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ABSTRACT

MUNICIPAL POLICY MAKING:
A COMPARATIVE STUDY OF BUDGETING PUBLIC FUNDS

By

Lewis B, Friedman

The problem posed in this dissertation is first
to demonstrate that variation occurs in the process of
governmental budgeting and then to show its relationship
t0 expenditure outputs.

Data was gathered through structured interviews
with department heads, executives, and members of the
legislature in fourteen middle-sized Michigan cities.

This achieves a comparative focus that enables systematic
measurement among cities and the testing of the direct
comection between decision making and the substantive
spending choices made.

Both objectives of the research were achieved., Not
only were fundamental differences among the cities dis-
covered, but these were directly translated into concrete
expenditure outputs.

Department heads ask for more than they received

in the previous year; the executive reduces their requests
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but still recommends an increase to the legislature; who
sinilarly cut the budget they receive for review, but
appropriate an increase in spending levels.

The more that is initially sought, the more the
executive reduces, but the more he still recommends.
The more recommended, the less is reduced but the more
the legislature appropriates., The concept of incremen-
talism does not provide a fruitful explanation of these
expenditure outputs or statistical interrelationships.
Departments occupy a spending budget role, not
because they pad their requests, but because they are the
advocates of their programs., The executive is the econ-

onizer, as he perceives departments to pad their requests

and has the responsibility to balance expenditures with ‘
revenues, The legislature oversees the administrative

branch of government, by changing the budget they receive,

as well as by cutting it. But looking at these two actors

solely in negative terms, fails to account for the in-

creases they themselves support.

Formal influence is exercised on the basis of each
actors legal responsibilities to participate in making
budget choices and is made evident during the official
review of spending proposals. The department head has
the opportunity to persuade the executive, but this does
not affect their requests, nor the executive's reductions,

It does enable the departments to achieve their goal of






Lewis B. Friedman

anmual growth, The legislature is not a rubber stamp,
as they exercise their authority to change, cut, the
executive's budget and then limit the size of the annual
growth in funds, The departments' appeal to the legis-
lature is more to keep what they already have than to
restore executive reductions.

Informal influence is exercised through anticipated
reactions and behind the scenes explicit warnings., It
does not actually suppress the articulation of expansionary
budgets, but does decrease the amount of reductions imposed
during its subsequent formal review., Items that are not
approved and would be eliminated are not brought forth
for public and official decision.

Through limiting the amount of leeway enjoyed by the
departments in formulating their initial requests, and
the amount of inter-departmental competition over the
distribution of funds, the executive strives to control the
budget from the very start of the sequence of decisions.
The more he does so, the less departments seek and the
less they receive in the executive's recommendations,

The distribution of influence is not concentrated
in the executive but more segmented. Control over the
departments is not associated with dominance over the
legislature, The preparation of the administrative budget
is divorced from the legislature's adoption of the appro-

priation ordinance.
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The difference between an incremental and a synoptic
decision making process is associated with a control,
management, and planning budgetary orientation., These
are respectively concerned with: the minimization of the
yearly increase in the costs of purchases, the efficiency
and economy of services, and the effectiveness of spending
to achieve policy goals. Each is present, as the ad-
herence to one purpose does not preclude the application
of another, However, only the management approach is
connected with spending outputs as it serves as a mechanism
to control the pace of spending growth,

The budgetary process is linked to its environment
through the participation and influence of individuals
and groups from the community and through the attitudes
of public officials., In the first case, little impact
is evident in expenditures; but perceptions of limited
resource capabilities serve as an inhibitor, and activist
preferences toward the scope of governmental responsi-

bilities encourage the expansion of spending levels,
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Chapter Ones A Model of Municipal Budgeting
Introductionl

The study of governmental budgeting has long
occupied the attention of those concerned with public
administration and public policy. Some scholars have
directed their efforts toward the development of a
normative standard for making spending choices, others
have been concerned with structural and procedural reform,
Still others have provided an empirical description of
the way the appropriations ordinance is prepared and
adopted, The budget has come to serve multiple purposes
as an arena of governmental decision making. It is a
mechanism to assure the legal authorization of funds; a
tool to achieve the efficiency and economy of agency
activities; and an opportunity to establish the policy
goals of government itself, To implement these multiple
aims available to decision makers have been modified

from line-items of expenditures to activity accounts of

1, A previous formulation of the first and
second chapters appeared in Bryan Downes and Lewis
Friedman, "Local Level Decision Naking and Public
Policy Outcome: A Theoretical Perspective," in H,
Hahn, ed,, Urban Politics and Peoples (Beverly Hills:
Sage Publications, 1972), vol. 11l, passim,
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services and then again to categories of program effective-
ness, Furthermore, the relative influence of budget
participants have shifted. Starting with a diffuse
structure of authority centered in the legislature, where
the executive was noticeable weak, a centralized system

of executive responsibility and control has emerged.

The present research builds upon the foundation of
previous efforts as it directs the study of governmental
budgeting toward a policy-analysis framework., In particu-
lar, it extends the contemporary concern with an empirical
description of the budgetary process to a focus upon

its specific expenditure outputs through a comparative

analysis of fourteen cities, the connection between how
decisions are made and what decisions are made is exam-
ined,

Budgeting as a
Policy Making Process

Beneath all of the efforts to devise the "best®
methods of budgeting lies its fundamental political
interpretation as the means by which resources are author-
itatively allocated. The budget is a financial statement
of the programs and policies society intends to pursue,
Expenditures are the common denominator of all other
political decisions, as without funds the activities
of government would come to a halt., It stands at the

center of the political system, The results of the
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competition between different interests and values are
recorded in the appropriations ordinance. Who wins and
who loses; who receives the benefits and who bears the
costs can be discerned in the dollars and cents dis-
tribution of the budget. As Aaron Wildavsky said of
this view of budgeting:

If politics is regarded in part as conflict
over whose preferences shall prevail in the
determination of national policy, then the
budget records the outcomes of this struggle.
If one asks, "Who gets what the government
has to give?" then the answers for a moment
in time are recorded in the budget., If one
looks at politics as a process by which the
government mobilizes resources to meet pres-
sing problems, then the budget is a focus of
these efforts.2

However, except for a few notable exceptions, the study
of governmental budgeting has not been directed to the
explanation of spending outpu*cs.3 A1l too often, the
financial content of the decisions made have been for-
gotten, Instead, concentration has been placed solely

on the process, the "how's" of budgeting, while actual

2, Aaron Wildavsky, The Politics of the Budgetary
Process (Boston: Little, Brown and Company, 196%4), p. Z.

3. These exceptions include Ira Sharkansky, "Agency
Requests, Gubernatorial Support and Budget Success in
State Legislatures," American Political Science Review,
vol, LXIX, no., 4 (December, 1968), pp. 1220-1231, and
Ira Sharkansky and Augustus Turnbull, "Budget Making in
Georgia and Wisconsin: A Test of a Model," Midwest Journal
of Political Science, vol. XIII, no. 4 (November, 19697,
Pp. 631-6L5,
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expenditure choices have been ignored.

An illuminating example of this failure is Thomas

Anton's study of Three Cities in Illinois. Here, dif-

ferences in such features of the decision making process
as the, "» ., . (formalization, professionalization,
rationalization): length of time devoted to budgeting,
amount of information gathered, existence or non-existence
of the "budget" concept, and the presence or absence of
budget review"q' are reported. Yet at no point is there an

analysis of the spending policies of these three cities,

Consequently, the effects of this variation in the bud-
getary process upon expenditure outputs cannot be assessed.
What difference does it make that these cities go about
budgeting in various ways? This question is simply left
unanswered,

A second illustration of this limitation is in the
movement for a Program Planning Budgeting System. Much
has been written of the difference between the traditional
and the PPBS mode of budgeting, yet little empirical evi-
dence has been reported of the impact such a change would
have upon governmental spending policy. This does not
involve an evaluation of the "quality" of decisions made,

as stated by Charles Schultze: "In my own view, PPBS and

_'4:. Thomas J. Anton, Budgeting in Three Illinois Cities,
Comm;ssion Papers of the Institute of Government and Public
gfféllirs (Urbana Illinois: University of Illinois Press, 1964),
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systematic analysis can improve and indeed already have
improved the quality of program and design and the al-
location of budgetary resources within the civilian sector
ofgovemmwnt."s Such a conclusion cannot be made on any
other basis except the personal preferences of the author,
as it rests on the implicit, but unverified, assumption
that different budget choices are forthcoming from the PPR
system compared to the decision making process it replaces.
Before it can be assessed that "better" expenditure choices
are made, it has to be first empirically determined that
different budget decisions do, in fact, follow from the
employment of such a new budgetary process, So far, no
evidence has been presented that this is indeed the case,

Some evidence must be brought to bear on the question
of whether the substance of decisions will be altered on
the basis of a new PPBS process of budgeting, for why else
propose a change unless there is the expectation that
spending outputs will be altered. Change in budgetary
decision making for itself is pointless. Allen Schick
recognizes the importance of this question, although he
is also without the necessary data to answer it. As he
writes:

In an operational sense, however, what difference

QOes it make whether the central budget process
is oriented toward planning rather than management?

. 5+ Charles Schultze, The Politics and Economics of
Public Spending (Washington D. C.: The Brookings Institute,
1968) ’ ppo 4-5.







Does the change merely mean a new way of
making decisions, or does it mean different
decisions as well? The case for PPB rests on the
assumption that the form in which information is
classified and used governs the actions of budget
makers, and, conversely, that alterations in form
will produce desired changes in behavior. Take
away the assumption that behavior follows form,
and the movement for PPB is reduced to a trivial
manipulation of techniques-- form for form's sake
without any significant bearing on the conduct
of budgetary affairs.6
Consequently, the primary objective of the research presented
here on municipal budgeting is to show that such a
linkage exists: That variation in the activity of public
officials who formulate the budget, and that the differ-
ent ways cities prepare and adopt the appropriation
ordinance has an affect upon spending outputs. Budget-
ary decision making, can account for identified differences
among municipal spending patterns. The budget process,
as the independent variable is directly related to its
dependent variable of expenditure policy. In the linkages
between the environment, the political system, and public
policy the traditional study of governmental budgeting has
increased relevance as an explanation of expenditure outputs,

Dependent Variables of
Expenditure Outputs

It is first necessary to define the measures of ex-

Penditure that are the end-products of the budgetary process

6. Allen Schick, "The Road to PPBS: The Stages of
Budget Reform," Public Administration Review, vol., XXVI,
no, 4 (December, 1966), p. 256.
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and that serve as the dependent variables of analysis.
These emerge from the process the municipal budget is
prepared and adopted, and can be broken down into three
distinct, yet interconnected stages.7 As drawn in

Figure 1,1, this is the sequence of department head,
executive.8 and legislative decision making. Each stage
makes its own decisions that can be represented by its

own particular expenditure outputs.

7. Budgeting is a more continuous, year long
process, that includes decisions before and after the
three stages of preparation and adoption presented in
this simplified model., Before or during the depart-
ment's formulation of their requests, the executive
calculates estimated revenues, After the budget is
formally approved there is its actual execution. This
involves the disbursement of funds through an allotment
system; including accounting controls over personnel
and purchasing. The legislature is further involved
in this post-adoption stage by the legal requirement
of their approval for purchases over a certain dollar
amount, as well as transfers of money from one account
category to another, or from one department to another,
Furthermore, if revenue forecasts prove inaccurate and
a deficit becomes apparent, all three actors may be
drawn into the decision making process once again to
eliminate expenditures in order to maintain the balanced
budget, None of these budget decisions, however, are
examined in the present study which concentrates only
upon the process by which the first, official budget
1s prepared and adopted.

8, The present model combines the executive
stage into a single process, aggregating the possibility
of separate decisions of the executive by himself and
those of his staff, On the state and national level
this has been more rigorously demarcated as there exists
a Bureau Budget that possesses structural independence.
But this does not exist in these size cities and there-
fore little is lost in merging them together as a single
executive decision stage.
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FIGURE 1.1

MODEL OF THREE STAGES OF MUNICIPAL BUDGETING




9

Consequently, two measures of spending choice
emerge., One is the percentage change in total ex-
penditure levels at the end of each stage compared
to the level of the final appropriation ordinance of
the previous year, This vertical dimension of expenditure
outputs, represents policy change over time; in this case
a single year., How much more or less are departmental
requests, executive recommendations, and legislative
appropriations in relation to expenditure amounts of the
previous fiscal year. The second measure is the percent
change in the level of total expenditures from one stage
to the next., This horizontal dimension, the amount of
change within a single year, records the reaction of
each actor who has formal responsibility to review the
budget proposals of others. It is measured twice.9
once between the department head requests and the ex-
ecutive recommendations as the executive reviews initial

spending figures, and then between executive recommendations

9. A third comparison of within-year change that
can be made is between initial department requests and
final legislative appropriations, This is utilized in
the research by Ira Sharkansky, cited in footnote three,
on state politics, but is not included in the present
study for such a measure ignores the logic of the se-
quencing of decisions that is the foundation of the
present model of the budgetary process. Furthermore,
this measure has no empirical reality. The legislature
does not review departmental requests, but the executive's
recommendations. Such a measure of inter-stage change
in expenditure levels in budgeting is an artificial con-
struct of the researcher that does not represent actual
Spending decisions,
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and final legislative appropriations and the city council
makes a similar review of the budget submitted to them
for authoritative approvaa.l.lo

These two measures of expenditures are simple, yet
capture actual choices made in the course of municipal
budgeting., The five separate measures can be arranged
in a real-world time sequence, that represents the choices
made in each stage and which together comprise the
budgetary process., The outputs of one stage are the
inputs into the next, There is an interdependence of
actions which defines the decision making system. The
executive directly responds to the departments; the legis-
lature reacts to the departments and the executive as both
the executive and the legislature feedback upon depart-
ment heads,

The first stage of budgeting is composed of the
process internal to each department as requests for the
forthcoming fiscal year are prepared for submission to
the executive, The decision to be made here is how much
to seek in comparison to how much was received in the
Previous appropriation ordinance (how much the depart-

ment is currently spending). Although departments in

10, These measures were previously utilized by
Ira Sharkansky in "State Legislatures," and Richard
Fenno, Jr., The Power of the Purse: Appropriations in
Cor_xggess (Boston: Little, Brown and Company, 1966),
passim,
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total almost uniformly request more and thus provide a
positive thrust to municipal spending, extensive dif-
ferences are evident. The range of requests extends
from an actual decline to an increase of almost one
half,

These initial spending figures comprise the raw
materials for executive decision making. Here the
question is what kind of response does the executive
nake as he goes about reviewing the departmental ex-
pansionary budgets., Universally, the choice is made to
reduce expenditure, But once again variation is very
much in evidence as executives cut requests from a
nominal one percent to the substantial elimination of
almost one quarter of what was first sought. Yet, in
the measure of the executive's own recommendations for
annual change in spending levels, to the legislature,
there is still an increase above the previous year. De-
partments obtain at the end of the second stage less
than what they sought, but more than they already pos-
sess, This too varies, from a further decline in the
city where departments first proposed such a drop, to
an increase of fully one third above the preceding
appropriation ordinance.

The executive's budget recommendation, in turn,
is the input for the third decision making stage. Now

the city council faces a similar problem of responding
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to executive proposals for annual growth. Although,

on the average, the budget is reduced in some cities

it is either increased, decreased, or left unchanged.
The extreme variability of legislative spending choices
are further evident in the change of the appropriation
ordinance compared to the one adopted in the previous
year, Again, on the average, spending displays an

annual increase, but in four cities there is an absolute
decline in total funding levels,

So it is evident that extensive variation in each
of these five measures of the dependent variable of
municipal expenditure outputs does occur. Not all
cities display the same pattern of spending choices,
Differences among the fourteen cities, can be explained
by its relationship to the municipal budget process.
Variation in one is the explanation for variation in
the other, The way the authoritative budget ordinance
is prepared and adopted is explicitly and formally con-
nected to the substance of the decisions made. Differences
in the budgetary process among cities account for dif-
ferences in expenditure outputs.

An Explanatory Model of
the Budgetary Process

Next it is necessary to present the characteristic
features of the budgetary decision making process that are
the explanatory concepts. The independent variables account

for variation in expenditure outputs. Looking at the
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municipal budget process as a system of decision making
draws attention to four different components to first
explain how it operates and then the connection to its
spending end products, Each of these concepts can be
found in earlier studies of governmental budgeting, as
the intention of the present effort is to amplify and
qualify their meaning within the context of municipal
budgeting. Their description in the following pages
attempts to summarize the general conclusions of past
research, But it must be kept in mind that variation
in each of these elements, in spite of claims to the
contrary, does occur. Not all cities go about budgeting
in the same way, While there are regularities among
governments, differences exist as well, that up to this
time have not been brought out in past research.

These four dimensions are: 1) The roles occupied
by each participant, 2) The structure of influence among
these actors, 3) The cognitive and evaluative mechanism
of choice employed by budget makers, and 4) The linkages
of the budgetary process to its environment,

Budget Roles

The first component of the budgetary system involves
the identification of its authoritative participants and
the determination of their specific budget roles., These
are: the department, heads, the executive, and the city

council who alone possess the formal responsibility to
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make spending choices., The normative expectations of
behavior and attitudes attached to each of these in-
dividual positions within the 'organizational arrange-
ments of government, following from their legal authority
and actual spending choices,

Thus departments are the "spenders of the budgetary
system, as they initiate the process by their requests
for increased funds. The executive, on the other hand
compiles all the separate department budgets into a
unified position of the departments by cutting their
requests for increases and by recommending a budget to
the legislature that is more consistent with the spending
level of the previous year. Then the legislature, reviews
the decisions of these two other actors, as they assume
the role of "oversight of administration."” By altering
recommended expenditure totals in some way and by approving
an appropriation ordinance that records still smaller an-
nual growth in expenditures, they serve as a popularly
elected watchdog of government operations and a guardian
of the treasury.

The question posed is not only to describe the ad-
herence to such roles, but to relate the possession of
such normative orientations to actual spending choices
made, Does variation in the possession of these pre-
scribed attitudes and values directly translate into

concrete budget behavior?
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Decision Making Structure
The second feature of the municipal budget process
is its structure. This concept describes the pattern of
interactions within the decision making system. As Heinz

Eulau and Kenneth Prewitt write:

A structure can be likened to a snapshot of

the group's behavioral processes. It catches
the positions and statuses occupied by group
members, determining the flow of transactions
and interactions in the group . . . when inter-
actions among group members are so patterned
that the position of the members vis-a-vis each
other can be ascertained, we speak of structural

properties,ll
Many dimensions of the structure of the budgetary process
can be identified, but the present research singles out
the distribution of interpersonal influence among the
department heads, the executive, and the legislature.

The concept of influence is a major theme of poli-
tical science and its inclusion to describe the budgetary
process and its expenditure outputs is to be expected.

As Aaron Wildavsky writes of its importance:

¢ « o« if the present budgetary process is

rightly or wrongly deemed unsatisfactory one

must alter in some respect the political

system of which the budget is an expression,

It is impossible to make drastic changes in

budgeting without also altering the political
system and the distribution of influence

within,12

11, Heinz Eulau and Kenneth Prewi;tt, Labxg. inths
of Democracy (Indianapolis: Bobbs Merrill Publishers,

1973), pp. 43-44,

12, Aaron Wildavsky, Radical Incrementalism
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A more direct reason for highlighting its presence
within the budgetary system derives from the mutually
conflicting roles and expenditure outputs of the three
decision makers, Each actor stands in the way of some
other participant achieving his own spending objectives.
What one wants, someone else opposes. First the execu-
tive stands in the way of the departments achieving
their goal of expenditure growth by his own economizer
role, Then the executive is in opposition with the city
council, as he defends the integrity of his recommendations
in the face of the legislature's own objectives to modify
them and carry out their oversight-review responsibili-
ties, Finally, the legislature stands in an uncertain
position toward the departments. Some represent a further
obstacle to departmental expansion by reducing the budget
they receive for review, while others serve as an ally by
adding to spending totals. In either case, legislative
interactions with the department heads serve their own
objective of changing executive recommendations and
participating in the determination of municipal spending
policy,

Each actor is in conflict with each other. Who
wins and who loses in large part depends upon the amount

of influence that can be brought to bear upon the spending

12, (continued) (Washington, D. C.: American
Enterprise Institute, 1966), pp. 115-166.
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choices of others. The departments have to pressure
both the executive and the legislature not to reduce
their budgets and to grant them an annual increase in
spending, as influence is exerted on them to requests
in the first place, Then the executive attempts to
pressure the legislature not to change his budget
recommendations, at the same time that the legislature
exerts their influence over the executive to make just
those modifications that are opposed. The spending
preferences of the strong emerge from the municipal
budget process.,

An assessment of the distribution of municipal
budgetary influence includes the following three
elements: 1) formal authority, 2) informal influence,
and 3) the executive's supervision over the depart-
ment's formulation of initial spending requests.,

Formal Authority

The first component of the structure of budgetary
influence is each actor's formal authority and respon-
sibilities, The departments initiate, the executive
nodifies, then the legislature vetoes spending proposals,
The exercise of formal influence is evident in the overt
change in spending totals made at the time of the of-
ficial budget meeting of the second and third stages,

The essential question underlying this influence

relationship is the extent each actor activates his legal







18

right to modify the budget received for review, Is
there bargaining and negotiation between the department
heads and the executive, or does the executive assert
his hierarchical authority over his administrative
subordinates? Then does the legislature assert their
formal authority to alter executive recommendations, or
do they defer to executive spending preferences? And
finally, do the departments appeal to the legislature
for a restoration of executive cuts or does the ex-
ecutive prevent such an "end-run" from being made?
Informal Influence

Influence is exerted in other ways than through
the exercise of formal authority during the official
review of the budget. The presence of the other "Face
of Power" must also be assessed.13 Through the mechan-
isms of anticipated reactions and behind the scenes,
explicit warnings, the dominant actor limits the artic-
ulation of spending proposals only to those that are
consistent with his own preferences. Demands for change
in the status represented by an increase in expenditure
levels are suppressed before they are brought forth for
public discussion, So the question has to be asked not

only of how much expenditure totals were altered during

13, Peter Bachrach and Morton Baratz, Power and
ng,erty,: Theory and Practice (New York: Oxford Univer-
sity Press, 1970), passim.
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the official point of review, but of what was not even
submitted; of what was not even transmitted for a con-
crete decision because of the exercise of informal
influence of the strong over the weak.

Executive Supervision of
Departmental Decision Making

The third element of the structure of municipal
budget influence pinpoints the executive's particular
control over the departments®' formulation of initial
spending requests. For the executive to dominate, he
must not only respond to the initiatives of the de-
partment heads, but shape them as well. He must exercise
control from the very start of the sequence of budget
stages by supervising the process by which department
heads formulate their requests. The executive attempts
to exercise this influence by limiting the amount of
leeway department heads enjoy in preparing their requests
and then by limiting the amount of competition among the
departments over the distribution of funds.

The Distribution of Influence

Past research has generally concluded that municipal
budgeting is an executive centered process. As John
Crecine writes:

In summary, the municipal budget is the mayor's

budget in which the mayor's policies dominate

the department totals and city-wide wage and
tax policies, The council and department heads
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have surprisingly little to say about munici-

pal resource allocation on a macro level,lk4
The executive occupies the central position in the
structure of municipal budgetary influence. The de-
partments are on one side and the legislature is on the
other side, as the executive is at the fulcrum of the
decision making process. Department heads are essen-
tlally passive participants to the decisions made by
their requests. They are unable to affect the executive
and are not allowed to go to the legislature on behalf
of their own budgets. The legislature, too, is sub-
ordinate to the executive. They are little more than a
"rubber stamp" to executive spending preferences, as they
impose only marginal changes in his recommended expen-
diture figures.

In terms of the distribution of informal influence,
an executive centered system is where informal influence
is exercised over the department heads at the same time
that the executive is free of a similar exercise of in-
fluence by the legislature. Furthermore, in such a
structure, the executive possesses both formal and
informal influence over the departments, while the legis-

lature exercises neither of these forms of budget influence

14, John P. Crecine, Governmental Problem Solving:
A Computer Simulation of Municipal Budgeting (Chicago:
Rand McNally Inc,, 1969), p. 308.
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over the executive,

In the last element of the pattern of influence, an
executive centered process is where supervision over the
first stage of departmental decision making accompanies
the executive's exercise of both formal and informal in-
fluence over them,

Cognitive and Evaluative
Process of Choice

The third dimension of the municipal budget system
is the cognitive and evaluative process by which one
particular course of action is selected from among a
set of alternatives. As Aaron Wildavsky writes of this

approach:

The making of decisions depends upon calculations

of which alternatives to consider and to choose.

Calculation involves determination of how prob-

lems are identified, get broken down into manage-

able dimensions, are related to one another, and

how choices are made as to what is relevant . . .15
Iwo analytical models of making this choice have been re-
peatedly offered in the literature: the synoptical and
the incremental. The first emphasizes the rationality
of the selection of values to be achieved and the com-
Prehensiveness of the analysis undertaken to reach them.
The relationship of devising specific means to reach

agreed upon ends is made explicit. The incrementalists

15. Aaron Wildavsky, Radical Incrementalism, p. 120,




L Pl LR




22

contend that such a problem solving approach is undesirable
because of the social conflict produced by the incom-
patibility of social values, and unattainable because of
the limited capabilities of decision makers, Instead it
offers a simplier substitute. Values are essentially
ignored and analysis is restricted to the margins of
existing policy. Only the increment of difference is

of concern.

This dichotomy of the decision making process is
reflected in three orientations to governmental budgeting:
control, management, and planning.16 Each represents a
focus on different kinds of information and evaluation
rules for making spending choices.

The control orientation is the traditional mode
of incremental budgeting. The value of existing programs
and appropriation levels are accepted as legitimate, and
beyond the scope of the annual budget review, Attention
is concentrated only on the line-item objects of ex-
renditures-- the purchases of government-- and the size
of yearlykchange in spending levels-- the costs of gov-
ernment, The decision rule is then to minimize deviation
from the base of existing spending; to limit the rate of

annual growth,

The management approach occupies a middle position

16, Allen Schick, "The Road to PPBS," p. 143,
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somewhere between these alternative models of bud-

geting, Here, the cognitive orientation is upon the
activity of government; its performance in terms of the
services provided. The evaluative rule is the efficiency
and economy of operations; It is similar to incremental
budgeting as it does not challenge current spending al-
locations, On the other hand, it incorporates the analyti-
cal approach of synoptic decision making that is not
featured in the first orientation.

Finally, the planning approach represents the syn-
optic model of decision making applied to budgeting. The
informational base is the programs of government and the
criteria of choice are the effectiveness of spending. If
appropriations are not accomplishing the program goals
they were set out to achieve, then further funding should
be curtailed, Existing activities are not beyond review
as the budget is utilized as a means to establish the
goals of government itself.

The specific impact each of these budget making
orientations have upon spending outputs varies according
to their acceptance of the base of existing spending.

Each, in the order they were‘described. place less faith
in the continuation of what was done in the past and
therefore more change in spending totals should be made
ina Planning orientation than in a management focus,

which is still more than in an incremental process,
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Linkage to the Environment

The final concept of the municipal budgetary process
examined is its linkages to the environment. Governmental
decision making does not occur in a vacuum., It is neither
insulated nor isolated from the social and economic con-
ditions of the community that surrounds it. Demands
for political action which arise from such external char-
acteristics are certainly relevant considerations to explain
the process of budgeting and its expenditure end-products.

Past studies of governmental spending have examined
this connection through aggregate measures of demo-
graphic features of the population and through multi-
variate statistical analysis.l7 However, these concepts
cannot be adequately represented by data taken from Census
Bureau documents nor explained by statistical techniques,
Numbers, in themselves, are not cause and effect rela-
tionships. As Philip Coulter writes of this shortcoming
of previous research:

« o+ o the identification and measurement of a

close statistical relationship between sets of

variables is not explanation. Rather, it is the

high level of correlation itself that is to be

explained through the identification and expli-
cation of the substantive political linkages

17. See Philip Coulter, "Comparative Community
Politics and Public Policy," Polity, vol. III, no. 4
(Fall, 1970), and Guenther Schaeffer and Stuart Rakoff,
"Politics, Policy and Political Science," Politics and
Society, vol. I, no. 4 (November, 1970).
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between two or more related phenomena.l8

Governmental policy is not a deterministic response
to the stimulus of the environment that automatically
emerges from the maze of correlation coefficients and
factor scores. Instead it requires the intervention of
real-world decision makers. How social and economic
conditions generate demands for spending outputs; how
such inputs are transmitted across the boundaries of the
political system; and how the structures and processes
of government convert them into expenditure decisions
nust be explained in behavioral terms. Governmental

expenditures, or any other policy area is the result of

the explicit choice of authoritative decision makers.
As Heinz Eulau and Xenneth Prewitt write of this view:

That policies are purposive responses to chal-
lenges from the physical and social environment
rather than conditioned reflexes is not a trivial
notion, for the conception of policy as purposive
implies the intervention of human actors in the
sequence of events that links the natural-social
with an appropriate policy environment. The
policy environment is not so simply an automatic
or spontaneous effect of external causes.l9

18, Herbert Jacob and Michael Lipsky, "Output
Structure and Power: An Assessment of Changes in the
Study of State and Local Politics," Journal of Politics,
vol, XXX, no. 2 (May, 1968), pp. 510-538,

19, Heinz Eulau and Kenneth Prewitt, Labyrinths
of Democracy, p. 503.
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Two mechanisms for the linkage between démand-inputs
that come from the environment and the government's
policy-outputs response are currently examined.

The first of these, i‘s the overt involvement of
individuals and groups from the community as they artic-
ulate specific budgetary demands throughout the three
decision making stages. These fourth set of actors
express support for additional services in accordance
with their own interests and values. To the extent that
such external pressure is felt within the decision making
system a positive thrust for the expansion of program and
spending levels is present,

The perceptions and preferences of authoritative
decision makers is the second mechanism for connecting
the budgetary process to its environment. Considering
public policy as a purposive response to social and
economic conditions then the impact these characteristics
have upon the budget have to be first interpreted by
public officials, What is defined as the problems
generated by the environment and the challenges they pose
for governmental action depends upon the perceptions and
preferences of those making spending choices. They do
not necessarily enter into the political system until,
and unless, they are recognized as such. As Heinz Eulau
and Robert Eyestone write:

It has been the burden of our argument that
the systematic study of public policy cannot
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be contented with correlating indicators of

environmental challenges, or indicators of

resource capability to policy outcomes.

Rather it was our assumption that policy

development is greatly influenced by the

predilections, preferences, orientations

and expectations of policy makers-- in

short, by the political process itself.20
Two sets of such evaluations are especially pertinent
to expenditure outputs. The first is toward the resource
capabilities of city government. These are perceptions
of an expenditure constraint-- the amount of funds poten-
tially available to government; and then a revenue con-
sciousness-- the attention and concern paid to tax rates,
In either case, they serve as a constraint upon the ex-
pansion of municipal service and expenditure levels.

The second set of attitudes are interpretations of
the needs of the community and the role of government
in meeting them. A future oriented, programmatic, and
activist view of the scope of governments responsibilities
as a community problem solver translates into expansive
spending preferences and budget behavior,

Plan of Analysis
The next chapter describes the research design and

the methods of data collection employed. It points out

the limitations of past case study research in terms of

20, Robert Eyestone and Heinz Eulau, "City Councils
and Policy Outtomes: A Developmental Analysis," Amer-
ican Political Science Review, vol. LXVII, no. 1 (March,
1968), p. 1473,
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its inability to formulate wide scale generalizations be-
cause of the unrepresentativeness of the cities observed
and the imprecise measurement of what took place. The
present adherence to an explicitly comparative focus and
the employment of structured interviews attempts to over-
come these shortcomings.

Chapter Three fully describes the two measures of
expenditure outputs that are utilized as the dependent
variables of analysis, Why they were selected, their
substantive pattern in the fourteen cities and the statis-
tical interrelationships among them are examined, The
concept of incrementalism, as a description of these
patterns is discussed.

The fourth chapter examines the budget roles played
by each authoritative decision maker., Alternative ex-
planations of the department heads' spending role are
analyzed, Either they are the advocates of the program
and spending expansion of their departments service-
performance area; or they are the padder of their budgets
in an attempt to offset the expected reductions in their
requests, Two interpretations of the executive's econ-
omizer role are also introduced. Either he is the balancer
of the budget by bringing requested expenditures in line
with estimated revenue; or he evaluates the department
heads as padders and is therefore disposed to act out

their expectations by actually cutting their budgets.
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Finally, the single interpretation of the role of the
legislature is examined.

The next four chapters comprise the main components
of the analysis of municipal budgeting and this is the
structure of influence. The pattern of formal authority
is examined in Chapter Five, informal influence is dis-
cussed in Chapter Six and the executive's supervision
over departmental decision making explored in Chapter
Seven, Finally, Chapter Eight examines the exact stat-
istical interrelationships among these three elements that
together define variation in the distribution of executive

influence.,

Chapter Nine examines the cognitive and evaluative
mechanisms of choice adhered to by each of the three
actors,

The next chapters conclude the analysis of the
municipal budget making system by its linkage to the
environment, Chapter Ten studies the involvement and
influence of individuals and groups from the community
and Chapter Eleven looks at the attitudes and values of
these three decision makers toward the environmental

inputs of resources and needs.




Chapter Two: Research Design
Introduction

Several methodological shortcomings mark past
empirical studies of governmental budgeting that make
an additional effort both worthwhile and necessary,
An undo reliance has been placed upon the case study
method, which lacks a comparative focus., Specifically,
the problems of assuring representative observations
and collecting precise data have not been overcome.
This has deleteriously affected the substantive descrip-
tion of the budgetary process, creating a false impression
that all cities go about budgeting in essentially the
same way. The acceptance of this consensus, not only
distorts the understanding of the decision making pro-
cess, but serves to misdirect research efforts.

Consistency of the
Municipal Budget Process

Sweeping claims for the universality of an executive
centered, incremental process of municipal budgeting
have been proposed, after the study of only a few
cities, John Crecine, in the most extensive research
up to this time, makes grandiose assertions for the

applicability of such a model of the budgetary system,

30
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based on the observation of only three cities. He

writes that:

There is little reason to believe that this
model would not describe the budget process
in most large United States cities . . .
smaller municipalities and local governments
+ + o state and federal government . . .
[and/ four major remaining categories of non-
market organizations . . .1

Robert Lineberry and Ira Sharkansky, in their

recent text entitled Urban Politics and Public Policy,
make similar claims for the consistency of their descrip-

tion of municipal budgeting, and thereby enshrine a

single pattern of decision making as conventional wis-

dom, They write of the presence of uniformity not only

among municipalities, but among all levels of govern-

ment in the United States:

Although studies of municipal budgeting have
been conducted in widely different types of
municipalities and in different parts of the
country, the findings are sufficiently similar
and show sufficient correspondence to studies
of government budget making at other levels to

1. John P, Crecine, Governmental Problem Solving:
A Computer Simulation of Municipal Budgetin, (Chicagos
Rand McNally, 1969), pp. 221, 222, 228, and 228, A
further example of Crecine's exaggerated and unwarranted
extension of his budgetary model is from the mayor form
of government of his three cities to the manager form,
As he writes on page four of "A Computer Simulation”:
"The functions (and hence the submodels) are generali-
zable to forms of government other than the mayor-councilj;
however, in the city manager form, the city manager and
his staff would correspond to the mayor's function in
our model.” In two sentences he completely dismisses
an extensive body of research that addresses itself to
such differences, without any empirical or logical support,
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suggest a high degree of reliability.2
Although there is no disagreement with the empirical
description offered of budgeting in the cities pre-
viously studied, for there is little evidence or
reason to question their accuracy, there is consider-
able doubt that these conclusions are as widely appli-
cable as these authors would have us believe. The broad
extension of this particular model of decision making
to all city governments is both unsubstantiated and un-
warranted.

The uniformity of the budget system is far more

limited than has been portrayed., Not all cities display

the same characteristics of Crecine's computer simulation
model; instead there is extensive difference in funda-
mental features of the way municipal governments go about
preparing and adopting the appropriations ordinance, This
belief, which comprises the underlying premise of the

current research, is held for two reasons. The first is

that contradictory evidence can be identified and con-

flicting interpretations can be offered of the literature
on governmental budgeting, and municipal decision making
in particular, that challenge the generalizability of an
executive centered, incremental process. These will be

presented in the text as they arise, and need not be

2, Ira Sharkansky and Robert Lineberry, Urban
Politics and Public Policy (New York: Harper and Row
Publishers, 1971), p. 236.
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documented here. But there are sufficient inconsistencies
in essential characteristics to suggest that greater dif-
ferences among cities occur. So, in spite of claims to
the contrary, variation in municipal budgeting is indeed
evident.

But even more importantly, the assumption that
various patterns of governmental budgeting exist, derives
from the significant methodological limitations of past
research, On the basis of their research design, there
is little reason, in the first place, to believe that

such uniformity is present. A case study approach to

the investigation of political phenomena is simply unable
to support the wide scale generalizations that have been
made, The representativeness of the cities observed is
open to question, as systematic data is lacking to identify
the similarities and differences among cities,

The present effort attempts to improve these
shortcomings by an explicitly comparative research
approach, Fourteen cities are examined and data is col-
lected through a structured interview schedule. In this
way, variation among cities can be identified in order
to formulate empirical generalizations on a more logically
secure foundation,

Generalization
While case studies are often a necessary first step

in the investigation of political phenomena, they need to
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be followed by more extensive and more comparative re-
search, Studying a handful of cities is, by itself,
insufficient foundation for all embracing generaliza-
tions that have been previously formulated. There are
simply too few units to establish the representativeness
of the specific observations. The logical foundation
is missing to extend the findings beyond the immediate
circumstance of a particular place to a wider universe
of similar situations. There is no way to assess the

similarities and differences between those cities under

analysis to all others they purportedly represent. The
case method fails to provide sufficient evidence that
uniformity in the municipal budget process is, in fact,
present,

However they do serve the important heuristic purpose
of identifying the significant explanatory concepts, of
proposing hypotheses, and of suggesting empirical gen-
eralizations, But they cannot formulate empirical propo-
sitions and invariant behavioral laws., Their findings
have to be tested and verified in a larger research
setting, It is in this fashion and spirit that the
bresent study is conceived, It builds upon the work of
those who revitalized the study of governmental budgeting
from its traditional framework., From such a base the
present study moves toward a more extensive and more

systematic explanatory model of governmental budgeting.
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Thus to go beyond previous efforts, the present
research is comparative in focus. Fourteen cities, a
number of itself that is greater than the total of pre-
vious empirical descriptions of municipal budgeting are
investigated at the same time, with the same data
gathering technique.3 In this way, a direct search is
made for variation, as well as regularities among muni-
cipal budgetary practices from one city to another. If,
as initially assumed, differences are present, this
research strategy should be able to identify them.

Representativeness

However, the inclusion of a large number of cities,
by itself, does not allow the formulation of universal
generalizations, Fourteen cities are still a miniscule
sample of all municipal governments in the United States,
Consequently, it is necessary to specify what kinds of
cities they are, and the wider context they are intended
to represent,

Past research has been especially insensitive to
this methodological caveat, with the expression of all

embracing statements, when perhaps a more restricted

3. The total number of cities previously subject
to empirical studies by political scientists in the
past few years is eleven (Crecine, 3; Anton, 3; Melts-
ner and Wildavsky, 1; and Caputo, 4)., Thus the present
research is larger than all past efforts combined.
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formulation of the relevancy of their budget model

would be more appropriate, The three cities John

Crecine studies-- Detroit, Cleveland, and Pittsburgh,

are all large, metropolitan in character, and located

in the older, industrial northeast. In their demo-
graphic and political conditions, the problems they face,
and the size of their budgets, they are less typical of
the entire category of urban government than might first
be thought.

The current group of fourteen cities, are of a dif-
ferent character and for this reason alone, a different
budgetary process might be expected.u They range from
25,000 to 200,000 in population and expenditures from
three to twenty million dollars.5 The notion of city

size, often mentioned in the study of urban politics,

k, Besides Oakland, the four cities of Caputo and
the three of Anton are all middle size and thus many of
the divergencies in the budgetary process described in
the text, taken from these studies may derive from the
different kind of city.

. 5. There is not a continuous distribution of city
slzes in the state of Michigan that would have enabled
a more direct test of the relationship between city size
and the budget process, After Detroit, the next largest
city has a population of 200,000, Unless state boun-
daries were crossed, introducing extraneous variables,
this important relationship can only be hypothesized to
9xist. Excluding Detroit, this left thirty-nine cities
in the state above 25,000 population, First, the inde-
pendent cores cities of the smaller metropolitan areas
that dot the state were included and then the large
(100,000 plus population) suburbs of Detroit were added.
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represent many concepts associated with urbanization such
as complexity, heterogeneity, and specialization. They
have been previously differentiated from those below

and above them in size, Robert Dahl, draws attention to
these particular cities as the most appropriate units for
a democratic political system. They are of "man-sized”
proportions and optimal for rational self-government,
widespread participation, and citizen in.’c‘lu.ence.6 Be-
yond this normative feature, Oliver Williams and Charles

Adrian, in their study of Four Cities, suggest empirical

differences in their social and political organizations.

They write that it is:

¢« o o« Within the limits of this range that urban
places lose the face-to-face style of politics
peculiar to small towns and yet retain some
central system of communication in political and
social affairs that is often lacking in the very
large population centers. Beyond this range the
local political processes become compounded around
multinuclear centers and politics becomes increas-
ingly a function of formally organized interest
group activities.?

By selecting a different size city, the opportunity to
identify variation in the budgetary system is maximized.
50 it must be made clear and kept in mind that the present
group of fourteen cities are representative of only middle

size cities. The range of generalization extends only to

6. Robert Dahl, "City in the PFuture of Democracy, *
American Political Science Review, vol, LXVI, no, 4
(December, 1967), pp. 953-970.

7. Oliver Williams and Charles Adrian, Four Cities
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this group of municipal government.
Data Collection

A second shortcoming of case studies is its data
collection techniques, By a narrative recreation of
events, this method provides a vivid and detailed des-
cription of what took place that is difficult to achieve
by most other research procedures. However, the result
is an imprecise and unsystematic, particularistic ex-
planation that is based upon the impressions and inter-

pretations of the researcher and his intimate, albeit

highly personalized knowledge. Measurement is limited
to classificatory statements of the presence or absence
of the occurrence of what is being observed.,

The dichotomization of political phenomena into
either/or categories, while a necessary first step in
comparison, needs to be followed by more rigorous quan-
tifications of what occurred.8 The simplification of
the real world into mutually exclusive and jointly
exhaustive categories has to be filled in with more
Precise measurements of the gradations from one situétion
to another, But case studies are unable to do more than

classify events into discrete groups and are unable to

7. (continued) (Philadelphia: University of
Pennsylvania Press, 1963), p. 14.

8, Arthur Kallenberg, "The Logic of Comparison:
Methodologlcal Note on Comparative Study of Political
SYStgm.g World Politics, vol. XIX, no., 1 (October, 1966),
pp’ 9‘ 3:
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more exactly describe the similarities and differences
among events., Consequently, differences among cities are
neither recognized nor reported. The position of cities
along a continuous distribution of low to high; of how
much more or how much less one observation stands in
relation to others have to be made in order to identify
the variation within the municipal budget making process,
To overcome these inadequacies of the data gathering
techniques of past research, a structured interview
schedule was utilized. It is only this procedure that
permits fourteen cities to be investigated at the same
time, The case method is, of course, limited to the
number of observations that can be handled by a single
researcher; and thus four was the most cities included
within past studies of municipal budgeting., To over-
come this natural limitation of being at one place at one
time, post hoc interviews with official participants
to the budgetary process were conducted, The descrip-
tion of the decision making process derives solely from

the information collected in this interview.” No

9. Representativeness of community interest groups
weren't interviewed to gather their views of the muni-
cipal budget process, Although this would have been
worthwhile, it was precluded by limited financial re-
sources, In any event, there is no reason to believe
ﬂ}at such interviews would have provided any better
Plcture of their participation and influence than those
supplied by public officials. Furthermore, regardless
of what such individuals may say, it is the perceptions,
accurate or otherwise, of what took by governmental de-
cision makers that is most important, for only they make
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independent observations of the behavior of the department
heads, the executive, or the legislature were made.

None sat in on any of the meetings among them to check

the accuracy of their report of what took place, No
analysis of documents, such as minutes of these meetings
or secondary newspaper accounts were made, Not only do
such secondary sources not often exist at the local level,
but more importantly, there is little reason to believe
that such a research strategy would yield substantively
different results, This alternative data gathering
procedure would not yield a more valid and reliable
description of what took place than is supplied by the
personal interviews with actual budget participants.

The interview instrument was explicitly designed to
enhance the documentation and collection of systematic data,
Instead of formulating open-ended questions that could only
be considered a scale of nominal measurement, wherever pos-
sible, closed-ended questions were posed to represent a
rank-order measure of correlation employed to test the
relationship between independent and dependent variables,
In most cases, a five point classification of low to high

was presented as fixed alternatives for selection,

9. (continued) authoritative spending choices,
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Specifically, questions were phrased in terms of how often,
and how much, a feature of the decision making process
occurred, The choices were: none, slight, some, much,
and great, corresponding to scores of: one, two, three, and
four., Attitude questions were similarly scaled along the
five point continuum of agreement, satisfaction, or im-
portance, among others., Finally, open-ended questions,
described in the text as they arise, were also coded along
a single dimension to achieve a similar ordering.
Interviews

The interview instrument consisted of two parts. One
was the personal interview schedule containing open-
ended questions that required a direct exchange between

10 The second

the respondent and a trained interviewer,
part, was a self-administered questionnaire that was left
at the completion of the interview to be returned by mail,
This contained closed-ended questions that could be
conveniently answered by merely checking off the appro-
priate box,

A total of 169 public officials were personally inter-
viewed in the fourteen cities, and three gquarters of them

(129) returned the mail questionnaire (see table 2.1),

The heads of the police, public works, and parks and

10, The interviews were conducted by'the professional
Stgff of the Urban Survey Research Unit of lMichigan State
University under the direction of Professor Philip Marcus.
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Table 2.1
RESPONSES TO INTERVIEW AND QUESTIONNAIRE

Deparitment # of
Head Executives Members Legislature
Inter- Mail Inter- Mail of Inter- Mail
view view Council view

City

01
02
03
ok
05
06
07
08
09
10
11
12
13
1k

Total 42
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recreation departments in each city were interviewed
(forty-two). Eighty-eight percent (thirty-seven) of them
completed the questionnaire. These three departments were
selected for personal interviews because they are generally
the largest service areas in city government. Together
they comprise an average of 42 percent (see table 2,2) of
the budget at the end of the first stage and an average

of 45 percent (see table 2,3) of total requests.

Next, a total of forty-two participants in the
second stage of executive decision making were inter-
viewed, and 85 percent (thirty-six) of them filled out
the mail questionnaire. This ranged from two to four in
each city and included the chief executive manager or mayor
and all others who were identified as having participated
in some way in the formulation of the executive's budget.
These were individuals in such institutional positions as
assistant to the manager/mayor, finance director, budget
officer, controller, treasurer, etc., Finally 78 percent
of the total number of councilmen were interviewed (eighty-
seven out of 112) and 64 percent of them (fifty-six out of
eighty-seven) returned the mail questionnaire. The size
of the legislature extended from five to eleven members and
a majority were interviewed in all but one city. Responses
to the questionnaire were lower, and although in twelve
cities a majority of those who were interviewed returned

the questionnaire, in only seven cities did a majority of
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Table 2.2

THE THREE DEPARTMENT'S REQUESTS AS A PERCENT
OF THE TOTAL BUDGET AT THE END OF THE
FIRST STAGE OF DECISION MAKING

. Parks
. . Public
City Police & Average
Works Recre-
ation
01 23,88 7.93 11.01 42,82
02 19,44 10.23 9.60 39,27
03 19,28 17.76 8.67 bs,71
04 19,19 5.38 8.07 32,64
05 18.43 28,76 L,15 51.34
06 17.63 7.40 14,05 39,08
07 26,08 14,18 5.38 Ls,64
08 22.19 7.31 7.26 36,76
09 22,91 10,58 5.17 38.66
10 20,02 13.12 9.85 b2,99
11 9.55 38.46 8 95 56,96
12 18.99 10.19 3.98 33.16
13 26,41 5.83 6.34 38.58
14 18.87 17.96 12.13 48,96
Mean 20,21 13.94 8.19 42,33

St. Dev. 4,03 9.08 2,91 6.65




ks

Table 2.3

THE THREE DEPARTMENT'S REQUESTS AS A
PERCENTAGE OF TOTAL REQUESTS

City Percent
0l 39.29
02 21.91
03 46,16
o4 39.97
05 55.99
06 27.94
07 47.39
08 71.76
09 30.69
10 39.03
11 15.33
12 42,14
13 42,31
14 38,84

Mean 45,13

St. DeVo 3?' 5?
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the total council complete it.ll
Level of Analysisl?‘
The aim of this research is to describe the process
of governmental budgeting and its expenditure outputs.,
It is not to describe the properties and attributes of
public officials who prarticipate in that process. In-
dividuals are classified according to the specific insti-

tutional position they occupy, such as department head, the

11,  Although it would have been preferable to
obtain a majority of councilmen in each city, there is
one city (city number twelve) where after repeated
efforts, this was not possible (one is missing), It
was flecided to include this city anyway, instead of
Yasting the data already gathered. It was also im-
possible to obtain a majority of councilmatic replies,
employing the mail questionnaire technique., But again
the cities were included, except for number nine, where
O{lly a.single member of the council returned the ques-
tionnaire, Obviously, this one response cannot be taken
1o represent the entire legislature by itself, Conse-
quently, when a majority of questions that make up the
index come from the document, this one city is excluded
from the analysis,

12, The "Level of Analysis" section is based upon

the following works: Allen Barton, "Bringing Society
Back In; Survey Research and Macro-Methodology," Amer-
ican Behaviora] Scientist, vol. XII, no, 2 (November-
Mﬁm Peter Blau, "Formal Organ-
ézafﬁlonsx Dimensions of Analysis," American Journal of
FeteniS&)» vol. LXIII, no, 1 (July, 1957), pp.. 58697

eter Blau, "Structural Effects," American Sociological
Review, vol, XXV, no. 2 (April, 1980), pp. 178-193; P. L.
Kendall ang Paul F, Lazarsfeld, "Problems of Survey
alysis... in R, K. Merton and Paul F, Lazarsfeld, eds.,
Contlnuities in Social Research: Studies in the Scope
4nd lethod of the American Soldier (New York: Free Press,
won 11 PP+ 187-1967 Paul F. Lazarsfeld and H. Menzel,

O“. the Relation Between Individual and Collective Prop-
Srties,n in 4, Etzioni, ed., Complex Organizations (New
Lorks Holy, Rinehart, and wim%.—ﬁ,—TW‘Z(’é‘

H ¢, Selvin and w, 0. Hagstrom, "The Empirical Clas-
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executive, and the legislature, their behavior is reg-
ulated by the normative expectations of the respective
budget role, which draws attention to conéistent pat-
terns of conduct of all the distinct individuals who
happen to occupy the same position. The idiosyncratic
and personal differences among them are of no concern

for these are most often effectively submerged under the.
exigencies of adht_aring to the more consistent and regular
presbri‘ptions of their budget role.

The unit of analysis are these decision makers, as
they together form a collective. Statements are made
about each of the three sets of actors, as they exhibit
similar or different patterns among the fourteen different
cities, as entities apart from the 169 separate decision
nakers, So it is not a question of the distribution of
responses among the department head, the executive, and
the legislature themselves, but of the distribution of
responses among the cities. It is not important to
know that 20 percent of councilmen answered a question
X and 30 percent answered Y; but what percentage of

councilmen in each city answered it in these ways. These

two modes of analysis are not the same.

12, (continued) sification of Formal Groups,"

American Sociological Review, vol. XXVIII, no. 3

(June, 1963), pp. 399-410; and A. S. Tannenbaum and

J. G, Bachman, "Structural versus Individual Effects,"
American Journal of Sociology, vol. LXIX, no. 6 (May,

19847, pp. 585-595.
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The reason for such an analytical approach is that
expenditure policy is the output of a collective decision
making process and not the behavior of individual public
officials, As Heinz Eulau and Kenneth Prewitt write
of this notion: ". . . most propositions of politics are
not propositions about individual actors but about col-
lective actors-- on the sound assumption that collective
units are, in fact, real /italics in original/ decision
makers."l3 The budget that is approved by the municipal

legislature is the result of a group decision as the mem-

bers of the council make their individual spending choices,
the authoritative adoption of the budget ordinance is a
decision reached by the council as a collectivity. 1In
order to account for the variation in the pattern of
budget outputs, the decision making process of the council
must also be measured on this group level. Individual
responses cannot logically represent the collective
choice process, nor are they able to explain its policy
decisions,

Two levels of data and analysis exist depending
upon the part of the social system to which it refers--
the individual and the group. There is the system as a

whole and its lower level parts. However, they are not

13. Heinz Eulau and Kenneth Prewitt, Labyrinths
of Democracy (Indianapolis: Bobbs Merrill Publishers,

1973 ] Po 3 )
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distinct, but interconnected, as the separate subunits
come to make up the whole. The individual components fit
together to form the more inclusive and higher level col-
lective, Measurements can be taken at either of these two
parts, These are integral properties of the group that
exist apart from the characteristics of its members; as
there are attributes of the individuals that exist inde-
pendent of participation in the groups.

The difficulty inherent in these two different modes
of analysis is that data gathered by interviews with in-
dividual members of the organization, are intended to
describe the group as a whole. This risks the "individual-
istic" and compositional fallacies. Concepts that refer
to collective phenomena cannot be employed to explain the
behavior of individuals, as individual properties cannot
be used to account for the behavior of groups. Each has
to be analyzed at its own level.

However, this problem can be overcome, without arbi-
trarily and incorrectly mixing levels, by following certain
procedures that have been previously outlined., As Allen
Barton writes: "Measurements of organizational properties
may be derived from basic data gathered at any level of

the components of the organization."]'LP The behavior

14, Allen Barton, Organizational NMeasurement:
College Entrance Examination Board (Princeton: Princeton
University Press, 1961), D. 2.
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observed can be different from the behavior analyzed by
performing some kind of mathematical manipulation. 1In
this way the gap between the micro-collection of data

and the macro-analysis of the policy making process can

be partially breached. By aggregating discrete responses,
a group measure is constructed. These data transformations
include: statistics of central tendency (mean) or of
dispersion (standard deviation). These are acceptable
statistics that enable personal interview data to measure
collective properties. As a result the phenomena des-
cribed no longer belong to the individual himself, but

to the group of which he is now only a single member,

S0, again the propositions and hypotheses of this study

do not relate to individuals but to the three sets of
department heads, executives, and legislatures in each
individual city.

To assist in the formation of such collective
measures, whenever possible, questions were phrased in
terms of the group itself. Instead of asking each in-
dividual to describe his own activity in the budget
process, he was explicitly asked to describe his own
activity in the budget process, he was explicitly asked
to describe the activity of the group of which he was a
member, Each councilman, for example, was not asked how
much influence he personally had with the executive, but

how much influence the council as an institution
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possessed vis-a-vis the executive., Impressionistic
evidence, in a pretest and by reading the completed inter-
views indicate that respondents did perceive the difference
in these questions. Often individuals qualified their
answer with statements to the effect that: "This is
what I would say for myself, but the whole council would
say this."

Given the relatively small number of respondents
in each institutional position within each city, this
formulation of the questions also has the effect of

offsetting random response error, The more independent

observations are obtained, the less whatever bias is
evident deleteriously affects the description of what
took place., In effect, individuals are asked to be
"informants" of the group process. This is important,
not only for the legislature which is a natural group,
but for the executive as well, 1In this case, there is

a single individual who alone possesses the formal
authority to make budget decisions. Thus it might have
been acceptable to only interview the chief executive

in each city and rely upon his single résponse to

describe the second stage of the municipal budget process,
but this was not done. Instead, all those administrative
officials who in some way were involved in execu-

tive decision making were interviewed. However, they

were not asked to describe their own activities in
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budgeting, but to the best of their ability, characterize
those of the executive. In this fashion, the distortion
that is evident in any interview situation is hopefully
balanced out, resulting in a more complete and more ob-
jective description of what took plac:e.l5
Statistical Analysis |
Several features of the data analysis need to be

presently discussed. The first is that each concept of
the decision making process is measured by several sep-

arate questions. Instead of just relying upon a single

question to represent the meaning of the phenomena under
investigation multiple indicators are employed. The
increased validity and reliability produced by this
approach is demonstrated by the statistical relationship
between each one of the single questions alone and the
dependent variable of expenditure outputs (data not
reported), Very few of the separate gquestions, by
themselves, indicate a stronger correlation than they

do together as an index. Merging them, brings forth

an interactive effect that more completely represents

the several dimensions of the concept. The analysis

15, Although the collective of department heads
is an analytical construct as each department could
be considered as an entity into itself, with its own
distinct decision making process and separate expendi-
ture end-products, the first stage of departmental de-
cision making is also examined as an aggregate of the
three individual department heads who were personally
interviewed in each city. The analysis is on the level
of the characteristic pattern of departmental decision
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proceeds by first calculating the mean response of those
interviewed in each city to each question. Then, the
overall fourteen cities mean for that question is cal-
culated and finally all the separate questions are merged
into a grand mean that serves as the final index of the
concept.,

In such a technique, each question has to contribute
an equal portion to the numerical value of the index;
for there is no reason to believe that one particular
question is more or less important than the others as a
description of the concept. Consequently, transformations
of the data were sometimes necessary. Since the most
frequent ordering of responses is along a five point
scale, all other questions, no matter what their original
arrangement, had to fit within this pattern. This involved
several kinds of mathematical transformations. If orig-
inal responses were in the form of a percent, where the
scale extends from zero to one, scores were multiplied to
achieve a distribution from zero to four. If open-ended
questions were coded in more or less than five categories,
then the original responses were either extended by mul-
tiplication, or contracted by division to arrive at the
desired five point scale. One last rearrangement of the

data was achieved by reversing the direction of the

15. (continued) making and the differences from
one city to the next and not from one department to the
next,
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numerical values of low to high., To avoid a response set,
the phrasing of questions were mixed so that the high
occurrence of any phenomena did not always correspond

to a response of great extent and a low occurrence did

not always correspond to a response of no extent.

Therefore, to achieve uniformity, the absolute value

of the scores were reversed, where an original score of
four representing a low response becomes zero and a

score of zero becomes four.

In describing the relationship among budget actors,
responses from both sides of the interaction were col-
lected, For example, in measuring the distribution of
budget influence between the executive and the legislature,
both sets of decision makers were asked the same questions,
and thus executive and legislative perceptions of their
interaction with each other were obtained. But when it
came to the connection between the decision making
process to expenditure outputs, the statistical analysis
proceeds only from the perspective of the actor who is
actually making the budget decision. Each actor, can
only account for his own behavior, and no one else's.

Only legislative responses can be utilized to account
for their own behavior in reviewing executive recom-
mendations and in adopting the final budget ordinance,

To establish the cause and effect relationship be-

tween the process of budgeting and its expenditure end
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products is a difficult methodological and philosophical
question. To disentangle the connection between inde-
pendent and dependent variables in the social sciences
is always a tentative affair. Statistical correlations
are not "causes"™ as they are not conceptual explanations.
The validity of the measures rests not on the strength
of the statistic, but on the logic of the analysis
offered to explain it., The interpretations placed on
the strength of the correlation is subjective, and the

following verbal correspondence is employed:

0.00 - 0,19 -- weak

0,20 - 0,39 -- moderate
0.40 - 0.59 -- substantial
0.60 - 0,79 -- strong

0.80 - 1.00 -- very strong

While the level of statistical significance is reported,
the rejection of any hypothesis on this basis is always
qualified, Empirical testing of relationships serve more
to corroborate the existence of a systematic connection,
than it can disprove such a linkage. There is no claim
that the final answer has been presented.

Furthermore, a single, simple "mechanistic" inter-
pretation of the budgetary process and its relationship
to expenditure outputs is rejected. Many different con-
cepts of the policy making process are employed, each
representing a different approach to the way political
choices are made, and in this eclectic fashion they are

employed, There is no one "cause" for differences in
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municipal expenditure policy that appears to be superior
to any other., But all together they form an inclusive
explanatory model of the municipal budget process.
Conclusion

Much of the uniformity reported in past studies of
the municipal budget process is an artifact of adherence to
a case study method., By focusing upon a narrative des-
cription of the decision making process, variation among
cities, states, or agencies in the national government
has not been identified. By failing to conceive of bud-
geting as the independent variable to account for variation
in the dependent variable of expenditure outputs, a con-
sistency is reported that really does not exist in the way
cities go about preparing and adopting the appropriation
ordinance, Through an explicit comparative research design,
the differences among cities in budgetary practices as well
as its consequences for expenditure outputs can be ob-

served and established.







Chapter Three: Expenditure Outputs
Introduction

The two measures of expenditure outputs as introduced
in the first chapter are the percentage change in total
spending between the three decision making stages and the
percentage change in total spending from one year to the
next, The present chapter examines these dependent variables
in more complete detail. First the justification for their
use is explained, Then their actual pattern in the four-
teen cities is described., Finally, the statistical inter-
relationship among five separate outputs is examined., The
concept of "incrementalism" is discussed throughout as a
description and explanation of municipal spending choices,

Criteria for Selecting
the Dependent Variables

There are many ways to represent the spending decisions
of government, both over time and within a single year, The
present two measures are employed in the present study, be-
cause they are the most appropriate expenditure products of
the municipal budget process. Particularly, they examine the
percentage change in total funds, which are its significant

features compared to spending choices at the national level,

57
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Previous research provides empirical evidence that it is
the percent and not the absolute per capita amount of change
that is the relevant consideration in budgeting.l
Change

The first characteristic of the dependent variable
is that it is a measure of dollars and cents change., It
does not represent the total absolute amount of spending
at any one year or stage. The analysis is not of why a
city spends more or less than another, but why there is more
or less change in funding levels in one city compared to
the others. It is not logically possible to account for
the total amount of per capita expenditures at any point
in time by the process of budgeting during a particular
year, Such a measure of municipal fiscal policy is the
cumulative result of a past series of budget choices as
well as more general social, economic, and political con-
ditions, that cannot be adequately captured in the decision
making process of any single fiscal year, However, ex-

amining the budget process during one "slice" in time,

1., As Ira Sharkansky and Augustus Turnbull write:
"In both phases of the model there are weak or nonexistent
relationships between the sheer size of each agency's re-
quest and the recommendations of the governor or the appro-
priations of the legislature ., . . a fixation of budget
reviewers on the increments that are sought, rather than
on the size of requests which includes both new increments
and the agency's base of current appropriations," in
"Budget Making in Georgia and Wisconsin: A Test of a Model,n
lMidwest Journal of Political Science, vol. 13, no. 4 (Nov-
ember, 1969), p. 633,




Wi

1.
.

-




59

can reveal the mechanisms by which the yearly repetition of
budgetary decisions results in a specific absolute level
of expenditures, Studying the way decisions were made for
the 1971 budget provides a partial understanding of how the
direction and magnitude of annual change in spending even-
tually makes up the total absolute level of spending outputs.

The use of this measure of expenditure outputs is en-
couraged by the failure of past aggregate studies of spending
patterns to successfully identify its statistical deter-
minates and its variation among similar governments, Compared
to the difference in absolute per capita levels of spending,
the size of yearly change is much less adequately explained.
As Ira Sharkansky writes of his study of these two questions
on the level of the fifty states:

While previous expenditures show very close rela-

tionships with the level of current expenditures, the

level of previous expenditures does not show a close

relationship with measures of change in expenditures,

The provocations of change are not inherent in levels

of previous spending.2
The factors most strongly associated with rates of change in-
clude economic, social, political, and governmental character-
istics, In particular, as Sharkansky writes, it is affected
by:

. « . economic resources and needs, political con-

ditions, tax revenues, and the presence of leaders
with intense motivations and the electorate and the

. 2. Ira Sharkansky, Spending in the American States
(Chicago: Rand McNally, 1968), p. 37.
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political resources to attain their goals ., . .

the interests of the electorate and the strength

of the majority party might be salient . . .

immediate and transient phenomena, including the

motivations and strengths of specific individuals

and organizations,3
This 1list of ostensibly political determinants for the
direction and size of yearly change in spending should also
be extended to include the way public officials go about pre-
paring and adopting the appropriations ordinance. The inability
to statistically identify the independent variables of spending
change points to the increased significance of the actual
budget making process as an explanation of expenditure outputs.
As discussed in the first chapter, the process of budgeting
has direct consequences for the spending choices made.

So, it must be kept in mind, that the present analysis
seeks to explain only the variation among cities in the
amount of change in spending levels as the most appropriate
measure of the municipal budget process.

Total Spending

The second feature of the dependent variable of ex-
penditure change is that it is a measure of total spending,
Expenditure outputs can be demarcated into two different
kinds, There is the per capita level (or change) of spending
as a whole; as a single figure. Then there is the distribu-

tion of the total into its separate parts. The first measure

B 72. Ira Sharkansky, Spending in the States, pp. 37, 73,
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looks at the ratio of public to private spending as all
governmental expenditures are compared to the amount of
economic activity in society (the GNP). The question form-
ulated in this measure is how much of societal resources are
cohtrolled by government and how much by the individual con-
sumer, The second measure is the division of governmental
resources among alternative uses, The question raised here
is what kinds of services and how much of them are supplied
by government., What is the financial priority among the
different programs and policy goals of government., The
political questions shift from the first to the second
measure from the size of government's total spending pie

to the size of the various slices. The present research
examines only the percent change in the level of total
spending from one stage to the next or from one year to the
next for several reasons,

First of all, local governments are required by law
to adopt a balanced budget. The deficit spending that is
the hallmark of the national government is simply prohibited
at this level, As a result of this constraint the cognitive
and evaluative framework of budgeting is altered from a con-
cern for the relative priority among alternative spending

programs to the amount of the total itself.q' With this

L, An interesting analysis of the difference between
2 balanced and unbalanced budget requirement is found in
William Buchanan, Public Finances in Democratic Processes
(Chapel Hill: University of North Carolina Press, 1967),
¢.f,, Chapters Seven and Eight.
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requirement of equal and offsetting revenues and expendi-
tures there exists an explicit and definite upper 1limit on
expenditures, This serves as a predetermined figure that
cannot be surpassed, All decisions on departmental alloca-
tions have to fit together to meet the amount of available
resources, The total is not simply reached by adding up the
individual parts, but exists prior to and independent of the
separate department budgets. The first choice to be made is
how much the total is going to be. After the determination
of this expenditure figure, the whole is then divided up

among the individual departments. Such a process does not

exist when such a legal constraint is not present and for
this reason the relevant measure of budgetary outputs on
the local level is not how much is spent on the departments,
but how much is spent by government as a whole,

The balanced budget requirement also forces a co-
ordination between revenue and expenditure decisions that
does not exist on the national level. At the same time that

expenditures decisions are made so are revenues chosen., A

single, integrated document that contains both input and
outputs are approved together as the appropriation ordinance,
Financial decisions are not serial and fragmented, but are
established, so are necessary changes in local taxes approved,

Tax rates and hence revenue yields are manipulated to pro-

duce additional resources in order to balance the budget,
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The variability of the local revenue system in order to
either support spending increases, or to retard expenditure
growth is a feature of the budgetary process brought about
by the balanced budget requirement.

Arnold Meltsner's research on Oakland California shows
that in a forty-two year period the property tax rate re-
mained the same from one year to the next only eleven times.
Eighteen times it was lowered and thirteen times it was
increased, He specifically points out how it was used as
a technique to balance the budget:

Currently the revenue subsystem uses a fixed tax

rate tactic in which nonproperty tax revenue and ex-

penditures are adjusted to the implications of the

fixed rate. To balance the budget, either non-
property tax revenue is raised or expenditures are cut,

The property tax rate is held constant and is not

used to balance the budget. Previously, when the

tax base was more affluent and the pressures on the

property tax were not as acute, the subsystem used

a residual tax rate tactic., In that case, expendi-

tures were cut to a "reasonable" level, nonproperty

tax revenues were summed, and the property tax rate

was set to balance the budget.5
Local property tax rates are not immutable to change, and
often altered to satisfy spending preferences. So, because
of the balanced budget requirement, local decision makers
are compelled to consider the revenue implications of spending
decisions, This does not exist on the national government and

for this second reason, the most appropriate measure of muni-

cipal budget outputs is one of the changes in total spending,

5. Arnold Meltsner, The Politics of City Revenue,
(Berkeley: University of California Press, 1971), p. 117,
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A final difference in budgeting between these two
levels is that on the national level expenditures are an
instrument of fiscal policy. How much is spent in total is
a tool of the management of the economy consciously man-
ipulated to achieve varying rates of economic growth,
unemployment and inflation. The size of the total amount
of spending is taken out of the hands of the traditional
participants in the budgetary system. Since there is less
influence over the amount of total spending, the focus of
attention shifts to the distribution of available funds
into its component parts. But since this concern is not
relevant for local governments, the fundamental decision
for this budgetary system is how much is to be spent in
total,

Consequently for these several reasons, the analysis
of municipal spending outputs focuses upon the percentage
change in the size of total expenditure.

Substantive Budget Outputs
Department Budget Requests

Beginning with the initial spending request of the
departments in the fourteen cities (see table 3.1), a very
clear pattern is evident. More funds are asked for than
were received in the previous year. Departments seek to
expand their funding level above currently allocated sums,
The average of the total of all department requests is
20,06 percent above previous appropriations. The upward

thrust of growth is almost uniform. 1In all but a single
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TABLE 3.1
DEPARTMENT BUDGET REQUESTS

s Percent
City Change
01 40,22
02 19,92
03 22,27
o4 11.62
05 37.94
06 14,67
07 43,34
08 -2.64
09 28.08
10 15.69
11 4,56
12 7.63
13 22,06
14 23.04
Mean 20,60

St. Dev. 13.03
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city, total expenditures increase at the end of the first
stage of budgeting.

At the same time that expansion is evident, there is
considerable variation in the absolute size of the increases
asked for, The standard deviation of one half of the mean
(13.03) attests to the extensive differences among the
cities, The range of change in requests extends from the
one city where an absolute decline of 2.65 percent is re-
corded, to a 43,34 percent increase in another, While there
are four cities where department requests are less than 10
percent above current spending levels, there are also three
cities where total requests are more than 35 percent higher
than present funds,

Looking only at the direction of the change in individual
department requests (see table 3.2),<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>