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INSnTUTIONALIZATION OF POLICY ANALYSIS IN

DEVELOPING COUNTRIES: AN EXPLORATORY APPROACH.

Vasant V. Moharir.

i It has taken more than two decades for the "policy revolution" to reach developing
countries. Although challenges to the poUcymaking systems in developing countries were

recognised both by indigenous leadership and international organizations at the beginning of
the development decades, it is only recently that any systematic attention is being paid to the
question of improving structures and processes of public policymaking. Some of the pioneers
in promoting global studies of public policymaking did emphasize in their writings the crucial
importance of improving public poUcymaking as a major approach to meet the development
challenge and probably as the only way of minimising the widening gap between industrialized
and developing countries.(l). However, the traditional conservatism of both the politicians
as well as bureaucrats stood in the way of any substantive reform of process of public
poUcymaking. Political leaders in many developing countries had been favourably inclined
towards radical changes in substantive policies but showed little interest in reform of the
structures, processes and methods of decision-making on public policies. Though reforms of
administration, reorganizations and reshuffles took place periodically in many developing
countries in 60s and 70s, rarely they addressed the issues of public policymaking.(2). Bilateral
and multilateral international organizations also shied off these issues, partly as a result of
these being politically sensitive and more importantly because of the reigning development

philosophy.

2 The limited impact of development interventions both with indigenous and external
inspiration has been now acknowledged. The development message of the 1980s has been very
clear that unless major policy and institutional reforms are undertaken by the leadership of
developing countries, very little can be accomplished to ensure growth and welfare of teeming
millions. Many development specialists, international aid and lending agencies, development
advisors, academic specialists and governments of many industrial countries have now become
convinced about improving the climate as well as processes of macro-economic policies and
critically examining contents of sectoral policies of health, education, industrial development
urban development, agriculture.Q). Nowhere the need for this is more dramatically emphasized
than in Africa, South of Sahara-Dismal policy performance of many countries in that region
and comparative neglect of policy and management reform in earlier strategies, led the World

Bank and many other bilateral donors to initiate substantive programmes for the reform of
policymakingthrough training and setting up policy analysis uniu in important government

agencies.(4). The policymaking scene in some of these countries can very aptly be^esenbea
by the game of "Snake and Ladders", progress made in earlier periods has been negatedby
wrong and inconsistent policies pursued in subsequent periods. Some countries are today at

the same level where they were in 50s.

Ineffective, uneconomic and irresponsive public policies continued to prevail in the absence
of any conscious efforts to critically examine the contents of public policies and structures
and processes through which decisions on them are arrived at. Often policy change came
either as a result of expression of extreme degree of dissatisfaction by the population at large
reflected in street riots, demonstrations and political indifference or external imposition as
quid pro quo for assistance.Whereas very little can be done to deal with unexpected problems
like drought, much of human misery and cost can be reduced through proper analysis,
monitoring and evaluation of major public policies. In this recent revival of interest m policy



reform in developing countries, it is necessary to emphasize the link between the structures

and processes of public policymaking and their contents. The most of the international efforts
have been and are still emphasizing changes in specific contents of economic, health,
educational policies and that too with partial, limited criteria oriented towards reduction of
public expenditure and the scope of state intervention. The understanding of the complexities
of public policymaking and multi-dimensionality of major public policies, which is now very

well documented in the burgeoning literature on this topic, is still not reflected in the design

and conduct of intervention strategies aiming at improving policymaking. One of the main

avenues for improving public policymaking in developing countries is to ensure input of
policy analysis into policymaking process. Like in other fields such as development planning,

it is necessary to institutionalize policy analysis in the machinery of the government, in

important nodal agencies. There has been considerable literature on this of a general,
theoretical nature as well as commentaries on actual working of some such institutions in
industrialized countries. Also some of the developing countries such as India, Pakistan,
Nigeria, Mexico. Philippines, Bangladesh, have experimented with such institutionahzation.
This paper aims at examining (a) pros and cons of institutionahzation of policy analysis, (b)
different ways of integrating policy analysis in governmental decisionmaking process (c)
experience of various countries in such institutinalization and coming up with some
suggestions how this can be ensured in the context of different political environments. The
emphasis in this paper is more on practical problems and issues than a mere philosophical

discourse.

3. CONCEPTS Or POLICY ANALYSIS AND INSTITUTIONALIZATION.

It is necessary to define at the outset the meaning and nature of policy analysis because this
has a bearing on -the way it needs to be institutionalized. Both in theory and in practice the
term "policy analysis" has been used in a narrow and a broad sense. Also the implicit concept
of the process of public policymaking either as a closed, analytical process or an open, socio

political process is likely to influencwe one's concept of policy analysis-While agreeing that
a behavioural analysis of past policies can be a part of policy analysis, we do not agree with
Thomas Dye that the scope of policy analysis should only be restricted to "description and
explanation of the causes and consequences of government activity"(5).We support Dror's
normative orientation that "policy analysis is an approach and methodology for design and
identification of preferable alternatives in respect to complex policy issues."(6). Keeping m

view the variety of policy problems and issues which may or may not be amenable to
quantification and solution through the application of mathematical formulae and equation,
we tend to support RS. Quade's characterization of policy analysis as "any type of analysis
that generates and presents information in such a way as to improve the basis for
.policymakers to exercise their judgment".(7). Any attempt at institutionalization of policy
analysis needs to recognize the socio-political nature of pubUc policymaking and not usurp
the prerogative of the political decision maker to use his intuition and judgement, as equally
important inputs into policymaking.lt is the manner and approach in which problems are
analysed which distinguish policy analysis from other modes. Thus, as George Kent observes,
"policy analysis is that kind of systematic, disciplined, analytical, scholarly, creative study
whose primary motivation is to produce well supported recommendations for dealing with
concrete political problems." (8). Similarly, keeping in view the phenomenon of the
■•implementation" gap and characterization of much of development planning as planning
without implementation" (9), the concept of policy analysis needs to incorporate

-implementation" analysis also. As a Group of Experts on policymaking from developing
countries observed, "the purpose of policy analysis is to improve the quality and effectiveness
of policy measures. In its entire process, policy analysis involves policy development co
ordination implementation, evaluation and review. It may take place at any stage of the



policymaking process." (10). The distinction between "policy research" and "policy analysis"
also needs to be kept in mind while prefering location for institutionalizing policy analysis

inside or outside the government machinery. Characterization of policy Analysis by Dunn as
"an applied social science discipline which uses multiple methods of inquiry and argument to

produce or transform policy relevant information that may be utilized in political settings to
resolve policy problems" captures the essence of policy analysis, in the context of the purpose

of this paper.(ll).

The concept of "institutionalization" comparatively is less controversial, though social scientists
other than public administration/management are less likely to see its significance.
It is not enough to introduce a desirable change but that change should be sustained and must

become part of the ongoing behaviour.

While there are different ways of getting change institutionalized using rewards, sanctions,
brainwashing, etc. in an organizational sense one of the conditions for continuity is to create

a specific structure with the particular responsibility to realize and maintain the desired
behaviour. (12).Ensuring input of policy analysis into governmental decisionmaking as an

ongoing activity needs a high level organization within the machinery of the government
While it is true that creation of such an organization by itself will not lead to actual use of
policy analysis but it is one of the essential conditions. As we will see later the extent of the
use of policy analysis will much depend upon the orientation and background of political
decision-makers, response of the line bureaucracy to such attempts which threaten its
hegemony on policymaking and availability of sufficient number of trained policy analysts,
but creation of special policy analysis units in important government agencies, is likely to
improve coordination and consistency in policies, enhance creativity in policy options and
make the process of policymaking more explicit. The experience of industrialized countries
like the United States, United Kingdom, the Netherlands, etc. shows that all such attempts,
though very desirable and widely supported,may constrain the scope of influence of the
existing actors in the policymaking process, such as political executives, senior bureaucrats,

interest group leaders, legislators and ideologues and charicmastic leaders. More explicit policy
analysis may expose existing lacunae, biases, unjustified preferences^ 13). In the words of
Aardn Wildavsky policy analysis involves, "Speaking Truth To Policymakers" (14) and not
many political leaders, specially from developing countries are likely to encourage truth being
spoken to them from the house tops. This has implications for the location of policy analysis
units.In its extreme form the movement of policy analysis sees the "End of Ideology" atleast
in the industrialized countries and "policy analysis" as replacing it as the major basis for
policy decisions. ( (15). Although not many people are likely to be very enthusiastic about
the prospects of such a scenario of a "technocratic state", a universal trend of increasing
impact of analysison policy decisions can be discerned. Looking at the gap between the needs
of policymaking in developing countries and actual output of present policies, the utility of
using policy analysis in these countries is much morethan in the industrialized countries but

at the same time difficulties and problems are more.

4. A CASE FOR INSTITUTIIONALIZATION OF POLICY ANALYSIS IN DEVELOPING

COUNTRIES.

The rise of "policy" movement in the United States and the Western Europe in the 60s already
provided a proper environment for institutionalizing policy analysiswork either outside the
government in the form of 'Think Tanks" or the reform of important decision-making

processes in the government such as budgeting by introducing new systems like programme

planning budgeting system (p.p.b.s.). The need for this was felt by political decision-makers

because of increasing complexity of policy issues to be faced by the government and the
incremental, status-quo oriented bureaucratic styles of decision-making. Evaluation studies of



many social policy programmes indicated that despite a large amount of resources being spent

by the government, realization of policy objectives was not satisfactory. Policy decisions were

arrived at by political decision-makers often on the basis of policy advice rendered by line

bureaucracy and within the boundaries of interest group acceptance. More effective and often

more efficient solutions to problems were precluded because of the closed nature of

bureaucratic policy analysis and lack of training and experience among bureaucrats for using

analytical policy analysis tools like systems analysis, cost-benefit analysis, etc. The success

of Defence Secretary McNamara in major policy breakthroughs in defence policies based on

external, non-bureaucratic inputs in policymaking by the experts of Rand Corporation, gave

a further boost to the policy analysis movement.

The basic problem which the policy movement highlighted was that whereas the major

problems of the society are integrated and have social, economic, political dimensions, both

the academic study of these problems and decision-making on them in the machinery of

government was fragmented and compartmentalized. The need for specialization in social

sciences increased the rigour of analysis but at the same it also led to lack of integration and

understanding the interlinkages between various aspects. The rise of public policy schools

which aimed at looking at policy problems in their totality using inter-disciplinary framework

was a response to this problem. The graduates of these programmes were supposed to be

"policy analysts" manning newly created important positions close to decision-makers.(16).

The problem of division of labour and rigid task allocation to various ministries in the

government also often encouraged sub-optimization on many policy issues and there were were

no structures or processes developed which enabled governments to view policy problems and

their solutions from the point of view of the society at large and the government as a whole.

Bureaucratic policy coordination mechanisms such as referral procedures and constitution of

inter-departmental committees helped somewhat in improving coordination at implementation

level but were not sufficient in ensuring integrated policy formulation. (17).

In England and in some of the former British colonies, political leaders often tried to

overcome inertia of bureaucracy by setting up Ad Hoc Commissions of Inquiries to analyse

and suggest solutions to important critical issues.(18). Although these external inputs

sometimes brought to bear a fresh approach to the problems but often the decision to

constitute and. compose such bodies was based on political considerations. * Moreover, the

methodology used by such commissions emphasized the legal norms and procedures rather than

using policy analysis and coming up with innovative solutions to the problems. Moreover the

problems of continuity and access to bureaucratic information and data often hamphered

implementation of their recommendations.

In view of the above often a case is made for improving the capacity of line agencies also

to do better policy analysis. It is argued that those who are required to implement policies

must also be involved in formulating those policies. In fact this is the present situation in

most countries. But scholars like Dror have argued in separating the two processes of "policy

formulation" and "policy implementation" or as he states to "have a sociological distance"

between the two types of organizations.

Dror, stating a new Gresham's Law of Organizational Behaviour that less important, repetetive

activities will occupy most time of the organizational leaders and very little time and resources

will be allocated to creativity, innovation and new policy departures, pleads for separate policy

analysis units. (19).



In addition to the traditional arguments of "muddling through", incremental, status quo

oriented style of policy formulation by line bureaucracies, policy initiatives suggested by line
agencies are not likely to emphasize non-bureaucratic options to solve policy problems-

Familiarity breeds respect for the continuation of status quo and whereas creativity, innovation

requires inputs from people with hctrogeneous backgrounds, staffing of bureaucratic

agenciesemphasizes long experience of the same kind of work (seniority).

The dilemma of bureaucracy is that though its basic structures and processes are designed on

the assumption that it will only be required to play a major role in policy implementation,
it is also required to perform the function of providing inputs for policy formulation. The

basic orientation and skills required for the two types of functions are different and as such
they need to be separated. This, however, does not mean that a separated policy analysis unit

willnot or should not examine new policy options from the point of view of
"implementability". However, those responsible for analysing and evaluating past policy
performance and suggesting new policy departures should not have the responsibility of day
to day implementation of those policies. Thus, even if for political reasons, it is decided to

institutiionalize policy analysis within the existing governmental structures, the two tasks

should be organisationally separated.

5. THE CASE AGAINST 1NSTITUTI0NALI2ATI0N OF POLICY ANALYSIS.

The case against policy analysis has been made not only in context of industrialized countries

butalso some authors have brought out specific problems and limitations in the context of its

use in developing countries. Lindblom and others have very forcefully emphasized the case

of "paralysis by analysis" based on lack of agreement on the concept and contents of policy
analysis and their preference for "mutual adjustment" between societal.groups in place of

governmental coordination processes. (20). Others are afraid that decisionmaking will be
influenced more by technocrats and bureaucrats rather than elected representatives of people.

They fear further entrenchment of executive stronghold on policymaking and the danger that
hobby horses of political executives are likely to be pushed under the garb of objective,

clinical, policy analysis. (21).

In the context of developing countries in addition toabove arguments, other objections are

raised by some scholars. In case of industrialized, democratic countries, enlightened citizens,
interest groups and other social and political institutiions can counteract undesirable impact

of one sided policy analysis. But in developing countries where such a situation does not

exist, policy analysis is likely to be accepted uncritically and without debate. Moreover,

Neville Johnson believes that effectiveness of policy analysis depends upon the willingness of
political decision-makers. Keeping in view the low educational background of political

decision-makers and their limited acceptance of "rationality" , this willingness is likely to be

limited. (22). Alternatively limited autonomy of bureaucracy in most developing countries may
lead to the phenomenon of "tailor-made" analysis to legitimize every decision. More active

use of policy analysis may stand in the way of legitimate needs of politicians to initiate

policies in favour of supporting groups or reward followers. Lastly, the limitations arising

out of lack of information, data for policy analysis and paucity of trained persons to use

policy analysis methods, severly limit the scope of policy analysis in many developing

countries.

While, not belittling the significance of the above arguments, we would like to state that

despite difficulties and constraints both the scope and possibilities for the use of policy

analysis in most developing countries is considerable. In reply to the argument about

willingness of the politicians, it may be stated that in all political systems there are certain



"holy cows" which will noL be allowed to be subjects of policy analysis. But leaving these

aside there are literally hundreds of policy issues where use of policy analysis would be

welcomed by most leaders.

There is already a considerable tradition and acceptance of analysis as basis for decision-

making in the context of process of development planning. Use of policy analysis tries to

broaden the scope of this analysis and also aims at extending it to the general scene of

policymaking. Need to broaden development planning decision-making to include institutional

and policy dimension has already been recognised by all concerned. (23).

Further strengthening of the executive arm of the government is a universal phenomenonand

the response to that need not be limiting analytical capability of the executive branch but as

realized by the legislature in the United States and elsewhere to create similar analytical

capabilities in other important social institutions.

The danger of "tailor-made" analysis to suit predetermined policy preferences of the political

leaders exists even at present when analysis is done by line bureaucracy. The danger can be

minimised only in the course of time with more experience and self confidence on the part

of the political leaders to use policy analysis. Also presence of alternative centres of policy

analysis can expose limitations of such analysis.

The limitations of availability of information and data have not stood in the way of practice

of econmic and social development planning. In fact as a result of setting up planning units

the collection and processing of such data was facilitated. Similar developments can be

expected in case of policy analysis units also.

Lack of trained staff to do policy analysis in scores of government organizations is a real

problem.- However the situation in most developing countries now is much better as compared

to what existed at the beginning of development planning era. Even if a country has only

a handful of such trained people, the wider interest of the country demands that they be put

on analysis/evaluation of existing policies and designing of new policies, rather than be wasted

on implementation of wrong or inadequate policies.

The arguments of resistance by bureaucracy and by vested interests are realistic but their

effect depends upon the particular manner of institutionalization of policy analysis. If this is

done within the government but organised separately from the line agencies and if policy

analysis activity also incorporates inputs from line bureaucracy, much of the resistance can

be overcome. Of course for this and also to deal with the possible resistance from vested

interests, political support is necessary. More effective, efficient and responsive policies are

very necessary for political stability and popularity of particular leaders. Enlightened

politicians can see self interest in supporting policy analysis activities.

With the above general discussion on the pros and cons of institutionalizing policy analysis

in the context of developing countries, let us examine different approaches as practiced by

various countries and their significance for developing countries.

6.D1FFERENT PATTERNS OF INSTITUTIONALIZATION OF POLICY ANALYSIS.

Although the available information regarding practice of policy analysis in different countries

has not been analysed in a comparative framework, basically the approaches can be divided

in the following two groups :



(a) Regular special bodies/units for policy analysis and

(b) Ad Hoc, Temporary bodies for policy analysis.

Regular special bodies are those units which arc created cither through legislation or executive

decision to undertake policy analysis studies of current or long term significance/Their

composition, functions and interrelationships with other governmental and non governmental

bodies arc often indicated in writing.

These regular bodies may be located either (a) inside the

machinery of the government like the erstwhile Central Policy Review Staff (CPRS) in

England or policy analysis units attached to cabinet/president offices or (b) they may be
located outside the government machinery like the American Think Tanks (Rand Corporation,

Brookings Institution, etc.)Some scholars like Dror make a distinction between a "Think Tank"

and a "policy analysis" unit based on a predominentiy research orientation of the former and

current problem solving orientation of the latter. (24).

Even within the group of "inside the government", there can be a further categorization into

(a) Dependent on Political Executive (CPRS) and (b) Independent of the political executive.

Netherlands Scientific Council for Government Policy(SCGP)is an example of the latter.

Although it is organizationally located in the Ministry of General Affairs under the Prime

Minister, it decides its own agenda, its composition reflects broadly the socio-political

situation in the country and its reports are made public. (25). Based on its nature, despite

its location, some scholars may regard it like the American Think Tanks, rather than a policy

analysis unit having a close relationship with political executive.

The Centre for Policy Research in India (CPR) and the Nigerian Institute for Policy and

Strategic Studies (NPSS)are completely financed by their respective governments who appoint

their leading staff but like the Dutch Scientific .Council are also independent with regard to

selection of issues and publish their findings. The legislatinu setting up these institutions do

provide for the government to remit any problem for study or advice and in practice also

they have done that oceasionaly, specially for non-sensitive* long term policy problems. On

the contrary the British CPRS often presented alternative policy advice to the British Cabinet

on many current policy issues.

The advantage in the CPRS type of institutionalization is that it is very close to proximate

decision-makers, has easy access to decision-makers and documentation and possibilities of

political embarassment in the event of difference of opinion between the political executives

and policy analysts can be minimised.Though there is a dangerthat party or individual poUtical

considerations may sometimes prevail over objective problem analysis and problem solution,

also it has the advantage of encouraging the policymakers to make more use of policy

analysis. This is an important consideration for most developing countries, as we will see

later.(26).

The record of independent bodies but located inside the the government such as the SCGP,

NPSS and CPR is mixed. Although the sheer fact of their continuity for a long period (more

than two decades in case of SCGP) can be seen as an indicator of their utility and acceptance

both by the line bureaucracy and the political executives, their impact on important policy

issues of the day has been rather limited. The Dutch SCGP because of its high level and

politically mixed composition has been able to start societal debate on important long term

policy issues such as energy, unemployment, public expenditure, european econmic

community, problem of minorities, etc. and its indirect impact on government policies can be

discerned. Nevertheless its impact on ongoing policymaking or in the increased use of policy



analysis in Dutch ministrics/dcparimcnls has not been significant. Also because of the unique

features of the Dutch socio-political scene rcplicability of such an institution in other

environments is very doubtful. (27).

Both the Nigerian Institute for Policy and Strategic Studies (NIPSS) and the Indian Centre for

Policy Research are strictly speaking not envisaged as policy analysis units but more as policy

research organizations, partly set up with external inspiration and assistance rather than as a

result of felt necessity on the part of indigenous political leaders. As its legislation states,

NIPSS is required to function as "a high level centre for reflection, research and dialogue

where academic excellence, seasoned policy initiators and executors and other citizens of

mature experience and wisdom drawn from different sectors of national life in Nigeria meet,

reflect and exchange ideas on great issues of society." (28).It is clear from this that the

NIPSS was expected to be a forum for debating among the leadership from bureaucracy,

military, private sector, trade unions to develope concensus on important social problems and

as a training institute for senior administrators in policy analysis, rather than as a regular

policy analysis unit providing regular analysis of ongoing policies and providing policy options

to specific problems.

NIPSS is organized as a semi-autonous parastatal organization with a chairman and a board

consisting of 8 or 9 membersrepresenting military, distinguished academics, retired or serving

senior civil servants and industrialists from private sector. The chairmanship rotated between

military pesonnel and academics and a major-general was appointed as the new director-

general in January 1990. (29). Despite its formal semi-autonomous structure, it is clear that

the political leadership considers NIPSS as essentially a part of the executive decision-making

structure. Between September 1979 when NIPSS was established and 1983 (the end of Shagari

regime) the board was reconstituted twice. When the1 armed forces regained power at the

end of December 1983 the Board was reconstituted again and the same thing happened

following the change of government in 1985, as part of the general process of reconstitution

of/boards of parastatals.

The Research and Policy Studies Division of the NIPSS is expected to handle research on "the

economy, political system, social and cultural development, administrative system, science and

technology" etc. and a few monographs on these topics have been published. However the

impact of these studies on policy changes is doubtful.As a Nigerian observer states that

throughout the period of presidential democracy in Nigeria (1979-83), "the impact or influence

of NIPSS research work on policy decision-making, both at the state and federal levels of

government was extremely low". (30). Most of the political leaders believed that the

"justification of NIPSS was limited to the conduct of senior executive courses for senior non-

political public servants and the organization of seminars on some national problems which

have a long range research character.*1. And "most of the ruling party's tangible, capital

intensive policies were not referred to the NIPSS for analytical advice.". Although the military

leaders in Nigeria were comparatively more favourably inclined towards NIPSS, the antagonism

of the civilian bureaucracy and its unwillingness to share its policy formulation function with

outside organizations, blunted any direct impact on ongoing policymaking. One of the former

Director-Generals of NIPSS lamented that "the vital cooperation of top civil servants and the

National Security Organisation (NSO), which is necessary for us to execute most of the

sensitive work of the National Institute, has never been given to us. The worst culprits in

this "conspiracy" to keep out the National Institute from performing its functions for the

nation have been policy executors at the Federal Ministries of Defence, External Affairs, the

former Executive Office of the President and of course National Security Organisation (NSO)"

(31).As a result, despite a decade of operation, the influence of the NIPSS on policymaking

is very low. The military leaders still prefer the traditional method of entrusting complex.



sensitive policy issues to ad hoc committees, commissions of enquiries, rather than using the

available expertise of NIPSS.(32).

The effectiveness of the Indian CENTRE FOR POLICY RESEARCH is similarly mixed.

Unlike the Nigerian Institute ofPolicy and Strategic Studies (NIPSS), the CPR does not have
any explicit ongoing training function. However its function as a debating forum and as a
policy oriented research institution is somewhat more emphasized. Although it is organized

as an indpendent society to further the cuase of improved policy making and policy studies

in India, it gets its finances partly from the Indian Social Science Research Council and partly
from the Government of India for its policy oriented research activities. Like other registered

societies, its Governing Board has a Chairperson, 9 members and the Director as a member

secretary.(33).

The academic staff of the CPR consists of 5 regular research professors, a dozen visiting

Professors for particular studies and a few research and administrative staff members. Among
them they cover different social science disciplines as well as different professions, such as

civil servants, politicians, journalists, diplomats, educationalists, etc. Preference seems to be
for academically oriented practising and retired civil servants. The link with the civil service
is deliberately emphasteed to ensure that the work done by the CPR is directly relevant to

government and administration. This is also reflected in the topics of the studies carried out

by the CPR. "Problems of Governance in India" has been a major theme of research studies

by the CPR in the recent period, as is revealed by the following headings of research projects

undertaken in the year 1988-89:

1. Political Study of Prime Minister

2. Problems of governance in South Asia

3. Cabinet as Policy Institution

4. Policy Sciences and Policy Making in India

5. Gandhi-Nehru Polarity : Building Hunger Free India after independence.

6. Middle Class and Nation Building

7. Ganga Brahmaputra-Barak Basin

8. Development and Social Change in Bihar

9. Formulation of Investment Plan for the National Capital Region - 1988-2QO1

10. Appraisal of the Import and .Export Policy 1988-91.

11. India-Malaysia Trade : Problems, Opportunities and strategies

12. Political Economy of Protectionism in Selected Capital Goods Industries in the Indian

Economy

13. Reservation policy in civil service

14. Human Resource Development in General Insurance Corporation of India

15. Economic Development of Goa through application of science and technology.

Many of these studies are remitted to the CPR by the concerned government agencies. In

these cases the impact of the analysis on decisionmaking can be seen directly, although not

in every case the client accepts the suggested options. Of late the CPR is undertaking regional

studies on policies and actively encouraging building of a network of policy analysis/research

institutions in the South Asia Region.

In addition to its newsletter and articles written by its staff in journals/newspapers in India,

the CPR arranges special seminars where policy research of the staff is presented to a selected

audience of senior civil servants, politicians, journalists, leaders of private industry, etc.



Although the CPR has not been instrumental as yet in creating a "policy revolution" in the

Indian bureaucracy at large, it has been able to "appeal" to intellectually oriented civil servants

and journalists- There is no oven and agrcssive resistencc to CPU's activities. However, in

the absence of specific data, it is difficult to assess actual impact of CPR studies on ongoing

policymaking scene. Its non-involvement in the training function could be a disadvantage in

building and maintaining an ongoing dialogue with the bureaucracy. It has carefully cultivated

the support of other government institutions and a large number of visitors both from within

the country and abroad pay regular professional visits to the CPR.

In general, CPR has kept a low profile. Its studies and reports are circulated in a restricted

way and often they are not published. Association of senior ex-civil servants has been an

advantage in policy dialogue. Unlike the British CPRS no study of the CPR has as yet

created a major controversy or the commotion in the media. Intellectually, it finds itself more

at easy with the government and bureaucracy than the universities. Politically CPR has not

been involved in the type of collective orientation of council of ministers as in the case of

CPRS in England or in the design or redesign of major sectoral policies of the day. This of

course depends upon the political decision-makers of the day whether they are interested in

making use of such a body. Afterall, Mrs. Thatcher did not see much utility for the CPRS.

As far as the CPR is concerned, the present political leadership is reported to be more

inclined to make use of its analysis, than its predecessor.(34)

A common observation which needs to be noted from the experience of the NIPSS, CPR,

CPRS, SCGP, etc. is that though all of them recognize the multi-disciplinary nature of policy

analysis and this is reflected both in their staffing and the types of issues selected for study

but actual analysis is often done in the framework of mono-disciplines, tio methodological
advances have been booked by these comparable to earlier contributions of American Think

Tanks in terms of techniques of systems analysis, programme planning, budgeting system,

policy evaluation techniques, forecasting techniques, etc.

INDEPENDENT ARM'S LENGTH POLICY ANALYSIS UNITS.

Independent "Think Tanks" which are organised outside the machinery of the government, can

decide their own agenda for research and circulate extensively their findings, are an advanced

form of institutionalization. Their acceptance and effectiveness depends upon the awareness

and sophistication of political decision-makers who may be interested in getting independent

policy advice on important issues. These have been prevalent mostly in the United States,

though similar, independent policy research organizations in West European countries are also

becoming common. Patterns of financing and relationships with client government agencies

may differ from case to case but most such institutions retain the freedom to select policy

issues and the framework of their analysis. Many of them are staffed by individuals who

have both a good academic background and actual experience of policymaking at higher

levels. As mentioned earlier few major breakthroughs in some areas of defence decision-

making came as a result of their contributions and some of them were also instrumental in

introducing, though not always with complete success, new techniques of policy analysis.Some

of them do combine the educational, research and consultancy functions and provide Master's

and Ph.D. Degree level education in policy analysis. (35).

Much has been written about their activities but their longevity and popularity outside the

United States has been limited.Although policy relevant research and education is now being

provided at special institutions of development studies or at university departments of social

sciences in countries like Bangladesh, Pakistan, the Philippines, India, Sri Lanka, Kenya,

Nigeria, Ghana, Tanzania, Mexico, Brazil, etc., their actual impact on ongoing policymaking
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is rather limited. (36). In the context of prevailing relationships between the universities in

most third world countries and their political leadership and the continuation of the mutual

dislike conveyed through the syndromes of "village idiots" and "ivory tower thinkers", docs not

augur well for the universities to perform this function. Although Dror recognises that "think

tank functions are hard to fulfil in standard universities", he advocates that "in many (though

not all) less developed countries, the best and often only possibility for at least some main

think-tank functions to be fulfilled is by setting up Development Policy Study Institute in

Universities." (37 ). This is suggested by some other American authors also like Stuart Nagel.

We, however, doubt whether a university based policy analysis organization is likely to have

much impact on ongoing policymaking in most third world countries. Priorities for

institutionalizing policy analysis work in developing countries should be based on the

possibilities and limitations of socio-political environment of these countries.

7. POLICYMAKING ENVIRONMENT OF DEVELOPING COUNTRIES.

Despite unique features, the general scene of policymaking in most developing countries is

characterised by the following common trends :(38)

(i) High concentration of decisionmaking in the executive branch of the government

(ii) Strong entrenchment of bureaucracy

(iii) Relationship between government and universities at best of indifferent tolerance and

at worse open conflict

(iv) Highly confidential nature of policymaking even on non-sensitive issues

(v) Government and bureaucratic monopoly of policy related information and difficulties

of access to outsiders

(vi) High impact of a few strong charismatic leaders on policymaking

(vii) The need to reconcile the problem of many policy objectives with too few policy

instruments, necessitating a high degree of agency coordination.

(viii) Overconcentration of analytical trained manpower in the government and bureaucracy,

(ix) Comparative apathy to policymaking by other social actors, specially at formulation

stage,

(x) Bulk of development decision-making linked up with external resources and

conditional!ties.

8. PRIORITIES AND POSSIBILITIES FOR INSTITUTIONALIZING POLICY '

ANALYSIS IN DEVELOPING COUNTRIES.

In the light of the foregoing discussion regarding the case for and against policy analysisin

developing countries, the brief review of existing patterns of institutionalization in various

countries including some developing countries and the characteristics of the policymaking

scene sketched in previous paragraphs, we would like to suggest the following priorities.

(i) Institutionalization of high level policy analysis inside the government and directly under

the political decision-maker(s).

We think at this stage of development of policy analysis in developing countries, only the

CPRS pattern can be acceptable to the decision-makers. It is only the kind of close and

confidential relationship between the analysts and the decision-maker which is possible under

the CPRS pattern, which can encourage political decision-makers to make more use of policy

analysis. Some such institutions like offices of the Prime Minister/President, Cabinet

Secretariats already exist and they are formally required to undertake high level policy

coordination. In reality because of their staffing what takes placeactually is only lower level,
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procedural coordinalion.il is useful to revamp these existing institutions rather than create new

ones because their policy coordinating role is already accepted by line bureaucracy. Under

the World Bank/IMF programmes some countries have already established such policy

analytical and monitoring capacity for macro-economic policies in these institutions. It is

necessary to broaden this to include other sectoral areas such as agriculture, health, education,

transport, social welfare, etc.

(39).

Such units need to be staffed by individuals representing atleast the disciplines/fields of

political science/public administration, economics, sociology, science and technology. Much

will depend upon the selection of individuals with policy related experience and appreciation

of the particular policy environment. Expansion in the size, composition and functions of such

a unit needs to take place gradually.

Strategically such a unit should have a few intellectually oriented senior civil servantsand

studies should be undertaken as far as possible jointly with the staff of the agencies

concerned.

Tc overcome possible resistencc from line bureaucracy initial studies may be undertaken on

policy issues where more effectiveness and citizen satisfaction can take place without a large

scale displacement of staff. Agenda for such initial studies can be developed on the basis of

suggestions from line agencies.Of course care has to be takenthat such a unit does not become

a fault finding "inspectorate".

(ii) Creation of separate policy analysis units in important sectoral agencies.

In view of the tremendous scope for improving policy performance in different sectors and

in view of the inability of one central unit being able to do justiceto that, as and when

availability of trained manpower permits, such departmental policy analysis units should be

established in important agencies with a considerable budget and the need for improving

policy performance. These units may be staffed by subject specialists and trained policy

analysts and report directly to the Minister through the permanent secretary. For improved

coordination between policy options and allocation of resources, both financial and manpower,

the head of the departmental policy analysis unit should also oversee budget and manpower

units.If there are planning units, these also need to be integrated with departmental policy

analysis units.

Like the Central Policy Analysis unit, the departmental policy analysis units need to be

staffed by individuals with adequate educational background and sufficient experience of the

sectoral policy area. Like the Central Unit, here also resources permitting different

disciplinesneed to be represented. It would be useful for the departmental units to enter

policy analysis for future policy change through evaluation of past policy performance. This

is not being done at present and the line bureaucracy does not have the necessary expertise.

Of course this has to be done on a selective basis and where possible with the involvement

of line agencies.

(iii) Setting up of long and short term education and training programmes in policy analysis.

It is very important for the success of policy analysis units in the government that they are

staffed by properly trained persons. Although there is still no unanimity as to the orientation

and contents of such education and training programmes even in the industrialized countries,

there is concensus on quite a few issues based on experience. Also more can be learnt only

in the process of experimentation. Again to ensure the relevance and practical orientation of
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such programmes it is desirable lhal this be done al existing institutions which already have

the task of educating and training person power for senior administrative positions in the

govcrnment.In exceptional cases creation of separate institution may be justified. In doing this

external assistance may be needed and "twinning" arrangements with reputable institutions in

other countries may be useful.(40).

(iv) Improving existing methodologies and developing new methodologies of policy analysis.

How to do policy analysis for different types of policy problems in the context of situation

in developing countries is still not answered adequately. Although there is a great deal of

experience of development planning and experience of industrialized countries in using

different techniques and approaches to rely upon, there is very little research being done in

this area at national or international centres. This is a legitimate role for universities and other

institutions of higher learning devoted to the study of development. Although the

methodologies of social cost-benefit analysis, systems analysis, cost-effectiveness analysis have

considerably improved analytical rigour in decision-making, the concerns of

"implementability", "social acceptability" and "political feasibility" have to be integrated in this

analysis. Dror has tried to suggest an integration mechanism through a process of "Normative

Optimization" and Stuart Nagel has developed an experimental methodology of "Super

Optimum Solutions" which aims at integrating the quantitative and the qualitative aspects of

policy analysis. The Score-Card Method developed by the Rand Corporation has a similar

approach. More work needs to be done on these and other initiatives.

(v) Developing "independent" policy analysis and policy research capability outside the

government at universities and other specialized institutions.

In the final analysis, the only way to overcome the dangers of "doctored" and "tailor-made"

analysis to suit predetermined political and bureaucratic policy preferences is to have counter

vailing influence of similar units located outside the government machinery, either in

legislature or at universities. Ultimately all important institutions, actors in policymaking scene

might like to have their own independent policy analysis capability to ensure that bureaucratic

policy analysis ensures their legitimate interests. Setting up of schools and institutes of public

policy staffed by both academics in policy sciences and experienced policymakers can be

useful in this. Also it is necessary to sensitize, disciplinary experts like economists, political

'scientists, sociologists, to the multi-disciplinary nature of policy analysis and to be tolerant

to frameworks of analysis other than that of their own discipline.
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