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ABSTRACT:

Research objective: The central proposal of the study is the construction of analytical model of the capacity of local government
implementation of public policies.

Theoretical framework: The paper was based on the theoretical-methodological framework of Political Management.
Methodology: The methodology used is exploratory and qualitative. The analysis model was based on a systematic literature review.
The review obtained the selection of forty-seven papers about the research object. The selected papers were analyzed using the
content analysis technique. After the analysis, the factors that influence the execution of public policies were mapped. Next, these
elements were categorized based on the dimensions of Theory of Political Management.

Results: The analysis model contemplates the inseparable dimensions of (1) management capacity, involving the factors: (a)
institutional design of the policy; (b) intergovernmental relationship; (c) social participation and (2) administrative management
capacity, with the factors: (a) physical, financial and human resources; (b) implementing bureaucrats; (3) local context.
Originality: The analytical tool presents an innovative theoretical construct, which allows for an integrated understanding of the
technical, relational, and political aspects of public policy implementation, moving away from studies that verify individual and
specific elements of the public policy implementation process that do not translate its reality and complexity.

Theoretical and practical contributions: The analysis of political and operational aspects concerning implementation of public
policies, in addition to filling theoretical gaps, can assist public managers in understanding the competencies that need to be
undertaken for the successful execution of public policies. The analysis model, despite its emphasis on local government, can be
applied to analyze the implementation of public policies by other spheres of government, with the necessary adjustments in its
variables.

KEYWORDS: Management capacity, Administrative management Capacity, Political Administration.

REsumo:

Objetivo da pesquisa: A proposta central do estudo ¢ a constru¢ao de um modelo de andlise da capacidade de implementacao
local de politicas publicas.

Enquadramento tedrico: O artigo utilizou os fundamentos tedricos-metodolégicos da Teoria da Administragao Politica.
Metodologia: A metodologia utilizada ¢ de natureza exploratéria e qualitativa. O modelo de andlise foi construido por meio
da revisao sistematica da literatura. A revisio obteve a sele¢io de quarenta e sete trabalhos sobre o objeto de pesquisa. Os
trabalhos selecionados foram analisados por meio da técnica de andlise de contetido. Apds a andlise, foram mapeados os fatores
que influenciam a execugio das politicas publicas. Em seguida, esses elementos foram categorizados com base nas dimensoes da
Teoria da Administracao Politica.
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Resultados: O modelo de andlise contempla as dimensées indissocidveis da (1) capacidade de gestao, envolvendo os fatores: (a)
desenho institucional da politica; (b) relacionamento intergovernamental; (c) participagio social e (2) capacidade de geréncia, com
os fatores: (a) recursos fisicos, financeiros e humanos; (b) burocratas implementadores; (3) contexto local.

Originalidade: O instrumento analitico apresenta um constructo tedrico inovador, que permite compreender de forma conjunta
e integrada os aspectos tecnicistas, relacionais e politicos da execugao de politicas publicas, afastando-se dos estudos que verificam
elementos individuais e especificos do processo de implementagio da politica publica ¢ que nio traduzem a sua realidade e
complexidade.

Contribuicdes tedricas e praticas: A analise dos aspectos politicos (gestio) e operacionais (geréncia) da implementagio de
politicas, além de sanar lacunas teéricas, pode auxiliar os gestores publicos na compreensio das competéncias que necessitam ser
empreendidas para o éxito na execugio de politicas publicas. Registra-se que o modelo de andlise concebido nesse estudo, apesar
de ter a sua énfase no governo local, pode ser aplicado para analisar a implementagio de politicas publicas por outras esferas de
governo, com os devidos ajustes necessarios em suas varidveis.

PALAVRAS-CHAVE: Capacidade de gestio, Capacidade de Geréncia, Administragio Politica.

RESUMEN:

Objetivo de la investigacion: El propdsito principal del estudio es la construccién de un modelo para analizar la capacidad de
implementacién local de politicas publicas.

Marco teérico: El articulo utilizd los fundamentos teérico-metodoldgicos de la Teorfa de la Administracién Politica.
Metodologia: La metodologia utilizada es exploratoria y cualitativa. El modelo de andlisis se construyé a través de una revision
sistemdtica de la literatura. La revision obtuvo la seleccion de cuarenta y siete trabajos sobre el objeto de investigacion. Los trabajos
seleccionados fueron analizados mediante la técnica de andlisis de contenido. Luego del analisis, se mapearon los factores que
inciden en la ejecucidn de las politicas publicas. Luego, estos elementos fueron categorizados con base en las dimensiones de la
Teorfa de la Administracion Politica.

Resultados: El modelo de andlisis incluye las dimensiones inseparables de (1) capacidad de gestidn, involucrando los factores: (a)
disefio institucional de la politica; (b) relacién intergubernamental; (c) participacién social y (2) capacidad de gestidn, con los
factores: (a) recursos fisicos, financieros y humanos; (b) burdcratas ejecutores; (3) contexto local.

Originalidad: El instrumento analitico presenta un constructo teérico innovador, que permite una comprensiéon conjunta ¢
integrada de los aspectos técnicos, relacionales y politicos de la ejecucién de politicas publicas, alejdndose de estudios que verifican
elementos individuales y especificos del proceso de implementacién de politicas publicasy que no reflejan su realidad y complejidad.
Aportes tedricos y practicos: El andlisis de los aspectos politicos (gestién) y operativos (gestién) de la implementacién de politicas,
ademds de resolver vacios tedricos, pueden ayudar a los gestores publicos a comprender las competencias que deben emprender
para la implementacién exitosa de politicas publicas. Se advierte que el modelo de andlisis concebido en este estudio, a pesar de
tener su énfasis en el gobierno local, puede ser aplicado para analizar la implementacién de politicas publicas por parte de otras
esferas de gobierno, con las variables necesarias en sus variables.

PALABRAS CLAVE: Capacidad de gestion, Capacidad de gestién, Administracién politica.

INTRODUCTION

In Brazil and several federated countries, the process of decentralization of government management has
placed in charge of municipalities (local agencies) the competence to implement various public policies to
meet the demands of society (Lavalle, Rodrigues, & Guicheney, 2019). Local government capacity to execute
public policy is a predictive factor for its successful implementation (Trein & Maggetti, 2019).

However, implementing public policy is not an easy task. Routinely, the execution of public policies
presents failures in their operationalization and/or divergence of results (Arretche, 2001; Khan, 2016). These
problems can be provoked by several factors, such as conflicts of interest between government and society,
limitation of physical, human, and material resources necessary for the execution of the policy, need for
adjustments to the local context, lack of clarity regarding the objectives and goals of the policy project,
difficulty of coordination, communication, and relationships with other governmental instances (Bhuyan,
Jorgensen, & Sharma, 2010; Lipsky, 2010; Petersen, 2018; Pressman & Wildavsky, 1973).

Since the 1970s, academic studies were initiated to understand the failures and difficulties in the
implementation of public policies and mitigate these problems (Mota, 2020). However, to date, public policy
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implementation is still considered an incipient and embryonic research field, as it relies on prominently
utilitarian studies and analyses of singular aspects of the policy execution process, with extremely delimited
themes, such as bureaucracy, networks, governance, and cooperation, resulting in limited views of the
research field and that do not reflect or explain the reality and complexity of the implementation process
(Gomes, 2012; Lotta, 2019; Perez, 2010; Santos et al., 2017).

Given this context, the literature began to recommend that new studies be developed on the
implementation of public policies, seeking, however, an expanded and holistic understanding of the research
field, through the joint evaluation of the technical, relational, and political aspects (Di Gusto & Ribeiro,
2019; Gomes, 2019; Honig, 2006).

To remedy this gap, the Theory of Political Administration, from a reflexive and critical stance, considers
that studies on public policies should occur from the integrated and inseparable analysis of the management
capacity (conception and conduction of the political aspects) and the administrative management capacity
(techniques and relations in the execution), to understand the total reality of the research field (Amaral &
David, 2017; Sumiya, Silva, & Aratjo, 2014).

This theoretical-methodological proposal is based on the understanding that administrative knowledge
and practices are present both in their political (theoretical) dimension, in the sense of conducting the
management of an organization and/or society, and in their empirical (practical) dimension, referring to
the technical bases for their execution (Santos ez /., 2017; Santos, Ribeiro, & Santos, 2009). Therefore, the
theory of Political Management presented itself as adequate to meet the current scope of research in public
policy implementation.

Because of the above, this paper is defined as a general objective to propose an analytical model of the
local implementation capacity of public policies, based on the theoretical and methodological foundations of
Political Management. As specific goals it was established: (a) to understand the dimensions of management
and administrative management that make up the capacity to produce public policies in the light of the
Theory of Political Management; (b) to map the factors that condition the implementation of public
policies, through a systematic literature review; (c) to classify and group the conditioning factors of policy
implementation, systematizing them to the analytical dimensions of Political Management.

We emphasize that this work sought to develop a theoretical construct that can serve to analyze, in an
integrated and correlated way, the multiple factors involved in policy implementation, which can elucidate
the interfaces involved in policy implementation and can also contribute to public managers' understanding
of which capabilities are necessary for the implementation of public policies at the local level.

We describe the theoretical framework of this study in the following section.

THE THEORY OF PoLITICALL. MANAGEMENT: MANAGEMENT AND ADMINISTRATIVE
MANAGEMENT CAPACITY

The theory of Political Management was created in 1993 by a group of researchers at the Federal University of
Bahia (UFBA), under the leadership of Professor Mr. Reginaldo Santos. Only since the 2000s, did the theory
begin to stand out in the Brazilian literature as a theoretical-methodological approach in organizational
studies (Santos ez al., 2017).

The theory of Political Management is based on the multiparadigmatic contributions that (1) the
economic dynamics does not correspond only to the most efficient use of the production factors, such as
land, capital, labor, technology, since there are elements of different natures (social values, culture, norms,
laws, regulations, among others) that condition the economic results (Santos, 2003); and that (2) "the
administrator's task, in the last analysis, consists of the rational use of the available resources, in a given
situation, for the attainment of certain objectives” (Ribeiro, 2006, p. 167).
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In this sense, this theory has established itself as a field of knowledge that opposes the majority academic
work, of neoclassical, positivist, and functionalist orientation, which was considered insufficient to explain
the current organizational phenomena, and began to defend the need to contemplate the various analyses of
the management of social relations of production, regardless of the historical time and the economic system
of production (Santos ez a/., 2017; Sumiya ez al., 2014).

From this context, Political Management has settled its core concept of studying the conception of the
social relations of production and distribution of a given society, aiming to understand "how to do"/"how
to manage"/"how to organize" the social relations of production and distribution for the achievement of a
specific standard of social welfare (Pinto & Ribeiro, 2014; Ribeiro, 2008).

To this end, the Theory of Political Management holds that Politics (planning of how to do) and
Management (administrative tools for doing) are inseparable phenomena, since the man — as a political
being — makes his administrative decisions based on his political ideals (beliefs, values, ideas etc.). Thus, in
managerial contexts there is no neutrality of politics; therefore, Management is political (Ribeiro, 2006;
Santos, 2004; Santos et 4., 2009).

Thus, the central basis of the Theory of Political Management is not only organizational knowledge and
practices have both a political (theoretical) and an empirical (practical) dimension. In this scenario, the
scientific field of management presents itself as a complex and multidisciplinary knowledge, responsible both
for defining the conception of a given administrative mode (of conducting the running of an organization
and/or society) and for determining the technical bases for its complete and effective execution, through
managerial practices (Santos ez al., 2017).

Thus, the Theory of Political Management focuses on the management, not on the organization, widely
studied by administrative theories, because (1) the organization is the object of analysis of other consolidated
sciences, such as psychology, sociology, political science, making it impossible to establish a unique theoretical
framework; (2) management, in this perspective, can be a specific field of knowledge for managers; (3)
functionalist-based administration focuses on the efficient and rational operation of the productive aspects
of the organization and the interpretation of individuals' behavior within organizations, becoming mere
technical-professional instruments of the organization (Amaral & David, 2017; Justen, Gurgel, Ferraz, &
Cunha, 2017).

Then, the precursors of the theory pointed out that one may analyze management from two strands -
theoretical and practical -, which are: (1) the political field, aimed at a macro analysis, in a broader spectrum;
and (2) the professional field, focused on the micro dimension. (Gomes, 2012). They also clarified that,
by defining management as its object of study, the Theory of Political Management did not disregard
the importance of organizations. On the contrary, "organizations/institutions constitute the genres that
contain essential elements of the object of administration; they are particular spaces where only the object
dwells" (Santos, 2001, p. 62).

Thus, the effort of epistemological and theoretical-methodological studies of Political Administration has
been to differentiate 'management’ as the scientific object of the field and 'organizations' as the privileged
locus where 'management’ (theoretical/abstract dimension - subjective) and managerial administration
(practical dimension) manifest and materialize.

By privileging management as a political expression, the Theory of Political Administration establishes
a strong approximation of the concept of public governance. However, the main difference between these
concepts is that management can be seen as an administrative, social, and political element, in an integrated
way. On the other hand, public governance, in a broader sense, represents only a part (important, no doubt)
of the managerial phenomena, focused on procedural and regulatory aspects (mechanisms; components;
practice; control) to direct, monitor, and encourage public organizations to positive administrative practices,
within an essentially functionalist perspective (Teixeira & Gomes, 2012).
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Concerning the above, Political Management claims that managing involves two integrated and unified
dimensions, called management and administrative management. In Portuguese it is translated as “gestao”
and “geréncia”. The management dimension concerns the conception of conducting social relations
of production, circulation, and distribution, observed at any level of human organization (individual,
organizational, and collective). The administrative management dimension, in turn, is defined as the action,
the act of doing, the materialization conceived at the management level (Santos ez al., 2009; Santos ez al.,
2017).

The Political Administration Theory also argues that the State action is the primary vector of the
relations established in society, having the competence to develop the tasks of the administrator (responsible
for designing the project of a nation) and also of the manager (responsible for the execution of this
macro project), of the social relations of production, circulation, and distribution, constituting the core
entrepreneur of national capitalism (Santos, Ribeiro, Ribeiro, Santos, & Costa, 2004).

To fulfill its tasks, the State should develop several public policies. In this regard, this theory understands
that state actions (public policies) result from complex social processes and dynamics that involve agents
located in several and different spheres of representatives from society, thus determining the recognition
of the existence of formal and informal mechanisms of access to the decision-making centers of the policy
(Santos et al., 2017).

It is noteworthy that public policies are influenced by government ideologies, international context,
political forces, and economic guidelines (Gomes, 2012). For that reason, Political Management must be
part of the administration studies concerning directives, actions, programs, and projects of public policies
(Santos et al., 2017).

Bearing in mind that the central dimensions of analysis of the Theory of Political Management are
management and administrative management, understanding the phenomenon of public policies from
the perspective of this theory requires an expanded comprehension of politics. It considers the following
analytical categories: (1) management capacity: focused on analyzing the state, the macro environment,
in which the internal conflicting forces of society that have been developed by the social relations of
production crystallize; (2) administrative management capacity: based on the design and implementation of
the administrative micro-processes that guide the quality of the implementation of the management pattern
of a given society or organization. These two capacities integrate the political and instrumental/technical
dimensions as inseparable elements of the administrative phenomenon (Gomes, 2019; Santos, 2004; Santos
etal.,2017).

A systematic review of the literature was conducted to map and categorize the factors that condition the
implementation of public policies and classify them in the management and administrative management
dimensions of the Theory of Political Management, as presented below.

CONDITIONING FACTORS OF PUBLIC PoLICY IMPLEMENTATION

Research on public policy implementation has multiple theoretical and methodological approaches, resulting
in a high dispersion of the topic (Lima & D'ascenzi, 2019). Given this scenario, we developed a systematic
review of the national and international literature to identify and categorize the factors that impact public
policy implementation, as presented in Table 1.

Protocols were oriented by Bicudo (2014) and Pereira ez al. (2019). To search for the material, we used
terms in Portuguese and English on public policy implementation on these platforms: Google Academic,
SPELL, and Capes, until saturation of the theoretical subject.

In this part of the literature review (Chart 1), we selected the following criteria: (1) papers published from
2010 to 2020; (2) theoretical-empirical scientific papers published in Brazilian and international journals,
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in Portuguese or English languages; (3) technical studies of research agencies. Bibliographic research,
monographs, dissertations, theses, and book chapters were excluded.

After gathering the papers, 94 papers were cataloged. These studies went through initial filtering, by
reading their abstracts and conclusions, to verify their coherence. After this, 47 studies remained.

We assessed those papers by employing content analysis. The structuring literature review, following
the assumptions of Political Management Theory, allowed us to identify six factors that influence the
implementation of public policies (Chart 1). Then, these factors were evaluated and allocated in the analytical

model proposed in this work (Figure 1).

Figure 1: Conditioning Factors for the Implementation of Public Policies

CONDITIONING FACTORS THEORETICAL REFERENCES
Institutional Design of the Dupuis and Knoepfel (2013); Jense, Johansson and Lofstrom (2012); Khan
Policy (2016); Lima and D’ascenzi (2017); Novato, Najberg and Lotta (2020);
Palmer et al. (2018); Santana and Arsky (2016).
Resources Batista (2015); Cardoso and Marenco (2019); Khan (2016); Soares and
(Physical, Financial and Paim (2011); Santos, Jankoski, Oliveira and Rasoto (2017); Stopa and
Human) Mustafa (2013).

Angst and Soglio (2018); Batista, Schraiber and D’Oliveira (2018); Bichir,
Brettas and Canato (2017); Ferreira and Medeiros (2016); Pereira, Lotta and
Implementing Bureaucrats Bichir (2018); Lotta (2018); Novato, Najberg and Lotta (2020); Lotta and
Marques (2020); Thomann, Engen and Tummers (2018); Tummers and
Bekkers (2014); Serafim and Santos (2020).

Ansell, Sorensen and Torfing (2017); Dubow, Borba, Santos, Garcia and
Krug (2017); Dutra (2020); Drazkiewicz, Challies and Newig (2018);
Social Participation Lagares and Silva (2020); Larsen, Hansen and Nielsen (2018); Macedo,
Alcantara, Andrade and Ferreira (2016); Moraes and Helal (2017);
Nascimento, Silva and Pereira (2019); Nunes (2017); Petersen (2018);
Vente (2016); Saber and Gomaa (2020).

Costa and Medeiros (2019); Greer and Lillvis (2014); Gollata and Newig
Intergovernmental Relations | (2017); Menicucci and Marques (2016); Oliveira, Lotta and Freitas (2019);
Lotta and Favareto (2016); Nunes (2017).

Local Context Anze, Passarela, Silva and Lobo (2018); Freitas, Ferreira and Freitas

\\\\\\\\\\\\\

(2018); Nascimento, Silva, and Pereira (2019); Oliveira, Lotta, and Freitas
(2019); Oliveira and Campos (2019); Olivieri, Martinelli, Massucatto and
Silva (2018); Petersen (2018); Rouillard (2015).

Source: Elaborated by the authors (2021).

The analysis model of the public policy refers to the idea that implementation occurs after its formulation,
following the guidelines of the policy's institutional design (political plan). Currently, it regards this process
as cyclical and sequential. However, for successful policy execution, it is necessary - among other factors
- that the institutional design (developed during the formulation stage) presents appropriate theoretical
foundations, achievable targets, and objectives, and determining timeframes. In addition, the wording of the
policy design cannot include ambiguities (in legal, cultural, and social aspects) and must be clear and concise
(Khan, 2016; Novato, Najberg & Lotta, 2020).

It is also noteworthy that the institutional design should observe the characteristics of the implementing
agencies or entities and the limitations of the execution scope, as well as define the limits and strategies for
adapting and adjusting the policy to local reality and monitoring the results (Dupuis & Knoepfel, 2013;
Jense, Johansson, & Lofstrom, 2012; Santana & Arsky, 2016).

When the policy design allows for a free and subjective interpretation of its normative structure, it presents
incomplete instructions or poor specifications; implementers may have distinct explanations of the policy
plan, leading to executions that are totally disparate from the policy's core aims (Lima & D'ascenzi, 2017;
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Lotta, 2018). On the other hand, extremely rigid policy plans can make local adaptations difficult, create
operational barriers, and demotivate the team responsible for execution (Palmer ez al., 2018).

In addition to analyzing and comprehending the policy plan, implementing organizations need to estimate
and mobilize the physical, financial, and human resources required to implement the policy. In this regard,
the implementing agency must develop action plans indicating: (1) the availability, capacity, and quantity of
physical, technological, and material spaces; (2) the number of public servants, as well as their qualification
and training to meet the policy; (3) the budget availability for the implementation of the policy (Khan, 2016;
Stopa & Mustafa, 2013).

Thus, the entity in charge of the execution may perform, before implementation, the acquisition of
materials, works, and services hiring and training of personnel, the definition of managers and their duties
and responsibilities, sizing, and financial disbursement so that policy has no interruptions or failures (Batista,
2015; Cardoso & Marenco, 2019; Santos et al., 2017; Soares & Paim, 2011).

Implementing bureaucrats, at each of their levels, work based on the perspective of bounded rationality
and make decisions based on their discretionary power (when allowed in the institutional design of the
policy), on personal factors (beliefs, customs, values, altruism, vocation, self-interest), on the availability of
resources and budget, and on the way they relate to the other actors involved in the policy and target audience.
They may have a flexible, legalistic, or associative role, in the sense of connecting with their partners and
supporters (Batista, Schraiber & D'Oliveira, 2018; Bichir, Brettas, & Canato, 2017; Ferreira & Medeiros,
2016; Lotta & Bichir, 2018; Lotta & Marques, 2020).

In public policy implementation, the street-level bureaucrat is the actor who effectively contributes the
most to policy execution (Angst & Soglio, 2018). These actors make discretionary decisions to settle: (1)
conflicts of interests and social pressures on the policy; (2) vague guidelines and insufficient guidelines from
the policy itself; (3) absence or deficiency of resources for execution; (4) the need to adapt to the local reality,
among other factors. This situation leads bureaucrats, especially at the street level, to decide what can be
done/executed in the face of a given context, not necessarily doing what they want, but what they can do.
(Lota, 2018).

The actions of bureaucrats, especially street-level ones, can translate and align the policy's goals and
language to the community's desires, as well as promote adaptations of the policy's goals and strategies to
adjust it to local dynamics, resources, and capacities, modifying the policy's expected outcomes (Angst &
Soglio, 2018; Thomann, Engen, & Tummers, 2018; Tummers & Bekkers, 2014; Serafim & Santos, 2020).

Besides bureaucrats, the implementation of a public policy relies on the social participation of multiple
actors, through interest groups, organized civil society, business groups, or even through the isolated actions
of citizens and media actions. These actors build a network to implement the policy to imprint on the
policy their understandings, interests, conflicts, power, ideologies, and dispute for resources and legitimacy
(Macedo et al., 2016; Nascimento, Silva, & Pereira, 2019; Saber & Gomaa, 2020).

In general, social participation allows greater interlocution between governments and civil society;
promotes the inclusion of segments traditionally excluded from decision-making processes; confers a more
participatory and democratic character to the implementation of a policy; expands the monitoring and
oversight of the use of public resources; provides knowledge and information; enables the achievement of
partners and collaboration; propitiates the overcoming of obstacle and conflict resolution; builds trust and
acceptance of the authority of implementing bureaucracies; promotes sustainable and socially just decision-
making; identifies flexible and workable solutions; extends policy reach; legitimizes policy as public; directs
policy implementation that is best suited to local need and reality, contributing to policy outcomes (Ansell,
Sorensen, & Torfing, 2017; Dubow, 2017; Drazkiewicz, Challies, & Newig, 2018; Dutra, 2020; Nunes,
2017; Vente, 2016; Petersen, 2018).

The implementation of the policy should provide spaces for dialogue and social interaction because the
absence of social participation can indicate the centralizing character of the program, lack of transparency,
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generation of conflicts with citizens and interest groups, unequal distribution of costs and benefits of the
policy, and the execution of policies that are merely a transcription of the institutional design, without
contemplating the reality and demands of the municipal sphere (Lagares & Silva, 2020; Moraes & Helal,
2017; Larsen, Hansen, & Nielsen, 2018).

Next, due to the decentralization of public policy production, with municipalities having the role of
executor and the higher entities having the mission of planning, inspection, and in some cases sponsorship,
it is necessary to undertake intergovernmental relations (also called multilevel governance) so that the policy
can be implemented (Menicucci & Marques, 2016; Oliveira, Lotta, & Freitas, 2019).

This integration is a management strategy that aims to improve the quality of care for users, based on
a service delivery network that can involve vertical federative entities - between the Federal Government,
States, and Municipalities - to horizontal relations through integrated activities between local agencies
(secretariats), policy execution agreements, and the third sector (Costa & Medeiros, 2019).

Intergovernmental relations ought to be based on collaboration and synergy among executing agencies to
guide, subsidize, and support local implementers, particularly municipalities that work with small budgets
and have lower institutional capacities (Gollata & Newig, 2017; Greer & Lillvis, 2014; Nunes, 2017). These
intergovernmental relations should not be rigid and limit local autonomy and adaptations (Lotta & Favareto,
2016).

Local context is a relevant point in the implementation process. In this regard, the course of the policy
and consequently its results can be influenced by contextual factors, such as city size; division of roles and
responsibilities among national, regional, and local authorities; administrative and political autonomy of
subnational agencies; city-level operational capacity; lobby influence; changes in elected representatives due
to the end of the mandate; replacement of commissioned staff; corruption; and local culture guide policy
implementation and, consequently, its outcomes (Anze er 4l., 2018; Bardal, Gjertsen, & Reinar, 2020;
Nascimento, Silva, & Pereira, 2019; Oliveri et 4l., 2018; Rouillard, 2015).

At a practical level, the local context can induce a better execution of policy, when the municipality
has both structure and interests aligned with the scope of the policy, not deviating from its objectives,
and expanding the reach and the quality of the results (Moreira, Silveira, & Euclydes; 2018). The local
implementer can also customize the public policy to local interests and resources, modify normative
instruments, distort objectives, and amplify the divergence of results, in a scenario often promoted to
overcome local social, economic, and cultural difficulties (Oliveira & Campos, 2019).

Therefore, the public policy implementation process must consider the nuances of the local context so it
can produce adequate results for the target audience (Freitas, Ferreira, & Freitas, 2019; Rouillard, 2015). In
this sense, as already discussed in the institutional design factor, the policy is oriented to be structured from
models that enable a precise wording of its objectives to the different publics and regionalities and define the
limits of its suitability to the local context (Oliveira, Lotta, & Freitas, 2019; Petersen; 2018).

Having finished the systematized literature review, one can see that the six factors that determine
the implementation of public policy are complex and inseparable. One cannot measure or explain the
implementation of public policies by analyzing only one of these factors, even in-depth, since this would not
suffice to understand its complexity.

Thus, it is possible to state that the present literature review met the assumptions of the Theory of Political
Administration, as it presented variables linked to the macro processes of the policy, as well as the elements
involved in the management of resources and instruments needed for its implementation (Santos ez a/., 2009;
Santos ez al., 2017). In this scope, this study was not limited to functionalist and delimited themes of public
policy implementation and sought to map in a broad, in-depth, and interrelated way the political, social,
relational, and technical factors involved in policy execution (Pinto ez 4/., 2017; Santos ez al., 2017; Santos,
Santana, & Piau, 2011).
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From this perspective, we intend to analyze the multiple factors presented above (Chart 1) inan integrated
manner and associated with the dimensions (1) management capacity and (2) managerial capacity of
the Management Theory (Figure 1) to provide a broader comprehension of the process of public policy
implementation.

ANALYSIS MODEL: CAPACITY FOR LOCAL IMPLEMENTATION OF PUBLIC POLICIES

The early studies on public policy implementation assumed that a flawlessly public policy should be well-
designed in its formal and technical dimensions, based on well-defined goals and strategies, and with
available human and financial resources (top-down approach). So, they disregarded the relationship between
the policy, its actors, context, and society (Van Meter & Van Horn, 1975; Sabatier, 1986; Sabatier &
Mazmanian, 1980). This notion has been complemented by the understanding that elements such as
discretionary power, social and cultural heterogeneity, different levels of government, and intergovernmental
relations (bottom-up approach) within the normative and prescriptive universe (Farah, 2018; Lipsky, 2010;
Thomann, Van Engen, & Tummers, 2018).

In broader terms, there is no best approach. The literature has pointed out that both perspectives —
top-down and bottom-up — are appropriate, depending on the context and structure of the implemented
policy (Matland, 1995; Thomann, Lieberherr, & Ingold, 2016). Nowadays, hybrid theoretical models
are recommended to move away from antagonism and toward a combined application, associated with
institutional, political, and local contexts (Andrews, Boyne, Law, & Walker, 2011).

To get this outcome, a theoretical basis that enables an integrative view of the process of public policy
implementation and a joint evaluation of political, relational, and technical elements of public policy
implementation is essential (Di Gusto & Ribeiro, 2019). In this sense, the Theory of Political Management
has shown itself as a coherent theoretical-methodological approach by proposing to analyze the complex
relationships among society, government, and the market, through the capacity of management and
administrative management (Santos ez 4/., 2017; Santos ez al., 2009; Santos & Ribeiro, 1993).

In public policy domain, the Society represents individual needs, embodied in social demands; the
Government represents the capacity to plan and execute public policies; and the Market refers to the
competence of other fields of knowledge and social practices in implementation (execution) (Santos, Ribeiro,
Ribeiro, & Pinto, 2017).

In this sense, analyzing public policies based on the Theory of Political Management requires
understanding the relationship among political, technical, and social elements, and it indicates to adopt as
analytic categories the (1) management capacity, linked to political and social macro processes, along with
the (2) administrative management capacity, associated with administrative practices and tools (Santos ez
al.,2017). These two dimensions are specific to Political Management Theory and are considered inseparable
and must be analyzed in an integrated approach.

The six dimensions of public policy implementation (Chart 1) were combined into the core categories
of management capacity and administrative management capacity. This action enabled the formulation of
hypotheses as a basis for the analysis model represented in Figure 1.

In this model, the management capacity (political macro process) refers — as an analytical dimension - to
the management of political plans, the structuring of coordination, relationship and control instruments,
and the achievement of social, economic, or cultural conditions of society (Gomes, 2019; Santos, 2004).
For the Theory of Political Administration, the concept of management, when representing the theoretical/
abstract (subjective) dimension of administrative phenomena, corresponds to the macro organizational level
(which reflects the dimensions of society) and to the meso organizational level that reflects the role of the
State (Santos ez al., 2017).
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In this sense, the management capacity relates to conditioning factors of public policy implementation
such as (1) institutional design of policy frameworks; (2) intergovernmental relationships, and (3) social
participation, as described in Figure 1. Thus, it is assumed that:

H. - Policy institutional design, intergovernmental relationships, and social participation contribute
to the management capacity of public policy implementation.

H. - Management capacity influences the results of public policy implementation.

The administrative management capacity dimension (micro-processes and execution tools) refers to
both the decisions made by bureaucrats and other social actors based on their local contexts, conditions
and resources, and the daily administrative routines that guide the pattern and quality of public policy
implementation (Gomes, 2019; Santos, 2004; Santos et al., 2017). The administrative management
corresponds to the micro organizational level and, as defined by Santos ez 4/, (2009, p. 929), reflects the “place
of exercising the functions, the way of doing, the process of doing, production engineering in all senses”.

In this sense, administrative capacity relates to factors such as (1) physical, financial, and human resources;
(2) implementing bureaucrats; and (3) local context, described in Figure 2. Therefore, it can be assumed that:

H. - The planning and allocation of physical, financial, and human resources, the actions of
implementing bureaucrats, and the local context contribute to the administrative management capacity
of public policy implementation.

H. - Administrative management capacity influences the results of public policy implementation.

Still concerning the analysis model, according to the Political Management Theory, Administration is
political - it is not a complementary relation, but a connected activity between thinking (management
planning) and doing (administrative execution) within a context, essentially guided by man, who is a political
being (Ribeiro, 2006; Santos, 2004; Santos ez al., 2009; Santos & Ribeiro, 1993). Thus, it is assumed that:

H. - Management and administrative management capacities contribute to local public policy
implementation capacity.

H. - Local government implementation capacity influences policy results.

The graphical representation of the analysis model is presented below.

Figure 2: Public Policy Implementation Analysis Model

Source: Elaborated by the authors (2021).

The model in question assumes that it is possible to build a holistic knowledge about the implementation
of public policy, through the joint analysis of management and administrative management capacities of the
execution of policies, which enables to understand the reality, complexity, and totality of the phenomenon
(Gomes, 2019; Honig, 2006).

In this sense, it is recommended to study a type of public policy at the local level, such as health, education,
or environment, for the operationalization of this model (Santos ez 4/, 2017). This recommendation is
because each public policy has specific goals and elements. Therefore, it is necessary to map the actors and
social groups involved, the field of execution, local and governmental relations, and preliminary or definitive
results, if any.

From this, it will be possible to list/assign elements of analysis, for each of the six analytical factors
previously described, appropriate to the scope of the policy to be studied. This model should be executed
through mixed research methods (qualitative and quantitative) since they provide a practical way to
understand multiple perspectives, different types of causal paths, and various outcomes, listing common
characteristics of research problems on public policy implementation (Peters, Adam, Alonge, Agyepong, &
Tran, 2014).

Finally, the purpose of this analytical framework is not to evaluate the policy, in the sense of measuring
its outcomes, but to analyze the factors and variables that direct certain policy outcomes, to understand the
totality and interrelatedness of the conditions that impact the implementation of public policy.
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FiNAL CONSIDERATIONS

Studies on the implementation phase of public policies began in the 1970s, aiming to understand the factors
that provoke failures in the execution of policies or interfere in their resules (Lipsky, 2010; Pressman &
Wildavsky, 1973). Today, the literature converges on the following understandings: (1) despite theoretical
advances, policy implementation is still considered an embryonic field of research studies; (2) implementing
public policies is a complex and multifaceted phenomenon, given its many dimensions and intervening
factors; (3) it is necessary to undertake studies that portray the integration of individual, institutional,
cultural, political, and organizational elements that interfere in the implementation of public policies,
as opposed to research that analyzes isolated or utilitarian aspects of the policy, without presenting or
understanding the reality as a whole (Arretche, 2001; Gusto & Ribeiro, 2019; Gomes, 2019; Honig, 2006;
Lotta, 2019).

In this sense, the Theory of Political Management presented itself as competent to fulfill the current needs
of this field. It articulates macro and micro dimensions - management and administrative management - to
the conditioning factors of the implementation of public policies, enabling an analytical model (Figure 1) to
guide holistic and integrative studies (Amaral & David, 2017; Santos ¢ al., 2017; Sumiya et al., 2014).

Therefore, it is possible to broaden and, at the same time, deepen the study of managerial administration
concerning the political, social, and technical-operational dimensions of public policy implementation,
aiming to get outcomes that explain the totality and reality of the phenomenon (Pinto ez /., 2017; Santos
etal.,2017).

This non-functionalist comprehension of the implementation of public policies can guide local
governments on (1) management capacity, through the evaluation of the policy's institutional design,
intergovernmental relationship, and social participation; and (2) administrative management capacity,
measured by the planning and allocation of physical, financial, and human resources, the performance of
implementing bureaucrats, and the local context. Both abilities are considered inseparable and necessary to
implement public policies - from the standpoint of the Political Management Theory.

We point out that the analysis model proposed in this paper, despite having emphasized local government
capacity, can be applied to analyze the implementation of public policies by other governmental levels, with
the necessary adjustments in its variables.

Finally, for upcoming research, it was planned to test the hypotheses listed, to validate the theoretical
constructs and ratify the assumptions of the Theory of Political Administration.
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