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I. Introduction

Although there seems to be solid agreements among scholars on policy—
making and decision~making in terms of concepts and theorstical expression, there
has yet to be an attemipt to suggest some heuristic viewpoints for the clarification of
‘}arious forms of change took place as the results of different policies and varied
decision—making structiures in developing countries. However, a distinguished socioloéist
once remarked, “there seems to be no one decision straiegy in the abstract, apart
from the societal environment into which it is intrudﬁced.”l The implication of this
expression is that there should be no one decision model that is a universal valid
description of the process :)f choice in a social and organizational setting. Instead-of
developing decision t_uodels in general, it has been suggested that it might be more
valuable to look at decision—makiug as a process which varies in response to the

2
particular societal environment.

The model of "disjointed incrementalism’ is a description of the average
E:.‘.?X.

decision—maker s response to uncertainties due to scarce information and limitations
o 3 PRI B L '
on the predictions of outcomes. It also reflects the cénstraints on rational choice
4
which are imposed by the intractability of values and limited aspirations. In this, its

N ) . * T _"‘_ »d '_ 1]
protagonlst resembles Hel_‘bert'\ Simons  satisficer. But where Simons model

* ‘. : " '
The author wishes to thank Dr, Thinnapan Nakata and Mr. Uthai Laohavichien

for their comments and criticism’ of the maauscript.
R -

PR A



61

ﬁdsits only certain general human and systemic characteristics, the incrementalist
model dees more. Incrementalism is a set of propositions which must, like any theory
of societal planning, suPsu\me a theory of soci'ety.6 and this model's theory of society
makes assumptions of ___iistab;'lity which of necessity limit the conditions in which it is

applicable,

The explicit context of the incremental decision process is a plluralist_
-society of well defined institutions with "prescribed functions and const;'aints.” and a
Jknown status—quo sufficiently stable fo be the datum for any pnli_cy changes.7 To
apply the incrementalist idea to study the decision—making process in developing
countries, a precautionary step shduld be taken into account. Because in these areas,
under the impact of Wé_ster’n technology and new wvalue systems, stability is a thing
in the past. The cumulative effects of social mcabil-ization3 and political p::lrticipatiml9
are accelerating social change at a pace pigherto unknown. Not stability, then, But

disorganization and change are found in developing nations apd transitional societies.

Nror realized the implications of this pervasive uncertainty for the incre-
mental decision process and listed a whole set of situations for which this model is
.--a;:q:;lif.‘able.10 These range from crises to new problems, aﬁd lead him--while accepting
the usual validity of the incremental mode as a descriptive model ——_tb boggle at its
normative implicaticms.ll Etzioni also -emphasizes the self“confessed'_}imitat_ions of
incre_me;ltalism regarding “la;g'e” decisions, raising the question of what, are "degisions"

. , 12
and what is implementation.

As a conclusion, the [imitations of a single description of the. decision
process in differing societal environments apply to any meodel which claims almost

-universal validity. Such models sometimes take the form of normative proposals



62

»

which, it is implied, also fit reality. Dror & “optimal analyst", Etzioni s mixed scanner
cannot avoid this problem, though they can, and do, provide important insights into

how the decision process might or should work.

Il. lhcrementalism And Development Administratidn: A Critique

In all developing countries, it is possible for their central government
decision-makers in deciding on an éxpenditure program say. highways, to neglect
certain outcomes, policies, or values, because fragmentation of decision~making will
result in other decision- making centers, whether governmental or non-governmental,
remedying the neglect if their interests are affected.]3 This fragmentation explains
the full title of the method, “disjointed incr‘ementalism__._" Analysis and evaluation are
disjointed in the sense that various aspects of public policy are analyzed at various

14
points with no apparent coordination.

At any rate, Lindblom does not rule out the use of the ra_tigp_a_l!:ggd_m;tive
method altogethér. He allows that it is applicable in some technical and administrative
decision—making, ﬁrhere the amount of change to be effected is small and the degree
of information and understanding is high. Bui where a small amount of change is to
be effected and the decision is complex, relative to the information and understanding
available, he recommends disjointéd incrementalism rather than the rational—deductive

15
method.

In any event, Linfibiom’s incremental, or “muddling through" method is
based largely on the premise that the decisions in question are being made in developed
societies— ~in particutar the United States. IHe does not associate himself with decision-
making in developing countries. Another distinguished stude_nt in this field,.:.‘fggiggﬂzggl

Dror, who has made some trenchant criticisms of Lindblom, and who has also produced
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an éléborate_' deéi_sionfm_aqug model Of his own, devotes an entire chapter of his
important book to public pbl%c_y:mék_ing in developing states. . He fs unable to accept
- disjointed incrementalisin except as one part of his own elaborate model for policy—
making. In order to raise the quality of policy-making, Dror wants a model which
will be applicable and at the same time will motivate “a maximum effort to arrive
ait__b_gtt_gr___ pr.:rli_ciz_as..”17 He strongly argues that disjointed incre.mentalism cannot do tﬁis,

because it encourages inertia and a continuation of the status quo. It actually

constitutes a barrier to the improvement of policy—making.

According to Dror, incrementalism is also an unsuitable strategy for
developing countries, because, as mentioned earlier, it promotes inertia and discdurages
innovation. In these count_ries, Dror argues, marginal changes are not sufficient for
achieving acceptably largé improvements in policy results. The policies pursued by
the administration of the Thai bureaucracy pl_'ior to the First National Economic
Development Plan clearly do not constitute an adequate basis for building on through
only incremental change, Thus, the main impact of Lindblom's method would bé to
serve as an ideological reinforcement of the pro-inertia and anti-innovation fotrces

_ _ 18
prevalent in all human organization, administrative and policy-making.

Another critic has observed that “the question remains whether gradual,
ing::_t_:ﬂ_lgntal change is only a form _o_f adaptation which leaves h'_c_lsi_cally intact What
ought to be (:hatlged.”]9 There may be limits to incrementalism ; continuing " reform
via a éeries of small steps may be blocked. Thus in planning, Haﬁson generalizes
that the type of piecemeal social engineering “which aims at bending old institutions
in new directions and mobilizing traditional motivations for non-traditional tasks
would seem to offer the most promising way furward.”20 But this approval of

-afsj'ointed incrementalism is qualified by the provise that gradvalism should net become
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so gradual as to be sel{—defeating. Hanson aiso observes ihat where the traditional
structure of thought and action “appears irredemiably hostile to all useful forms of
economic growth, and where the elite is endowed ‘with exceptional power and authority,
a thorough—going 'modernizatiun, assanlt may be i:tcossible.”21 A good illustration of_
the way in which an attempted reform proved to be relatively a failure was the
attempted reform of budgeting in South Vietpam in the late 1950’3. which, from the
point of view of government reform as a whole, might be classified as incrementa;/
It encountered resistance from other governmental agencies. As Professor W.eidﬁer
puts it: “the budget director was eventually removed because the ultimate logic of
the re_forms involved government-wide change.nzz

“Thus far, we tend to neglect the cultural setting and valves of different
societies. It seems appropriate to survey more on Dror s model and the relationship

between development administration scheme and the notion of incrementalism.

3 . 23
Dror s own model occupies seven pages in tabular form. Bul a summery

24
of his summery would include the following points.

-~
At the start, there is a clarification of values, objectives, and decision—

criteria, and an identification of alternatives, including consideration of new alterna-
" tives. There is then a preliminary estimation of the expected payoff of .various.
alternatives, and decisions are made whether to follow a strategy of minimal risk or
one of innovation. If the former, the disjointed incrementalism (successive limited:
comparison) method should be followed. If the latter, a cutoff should be established,
for considering possible results of aiternative policies and identification of expected’
resulté The optimum policy is the ome that is ' agreed on by the various analysts.

after discussion the preceding stages. A conscious effort should be made to decide
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whether the problem ig.important enough to make the analysis more comprehensive,
Thaolfy‘and .expérienhc,’“’i‘ationality and “extrarationality Iare all relied om. Explicit
arrangements are made to improve the quality of the policy through learning from
experience, staff developrnent and other means. In its elaboration and comprehen-
sivenessé Dﬂrqr's model seems to follow the main lines of the rational-deductive model,
but with welcome concessioz_@ to practicability., However, some of the joints between
the rational-deductive frame and the addition are not too smooth. It would be useful
to have a little more help on how to tell exactly when incrementalism Wouldl be in
order and when it would not. And the extrarational component (apparently consisting
in “hqnp_hesh, ”int_ui_ti_on”. “crea_tive'think‘ing”, and so on) seems a little out of place
in such ‘a scientific s‘etting.zs

In considering the appropriateness of these three methods of decision—making
for developing countries, it is convenient to review, in turn, the rat.ional-deductive
approach, disjointed incrementalism, and Dror's model. At first sight, the rational-
deductive method of decision—making would seem to be largely inapplicable to develop-
ing countries. The possibilify of rational calculation in such countries is presumably
low, prima facie, because one of the criteria of a country's being less developed is
that it ranks low in rationality or ‘'secularizaltion’’.26 To be sure, we must not be
hasty in labelling developing countries as “less rational than  developed. Differences
in values and in cultural conditioning may make rational calculation less easy for
outsiders to identify ; nevertheless, it may exist. However, understanding is likely to
be low in the sense that some of the factors which might permit elaborate rational
deductive ‘calculations are almost certain to be absent. For instance, statistical
‘information will be imperfect, and an adequate body of theory applicable to under-

27 . .
‘developed situations will probably be lacking.  Such deficiencies of developing
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countries are also recognized by Drer. The rational cofnponent-s. he says, are of poor
quality, and the cultural ideology within whick the public policy-making system
operates is not conducive to rationality. The bureaucracy is weak and cannot supply
very many rational components in poli.::y--mal.(img.z8 Alfred Diamant adds a new
dimension to the argument, namely time. After observing that models which are un-
compromisingly rationalist and maximizing in character have little reievance for
developing countries because of their lack of skilled manpower, he adds that the
maximizers preoccupation with “the clock  would founder on the rocks of cultures
still accustomed to cyclical time; such societies would have difficulty in projecting

20
plans into a distant future.

Nevertheless, in spite of these unfavorable conditions, many developing

countries reject incrementalism and appear to use methods resembling the rational—

o

deductive for their po]icy-—making." Developing nations often declare their desire to
base their aspirations on “science.’, and have a vorbal prediépcsition toward planning.31
Motivation has actually oulrun understanding, but this is concealed by exaggerating
the amount of understanding which exists. Professor Hirschman agrees with lhis and

puts his impression in the following manner:

..... urged on by pressing problems and by the desire to
catch up, and liberally supplied with recipes communicated
to them by the advanced counfries of both East and
West, their policy~makers are only too ready to believe
that they have achieved full understanding and to act

32
on the basis of this belief.

In this way, an illusion of innovation in policy~making is | created. In

Latin America particularly, there is an iusistence on beginning “new projects,' and
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on refusing to continue projects begun by one's -1:|ret'lecf:ssmrs.33 In regard to local
government and -administration, another student thinks that some local authorities
in Latin America are dotted with buildings started by one council and feft, uncompleted
by the next."M No dout t, much of the impulse to reject the work of one's predecessor
and io claim novelty for one s own projects reflects the personal' nature of Politics in
Latin America. This is also applicable to 'fhailaxid,_ especially at the provincial fevel.
In #everal cases, the new governor would like to start his own néw projects rather
than to complete the ones left over bly his predecessor. Leaders perception along
this line has been that credit and sup)bort must be directed for\ personal benefit and
not for the henefit of é. rival or mmpetitor. Nevertheless, a rational—deductive faca"de
s often superimpdsed. When past policy-making is denounced as uns.uccessful', fhe
reason after given is that it was haft-hearted and piecerm'al.35 When the "recipes"
from advanced countries are adopted, there is _uften a similar tendency to try and
build anew, which sometimes resul_ts in -ignaring the context of the culture, thus
producing tmitation instead of innovation. Braibanti has convincingly attacked the
practice of transfering a cohesive “doctrine rather than a pragmatic "muddling

tlgrpggh”. In Parkistan

i vér_y sophiticated and meticulous body of rules and
directions evolved under the British Raj. If these were
highly understood and fairly widely enforced, the basis
of a viable administrative system would be secured
«~Many of the alleged deficiencies in administrative
systems of some emerging states are due to peripheral,_
almost nonexistent, understanding of thg established

system rather than to imperfections in that system. Yet
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the official American Attitude in Parkistan (certainiy
. from 1953-1962) assumed that the system itself was

36
bad and that it had to be replaced by American doctrine.

The consequence is that many policies made in this way are not put intq
practice. Even when plans are carefully and realistically prepared in developing
éountries, their implementation, as Waterston strongly argued; is often partial, slow,
and in.s:fficient.37 When policies are not made realistically, the chances of sudcessful
implementation are even smaller. Professor Riggs has categorized this pattern as
“Formalism where the gap between what is supposed to happen and what actually

happens, increases. Such policies are therefore innovative only in a declaratory way.

One scholar describes this succinctly :

Once the novel effect of the innovations passes, things
somehow settle down again at their own level. The new
and shining data-processing equipment does not pro-
duce the data as expected, the new procedures for
processing forms of application for credit do not result
in the desired improvement of the credit situation; the
new organizations become curiously similar in their
operation to the organizations they were supposed to

39
replaces.

Nevertheless, the strategy of disjointed incrementalism is not unknown in
developing countries. It was practiced over thirty vyears 'age by the Philippines,
although in a rather narrowly political context when the countty was not yet

completely independent. The action was taken hy its president :
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Quezon had a quick eye for flaws in a plan,. but other-
wise no care for details. Osmena, the scholar, loved to
approach the situation with wide — angle vision and
mocroscopic precision. I -also come to the same
decisions,” Quezon would say, "only it takes me less
time.” "But I never make your mistakes,” Osmena
would answer. “When I do make-mistakes.“_ .Quezon
would counter, 1 use the time ¥ou waste making

2 40
studies in rectifying them .

Severai good arguments may be put forward Why disjointed incrementalism
should be used as a pU]lL y— makmg method in develupmg countrles It the cd;ture is
indeed resistent to large sudden changes, the mcremental strategy wotld be appropnate

.'The strategy would also take _account of the need to conserve the scarce resoui'cesl in
a developmg country, by comrmttmg them gradualiy to projects mstead of staking
them all on a smgle throw It would agree w:th the approach 1mp11ed in the view
that smce the resources at the dlSpOSal of our natmns are usually smaller than what
is really needed we must learn to husband what is available. n4l The use of the
strategy would also be consonant w1th the lack of mformatmn about resources and
.pDSSlbllltlBS of 1mp1¢mentat10n whlch exists in developmg countrles. The two dls-
tinguished scholars ex_p]ain it is unwise to specn‘y objectives in much detail when

2s 42°
‘the means of attaining them are virtually unknown .

Furiher, it also takes account of the impossibility of setting comprehensive
.objectives in developing countries where the environment change rapidly, for example,

‘hecause of the dependence on the export of a few primary prq.ducts. which
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....inherently apt to make planniny impossible in countries
liable to rapid changes in the environment if {they)
leads to-the formulation of categoric objectives of the
plan. The external changes that occur in aid flows,
commodity prices, harvest, etc., and which are charac-
teristic for primary producing countries...., all tend to
alter the attainability of the aggregate objectives precisely

because they are aggregates and therefore register every
43
flunctuation that occurs.

Finally, although incrementalism is not in all respects equivalent to
.u ) s 44 o : ) " )
" experimentalism , it would be compatible with the idea of the beachhead strategy ,
'] T . T 1 45
.pilot projects , or the npuclei approach , methods which seem promising for

promoting innovational decision~making in developing countries.

In this regard, there are;-hﬁwever, two important drawbacks to applyi_ng
disjointed incrementalism to developing countries, one concern “agreeme.nt,” the other
is the possibility that the method epcourages inertia and the status (juo. Béth arise
frbm the fact th_afc Lindblom s recomrrfleudation of disjointed incremenfélism as a
metﬁod of arriving at publi; policy decisions is admiftedly lit_nited to a political
democracy like that of the United States and probably also...a relatively stable

+546
dictatorship like that of the Soviet Union.

As mentioned earlier, "agreement” as he believed it to exist in the United
States, is an essential part of Lindblom's strategy. What is lost in comprehensive ness
by deliberately limiting the scope of analysis is compensated for by the fragmentation

of decision-making which achieves a compensating comprehensiveness. However.
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Dror correctly points out this aspect of the strategy applies only in conditions of
stability. Under such conditions ....when all relevant parties have a more or less
clear image of the expected results of a certain policy, with a high correlation of
subjective and objective probability, a -policy agreed upon will ordinarily involve little
risk of catastrophe; also, under such conditions, it is in fact much easier to. agree on
a discrete .policy than on abstract goais.’, In . contrast, under conditions of high—~rate
change, ignorance can prodiuce agreement upon a catastrophic policy ; under such
conditions, morevver, it is often much easier to agree upen abstract or operational
goals {e.g., “raise the standard of living,’_’ _increase net per capita product by two
percent annualiy”) than on policies, there being no background of shared experience

47
to serve as a basis for consensus on policy.

Lindblom s dependance on agreement raiées another serious difficulty.
Even if the problem of securing widespread agreement, based on a degree of under-
standing, is in some measure avoided, it will stil] be difficult to ensure fhe kind of
fragmentation that Lindblom believes is necessary for the use of disjointed incremen-
talism. Consider, for example, Dror's "avant—garde developing state," with a mass
leader and a small political elite, who are aspiring toward a rapid and radical socio—
£CON0MmIC _trasformétion by means of centrally directed social change., the leader
maintaining a strong grip on the masses by both charisma and force, but depending
on the support by the milit.&.u'y.48 Presumably this kind of tight control is intended to
restrain “fragmentation" of another kind, arising from “primodial“ attac:hnrlems.‘19
But the agreement in the small ruling group is not an effective substitute for a
Wid;':spread consensus, In such a state, it is clear that there will be far less fragmen-

tation in decision -~ making than in the United States, both inside and outside

governmental institutions as exemplified by the comparative absence of independent
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interest groups. There will also an absence of the 1‘15:edbar::k5U which make disjointed
iﬂcrementalism successful. The situation would resemble that cited by Braybrooke
and Lindblom as a contrasi to the way iﬁ which public policy on income distribution
is arrived at in a country like the United States. There would be a monolithic
gov roment, in which, in the absence of fragmentation, income distribution is not the
result of a multiplicity of conflicting and reinforcing decisions but is an object of
explicit central policy. In this case, central policy makers would atiempt an intellectual
resolution of all important values. It would therefore be important that “each.analyst.
be comprehensive in his consideration of values."51 In other words, incrementalism

would have been abandoned in favor of attempts to follow the rational-deductive method.

1. CONCLUSION AND OBSERVATION

As a conclusion, we may summerize the above discussion in twb wdys.
First, developing countries may face a dilemma if they wish to employ incrementalism.
Lacking for the most part, the shared values which make the method possible in the
United States, they may settle for agreement among a small ruling group. But, in
that event, they will be unable to secure the fragmentation and the feedback that are
essential to the success of the incrementalist method. It follows that there are few
developing countries which have a sufficient degree of both consensus and (;f fragmen-

tation in decision—-making to follow successfully the method of disjointed incrementalism.

Secondly, none of the three models just considered is obviously suitable
for developing countries. But the reasons for their lack of suitability differ. The
objection to the rational-deductive method and to Dror s model is that versions of
them may be chosen in order to effect large-scale changes, but that they are not

suited for making such changes in a predictable way. The objections to the incremental



73

mt-lmd have already been indicated. Few developing countries would have a sufficient
degree of consensus and at the same time a sufficiently fragmented system of decision—
making to make it -feasible. - In any case, it simply would not 'offer- ‘rewards which
would -be judged adequate by governments or by those whose -expectations had been
raised by governmental promises. Incrementalism has little political appeal. ‘' As seen
by one distinguished scholar that man may simply be unable- fo' conceive of the
-strictly limited, vet satisfactory, advances, replete with compromises and concessions
to opposing forces whlch are the very stuff of mcremental polltms "o And so,
rejecting mcrementalxsm, many developmg couptries make policies that cannot be put
into practice. Dror cites five reasons for this: -(a) poor rational components (b)
distortions of their interpretations of facts caused by their dogmatic. ideologies ; (c)
the very high achievement considered satisfactory by widely held levels of aspiration;
(d) internal political'd'e'mafhiﬁ ; and (e')"écarcé resources.’ 5 Ttems (c) and (d) dictate
the adoption of pohc1es aiming at large- scale change, yet these pohmes cannot be

implemented with any degree of predictability largely because of (a). {(b), and (e).

"To some extent, targets wh1ch are too optun:stxc may have benef:cxal _
effects. Huschmans prmc1ple of Hldmg Hand that since we necessanly unde:res~
txmate our creativity, it is also des:rable that we also underest;mate to a roughly
mmllar extent the d1ff1cu1t1es we face, 1s to some degree a valid ‘mechanism for
stimulating decision _ma_.ke_xjs in _.developxpg countries to .tak_e risks. But the author is
the first to admit the l_imita_tions_ of the Pric:iple.55 No doubt, also, innovative plans
‘and policies which aim at change but -not. in any very predictable way, may have
their uses in promoting national solidarity. But unrealistic policies are nevertheless
harmful to. a _country__’s potential and to.the successful working of the entire policy—

56
making process,
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The final conclusion is that those developing countries which canmot
successfully practice incrementalism or which are unwilling to settle for it, will be
driven, by their .'drive for innovation, to adopt policies which have unpredictable
consequences. On balance, these consequences need not necessarily be undesirable.
Such policies. may be the only way in which societies can be changed if the existing

situation is felt to be intolerable.

Calculated risks are often necessary because scientific
methods have not yet produced tested knowledge about
the probable consequences of large incremerital changes,
small changes will clearly not achieve desired goals,
and existing reality is highly undesirable.......In such
situations, the calculated risk is the most rational action
one can undertake, for all 'aIternatives, including the
alternative of simp]y containing existing policies, are

- 57
calculated risks.

Two more points are perhaps worth making. I:‘h"st. while developing
countries may need radical changes, it does not imply thait there is some guaranteed
way they can have them by adopting a certain brand of policy-making ; because
incrementalism may be unsatisfactory for ﬁrhducing rapid change, it does not follow
that a preferable policy—making model exists. Secondly, the type of radical innovative
policies which may be adopted have not yet been sufficiently clarified and classified
to constitute a model, We can say that they may include “rational and ' extrara-
tional components, but this is not a sufficient basis for spelling out procedures for
decision-making as explicit as those for the rational deductive or the disjointed
incrementalist models. The radical policies are simply a refuge from awiful actual .

alternatives. They are indeed acts of faith.
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