
© January 2026 | IJIRT | Volume 12 Issue 8 | ISSN: 2349-6002 

IJIRT 191320            INTERNATIONAL JOURNAL OF INNOVATIVE RESEARCH IN TECHNOLOGY  6431 

Building Policy from Practice: Implementation as 

Organizational Learning 

 
VINAY KUMAR BHAGAT 

Assistant Professor, Dr. Zakir Hussain Teachers’ Training College 

Laheriasarai, Darbhanga - 846003 (Bihar) 

 

Abstract—Policy implementation is not a linear act 

of enforcing prior decisions. It is a dynamic 

process in which institutions interpret policy 

demands, negotiate responsibilities and generate 

new knowledge. This article argues that policy 

implementation functions as organizational 

learning in complex public systems. Practice 

produces information that is not visible in policy 

design stages. This information includes 

contextual constraints, patterns of user 

behaviour, institutional capacity and the culture 

of work. When systems acknowledge these forms 

of knowledge they adapt and refine policy 

instruments. This article develops the concept of 

building policy from practice using examples from 

the Indian education sector. It locates 

implementation within the broader discourse of 

organizational learning and knowledge creation. 

It highlights challenges that limit the learning 

potential of implementation processes. It 

concludes by discussing implications for teacher 

education, institutional development and policy 

design in India. 
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I. INTRODUCTION 

 

Public policy often appears as a set of formal 

statements meant to direct collective action. Policies 

are drafted in national capitals or state headquarters 

and then transmitted to the field for action. This view 

suggests that designing policy is the real intellectual 

task while implementation is a matter of compliance. 

This view is incomplete and fails to capture the real 

nature of public systems in India and elsewhere. 

 

Implementation is a field of learning. Frontline 

institutions interpret policy demands in real settings 

and create responses that suit local conditions. Actors 

in schools, district offices and teacher education 

institutions construct practices that modify the 

original intent of policy. These modifications are not 

always failures. Many of them are productive forms 

of learning that help the system function in spite of 

complexity. 

 

This article explores implementation as 

organizational learning. It challenges the idea that 

policy is only made at the top. In practice policy is 

also made at the point of use. Each interaction 

between policy instruments and institutional reality 

generates information about what works and what 

does not. Policy improves when institutions capture 

this information and feed it back into design. 

 

India has experienced regular cycles of reform in 

education. These reforms include shifts in 

curriculum, teacher preparation, assessment 

frameworks and governance structures. Many 

reforms did not yield expected outcomes due to gaps 

in implementation. Instead of treating these gaps as 

mere failures this article treats them as opportunities 

for learning. Implementation produces local 

knowledge that can improve policy design if 

institutions are prepared to learn from it. 

 

II. CONTRIBUTION AND SIGNIFICANCE 

 

The first contribution concerns policy analysis. The 

article reframes implementation as a process of 

organizational learning rather than as a stage to be 

completed after design. This reframing challenges 

dominant linear models and highlights the generative 

nature of practice. By demonstrating how field 

experiences produce knowledge that informs later 

policy cycles, the article strengthens the case for 

iterative governance. This contribution holds 

significance for policymakers who seek to improve 

reform outcomes in complex environments. It 

encourages them to view implementation as an arena 
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of inquiry and to design systems that capture and use 

experiential knowledge. 

 

The second contribution concerns teacher education. 

The article positions teachers and schools as 

knowledge-producing institutions rather than as 

passive executors of policy mandates. This 

perspective elevates teacher agency and underscores 

the importance of reflective practice as a foundation 

for reform. It argues that teacher education 

institutions can strengthen policy learning by 

documenting field experiences, hosting collaborative 

reflection and conducting practice-based research. 

This contribution is significant for teacher educators 

who are preparing professionals to operate in 

dynamic policy environments such as those shaped 

by the National Education Policy 2020. 

 

The third contribution concerns research in education 

and public policy. The article integrates insights from 

policy implementation, organizational learning and 

teacher education which are often treated as separate 

domains. The mixed conceptual methodology 

demonstrates how synthesis, integrative review and 

policy analysis can be combined to produce new 

conceptual tools. It also establishes a pathway for 

future empirical research on policy learning in Indian 

education. This contribution matters for scholars who 

seek to understand how complex education systems 

adapt during reform cycles. 

 

These contributions carry broader significance for 

India’s policy landscape. The pursuit of Viksit Bharat 

requires institutions that can learn from practice and 

respond to local contextual variation. Implementation 

understood as organizational learning provides such 

a pathway. Systems that treat implementation as 

inquiry are more likely to generate context-sensitive 

solutions and to sustain reforms beyond the design 

phase. Systems that treat implementation as 

compliance risk stagnation. The conceptual 

framework advanced in this article therefore holds 

relevance for both national policy debates and 

international discussions on public sector learning. 

 

III. BACKGROUND AND RATIONALE 

 

Public policy theory has long debated the relationship 

between design and implementation. Early models 

treated implementation as a sequence of steps in 

which decisions taken at the top were transmitted 

downward. Later models criticised this top-down 

approach and argued that implementation involves 

negotiation, interpretation and conflict among actors 

with different mandates. 

 

This research field expanded in the 1970s and 1980s 

with studies of street-level bureaucracy. These 

studies argued that frontline actors exercise 

discretion due to limited resources and high demands. 

They adapt policy rules to match real situations. 

Through this process frontline actors generate 

knowledge about institutional constraints and user 

needs. This knowledge is hard to predict during 

policy formulation. 

 

Recent theories of organizational learning and 

complexity deepen this understanding. They 

emphasise feedback loops, institutional sense-

making and distributed cognition. Public systems do 

not behave like machines. They behave more like 

learning organizations where knowledge is dispersed 

and learning happens through repeated practice. 

 

The rationale for studying implementation as 

organizational learning becomes strong in the Indian 

context. India is structurally diverse. Regions differ 

in geography, language, culture, administrative 

capacity and socio-economic patterns. These 

differences affect how educational reforms translate 

into classroom practice. A single design cannot 

predict how thousands of schools and teacher 

education institutions will execute policy. Field 

practice reveals constraints and solutions that 

policymakers cannot fully anticipate. 

 

Treating implementation as organizational learning 

offers several benefits. It shifts the conversation from 

blame to improvement. It enables policymakers to 

incorporate field knowledge into continuous policy 

design. It recognises the role of institutions as 

knowledge producers rather than mere delivery 

channels. It strengthens teacher education by 

connecting policy debates to classroom realities. It 

also promotes democratic governance by valuing 

knowledge from below. 

 

IV. POLICY IMPLEMENTATION AND THE 

IDEA OF PRACTICE 

 

Policy implementation unfolds within the domain of 

practice rather than through the mechanical execution 

of directives. Classic top-down models once assumed 

a rational chain of command in which intentions at 
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the top translated into outcomes at the bottom. 

Seminal work by Pressman and Wildavsky (1973) 

challenged this assumption by demonstrating how 

implementation becomes entangled in a web of actors 

and interests, leading to divergence between policy 

design and policy outcome. Subsequent theorists 

argued that implementation must be understood as a 

cognitive and interpretive activity situated in 

complex institutional environments (Sabatier 1986; 

Howlett & Ramesh 2009; Hill & Hupe 2014). 

 

Practice refers to the situated work performed by 

frontline actors and institutions as they translate 

policy goals into concrete action. Practice involves 

interpretation, negotiation and adaptation. Lipsky’s 

(1980) street-level bureaucracy underscored that 

frontline actors hold discretion because policies 

rarely specify operational details. Teachers decide 

how to structure lessons, districts decide how to 

allocate support and schools decide how to engage 

communities. These decisions constitute the material 

form of policy in action. 

 

Contemporary research emphasises sense-making as 

central to educational implementation. Spillane, 

Reiser and Reimer (2002) argue that teachers 

interpret reform through existing beliefs and social 

routines. Coburn (2001) extends this argument by 

showing that sense-making is shaped by school 

micro-cultures and community dynamics. Practice 

therefore reflects both institutional knowledge and 

socio-cultural context. 

 

Viewing implementation through the lens of practice 

shifts attention away from compliance metrics 

toward learning processes. Deviations from policy 

are not merely failures but indicators of how actors 

respond to resource constraints, ambiguous goals and 

contextual diversity. In complex systems, such 

adaptations generate knowledge about feasibility and 

unintended consequences (Weick 2001; Senge 1990). 

This knowledge remains invisible during policy 

formulation yet proves essential to policy evolution. 

 

The Indian case illustrates these dynamics clearly. 

National reforms such as Continuous and 

Comprehensive Evaluation and mid-day meals 

generated diverse adaptations across states due to 

variation in administrative capacity, teacher 

preparation and social context. These adaptations 

functioned as forms of grassroots problem-solving 

that informed subsequent reforms under the National 

Education Policy 2020. Practice thus becomes a 

productive site of policy learning where institutional 

experience feeds back into policy redesign. 

 

V. ORGANIZATIONAL LEARNING IN 

EDUCATION SYSTEMS 

 

Organizational learning refers to the ability of 

institutions to generate, store and apply knowledge 

over time. Argyris and Schön (1978) distinguished 

between single-loop learning which refines existing 

practices and double-loop learning which questions 

underlying assumptions. Senge (1990) later 

described learning organizations as systems that 

cultivate feedback, reflection and experimentation. In 

public education these capacities are critical because 

reforms require constant adjustment to shifting 

contexts. 

 

Education systems comprise multiple organizations 

including ministries, state departments, boards, 

universities, teacher education institutions, schools 

and regulatory bodies. Each holds distinct resources 

and forms of knowledge. Spillane and colleagues 

(2002) argue that implementation knowledge is 

distributed across actors and artifacts rather than 

concentrated at one node. Learning therefore emerges 

through interaction across levels rather than within 

isolated institutions. 

 

Feedback plays a central role in this process. 

Feedback provides information about how policy 

instruments perform in practice. Weick (2001) 

suggests that organizations reduce uncertainty 

through retrospective sense-making. In education 

systems feedback may take the form of assessment 

data, classroom observations, teacher narratives or 

community responses. When feedback loops are 

weak learning remains episodic and fragmented. 

When they are strong institutions begin to anticipate 

patterns and adjust strategies accordingly. 

 

Indian research has highlighted similar dynamics. 

Evaluations of Sarva Shiksha Abhiyan and District 

Primary Education Programme showed that reforms 

generated knowledge about teacher training, 

community participation and resource allocation 

which influenced later policy cycles (NIEPA, 2014; 

ICSSR, 2018). Studies on the Right to Education Act 

found that state governments developed 

rationalisation strategies and multi-grade support 

models to cope with uneven teacher deployment 
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(NCERT, 2016). These adaptations represent double-

loop learning because they altered the assumptions 

governing resource management. Teachers engaged 

in comparable learning when Continuous and 

Comprehensive Evaluation prompted shifts from 

summative to formative assessment practices. 

Although many teachers developed hybrid models 

due to contextual constraints, these models became 

important sources of experiential knowledge that 

informed later revisions under NEP 2020 (APU, 

2021). 

 

Organizational learning also depends on culture. 

Coburn (2004) observes that cultures of collaboration 

encourage interpretive work while cultures of 

compliance restrict it. Indian teacher education 

institutions often operate under regulatory 

compliance frameworks that leave limited space for 

inquiry and reflection (NIEPA, 2020). Yet where 

reflective cultures exist - such as in certain DIETs and 

university-led teacher networks - learning is more 

robust. These sites demonstrate that organizational 

learning in education is not solely structural. It is also 

social and cultural. 

 

Finally knowledge must travel. Tyack and Cuban 

(1995) note that reforms encounter the “grammar of 

schooling” which resists change. Dissemination 

mechanisms such as professional communities, 

documentation platforms and training systems help 

bypass this resistance. In India digital platforms like 

DIKSHA and UDISE + have begun facilitating such 

flows by providing content, data and collaboration 

spaces for teachers and administrators. These 

developments support the emergence of learning 

infrastructures that link policy to practice rather than 

treating them as separate spheres. 

 

VI. THE INDIAN CONTEXT: CHALLENGES OF 

POLICY IMPLEMENTATION 

 

India’s education system operates within a context 

marked by structural diversity, administrative 

complexity and pronounced socio-economic 

variation. Federal structures distribute 

responsibilities across national, state and local levels 

which creates uneven capacity for policy 

implementation. National ministries design 

frameworks and programmes while states adapt them 

to their political and institutional conditions. District 

and block administrations translate these adaptations 

into operational strategies. Teachers and schools 

enact reforms in classrooms where community 

expectations and student needs shape daily practice. 

This layering of authority complicates linear models 

of implementation and highlights the importance of 

context-sensitive governance. 

 

Political economy further influences implementation 

trajectories. Education spending varies significantly 

across states due to fiscal priorities and revenue 

capacities. States such as Kerala and Tamil Nadu 

have historically invested in public education and 

teacher preparation which contributes to stronger 

administrative cultures and higher learning outcomes 

(NIEPA 2019). Other states contend with limited 

budgets, higher vacancy rates and weaker 

institutional support systems which slows reform 

uptake. Electoral incentives also shape reform 

priorities. Governments may favour visible 

infrastructure over long-term capacity building 

because visibility carries political value. Such 

dynamics affect the depth and continuity of 

implementation cycles. 

 

Social diversity adds another layer of complexity. 

India’s multilingual, multi-religious and socio-

economically stratified society produces diverse 

expectations regarding schooling and pedagogy. 

Parents may hold strong preferences for examination-

oriented instruction or English-medium schooling 

which influences how schools respond to reforms in 

curriculum and assessment. Regions with high tribal 

or rural populations may encounter barriers such as 

language mismatch or limited access to digital tools. 

These socio-cultural variations require teachers to 

adapt reforms to community norms and learner 

needs. Such adaptations generate tacit knowledge 

that remains largely undocumented yet holds 

significant value for policy design. 

 

Institutional capacity also varies. Bodies such as 

SCERTs, DIETs and state boards carry responsibility 

for curricular adaptation, teacher training and 

academic oversight. Some have developed research 

units and professional development programmes 

while others struggle with staffing, resources or 

regulatory constraints. Non-governmental actors 

including civil society organizations and 

philanthropic institutions contribute to 

experimentation and field research. Initiatives 

undertaken by Azim Premji University, Central 

Square Foundation and Pratham demonstrate how 

field-based learning can inform policy debates on 
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foundational literacy, teacher preparation and 

assessment. 

 

The Indian context therefore exemplifies a policy 

environment where implementation is shaped not 

only by rules and plans but also by political 

incentives, fiscal realities and social meanings. Such 

environments favour iterative and learning-driven 

approaches rather than linear models of delivery. 

Understanding these conditions is essential for 

analysing the National Education Policy 2020 which 

seeks to transform curriculum, teacher education and 

institutional governance across a nation of immense 

diversity. 

 

VII. CONCEPTUAL FRAMEWORK OF POLICY 

AS LEARNING 

 

The conceptual framework proposed in this article 

rests on the idea that policy implementation generates 

new knowledge that can improve future policy 

cycles. In this view policy does not end with design. 

It evolves through practice. Practice reveals gaps, 

constraints and opportunities that remain invisible 

during formulation. When institutions capture and 

use this knowledge they become more adaptive and 

capable of improvement. 

 

The framework identifies three components. The first 

component is policy intention. This refers to the 

goals, standards and strategies articulated in policy 

documents. Policy intention provides direction for 

the system and indicates what governments seek to 

change. 

 

The second component is practice. Practice refers to 

the situated activities through which teachers, schools 

and administrators translate policy intention into 

concrete procedures. Practice involves interpretation, 

negotiation and adjustment. Classroom teaching, 

assessment routines, monitoring visits and 

community engagement are examples of practice. 

Practice produces knowledge about feasibility and 

relevance that cannot be predicted during design. 

 

The third component is learning. Learning refers to 

the capacity of institutions to observe outcomes, 

reflect on experience and adjust strategies. Learning 

may occur at multiple levels. Teachers may revise 

lesson plans. Schools may reorganise schedules. 

District offices may modify training or monitoring. 

State governments may revise policy instruments. 

Learning links practice back to intention and supports 

redesign. 

 

These components interact in a cycle. Policy 

intention guides practice. Practice produces 

knowledge. Knowledge informs learning. Learning 

contributes to redesign. This cycle transforms policy 

from a static design activity into a dynamic and 

iterative process. It allows systems to improve 

reforms through experience rather than through 

assumptions alone. 

 

The framework is descriptive rather than prescriptive. 

It does not assert how systems should behave. It 

explains how they tend to behave when 

implementation generates insight that influences 

subsequent reform cycles. This perspective aligns 

well with education systems that operate in diverse 

conditions and require continuous adaptation such as 

India under the National Education Policy 2020. 

 

VIII. REVIEW OF LITERATURE 

 

Research on policy implementation has developed 

over many decades. Early work treated 

implementation as a rational sequence of stages. 

Pressman and Wildavsky showed that multiple actors 

and interests create complexity in federal systems. 

Their work challenged the idea that policy intentions 

automatically become outcomes. 

 

The street-level bureaucracy perspective further 

shifted the field. Lipsky argued that frontline workers 

possess discretion because they face uncertainty and 

limited resources. This discretion allows them to 

adapt policy in practice which produces outputs 

different from official rules. This insight grounded 

implementation analysis in real contexts. 

 

Organizational learning literature added depth. 

Argyris and Schön introduced single-loop and 

double-loop learning. Senge later advanced the idea 

of learning organizations and emphasised feedback 

and systems thinking. These ideas connect learning 

with adaptation and problem solving. 

 

Complexity theory contributed by framing public 

systems as complex adaptive systems. Outcomes 

emerge from interactions rather than linear causation. 

This perspective highlights experimentation and 

local problem solving which aligns with 

implementation as learning. 
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Educational policy research also stressed teacher 

interpretation. Curriculum and assessment reforms 

often depend on how teachers adapt policy to student 

needs and resources. These studies show that practice 

mediates policy intentions. 

 

Indian research reflects similar themes. Studies on 

the Right to Education Act identified gaps between 

mandates and school capacity. Research on CCE 

showed that teachers developed hybrid assessment 

practices due to workload and unclear guidance. 

These adaptations represent learning within 

implementation. 

 

Scholarship on teacher education institutions in India 

noted regulatory pressures that restrict inquiry and 

reflection. Limited autonomy reduces their 

contributions to policy design. Recent work linked to 

the National Education Policy 2020 has begun 

exploring multidisciplinary education and 

foundational literacy. These studies stress the need 

for localized implementation strategies. 

 

Evidence-based policy has influenced discourse but 

critics argue that evidence must include practitioner 

knowledge rather than only quantitative data. 

Implementation as learning fits this broader view. 

 

The literature also recognises barriers to learning. 

Hierarchical systems discourage acknowledgment of 

failure and limit psychological safety. Cultural and 

structural changes are needed to strengthen learning. 

 

The reviewed literature highlights three themes. 

Implementation is shaped by frontline discretion and 

context. Learning occurs through feedback and 

adaptation. Public systems require mechanisms that 

support learning. These themes inform the analysis of 

policy as organizational learning in India. 

 

IX. METHODOLOGICAL CONSIDERATIONS 

 

This article adopts a mixed conceptual methodology 

that combines synthesis, integrative review and 

policy analysis. Conceptual methodologies are 

appropriate when the aim is to clarify ideas, refine 

frameworks or link research traditions that are often 

treated separately. In this case the purpose is to 

develop a descriptive framework for understanding 

policy implementation as a process of organizational 

learning and to situate this framework within the 

context of education reform in India. 

The synthesis component draws from research in 

policy implementation, organizational learning and 

teacher education. These fields provide 

complementary insights into how institutions adapt to 

new directives, how knowledge circulates within 

organizations and how teachers make sense of 

reform. The synthesis process identifies points of 

convergence between these fields and uses them to 

articulate the central argument of the article. 

 

The integrative review component examines 

scholarly sources that address reform experiences in 

education systems. Integrative reviews allow 

researchers to analyse studies that differ in methods 

and contexts as long as they contribute to a shared 

conceptual question. This approach is well suited to 

the study of implementation because research on 

education reform ranges from ethnographic studies of 

classrooms to evaluation reports of national 

programmes. 

 

The policy analysis component examines policy 

documents, implementation guidelines and field 

reports generated during major education reforms in 

India. These include materials produced under the 

District Primary Education Programme, Sarva 

Shiksha Abhiyan, the Right to Education Act and the 

National Education Policy 2020. Government 

documents and independent evaluations supplement 

the analysis by providing insight into how policies 

travel through administrative systems. 

 

The methodology also incorporates field knowledge 

from institutional actors such as teachers, principals 

and district officials. This knowledge is accessed 

indirectly through published case studies, state-level 

evaluations and research conducted by organizations 

including NCERT, NIEPA and Azim Premji 

University. Field knowledge provides contextual 

detail that cannot be captured through policy 

documents alone. 

 

The combination of synthesis, integrative review and 

policy analysis strengthens the credibility of the 

conceptual framework. It ensures that the framework 

does not emerge solely from theory but from an 

engagement with multiple forms of evidence. This 

methodological approach aligns with international 

expectations for conceptual scholarship in education 

policy and supports future empirical research on 

policy learning.. 
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X. DYNAMICS OF LEARNING DURING 

IMPLEMENTATION 

 

Learning during implementation develops through 

interactions among actors, institutions and policy 

instruments. It emerges gradually as institutions 

identify problems, experiment with solutions and 

interpret outcomes. 

The first dynamic is problem recognition. 

Implementation exposes technical and social 

problems that policy design cannot foresee. Schools 

may lack digital infrastructure. Communities may 

resist reforms. Institutions must recognise such 

problems to learn from them. 

 

The second dynamic is experimentation. Teachers 

amend lesson plans. Districts adjust monitoring. 

Schools adapt enrolment drives. Experimentation 

generates knowledge but involves risk. Systems that 

tolerate failure support innovation and learning. 

 

The third dynamic is sense-making. Actors interpret 

experiences through data, feedback and dialogue. 

Sense-making converts experience into usable 

insight. Professional communities strengthen 

collective interpretation. 

The fourth dynamic is evaluation. Institutions assess 

new practices for effectiveness, efficiency or equity. 

Evaluation may be formal or informal. Combining 

quantitative and qualitative information supports 

better judgement. 

 

The fifth dynamic is storage. Knowledge must be 

preserved in both explicit forms such as manuals and 

reports and tacit forms such as routines and 

judgement. Overreliance on either form creates loss 

or distortion of learning. 

The sixth dynamic is dissemination. Knowledge must 

travel beyond its origin to prevent redundant 

experimentation and support wider improvement. 

Dissemination links schools, districts and states. 

The seventh dynamic is institutionalisation. Learning 

becomes embedded in norms and rules and continues 

beyond individual actors. Institutionalisation 

completes the learning cycle. 

These dynamics show that learning moves from 

recognition to institutionalisation. Each stage 

requires supportive culture, leadership and structure. 

Indian reforms provide examples. The mid-day meal 

scheme evolved through problem recognition, 

experimentation, evaluation and dissemination until 

it became institutionalised as a major social 

programme. This demonstrates how implementation 

produces learning that strengthens policy. 

 

XI. ROLE OF STREET-LEVEL 

BUREAUCRACY AND AGENCY 

 

Street-level bureaucracy refers to frontline actors 

who interact directly with citizens. In education these 

include teachers, headmasters, cluster coordinators, 

block officers and community workers. They form 

the bridge between policy and society and their 

decisions convert policy into practice. 

 

These actors exercise agency which means they make 

decisions under conditions of uncertainty, limited 

resources and ambiguous goals. Policy does not 

specify every detail. Teachers decide classroom 

organisation. Block officers decide monitoring 

priorities. Their discretion influences outcomes. 

Discretion contributes to learning. When actors adapt 

policy to context they generate knowledge about 

constraints and workable solutions. Teachers may 

create remedial strategies for slow learners. When 

such practices are shared they enrich systemic 

knowledge. 

 

Discretion however carries risks. It can dilute policy 

goals or reinforce inequities. Agency must therefore 

be supported with training and normative guidance to 

balance autonomy with responsibility. 

Street-level actors also mediate between policy 

expectations and community demands. Parents may 

prefer traditional exams while policy emphasises 

formative assessment. Negotiation of such tensions 

shows that implementation is a social process rather 

than mechanical execution. 

 

Much of the knowledge held by street-level actors is 

tacit. It resides in experience, instinct and routine. 

This tacit knowledge is valuable and should inform 

policy. Systems that ignore it lose an important 

source of learning. 

Indian reforms illustrate the significance of agency. 

Under Sarva Shiksha Abhiyan teachers and 

community workers persuaded families to enrol 

children in school. This succeeded through 

negotiation and persuasion rather than orders. 

Teacher education institutions can strengthen street-

level learning by emphasising field experiences, 

reflection and mentoring. This aligns teacher 

education with the idea of implementation as 

learning. 
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XII. INSTITUTIONAL CULTURE AND 

KNOWLEDGE FORMATION 

 

Institutional culture refers to shared beliefs, values 

and practices within an organization. Culture shapes 

how institutions interpret policies, engage with 

stakeholders and respond to challenges. Culture has a 

direct impact on learning because it influences how 

individuals and groups view experimentation, 

feedback and failure. 

 

In many educational institutions in India culture is 

shaped by hierarchy and compliance. Teachers 

follow instructions from administrators. 

Administrators follow instructions from department 

officials. This compliance-based culture restricts 

experimentation. Actors fear mistakes because 

mistakes may attract bureaucratic sanction. In such a 

culture implementation becomes a task of minimal 

compliance rather than active problem solving. 

 

Learning cultures operate differently. They 

encourage open discussion and reflective inquiry. 

They allow teachers to question assumptions and test 

new approaches. They treat failure as an opportunity 

to learn rather than as a matter of blame. Learning 

cultures foster inquiry and collective problem 

solving. Shifting from compliance to learning 

requires cultural transformation within institutions. 

 

Culture also affects knowledge formation. 

Knowledge formation requires documentation, 

reflection and dialogue. Institutions that do not value 

documentation lose much of their experiential 

knowledge. Knowledge remains locked within 

individuals and disappears with transfers or 

retirement. Many Indian administrative systems 

suffer from this problem. Frequent transfers disrupt 

continuity and weaken institutional memory. 

 

Institutional culture influences the flow of knowledge 

across levels. In hierarchical cultures knowledge 

flows upward only through formal reports. These 

reports usually present sanitized information. 

Failures and tensions remain invisible because 

reporting negative outcomes may invite punishment. 

Learning cannot occur if information is filtered to 

avoid discomfort. 

 

In learning-oriented cultures knowledge flows in 

multiple directions. Teachers share insights with 

peers. Schools share innovations with cluster centers. 

District officers learn from principals and teachers. 

State officials engage with researchers and 

practitioners. This multidirectional knowledge flow 

enhances collective learning. 

 

Institutional culture is shaped by leadership. Leaders 

create norms of engagement, trust and participation. 

Leaders who encourage discussion and invite 

criticism increase psychological safety. 

Psychological safety refers to a climate in which 

individuals feel free to share ideas without fear of 

embarrassment or retribution. Psychological safety 

enables organizational learning. 

 

Teacher education institutions have a special role in 

shaping culture. They introduce teachers to 

professional norms. They cultivate attitudes toward 

inquiry and reflection. They help teachers develop an 

identity that values learning. However many teacher 

education institutions in India face structural 

limitations. They must manage regulatory 

requirements, limited resources and pressure for 

compliance. These pressures restrict their capacity to 

act as learning organizations. 

 

Some institutional experiments in India demonstrate 

that culture can be changed. The implementation of 

school improvement programmes in certain districts 

has shifted institutional culture toward collaborative 

problem solving. Teachers formed professional 

learning communities to discuss pedagogy and 

assessment. District officials facilitated dialogue 

rather than enforcing compliance. These experiments 

revealed that culture change is possible when 

leadership invests in learning. 

 

Culture also interacts with community context. 

Schools do not work in isolation from society. 

Cultural beliefs about education influence 

expectations and practices. In some communities 

teachers hold authority and parents defer to them. In 

others parents question teachers and demand 

accountability. These dynamics affect how reforms 

are received and adapted. 

 

Institutional culture influences the pace of 

innovation. Institutions that fear experimentation 

move slowly. Institutions that encourage 

experimentation innovate faster. Innovation in public 

systems does not always require new technology. It 

can involve small changes in routines that produce 

significant effects. For example changes in student 



© January 2026 | IJIRT | Volume 12 Issue 8 | ISSN: 2349-6002 

IJIRT 191320            INTERNATIONAL JOURNAL OF INNOVATIVE RESEARCH IN TECHNOLOGY  6439 

grouping strategies or homework policies can 

improve learning without major resource 

investments. 

Knowledge formation in institutions depends on both 

individual and collective learning. Individual 

teachers learn through experience. Collective 

learning occurs when groups share experiences and 

reflect together. Collective learning creates 

institutional knowledge that survives beyond 

individuals. Teacher education must strengthen both 

forms of learning. 

 

Organizational knowledge must also be accessible. If 

knowledge remains localized it cannot inform policy. 

Systems must invest in platforms for documentation 

and dissemination. Reports, case studies, learning 

notes and digital repositories can support knowledge 

formation. Many public systems lack such platforms. 

Building them would transform implementation into 

a knowledge-generating process. 

 

XIII. CASE REFLECTIONS FROM INDIAN 

EDUCATION POLICY 

 

Indian education policy offers several cases that 

demonstrate implementation as learning. These cases 

show how reforms generate knowledge over time and 

adapt to context. 

The District Primary Education Programme in the 

1990s sought to improve primary schooling through 

decentralisation, training and community 

participation. Implementation varied across districts. 

Some developed strong participatory structures while 

others struggled with administrative weaknesses. The 

programme generated knowledge on teacher training, 

coordination and mobilisation which later informed 

Sarva Shiksha Abhiyan. 

 

Continuous and Comprehensive Evaluation aimed to 

replace rote assessment with formative feedback. 

Implementation faced challenges such as unclear 

assessment practices, increased workload and parent 

preference for exams. Schools adopted simplified 

rubrics and hybrid models. Policymakers revised 

frameworks under the National Education Policy 

2020. This reflected learning from practice. 

 

The Right to Education Act introduced norms for 

infrastructure, teacher qualifications and pupil-

teacher ratios. Implementation exposed gaps in data, 

deployment and human resource management. States 

adopted strategies such as rationalisation and multi-

grade support. The Act also stimulated debates on 

private schooling and participation. 

Mid-day meals provide a case of long-term learning. 

The programme expanded from selected states to 

national coverage. Learning occurred in 

procurement, nutrition monitoring and quality 

control. States adopted different delivery models 

such as school kitchens or self-help groups. 

Continuous learning improved cost, nutrition and 

logistics. 

 

Teacher Eligibility Tests sought to improve teacher 

quality. Implementation revealed weaknesses in 

teacher preparation and subject knowledge. States 

invested in training. The reform highlighted the need 

to strengthen teacher education rather than only 

screen teachers. 

 

Digital learning during the COVID-19 pandemic 

exposed digital divides. Teachers used phone calls, 

worksheets and community visits while governments 

developed platforms like DIKSHA. The pandemic 

revealed systemic strengths and weaknesses and 

stimulated discussion on blended learning and 

inclusion. 

 

The National Education Policy 2020 is now in early 

implementation. It emphasises multidisciplinary 

education and foundational learning. States are 

developing roadmaps and pilots. Learning during 

implementation will shape future adjustments. 

These cases show that policy evolves through 

practice. When systems capture lessons reforms 

improve. When they ignore lessons reforms stagnate. 

 

XIV. FEEDBACK LOOPS AND POLICY 

ADAPTATION 

 

Feedback loops are central to understanding 

implementation as organizational learning. A 

feedback loop exists when information about 

outcomes returns to decision makers and shapes 

future action. Without feedback policy remains blind 

to its own effects. With feedback policy becomes 

iterative and capable of improvement. 

 

Feedback in education systems operates through 

three interconnected dimensions. The first dimension 

is technical feedback. Technical feedback includes 

data on enrolment, attendance and learning outcomes 

collected through monitoring and reporting systems. 

Technical feedback can be rapid or delayed and it can 
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be granular or aggregated. UDISE+ and school 

assessment platforms represent attempts to 

strengthen technical feedback by standardising 

indicators and improving data reliability. However 

technical feedback alone cannot explain how actors 

interpret or use information. 

 

The second dimension is social feedback. Social 

feedback arises through interactions among teachers, 

administrators, parents and students. It includes 

conversations, observations and informal 

communication. Social feedback provides contextual 

detail that quantitative data often cannot capture. For 

example teachers may adjust lesson plans after 

noticing student confusion or disengagement. District 

officers may modify training after hearing that new 

assessment tools increase workload. Social feedback 

reveals how policy instruments interact with local 

conditions and cultural expectations. 

 

The third dimension is institutional feedback. 

Institutional feedback refers to how governance 

arrangements translate information into decisions. 

Rules, incentives and norms determine whether 

feedback is acted upon or ignored. Systems that 

penalise negative reporting discourage honest 

feedback and weaken learning. Systems that reward 

problem reporting encourage adaptation. Institutional 

culture and administrative routines therefore shape 

whether feedback becomes a learning resource or 

remains unused. 

 

Policy adaptation depends on the interaction of these 

three dimensions. Adaptation refers to changes in 

instruments, strategies or assumptions based on 

learning. Adaptation can be incremental or 

transformational. Incremental adaptation involves 

small adjustments such as modifying training 

schedules or simplifying rubrics. Transformational 

adaptation involves broader redesign such as shifting 

assessment frameworks or revising teacher 

deployment policies. Both forms contribute to 

learning and both rely on robust feedback loops. 

 

The Indian education system demonstrates these 

dynamics. Assessment reforms under Continuous 

and Comprehensive Evaluation produced technical 

feedback through monitoring data, social feedback 

through teacher narratives and institutional feedback 

through state-level evaluations. The convergence of 

these forms of feedback led to revision of assessment 

frameworks under the National Education Policy 

2020. Similar patterns appeared during the 

implementation of mid-day meals where nutritional 

data, community responses and administrative 

reviews shaped programme structure over time. 

 

Strengthening feedback loops requires investment in 

data infrastructure, research capacity and 

participatory platforms. Data infrastructure provides 

timely and reliable technical information. Research 

capacity provides analytical tools for interpretation. 

Participatory platforms allow multiple actors to 

contribute to sense-making. When these elements 

combine they transform implementation from a 

compliance exercise into a learning process. 

 

Feedback loops also carry implications for 

democratic governance. Democratic systems value 

participation and deliberation. Participation 

generates diverse feedback. Deliberation helps 

interpret feedback. Adaptation reflects 

responsiveness. Strong feedback loops therefore 

strengthen both policy effectiveness and democratic 

legitimacy. In the pursuit of Viksit Bharat such 

legitimacy and effectiveness hold significance for 

sustaining long-term reform. 

 

XV.DIGITAL GOVERNANCE AND LEARNING 

INFRASTRUCTURES 

 

Digital governance refers to the use of digital 

technologies to support policy design, 

implementation and evaluation. Digital governance 

has transformed sectors such as taxation, banking and 

health. Education has adopted digital systems more 

gradually due to variation in infrastructure, capacity 

and digital literacy. 

 

Digital governance enhances learning during 

implementation in several ways. It improves data 

collection. It increases transparency. It enables real-

time reporting. It creates platforms for collaboration. 

These functions strengthen the learning capacity of 

education systems by linking practice to policy. 

 

State capacity forms the first component of digital 

governance. State capacity refers to the ability of 

governments to design, manage and sustain digital 

platforms. India has introduced several national 

platforms in education. UDISE+ provides school-

level data for planning and monitoring. DIKSHA 

hosts digital resources and training modules for 

teachers. Shagun collects information on teacher 
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education institutions. PM eVidya combines digital, 

broadcast and community channels to support remote 

learning. These platforms reflect an ongoing effort to 

build digital infrastructure that supports policy 

implementation and feedback. 

 

Teacher agency forms the second component. 

Teachers use digital platforms not only as recipients 

of directives but as active participants in knowledge 

production. Digital platforms allow teachers to access 

resources, share strategies and form professional 

communities. Participation in these communities 

strengthens reflective practice and contributes to 

organizational learning. Teacher education 

institutions can extend these benefits by integrating 

digital supervision, mentoring and resource sharing 

within practicum experiences. 

 

Equity forms the third component. Digital divides 

limit participation in digital governance. Many 

households lack devices or connectivity. Teachers in 

rural and remote areas may lack training or technical 

support. Language and cultural diversity further 

shape digital access. During the COVID-19 

pandemic schools adopted hybrid strategies such as 

distributing worksheets, using phone calls and 

conducting community visits to reduce inequities. 

These adaptations represent local problem solving 

and produced knowledge that informs current debates 

on blended learning and digital inclusion. 

 

Digital governance enhances feedback loops when 

data flows from classrooms to administrators and 

back to teachers. Real-time assessment platforms can 

provide immediate performance information. 

Attendance systems can indicate patterns of 

participation. Reporting dashboards can support 

district monitoring. These feedback loops increase 

the speed of learning during implementation and 

support adaptation. Digital governance also supports 

learning infrastructures. Learning infrastructures 

refer to systems that support knowledge creation, 

storage and dissemination. Digital platforms can 

store case studies of school improvement, document 

teacher innovations and host research outputs. 

Teacher education institutions can use these materials 

for training and policy analysis. Universities can 

study platform data to examine reform outcomes and 

institutional variation. 

 

However digital governance cannot replace human 

judgement. Education involves relationships, 

interpretation and care. Digital tools must 

complement rather than substitute professional 

expertise. Digital governance succeeds when it 

enhances collaboration and learning rather than when 

it reduces education to data processing. 

 

The National Education Policy 2020 creates 

momentum for digital reform. The policy calls for 

digital learning, professional development and data-

driven decision making. Implementing these reforms 

requires attention to capacity, agency and equity. 

Systems that integrate these dimensions are more 

likely to become learning systems capable of 

continuous improvement. 

 

XVI. IMPLICATIONS FOR TEACHER 

EDUCATION AND TRAINING 

 

The conceptualisation of implementation as 

organizational learning carries significant 

implications for teacher education. Teacher 

education in India has traditionally emphasised 

theoretical instruction, practice teaching and 

examination-based evaluation. These components 

retain value yet are insufficient for preparing teachers 

to operate in environments of continuous reform and 

policy adaptation. Treating implementation as 

learning reframes expectations placed on teachers 

and teacher education institutions. 

 

The first implication concerns reform. Policy reforms 

require teachers to interpret policy messages, 

experiment with strategies and adjust practices based 

on student responses. Policies such as competency-

based assessment, inclusive education and digital 

pedagogy demand the ability to navigate ambiguity 

and contextual variation. Teacher education must 

therefore cultivate capacities for policy interpretation 

and local adaptation. This implies a shift from 

training for compliance toward education for inquiry 

and judgment. 

 

The second implication concerns practice. Reflective 

practice becomes central in this framework. 

Reflective practice refers to the process through 

which teachers examine their experiences, analyse 

classroom dynamics and revise instructional 

strategies. Reflection allows teachers to link field 

observations to pedagogical principles. It strengthens 

their capacity to learn from implementation. Teacher 

educators must model reflective practice in their 

pedagogy to instil these habits in student teachers. 
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Methods such as reflective diaries, microteaching 

analysis and case discussions support this process. 

 

The third implication concerns professionalisation. 

Treating teachers as knowledge producers 

strengthens their professional identity. Professional 

identity requires recognition, autonomy and 

participation in decision making. Teachers who view 

themselves as professionals are more likely to engage 

with reforms constructively and to generate local 

innovations. Teacher education institutions can 

support professionalisation by honouring teacher 

knowledge, fostering collaboration and connecting 

research to classroom realities. 

 

Field engagement becomes essential in 

operationalising these implications. Practice teaching 

should extend beyond demonstration lessons and 

formal observations. Extended practicum placements 

allow student teachers to understand institutional 

culture, community expectations and policy 

demands. These experiences allow student teachers 

to participate in the negotiation between policy and 

practice. Mentoring supports this process by enabling 

experienced teachers to guide interpretation and 

adaptation. Mentoring also facilitates the transfer of 

tacit knowledge which cannot be fully captured 

through textbooks or lectures. 

 

Continuous professional development (CPD) adds an 

additional layer to these implications. Policy reforms 

do not end with pre-service preparation. Teachers 

require ongoing opportunities to update knowledge 

and skills. CPD should move from episodic 

workshops to sustained learning cycles that include 

feedback, practice and reflection. Digital platforms 

can enhance CPD yet must be complemented by peer 

interaction and community-based learning. Teacher 

education institutions can serve as hubs that integrate 

CPD into broader learning infrastructures. 

 

The Indian context reinforces the urgency of these 

implications. The National Education Policy 2020 

introduces major reforms in curriculum, teacher 

preparation and institutional governance. 

Implementation of these reforms will require teachers 

who can interpret policy intentions and generate local 

solutions. Teacher education institutions must 

therefore transform from regulatory compliance units 

into centres of knowledge and learning. They must 

engage in research, document field experiences and 

disseminate insights to policymakers and 

practitioners. 

This shift positions teacher education at the centre of 

policy learning. Teachers and teacher educators 

become active contributors in policy cycles rather 

than passive recipients. In systems aspiring toward 

Viksit Bharat such participation is not optional. It is 

a condition for sustaining reform in a diverse and 

evolving society. 

 

XVII.TOWARD PRACTICE-BASED POLICY 

DESIGN 

 

The idea of building policy from practice challenges 

the conventional separation between design and 

implementation in public systems. Traditional 

models treat policy design as an intellectual task 

completed by experts and committees while 

implementation is left to bureaucratic delivery 

structures. This sequencing assumes predictable 

environments and reliable transmission from 

intention to outcome. Research on implementation 

has demonstrated that such assumptions rarely hold 

in complex sectors such as education. 

 

Practice-based policy design proposes an alternative 

ordering. It treats implementation not as a 

downstream stage but as a site of knowledge 

production. Local adaptations, workarounds and 

innovations provide insight into feasibility, cost and 

unintended consequences. These insights arise from 

direct engagement with contextual variation and 

resource constraints. They cannot be fully anticipated 

during design. When captured and analysed they 

form a knowledge base that supports redesign. Policy 

therefore emerges not as a fixed blueprint but as an 

iterative construct shaped by cycles of learning. 

 

This approach extends existing ideas in 

organizational learning and implementation research. 

Organizational learning highlights the role of 

feedback and reflection in institutional adaptation. 

Implementation research highlights the interpretive 

work performed by teachers and administrators 

during reform. Practice-based policy design 

synthesises these strands by framing implementation 

as empirical inquiry. The empirical unit is not the 

controlled experiment but the situated episode of 

problem solving through which institutions make 

reforms workable. These episodes generate tacit and 

explicit knowledge that can inform policy if systems 

develop mechanisms to capture them. 
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The theory also repositions expertise. Expertise is not 

located solely in ministries or expert bodies. It is 

distributed across levels of the system including 

schools, district offices and teacher education 

institutions. Teachers hold expertise in pedagogy and 

classroom management. Principals hold expertise in 

organisational culture and community engagement. 

District officials hold expertise in support and 

coordination. Recognising this distributed expertise 

expands the epistemic base of policy design and 

strengthens legitimacy. 

 

Practice-based design carries practical implications 

for education systems in India. The National 

Education Policy 2020 introduces reforms in 

curriculum, teacher education and governance that 

must operate across diverse socio-economic and 

linguistic contexts. Uniform models are unlikely to 

succeed across such variation. Practice-based design 

allows states and institutions to pilot reforms, 

document field learning and revise frameworks 

before scaling. Pilot programmes become not only 

implementation trials but knowledge-generating 

instruments. Teacher education institutions can serve 

as nodes within these learning networks by 

conducting practice-based research and 

disseminating findings. 

 

The theory positions policy as a dynamic construct 

shaped by experience rather than solely by planning. 

It suggests that reform outcomes depend on the 

ability of systems to learn from their own practice. In 

this respect practice-based policy design aligns with 

broader movements toward evidence-informed 

governance while broadening the definition of 

evidence to include practitioner knowledge and 

contextual insight. It contributes to scholarly 

discourse by articulating a model of policy formation 

grounded in organizational learning and supported by 

distributed expertise. 

 

XVIII. CONCLUSION 

 

This article has argued that policy implementation 

should be understood as organizational learning 

rather than as mechanical execution. Policy does not 

end with design. It evolves through practice. Practice 

generates knowledge that is not visible during 

formulation. This knowledge emerges from the 

interaction between policy instruments, institutions 

and contextual realities. When systems acknowledge 

and integrate this knowledge they become adaptive 

and capable of improvement. 

 

The Indian education system illustrates the 

importance of this perspective. India’s diversity and 

administrative complexity create conditions in which 

implementation challenges are inevitable. These 

challenges should not be viewed only as failures. 

They represent opportunities for learning. India’s 

experience with primary education expansion, 

assessment reform, mid-day meals and teacher 

eligibility tests demonstrates how implementation 

generates knowledge that informs subsequent policy 

adjustments. 

 

Understanding implementation as learning requires 

attention to feedback, reflection and adaptation. 

Strong feedback loops provide information about real 

outcomes. Reflection interprets that information and 

generates lessons. Adaptation transforms lessons into 

new practices or policy modifications. This cycle 

strengthens institutional memory and enables 

continuous improvement. 

 

Teacher education occupies a central position in this 

framework. Teachers translate policy into classroom 

practice and their experiences provide insight into 

how reforms interact with learner diversity, 

community expectations and resource constraints. 

Teacher education must therefore cultivate reflective 

and inquiry-oriented capacities. Teacher education 

institutions must also act as knowledge hubs that 

document and analyse practice-based learning and 

share it with policy actors. 

 

This article has also highlighted the role of 

institutional culture, street-level actors and digital 

governance in shaping learning during 

implementation. Cultures of compliance restrict 

learning. Cultures of reflection support it. Street-level 

actors exercise discretion that generates tacit 

knowledge. Digital systems support data, 

documentation and collaboration. When combined 

these elements enable practice-based policy design. 

 

The concept of building policy from practice 

challenges hierarchical assumptions about expertise. 

Expertise exists not only in ministries and research 

bodies but also in schools, classrooms and 

communities. Recognising this distributed expertise 

strengthens democratic governance and enriches 

policy design. Practice-based design does not reject 
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expert knowledge. It complements it by incorporating 

contextual insight and lived experience. 

 

The pursuit of Viksit Bharat demands education 

systems that can learn from practice. A developed 

nation requires institutions that adapt to complexity 

and uncertainty. Implementation understood as 

organizational learning offers a pathway for 

strengthening institutional capacity. It encourages 

policymakers to view implementation not as the end 

of policy but as a site of inquiry. 

 

Future research should examine how districts learn 

during reform cycles, how teacher education 

institutions can build learning infrastructures and 

how pilots and field trials can support iterative 

governance. Comparative studies across states could 

reveal how administrative arrangements influence 

learning. Research on community participation could 

illuminate how social knowledge shapes policy. 

 

Implementation is therefore not only a technical 

activity. It is a cognitive and social process. It 

involves interpretation, negotiation and knowledge 

creation. Treating implementation as organizational 

learning strengthens public systems and supports the 

broader project of nation building. 
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