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CHAPTER 4

Setting Agendas:
Circumstance, Process,

and Reform

n December 27, 1971, a press release from the prime minister’s

oftice in Ghana announced a massive devaluation of the national
currency against the dollar.! The decision to devalue, reached by the
prime minister and affirmed by his cabinet, resulted from a mm:_s._:m
perception among these high-level officials that the country faced a major
balance-of-payments crisis. The decision was made under considerable
pressure from the IMF and other creditors and on the basis of technical
analyses provided to the chief policy makers by a small group of domestic
and foreign economic advisers. It followed a four-year period in which
the subject of devaluation was rarely mentioned within government coun-
cils and, when mentioned, was dismissed as a measure either unnecessary
or inappropriate for the economic ills of the country, In fact, the influ-
ential minister of finance, J. H. Mensah, had only acknowledged the need
for “a downward adjustment in the exchange rate” on December 20,
after steadfastly opposing such a move despite a mounting sensc of crisis
within high-level circles in the government (quoted in Killick, Roemer,
and Stern 1972:40). The Busia government, elected in 1969, had favored
policies to increase government investments in development programs,
especially in rural arcas, and to liberalize a rigid and corrupt import
control system while continuing to maintain an overvalued cedi (the na-
tional currency). Many government officials continued to believe that
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[his view, which had begun to erode by mid-197 1, was tirmly rejected
between October and December, when the prime nmmmister became -
creasingly convineed that a severe cconomie crisis faced the country. By
late 1971, high-level government otticials agreed that the me had come
to confront serious structural problems in the country’s economy, A crisis
existed, the prime minister stated m addresses to the Ghanatan people
on December 27 and again on December 31, and it requured strong med-
icine, however unpleasant the taste. Eventually, the taste of the medicine
was most bitter for these decision makers. On January 13, 1972, the
government of Prime Minister Busia was overthrown by a military coup;
in justifying their action, military leaders gave as one reason the decision
to devalue and to throw the country’s economy into even greater turmotl.”
Among those who found themselves in jail or under its threat were many
of those who had participated in the discussions about devaluation.

Among the decision makers who discussed and debated the issue of
devaluation between October and December—the prime minister, the
minister of finance, the president of the central bank, a small number of
other cabinet officials, and a small group of technical advisers—there
was increasing concern about the gravity of the economic situation in
the country. Ghana was caught in a situation of rapidly rising imports
and falling international prices for cocoa, a product that accounted for
some 60—70 percent of export earnings. The Bank of Ghana was unable
to meet its credit obligations. Of course, foreign exchange problems were
not new to this consumption-based economy in which little savings and
investment activity could be discerned. However, in the past, the problem
had been masked by the availability of foreign exchange reserves, large-
scale borrowing from abroad—including the extensive use of suppliers’
credits—and a timely boom in the cocoa market. But now, the reserves
were exhausted, the external debt was very large, suppliers were refusing
to extend more credit and were demanding payment for bills past due,
and the cocoa boom was over. From an average of $790 per ton in 1970,
cocoa fell to $470 per ton in 1971 (and to $360 per ton in the first
months of 1972). The government’s Cabinet Standing Development
Committee warned of a serious impending trade imbalance.

The IMF and creditor countries, which had reached short-term re-
scheduling agreements with the government m 1966, 1968, and 1970,
were now refusing assistance unless major reforms in economic policy
were put in place. In October, the government was informed by the British
government that no economic assistance or debt relief would be forth-
coming without real Ghanaian commitment to putting its economic house
in order, If such reforms were made, government officials believed that
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foreign assistance would be forthcoming, even it they had no firm com-
mitments from the IME, the Brinsh, or other major donors. Othicials
within the Bank ot Ghana, a techmical advisory committee, and the cab-
et moved from a position of opposition to devaluation to one of ac-
ceptance, largely on the basts ot economic indicators, the concerns of
their advisers, and the warnings of their foreign creditors,

The sense of crisis among high-level officials developed without ex-
tensive evidence of violence, protest, or demand making by domestic
political actors. A strike by port workers in September 1971, opposing
aspects of 1971/1972 budget measures announced n July, was the only
clear public statement of dissatisfaction with the government’s policies;
students did not protest in the streets, workers did not riot, and political
violence did not escalate. Nevertheless, public opinion was increasingly
critical of the government’s performance. In particular, urban labor
groups, the urban middle class, and the military were becoming more
vocal in their criticism of the government’s policies, rising inflation, and
frozen wages. In part, their dissatisfaction reflected a series of unwelcome
measures that were introduced in the 1971/1972 budget. Interest rates
were raised, students were charged fees for university attendance, gov-
ernment agencies were expected to become more efficient in the use of
foreign exchange, a profits and remittance tax was imposed on foreign
firms, salaries and perquisites of civil and military servants were severely
cut back, and a development tax to raise additional revenue was imposed
on the population.

By the latter half of 1971, therefore, public grumbling—but not mo-
bilized protest—about economic conditions had become widespread.
While generally more sensitive to the economic dimensions of the crisis
than to their political ramifications, the prime minister and the cabinet
did include a number of sweeteners in the devaluation package for cocoa
farmers and others. The government was also aware that the devaluation
might have severe repercussions in terms of public support if it was an-
nounced at the height of the pre-Christmas buying season. As a conse-
quence, the announcement of the devaluation was postponed for five
days after the decision had Unn: reached.

The case of devaluation in Ghana highli r? the importance of cir-
cumstance in mxb._EIE\m.ﬁlvm r vy and érn isions are madei In this
case, the mﬂ,rnﬁ:o: of crisisis &mmﬁ Beginning in mid-Octaber, high-

level officials; with the minister in the lead, began to accept that dire
consequences would result if they did not act and if they did not make
major changes in the economic management of the country. In the months
leading up to the acceptance of this view, there was disagreement among
officials about the severity of the economic situation and the appropriate
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policy response to it; by mid-December, they were all in agreement that

a crists exasted and that devaluation was a central part of any solution,
They also agreed that something had ro be done, despite high cconomic
and political stakes; tor them, tailure to act would lead to almost cert
ster, the bankruptey of the government. S
ﬁ.,:,_f is an often-invoked reason in explanations of the adoption and
pursuit of najor changes in public policy. In fact, while many of the
theoretical formulations considered in Chapter 2 are more useful for
understanding policy stasis than policy change, most theories incorporate
the idea of a relationship between circumstances of crisis and instances
of policy change. In class analytic models, for example, theorists argue
that a crisis allows the state to take on more autonomy m_.cE uo:n.E_
actors and to introduce measures that may infringe on the power and
interests of dominant social classes. For public choice theorists, a crisis
offers a unique opportunity to break through the hold of rent-seeking
behavior to consider larger issues such as “the national interest.” In a
bureaucratic politics mv_uﬂomr:_ crisis 1s the condition that often sets off
bureaticratic “games,” defining the stakes and presenting opportunities
for personal and bureaucratic competition and bargaining, For those who
adopt a state interests approach, a crisis is an opportunity for state elites
to define new-strategies for addressing major_problems of development
and to take an active role in putting together supportive ,.ony_z_w.ﬁ for
reform. In all these approaches, then, crisis presents a “moment” or an
opportunity for bringing about significant changes in public policy. Cri-
SIS, It appears, is instrumental to reform,’
Certain kinds of policy issues—a devaluation, say—tend to get on
decision makers’ agendas only when crisis conditions exist. Other kinds

of policies—to mnnn::mruﬁ for example—emerge almost uniquely under

politics-as-usual circumstances. In our framework, we have chosen to
focus on the dynamics of two distinct agenda- mmmﬁwmm contexts rather than
on the types of policies that tend to emerge within these ‘contexts. The
reasons why particular policies regularly tend to arise under distinct cir-
cumstances can then be put in analytic perspective. Agenda-setting cir-
cumstances can Uluminate broad categories of policies and allow for
comparisons among them; assessing individual types of policies provides
less of a basis for generalization and comparison, at least as a starting
point for analysis. Moreover, there are also categories of policies—re-
vising price structures, introducing sectoral investments, altering trade
incentives, for example—that can occur under either crisis or pol 1tics-
as-usual circumstances, Here, we attempt to go beyond specific n:__C
types to the dynamics of the circumstances that surround their emergence
as issues on a policy wmr:gm
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The experience of devaluation i Ghana, as well as several other cases
constdered i this study, affirm this general statement. But these cases
do more than atfirm the possible trutsm that crists generates retorm. They
help us respond to a difficult conceprual issue—how do we know a crists
exists’—and they provide insights into what crisis means i terms of the
?:Q:?. of decision making and the kinds of decisions that it is likely
to generate. In this chapter, the circumstances of crisis that surrounded
several of the policy retorm cases are compared with crcumstances
of politics as usual that provided the context for several other cases.
The comparison illuminates_the. Ew:zrﬂ.,ﬁmﬁ_m:arv of agenda setting
and decision making when a crisis is perceived to exist and when it s,
not.

In Chapter 3, we suggested the centrality of policy elites and of the
state more generally to policy iniuatives in developing countries. Here
we wish to indicate how the circumstances surrounding a particular issue
shape the opportunities for reform and the process of decision making
mvcE mn_o_u::w ﬁo:nw and _:mn:::o:n_ nrm:mnm nm::m_ to our mqm_::n:ﬂ

_::u__rmﬂo:m for the mw:mm:_nm and mqo,.nmm of aan_w_o: E.u_:nmu but they
do not directly determine the outcome of that process, the content of the
reform initiative. In all our cases of crisis-ridden reforms, circumstances
influenced the stakes and nming of reform, but policy elites, however
pressured they felt, always had options available to them, including the
options of not acting or of experimenting with alternatives to extremely
high-risk actions. Moreover, policy elites had considerable scope for
shaping the specific content of changed policies and institutional ar-
rangements and thus had significant influence in determining the outcome
of decision making, even under conditions in which it appeared they had
“no choice” but ro act. In Ghana, for instance, policy makers came to
believe that devaluation was the only option available to them, but they
had clear choices in terms of the amount of the devaluation, the package
of other policy instruments to be introduced with it, and the way in which
the actions were introduced to the public. These choices that accompanied
the general decision to devalue shaped much of its scope, timing, and
public reaction.

In the pages to follow, we first consider cases of policy change under
circumstances of perceived crisis for the insights they offer into the defi-
nition of crisis and the dynamics that surround agenda setting and de-
cision making under these conditions. We then turn to cases i which
policy change is attempted under circumstances of politics as usual. We
find that reform also occurs under such conditions, but that its dynamics
are distinct.

SETTING AGENDAS

Cnisis-ridden Policy Changes

The case of devaluanon in Ghana illuminates a problem ot detimuion
that plagues ctforts to explain policy change—how do we know when
a crisis exists? The problem s difficult because, unless clear criteria are
adopted, explanations of change can easily become tautological: major
policy changes are mtroduced because there is a crisis and, therefore, a
crisis exists when major policy changes are introduced. In most cases,
the existence of a crisis cannot casily be established through the descrip-
tion of an objective situation; instead, the tact of crisis remains n the
eye of the beholder. This was true in Ghana. The economic situation in
the country was bad and deteriorating through much of 1971, Indeed,
for over a decade there had been serious structural imbalances i the
country’s economy and its relationship with the international economy.
Per capita consumption was declining. Yet, the existence of a full-blown
crisis was not acknowledged until the October—December period of 1971,
It was during this period that the prime minister became convinced that
the economy was in serious trouble and that short-term internal adjust-
ments or additional foreign assistance could not resolve the foreign ex-
change problem. It was at this time that the other high-level decision
makers, including the minister of finance, who had long opposed any
consideration of the need to devalue, came to share an appreciation of
the gravity of the economic situation. Similarly, although the decision
makers recognized to some degree the economic and political risks in-
volved in devaluation, they came to believe that far greater problems
would be encountered if they failed to act.

In this and other cases, then, a crisis existed because (1) decision makers
perceived that one existed; (2) there was a general consensus among them
that the situation of crisis was real and of a threatening nature; and (3)
they believed that failure to act would lead to even more threatening
economic and political realities (Hampson 1986:17). Our cases indicate
that policy makers often become convinced that a crisis exists as a result
of two interrelated factors. First, the gravity of a situation 1s frequently
borne in upon them by events and actors outside of government—a riot,
a dramatic fall in the international price of a major export commodity,
or pressure from international agencies, for example. This kind of ex-
ternal reminder often puts the issue on the agenda for government de-
cision makers.

Second, policy elites are often helped along the path to the perception
of crisis because of the information made available to them by their own
staffs of technical experts or by the technocrats of international agencies
pressing for changes. Increasingly, as was suggested in Chaprer 3, policy
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makers have access to and are better able to understand such intormanon,
Increasmgly, they are asked to make difficult decisions based on complex
or sophisticated mtormation and advice. In a typical case ot halance-of-
payments problems, such as in Ghana, for example, analyses made avail-
able to policy elites signal the degree of current foreign exchange prob-
lems and budgetary deficits and project future trends. In our cases, this
kind of technical information was important in convincing policy ehtes
that they faced a crisis and in suggesting options for addressing the crisis.
Such perceptions defined the circumstances surrounding the discussion
of policy changes and shaped the nature of the decision-making process.
They did not, however, determine what changes would be adopted, how
“good’ or “bad” the decisions would be, or how appropriate they were
to the particular problem being faced.

THe Process oF DecisioNn MAKING

When a perception of crisis surrounds the consideration of policy
changes, considerable pressure develops to “do something” about a prob-
lem if dire consequences are to be avoided—or so decision makers believe.
In particular, when policy elites perceive a crisis to exist, the decision-
making process is distinct from noncrisis situations in terms of the pres-
sures for reform, the stakes involved in change, the level of decision
makers involved, the degree of change considered, and the timing of
reforms, Our cases clearly indicate that perceived crisis sets in motion a
process of decision making characterized by pressure to act, high stakes,
high-level decision makers, major changes from existing policy, and
urgency.

Pressing and Chosen Problems

In the case of devaluation in Ghana, decision makers were keenly aware
of the concerns and pressures from outside of government about the
economic situation of the country. Among the most explicit pressures on
them were the demands and expectations of international creditors. The
British, for example, refused new balance-of-payments relief unless the
Ghanaian government reached an agreement with the International Mon-
etary Fund. In turn, the IMF was clear in insisting thar major policy
changes had to be undertaken before debt relief could be seriously dis-
cussed. Domestically, labor untons were clear in their desire for wage in-
creases, and urban middle-class groups were increasingly dismayed by eco-
nomic conditions in the country and opposed to the policy measures
in the budget that affected them directly. The military was bitter about
a 12 percent cut inits budget and the ending of a number of important
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lized rents,

isites such as vehicle allowances, tree urthties, and sub

pert

This was a situation in which the problem was a “pressing™ one.
problems to the attention

Circumstances of crists tend to bring pres
ot policy clites. Albert Hirschman (198 1: [46) has suggested that pressing
problems are those “that are forced on the policymakers through pressure
from injured or interested ontside parties™; in contrast, chosen problems
are those that decision makers “have picked out of thin air™ as a result
of their own preferences and perceptions. In several of our cases, actors
outside of government played significant roles in placing 1ssues for debate
on the government’s agenda. In Ghana, the international creditors were
particularly important in pressing the need for reform on the policy mak-
ers. In the case of agrarian reform in the Philippines, isurgent forces
and international donors were among those pressuring a frequently re-
luctant government to consider this policy (Thomas 1986). In the case
of structural adjustment in Korea, the threat of the loss of U.5. PL480
food assistance was a significant factor pressing the government to con-
sider changes (Haggard and Cole 1987). Moreover, pressing problems
encouraged policy elites to perceive a crisis, and the pressures added to
their sense of urgency about the problem. Those pressing for reform did
not necessarily determine how the policy elites would respond to a par-
ticular problem, but only that they would feel the need to respond in
some way. The pressures did not always push in the same direction,
either. In Ghana, the international creditors wanted devaluation, aus-
terity, and trade liberalization. Domestic groups pressed for increased
government spending and cheap imports. Nevertheless, in most cases,
policy elites would have been more reluctant to act, or would have acted
less decisively, if the problems they were considering bad not been pressed
upon them by those outside of government.

Stakes

Circumstances of crisis surrounding the emergence and consideration
of a particular policy issue also systematically raise the stakes for policy
elites (see esp. Hampson 1986:16—17). This was true in Ghana. Con-
vinced that a dire economic crisis faced the country, Prime Minister Busia
and the other decision makers were clearly concerned about a major
economic value, the future creditworthiness of the government, and the
economic conditions that would prevail if the supply of imports were to
be cut off. For them, the future development of the country was at stake,
as well as their own reputations as managers of the economy and as
leaders of a popularly supported political party. Thus, for them, the stakes
involved fundamental conditions of economic stability and growth and
the legitimacy and durability of their hold on political power.
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In other cases, also, a situation of percerved crisis appeared to raise
the concerns policy clites had about macropolitical conditions such as
political stability, legitimacy, and regime vulnerability and led them to
assess carefully the political and economic consequences of the options
available to them. In Indonesia, perceived crises about the availability of
domestic supplies of rice repeatedly raised concern among policy elites
about the political volatility of food shortages or high prices for staple
goods among the urban population (Timmer 1987a). In the Philippines,
agrarian reform proposals were clearly assessed in terms of the very high
stakes of political legitimacy and the vulnerability of the regime to both
popular and elite opposition (Thomas 1986). In Korea, the stakes in-
volved in economic reform involved not only important U.S. assistance
but also the legitimacy of a newly elected regime (Haggard and Cole
1987).

Status of Decision Makers

Conditions of crisis tend strongly to move the level of concern upward

in the decision-making hierarchy of government, while situations mn
which the crisis threat is low tend to remain at lower hierarchical levels.
This distinction is clearly related to the level of threat to macropolitical
conditions of stability and legitimacy and macroeconomic conditions of
stability and growth; the higher the perceived stakes, the more likely that
high-level officials will take a personal interest in the decision. Ghana is
a good case of this. In Ghana, technical advisers had for some time been
concerned about the economic situation and its trend toward a full-blown
crisis. The prime minister, however, was content until the summer and
fall of 1971 to leave economic management in the hands of his minister
of finance. Only after he became fully convinced that a crisis existed did
the prime minister take over control of economic policy making from
his former economics czar. Moreover, it was only after October 1971
that the analyses of the economic advisers began to receive serious at-
tention at the cabinet and prime ministerial levels. Similarly, in Costa
Rica, the significant reorientations of the country’s development strategy
were decided upon by officials at the highest level in government (Doryan-
Garron 1988).

Innovation or Incrementalism

Distinct circumstances also alter the perceptions of decision makers
about the causes and consequences of a particular policy issue and the
remedies for the problem. Crisis-ridden reforms tend to emphasize major
changes from preexisting policies. That is, prior policies are often con-
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sidered to be fully implicated in the causes of the crisis; thus, they must
be rejected if the crisis is to be overcome. Morcover, policy elites may
feel under considerable pressure to appear to be taking decsive action
in response to a dire situation. In Ghana, after avoiding devaluation as
a no-win policy tor four years, the government decided on a major change
in 1971. In fact, the sicuation of crisis moved the government i the
direction of a larger devaluation than economic conditions appeared to
warrant.

The crisis atmosphere had its effects on the technical work leading to de-
valuation. Most obviously, it forced a hurried pace of analysis. . . . Although
it was necessary to quantify the outcome as well as possible, the advisors
knew, and told the politicians, that a devaluation of 50% or more (in the
cedi-dollar rate) was a shot in the dark, an act both of faith and of des-
peration. Since everyone knew they were dealing with very uncertain pa-
rameters, the tendency of the technicians was always to err on the side of
greater force: use conservative estimates of responses and opt for larger
devaluations. (Killick, Roemer, and Stern 1972:48-49)

In other cases, crisis situations moved policy elites toward major ref-
ormations of existing policy. In Costa Rica, a development strategy that
focused on import substitution had been in effect since the early 1960s;
it was reversed in the 1980s as a result of a severe economic crisis. Policy
elites, who had been discussing the appropriateness of a new development
model for some years, were hesitant to make more than incremental
adjustments in existing policy to encourage a more outward-oriented
development strategy until a crisis oftered an opportunity to take more
decisive action. (Doryan-Garron 1988). Indonesia systematically altered
its strategic approach to rice-pricing policy in response to crisis situa-
tions—in one instance as a result of a domestic and international shortage
of rice and in another as a result of severe and sudden budgetary shortfalls
(Timmer 1987a). Korean policy makers dismantled an extensive gov-
ernment apparatus supporting import substitution as the state adopted
a fundamentally different approach to development through export pro-
motion (Haggard and Cole 1987). Thus, although the stakes are high
for the decision makers in crisis-ridden reforms, policy elites are also
pushed in the direction of major reform initiatives when a perception of
crisis exists. Innovation rather than incrementalism is likely to result.

Timing
Finally, the timing of policy response can be altered by circumstance.
Under conditions of perceived crisis, decision makers often believe they

have little alternative but to act, however much they might wish to avoid
making difficult and risky decisions. They will not be without power or
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room to maneuver, but their control over timing may be significantly
reduced. In Ghana, the prime minister believed that the government had
to act before it had to repudiate its debts or before suppliers cut off
imports. The case of rice price reforms in Indonesia is also a good example
of how the timing of change is affected by crisis conditions.

The changes reflected the government’s concern about the impact that food
prices would have in urban areas and that imported rice and subsidized prices
had on the management of the budget. The specitic policy options adopred
indicated the government’s confidence in the technical advice it received from
a team of food policy analysts. The timing of the changes, however, reflected
broader political concerns about food prices during periods of perceived
economic crists. {(Timmer 1987a:3—4)

Tue CONTENT OF PoLiCYy

While the perception of crisis clearly affects the pressures for change, the
stakes of reform, the identity of the decision makers, and the extent and
timing of the changes considered, it does not necessarily result in either
predictable or recommended policy changes. Policy elites in Ghana did
eventually decide to devalue, a policy option favored by the international
creditors and the government’s own corps of economic advisers. The
country was in a precarious international situation and in desperate need
of the relief the government thought had been promised by the IMF and
other creditors; policy elites believed, in fact, that the country had become
economically dependent on the approval of the international actors, At
the same time, the government was facing increasing domestic criticism
of its management of the economy and was under pressure by domestic
groups to increase incomes and development investments. Ten years of
declining per capita consumption could be expected to take a toll on the
popularity of the Progress party government that had been democratically
elected in 1969. The policy elites who agreed to the devaluation believed
that such a measure would infuse the government budget with additional
resources and consequently would allow them to raise crop prices for
cocoa farmers and to introduce a wage hike for urban workers. From
these perspectives, then, the decision to devalue was not without a po-
litical rationale.

Yet, what is apparent on closer inspection of the Ghana case is not
that the government responded to pressures from domestic and inter-
national sources, but rather that it tried to deal with the economic sit-
uation in other ways and then prevaricated so long before taking decisive
action. For an extended period iri 1970 and 1971, there were disagree-
ments within the government about what were appropriate policy mea-
sures; alternative proposals were also put in motion to encourage better
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performance of the economy. In particular, the budget for 197071 was
an effort to use government investments and changes n taritt policy to
stimulate growth in the economy, especially in rural areas. The budget,
a “bold, blunt statement that put into practice many of the Progress
Party’s campaign promises, included a 53 percent increase in expendi-
tures in the development budget’” (Denoon 1986:156). As the principal
actor in formulating the government’s economic policies, Minister of
Finance Mensah was instrumental in convincing most top-level officials
that balance-of-payments problems were of a short-term nature. This
view continued to prevail through July of 1971, when the 1971-72
budget, crafted by the minister of finance in 1solation from advice and
debate in the cabinet, was unveiled.

The Finance Minister framed his two budgets on the assumption of contin-
ued high cocoa prices and he steadfastly and explicitly refused to recognize
the limits of available foreign exchange and fiscal resources, His most im-
portant economic policy, import liberalization, was implemented without
its essential concomitant, an effective import price to reflect the scaraty of
foreign exchange. Once he had set the Government on this path leading
inevitably to a crisis, the Minister refused to change direction until the crisis
was unavoidable. (Killick, Roemer, and Stern 1972:47—48)

Devaluation was systematically resisted as a viable option until the fall
of 1971. Moreover, having eventually made the decision to devalue, the
decision makers still had complete autonomy to decide by how much
(not a trivial issue, given the nature of the interests involved) and had
some range of choice concerning the timing and public justification of
the announcement. They also had considerable scope for including sweet-
eners in the devaluation package, such as raising cocoa producer prices,
increasing the minimum wage, doing away with the much-resented de-
velopment tax, and eliminating import surcharges. The history of deci-
sion making in Ghana indicates that policy elites actively searched for
alternatives to devaluation and then crafted a devaluation package that
they thought would prove economically useful at the same time that it
would be politically feasible. This scope for action left them considerable
room for making mistakes. This last point was apparent in the deval-
uation—its extent went beyond that required by the economic situation.
Moreover, the public was unprepared for the devaluation, and the Busia
government proved inept at handling public explanations of the measure,

In this case, the decision makers were clearly constrained by the po-
litical and economic situation facing them. But neither the crisis (which
they believed eventually forced them to act) nor the pressures (which
pushed them in divergent directions, in any case) fully determined their
actions. Caught in a difficult situation, perhaps even a no-win situation,
the decision makers attempted a variety of approaches to the crisis and
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put oft decisive action as long as possible. Even i these circumstances,
however, they were devord of neither room to mancuver nor the capacity
to disagree about appropriate responses. The personality of the minister
of finance, and Busia’s uncertainty about what course of action to take,
form a leitmotif within which the devaluation decision unfolded.

Mensah's peculiar work habits, his imperious self-confidence, and his con-
tempt for his peers in the cabinet created problems during the period of crisis
decision making which culminated in the December devaluation. . .. At the
time, Mensah was the czar of Ghanaian economic policy. No one, even
Busia, openly contradicted him. (Denoon 1986:154, 156}

An even clearer example of the way in which crisis situations account
for characteristics of the process of decision making but do not determine
the content of the decisions is that of agrarian reform in the Philippines.”
In this case, developing a vigorous agrarian reform policy was rejected,
but there was nothing inherent in the situation that necessarily preor-
dained this choice. A different group of decision makers facing the same
circumstances could have decided differently. In the aftermath of the
“people’s revolution” that brought Corazon Aquino to the presidency,
policy elites could have acted forcefully to promulgate an extensive agrar-
ian reform program and to respond to demands for greater equity in
rural areas. For the first eighteen months of the new government, the
popularity of and support for President Aquino was high among many
domestic political groups, and international lenders were firinly behind
an agrarian reform initiative and willing to provide financial support tor
it. The “moment” for reform might have been seized with considerable
prospect of success at this point. Even later, the government might have
pursued an aggressive agrarian reform program as a way of undercutting
the appeal of the National People’s Army in the countryside and solid-
ifying popular support for the government among the peasants. Instead,
after much rhetoric in favor of agrarian reform but a series of delaying
actions in doing anything about it, Aquino chose to negotiate a cease-
fire and amnesty with the insurgent forces rather than to move ahead
with a reform program.

It is, of course, easy to understand the government’s reluctance to
undertake agrarian reform in the face of opposition from large, com-
mercially oriented landlords, Aquino’s personal ties to the landed elite
in the country, and the constant challenge to her authority from the
military. The fact remains that she could have supported an agrarian
reform effort and could have used the opportunity as a bold gesture to
gain support, yet she chose instead to attempt to negotiate with the NPA.
In this case, either outcome can be explained by the circumstances, sug-
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pesting the importance of who s assessing the sitwation and making the
decision,

In Ghana and the Philippies, policy elites were agreed that crises
existed, and that some action needed to be taken. Yet the scope and
nature of the decisions made were not preordained by the crisis. In Ghana,
decision makers actually increased the degree of crisis through prevari-
cation; in the Philippmes, at least for a period of several months, Aquino
could have used the crisis as a high-risk opportunity to reshape productive
relationships in the countryside fundamentally and to enhance her own
power. At least through 1989, however, policy ehites in the Philippines
rejected land reform as too destabilizing politically and economically and
sought to deal with crises of economic distribution, insurgency, and po-
litical support in other ways. It is important to emphasize, however, that
they could have acted differently. The process of decision making did
not fully determine the content of the decision.

Politics-As-Usual Policy Changes

It is not surprising that the perception of crisis is often responsible for
placing an issue on the agenda of government decision making. Nor is
it surprising that decisions to make significant changes in public policies
are frequently surrounded by an atmosphere of crisis. There is consid-
erable theoretical consensus that crisis provides policy elites with greater
autonomy to make choices and that the pressures upon them often push
in the direction of significant change. Empirically, also, there is substan-
tial evidence that crisis and reform initiatives are significantly correlated.
Among our cases in which a perception of crisis existed among decision
makers, all but one of them resulted in significant changes in major pol-
icies. Clearly, the stakes are higher, the risks are greater, and attention
is more focused when such moments of crisis occur. Situations of per-
ceived crisis appear to be instrumental to major policy changes—al-
though, as we have seen, crisis itself does not dictate what solutions will
be chosen nor the form in which they will be introduced.

Noncrisis situations can be expected to generate much less impetus for
reform. In fact, much of the theoretical literature reviewed in Chapter 2
indicates that change is not likely to occur at all under conditions of
politics as usual. According to this literature, stasis rather than change
is the outcome of normal politics, and, in the absence of crisis, most
theory is much more able to explain why reform does not occur than to
account for its incidence.’ Marxist, public choice, rational actor, and
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burcaucratic politics models all focus on the constraints on change and
provide a series of logically compelling explanations about why “things
are the way they are.” Marxist theory indicates that the link between
given class alliances and the biases of policy in favor of dominant classes
are persistent and inexorable in the absence of crisis. Public choice theory
posits a parceling out of state resources to spectfic rent-seeking groups
and a set of assumptions about rational self-interested behavior under
normal politics that inevitably leads to an ability to alter policies once
they have been considered entitlements by their beneficiaries. Rational
actor models build on concepts of uncertainty and risk to explain that
change must be understood in terms of satisficing and incrementalism.
In the bureaucratic politics approach, normal routines and processes ot
decision making predominate unless a crisis brings an issue to decision
makers’ attention and triggers a set of games having to do with position,
power, and influence. Each of these models predicts that reformist ini-
tiatives will not be successful unless some kind of crisis situation is per-
ceived to exist.

In our cases, however, there is substantial evidence that efforts to '

change existing policies and institutions do not subside or disappear sim-
ply because there is no perception of crisis among policy elites. Reform
initiatives appear to be more or less continuously on government agendas.
At any given time, a series of ideas about changing existing practice is
being debated, studied, discussed, and considered within bureaucratic
agencics, legislatures, and groups of interested publics. Many of these
ideas are placed in front of decision makers and acted upon. Nevertheless,
there is also considerable evidence that circumstances of politics as usual
result in processes of agenda setting and decision making that are distinct
from those that prevail under circumstances of perceived crisis. Planning
reform in Colombia is a case in point.®

Planning reform in Colombia got on the agenda in the 1960s when a
new administration took over the reins of government and was seeking
to enhance the role of the state in guiding the process of economic de-
velopment. Previous administrations had ignored and weakened the plan-
ning institution; the task for reformers was to develop and enhance the
prestige of the institution and to attempt to build a nonpolitical image
for the planners so that they could have influence in a multisectoral
decision-making process, cutting across other agencies and regions and
affecting public enterprises and the workings of the central government.
A principal concern, then, was the bureaucratic position of the agency
and its ability to work with—not in spite of—other ministries and agen-
cies that were inclined to be highly suspicious of competing sources of
power. Promoters of the enhanced role of planning in government were
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therefore very concerned about strategy; they were less concerned intially
about the actual exercises undertaken by the revitalized agency. In par-
ticular, promoters of planning had to address the problem ot how to
“plug planning nto the operational goals ot government . .. and over-
come planning’s reputation for fatlure™ (Mallon 1986:1-2).

A foreign adviser arrived in Colombia i 1966, shortly atter a 1 iberal
party government had been elected, in order to help promote planning
reform. Planning as a function of government had withered under the
previous Conservative party government; the new president was inter-
ested 1n seeing the institution responsible for data collecion and analysis
revived and integrated into national policy decision making. The inten-
tion of the president, the foreign adviser, and his chief counterpart in the
Colombian government was to make planning the serious heart of de-
velopment policy making in the country. They developed and pursued a
conscious strategy that included (1) carving out an important and uscful
role for the national planning agency as a source of information; (2)
gaining access to policy makers and encouraging them to rely on the
information and analyses provided by the agency; (3) building support
among prominent technocrats and important officials within the bu-
reaucracy in order to have wide access to decision makers of different
political persuasions; (4) involving influential members of society in sup-
port for the idea of planning, especially if such individuals and groups
might come to power in the future; and (5) strengthening the competence,
image, and staff spirit of the agency as a means of attracting and retaining
good people to work within it. Overall, this strategy was one of building
a coalition of support within the government and among influential in-
dividuals and groups in society.

More specifically, internationally recognized scholars were invited to
lecture at the agency, considerable efforts were taken to attract university
professors into the agency, and attempts were made to carve out a niche
for the institution as the technical secretariat of the Economic and Social
Committee of the cabinet. This committee had been identified by the
reformers as the most efficient policy-making body in the government,
and they had enthusiastic presidential support for assuming a role in its
activities. Although the agency was formally charged with producing a
national development plan, this became a very secondary priority to dem-
onstrating the institution’s more immediate uscfulness to the government
and specifically to the cabinet committee. As a result, the agency did a
considerable amount of planning without ever writing a plan. As it
evolved, the principal job of the agency became that of assuming re-
sponsibility for defining standards for evaluating development imtiatives
and coordinating the other agencies in project appraisal.
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Tie Process or Deciston Makina

The circumstances that surrounded this cttort at reform were far from
those of a perceived crists. Planning reform was an initiative introduced
by a new administration as part of a general effort to improve the per-
formance of government and espectally to improve the efficiency of tor-
eign assistance channeled into the country through the Alliance for
Progress. Although reformers, including a newly elected president, shared
a desire to improve the technical basis for policy decision making
Colombia, they never believed that dire consequences would result if the
desired changes were not adopted. Likewise, they did not feel under great
pressure to “do something” about a situation. There was no perception
of threat or impending disaster and little sense of high stakes and risk
in the decision-making process. Rather, their task—as they defined 1t—
involved working within the established system over an extended period
of time to convince, cajole, and win support for change. The circumstance
of politics as usual in Colombia affected the process of reform because
it influenced the source of pressures for change, the stakes and the level
of decision makers who would be involved in promoting reform, the
degree of change considered by decision makers, and the timing of reform.

Pressing and Chosen Problems

Chosen problems are those that policy elites select more or less au-
tonomously as priorities or goals to be achieved. Such problems are often
identified on the basis of the policy makers’ own perceptions of what
constitutes a problem for government or society. In Colombia, although
the Alliance for Progress had promoted the importance of planning since
its inception in the early 1960s, various administrations apparently felt
free to take up the initiative or ignore it. In 1966, a new administration
chose planning reform as one among several initiatives it wished to see
introduced during its tenure in office. This chosen problem, like others,
was part of a longer menu of changes that the government desired and
felt relatively free to promote according to the reformers’ own prefer-
ences.

Although some noncrisis reforms are pressed upon decision makers
by those outside government, most politics-as-usual reform initiatives
present policy elites with significant opportunities to take up the issue
or not. Even when such reforms have important proponents outside of
government who seck to influence decision makers, officials appear to
have considerable scope to respond seriously or not to those pressing for
change. In Colombia, the Alliance for Progress was important in urging
planning reform on the government and in providing finanaal incentives

HE

for it to do so; but to a signficant extent, policy makers chose the -
tative in response to their own preterences, just as the previous admin-
istration had ignored it. The promoters of the idea came trom within
government, and they sought to use alliance tunding and the presence ot
a foreign adviser to pursue their ideas.

In an initatve to decentralize decision making in Kenya, a simtlar
situation of outside pressure—in this case from the U.S. Agency for In-
ternational Development—led to similar responses of political officials:
in one administration they chose not to promote it; in the next, they
chose to pursue the imtiative. The divergent preferences of these two
different administrations were shaped by their broader polincal goals
and concerns about ethnic support bases in society (Hook 1986). Thus,
in contrast to crisis-ridden reform initiatives, under politics-as-usual sit-
uations policy elites appear to have greater autonomy to decide whether
or not to push for policy and institutional change, and the decision about
taking up a reform comes largely from within government.

Stakes

The stakes in noncrisis-ridden reforms tend to be those related to bu-
reaucratic and clientelistic power relationships. In such cases, bureau-
cratic agencies may be actively engaged in supporting or opposing the
reformers, and reformers will no doubt give considerable attention to
thinking of strategies for ameliorating opposition, winning over sup-
porters, and avoiding possible sabotage of their plans. These were clearly
the preoccupations of the planning reformers in Colombia, whose pri-
mary bases of both support and opposition were within government,
located among the ministries and agencies that could support or sabotage
the rebuilt planning agency. In Kenya, support and opposition to decen-
tralization emerged within the ministries and at various levels of the civil
service. Interests outside of government were neither appealed to nor
mobilized (Hook 1986).

Such reforms rarely threaten major socictal interests, although the cli-
enteles of bureaucratic agencies may become involved as supporters or
opponents of the changes. In Colombia, reformers sought allies within
the academic community and among potentially influential political ac-
tors who were not allied with the Liberal government. For the reformers,
the stakes may involve their potential career trajectories and jobs; if they
are successful in introducing their projects, for example, they may become
more influential in national policy making and enjoy enhanced salaries,
greater prestige, or more secure job tenure. The stakes also involve the
power, prestige, and budgetary resources of burcaucratic agencies or bu-
reaus: success can mean greater influence m secroral policy making, op-
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portunities to expand, and more resources to use for a varicty of goals,
mcluding those of rewarding friends and supporters with jobs or project-
related benetits.

In contrast, stakes such as the sutvival of a regime, overall political
stability, cconomic stability, or the tenure of high-level politicians are
rarely, it ever, at risk in politics-as-usual reforms. In Colombia, reformers
had diverse reasons for wanting to succeed, not the least of which was
a desire to introduce better policy-making practices in the country, but
none of them believed that macropolitical or macroeconomic conditions
were at stake if they were unsuccessful. When circumstances ot politics
as usual prevail, the stakes for reform tend to involve issues of bureau-
cratic power, the career potential of reformers, and micropolitical con-
cerns related to patronage and clientelism.

Status of Decision Makers

In Colombia, the president helped place the issue of planning reform
on the agenda; he was also a loyal supporter of the reformers’ efforts.
He was not, however, actively engaged in developing strategies or making
decisions about the scope or pace of change. Instead, because there was
little perception of threat to macropolitical or major economic condi-
tions, decision making about the reform remained at lower hierarchical
levels, involving in this case technocrats such as midlevel directors and
managers in the bureaucracy. The initiative for reform was considered
more or less a routine matter, introduction of which would improve
overall government decision making and performance, but the absence
of which would not threaten the longevity of an administration, regime,
or leadership group. On a day-to-day basis, presidents and high-level
administrators did not devote much time to bringing about the changes
desired by reformers.

Innovation or [ncrementalism

Under noncrisis conditions, change is often incremental, with consid-
erable scope for trial and error or scaling up if initial efforts provide
positive results. The capacity to implement changes concerns decision
makers in these cases, and improving this capacity tends to prolong the
duration of the reform. In general, in these reforms there 1s greater po-
tential for the initiative to become sidetracked by other issues or pushed
to the bottom of the policy agenda by more pressing issues. More bu-
reaucratic maneuvering and concern with possible sabotage or resistance
is characteristic of reforms undertaken under circumstances of politics
as usual. In the case of Colombia, reformers developed and pursued a
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lv aceepted

strategy of having the notion and utility of planning grad
and mserted mto actual decision-making situations.

Timing

As we have seen, the proponents of planning in Colombua were under
no great pressure to “'do something” about reform in the short term. In
fact, their strategy clearly depended on the availability of time and their
own capacity to select appropriate moments for pushing for reform or
lowering its salience. In the case of decentralization in Kenya, the miti-
ative Janguished for two years before changed political conditions intro-
duced an opportunity for reform (Hook 1986). In general, when noncrisis
circumstances surround a reform initiative, more time is available to
decision makers for studying the implications of change, and policy elites
are able to determine the extent to which it will be actively pursued.
When moments appear to be propitious for reform, they can encourage
its pursuit but then place the 1ssue on a back burner when conditions
seem to be adverse to success. In fact, institutional reforms in Colombia,
Argentina, and Kenya were shelved for long periods of time when little
political support was available for pursuing them. While such conditions
provide policy elites with greater control over the timing of reform, they
may also rob them of the pressured political environment that can act
as a sumulus to change.

These characteristics of politics-as-usual reforms rend to reinforce one
another in actual policy-making situations. The interrelationship of lower
stakes, less high-level involvement, and timing is particularly clear in a
case of urban water management reform in India. According to an official
involved in this case,

No domestic actor considered [water management] to be something which
required urgent and forceful action. Because of its low problem status, it
was considered unnecessary to raise the matter to the pohitical level at either
the center or the state. Bureaucracies within the central and state agencies
had, over the vears, developed sufficient understanding of what were po-
litically possible alternatives and of the time-frame in which they would
become implementable. This was not considered an 1ssue that required forc-
ing onto the higher political level, or that was likely to be accepted within
the kind of short period the World Bank had in mind. (Bajpai 1988:8)

Trie CoNTENT OF PoLICY

I'he theoretical literature on how policy and nstitutional change comes
about strongly suggests that reforms pursued in noncrisis situations will
not be successfully introduced, Indeed, some of the characteristics men-
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tioned above—in parucular, incrementalism and timmg—mean that
major and rapid changes should not be expected under conditions of
polities as usual. Nevertheless, our cases indicate that, although changes
are generally incremental and the introduction of reform otten slow,
politics-as-usual reforms are not necessarily doomed to failure. Reform
appears to occur as well under noncrisis conditions as under the more
frequently accepted circumstance of perceived crisis, but the process by
which it is introduced and adopted is significantly different. Moreover,
circumstances of crisis or politics as usual appear to be independent ot
the success or failure of reform initiatives. In Colombia, for instance, the
new planning agency gradually inserted itself into national decision-mak-
ing processes.

Similarly, in Kenya, circumstances of politics as usual meant a long
and slow process of institutional change that, after ten years of effort,

appeared to have had some modest success. In 1976, the Kenyan gov--

ernment, at the urging and with the financial backing of USAID, agreed
to develop a program of planning and administrative decentralization.”
The project was initiated even though program documents offered no
definition of decentralization, and no one in the government appeared
to have definite ideas about what should be done. However, the more
central concern was whether anyone at the top levels in government
wanted such a program. Although a few strategically located people—
such as the minister of planning—believed that economic decisions made
at the local level would foster more rational policies, President Jomo
Kenyatta had pursued a successful policy of centralization since inde-
pendence in 1962. His strategy was to increase the central government’s
capacity to provide benefits to his fellow tribesmen and therefore help
sustain the political regime. As a result, by the 1970s, 95 percent of the
development budget was controlled from Nairobi. A policy of decen-
tralization conflicted with political and bureaucratic interests in main-
taining central control of economic resources.

In the early period, when there was no political support and little
bureaucratic interest, the approach taken by decentralization project per-
sonnel was to build up a constituency for reform. This meant finding
important groups in national and local administration and interesting
them in activities that could advance the goals of the project. They had
very limited success with this endeavor. For example, one 1dea was to
get the central ministries to disaggregate their spending. The vice-pres-
ident was persuaded to send out a letter to this effect to the concerned
ministries. However, no subsequent attempts were made to implement
this project. Simply because a high official ordered a particular action
was no guarantee of compliance when there were disagreements in gov-
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ernment about the direction ot decentralizatnon policy and when it threat-
ened the power of the central ninistries,

With Kenyatta's death in August of 1978, a change occurred m the
political relevance of decentralization. The new president, Daniel arap
Moi, needed to build his own constituency of support and saw decen-
tralization as a way to distribute benefits that would increase loyalty to
him. As a result, efforts at decentralizanion became politicized, with the
Office of the President becoming very involved. Even with increased im-
.Engn.:ﬁm:o: efforts, the central role assumed by the president’s office
in decisions on decentralization contlicted with the perceptions and in-
terests of the ministries (Smoke 1988). Thus, in spite of continued high-
level support, progress toward decentralization was sporadic and slow.
It appears that projects such as decentralization have long gestation pe-
riods when political and bureaucratic incentives for adoption are weak.
Nevertheless, some progress was made. By the mid-1980s, some 15-18
percent of spending was controlled by local governments, local bureau-
cracies had become stronger in response to their new responsibilities,
coordination of resources for development projects was modestly im-
proved, and a rolling process of annual planning was in operation. While
such changes are modest compared to the major changes decided upon
in Ghana, Korea, Costa Rica, and Indonesia, they are not insignificant
and may have important long-term consequences for development in a
particular country.

There is no guarantee, however, that circumstances of politics as usual
will result in even modest changes in institutions or policies. In the rural
primary health care initiative in Mali, for example, the characteristics of
noncrisis-ridden reforms were instrumental in bringing the program to
an end after only four years.® The Mali Health Project (MHP) was the
result of a chosen problem. The MHP originated in 1975 at the request
of the Mali government, which was secking funds for medical inputs
from USAID. This agency, however, was less interested in medical inputs
than it was in introducing a major renovation of the country’s health
care system. After more than two years of study, a plan was drawn up
that reflected USAID’s interests more than those of the government of
Mali. The resulting rural health program of primary care units based on
village health workers and a network of village dispensaries was to be
introduced in two regions of the country that were distant from each
other and difficult to reach. It took two days to reach each project site
from the capital city, Bamako, and direct travel from region to region
was impossible. This travel/communication problem was n::._ﬁ:::mnr._
by the insistence of the Malians that the project team be located in the
national capital rather than in a regional capirtal.
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blems, burcaucratic inhighting weak-
ened the project. It was never clear who project personnel were respon-
sible to or which authority, the Mali government or USAID, had the timal
Though ALD lost interestin the project in terms
he contract was signed, it continued to be
matters. AlD officials were present at all
and their Malian counterparts, a
riate interference in the project.

In addition to these logistical pro

say on project matgers.
of its content shortly after t
very involved in administrative
meetings between project personnel
practice that the M alians saw as inapprop
Not only did the poor relationship make for considerable administrative
confusion, it also left the project without much protection in disputes
with other Malian agencies or ministries. The MHP was placed in a weak
munistry, a constraint compounded by its placement within the weakest
part of the ministry, the Division of Public Health. If changes in laws or
regulations were needed, cabinet approval was required. With such a
weak ministry, this process took too long and was oftentimes unsuc-
cessful.

Further bureaucratic concerns affected the trajectory of the project.

There was a shortage of doctors, and most of them did not want to work
outside Bamako. The project also had to deal with a severely understaffed
Malian civil service. The government simply lacked enough trained per-
sonnel, both in health and in general skills. The lack of an atmosphere
of crisis and the extensive bureaucratic stakes involved affected the timing
of the project. MHP required that counterparts be assigned to work with
he Malians did not assign the chief counterpart
until six months after the project started. At the same time, the Malians
had considerable interest in the project inputs. At the local level, this
meant the steady paychecks that came from the project; at the regional
and national level, it meant access to vehicles and medical supplies. Given
such problems, there 1s good reason to understand why the project was
not extended beyond its initial four years.

The cases of reform in Colombia, Kenya, and Mali demonstrate similar
dynamics in terms of where the initiative for change emerged, how the
ctakes were identified, the status of the reformers, the extent of change
introduced, and the timing of reform. They had divergent outcomes,
however, in terms of their success or failure. As with the crisis-ridden
reforms reviewed earlier, process does not appear to determine outcome.

foreign advisers, but t

Conclusions

1 of a crisis situation provided an

In many of our cases, the perceptiol
polcies. Crists, as

apportunity to introduce significant changes in public
we have argued, appear to offer an important moment tor reforim. But

as
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CVEn [N our case 1es- sual ref
i cases ot polities as-usual reform, changes that were success-

tully introduced appear to have been accomplhished in part because mo-
ments i national politics opened up opportunitics for retormers to pur-
sue their projects. In Colombia, for example, a new admunser d_:_.:
mm.ﬁ:,:n; control of the executive branch with an agenda of ﬁ._.,—,.:qr;..:
,E_,,..rﬁ_ to introduce during its four vears in otfice. One ot these _.c::,::
involved resuscitating the planning function of government. .._: Wc.?.w,
the death .& Jomo Kenvatta, who, as president, had consistently s;:r_n”a.
to centralize political and bureaucratic power in Nairobi . opened up an
opportunity for new political leadership to _:ﬂ:.x_:n.m. __:m:::::“i
n_.E.nmmm. in government. Among these was a new interest in decentrali-
zation, in large part because the new president believed that decentral-
ization would increase his political capacity to distribute resources to _p:u.
OWN SUPPOTers. With changing political circumstances, cﬁuc:::_,:n,, for
pursuing reforms—in both cases, ones already on a latent mmn_._n?|,,<ﬁn
introduced. In contrast, the experiment with health policy reform in Mali
was planned and pursued in the absence of any apparent opportunity or
moment for reform. Similarly, in the case of urban water mana n:wnnﬂ
reform n :::.”f no unusual circumstances intervened to give mmmﬁ im-
petus to the reform. [t may well be that reform projects appear to require
such moments if they are to be introduced successtully. _
én.rmé argued that situations of crisis and politics as usual affect the
Emwb:c_mn and timing of reform initiatives. Some confirmation for this
perspective comes from viewing policy changes in a particular sector in
a particular country over a long period of time. In such cases H,rm._&:am
n”m changes that are introduced under crisis and Uo::nm-mm.:m:a condi-
tions can be seen to differ systematically. In the case of pricing policy
moﬂ. rice in Indonesia, to be explained in greater detail in Orm?_% 6 ﬂ
series o_n.ﬁo:nw changes was made over the course of twenty wmm:.m mn..
ginning in the 1960s. Changes in official prices for rice were Emoa,
mended by a team of policy analysts and responded to concerns about
&._m. economic impact of such prices on urban consumers and the budget
d:m technical analysis, however, is insufficient to explain the Ez.c%c .
tion of different kinds of reforms at particular moments. During Umz_om,w
.s,rn: policy elites perceived the potential for politically destabilizing :nm
increases or shortages of rice, the food logistics agency, BUL O.D mm::.
n_:n,& significant changes in 1ts orientation n price mm:& ,:._ __m:.nJS
no___z?-mm-:m:& periods, reforms tended to focus on ::33.«_:_ s the o
eration ,.:._a efficiency of the agency. ’ 4
_ The circumstances surrounding the introduction of policy reform ini-
tiatives suggest who the decision makers are likely to be, what pressure
they are likely to be under, and how much r.:._w_:.n H.r,nw. are ___nn,? ﬁ”
contemplate. As will be suggested o greater detail in n\_r_.,.::_r._, 8, the
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1 agenda-setting circumstances can

msights that obtain trom understandh .
ancing the potential tor reform

be useful in generating strategies tor enh
to be successtully ntiated. These agenda-setting circumstances not only
set the houndaries for what 1s likely to occur, they also open up oppor-
runities for influencing the process of retorm. Before assessing more fully
how agenda-setting circumstances can define room for n.rm:.m:_n ﬂﬂn
boundaries of policy space, however, it 1s tmportant to non.,”:__n_. how t ;
framework structures thinking about the processes of r_nn_\é.r._: making
and implementation. In the next chapter, the criteria that decision E,m_wﬂ.mm
apply to issues of policy and institutional change will be Hrn,*ogu,. :,
artention. We will see that at the level of the perceptions of @m.__.nm elites,
these criteria differ depending on whether circumstances of crisis or pol-

itics as usual prevail.
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CHAPTER 5

Making Decisions:

The Concerns of Policy Elites

hat kinds of issues do decision makers think about when they

assess possibilities for changing existing policies or organizanional
practices? Do they apply any criteria—technical, political, 1deological—
to guide them toward certain choices? Decision-making situations are
almost always complex, and cues about which choices are to be preferred
tend to be numerous and conflicting. For any given decision, policy mak-
ers may be pushed in divergent directions by specific societal and bu-
reaucratic interests, their own preferences and understanding of the issues
involved, the historical and international context within which the prob-
lem has emerged, and a variety of other concerns and influences.

In this chapter, we address the issues that policy elites appear to con-
sider when they assess options for change. Our cases are helpful in sorting
out the broad range of concerns of policy elites because they indicate
that a fairly consistent set of decision criteria explains the choices made.
They also display a fairly consistent hierarchy of concerns of decision
makers about the impact that their choices will have. Circumstances of
crisis or politics as usual play an important role in ordering this hierarchy
of decision criteria. Thus, we focus on what appear to be the overriding
concerns of decision makers and attempt to demonstrate how the broad
orientations of policy-making clites, the contextual factors that help
shape those orientations, and the circumstances surrounding specific
reform initiatives interact to explain the content of decisions. We re-
turn, then, to a central theme of this book: the importance of policy
elites in the policy process and the way in which state and socicral in-
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TABLE 51

d Institutional Reform

“Lenses” of
Policy Elites

Concerns Influencing
Decisions

Influential Actors
e o e

e e

Technical
advice

Bureaucratic
implications

Political
stability
and support

International
pressure

Information, analyses, and
options presented by advisers,
experts

Career objectives of
individuals.

Competitive position of units;
Budgets:

Compliance and
responsivenass

Stability of political syster,
Calculus of costs and benefits
to groups, classes, interests,
Military support or opposition

Access to aid, loans, trade
relations

Technocrats, ministers, and
other high-level bureaucrats
Foreign advisers

Ministers and other high-level
bureaucrats,

Middle-level bureaucrats
International bureaucrats and
advisers

Political leadership:
Dominant economic elites;
Leaders of class, ethnic,
interest associations,
Military

IMF, World Bank, USAID, other
multilateral or bilateral
agencies;

Governments of tormer
colonial powers,

international banks

terests interact in prod

changes.

ucing—or inhibiting—policy an

Criteria for Choices

d organizational

making cases we investigated, decision-making
rough at least four lenses: the techmcal
heir choices on bureaucrauc inter-
or political stability and po-
hips with international

In the twelve decision-
clites filtered policy options th
advice they received, the impact of t
actions, the meaning of potential changes f
litical support, and their concern about relations
actors (table 5.1). These lenses appeared to help them assess the risks
and benefits of alternative courses of action and to order their thinking
about how, and often why, reform should occur. As they applied these
different criteria, some appeared to gain in importance, while others be-
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r_“::% less .,..:_n_:.. In the tollowing pages, the cases are used to help explore
the factors considered by the decision makers and to explain their relative
importance under different sets of circumstances.

TecHNICAL ADVICE

Making decisions in increasingly complex and interdependent economic
and ,,v,.onE_ systems has come to include the extensive involvement of
technical specialists. Especially in the 1980s, when developing country
governments were severely pressed to address difficult macroeconomic
problems in their dealings with international lending agencies, the role
of technical expertise, particularly in economics, became En_‘amm.m:m_w im-
portant (see, e.g., Milne 1982; MacDougall 1976; Cepeda Ulloa and
?:,nnrm: 1980). As we suggested in Chapter 3, few governments have
nnm.ﬁwn the trend to incorporate corps of technical advisers into middle-
m:m_ high-level positions, and many governments have increasingly ap-
vc__nn,n.n_ ministers, secretaries, and undersecretaries with ?.cmmmﬂosww
Qm_:_:m1lano=oammnm. agronomists, educators, engineers, and health
.vﬂomomm_o:m_m, for example. Ministers of finance, v_mzzim, and budget-
ing, _nna directors of central banks are rarely without mmm_.nnm in mmnol
nomics and technical teams that they rely on for analysis and advice. In
turn, Ewmiga and prime ministers have appointed kitchen nmvinmw of
economic mmimn.a and have often elevated important technical ministries
to preeminence in national policy making. Political leaders may need to
_E.n._@ decisions—particularly those that are unpopular—in terms of
nrﬂ_. technical “correctness” and may therefore increase the visibility of
nra:.. technical advisers.! In countries in which the process of mnnw‘wos
Emr_:m.m highly centralized in the executive, much policy discussion ma
be ﬂ_n_m:é_w closed and even secret. Such characteristics tend to w:nnommw
Hr_n importance of technocrats in decision making. These new technocratic
&_nmm also include a variety of foreign advisers from international agen-
cies, consulting firms, universities, and governments. The 1980s mw”n_-
nBﬁm the trend toward technocracy in almost all developing countries
It is not surprising, then, that decision makers in our cases nonmannnm—
ﬁrn advice they received from domestic and international corps of tech-
nical advisers. Ministers with technical training and advisory teams of
experts figured not only in the cases of macroeconomic reform but also
in Hrc.am that concerned sectoral policy and organizational changes. The
:Hr.:_c& advice was often imbued with ideological content :::n.m:n
the important role that ideas have in defining “correct” ?:m;_ to n_ncn_m
M_,vnw:umsﬂln_qn_foﬁm to m.ﬂcvﬁ import substitution or export-led growth
200 m.xm:%_r« of this influence, but so also are decisions to emphasize
the planning function in government or the role of markets in ,..n.ﬂ::.ﬂ
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Technical analyses and technical advisers were particularly prom-
Korea and Indonesia; decision
al input they received and

prices
inent in shaping decisional outcomes in
makers in these cases responded to the technic
apphed 1t to the problems they sought to solve. Moreover, 1t was they

who determined that the technical advisers would play an umportant part

in assessing options and recommendations. For example, in Korea, the

military government that assumed power i 1961 and its civilian suc-

cessor systematically increased the power of American-trained econo-

mists in decision making and relied on their advice about macroeconomic

and market-oriented policy reforms. Their work was then critical to the

export-led growth policies that were adopted by both these highly cen-

tralized governments (Haggard and Cole 1986; Haggard, Kim, and

Moon 1987). In Indonesia, efforts by technical advisers helped legitimize

the role of policy analysis in price policy in agriculture and were a critical

factor influencing the minister of trade, the director of trade research,
and the food logistics agency 1n designing policies for agricultural de-
velopment (Timmer 19873, 1987b).

More generally, what the advice was, how it was packaged by the

technical advisers, how well 1t was understood by the decision makers,
and how much confidence they had in the advice of the advisers appear
to have been important in determining the content of specific decisions.
Thus, the technical advice was not automatically accepted but was rather
a lens or filter that was applied by decision makers. Their predispositions
in terms of the characteristics considered in Chapter 2 were intervening
variables that shaped receptivity to and application of the technical advice
they received. Thus, in the case of technical advice and the receptivity of
decision makers to it, the background characteristics of the policy elites
appear to be important. The case of Ghana reflects well the complex way
in which technical information feeds into actual decision-making contexts
by affecting the perceptions of the decision makers.

At the end of 1971, the governor of the central bank called an emergency
the economic crisis. No one from the
the antagonism between the min-
akers. Without his assessment

meeting to discuss ways of meeting
Ministry of Finance attended, underlining
ister and the rest of the economic decision m
of the econonic consequences of the decision, the prime munister and cabinet
decided to undertake a major devaluation in opposition to the position of
became clear that the cabinet was not well-

the minister of finance. It later
iven them in re-

equipped to evaluate the complex economic information g
ports that were intended for an audience of trained economists at the central
bank. Simpler memos with fewer recommendations should have been pre-
pared to offer clear alternatives to the cabinet. (Roemer and Stern 1986

In Ghana, technical lenses fit imperfectly, for they appeared to confuse

the perception of decision makers, contributing to a poorly informed
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mr:.\::u, H.wﬂ_.:r?m_?_n_ and :_ne_:m_r;__.f coherent criticism of tradinional con
crvative tdeas of the 1940s came | [ G ) : ; .
S ¢4 *from the “Centro de Fstudic
F._ o . - . il £ WSLUGTOS Ln los _.2.__7
devel Nacionales™ . .. the core of ideas which was to orient Costa Rica’s
the i n.umqwm.a after 1948 emanated from the Centro. . . :we._ the late 19 .m:u,
e initial ide: y ] I . : : . .
h n.m:_.w. “._.mmm Mi the Centro ,»._CS,_T. .&:r.:m down and more than a »_n.nmam,.
stablis Ing the groun for industrializati -
d strialization set the stage to
: : b : : . SLAE ran impo
substitution strategy. ﬁ.UCQﬁn-Qm:c: 1988:91-9 N, 100) pott
ks

vom: a ﬂpoﬁw%nﬂ_mm_ﬁi. policy choices can be shaped by the relative
er of technical advisers. This was i 3 . :
; ras true in the Ghana case, in whic
; g _ ich
_ﬂ”n_noin_. of the minister of finance waxed and then waned in ,ﬂrm period
rq&_w%%n R_u_nrn crisis; in ,_Aoﬁ.nm, where technocrats were largely un-
iy ¥ %o ey makers until regime changes in the 1960s brought them
ater dominance; and in Costa Ric ini
a, where the minister of planni
and the head of the cen ied _ 6% (et
tral bank varied in their 1 .

. influence over t d

relative to each other. “Pri o e

. “Prior to the late 1984 appo: .

s f pointment of a ver

MM,MWWWA__C__? nnomﬂwm::i to the Central Bank Post (Eduardo Lizano) %M
inister of Planning, Juan M. Villa 1 infle
_ i suso, wielded the mos
S i ] : s most influence.
my year’ [he stated in an interview| H

: | [ : ; .. .. However, by
MM”.: H%._mu.c_ with ma:_mao Lizano in full control of the Central Bank M:._M
ge M. Dengo serving as Economic Team Coordinator, another drive

towards more conservati ! icies
o 1988 5, ive spending policies was pursued” (Doryan-Gar-

BUREAUCRATIC IMPLICATIONS

As indi i isi
&.EHUQMM.EM@ in O.rmvmﬁ 2, decision makers frequently represent bureau-
: nstituencies. Integral to the choic
oices they mak
ot pantint r ) e are concerns about
ular changes will affect th .
¢ power, prestige, budget, and cli
enteles o inis 5 : Fowrnos
e mo_ﬁm HH*._%%M_:;J? agency, or bureau they represent (see, e.g., Foltz
- % 3 ey
e i d,fn: policy changes require changed behavior from
ki Q..w:n%mmﬂm_nw|m3mﬁnw efficiency or more equitable treatment of
-income beneficiaries, for example—i ; _
| : 5, ample—issues of administrativ
ity, compliance, and res i o policy elies.
5 : sponsiveness are often impe ; _ _
- oy portant to policy elites
, when reforms imply organizati : ithin mi :
. anizational changes within ministri
or agencies, the rivalries, ¢ . _. S
s, alries, competencies, and morale of the izati
b i . ies, ¢ of the organizations
y lec cell weigh on decsion makers™ mi
, , ? : akers’ minds as they conside
i A ‘ | 2 ey consider
IHE ”:,. In &M__n__n::f bureaucratic leaders are generally concerned with
ro - 5 e ) ) .
‘;”;cnowr rw_gu:mn._ affect therr own career options (Grindle 1977)
S, & 8eC Titer _ .
, a second criterion that emerged in the cases indicates how policy
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PLIBLAC
hat surround the selec-

by the burcaucratic politics t
decsion makers

anges. With regularity,
with making decisions or supporting
positions that would enhance the fortunes—in terms of budgertary re-
sources, influence over programs, prestige, or clienteles—of the bureau-
cratic entities they led or were part of as well as contribute to their own
career Opportunities. The advocates of reformin Colombia, for example,
were concerned that ther efforts to rebuild the planning agency would
generate a bureaucratic backlash from long-established ministries that
felt threatened by the increased power of the planners. In Mali, public
health officials anticipating salary bonuses, vehicles, and other perquisites
raised few objections to the health sector reform “'so dear to USAID’s
heart,” even when they had serious reservations about 1ts replicability
(Gray et al. 1990:35). [n the reorganization of the Ministry of Agriculture
in Kenya, the permanent secretary was careful to assess and evaluate how
his subordinates would respond to the changes (Thomas and Grindle
1988a). In the Philippines, some policy options were rejected in the search
for a viable agrarian reform program because policy makers and their
advisers were concerned about the lack of administrative capacity and
motivation that existed inside the agrarian reform ministry (Thomas and

Grindle 1988b).

In fact, in the ca

elites are nfluenced
tion of policy and institutional ¢h
within government were concerned

s¢ of Mali, the health project faltered and then died
largely because bureaucratic CONCErns came to dominate decision making.
But these cases also provide evidence that decision makers’ criteria are
often intertwined. In the Kenya decentralization case, for example, bu-
reaucratic politics influenced the acceptance of reform, but so did a major
political change that altered the support group most important to the
regime. Moreover, concerns about the impact of reform on bureaucranc
organizations can be triggered by expectations about political reactions.
For example, in India, the refusal of a number of bureaucratic entities
to assume responsibilities for urban water management reform was en-
demic because public officials were well aware that the reforms pressed
upon them by the World Bank could easily incite political instability if
(Bajpai 1988). No agency wanted to take responsibility
lar policy that would damage its reputation and
responsibilities more difficult. In this
was engendered by concern about ex-

they were pursued
for a politically unpopu
make achievement of 1ts normal
case, bureaucratic buck-passing
trabureaucratic implications of reform.

POLITICAL STABILITY AND POLITICAL SUPPORI

rons.

he interests of particular organ

Decision makers often representt
he political support available to

I'hey also respond to concerns about t
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the regime they represe .
; w | ey represent or o its leadership, How particular decis
aftect the coalittons that sustam the re AT decsions

[=

s e egime e power, how policy
n__.a.:”.._nm ,_;__.r”uﬂw, “_%”ﬁH_:q __J:,_ W .r:.,_r:::m.,. of support, and how ?:,H_F.:_;.M.
e ;n.r._.,.._::m, H:r_,.” ” y ﬁ:.,,ﬁcvc_,_ changes often weigh prominently
e :Z__E.:::_ _HJJ;_:.; considerable amount ot scholarly work
a wide range ot m.,o:nw Hm”r“m”““jw”w rJMr: adopted as a way n.:\ch.,:.:,
e of policy decisions a rell as to account for why cert
_mqo:Nzc_ﬂzﬁﬂH”MH%hm __Msa.m _unf....,.ﬁmm they impose heavy costs on :w%rp»ym..“““
o aw Ba_mqwm:ﬁ; .__.._w.x, ' _,Az_nmﬁ. 1974; Lindenberg 1988). The
RS L o,,E _mﬂﬂ *p_ q.nmﬁ_n is also used to explain how gov-
el st n _:m, .Hf nnv,..o:m to maintain the loyalty of im-
e CF:E:ESHM%%:? 1 981; Haggard 1985; Srinivasan 1985;
it %Qmam . _Ag It is understandable that such criteria ,:,n“
oL Ceaian E..u ers v.mnm:mm of the fragility of the coalitions
g S e w\: __.nm_:.#.m in many developing countries and be-
gt nxumnﬂm:o:mpﬂw:.:m@ that makes them vulnerable to the per-
i rmmcv@oﬂoa A}.Enm 1987). At the broadest level
single most WB_uo:m.nﬂ mnnm:“nm..”maxM_MM”:MMM_”MJ@ s ﬂrm.
o . pl e perpetuation of ¢ -
noiﬂ_.._ﬂﬂ.“whw_zmﬁn_,Hﬂ.nsﬂ\ nc_:un.m. “Governments want Snn%.w_w:ﬂ:
e e mnn,c_‘nmwm.nww_ﬂﬂ“mwﬂc_‘_ﬁﬂmm:. And people turn to polit-
n_:n,m. vv.,noﬁnma:m in the Em_.rﬁEMWMmHREmam Sl th
.onsis / icy elites i
o OM_.._M.MMM”WMUW_AH_MW.\W_,:? __: our cases were con cerned about how var-
it o et :n,p..ﬂ vmc ::m...m_ stability, political opposition and sup-
e sl ki 5¢ 0 . ﬂo__._ﬁ.. resources. Thus, policy reform options
prshermmms cmoﬂ_w-_:m ers in terms of how reactions to them would
B mcw__OH_ﬂ nﬂqnmwﬁw in power or _ﬂrm particular leadership
i hi ﬂrﬁw., Mn.n wcitly nor:nm_ criteria were applied to de-
taining ncm__c.mu:m of mavﬁ_“qw_wwv_.w.w:ﬂnﬁws_%@onmﬂnw o_m e
e OCsHy Sor ent political elites. In Mali
e hm_wmhwﬂwmoh“h“&ms mﬂﬂ un_mnﬂnm on the basis of political n:ﬂwhw_..
g YEIE), St < m::m t a ‘soccer war’ with Burkina Faso (then
el mﬁn&, an ._,:C., to have a presence in the border area. [In
e _ow.m_zm,, ﬁﬁam“:_ﬂﬁ“gﬁ: wanted to . . . forestall any shifts in po-
The R_.E.c:.&m.. .. { tef o iti
A %Q_.,.__.m: w:m,_ﬁ ﬁ.c,c:: _8 ﬂ:_:.ﬁnm__ coalitions was of primary con-
Ee CA n::,.._an.,_,am.._” in the ::_:,_E:mm_. “Adoption of an um,E:.m:
ok g i J:.j_< wwc_ﬂ:; M,nuan_.m of the government to be central
e b ekt B _....mm.ﬁr.?._,:” _:w _.:ucp.mn_: 2::::;_ People’s Army, but
e o e .: p'saw it as potentially disruptive of its support
efnmiesit’s policy #A. .«.Jr_q_.r::v_.,.;n:ﬂ:__ given low priority in the gov-
y agenda” (Thomas 1986). o
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Similarly, deciston makers Ghana were highly concerned about how

devaluation would atfect the groups thought to be important to main-
and urban ehites (Roemer and Stern
1986). In Korea, decision makers believed that rapidly improving cco-
nomic performance was a critical ingredient building legitimacy for a
new regime. In the case of decentralization in Kenva, President Kenyatta
withheld support from the initiative because of the political utility of
centralizing public resource allocations for rewarding his tribal support
group. The subsequent administration found decentralization more at-
tractive because it allowed the president to use policy resoutces to build
up new constituencies of support (Hook 1986). Water management re-
form in India, involving fee increases for users, was resisted because of
concern about adverse political reaction (Bajpai 1988). In designing
Costa Rica’s stabilization and structural adjustment programs to mect
the demands of international agencies, administrations of the 1980s
sought to rotate the costs of adjustment over time among difterent social
groups in order to maintain the country’s much-vaunted political stability
{Doryan-Garrén 1988). Political concerns such as these were an ines-
capable aspect of decision making in all the cases.

taining the regime—cocoa tarmers

INTERNATIONAL PRESSURE

As we indicate in Chapter 7, policy changes of the 1980s were marked
by the role of international actors, including the vulnerability of devel-
oping countries tO international economic and political pressures (ste,
e.g., Bacha and Feinberg 1986). During this period of severe international
economic crisis, foreign donors, governments, and a variety of interna-
tional agencies put extensive pressure on developing country governments
to make recommended changes (Cohen, Grindle, and Walker 1985;
Goldsmith 1988). With badly needed economic resources at their com-
mand, they sought leverage through a variety of mechanisms in order to
promote changes in macroeconomic and sectoral policies. The power of

these international actors was enlarged in part because they often com-

mand extensive technical expertise that can influence decision makers.

Such issues as choice of technology and institutional reform were also
pressed upon governments and often became conditions for “‘rewards”
from international actors. In fact, in some explanations of policy choice,
developing country governments are portrayed as having little or no
choice but to acquiesce in the demands and recommendations of such
powerful bodies as the International Monetary Fu nd and the World Bank
(see, e.g., Payer 1974).

Indeed, a fourth factor that was
case histories was the rol

regularly considered important by

policy clites in our ¢ of international actors and

18]

Sl

mtern,g oY %
o E_Mmr,__ﬁ_u___”.”._ .p_ﬂhr___r_.ﬁruﬁ_“,_”n_ AA::._ ﬂ:::f.__ ;ﬁ._:.,,_:_.,,_:.,_ relations in determuung
i B _.,w h___»_,,__ ing about reform. In South Korcea, the C.L.
o adtme il ::” .. ; ._ 0 tood atd i 1963 to pressure the government
o I.,_nw..:,p_ 7__,",: it ﬁ: “,LM: and to hold elections (Haggard and Cole
w:mmninzrv.w n_:w. s : n.:» oon 1987), The health sector reform imitially
sk __::&n._.r.:.c.ﬁ:_:c:_. was taken over and radically rede ined
e m,u:r ;,:,r_rH”.”_”Mm,”:::h_c_,_ resulted from strong advocacy
C..M. n:n“ World Bank assistance Mmﬁq”_w M“”:M_:_ﬂ_wmﬂ “wnq__w,._”___.,.mmww.nnsi:m
As indic: Chapte ‘ cases s ,. :
4 ﬂ.m..mn.%%%mﬂﬂh:ﬁ;rcma.;.rén? :Z,.,& cases suggest not that policy
o g e b .m.:d :_::cp_ with pressure from international
T o .ﬁn,ﬁ. ,p:v_%:w tend to reflect concern about the role
i s vl n,ﬁ%.:,.m%, how various options would affect rela-
varies over time, m:h_ cmﬁ,mmph‘HMM_MUM.M_“MEZ. m_.%:w lasmalina ey
ey ance with the perceptions of the
w%ﬁmﬂmw”””_wwwc_mmww nmbmﬂ.:m (see, e.g., Krasner .EWF ?Wm_.muwwmmw”
oD easeymuch 28 mnwwﬁ, y ana, L..,..n_w_csm ﬁ_._m_: wnm_nnﬂnm international
e e m_.qw.:ﬂ periods of resisting or ignoring those
B v elites had cnrﬂ priorities (Haggard and Cole
o and Stern 1986). In the Philippines, international pres
u, a concern of decision makers but was not _Lnr.a? i wrvmcv,ﬁ_n«n
vz,_mcm agrarian reform or not (Thomas 1986) i whether o
1e case: mdic i i .
buremusraie naceions i develoging sounime. I e L e
i : r : countries. In the Latin ic
%mnwm__.mw_w:m“:wSmoﬁ,dr m.op. .ﬁ.meEﬁ resources made m<m:m_u~wpwm_“wm
r Progress were used effectively within bureaucratic mmnw_-

cies to enhance the prestige T
1986). In India, prestige and bargaining power of the agencies (Mallon

The Finance Mini
e Ministry’s T
iyl Hmmﬂ_vﬂc\ s general approach towards foreign aid is to maximize
n the most concessional terms i i
. ms available while minimizi
o volu e _ : while minimizing ex-
ternal u:”nulmannm.n with established national policies. . . . [In the case of ma
o | : e o wat
e ﬂmm" ﬁqﬂ,.. ﬁﬂﬁ_ the point repeatedly made by the Indian mﬁvo::”
&macwm_ch.d. ’ WE Ho._._n: Bank was welcome to present its point of view for
s ‘ .m.n. _3“: India could not accept wholesale policy change lev
i _..m:m:np.vg__“cﬁmq v:.u“nﬂ?‘ ... Detailed discussions between the Bank
. » Miwstry, and the Munistry of Works res i i
Sl y orks resulted in a compromise,
Technical . i
a 515 alC :
sl :.u_\ﬁz: bureaucratic interactions, concerns about political
.‘._:En_ﬁ‘._ E support, and international leverage were factors tl ;
»d repeatedly in the explanan :
o ”ﬁ .:J_J in the explanations offered by insiders in retorm ”
cnces to explain a varie i : -
ECees o xplain a variety of outcomes. These factors, summarized
5.1, emerge 3 il const f i ey
i s “Crr& as a ?_:._v consistent set of criteria that decsion
o specific options for policy and institutional r___:_mn.:_ I
DY ange and
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that shaped thetr thinking about how to proceed on specific issues. How
they were applied and how seriously they were considered tended to
reflect the background characteristics of the policy elites—therr ideolog-
ical predispositions; their professional training, bureaucratic responsi-
bilities, and political commitments; and their experience with similar
choices in the past—as well as the interlocking general contexts related
to historical and international conditions and bureaucratic capacity. This
multiplicity of influences and concerns helps explain why decision mak-
ers, who appear in our cases to be serious and relatively well informed,
frequently make mistakes in judging the political and economic conse-
quences of the choices they make.

The Salience of Decision Criteria

Because of the consistency with which the four criteria emerged in the
cases, they provide a first cut on the kinds of issues that decision makers
consider when they assess options for policy and organizational change.
Nevertheless, it is clear that the importance of each of the lenses through
which specific decisions are viewed varies over time and among polictes.
A second cut on the concerns of policy elites can be made by considering
the factors that appear to determine the relative importance of various
criteria, In order to explain their variable salience, the characteristics of
the agenda-setting process for specific issues provide important cues. Are
policy elites considering a particular issue under circumstances of per-
ceived crisis, or are they operating within a context of politics as usual?
Answers to this question will signal the relative priority of distinct de-
cision criteria for decision makers, indicating which lenses are most im-
portant to them under particular circumstances. Agenda setting and de-
cision making are thus closely intertwined.

We believe that, overall, the cases suggest that crisis-ridden reforms
are adopted or rejected most frequently in conformance to the priority
of maintaining political stability, and that politics-as-usual reforms most
frequently reveal the priorities of political support and bureaucratic im-
plications. Technical advice and international pressures often figure as
important factors considered, but they are generally subordinated to the
political and bureaucratic concerns of decision makers. Additionally, we
believe that we can make a distinction between macropolitical concerns
(involving the implications of reform for broad categories of regime sup-
porters and opponents and its.implications for regime stability and sur-
vival) and micropolitical concerns {involving the implications of reform
for narrower constituencies and clienteles, more short-term rewards for
such support, and the political or hureaucratic fortunes of specific 1n-
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o [ABLE 5.2
acropolitical and Micropolitical Concerns of Policy Makers

Circumstances of

Agend iti
genda Setting Political Concerns of Decision Makers

MACROPOLITICS
Perceived crisis Legitimacy of the regime;
Survival of the regime;
Survival of the institutions of government,
The “national interast”;
W“Mm__wﬂw_ﬁ "oawm_o_:mm of support groups (classes or sectors)
ity of palicy resources to build ma iti _
ik e e Jor coalitions of broadly
“High politics”

. M

Palitics-as-usual _smm.:_g@ um-ooz%naﬂﬂuwﬂ%mwoq interest groups
UMMMMW_MHHQ_%M:Q wmmocamm for "parceling out” to narrowly
sl exchange for political suppaort;
Short-term interests of political elite;
Career aspirations of individual Uo__.:o_m:m
“Low politics” .

divi L
En%:aﬂ&. O:m_m-ﬂﬂmns M&oz.:w tend to raise the salience of macropol
ncerns, while politics-as-usual i -
iti -usual change _
e i ges often invoke micropol-
The distincti -~
= u_%m_w::m:c: vnzmmm: macropolitical and micropolitical concerns is
s clear-cut, for in politics-a i
10 . -as-usual circumst
ok g 1 pol stances, overall po-
ity may be achieved b i ! .
: . aying close att
i d by p ention to narrowl
ienteles and respondin i .
g to the short-term interests of ifi
groups. Nevertheless, we beli istinction i il
elieve the distincti ful i
i eless, w : on is useful in a general sens
it provides insights into th i iti ;
e categories of political
e i : concerns that
il noe%i to decision makers. As summarized in table 5.2, macropol-
i o cerns, most _u_.ném_gﬂ under crisis situations, mean that policy
e Hmmmmw.ﬂuzw@_ma attention to how reforms will affect the legitimacy
; . 7
%:E:.ow_m omﬂ:mn serve, Wo:w.n?ﬂm..g political and economic goals, major
| ﬂ the :m:o_.._m_ interest,” class alignments, and the overall
e gy the _.mnm:dn. Micropolitical concerns, most relevant in the non
-ridden reforms, include concerns -
; s about the mo *hi
ot efor i . re parochial de-
n:nim:w:muﬁw;_.n interest groups, the use of policy resources to maintain
¢ relationships, the parceling out of policy resources to ensure
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political control, and the more short-term interests of political elites
(Hampson 1986; Doryan-Garron 1988). The distinction between macro-
politics and micropolitics suggests that the definition of politics by policy
clites shifts under two different agenda-setting circumstances.

The following three hypotheses generalize from a limited number of
cases of policy and institutional change about the hierarchy of concerns

that appear to be relevant to decision makers.

Hypothesis 1:
In crisis-ridden reforms, decision making tends to be dominated by con-

cern about major issues of political stability and control. Technical anal-
ysis, bureaucratic interactions, and international pressures often assume
importance in these decisions but usually remain subordinate to concerns
about the stability or survival of the regime in power ot the longevity of

its incumbent leadership.

Hypothesis 2:
When noncrisis-ridden reforms concern policy issues, decisional out-

comes tend to be dominated by micropolitical and bureaucratic concerns.
Technical input and international pressure are important, but not deci-
sive, in explaining policy choice under these conditions. Major issues of
political survival and support building are usually not salient to decision

makers.

Hypotbesis 3:
n reforms concern issues of organizational change,

aqrnn:o:niwwm-_._&%
decision making tends to be dominated by bureaucratic concerns. Inter-

national pressures often emerge as part of bureaucratic interactions in
these reforms. Technical input and concern for political su rvival are usu-
ally not salient to reform decision makers.

Table 5.3 summarizes the hypothesized linkages between circum-
stances in which agendas are set and criteria for making decisions. In the
pecific cases to illustrate each of these hy-

pages that follow, we use s
potheses. The cases of structural adjustment in Korea and health care in

Mali indicate the differences in the salience of criteria that emerge under
ances of perceived crisis and politics as usual. The case
y change in Costa Rica is an interesting illustration
ances can alter the decision criteria of policy
anization in the Ministry of Agriculture
eaucratic concerns in c_.mmu._mmno:m_

distinct circumst
of development strateg
of how changing circumst
clites. Finally, the case of reorg
in Kenya indicates the salience of bur
reforms.

106

MAKING DECISIONS

TABLE 53

Agenda Setting and Decision Making

Circumstances
of Agenda Characteristics of Decision
Selting Pracess

Policy Elites Most Concerned
About

wm.qom_cma Frequently, prablems pressed
crisis upon decision makers by
interests outside of
government,
High political and economic
stakes,
Small groups of high-level
decision makers closely
involved;
Major changes from prior
policy (innovation);
Sense of urgency to act, "do
something”

Politics-as- Frequently, problems “chosen”

usual by decision makers for action,
Low political and economic
stakes,
Middle- and lower-level
officials involved, dependent
on high-level support for
action;
Incremental changes in
existing palicy or institution;
Little sense of urgency, with
promoters of reform able to
control extent of emphasis on
change

Macropolitical issues such as
legitimacy, social stability,
costs and benefits to major
national interests, duration of
regime in power

Bureaucratic 1ssues such as
careers, budgets, compliance
and responsiveness of
implementers, incentives to
modify bureaucratic behavior
and procedures;

Agency power within
government,

Micropolitical issues such as
clientelism and narrow
coalition building

STRUCTURAL ADJUSTMENT IN SOUTH KOREA

Between
= uo_wnwwqmmow”m gnwmm.. mo.ﬁnnnﬁmnnm of South Korea adopted far-reach-
i s mﬂ: :q.a.mﬂa_« reoriented the country’s strategy for
bilzarion. otk W _Mm“ OM_::EH nrm:mm.ml..m large devaluation and sta-
orano Rcaz:Ww,m:ao,.am, by new policy instruments to increase gov-
vy 1Lt o ,Hﬂ_:r,opﬂmmm mxvoz_‘_mn_ growth—were made be-
o ann . These changes confirm the characteristics of crisis-
s. Policy makers were keenly aware of a need to do some-
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ation of the country. They were also
icant changes—trom the mil-

( technocrats, letust students,

and the U.S. government. Two bad harvests of rice and barley in 1962
and 1963 created harsh food shortages and rising food prices n 1963
and 1964. Threats by USAID personnel to withhold PL480 tood aid
added to the sense of crisis within the military government in power
between 1961 and January 1964 and its successor, the elected government
of Park Chung Hee. The stakes were high for these regimes because they
needed to consolidate power and legitimize their leadership. As tends to
be the case with crisis-induced reforms, the decision makers were a small
circle of high-level officials in a superministry—the Economic Planning
Board—and the cabinet. The magnitude of the changes was significant
and amounted to reversing the previous development strategy of import
substitution. Thus, the changes in policy cannot be considered incre-
mental. Moreover, most of the policy changes were accomplished within
two years, corresponding to the urgency felt by the decision makers to
respond to what they considered a crisis in the country’s development.
The sense that a crisis existed, although clearly encouraged by the food
shortages of 1963 and 1964, was not simply the result of an objective
appraisal of economic indicators. Indeed, the Korean economy had been
in difficult straits throughout much of the late 1950s and early 1960s,
and pressure from the United States to reform economic policy had been
a constant in Korean decision-making conditions since the late 1940s.
The Syngman Rhee regime, however, successfully resisted or ignored
pressures to alter existing policies that gave strong emphasis to import-
substituting industrialization through a wide variety of benefits for do-
mestic entrepreneurs. The U.S. government appeared to be m a powerful
position vis-a-vis the regime, but in fact, it was not able to dictate policy.

thing to unprove the cconomice situ
under constderable pressure to make sit
nt's corps of refornus

itary, the governme

S. support for the Rhee government can hardly be
% of total imports between 1953 and

formation. In return for aid, the U.S.
_The reforms sought by the

The significance of U.
overstated. AID financed neatly 7
1961 and 75% of total fixed capital

sought various economic policy reforms. ..
Americans over the fifties cut directly against Rhee’s political interests, how-

ever. Rhee and his Liberal Party maintained power and financed their po-
litical activities through the distribution of patronage and various eCcONOMIc
rents. . . . The aging nationalist proved skillful at manipulating Korea’s stra-
tegic significance to maintain the flow of economic and military support. . ..
Even when the United States began to reduce its aid commitments and suc-
ceeded in couphng aid with an annual stabilization program, it could not
secure Rhee's commitment to a coherent and consistent planning etfort.

(Haggard, Kim, and Moon 1987:8-9)
In the carly 1960s, however

s

. political leadership changed, a new regime

bl L
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needed 1o cons ; : i
poesl d o cons te power, and the perception that a crists in economic
development exasted t ; ,
: 0} ._::; existed found greater credence among decision makers. The
:_,_..._:_.:. nt v.ﬁ._.r.:._p.l maorg _d:.f_..m:CZ,/. tor T;_fr,f q._r.?”._‘_.q._ -
n many ways, the as . ;
. _W ways, then, it was the collapse of the Syngman Rhee regime
J :4. that .:ﬁn:p,_.,_ the way tor the adoption of stabilization policies
w m F_:::.:_:: ot important economic reforms. In the latter Rhee ve :,.m
¢ LI ES N r - of I d . .
‘ 0 d_ﬁ M.EW__, :ﬂ policy instruments was used to increase the politic w
ontrol of the Liberal g i 4 _,
) party. For example, licensing of all . i
of T.:‘ﬁ e o ¥ 5 MJ or a vcﬂﬂw... receipt
o 1gn .,__xnr.:_mf and import-export business were all tied to the m
LM_MM machine, with Rhee having a direct hand n the allocation of EH_.<
ese resources, Reformist technocrats :
: nocrats mn government we _
ignored and circumvented as policy i g
d as policy instruments were used ; :
the political rationality . Seates 2 Dot
mality of rewarding important cli
j rrant clienteles and s
- POLLEE Muena . _ . ( support
groups rather than to an economic rationality emphasizing effici ,nn d
performance. . e
Viol : I
b ent .WE%:H protest against Rhee’s style of rule, poor economic
WT caﬂm:rnm and complaints of a rigged election led to the demise of
e regime. It was replaced by a s . ili
v a short-lived civilian gc
undertook economic r i imi s e o
eforms with only limited succ
. 3 success. Then .
May 1961 brought the mili bt s
) e military to power. The new mili
. . : ; ew military gove
although split betw ool colonels
een older generals and i .
lict younger, more radical colonel
was reformist in orientati i o of the
ation and responsive to the b 5
spon: ¢ broad conc f th
student ; i eoncern
Bl protesters. _.wc% groups found common ground in their concern
__zgmwﬂoe,._m. economic nmlc_.au:na, in order to justify the coup and leg-
o 5:&. itary leadership __..rmﬂ had assumed power extraconstitutionally
no_:.nm__ ary mc‘.nnmﬂ:n:r in power between 1961 and 1964, r,g:m:wmm
ical power and economic polic ing i
) | cy making in the executive
polii we ) _ e and con-
Bm_c:_% _Mrwwmmnn_ the relevance of the reformist technocrats in decision
- g. Regime change EE a leadership group oriented toward reform
wm s.vs._ma the way for significant policy changes
egi i : Spri .
nno:mhmzzw in the spring of 1963, the government began to make key
o mno:nn,.. c E__mnwhﬂc respond to what it identified as severe problems in
my. In May 1964, under the civili
e : 964, e civilian government of th
military junta lead ] i s
er, Park Chung Hee, polic k
fltary  leader, | , policy makers agreed to a large
CmZszo?, wﬂmv___mm:on_:ﬁmm: res, pressed upon the government by ﬁmn,
g ::um_.wu._ in Seoul, followed closely 1 the wake of the amqmmzm:::.
s did tax and interest rate refor iCl |
m and policies whose goal w
o | | se goal was to expand
uowmo 5 ~_za increase savings. Soon, with a change of American \;ﬁ,h:c»
. . . A58 d .
- 1el, oxno% c«wx:oc:: as a development strategy assumed greater
irtance, and stabilization as a jecti f : . ,
: : as an objective of macroec i
R d stabilization as ] ; acroeconomic polic
recede ,“: :3%::.»:_?. The decisions to adopt such far-reaching nnwm:aﬂm
e not eastly made. Many Koreans h. : ,
; 3 . M sreans had grown up ler
e . ¢ M ; p under nght trade
ols and import allocations and were famihar with an p.n::.::_w that
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limited business fexibility and paid high rents 1o those who ran and
benetited trom the controls.

In the mid-1960s, however, several reasons came together to overcome
resistance to change. First, Park encouraged an environment tavorable
to reform and placed great emphasis on “getting things done.” This ur-
gency to improve economic performance was instrumental m elevating
the importance of technocrats in government. As carly as 1961, Amer-
ican-trained Koreans in the Ministry of Finance, the Ministry of Recon-
struction (Planning), and the state-owned banks were convinced of the
benefits to be gained from macroeconomic and market-oriented policy
reforms; however, at that time, they were not in positions of power. The
deputy prime munister, head of the Economic Planning Board, brought
these young technocrats up through the ranks, often skipping them past
more senior people. These technocrats were supported by economic ad-
visers in the USAID mission, who sent a clear message to the Korean
government to adopt their advice, or (.S, aid would be cut back over
the short term and gradually phased out over the longer term. The lead-
ership thus faced a major loss of assistance at the same time that the bad
harvests of the early 1960s created inflationary pressures and the prospect
of significant balance-of-payments problems. Export growth was ad-
vocated by the technocrats as a way out of these economic problems and
as a way of reducing vulnerability to external pressure; it was adopted
by Park, who recognized the need to change policies.

These factors clearly encouraged the adoption of reforms, but it 1s
unlikely that the domestic and foreign technocrats would have been lis-
tened to so carefully if it had not been for Park’s concern about con-
solidating and legitimizing his power. Thus, concomitant with a variety
of policy reforms came other measures that helped ensure their pursuit.
He moved quickly to shift potential opponents out of government and
to create loyalists through a series of promotions. Park had barely won
the election of 1963, and he came to identify economic growth as the

factor that would enable him to strengthen his power and give him
broader political support. Domestic political opposition to such drastic
changes should have been expected, but the political opposition was frag-
mented. Students were still active, but the left had been squashed under
the military regime, and, as the new policies came into eftect, business
slowly came into the government’s camp. Toward the end of 1965, the
success of the new policies helped convince many that export growth
was really happening, creating an ex post confirmation of the strategy.

The Korean case demonstrates the influence of the decision criteria
that have been identified. Policy makers in South Korea in the early and
mid-1960s shared an orientation toward reform, created in part by their
dissatisfaction with the policies of the Rhee government and more general
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concerns about cconomic groweh, efhiciency

m_.__x ﬂr.:-...n.;_ OUICILIon e _fp..._ _T 3 * i ._wwr.:._ZT. 1::».4_.1. L::F..
§ . crea ¢ visthihty of the technocrats and
made the policy makers open to thew advice about appropriate instru-
ments tor reorienting the country's development strategy. A gre _:2. em-
phasis on centralized decision making turther increased the s_,p,_.m_,: of the
r.n_:._:mﬁ:.,_ advice. Burcaucrand politics was also a factor of r,p,:nc_.: :”
the policy makers as they icreased the power of the economic bureau-
cracy and used government positions to increase political support h:m
__:._: the capacity of corruption and clientelism to styrmie ,ﬁx,c;-:, on
R.ﬁ.o_,_:w., Political stability and support were clearly goals w_:M _n..:ﬁ_un_;_
Ea.rm& to achieve, and much of their adhesion to the new acﬁ_.:.:w_.n :,d
policies can be ascribed to the belief that the impact of the q&f:::a on
_:3 economy would increase their pohitical base of support and aid them
in wo:mc:%::n power. The tmpact of international pressure was per-
vasive, both as a contributor to the sense of crisis and as a Q:n:«w: ”rm_..
influenced the decisions made. American advisers and >5¢.:r,.,5 threats
were clearly taken into consideration in the assessment of reformist Eem,.
sures.

_.wn case suggests that the importance of the four lenses through which
policy makers viewed proposed changes varied. Indeed, as indicated in
hypothesis 1, the military and civilian governments s_m_.e.,nﬁn_.:,_:n::
noz,cnﬂzma ,E:r.}n issues of political stability and support and n,.m_:mnmm
vo_"mw options in terms of their potential to contribute to these goals
Their receptivity to advice from both domestic and toreign _Hn_:EQ_.:w.
as Em.__ as their concern about the possible actions of the Americans mﬂ_ n,_
noE:v_cnma to the decisions that were made, but these factors were m?«my
subordinate to political concerns. Bureaucratic interactions appear to
have been of least salience to the decision makers, in the sense that they
did not appear to constitute a major constraint but rather an instrument
that could be manipulated to promote the adoption and effectiveness of
reform. Significantly, the predominant concern over the political ::, ,mQ.
of the reforms tended to center on macropolitical effects, that is no:nm_.:m
about the legitimacy and longevity of the regime rama_& by ,_wmlh ,E:W
M”ms be nosﬂ.qmmﬂnm with the situation under the Rhee govern _:a:n|‘cno_u_.
%MH. mfm_.ﬂonf\..n*nwnwa.w_.m_w _w.q,md_n_“u:” M_nﬁﬂc.n_ ,:S_Aﬁw did not behave as 1f

} ed a crisis existed—when political concerns tended to focus
on micropolitical pay-offs of policy resources to specific and more n. .
rowly defined clienteles. . o
| %nna:.,: criteria, at least in the Korean case, do appear to assume
nm_q,_.,“”ﬂe‘ mmj_,n....:nn t.ﬁ n_mr_.__&c__.:.i_ﬁ_:f We believe this is related to the
- stances under which parnicular reforms are considered. Korcan
decision makers i the carly to mid-1960s believed that economic ,._,,_
poittical crises faced their country. Pressing prob peis

ems, high stakes, and
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buted to the tact that the changes considered were
but also meant that these changes
-al impact on

urgeney not n,_:_.(. contr
major departures from pnor policy
were caretully evaluated i terms of therr potential poli
the regime and its incumbents, Ihe case of Malt’s health retorm, pre-
sented in Chapter 4 and briefly recapitulated below, indicates a signifi-
cantly difterent ordering of elite priorities. We believe these priores are
related to the politics-as-usual circumstances that placed health retorm
on the agenda for government dectsion makers.

Hearte PoLicy REFORM IN Marvi

As will be recalled from Chapter 4, health care reform in Malt was a
chosen problem, and no particular event or stimulus could be identified
as providing a propitious moment for reform. Decision makers were at
middle and high levels in the Ministry of Health, a relatively weak min-
overnment, and the stakes for top-level leadership in
ular crisis or sense of urgency stim-
jection of existing policy. In fact,
d its content was largely drafted

istry within the g
the government were low. No partic
ulated rapid response or the complete re
it took two years to develop the plan, an
by USALD personnel and consultants in the absence of any real involve-
ment on the part of the government. In the reform initiative, the dominant
concerns of policy makers and implementers were with the problems and
benefits that would accrue to the minstry and its personnel if the change
were pursued. Thus, bureaucratic infighting (which involved constderable
tension with USAID), reluctance of technical personnel to commit them-
selves to the change, and the desire to acquire project resources such as
vehicles, supplies, and regular paychecks figured prominently in decision
making. More explicitly political criteria were applied in the selection of
sites, but the concern for political support building did not appear to
incorporate the macropolitical concerns of national political leaders. Bu-
reaucratic and micropolitical concerns seemed to dominate decision mak-
ing in this case, and technical concerns appear to have played more minor
roles in determining decisional outcomes. Contrary to hypothesis 2, how-
ever, the importance of international actors for the Malians was great.
Based on the examples of reformist initiatives in Korea and Mali, the
salience of decision criteria applied by decision makers does appear to
vary with agenda-setting circumstances. If this is plausible, then the prior-
ities among decision criteria should change when the dynamics of agenda
setting change. This situation appears to have occurred repeatedly in the
case of Costa Rica. Between 1948 and 1986, that country made four
sitions in development strategy. Major changes occurred when
ed a national crisis existed; their decisions were gen-
rns about the macropohucal consequences of

major tran
policy elites behev
crally dominated by conce
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change. When the erisis was considered to have passed, policy changes

contormed to the model of polines as usua ical
Slle {4

. cand more micropo
ria were used to evaluate oprions,

Deveroraent Stratroy Revorss v Costa Rioa

lhe tour mr_:_f. in development strategy tn Costa Rica correspond to the
:.p::_.c,ﬁ of specific administrations.” In the first shift, which occurred in
194849, the state assumed greater control over the economy by na-
:::z:x_:_m the banks, which limited the traditional power of _m::.,:m,qm
and coffee exporters. A new strategy of modernized primary nx?.g:,*n&
m_.c,e.ﬂr was promoted through policies to encourage mmﬂ.wn:wq:wu_m_éa-
sitication. This strategy was significantly altered between 1959 and 1963
when Costa Rica joined the Central American Common .7.#“%2. mnn_
mmomﬁmc_ a strategy of import substtution. Then, in 1972, the “‘entrepre-
neurial state” was created, and with it, efforts to deepen the structure of
the country’s import-substituting industrialization were pursued. Be-
tween 1982 and 1986, this strategy was rejected in favor of a _Emam.:una
export promotion strategy. o

In each case, policy makers perceived a developmental crisis that stim-
ulated the search for alternative solutions. Table 5.4 mE,:m:;H?nm the
changes and the elements of crisis that were perceived by the mﬁm:.w elites
under the four strategy shifts. The changes generally appeared on ;:.M
policy agenda of government decision makers as ﬁnn,.,.,.,,w:m problems, and
::.u .wﬂmwnm were considered to be high by policy elites, involving .ﬁrm:.
m_u_j:w to hold a broad supportive coalition together N_:m, to maintain the
regime in power and/or the incumbency of the political party they rep-
.H,omm:n&. In each case, decision makers included the president, the a_m-
ister of finance, the minister of planning, and the director of ﬂwn central
bank as well as corps of advisers—both political and technical—in gov-
ernment and the political parties. Finally, the changes in policy m.n_.m
innovative rather than incremental. .

Of course, a wide variety of factors helped put strategy changes on
,::.. agenda of government action in Costa Rica, and a series of factors
is useful in explaining the content of the policy changes made. __M nmnm
om. ﬂ_#_::v however, decision makers sifted through a series of decision
criteria in crafting the content of the strategy shift. For nxm?n_n E °h
v_*:m_ﬂ _...p.n_::nﬁw a new vision or definition :m‘nnqﬁ_cz_ﬂnmﬁ and rmus., ”o
wm?nﬁ it. New development ideologies were adopted by policy makers
ﬁ..,Em:_m; a result of the work of technical specialists, «_rg these __,,_ E:..:M
H“q__._a_ﬁ_%““ﬂ_ﬂm ﬂ_ ‘:ﬁ.__w.:.L._,...cg_._ic.., to advice ?:,_d domestic and foreign
o ‘ *..ﬂ _rc:., example ot ::m was the shift to import substitution,

ch the work of Raal Prebisch and others from the UN Economie
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making is important in explaming all of the strategy shifes. In Costa Rica,

state elites were actively involved in cftorts to establish a nanonal con-
sensus on the importance of change, and crisis situatons appeared to
have provided them with additional autonomy to influence the content
of the new strategy. In the 1980s, tor example,

President Monge's landshde victory in 1982 also reflected 4 consensus tor

change and for the new President to have full control over the Executive,
ocal governments. Electoral support, in addition to the agree-
CONVINIC environment
politi-

Congress, and |
ment with the opposition, created a political and e
re domestic political pressures were lessened. Aided by the macro
brought on [by] the crisis, state elite decision makers can
w to deal with the crisis. {Doryan-Garron

whe
cal environment
construct their own ideas about ho

1988:159-60)

If we examine what occurred between major strategy choices in Costa
Rica, however, the priorities and autonomy of decision makers appear
to have been significantly different. During periods when elites did not
agree that a crisis existed, pressure groups took on added weight in de-
cision making, and micropolitical factors tended to dominate decisions
about policies and resource allocation. Moreover, after strategy shifts
occurred, the bureaucratic power of individuals within the president’s
economic team was often related to incremental adjustments in the dom-
inant strategy. Frequently, for example, the views of the director of the
central bank conflicted with those of the minister of planning. In the
Monge administration, the ascendance of, first, the director of the central
bank, then the minister of planning, and then the central bank director
once again, led once more to adjustments in the overall export promotion
strategy. One example of the influence in the shift in circumstances is
the administration of Rodrigo Carazo between 1978 and 1982. Even
though Carazo advocated a change in the country’s development strategy,
politics-as-usual circumstances stymied efforts at instrumenting major

innovations.

Within the framework of a stable economy, fairly high GDP growth, and
cheap foreign loans during his first three years in office, Carazo did not face
the opportunities for change (nor the dangers) which a crisis provided. With-
out this sense of crisis, micropolitical motives, distributional coalitions and
short-sighted electoral politics became the everyday reality of Costa Rican
society from early 1978 to early 1981. Carazo appeared to have the will
and the beliefs necessary to bring about a change in development strategy,
but he needed a push from a crisis situation. {Doryan-Garrén 1988:159)

This Costa Rican case is instructive in linking changes in agenda-setting
circumstances to distinct decision criteria of policy elites and in indicating

that the autonomy of decision makers to craft policy solutions varies
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with such circumstances. It appears that, even though the stakes are
higher for decision makers under cnsis-ridden aircumstances, thew au-
tonomy to develop solutions 1s mereased. [t therr autonomy to detine
solutions is grearer, however, so 1s their capacity to misjudge the political
acceptability of proposed retorms, Concern for the macropohitical impact
Z.rr:_ﬁc 15 a logical consequence ot this high-risk situation. A very
different set of factors emerges in the final case considered here, that of
a E::mﬁ_c. reorganization in Kenya in which concerns about bureaucratic
interactions were most salient to decision makers.

REORGANIZATION OF THE MINISTRY
OF AGRICULTURE IN KENYA

The third hypothesis predicts that decision makers will be primarily con-
cerned about bureaucratic politics in instituting organizational R‘mc_‘._:._,
and will be little concerned with technical analysis and 1ssues of _,:_::.m._
survival. This case 1s well illustrated by an effort to reorganize the ?:.:.
Istry of Agriculture in Kenya in 1978 and 1979.° Ministry reorganization
in Kenya was facilitated by an important political moment; thus, al-
though this politics-as-usual reform principally involved v:qmm:n_..m:n
concerns and bureaucratic implications, it occurred n part because the
bureaucracy was embedded within a broader political context.
. In August 1978, President Jomo Kenyatta, Kenya’s only president since
independence in 1963, died. Kenyatta’s long period of leadership was
Tmm_ni on political support derived from his role as the leader of the
national movement for independence and on his strong power base in
the Kikuyu tribe, the largest tribe, which represented approximately 25
percent of the population. There were widespread apprehensions in
Kenya and abroad as to the potential conflicts that might occur in the
struggle for succession. It was therefore a source of pride to Kenyans
when the vice-president, Daniel arap Moi, succeeded to the presidency
in a smooth constitutional manner. Mo, a Kalenjin, came from one of
the smallest tribes in the nation and had no independently established
power base. According to the constitution, the new president had to call
an election within sixty days of succeeding to office. To win this election
Moi had to consolidate his presidency and to build his own, 59?5#5.5,
power base. He moved quickly to use the power of appointment to ac-
complish this, Among his first acts were to appoint a new cabinet, to
select new heads of Kenya'’s many parastatal organizations, and 5, re-
organize the senior civil service,

'he Ministry ot Agriculture, one of the most powerful ministries, was
affected by these changes. It had the largest number of n._:c_ovéc.” u:.p_
the largest budget of all government dependencies because of the 1m-
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portance of agriculture to the Ccountry’s economy. Agriculture constitured
42 percent of Kenya's GDP o 1977 and accounted tor 90 percent of
total exports. Agricultural land holding was the basis ot power and
wealth for many of Kenya's upper class. In addition to the ministry, there
were over twenty parastatal organizations in the agricultural sector. The
minister or the permanent secretary of agriculture chaired most of the
boards of directors of the parastatals, In addition, there were several
powerful private organizations such as the Kenya Farmers Association
that acted as lobbies in the sector.

President Moi appointed a new minister and permanent secretary (PS)
of agriculture in 1978. Shortly after taking up his assignment, the new
PS noticed that virtually every problem or issue came directly to his office.
His work load was overwhelming, and priorities were often dictated by
external circumstance. Because of constant claims on his time, he usually
was not able to start on each day’s large accumulation of files until well
after the end of the official working day. He was soon quite concerned
because he was finding himself constantly reacting to questions that were
brought to him, but he was rarely able to control problems or initiate
solutions.

To understand the situation better, he undertook a review of the func-
tioning of the management of the ministry. He spoke with all the principal
officers to get their explanation of how they conceived their roles and
their views of how the ministry should work. He also consulted a foreign
management adviser who had been working in the ministry for about a
vear and a half. What he learned confirmed his initial impressions. The
various assistant secretaries did not have continuing responsibilities but
awaited the assignment of specific tasks by the PS or deputy secretaries.
Moreover, as he observed the functioning of his staff, the PS began to
notice that there was an informal power network that ran vertically
within the ministry but often across formal lines of authority. This net-
work was based on tribal affiliations. Each officer was tied into an in-
formal tribal-based network that often conflicted with formal lines of
authority and responsibility.

After some reflection, the permanent secretary decided that the only
way he could manage and control his job was to assign specific respon-
sibilities to each of his management staff and hold each accountable for

performing these roles. Each would have responsibility in his or her area
for following specific issues, organizations, and topics. Fach would be
responsible for reporting to the PS before any issuc became a problem
and for warning him in advance and providing a full bricfing when de-
cisions were needed on a specific issue. Others would have continuing
responsibility for monitoring the performance and 1ssues of parastatals
and cither bricfing the PS betore he attended board meetings or keeping

18

“_ia A

MAKING DI NG

him tu

intormed 1f they attended on lus behalt. In addition, the PS
tdentitied several areas of major responsibility such as monitoring tood
availability i all regions ot the country and monitoring the ::E_...._:_,.,:.
ration of development projects. These were to be ._,,..ﬁ_w:nﬁ_ to specific
athicers.

The PS knew that such an organization would be controversial and
even threatening because statf might resist the notion of being held re-
sponstble for a particular area of the mustry’s work. He wanted to carry
out the reorganization with a minimum of disruption. Consequently he
aawzmm& the plan with all sentor management staff individually, and ___:&
assignments were revised to suit individual skills and 12?2:»9. Every
ofticer assured the PS personally that he or she supported the plan. The
concept and the specifics seemed to be received enthusiastically, and
everyone appeared to be willing to make his or her best efforts to im-
plement the new system.

Nevertheless, after the PS implemented the new plan, some unforeseen
problems began to emerge. The deputy secretaries, tor example, resisted
the new arrangements, despite their earlier verbal endorsement of the
changes. In the past they had been able to assign much of the work to
the assistant secretaries, and they felt that the new system shifted power
to the PS. There was also resistance from some of the assistant secretaries
who did not like what appeared to be a heavier work load, less free time
and being held accountable for continuing performance. The most mmao:.m
problem arose because of the nature and influence of the informal power
structure within the minstry. Officers often were unwilling or unable to
move across these informal power networks and share information with
those of other groups.

:.__ the face of these problems, the PS took steps to enforce his reor-
ganization. He set in motion arrangements to transfer one of the deputy
secretaries and to replace him with someone he thought would be more
sympathetic to what he was trying to accomplish. Unfortunately, that
took a long time. Before it was accomplished the PS himself was trans-
E_.ma. Moi had won the election and was now securely in power; to
tatlor government to his needs, several shuffles of top officials took E.wnn.
Thus, the PS was moved to the Ministry of Sports and Culture after less
than eighteen months in the Ministry of Agriculture. The new personal
secretary of agriculture had to deal with an imminent food shortage, so
he did not take on the issues of internal organization in the ministry for
some time. In the interim, otficers generally shd back into the old system
of waiting to be assigned specific tasks. The reorganization of the ::r._,;:,w
came to a halt,

In this case, while the general context indicated a propitious moment

for reform in terms of a national political environment, the decision to
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reorganize the Ministry ot Agriculture was dominated by concerns about
how change would be recerved within the ministry. Other decision criteria
were weak by comparison. In this effort at reorganization, bureaucratic
politics explains the desire of the permanent secretary to increase his
power and autonomy by shifting work assignments and increasing his
control over the behavior of subordinates and also the reaction of otficers
within the ministry to efforts to reassign responsibilities. The fate of the
reform was also significantly determined by the intrabureaucratic sources
of conflict and resistance that it introduced.

Conclusions

In this chapter, we have suggested that political and bureaucratic con-
cerns tend to be uppermost in the minds of decision makers when they
assess options for policy and organizational changes. Moreover, their
political concerns tend to be dominated by macropolitical or micropoliti-
cal considerations, depending on how particular 1ssues get on the deci-
sion-making agenda. Despite the predominance of political and bureau-
cratic criteria in decision-making situations, policy elites also often assess
options in terms of the technical advice they receive and their implications
for international political and economic relationships.

The cases presented here suggest that policy elites have personal ori-
entations to the problems they address thatare shaped by ideology, train-
ing, political commitments, and experience. These elites also generally
have implicit understandings of the political and bureaucratic environ-
ments they confront that set limits on the options they consider and help
them select among a variety of decision criteria. Policy choices do not
result from the autonomous action of decision makers, but neither are
they mere reflections of the power of societal groups. The cases indicate
how broad contextual factors, perceptual predispositions of state elites,
and circumstances of crisis or politics as usual combine to shape the
preferences of decision makers. For those who seek to go beyond analysis
to consider actions that can strengthen opportunities for reform, this
chapter can form a basis for thinking strategically about the factors that
will be uppermost in decision makers’ minds and how the content of
particular reforms could respond to their political and bureaucratic con-
cerns. This is a topic that we return to in Chapter 8. In the next chapter,
we use an analysis of the characteristics of particular policies to illustrate
how the framework can become the basis on which to predict the ease
or difficulty of implementation and sustainability of reform, and how 1t
can be used to develop strategies for reformers.
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