successful implemen-
tation. Smith finds such conditigns especially lacking in Third
World nations, while the West supposedly possesses the bureau-
cratic capabilities to implement policy. Smith's faith in the
efficiency and effectiveness of Western bureaucracy has been
criticized as premature: without clear definitions of the
variables involved in the implementation process, it is difficult
to assess which are the most important conditions under which a
policy may be effectively implemented.



Smith constructs a model in an attespt to clarify the
implementation process for policy mskers. Within that wodel,
policies are seen to generate tensions when actuslization {e
sttempted: tension is experienced both by those implementing the
policy and by those experiencing the {apact of that ieplenen-
tation. Four components are fdentified within the process: the
idealized policy; the inplementing organization; the target group;
a'd the environmental factors in the process. Tensions occur
vithin and betveen these four components at the {ndividual, group
and/or structural levels.

Safth, Thomas B. "Policy Roles: An Analysis of Policy Formulators
and Policy lwplementors.” Policy Sciences & (1973):
297-307.

Snfth questions the assuaption that formulators of policy
differ from inplementore in terms of socisl background education,
career expectations, job satisfaction, etc. He utilizes a sample
of 119 Nev Zealand aid-lovel civi]l servants as a basis of
comparison. Unforturately, the ability to drav general
conclusions from the study {s reduced due to the sanple size.

Safith concludes that there 18 no sudbstentisl difference
between those serving in the different roles. He hopes that thie
vill negste the contention that policy formulators sust be meabers
of a distinct elite with a higher degree of educstion than
{mplenentors. The study may be valusble as a point of departure
for future consideration of the personalities of those {nvolved in
implexenctation (e.g., for consideration of Van Meter's variadle of
the "disposition of {aplemento-s').

Swerdlov, Itving. The Public Adminietration of Economic Develop-
oent. Nev York: Praecger, 1975.

Sverdlov focuses on public adminisetration within the
context of planning for economic development and looks at howv the
activities of government can expedite or slow down the process of
economic development. He¢ notes the f{mportance of implementation
analysie during the decision-making stage and the {sportance of
assessing the appropriatencas and capabdility of the ieplementing
organization. Evaluation snd control are stressed so that
policies can be reshaped during the implementation process. See
especially the chapterms on “Planning Operations,” "The Process of
Public Adpinistration,” and "Implesenting Econoaic Policles."

Van Meter, Donald S. and Carl E. Van Horn. ''The Implementation of
Intergovernmental Policy."” 1In C.0. Jones and R.D.
Thomas, eds., Public Policy Msking in a Federal System
(Beverly Hills: Sage Publications, 1976).

After a brief discussion of the study of ‘ntergovernmental
relations and of policy implementation, the suthors outline s
descriptive, heuristic model of intergovernmental policy



37

implementation. Six sets of variables that influence implemen-
tation efforts to achieve local program performance are inter-
related in Van Meter and Van Horn's model: policy resources,
policy standards, communications, enforcement, dispositions of
implementors, and economic and social conditions. The attempt is
made here to integrate three, hitherto separately analyzed,
explanations for unsuccessful implementation into a comprehensive
view of the implementation process. Implementation fails because
implementors do not know what to do (communications problem), do
not have the capacity to do what is required (capability problem),
and/or refuse to do what they are expected (dispositional problen)

Although the model offered here is presented in the
context of U.S. federal intergovernmental relations, it might be
a useful one for examining the problems of central policy-making/
local policy-implementing relationships in a deconcentrated
system, or, for that matter, those of policy {mplementation under
any decentralized arrangement.

Van Meter, Donald S. and Carl E. Van Horn. "The Policy
Implementation Process: A Conceptual Framework."
Administration and Society 6 (February 1975):445-488.

Policy implementation is defined as encompassing those
actions by public and private individuals (or groups) that are
directed at the achievement of objectives set forth in prior
policy decisions. The authors note that little is known of policy
implementation and that there has been no theoretical framework
within which it could be examined. They propose a framework
guided by three areas of literature: organization theory, the
impact of public policy, and studies of intergovernmental
relations. According to Van Meter and Van Horn, policy implemen~
tation will be most successful where only marginal change is
required and goal consensus is high. It will be least successful
where major change is required and goal consensus is low. Six
variables are posited as affecting the linkage between policy and
performance: standards and objectives; resources; interorgani-
zational communication and enforcement activities; characteristics
of the implementing agencies; economic, social and political
conditions; and the disposition of implementors. Several
relationships among these variables are hypothesized. The model
is relevant to the three general explanations for unsuccessful
implementation: communications problems, a capability problem, or
dispositional conflicts.

Wildavsky, Aaron. "Why Planning Fails in Nepal."” Administrative
Science Quarterly 17 (December 1972):508-528,

Wildavsky explores some of the reasons for the failure to
get comprehensive plans accepted and implemented in Nepal. He
discusses each of the following and shows how they contribute to
plan failure: insufficient information, few and poor project
proposals, inability to program foreign aid, opposition of the
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finance ministry, and a severely limited technical capacity to
administer development. He views comprehensive planning
unfavorably and would put more emphasis on project analysis,
selection, implementation and evaluation. This approach is seen
as more flexible and realistic and allows the actors to deal with
concerns as they are encountered.

Williams, Walter. "Implementation Analysis and Assessment.”
Policy Analysis, Summer 1975, pp. 531-566.

Williams defines implementation as the "stage between a
decision and operation." It begins with "the development of
program guidelines or design specification; moves to . . . lengthy
stage of trying to work through a myriad of technological,
administrative, staff and institutional problems that confront a
new activity . . . [and] ends when the experiment is deemed ready
to test or when the nonexperimental activity is judged fully
operational."

Four agsessment activities are stressed: implementation
analysis; specification assessment; intermediate implementation
assessment; and final implementation assessment. Implementation
analysis must be performed before a decision is made: staff,
organizational, and managerial capabilities must be assessed in
relation to the proposed policy alternatives in the actual
bureaucratic political setting; a determination must be made of
the "clarity, precision, and reasonableness" of the preliminary
policy specifications. Specification is seen as the 1link between
theory and action. It entails examination of: what is to be done,
how it will be done, what changes are required from the organi-
zations involved, and what specific, measurable objectives are to
be considered.

Williams stresses the critical role of top management in
the improvement of policy execution, Management must move toward
institutionalization of implementation as a "critical part of
programmatic activity." His technique of "implementation
analysis" serves as a means of incorporating concern with
implementation problems into the planning/1mp1ementing/eva1uating
process.
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