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LOCAL PUBLIC POLICIES AND PUBLIC POLICY
DECISION-MAKING IN YUGOSLAVIA:
AN EMPIRICAL ANALYSIS

By

James Henry Seroka

I have organized this dissertation to explain variation in local
public policies and the public policy process, and have begun from the
premise that local political variation exists and is important in Yugo-
slavia. It was my intent to contribute a detailed empirical study to
the comparative local literature and to incorporate local research about
a communist state with research about western societies.

The central focus of this work has been that local public poli-
cies and the public policy decision-making processes change radically
across levels of economic development. The major hypotheses were that
as a local unit becomes more developed, the political decision-making
variables become more and more important, less variance in these varia-
bles occurs, more innovation results, and there tends to be a greater
per capita level of public policy expenditures. The actual relation-
ships observed, however, were not so straightforward or simple.

To test these hypotheses I constructed a general model, which
incorporated theoretical hypotheses and research results from the fields
of political development, public administration, and public policy

analysis. Through the use of Kornhauser's typology on societal
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differentiation, the general model became applicable to the Yugoslav
political experience. The general model stressed that public policies
result from the combined effect of economic variables, social character-
istics, political structure, socio-political organizations, and the
decision-making processes. The bulk of the dissertation examined the
interaction of these variables with each other, and their combined and
separate impact upon public policies. I examined three types of public
policies: symbolic, distributive, and redistributive, and I used general
ecmumetrié statistical techniques to explain their variation.

In general, the results indicate that the public policy process
is much more complex than I initially expected. However, several spe-
cific observations can be made.

1. Yugoslav local government is relatively autonomous;

2. Local Yugoslav socio-political organizations are responsi-
ble for aggregating and moderating citizen interests;

3. As communes reach a higher level of development, there
is a decline in the importance of socio-political organi-
zations;

4. The local Yugoslav political decision-making process is
distinct from socio-economic characteristics and is very
complex;

5. The local Yugoslav political decision-making process is
instrumental in the final public policy decision;

6. Republic authority over the political decision-making
process and public policies is generally weak or
vacillating;

7. The level of economic development alters the process of
formulating policy decisions.
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PREFACE

I would like to begin by explicitly stating my sentiments about
outside interference in the social system and internal affairs of Yugo-
slavia. The Yugoslav system of "samoupravljanje" (self-management)
permeates nearly everything that happens in the country today. Like any
social system, it has its weaknesses, strengths, contradictions, and
advantages. Personally, I found Yugoslav self-management at times to
be frustrating and almost irrational, but it does seem to work for the
Yugoslav people. Yugoslav self-management is a notable social experi-
ment, an experiment which should be allowed to develop free of inter-
ference from other outside forces.

In years past the study of Yugoslav politics in the United
States reflected the state of fraticidal conflict, misunderstanding
and tensions as they existed in Yugoslavia. In recent years, however,
these conflicts have subsided in Yugoslavia itself, but they have lived
on in much of the literature on that subject. This dissertation is
written, therefore, with the intent of providing an objective, dispas-
sionate and fair treatment of a neglected sector of contemporary Yugo-
slav politics.

This research is based upon two points which are given careful
scrutiny throughout the disseration. One point is that local level

politics in a one-party state can be unregimented, semi-autonomous and

xvii
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meaningful to its citizens. The second point is that American political
science and Yugoslav political theory are not inherently mutually
antagonistic towards each other, and may in some vital ways mutually
support and complement each other's view of the political world.

The basic plan of this dissertation is quite simple. The first
chapter lists some of the methodological and substantive concerns and
limitations of the study. Chapter II provides a model for examining
local political processes and public policies along with a rationale for
forming that model. Chapter III looks at how political structural
variables operate within the model, while Chapter IV performs the same
function for socio-political organizations. Chapter V examines how the
model affects the decision-making process, and Chapter VI analyzes how
public policy decisions are actually arrived at. The conclusions and
interpretations are provided in Chapter VII.

The data and much of the literature review were collected during
1973-1974 while I was in Belgrade, Yugoslavia. Nearly all sources are
public information although many of them are not available in the
United States. The judgments of many Yugoslav economists, statisti-
cians, local political leaders, public administrators, and professors

with whom 1 met were also incorporated into the study.

Xviii



CHAPTER I

PRELIMINARY REMARKS

The dissertation examines selected locally-based public policies
and the decision-making processes leading to these policies in the
Socialist Federal Republic of Yugoslavia. My major thesis is that
local public policies and the public policy decision-making processes
change radically across levels of socio-economic development. In later
chapters I formulate a specific model to help explain these policies and
processes, and I examine the interactions of the sets of variables that
are suggested by the model.

The fundamental premise of this work is that theoretically
important variation exists in political behavior within nation-states.]
This premise "allows us to use relationships within each country rather
than a single characteristic of each country as the basic datum in
cross-national ana]ysis."2 As such, reliance upon this premise permits
a researcher to utilize more specified and complex models in his examina-
tion of political phenomena. Thus, the patterns of relationships drawn
from data from a single country can be cross-nationally compared and

can contribute to general comparative inquiry.3
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A. Definition of the Subject

One of the most important political outputs which a political
system can provide is its public policies. A public policy is "a pur-
posive course of action followed by an actor or set of actors in deal-
ing with a problem or matter of concern," and it is public because it is

developed by governmental bodies and of-‘ficials.4

Public policies may be decisions or non-decisions5 that deter-
mine governmental policy priorities or needs. These priorities/needs
can be determined in either a statutory or fiscal manner by some govern-
mental body. They become evident when guidelines are written, rules are
set, or public funds are appropriated or collected. A1l policy activi-
ties aim at implementing some political goal; all are purposive; all
are represented by some public policy decision.

This dissertation examines the policy outcomes as well as the
processes leading to those outcomes on the local level. In general, the
policy outcome and the decision-making process are intertwined; often
the border between one and the other is indistinct.6 Speaking metaphori-
cally, the policy outcome can be considered a still 1ife photograph of
the ongoing policy process.

Three general types of public policy outcomes are examined:
symbolic, distributive, and redistributive policies. Symbolic policies
include different types of innovation policy decisions; distributive
policies are limited to health and educational expenditures; and redis-
tributive policies include various types of taxation decisions. I am

interested in comparing and contrasting the behavior of the various






variables which are suggested by my general model upon these three types

of policies.

B. Comparative Local Research Trends

Generally speaking, political science has not considered the

comparative study of local public policies to be an area of vital inter-

7

est.” Comparative local policy analysis is often considered pedestrian

8

and not worthy of sustained and detailed attention.” Recently a growing

body of literature that examines comparative local public policies has

9

emerged.” Most of this literature centers on three substantive areas:

community leadership studies, expenditure analysis, and policy process

analysis.

Much of the community leadership resc.aarch]0

12

is based upon
Dah]'sn or Hunter's © analyses of New Haven and Atlanta. These

studies as well as others have tended to avoid many of the problems
associated with the community power approach by limiting their infer-
ences to the data itself. Among comparative community leadership
studies, the International Study of Values in Politics pr*oject]3 has
examined variation in the attitudes of local political leaders in four
different countries. Unfortunately, the authors do not systematically
relate the leadership values to actual policy decisions. Terry Clark's

14

model of community decision-making ' remedies the ISVIP's lack of policy

relevance, and his precedent is followed up by Aiken and Alford's study

of urban innovation in the United States.‘s



The second substantive contemporary area in comparative local

public policy analysis is public expenditure analysis. Fried's study

16 and of Swiss, Austrian and West German bud-

of Italian urban budgets
18

jets." along with Boaden's examination of British local expenditures

are very good examples of this type of comparative local research.

Again, as in the case in the community decision approach, the research

methods are borrowed from American state and local sources. Dawson and

Robinson,]9 Hofferbert,20 and Dyem are the outstanding examples of this

approach in American state and local politics.
The third substantive area in comparative local public policy

analysis is the examination of the public policy processes themselves,

including analyses of such factors as decentralization, political par-

ticipation, political parties. This research area has expanded con-

siderably but much more needs to be done. Kesselman and Rosenthal noted

the relative weakness in this area and identified some crucial problem
areas of the decision-making process which should be examined:

We would argue that some of the most interesting questions for
comparative local politics relate to such issues as the differ-
ential nature of societal mobilization, the variety of politi-
cal structures employed to maintain local control, and different
national and local styles of political conflict--m%gters not

directly reflected in local budgetary data. . . ."
Although interest in comparative local public policy research

has expanded considerably, the research remains sparse and overly
dependent on case studies of the structural bases of local government.24

Much of the work which does exist is fragmented and does not contribute

to general theory.



If, so far, the impression has been conveyed that the prolif-
eration of comparative urban research is an unmixed blessing,
this should be promptly qualified. One obvious and discouraging
consequence of this activity has been the extreme fragmentation
of comparative work. . . . In short, there is no "field" of
comparative urban studies as distinct from a disparate ensemble
of disciplines, substantive concerns, methods, and thegries that
are unreliably classified under the reified category."

In short, comparative local public policy analysis remains a neglected

area and lacks a distinct focus in the discipline.

C. Importance of Comparative Local Public Policy Analysis

The first advantage of local public policy research is that it
examines that level of government typically closest to the needs and
demands of its citizens.26 Local public policy decisions directly
affect the individual, and it is at this level where most citizens have
direct contact with their government.27 Therefore, examination of local
public policies and the processes through which these are formulated can
provide important clues about the interrelationships between the citizen
and government.

The second relative advantage is that local public policies can
be easily compared. Local services and needs are relatively standard
from lTocal unit to unit within a political system even though the prior-
ity placed upon these services may vary.28 The methodological implica-
tion of this point is that we can more readily employ nominal categoriza-
tions of public policies and be relatively certain that these categori-
zations have equivalent measures across local political units within

the larger political system. The adoption of the local level as the






unit of analysis reduces the error caused by changes in the conceptual

meaning of the policy categom‘zations.z9

Third, local governmental units are commonplace. As a result,

empirical tests of theories of the public policy decision-making process
have more cases (a larger "n") and the probability of inferring false

relationships based upon extreme cases from excessive aggregation of

data is reduced.

D. Justification of the Test Site--Yugoslavia

While Yugoslav local government is the subject of this disserta-

tion, the implications of this analysis are applicable to other countries

as well. Yugoslavia is a good choice for a detailed analysis of local

public policies and the decision-making process because the local Yugo-

slav political framework has considerable autonomy and wide variation

in many political, economic and social characteristics. At the same

time, Yugoslavia holds constant the effect of party competition, a vari-

able which may have widespread confounding effects.
The effect of party éompetition on public policies is the sub-

Jject of considerable but inconclusive debate. Studies in American

state and local government have tried to establish a connection between

the extent of party competition and various specific public policies.

Beginning with V. 0. Key's study of Southern politics,3° American

researchers have examined the proposed relationship. Key, Canninis,?’]

and Morehouse32 have concluded that there is a distinct relationship

between party competition and public policies. Other scholars, notably

33 34 35 and Dye3® have found no

Anton,”~ Cowart,”" Dawson and Robinson,
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evidence for this relationship. A third group including Cnudde and

37 38

McCrone,” Francis,” and Shar‘kansky39 have noted that the strength of

the party competition/policy relationship may vary according to the
policy or region studied.
Comparative local public policy research parallels these find-

40 4

ings. Fried's™ and Tarrow's™ work on parties in Italy found little

or no relationship between party competition and public policies.

42 43 44

Rigos' study of French local budgets = and Boaden's - and Ashford's
analyses of British local government found a stronger relationship but
with nation-level limitations that reduced their generalizability.
Unfortunately, there is no consensus about the effect of party
competition on public policies. We can conclude that party competition
is a very difficult concept to measure. It may be more useful to com-
pare local public policies within a nation-state that holds the level

45

of party competition constant'> and thus avoids the problem. Yugoslavia,

a single party system, eliminates inter-party competition. While the

46

role of the party may vary in Yugoslavia, = its primacy can never be

Cha”e'lged,47 competing ideologies are never introduced into the politi-
cal SPhere,48 and elections do not offer competing programs.49 In other
words, the lack of interparty competition in Yugoslavia will allow us
to simplify our model.

Yugoslavia provides an additional advantage for an empirical
examination of local comparative public policies. The Socialist Federal

Republic of Yugoslavia is a very diverse nation-state with six major

languages, three distinct religious-cultural areas, various historical



traditions, considerable inequality in economic resources, social devel-

opment and personal income. In other words, Yugoslavia has considerable

variation in many of the determinants of public poh‘c1‘es.50

)
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CHAPTER II

THE MODEL

This chapter introduces and discusses the public policy model
that is empirically tested in the succeeding chapters. The first part
of the chapter outlines the elements of the general model. The second
part reviews the research that lead to its development. The third part
Suggests an approach to harmonize the general model to the special needs

and political vocabulary of Yugoslavia.

A. The General Framework

Many shortcomings and problems have accompanied earlier attempts
to develop a general public policy model. Philip Coulter listed seven
of the most significant of them:]

--inattention to process variables

--overreliance on public expenditures as policy outputs

--failure to differentiate policy types .

--inadequate quantitative analysis that is limited solely
to factor analysis or correlation

--inference of individual political values from aggregate
demographic data .

--the improper use of regionalism as a control variable

--confusion between political structural variables and
political behavioral variables

I have designed my general model and method for testing it so as to
avoid these common pitfalls.

Figure 2.1 is a general outline of my basic public policy model.
The model includes the variables most likely to have an impact on

14
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public policy. We are interested not only in the direct link among the
variables but in their combined effects as well.

[ have designed the model to test the hypothesis that the level
of economic development qualitatively changes public policies and their
decision-making processes. The literature review on political develop-
ment which follows this section suggests that such a procedure should be
followed.2 In testing the hypothesis I divide all the communes into
one of three levels of economic development and then examine the changes
in the behavior of the model.>

Social development and social conflict variables are included
in the model. The identification of these variables and their hypothe-
sized interrelationships, however, are presented in Chapter III.4 The
model also includes two other sets of variables, political structure
and socio-political organizations. Both sets of variables are con-
sidered important in the policy-making process. Unfortunately, for
both sets of variables there are insufficient data to allow their full
and complete inclusion in the empirical testing of the model.

The decision-making process variables are discussed extensively
in this chapter. We are concerned at this stage of the model not only
with individual effects that the decision-making process variables have
upon public policy but with their combined effects as wel].5

The last stage in the model represents the public policies, the
dependent variables. In Chapter IL I do not identify fully the precise

public policies that are studied because it is necessary to lay more

groundwork about the Yugoslav local political system. The policies,
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however, are not totally dependent on expenditure data. This avoids
another of the potential pitfalls mentioned by Coulter. Chapter VI
discusses these public policies in detail.

In succeeding chapters I intend to examine systematically the
different impact of variables within the model, to develop particular
hypotheses, and to test the validity of such hypotheses within the
framework of four general hypotheses. These four general hypotheses
are:

Hypothesis I: Political decision-making variables are more
important in the determination of public policies at higher
levels of development than at lower levels of development.

Hypothesis II: More variance in decision-making processes

occurs at lower levels of development than at higher levels
of development.

Hypothesis III: Public policies are more innovative and pro-
gressive at higher levels of development than at lower
levels.

Hypothesis IV: Public policy expenditures are relatively
higher at higher levels of development than at lower
levels.

B. Conceptual Background

The model that I employ borrows extensively from three research
areas: political development, public administration, and public policy
analysis. A1l three areas independently contribute relevant points to

the development of the conceptual model.

1. _Political Development

The political development literature is especially relevant for

this study because it has been noticeably successful in bridging the
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analytical gap between communist and non-communist area studies.6 The
literature contributes three vital points, the understanding of which
is essential for the development of a model that explains public poli-
cies and the public policy decision-making process. These points are:
a. economic development radically changes the social and
political values, organization and structure of a
comunity;

b. social and political development must occur at rela-
tively similar rates to avoid social conflict;

c. the development of a community affects the political
and policy options and needs of a community.

Research on each of these points can be reviewed on the broad national-
systemic level; within the specific constraints of communist political
systems, particularly Yugoslavia; and on more narrow, urban levels of

government.

a. The Effect of Economic Development.--Many Western research-

ers have suggested that the level of economic and social development

7 in his work

has an influence on various political processes. Apter
on modernization noted the interlocking effect which the political sys-
tem, political parties, and other political structures have upon moderni-
zation and values towards it. For Apter, modernization was the depen-
dent variable and political characteristics the independent variable.

Rostuw8

tended to disagree with Apter and argued that economic develop-
ment, at least in pre-takeoff stages, was dependent upon social develop-
ment within a society, and that political development followed from

that. Hor'owitz9 concentrated upon the impact which social development
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has upon political development, but agreed that basic political system

and value changes could follow from economic development. Finally Pye'lo

n

and Black ° among others reached the conclusion that economic, social

and political development were so closely connected that it is mis-
leading to consider one to be the prime determinant of the other.

A basic Marxist premise is that economic conditions create new
social classes and new forms of power and relations among cl::xsses.]2
Stemming from this, Marx had determined that economic, social and politi-
cal power are interconnected concepts so that the possession of one form

of power necessitated possession of the reciprocal 1"or~m.]3

14 15

Huntington
and Brzezinski's = and Meyer's ~ work on convergence and Eckstein's]6
analysis of change in communist systems all tend to agree that, on a
macro-level, we can expect pluralistically oriented changes in the
decision-making process from changes in the social and economic develop-
ment characteristics of society. For our purposes this means that in
a socialist country such as Yugoslavia, economic and social development
can be considered to have an important impact upon the policies and
policy processes of a political system.

Economic, social and political development are also considered
to be of crucial importance in comparative urban policy studies.

17 18

Schnore noted the interrelatedness and interdependence of

19

and Brazer

these variables on the local level, and Kuroda ° identified the threat

of development on the autonomy of local units. Urban research conducted

20

in Yugoslavia®" notes the important impact which socio-economic develop-

ment has upon different aspects of local public policy decision-making.
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b. Change in Level of Development and Social Conflict.--The

second point which political development adds to this study is that

incongruities in developmental change may lead to social conflict.

21 22

Davies™" and Brinton™“ both discussed the divisive effect which social

development may have upon societies, and Deutsch and Hunt1‘ngton23 devel-
oped the point further by noting that economic, social and political
development must move in unison in order to avoid social upheavals.
Their point is significant because it permits us to predict more social
conflict or instability in situations where social, economic, and
political development are occurring at different rates.24
Comparative communist studies also have noted the disruptive
effects that differing rates of social and political development have

25

upon society. In fact, this point forms the theoretical basis for

26 in these studies. Yugoslav

much of the interest group literature
social scientists, however, approach this problem from a different per-
spective. In their view, political development is the basic goal of
society, but it cannot be advanced without concomitant increases in
economic and social deve]opment.27 Differences among local level politi-
cal systems are expected because the social and economic bases of these

28

systems differ. In addition, differing socio-economic development

rates of local units are also reflected in their political systems.29

c. Development and Societal Options.--The third major point of

the development literature relevant to the model is that development
will affect the policy and decision-making options available to a politi-

cal unit. On the one hand poorly-developed areas cannot afford the
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economic, social and political costs associated with some types of politi-

31 and Pelfuljic'32 state, a

cal systems.30 On the other hand, as Organski
more developed area must exclude types of decision-making processes
incongruent with its stage of political and social development. This
point allows us to make predictions about the type of political and
policy-making structures which a government is likely to have.

In summary, the political development literature suggests sev-
eral analytical points. They are: that economic development shou<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>