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PREDGOVOR 

Jed~ia je od temcljnih znaEajki razvoja suvremene znanosti multidiscipli- 
narnost. Kombinacijom spoznaja iz razliEitih podrutja isrraiivanja znan- 
stvenici i praktiEari uspjeino svladavaju konkretne probleme sloienih 
sustova. I Ekonomski fakultet SveuEiliSta u Rijeci ukljutio se u t a ~  trend 
inicirajudi nove nastavne planovc, te izdavatke i istraiivatke projekte na 
podmEju javne uprave. ViSenijcseEna su nastojanja rezultirala suradnjom 
s medunarodnim partncrima Maxinc Goodman Levin College of Urban 
Affairs, s Cleveland State Univcrsityja u SAD-u, s kojima upravo uvodimo 
novi program visoko4kolskog obrazovanja poslijediplomskog studija "Jav- 
na administracija". L' izvcdbu programa naknadno je ukljutcna i Fakultcta 
za upravo iz Ljubljane, koja slitnc programe provodi u Slovcniji. 

U nastojanju da program dobije i praktitnu dimenzijll uspostavljcna je i 
bliska suradrlja s Urban Institutom iz Zagreba, savjctodavnom i eduka- 
tivnom agencijom koju podriava USAID. Njegovi su stru6njaci stekli 
praktiEna iskustva Sirom svijeta utjetuki na razvo; javne uprave u velikom 
broju zemalja. 

T I  lipnju 2003., u tijeku priprcmc izrade plugrama poslijediplomskog studija 
"Javna administracija", Ekonomski fakultet organizirao jc u suradnji s 
Clevclandskim sveuEiliStcm i Urban Institutom intenzivan jednotjedni 
Seminar za profesionalno ~~savrSavanje duinosniko u lokalnoj i podruE~~uJ 
(regionalnoj) samoupravi Polazniei scminara, tridesetak naEelnika, do- 
naEelnika opCina tc p~cdstojnika odjcla iz raznih dijelova Hnsatskc vrlo su 
se pohvalno izrazili o seminaru i podriali plan uvodenja novoga programa 
poslijediplornskog studija. 

Program je usvojen 19. studenog 2003, na sjednici Svcutiliinog senata na 
tcmelju dviju pozitivnih recendja. 

Program poslijediplomskog studija "Javna ndmin~stracija" nan~ijcnjzn je 
prije svega osobama koje cijeli svoj radni vijek provodc u javnoj upravi. 
Nastavak njihuva obrazovanja na poslijediplomskom studiju pridonijet Ce 
osobnom profesionalnom pozicioniranju, vjen~jcmo i kvalitetnijem vodenju 
poslova javne uprave. Javna uprava raspolaie znatajnim dijclom druStvenih 
resursa u svakoj zcmlji, pa i u Republiei Hrvatskoj. Usto, svojim djelova- 
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njem usmjerava i djelovanje privatnog sektora, utjeEuCi tako na ekonomsku 
~Einkovitost cjelovitoga gospodarskog sustava jedne zemlje. 

Ujedno, suradnja Ekonomskog fakulteta s istaknutim svjetskim partnenma 
dio je logitnog nastojanja da Fakultet aktivno pridonese delnokratizaciji 
odnosa i procesa u javnom iivotu Republike Hrvatske. 

Na kraju, potrebno je zahvaliti osobama koje su prve pokrenule suradnju i 
sve je vri jen~ezajed~~o s nania gradile. Tako, tijekom proteklih dviju godina, 
posebice valja istaknuti ulogu Paula A. Ungera, osnivata Unger-Croatia 
fondacije iz Clevelanda I Thumasa A .  Cozzcnsa, direktora organizacije 
Unger Croatia Center for Local Government Leadership. 

I ova je knjiganeposredan rezultat te suradnje. U knjizi su sadriana istraii- 
vanja profesora naSih dviju ustanova, te su opisana praktiena nastojanja i 
iskustva savjetnika Urban Instituta u unaprjedenju prakse hrvatskih gradova 
i opcina. Kao takva, knjiga je jedno od prvih, joS rijetkih djela dostupnih 
hrvatskoj javnosti na hrvatskome jeziku. Radovi su nastajali u ljeto i jesen 
2003. godinc. 

Vjerujemo da i.e se knjigom uspjeSno koristiti znanstvenici, istraiivati, 
djelatnici u javnom sektoru i naravno buduCi studenti kojima je i namije- 
njena kao dopunski svediliSni udibenik. 

U Rijeci, svibnja 2DD4 

Ivan hlencer, dekan 

Mark S. Rosentraub, dekan 



FOREWORD 

One of the basic features of contemporary developments in science and 
research is its multidisciplinary character. Combining lessons from various 
fields of research, scientists and practitioners successfully overcome spe- 
cific problems of complex systems. Thc University of Rijekd Faculty of 
Economics is also joining this trend by offering new curricula and partici- 
pating in publishing and research projects in the area of Public Adminis- 
tration. The University is cooperating with international partners like the 
Maxine Goodman Levin College of Urban Affairs of Cleveland State Uni- 
versity, whose collaboration helped us introduce a new postgraduate pro- 
gram of study in Public Administration. The Faculty of Public Administra- 
tion at the University of Ljubljana, is implementing similar programs in 
Slovenia and has joined in the collaboration as well. 

In an attempt to ground the program in a practical dimension, we estab- 
lished close cooperation with the Urban Institute1 Zagreb, a non-profit train- 
ing and technical assistance organization supported by theU.S. Agency for 
International Development (IJSATD). Urban Institute experts havc worked 
on issues of public administration in numerous countries around the world, 
and thus have experience working with and have influenced the develop- 
ment of public administration systems in many different countries. 

In June 2003, while in the process of designing the postgraduate "Public 
Administration" program, the Faculty of Economics organized, in collabo- 
ration with Cleveland University and the Urban Institute, an intensive one- 
week Professional Developn~ent Seminar for Local Guvemment Leaders. 
Seminar participants, some thirty mayors, deputy mayors and heads of 
departments from various parts uf Croatia, spoke highly of the seminar and 
gave their support to the plan to introduce a new postgraduate study pro- 
gram. 

The Program was adopted on 19 Novcmber 2003 at a session of the Uni- 
versity Senate on the grounds of two positive reviews. 

The Postgraduate "Public Administration" program is designed primarily 
for those who spend their entire career working in public administration. 
A continuation of their education with postgraduate study will contribute 



to their personal and professional status: but will also contributc signifi- 
cantly to improving the quality of rnanagcment of public administration 
affairs. Public administration controls a significant part of social resources 
in cvery counlly, and in the Republic of Croatia as well. Public adminis- 
tration also, with its activities? dirccts private sector activities, thus influ- 
encing economic efficiency throughout the country's econorny. 

At the same time, cooperation betareen our Faculty and distinguished in- 
ternational partners is part of efforts for the Rijeka Faculty of Economics 
to play an active role in the democratization of relations and processes in 
Croatia's public sector. 

Finally, we would like to express our gratihlde to those who initiated this 
cooperative effort and who have worked with us to achieve a fruitful result. 
Thereby, it is necessary to emphasize the role of Mr. Paul A. Unger, founder 
of Unger-Croatia Foundation from Cleveland and Mr. Thomas A. Cozzens, 
Dircctor of Unger Croatia Center for Local Govemnleril Leadership. 

This book is a direct result of this cooperation. It contains research results 
of professors from both institutions, as well as practical efforts and expe- 
riences of the Urban Institute specialists to improve public administration 
practices in Croatian citics and municipalities. As such, the book i s  one of 
the first, still relatively rare resources, available to the Croatian public in 
the Croatian language. The papers were preparcd during the summer and 
autumn 2003. 

Wc believe that thc book will successfully be used by scient~sts, researeh- 
ers, public sector employees and, naturally, the next generations of students, 
for whom the book is designed as addlt~onal reference literature. 

Rijeka, May 2004 

Ivan Mencer, Dean 

Mark S. Rosentraub. Dean 



1. DIO 

DECENTRALIZACIJA I EKONOMSKI 
RAZVOJ 



Procesi decentralizacije europska su i svjetska stvarnost. Oni se odvijaju 
usporedno s globalizacijom i jatanjem regionalnih integracija. U nacio- 
nalnim razmjerima t i  procesi sve viBe postaju prctpostavka i uvjrt ekonom- 
skog i svekolikog dmgtvenog razvoja. Istodobno se sve veCa vainost pridaje 
postizanju uravnoteierioga regionalnog razvoja kako u pojedinim zemljama 
tako i u sklopu Europske unije. Razdoblje u kojem se ravnoteiu nastojalo 
postici usmjeravanjem razvoja"odozgo", tj. s razine srediSnjedriavne vlasti 
iza nas je. U rjedavanjil regionalnih i lokalnih razvojnih problema ona se 
pokazala suviSe tromom i nedjelotvornom. 

Ekonomska decentralizacija rezultirala je jatanjem ovlasti i odgovornosti 
regionalnih i lokalnih zajednicaza svoj razvoj. Stoga se ova; dio knjige bavi 
razlifitirn aspektima nove uloge Sto je imaju regije i lokalne zajednice u 
usmjcravanju razvojnih procesa ka Sto briem podizanju razine ekonomskog 
blagostanja. 

U poglavlju Financiranje ekonomskog razvoja obrazlaie serazlika izme- 
du ekonomskih aktivnosti, ekonomskog rasta i ekonomskog razvoja te obja- 
Snjava kako mjeriti ekonomski razvoj i kako privuki investitore radi finnn- 
ciranja razvoja. Ekonomistima se sve Eeide namede upitnost dostatnosti 
porasta dohotka per capita kao osnovnog mjei~itelja ekonomskog razvoja. 
Videnje mogudeg rjeSenja tog problema sadriano je u prijedlogu pro- 
vodenja analize razvojnog procesa uporabom triju skupina pokazatelja. Uz 
promjenu realnog dohotka per capita, to su pravednost, koja se odraiava 
promjenama u distribuciji bogatstva, te promjena kvalitete iivota. U ovom 
se poglavlju analiziraju i Einitelji o kojima ovisi rwvoj te zadaci nacionalne 
i subregionalne vlasti u usmjeravanju razvoja i to u uvjetima potencijalnog 
nestajanja nacionalnih gospodarstava koje navjeSCuju neki ekonomisti. 
Ocjenjuje se da se prirnarna uloga srediSnje vlasri izmjeita u p o d m i ~ e  
razvoja sposobnost~ i vjeStina radne snage kako bi ona bila konkurentna u 
svjetskoj ekonomiji. Subregionalne vlade imaju sve znahjniju ulogu u 
razvoju poduzetniEke infrastmkture, posebice transports i komunikacija. 
\'lade ne mogu kontrolirati kretanje kapitala, ali one rriogu utiniti pojedina 
podruEja atraktivnim za ulaganja. Pri tome se naglaiava da Ce razvojne 
tijckove u budutnosti sve viSe odredivatl ljudski kapital jer Ce on presudno 
utjecati na privlarnost poduzeda i podmtja u koja de se investirati. 

U poglavlju Politika ekonomskog razvoja u procesu integracije Repu- 
blike Hrvatske u Europsku uniju analizira se novi pristup razvoju koji u 
uvjetima ekonomske decentralizacije zapnEinje "odozdo". Problem eko- 
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nomske deceotral~zacije i usmjcravanja razvojnih tbekova vezuje se uz 
proces pribliiavanja Hrvatske EU-u te se izlaiu osnovne smjemice za nuine 
promjeue u vodenju politike ekonornskog razvoja Hwatske. To su promjene 
kojima Ce se omoguciti potpuni prijelaz na izvozno orijentirani model 
razvoja. Pretpostavka je toga prijelaza razvoj proizvodne strukture slijedom 
konkurentnih prednosti. Stoga je jedan od postulata novog koncepta raz- 
vojne politike smanjenjc driavne intervencije u gospodarstvo te sve veca 
orijentiranost na horizontalno usmjeravanje razvoja, umjesto dosadaSnjeg 
sektorskog usmjcravanja. Naime, horizontalno usmjerenom razvojnoln 
politikom omogucuje se brii razvoj obrazovanja, znanosti i tehnologije tc 
eospodarske infrastrukture Eime se stvnraju uvjeti za brii razvoj svih gospo- - 
darskih sektora, a time i za opstanak onih proizvodnib programa koji su 
doista konkurentni, a ne onih o Eijem opstanku neprestano brine driava. U 
ovom poglavlju obrazlaie se i nuinost stvaranja uvjetn da u Hrvatskoj 
regionalne i lokalne zajednice prcuzmu svoj dio odgovornosti za usmje- 
ravanje ekonomskog razvoja. To je moguce ostvariti prepoznavo~ijc~n i 
poticanjem novih razvojnih inicijativa, formiranjcm institucija podria- 
vajuCe poduzetnitke infrastrukture te formiranjem prepomatljivih rcgio- 
nalnih i lokalnih "proizvodnih mreia". Takav bi razvojni pristup oniogudio 
i ublaiavanje razvojnih ogranieenja s kojima jc Ilrvatska suofena. 

UjednaEeniji razvoj pojedinih zcmalja Elanica i regija pretpostavka je i 
potpune integracije u Europsku uniju. To je osobito vaino stoga Sto je Unija 
uSla u proces stvaranja unutragnjeg triiJta kao najviSeg integracijskog 
stupnja. Regionalni i strukrumi tondovi imaju hnkciju smanjenja razvojuih 
nejednakosti i m e d u  pojedinih regija unutar Europske unije. Stoga je jedno 
od poglavlja u ovom dijelu knjigc posvei-eno upravljanju regionalnim i 
strukturnim fondovima EU-a. ObjaSnjavaju sc smisao, ciljevi i funkcije 
supranacionalnih institucija EU-a, proces dcccntrolizncije upojedinim zem- 
ljama Elanicama te odnos lokalnih i regionalnih zajednica prema institu- 
cijama EU-a. Daje se i kratak prikaz procesa donoSenja odluka u ETJ-u radi 
boljeg razumijevanja funkcioniranja regionalnih i stmkturnih fondova te se 
navodc zadaci fondova, sredstva kojima raspolaiu i aktivnosti koje se iz 
njih financiraju. NaznaEena je i pozicija lokalnih i regionalnih zajednica u 
pristupu sredstvima fondova. Najzad, prikazan je razvojni tijek najzna- 
Eajnijih regionalnih i struktumih fondova. To su: Europski fond za regio- 
nalni razvoj (FEDER), Europski socijalni fond (ESF), Europski fond za 
poljoprivrednu orijentaciju i garanciju, Sekcija orijentacija (FEOGA), 
Financijski instrument za orijentaciju u ribarstvu (FIFG), Programi ko- 



munltamth rnicijativa (CIP), Kohezijski fond, Europska investicijska banka 
(EIB). 

U sljedetem je poglavlju obrazloien model strategkng planiranja gospo- 
darskog razvitka utcmeljen na  zajednici. On je dio Projckta refbrlne 
lokalne sarnouprave u Hrvatskoj fiji je nositelj The Urban Institute. a odvija 
se u okrilju Unitcd Statcs Agency Cur International Development. StrateSko 
planiranje gospodarskog razvitka, zasnovano na zajednici, postalo je dio 
modemog upravljanja uziukovitih lokalnih sarnouprava u mzvijenirn zcm- 
Ijarna. One se koriste informacijama pripremljenim u procesu strateSkog 
plonirnnja kao i sanlirn planom u krciranju lokalnoga poduzetnitkog ambi- 
jenta privlatnog za potencijalne inbestitore. Prezentirani niodel polazi od 
tczc da privatni i javni scktor imaju zajednii-ke interesc i zajednitki cilj u 
i-ijem ih je postizanju moguCc mobilizirati - povecanjc aktivnosti lokalne 
samouprave radi postizanja lokalnoga gospodarskog rasta. S obzirorn na to 
da je razloicn i sam prnces stvaranja strateSkog plana, poglavlje "Uloga 
modela slrate8kug planiranja gospodarskog rarvitka u,unapredenju efika- 
snosti lokalnc samouprave" predstavlja svojevrsni predloiak za strateSko 
planirarije ra~voja koji Ce biti od vclikc pomoCi svirn jedinicama lokalne 
samouprave 

Poglavljc Sudjelovanje gradana kao sredstvo poboljSanja upravljatke 
urinkovitosti lokalnih samouprava takodcr je rezultat tcorijskih i prak- 
titnih napora stnltnjaka The Urban lnstitutea u provedbi Projekta refor~nc 
lokalne sarnouprave u Hrvatskoj. Ono pruia uvid u osnovnc konstitutivne 
elemelitc tnodela sudjelovanja gradana Eija je polaziSna hipotcza da je viSa 
razina sudielovanja gradana upo7itivnnj korelaciji s povctanjem upravlja- 
Eke ucinkovitosti lokalnih samouprava. Sudjelovanje gradana obuhvai-a 
Slrok raspon idcja, inicijativa i aktivnosti kojima je cilj poveCanje ulogc 
gadana u svim podmtjima iivota jedne zajednice, a poscbice u dn~Stvenom 
prostoru izmedu triiSta i drtavc, koji re ohirno naziva trecim scktorom. U 
tom sektonl pozicionirane su neprofitne organizacije, institucije i aktivnosti 
zasnovane na gradanskim inicijativarna. LT ovom dijelu knjige obrazlaiu sc 
osnovne pretpostavkc na kojima jc zasnovan model sudjelovanja gradana, 
njegovi ciljevi, specifitna namjena, metodc i poshlpci primjcne tc osigu- 
ranje kontinuiteta primjenc. lzloicni su i rczultati primjcne lnodcla u 25 
hrvatskih gradova i opcina. 

Nada Karaman Aksentijevik 



PART I 

DECENTRALIZATION AND ECONOMIC 
DEVELOPMENT 



The process of decentralization is a European and global reality. Decentrali- 
zation is occurring in parallel with increasing globalization and strmgrh- 
ening of regional integrations. At the national level, decentralized systems 
are increasingly becoming an assumption and precondition for economic 
and overall social development. At the samc time, more importance is bc- 
ing given to achieving balanced rcgional developmcnt in individual coun- 
tries as well as within ihe whole of the huropean Union. The cra of attempts 
to achieve balance through directing development from theUtop down", i.c. 
from the ccntral state authority level, is behind us. When attcnlpting to 
address regional and local development problems. this hrmer practice has 
proven to be slow and inefficient. 

Economic decentralization resulted in strengthcning authorities and rfspon- 
sibilities of regional and local communities for their own development. 
Therefore, this section of the book dcals with diffcrenl aspects of thc new 
role taken by the regions and local communities in directing the develop- 
ment processes to more quickly achieve economic prospcrity. 

The section on Financing Economic Development explains the differ- 
ence between economic activities, economic growth, and economic de- 
velopment, followed by the explanation on how to measure economic de- 
vcloprnent and how to attract investors to finance development. Econo- 
mists frequently ask themselves if revenue per capita is sufficient as the 
basic measurement of economic development. A possible solution is the 
proposed approacb to analyze development progress using three groups 
of indicators. In addition to real revenue per capita, the proposed approach 
now suggests measuring equity to reflect changes in the distribution of 
wealth and changes in quality of life. This chapter also analyzes factors 
upon which development depends and tasks of national and sub-regional 
authorities in directing development if national economies disappear, as 
some economists predict. The primary role of  central govcrnment is 
thought to be shifting to capacity building and development of work force 
skills to increase competitiveness in the world economy. Sub-regional 
governments have increasing importance in the role of developing entrc- 
preneurship infrastructure, transportation, and communication, in particu- 
lar. Governments cannot control the flow of capital, but they can make 
particular areas attractive for investment. The chapter emphasizes that in 
the future, development flows will be increasingly determined by human 
capital, since the existence of an educated and well trained labor force will 
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have a decisive impact on the attractiveness of companies and areas in 
which investments will be made. 

The section onEconomic Development Policy in the Process of Croatian 
Integration into the European Union analyzes the new approach to de- 
velopment, which, under the conditions of economic decentralization, starts 
from the "lower instances". The issue of economic decentralization and 
directing development flows is linked to the process of EU-accession and 
basic guidelines for necessaq changes in economic development policies 
in Croatia are presented. These changes will enable a complete transition 
to the export oriented development model. A precondition for the transi- 
tion is the develop~rient of a production structure through the sequence of 
competitive advantages. Therefore, a basic pillar of the new development 
policy concept is decreasing state ~nterventions in the economy arid greatcr 
orientation to horizontal development, rather than the sector oriented de- 
velopment practice used to date. Specifically, the horizontally directed de- 
veloprncnt policy cnablcs faster development of education, science and 
technology, and economic infrastn~cture, creating conditions necessary for 
faster development of all economic sectors. This facilitates the survival of 
those initiatives that are truly competitive, and not those that are dependent 
on state support.. This chapter explains the necessity of creating conditions 
for regional and local communities in Croatia to take their share of respon- 
sibility in directing economic development. This can be accomplished 
through recognizing and stimulating new development initiatives, forming 
institutions to support entrepreneurial infrastructure, and creating well- 
defined regional and local "production networks". This typc of approach 
to development would mitigate many of the development limitations that 
Croatia presently faces. 

Balanced development of individual countries and regions is a prccondi- 
tion for full integration in the European Union. This is particularly impor- 
tant because the EU the highest level of integration is the internal common 
market. Regional and structural funds have the function of decreasing de- 
velopment disparities between individual regions within the European 
Union. Therefore, the third section is dedicated to managing EU regional 
and structural funds. It explains the meaning, goals, and functions of the 
EU supra-national institutions, decentralization processes in individual 
countries, and the relationship between local and regional communities and 
EU institutions. A short overview of the decision-making process in the EU 
is also provided for better understanding thc functioning of regional and 



stru~tural funds. Also, the tasks of the funds are specified, as well as funds 
available and activities financed from thosc funds. The posilion of local and 
regional communities in accessing the funds is also discussed. Finally, we 
discuss the development flow of the most significant regional and structural 
funds: the European Fund for Regional Development (FEDER), European 
Social Fund (ESF), European Fund for Agricultural Orientation and Guar- 
antees, Orientation Sector (FEUGA), Financial Instrument for Orientation 
in Fishery (FIFG), Programs of Communitaire Initiatives (CIP), Cohesiori 
Fund, and European Investment Bank (EIB). 

The next section describes the role of the economic deveIopment stra- 
tegic planning model in reinforcing local government efficiency. It is 
a part of the Local Government Reform Project (LGRP) activities, imple- 
mented by the Urban Institute and sponsored by the United States Agency 
for International Developn~cnt. Community-based econonlic development 
strategic planning became a part of modern management methods in e f ~  
ficient local governments in developed countries. Those local govem- 
ments use information prepared in the strategic planning process as well 
as the plan itself in creating a local entrcpreneurial environment that is 
attractive for potential investors. The model presented in this section is 
based on the idea that the public and private sector have common inter- 
ests and a common goal- the increasing rolc of local government activi- 
ties directed towards local econonlic growth. Because the process of de- 
signing the strategic plan is presented in dctail, the scctiori Role of the 
Economic Development Strategic Planning Model in the Reinforcing 
Local Government Efficiency can be used as a template for strategic 
development planning that will be ofgreat assistance to all local govem- 
ment units. 

The section Citizen Participation as  a Tool to Improve Local Govern- 
ment Management Efl icie~~cy is also a result of theoretical and practical 
efforts of Urban Institute experts in implementing the Local Government 
Reform Project. The section provides an ovcrview of the basic elements of 
the citizen participation model, which is basrd on the hypothesis that in- 
creased local government management efficiency is positively correlated 
with greater citizen participation. Citizen participation includes a wide 
range of ideas, initiatives and activitics to incrrase the role of citizens in all 
areas of comnlunity life; in particular, in the social space between the mar- 
ket and the state usually referred to as the third sector. Non-profit organi- 
zations, institutions, and activities based on citlzen initiatives are located 



in this sector. This section of the book explains the model's basic precon- 
ditions, it's goals, specific function, application me~hods and proccdures 
and provision of application continuity. It also describes the results to date 
of its application in 25 Croatian cities and municipalities. 

Nada Karaman Aksenttjev~i- 



FINANCING ECONOMIC 
DEVELOPMENT 

1.1. Introduction 

Let's start with the differcnces betwccn economic activity and econoln~c 
devclopment. Econon~ic activity refcrs to any transaction. Economic dcvel- 
opmcnt describes an increment in wealth. How do these concepts differ? 
Consider thc following cxample ofcconomic activity that generates no new 
wsalth. Supposc, for example, that someone brcaks somc of the windows 
in your home or smashes the windshield of your car. A considerable amount 
of cconomic activity will take place, but is thcre economic development? 
k t ' s  go through thc process of replacing the glass to understand thc dif- 
ferences between activity and dcvelopmcnt. 

To replace thc broken windows at your home or thc windshicld of your car, 
you will have buy ncw glass and either install i t  yourself or hire sonieonc 
tu do it for you. Each of tlrese cxpcnd~tures represents economic activity 
and new illcome for pcoplc who manul'acture and install glass and a trans- 
fer of moncy from you to others. Is this activity economic developmcnr? 

The answer to the question depends on whar you would havc done wit11 thr 
money if the windows had not hcen brokcn. Suppose, ifthe windows were 
1101 broken you would have spent the money on new clothes or purchased 
tickets to a sporting event. Howcver, sillcc ihc windows were brokcii you 
did not buy the new clothes or you cancelled some of your plans to attend 
a game. As a result, the economic activity created no developmei~t as the 
moncy would have been spent if the windows were not broken. The eco- 
nomic actibity created by the brokcn windows ~nercly transferrzd moncy 

' Professor and Dean. Maxine Goodman Levill Cullcge ofurban Aftalrs. Cleveland State 
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from clothing manufacturers and the entertainment ~ndustry to the glass 
industry. To be sure somc pcople arc better off; thosc in the glass industry 
enjoyed new business at the expense ofthosc employed in the clothing and 
sports sectors. You, as the agent of this economic activity are actually wolse 
olf, l~owever, sincc you had to forego desired consumption (on clothes and 
tickets to a sporting event) to purchase glass that did not make you better 
off. Before the vandals had broken the glass you had all Ole windows you 
needcd. After the glass was broker1 you had to postpone expenditures you 
wanted to make for those forced upon you by the crime. In this little sce- 
nario you wcre the "victim" of an economic actiuity that left you worsc off. 
Since the dollars would have been spent on the things you want, there is 
no development merely economic activity resulting from the transfer of 
money within sectors of the economy (cloth~ng for glass). 

The positive gain for those in the busincss of repairing windows is com- 
pletely offset by the losses suffered by workers and firms where you would 
have preferred to spend your money. Thc first round of expenditures for the 
new windows does not represent thc only economic activity that your mis- 
fortune created. The individual hired to replace the window, as well as the 
workers who madc tl~e glass, will spend the nioney they earned. As a rc- 
sult, the initial expenditure for the window will create a second round of 
cconomic activity. However, these additional rounds of spending do not 
become economic development since we are assuming that had the win- 
dows not been broken, thenioney spent on ncw clothes and other recreation 
would also have circulated in the economy creating additional rounds of. 
economlc activity. Expenditures or economic activity that is nierely a trans- 
fer nf money between two different forms of consumption produces no 
economic development for a society or community. 

Now, if thc transfer of activity between sectors of the economy is not de- 
\.clopmerlt, what is dcvclopment and when does it  occur? (Blair, 1995, p. 
14-15) providcs clear direction illustrating the multi-faceted elements of 
development that must be considered. 

Economic development implies that thc welfarr of lesidents is improving. 
Increases in per capita incnme (adjusted for inflation) are one important 
indicator of welfare improvements. However, economists recognize that 
income alone is an incomplete indicator of how well rcsidents of a region 
are doing. Equity is another indicator of economic development. Similarly, 
improvenients in the quality of life such as better transportation systems, 
education, and cultural facilitics art. also indicators of economic development. 
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1.2. Measuring economic development 

Tabulating cconolnic devcloplnent then involves thrce separate steps or 
process. First, the real (inflation adjusted) growth in residents' per capita 
income must he determined. Inflation, however, is not the only adjustrncnt 
or indexing that must take place. It is also important to consider if work- 
crs arc being paid more for the same hours worked or if the change in in- 
come is a function of increasing the number of hours worked. This will be 
discussed in greater detail below. 

Second, changes in the distribution of wealth should also he part of any 
assessment of development. This is particularly important when develop- 
ment policies and progranls are considered. Many governments in the 
United States have used regressive taxes (a sales tax) to support their in- 
vestments in economic revitalization programs. If the benefits of these pro- 
grams arc not progressively distributed, there may he a decrease in the di- 
vision of wealth exacerbating pattcms of inequity. 

Third, chanyes in the quality of life should br enumerated, and whcre pos- 
sihle, quantificd. Sports teams. for cxample; do improve the quality of life 
in a community and this benefit also needs to he assessed. 

1.3. Economic growth and economic development 

The definition of economic development permits a separation of the inter- 
twined concepts of growth and devclopmcnt. U'e separate growth and dc- 
velaprnent by simply noting that real devclopment (as measured hy real 
changes in wages or incomc) has to control both for inflation and the num- 
ber of hours worked. If income rises in a community hceause people work 
morc hours, i t  is certainly a benctit that the opportunity to work extra hours 
exists. However, real devcloprnent implies morc wcalth; dec~easing free or 
leisure time to work more hours may increase the amount of moncy some- 
one earns, hut some or all of the gain may be offsct by the lost benefits of 
additional leisure time. 

An example may hclp to illustrale this point. Suppose anew sports stadium 
is built in Manchester. Tel Aviv, or Rallimore and workcrs arc hircd to work 
at new restaurants located inside and adjacent to the facility. If a restaurant 
in or near a ballpark employees part-time staff that have other full-time jobs, 
then their extra income from the additional hours of work represents an 
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exchange of leisure time for income. Thc loss of leisure timc represents a 
cost; the incomc rcccivcd rcprcsents a gain. The diffcrence between the gain 
and the loss is the portion of the economic activity that represents devel- 
opment. A portion of a part-time worker's salary has to be considcrcd cco- 
nomic impact or activity that incrcascs their income, hut their total salary 
does not represent devcloprnent. Thc additional income earncd by a worker 
from a part-time job does genercitc ~.cononiic growih; by definition they 
have morc money and that is important. \Ve can assume, for instance, that 
~f they arc working the extra hours instead of enjoying leisure that the 
marginal gains from the extra work, thc second salary, exceed the costs of 
foregone leisure-time activities. In that sense, then, there is an econonlic 
improvement in a worker's cnuironment. However, this gain in overall 
welfare it  is not as robust as receiving more moncy while working thc sanle 
number oftotal hours; consequently, thcre is valllc in distinguishing from 
economic gain that comes at the expensc of leisurc and incrcmcnts that 
occur during as a rcslllt of effort expended during a normal or expected 
work week. When economic activity generates higher salaries for the same 
number of hours worked there is real cconomie dcvelopnient for workers. 
Economic growth. then, indicates people have more income; howevcr, this 
is not devcloprnent. Economic devclopment occurs when pcople's wealth 
increases, which occurs when wages rise and honrs worked are held con- 
stant or decline. 

To make this difference a bit clearer and to illustrate that this is more than 
a mcre academic debate, consider the followi~ig definition for cconomic 
development. Eeonomie development occurs when there is a real increase 
in wage levels such that workers receive morc moncy for the same amount 
of time worked. An il~dividual working 35 to 30 hours a weck at one job 
who accepts a second job exchanges free time for money. This individual 
docs enjoy economic growth (more moncy), hut the loss of time reduces 
this gain and it is appropriate to refcr to the new income as economic 
growth. 

Many students of labor and work would take this example one step further. 
Suppose a worker's exchange rate (the wage that would be acccpted to 
substitute an hour of leisure for work) is $X and the restaurant offers an 
hourly wage of SXi2. That portion of the additional inconie that is SX is 
economic growth (the actual exchange of leisure time for income). The 
wages paid to the worker that exceed $Xis  a measure of the real economic 
development. 
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1.4. Substitution effects 

The concept of substitution involves the realization that eonsumcrs have a 
fixed amount of money to spend for necessities and luxuries or non-essen- 
tial (for survival) goods and services. Adding options for consumption 
enhance the quality of life (nlort. choices are better than fewer) but if con- 
sumers' income is unchanged, aggregate consumption will not increase. 
Consumers could substitute one good or service for another, but in the ab- 
sence of the second option, the act of consumption would still occur. For 
example, attcnding a spurting event or visit~ng a casino instead of going to 
a movie or eating in a restaurant is mercly a substilulion effect. 

Substitution effects can have i ~ ~ ~ p o r t a n t  locational eliicts, but they do not 
change aggregate economic conditions. Substitution cffccts can change pat- 
terns of economic activity but not the overall level of economic activity. 

How does one reduce substitution effects? New consumers must be brought 
to the location or local residents must be convinced to spend moncy locally 
instead of in othcr areas (or abroad). In a macro sense, however, one could 
argue that economic devclopment in on< area is merely a substitution ef- 
fect since by definition if activity ocer~rs on one area it is at thc cxpensc o l  
another area. 

The last set of definitional issues that must be considered before review- 
ing what teams, sports facilities, and sports strategies can nccomplish for 
aregion involves a discussion of substitution effects and the export filnc- 
tion of sports. If most or all  of the fans attcnding a gamc or event arc from 
a local area, then most of their spending is simply a transfer from other 
forms of recreation. In other words, one cannot assume that the money spent 
at n sporting event is new spending for a region. In the absence of a pro- 
fessional sports team people do spend moncy on othcr forms of entertain- 
ment. As a result, if most of the money spent by a team's fans at a match 
would have been spent at a pub, theatre, or restaurant had the game not been 
playcd, then all ofthe money spent nt the game is nothing more than a sub- 
stitution for other forms of recrcation consumption. Under this scenario no 
economic development takes place. 

Of coursc. it is also possihle that a small portion of the fans would have gone 
to another city in Croatia for a match if their own city did not have a team. 
If the presence of a team encourages some people not to spend thcir reere- 
ation dollars in another city, then economic development does take place. 



Economrc Decentralrsaflon and L o ~ a l  Goverrlrnent -- 

The deflection of spend~ng back into an economy is indeed real economic 
development. The portion of spending at a sporting event that would have 
taken place at another recreational verlut- within a city or region had the 
tcam not existed is identified as the "substitution effect." No economic 
development results from substitution effect spending unless the policy goal 
is to move recreational spending from one part of a region Lo another (c.g., 
the suburbs to a downtown area, etc.). The deflection of spending back into 
a local economy and the attraction of recreational spending into a clty from 
fans who live in other regions is labeled as the "export function." This 
spending has the potenrial (relative to thc points made above) to generate 
real economic development. 

It is also important to realm that the analysis of the export and substitu- 
tion effects of one team may also be very different for another franchise. 
For example, Manchester Unlted bas a national and international follow- 
ing of fans. As a result, the mix of people attending their games could be 
very different from the spectators at a Manchester City match. If a larger 
proportion of fans at Manchester United matches were from outsidc of the 
region (as cornparcd with Manchcster City matches), the export effect of 
Ihc team would be larger. 

When a city is the host location for a match or event that attracts visitors 
from different parts of a country or from other countries, sports can he- 
come a substantial export industry (selling local output outside of thc local 
economy). The World Cup and the Olympics are excellent examples of 
sporting events that attract a substantial number of people from outside 
of a city or region and thus produce econon~ic dcvclopment. When fans 
from England and the United States travel to France for thc World Cup. 
their spending in France creatcs the potential for economic development. 
Similarly, the tourists who visited Sydney for thc Olympics in 2000 also 
gcneratcd economic dcveloprnent for the city and Australia. Is all of the 
spending from fans from outside of an area economic development? Thc 
economic development for a host city is limited to the output and labor 
they contribute to the evcnt. 
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1.5. Factors related to development and what cities can do to 
promote development 

"We are living through a transformation that will rearrange thc politics and 
economics of the coming century. There will be no national products or 
tcchnulogies, no national corporations, no national industries. There will 
no longer be national ccono~~~ies  at least as we have come to understand that 
concept. All that will remain rooted within national borders are the people 
who comprise a nation." (Reich) 

If what Reich declares is true, then the goals for economic dcvclopment and 
the role of the govemmcnt in a privatc economy are radically different from 
what we now think of as the role for the public sector. Governments must 
or~anize themsclves to insure that their citizens have the skills to compete 
and even thrivc in a world economy that increasingly finds borders inel- 
cvant and meaningless. 

How meanineless are borders for economic dcvelo~mcnt? Bctween 1980 .. 
and 1990, U.S. corporations increased their investment in foreign produc- 
tion facil~ties at a lcvel that exceeded their Investment in the United States. 
Protectionism, or tariffs, the age-old tool for protecting domestic markets, 
led to increasing levels of foreign invcstmcnt in the U.S. tupennit "imports" 
to be classified as "domestic" cars. Toyota is a leading cxample, and scv- 
era1 of their cars are now domcstic while some of Gcneral Motors and 
Chrysler's cars arc imports. 

Traditionally, tariffs have been used to protcct domestic production, and a 
good deal of what shapes thought about economlc developnlent stems from 
philosophies that developed in the middle ngcs. Tariffs, howcver, are essen- 
tially a tax on consumers as they may bc forced to pay higher prices for 
lower quality. These higher prices lead to profits based on political effi- 
ciency and not economic efficiency. 

Voltaire, for example, noted that in terms of economic wealth, a one-country 
gain if another loscs. Froin this view, nation-states sought to control mar- 
kcts so that therc was an endlcss source of consumers for their output. This 
became the guiding principlc of imperialism and for several centuries na- 
tions fought wars to establish spheres of economic influence. I. A. Hobson 
inlmperiolism noted that the Boer War was nothing more than an effort to 
secure markets; businesses prcfcr war when lheir domestlc markets are 
exhausted or saturatcd. 
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Some philosophers believed that the endless conquering of markets was not 
the route to economic development. Adam Smith noted in The Wealth of 
Natioi~s that development would depend on two factors: thc proportion of 
a population gainfully employed and the "skill, dexterity, and judgment by 
which that labor is applied." While Smith was correct in terms of the long 
run, what would transpire over the next centuries was the movement of  
mill~ons of laborers to h e  Unitcd States that permitted that nation to pro- 
duce goods and products at lower cost than other major nations. U'ithin 150 
years, of course, the U.S. ufould be in the same position as many of-the older 
nations in the 1 9Ih century. 

While the U.S. also sought other markets for its gouds and its forcign policy 
would for years hc dictated by economic imperatives, don~estic consump- 
tion was and is a central component of America's success. An~ericans were 
schooled in consumption as a way of keeping employment high and ad- 
vancing the standard of life for all. Within this framework. production and 
Pactoryjobs wcre available for those who had limited higher educations. As 
those jobs moved to locations with lower labor costs the distribution of 
wealth and opportunity changed in America, The total value of U.S. imports 
Croni U.S. owned corporations and facilities locatcd outside of the U.S. rose 
from S1.8 billion in 1969 to S22 billion by 1983. 

Where is the wealth or development for a society in this post-modern 
\vorld? They lic in three areas: ( I )  the problem-solving skills that put 
things togethcr in unique and important ways (2) the skills needed to help 
consumers understand their needs and the development of systems or 
customized products to meet those needs, and (3) thc skills needed to link 
problem-solvers with problcm-idcntificrs. The high value organization is 
now a web of teams or groups that work to solve problems and develop 
unique solutions. 

Now the question becomes one of how subregional govemments or cities 
respond to these forces and trends. Some argue that cities and subnational 
governments are unablc to effectively compete or deal with these forces. 
Within this perspective, cartels or individual corporations manipulate 
locational choices to secure subsidies designed to increase profitabilitj. 
Professional sports teams in the U.S. are of course but one example of this 
process. Intel In Israel is a more rccent example and better illustrates the 
problen~ or issues. Cities cannot impose control over the movement ofcapi- 
tal. Thcy must attract capital and the issue beforc U.S. is how to bcst attract 
that capilal. 
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In the 19'" century, many cities, especially those in North Amcrica, in- 
vested in transportation systems to secure access to markets and a cen- 
tral role in the ncw economy. Several invcsted in older watcr-hascd tech- 
nologies that failed in the face of rail. Those cities that succceded as- 
cended m the economic hierarchy of America. Those thnt failed fcll to 
second or third tier status. Today, transportation technologics involvr air 
and dcepwater ports. 

Economic developmcnt has always involved issues of infrast~uchlre, but 
what is the appropriatc ilrfrastructure that needs to be developed? There is 
indecd a rlced for transpurlation and communication. But different and 
perhaps more infrastructure may be needed for this future, and in this rc- 
gard cities and subnational govemmcnts are not dependent. Thcy are able 
to pursue a set of policizs and initiatives that can lead to development. 

However, thcrc arc existing regimcs that havc diffcrcnt agerldas. These 
regimes have vested interests that may contlict with thc need fur innova- 
tlon and different approaches. 

Economic dcvclopmcnt in the future will not bc based on morc eficient 
production. Instead, human capital is the route to future developmcnt. 
U'orld-class universities becomc critical asscts in the attraction of firms. 
Basic education can dcal with repetitivc skills, but not with the dcmands 
of the future econorny. The economic boat ofproduction workers is sink- 
ing, as is thc economic boat of thosc in thc lower end of the servicc scc- 
tor. This docs not Illcan there are no jobs: i t  just means that the wages of 
these people will decline in relationship to the wealth or income of othcr 
groups 

What is an opportunistic s~ibnational govenlmcnt to do? The focus has to 
bc on value-addcd activities that help labor. The high value organization 
is uow a web of tcams or groups thnt work to solve problcms and dcvclop 
unique solutions. Some argue that cities and subnational goverrznlcnts are 
unable to effcctively compete or deal with these iorccs. Within this pcr- 
spective, cartels or individual corporations manipulatc locational choices 
to secure subsidies des~gned to iricrease profitability. l'rofrssional sports 
teams in the U.S. are of course hut a small examplc of this process Intel 
In Israel is a more rcccnt example and better illustrates t l ~ r  problem or 
Issues. Cities cannot imposc control ovcr the movcment oTcapital. Thcy 
must attract capital and the issue hefore U.S. is how to best attract that 
capital. 
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Three Possible Models To Describe Local Governments and Capital 

1. The Dependent View 

CAPITAL 

National dovemment 

I 
Local Government 

2. Deaendent City Modified Bv Locational Factors 

CAPITAL 

I 
National Infrastructure 

I 
Local Government (Nexus of Factor Cost Minimization) 

National Government 

3. The Entrepreneurial C i 5  

Local Government Human Capital Initiatives 
I 

Local Government Competitive Advantage Complements 
I 

CAPITAL 

I 
National Government 

Factor Inputs That  Influence Locational Choices 

1. Cost of Land 
2. Cost and Ava~labil~ty of Energy 
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1.6. Conclusion 

Finns locate where a profit can be made and seek to achieve cxcrss prof- 
its or what is sometimes called monopoly rents. Where monopoly rents or 
excess profits exist, other producers will try to enter the market until profit 
levels reach market equilibrium. Relative to tourism, if the key factor in- 
put is a beach, one has to be conccincd that uthers who have beaches will 
competc even in a non-territorial fashion (Mexico v. Ha\va~i). Rclative to 
a casino in Jericho, we would predict other producers would pressure to 
entrr a market until excess profits are absorbed. In turn, Jericho's competi- 
tors are in order of possible strength (I j casinos in driving distance, (2) 
casinos in relative cost minimization range (Turkcyj, (3) specialized expe- 
rience casinos, and (4) Las \%gas. Market sizc is determined by (1) econo- 
mies of scale, (2) demand dcnsity, and (3) transportation costs. 

A cost analysis can be helpful in understanding how cities develop and the 
hierarchy that is sometimes imposed by production processes. Basically. 
city centcrs arc usually among the most expensive places to locate any 
business activity Land and transportation costs, due Lo densities, are high- 
est. Labor costs are aIso high as a result of these expenses that workers have 
to pay as well as the additional cxpenses for an education and specialized 
workforce. 

Firms, in efforts to reduce or minimize costs, try to "spin off' activities to 
lowcr cost areas as soon as possible. Thesc smaller or more peripheral ar- 
eas are linked to the center city or arca and become secondary centcrs. In 
turn these secondary centers create their own suburban or second set of 
c~ties creating a third component to an urban hicrarchy. Cities become part 
of a network linked through these production and cost minimization pro- 
cesses. 
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POLITIKA EKONOMSKOG RAZVOJA U 
PROCESU INTEGKACIJE REPUBLIKE 

HRVATSKE U ELROPSKU W I J U  

Nudu Kurarnan Aksentijcvidl 

2.1. Uvod 

Ekonon~ski razvoj kompleksan je viSedirnenzionalni proces koji rezultira 
pronijenama proizvodne strukrure naciunalnih gospodarstava, porastom 
razvijeiiosti proizvodnih tinitelja i povetanjern stupnjn zadovoljenosti 
ljudskih potreba. On nije lociran samo u podrutje ekonomije i stoga muse 
sve vise pristupa kao jednoj od kolnponenti drugtvenog razvoja pod kojnm 
se podrazumijeva proces pribliiavanja ncke zemlje ekonomskim, politiEkim 
i pravnim standardima najrazvijenijih zemalja svijeta. Za H ~ a t s k u  i sve 
zemlje kojz prctendiraju ulasku u EU to su standardi Unije. 

DruS~venin~ utjccajcm na razvitak kljuhih ra7vojnih Eimbenika, odnosno 
naublaiavanje i postupno svladavanje najznaEajnijih razvojnih ograniEenJa, 
te formiranjem odgovarajucih institilcionalnih uvjeta lnogute jc ubrzati 
ekonomski razvoj. Kao tcmeljna ogranitenja razvoja iuvatskoga gospodar- 
stva u ovom su radu identificirani: zakaSnjels promJena proizvodne struk- 
turc, proces deindustrijalizacije, tehnitko-1cti11oloSko zaostajanje, obra- 
zovna struktura stanovniStva koja jc primjerena klasifnom industrijskom 
druStvu te relativno velike regionalne razvojne ncjednakosti. Hrvatska u 
svorn ekonomskom razvoju mora ui-initi mai-ajan zaokret koji podrazu- 
rnijeva zasnovanost toga razvoja na povecanju kvalitete i porastu efika- 
snosti proizvodnih Einitelja i proizvodnih procesa. To je i jedinl naCin za 
brzo svladsvanje ukupnih raivojuih ogranifcnja. 

I Redovilr proirror Ekonomskog fakulteta Sveui.iliZta a Rije~.i 
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U Hmatskoj su nuine i promjene u politici ekonornskog razvoja kojirna i-e 
se  ne samo ostvariti pr-etpostavke za njegovo ubrzanje, ve t  i pribliiiti 
pnst11latima koji su u vodznju ekonomske politike opceprihvai-eni u zem- 
ljama EU-a. PolaziSte jc  svih pr-onljzna definitivno prihvatanje izvozno 
orijentiranog modela razvoja tc zasnivanje proizvodne stmkture na konku- 
rentniln prednostima. Hnratska joS uvljck ima visok stupanj driavne inter- 
vencije i ekonomske centralizacije. To Cc sc postupno i sve brie morati 
mijenjati izgradniom, odnosnn prihvafanjem novog koncepla ekonomske 
politike koji je zasnovan na razvojnom pristupu "odozdo" te na smanjenju 
driavne intervencije u gospodarstvo. 

2 . 2 . 0  sloienosti ekonomskog razvoja i moguinostima 
utjecaja na njegov tijek 

Ekonomski razvoj proces jc na koji su ekonomski strufnjaci kontinuirano 
usredotoerni, bez obzira na to bavc l i  se  ekonomskorn teorijom ilipraksom. 
No, oni su pnvijesno-ekonomski razvoj razliCitopoimali, a I u suvremeno 
doba, ovisno o tome pristupaju li mu s motridta proizvodnje rli s motriSta 
potroinie. Ono o ?emu nema dvojhe jest da tlacionalni ekonomski razvoj 
nije puki ekonornski rast, da to nije samo pozitivno krctanje osnovnih 
tnakroekonornskih agregata, veC da se radi o proccsu i-ija su posljedica 
promjene u proizvodnoj strukturi. u stn~kturi zaposlenost~, u razvijcr~osti 
svih proizvodnih iimbenika i u stupnju zadovnljenosti ljudskih potrcba. To 
je proces koji ne potinje i ne zavrSava u nekom autonomnom podru<ju 
rkonomlje. 

DefiniciJe ekonomskog ra7voja kod poJedinih sc autora podosta razlikuju. 
Za N. Rosenberya i L. E. Birdzella to je prielaz jednog drustva iz siro- 
mabtva u bogatstvo 3to se otituje kao smanjenje udjela sirornalnog sla- 
novn~Stva s SO-90% na 10-30%. M. Babic ekonomski razvoj vidi kao proccs 
neprekidne mijene i ljudskih potreba i mogutnosti njihova 7adovoljenja. J. 
K. Galbraith, tvrdeci da nije vaina kvantiteta roba vec kvaliteta naBeg 
iivota, zalazi u sve pore funkcionirrlnja drubtva jer pod kvalitetom iivota 
podrazumijcva stupanj zadovoljenosti ljudskih potreba i u materi~alnom i 
u izvonmatcrijalnom podrutju. Slijedorn hlaslovljeve teorije potreba, u 
procesu ekonomskog rarvoja fovjek, ostvamjuci viSu dohodovnu razinu. 
prelazi iz podruejn zadovoljavanja egzisteneijalnih, ekonomikih potreba u 
podrutje zadovoljenjn potreba za pripadanjern, socijalizaeijorn, sarno- 
potvrdivanjem 



U najnovijc vrijeme ekonomskom se razvoju pristupa kao jednoj od konl- 
ponenti druStvenog mzvoja koji se  tumari kao proccs pribliiavanja neke 
zemlje ekonomskim, politiikim i pravnim standardima najrazvijenijih 
zemalj;~ sbijeta. I! europskim raznljerima to su standardi Europske unije, 
odnosno zahtjevi koje ona postavlja pred zemlje $10 pretendiraju na puno- 
pravno Clanstvo u toj asocijaciji europskih naroda. Nositelj~ ekonomske 
politike moraju u pristupu formiranju nacionalne razvojne politike imati na 
umu da u ostvarenju navedenih triju skupina zahtjeva postoji vrlo visok 
stupanj korelacijc. Dostignuta politiEkai pravna razina, uz fitav niz drugih 
dru8tvcnih postignuta, fini dm3tveni kontekst koji snaino utjere na eko- 
nomski razvoj (shema 1). 

Nedvojbcno je da, bez obzira na to koju definiclju prihvatamo kao najbliiu 
vlastitom poimanju, svaka od njih uputuje na izrazitu sloienost i viSedi- 
menzionalnost procesa ekonomskog razvoja. 

DruStvenom intcwencijom, odnosno pozitivnim djelovanjem na pojedine 
komponente relevantnog druStvenog konteksta, mogute je ubrzati eko- 
nomski razvoj, Jasno je pri tome da je, iz sadaSnje pozicije, moguinost 
djelovanja na dio komponenti iskljulena (povijest, zadanosti prirodnog 
okruienja). 

U istraiivanju provedenom u ra~doblju od 1960.- 1988. godine u 104 zemlje 
svijeta (tablica I )  utvrdeno je da su, uz ekonomske fin~benike i procese; 
snaian utjecaj na ekonomski rast imale veca politiCka stabilnost (veee 
gradanske i politifkc slobode te manji broj polititkih previranja) i boljc 
funkcioniranje pravne driave. U skupini ekonon~akih utjccaja na rast po- 
sebno je bilo snaino djeluvanje: invcsticijske aktivnosti. ogranifavanja 
javne potrosnjc, makroekonomske stabilnosti. stupnja otvorenostl nacio- 
nalnoga gospodarstva. Medu proizvodnim faktorima primat, s obzirom na 
intenzitet djelovanja na ekonomski razvoj, u drugoj polovici 20. stoljeta 
pripada znanju tj. razvijenosti ljudskih potencijala. 
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Shema I :  Sto utjeEe na ekonomski razvoj 

Stil gradanskog vodenja (stil 
suradnje ili traienje kredita) 

Socijalna mobilnost ili 
Prilagodljivost socijalne i 

lnstitucionalna struktura ekonomske strukture 

Ugradena u postojecu bazu 

Izvor: Edward W. (Ned) Hill, Fundamentals of Economic Development, Mayor's 
Economic Summit, Duluth, Minnesota, ZOOI., prilagodila autonca 
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Tablica I :  Stilizirane tinjenice rasta od 1960-it1 do kraja 1980-ih* 

deks gradanskih sloboda 

Premija na cmom deviznom triiitu (%) 
ProsjeCna stopa inflacije (%) 
Otvorenost zemlje, (izvoz+uvoz).BDP 
ProsjeCne godine 3kolovanja stanovnii;tva 

* Razdoblje 1960.- 1985.; odnosno 1960.-1988.; oko 100 zemalja, s visokom 
stopom (viSom od 2,5%) 48 zemaljal s niskom 56 zemalja. 

Izvor: gNpa autora, "Makroekonomska polifika i gospodarski rast: teorijski mo- 
deli, empirljska istraiivanja ipouke za Hrvatsku", 1999., ovdje preuzeto iz 
grupa autora: Hrvatska u 21. stoljetu (makroekonomija), Ured za strategiju 
razvitka Republike Hrvatske, Zagreb, 2002.. str. 22 .  

Sve navedeno potvrduje da je ekonomski razvoj vrlo sloien proces uvje- 
tovan mnogobrojnirn fimbcnicima i utjecajima lociranim u nacionalnom 
gospodarstw i u nJegovu okruienju. Na ckonomski razvoj; njegovu brzinu 
odnosno intcnzitet mo ie  sc utjecati primjcnom odgovarajuce politike eko- 
nomskog razvoja. U svjetskoj ekonomskoj praksi prepoznatljivaje primjena 
dvaju osnovnih teorijskih pristupa rnogutnosti druStvenog utjecaJa na 
ekonomski razvoj. To su: (1) neoklasirni pristup i (2) intcrvencionistifki 
pristup. 

8.26 
14,29 
52,48 

533 

NeoklasiEni pristup uzroke rasta i razvoja pripisuje porastu kolit ine i 
kvalitete proizvodnih inputa: rada, znanja i kapitala te tehnifkom napretku 
i njcgovoj difuziji u gospodarstvu. 

27,35 
31,89 
31,66 
4,64 

S obzirom na to_ u neoklasii-nom se pristupu smatra da se ekonomskim 
politikama rast mote potaknuti samo ako one djeluju na povetanje kolieine, 
kvalitete i mobilnosti rada i kapitala te izgradnjom institucionalnog okvira 
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koji omogutujc brii  razvoj znanosti i znanja kao i briu ditilziju tehniEkog 
napretka u gospodarstvu. 

Za razliku od toga, intcrvencionisticki je pristup zasnovan na postavkama 
o mogutnosti ostvarenja povoljnijc gospodarske strukture odredenim ma- 
kroekonomski~n politikaina (carinska, tetajna, porezna, politika cijcna) te 
sektorskim pol~tikaina kojima se potite rast pojedinih sektora. 

2.3. Nuine promjene politike ekonomskog razvoja Hrvatske 
u procesu pribliiavanja Europskoj uniji 

'I cnostl Brii ekonoinski razvoj, odnosno podizanjc razine ekonoinske r a n  'j 
jedna je od trlju temeljnih zadata Hrvatske u ostvarenju prctpostavki za 
njezin primitak u EU. Ostvarenje te zadate nespomo ke ponajprijc ovisiti 
o dmStveno prihvatenom konceptu politike ekonomskog razvola i uspje- 
Snosti njczina vodenja. Politika ekonomskog razvoja trcba biti osmiSljena 
tako da oinoguti: 

- primjenu koncepcije otvorenog gospodarstva, odnosno definitivni 
prijclaz s uvozno supstitutivnog na izvozno orijentiran model ra- 
zvoja 
promjenu proizvodne strukture, tj. njezinu zasnovanost na konku- 
rcntnim prcdnostima - manji stupanj driavne intervencije u gospodarstvo 
prijelaz sa sektorskog ("vertikalnog") na tzv, horizontalno usttjc- 
ravanjc razvoja nacionalnoga gospodarstva - viSi stnpanj ekonomske decentralizacijc, tj. pri~njcriu razvojnog 
pristupa "odozdo". 

Proizvodna stmktura Hrvatske jo5 odraiava uvozno-supstitutivni model 
razvojn koji je prinljenjivala bivia lugoslavija. Njegova jc kljutna odrcd- 
nica proizvesti Sto viSe proizvoda u zernlji i za doinatc trii i te kako bi 
domace gospodarstvo bilo i t o  ncovisnije o uvozu. Posljedica je dugo- 
godiinje primjcnc tog modela kolaps mnogih industrijskih grana suia- 
vanjc~n unutrainjcg triiita nakon raspada bivSe driave. 

U svjctskim razmjcrilna uvozno-supstitutivni model razvoja pokazao se 
neurinkovitim. Znatno bolje razvojne rezultate imala su nacionalna gospo- 
darstva koja su primjenjivala izvozno orijentiran model razvoja. On podra- 
rntnijevn proizvodnu specijalizaciju zeinlje, odnosno zasnovanost njezine 
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gospodarske strukture na medunarodno konkurentnim proizvodnjama. Cilj 
je izvozom ostvariti Sto veCi dohodak, to jest porast razine blagostanja, a 
sve Sto se u zemlji ne proizvodi pribavljati s med~marodnog trii'sta. Primjena 
toga modela za Hnzatsku je nuinost jer je zcmlja vrlo malog unutraSnjeg 
triilta. U sadaSnjoj razvojnoj fazi izvoz je pretpostavka gospodarskog rasta 
i razvoja Hrvatske. Takav model, medutim, podrazumijeva razvoj fleksi- 
bilne i inovativne gospodarske strukture ili, drugatije rereno, fleksibilnu 
specijalizaciju koja Ce omoguciti ulaz u triignc niSe. 

Pri tome je kljutno naCi pravi odgovor na pitanje kako prcpoznati izvozno 
propulzivne sektore'? Nekada se to moglo tiniti na temelju pokazatelja o 
razvojnim i izvoznim rezultatima u proSlosti (udio izvoza u BDP-u; odnos 
rasta izvoza prema rastu BDP-a; izvoz po zaposlenom; odnos izmedu 
vrijednosti uvoza i izvoza u BDP-u). U suvremenim uvjetima iznimno 
dinamirnih promjena u svjetskom gospodarstvu to viSe nije dovoljno. 
Potrebnojs ncprestano istraiivati i pratiti medunarodne gospodarske tokove 
kako bi se moglo uspjeSno predvidati orekivane promjene u okruienju i 
pravodobno prilagoditi gospodarsku stmkturu. Jednako tako valja pratiti i 
procjenjivati zagtitnu politiku zcmalja fija su nam triiita zanimljiva. 

Posve je jasno da na medunarodnorn triiStu dugorofno mogu opstati samo 
oni koji su konkurentni. Medutim, proccs liberalizacije medunarodne raz- 
mjcne sve vi4e vodi tomu da i na domaCem triijtu mogu opstati samo oni 
koji su konkurentni. Svako poduzeCe mora stoga odriavati svoju konku- 
rentnost na razini na kojoj ga inozemna konkurencija neCe istisnuti s doma- 
Ceg triiSta. 

Nositelji razvojne politike imaju iznimno znaEajnu ulogu u uspostavljanju 
gospodarske strukturc zasnovane na konkurentnim prednostima i izvoznoj 
onj'entaciji. Njihov doprinos osobito je znaEajan u: (1) stvaranju uvjcta za 
razvoj proizvodnih faktora; (2) poticanju utinkovitije uporabe proizvodnih 
faktora; (3) poticanju inventivnosti, inicijativnosti i inovativnosti stvara- 
njem pretpostavki da one postanu dominantan natin ekonomskog promi- 
Sljanja i gospodarskog rarvoja. 

U skupini zemalja CEE Hrvatska zauzirna 4. mjesto prema dostignutoj 
razini dohotka po stanovniku. U 2001. godini ostvarila je 4.550 USD po 
stanovniku. Ispred nje bile su Slovenija (9.780 USD), CeSka (5.310 USD) 
i Madarska (4.800 USD). (World Development Report, 2003.) Medutim, 
dok su te zemlje premagile razinu svog BDP-a po stanovniku iz predtran- 
zicijskog razdoblja, Hnratska je joS uvijek nijc uspjela dostiti. Jedan od 



razloga jest zasigurno visok stupanj intervencije driave u gospodarstvo. 
Njega zomo iskazuje udio javne potroSnje u BDP-u. Potkraj devedesetih 
godina u Hlvatskoj je javna potroSnja sudjelovala u BDP-u s 27%, u Ma- 
darskoj sa svega lo%, u CeSkoj s 20%, a u Slovcniji s 21%. /World Deve- 
lopment Indicators, 2001 ./. 

Velikim dijelom posljedica jc to u Hrvatskoj dominantno sektorskog vode- 
nja razvojne i ekonomske politike. Intervencije u gospodarstvo joS se 
poimaju i ostvamju kao davanja driavne potpore pojedjnim gospodarskim 
sektorima ili poduzecima. Potpore se daju onima od kojih se ocekuje da ce 
imati visoke stope rasta ili koji su u gubicima pa im driavna pomoi: sluii 
za opstanak ili rehabilitaciju. Proteklih desetak godina driavna su ulaganja 
uglavnom bilausmjerena prema sektorima brodogradnje, t t ~ r i r n ~ a ~  prometa 
i poljoprivrede, i to u obliku subvencija, povoljnijih kredita, jamstava i 
poreznih povlastica. 

S obzirom na nuinost uskladivanja s EU-om, Hrvatska ce morati smanji- 
vati obujam driavnih potpora. I svjetska su iskustva pokazala da ovakav 
pristup ne dovodi do pravodobnog prestrukturiranja gospodarstva i do 
ekonomskog rasta. Driavne potpore ometaju triiSnu utakmicu, a one koji 
ih dobivaju ne potitu na porast efikasnosti. vet djeluju na njezino sma- 
njenje. No. postoje sIuEajevi kad driavna potpora moie  poticati rast jer 
odredene probleme trii3te ne moie uspje3no razrijeSiti. Neki od primjera 
prikazani su u shemi 2 .  

Cjelokupna politika usmjeravanja razvoja u EU-u bitno se mijenja. U 
slutajevima gdje jog uvijek u vodenju razvojne politike postoji tzv. verti- 
kalni pristup. kojim se preferiraju pojcdini scktori, njegov sadriaj vise nisu 
razlititi oblici subvencija, ve t  aktivnosti koje predstavljaju tehnoloSko- 
inovacijsku podrSku. Formiraju se i razvijaju sektorski usmjerene tehno- 
loSke agcncije I provode se specifitni programi osposobljavanja zapo- 
slenika za primjenu novih tehnologija. No u osnovi sc aktivnosti srediinje 
driave svodc na "horizontalnu" podrSku koja koristi svim poduzetima i 
gospodarskim sektorima. 

Sektorsku potporu razvoju zamjenjuje stvaranje uvjeta i pretpostavki za 
razvoj cjclokupnoga gospodarstva. To znati da se razvojna politika sve viSe 
okreCc prema: 

usmjeravanju razvoja proizvodnih faktora 
izgradnji razvojne i poduzetnitke infrastmkture 
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Radi se o ciljanom podriavanju razvoja: ljudskih potcncijala, gospodarske, 
tchnoloSke i znanstvene infrastmkturc, podriavanju ulaganja u istraiivanje 
I razvoj te o poticanju informatizaclje, suzbijanju monopola, provodenju 
vlasnitkih prava. IKesner-Skreb, 19961 

Shema 2: TriiSni neuspjesi I oblici driavne potporc 

Iz\,or: European Economy - State Aid in a Single Market, No. 3., European Com- 
mission. 1999., p. 2 5 ,  ovdje je preuzeto iz Katarina Ott (ur.), Pr id~i ivanje  
Hwatske Europskoj oniji, izazovi ekonomskr i pravne prilagodbe, Institut 
za javne financije, Zaklada Friedrich Ehert, Zagreh 

Horizontalnom razvojnom politikon1 zapravo sc  potitu tzv. "nevidljive 
investicije" koje omogucuju konkurcntnost nacionulnoga gospodarstva. 
One u konatnici rezultiraju angaiiranjem visokostmEne radne snage, pri- 
mjenom suvremenih tehnoloSkih rjeSenja, poboljianjeni upravljatkih pro- 
cesa, unapredenjem organizacije proizvodnih procesa. 



Usporedno s navcdenim promjenama, u vodenju razvojnc politike odvija 
se i proces ekonomskc decentralizacije. Razvojni pristup "odozgo" sve sc 
viSe zamjenjuje razvojnim pristupom "odozdo" Sto rezultira novim smjero- 
vima regionalizacije u zcmljama tlanicama EU-a. 

Na hrvatskim prostorima regionalizam inia dugn povijest i tradiciju, a 
njegov je pravac bio odreden europskim tokovima. Regionalizacija moie 
biti zasnovana na stmkovnim i polititkim kriterijima. Prcma stmkovnim 
kriterijima regionalizacije nacionalni se prostordijcli s obzirom na prirodr~u 
homogenost podrutja te s obzirom na gmvitaciju prema nekom gradskom 
srediStu. U prinijeui polititkog kritcrija uvijek se polazi od stmkovnog, ali 
se on modificira odredenim praktitnim razlozima koji uvjetuju formiranje 
administrativno-upravnili cjelina. 

Prostor Hrvatskc uobiEajeno se dijeli na: 

> dvije snprarcgijc: par~onsku i mcditcransku 
> Eetiri makroregije: slavonsku. sredrijohn~atsku, primorsko-litku i 

dalmatinsku 
> 21 iupaniju. 

Na curopskom prostoru snvremcni su smjerovi rcgionalizacije ojatali 70- 
tih godina 20, stoljeca kada je u gradovima na sjeveru Italijc doSlo do 
znatajnog pada industrijske proizvodnjc. Ncki od njih poEcli su drasticno 
razvojno stagnirati, a srediJnja driava pokazala se potpuno neefikasnom n 
rjeSavanJu toga problema. Razvojni zaokret, odnosno novi prosperitct 
omogutilc su lokalne i regionalnc razvojne inicijative. 

Sve su europskc zcmlje na potetku trei-cga tisutljeta u vccoj ili manjoj 
mjeri regionaliziranc. Ciljevi regionalnih podjela jesu: 

racionalno organiziranjc i uprav1,janje nacionalnim prostorom 
valorizaci~a regionalnih resursa i regionalnih razvojnih inicijativa - suradnja srediinje vlasti i jedinica lokalne samouprave. 

Moie  se ustvrditi da jc suvremena regionalizacija rezultat ekonomskc 
decentralizacije do kojc dolazi stoga Sto u uvjctima vrlo dinamitnih eko- 
nomskih i drultvcnih promjena sredignja vlast ne moic  dovoljno brzo 
reagirati na stalne promjene u regionalnim i lokalnini razvojnim okolno- 
stima. Naime, nasuprot velikoj ckonon~skoj dinamici, proces javnog odlu- 
Eivanja vrlo je spor. S dnlgc strane. zakaSnjelo donoSenje odluka sve viSe 
postaje jednom od velikih zaprcka briemu gospodarskom razvoju regija i 
lokalnih zajednica. 
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Za vodenje uspjeine politike razvoja pojedinih podrutja nuino jc pravo- 
dobno prepoznati pozitivne razvojne inicijative, razviti inovativni milje i 
uspostavitl infrastmkturu i suprastmkturu koje Ce poticati gospodarski razvoj 
To prctpostavlja dobro poznavanje regionalne podjelc rada i spec~jalizacije~ 
urbanizacije i koncentracije proizvodnih potencijala, demografskih obiljeija 
i tendencija te prostomih mogucnosti regije. Kako t e  se ostvariti razvoj 
pojedinih regija ovisi o vet  dostignutoj razini razvijenosti i stopi ekonom- 
skog rasta, o konkurentnosti regionalnoga gospodarstva na nacionalnom i 
medunarodnom triiitu, o dostignutoj razini razvijenosti tehnike i tehnolo- 
gije, odnosno o lokalnom know-howu, o obrazovnoj strukturi i strutnosti 
radne snage, o regionalnoj inovativnoj politici, o razvijenosti financijskog 
sektora u regiji, o razvijenosti prometne i kornunikacijske infrastrukture. 

Upravljanje regionalnim razvojem u suvremeno doba mnogo je kompleks- 
nije od pukoga ekonornskog odlurivanja i zadire u Siri druStveni prostor, 
ponajprije obrazovni, kulturolodki i komunikacijski. 

Sve su to razlozi zbog kojih ekonomska decentralizacija, odnosno prinljena 
razvojnog pristupa "odozdo" postaje nuinost. Njezine su prednosti sljedetc 
iJovanteviC, R.,  ur.,1998./: 

> pospjeSujc dinamitnost na lokalnim razinama 
P omoguCava veCu spremnost na prornjene, stimulira konkurentnost 

i natjecanjc medu javnim institucijama 
P pojeftinjujc troSkove i olakSava pristup informaeijama' buduCi da 

podrazumijcva neposredne kontakte s lokalnim stanovniStvorn, 
institucijama, vladinim tijelirna i poduzecima 

> IakSe mohilizira lokalne financijske izvore i radni potencijal 
P omogucava vcCu fleksibilnost u primjeni vladinih rnjera 
> olakdava gradanima pristup vladi, vladinim institucijamn i tijelima 
> omogukava vecu blizinu triiitima, a time i mijenjanje prioriteta 

prema potrebama 
P omogucava bolje poznavanje lokalnih poduzctniEkih sposobnosti 

te snaga i slabosti lokalnih aktera 
P ornogutava bolje koristenjc lokalnih rcsursa, lokalnih inicijativa i 

lokalnog manja 
P smanjuje troSkove koordinacije buduCi da prenodenje nadleinosti 

i mznih funkcija na individualne jedinice olakSava integrirani pri- 

S obzirorn na to da se centru ne uputuju svakodnevne, ve t  ramo srrateSke infomacije. 

46 



Politika ekonontskog razvoju uproceslr inlegracije Republike ... 

stup i ornogudava izbjegavanje sukoba izmedu razliEitih funkcija i l i  
podmeja politike 

% takav je sustav sam po sebi otvoreniji za eksperimentiranje i inovativ- 
nost u usporedbi sa strogirn centraliziranim p o d ~ a v a j u d i m  shernama 

W razvojne institucije na  n i i im razinama mogu se  poistovjetiti s lo- 
kalnom kulturom, p m i a j u  Siroku potporu i legitimitet mjerama 
politike te omogutavaju nicanje jedinstva nakana, kao i klimu od 
opdeg interesa na regionalnoj razini. 

U konceptu decentraliziranog vodenja razvojne politike zemlje svaka od 
razina vlasti - sredilnja, lokalna i regionalna inla posve odredenu ulogu i 
zadatke (shema 3). 

Shema 3: Uloga srediSnje vlasti, regionalne i lokalne vlasti u usmjeravanju 
ekonomskog razvoja 

Sredianja vlast Regionalna i lokalna vlast 

0 Izgradnja podriavajuie 0 Prepoznavanje i poticanje novih 
gospodarske infrastrukture razvojnih inicijativa 

0 Modemizacija obrazovnog 0 Poticanje lokalnog poduzetniStva 
sustava 

0 Podizanje obrazovne razine 0 Pnticanje formiranla "proizvodnih 
stanovni3tva mreia" 

0 Poticanje razvoja vlastite znanosti 0 Poticanje razvoja usluinog sektora 
koji podupire porasr regionalne 
konkurentnosti 

0 Stvaranje uvjeta za razvoj i zn 0 Poticanje razvoja djelatnosti koje 
primjenu suvremene tehnologije unapreduju kUuEne razvojne fimbenike 

(ljudske potencijale i tehnologiju) 

0 Osiguranje minimalnog standarda 
obrazovnih, zdravstvenih i Institucije podriavajnfe infrastrukture 
socijalnih potreba stanovniStva 

0 RjeSavanje specifienih pitanja 0 Lokalne i regionalne razvojne agencije 
regionalnog razvoja (razvoj 0 TehnoloSki centri 
ruralnih podrurja, razvoj otoka. 0 Poduzetnifkl lllkubatori 
podru?ja s inaienim 
depopulacijskim procesima, 0 Znanstveno-tehnoloSki parkovl 
pndrufja posebne driavne skrbi) 0 Poslovno-infonnativni i savjetodavni 

centri za poduzetnike 
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Ekonomska decentralizacija i regionalizacija nuian su korak u procesu 
intcgracije Republike Hrvatske u Europsku uniju jer je regionalizaclja 
svojevrstan standard EU-a. U sklopu Unije djeluju stmkturni fondovi 
(Europski regionalni fond, Europski socijalni fond, Europski poljoprivredni 
i garancijski fond, Financijski instrument za podrSku riharstvu), zatim 
Kohezijski fond za potporu najslabije razvijenim driavarna tc nckoliko 
inieljativnih razvojnih programa. Unutar njih znaEajna se sredstva izdvajaju 
i dodjeljuju zemljama Elanicama. Sredstva se dodjeljuju na temclju nacio- 
nalnih programa u Eijem donoSenju moraju sudjelovati nacionalna i regio- 
nalna vlast. Regionalna politika EU-a zasnovana je na naEelirna transfe- 
riranja sredstava regijama i lokalnim vlastima. 

2.4. Neka od kljurnih razvojnih ogranifenja hrvatskoga 
gospodarstva i politika ekonomskog razvoja 

Razvojna obiljeija hrvatskoga gospodarstva posljedica su dugogodiinje 
krize koja je  zapoEela jog pofetkom osamdesetih godina 20, stoljeta, na 
koju nisu pravodobno i adekvatno reagirali nositelji razvojne i ekonomske 
politike. Razvojna su se ogranitenja tijekom dvaju dcsetljeka povetavala 
i usloinjavala, a zhog zakasnjeloga gospodarskog prestrukturiranja i 
prilagodbe u podmtju politike ekonomskog razvoja javila su  se i nova. 
Uzimajuci u obzir svjetska i europska razvojna kretanja, razvidno je da 
u hrvatskomc gospodarstvu na poEetku tretega tisucljeta postoji nekoliko 
ogranieenja koja predstavljaju snainu zapreku za br2i razvojni iskorak. 
To su: 

zakaSnjelo prestrukturiranje gospodarstva (promjena proizvodne 
strukture) 
proces deindustrijalizacijc 
tehnirko-tehnoloiko zaostajanje 
obrazovna struktura stanovniStva koja je primjerena klasirnorn 
industrijskom druStvu 
regionalne razvojne nejednakosti. 

U Hrvatskoj su uotljive razlitite dimenzije zakagnjelog prestmkturiranja 
gospodarstva. No s razvojnog motrista, jednu od kljurnih zapreka Eini 
kaSnjenje u prijelazu s ekstenzivnog na intenzivno privredivanje. Ono 
podrazumijeva zasnovanost ekonomskog rasta i razvoja na povetanju 
kvalitete i na porastu efikasnosti proizvodnih Eimbenika i proizvodnih 
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proccsa umjesto na rastu koji je rezultat pukog povecauja kapaciteta i 
zaposlenosti. 

Dnlgo znatajno kaSnjenje jest promjena proizvodne strukture u kojoj jog 
dominiraju jednostavne tehnologije - resursno i radno intenzivne. Kriza 
proizvodne strukturc javila se na samom potetku osamdesetih godina 20. 
stoljeta i neposredna je posljedica izostanka intenzivnog natina privre- 
divanja. 

Problem je usloinjen zbog procesa dcindustrijalizacije koji je u Hwatskoj 
prisutan nakon 1990. godine. U razdoblju od 1980. do 1990. godine indu- 
strija js kontinuirano sudjelovala u bruto domatem proizvodu s udjelom 
vetim od 30%. a u nckim godinama t a k  i s 37%. Nakon 1990. godine 
situacija se drasticno izmijenila. Udio prcradiuatke industrije u BDP-u na 
granici je ili ispod 23%. Uzroka tomu ima vice: 

P induslrija je doiivjela najjate udare tranzicijske krize 
P tijekom Domovinskog rata velikc Stete zabiljeiene su upravo na 

industrijskim kapacitetima 
P u Hrvatskoj se zagovarala tercijarizacija, odnosno zagovarao se 

razvoj usluinih djelatnosti zasnovanih na komparativnim predno- 
stima ili brzom obrtu kapitala. 

Takvu jc ponaSanju pridonosilo i to Sto usluine djelatnosti uglavnom imaju 
manju kapitalnu inlenzivnost, to jest zahtijevaju manja investicijska ula- 
ganja, a angaiiraju uiSc radne snage, pri temu jr opCcprihvaCcno bilo 
miSljenjc kako su najvete hrvatsko bogatstvo vrlo obrazovano stanovniStvo 
i radna snaga koja je, uz to, jo5 i jeftina. 

Proces dcindustrijalizacijc onemogutio je smanjcnje tehnoloSkog zaosta- 
janja koje se u tlrvatskoj procjenjuje na 10-25 godina za najsuvremenijim 
tehnoloSkim rjeSenjima u industrljski razvijenim zcmljama. 

Deindustrijalizacija bi mogla pogubno djelovati na hrvatsko gospodarstvo 
i uzrokovati njcgovo dugorozno razvojno zaostajanje jerje industrlja tchno- 
loski najpropulzivniji sektor te omogutuje difuziju novih tchnologija. 

Kakav je utjecaj primjcne tehnoloSkog naprctka u industrij~ 1 industrijskog 
razvoja na ukupan nacionalni gospodarski i druStveni razvoj zomo ilustrira 
primjcr Japana koji je izmcdu 1965. i 1980. godinc povcdao industrijsku 
proizvodnju 2,s puta, a da uopCe nije povecao potrornju sirovina i energe- 
nata. To je bilo moguCe stoga Sto je sustavno stvuao uvjete za postizanjc 



primata u primjeni suvremene tehnike i tehnologije. Uvozio je znanje i 
usavrSavao tude tehnologije, za Sto su postojale pretpostavke u obrazo- 
vanom stanovniStvu i u razvijenoj infrastrukturi. Poslije, kad je ostvaren brz 
industrijski i ukupni gospodarski razvoj, velikim ulaganjima u znanost 
ornogutavao se daljnji napredak temeljen na vlastitim znanstvenim istra- 
iivanjima i razvoju visoke tehnologije. Na slitan naEin u znanstveno- 
tehnoloSku revoluciju uSle su Finska, Svedska i lrska koja se u razvojnom 
smislu testo spominje kao mogudi uzor Hrvatskoj. 

Posljednji popis stanovniStva u Hrvatskoj sruSio je sve iluzije o obrazo- 
vanosti njezina stanovniStva kao znatajnom druStvenom kapitalu. 47,06% 
stanovniStva ima srednju strutnu spremu Sto odraiava klasiEnu industl-ijsku 
struktum. Cak 40,37% hrvatskog stanovniStva pripada skupinama bez 
Skole, s nezavrSenom osnovnom Skolom i sa zavrSenom samo osnovnom 
Skolom. Svega 4,08% stanovniStva ima viSu Skolu, a 7,82% zavrSeno fak- 
ultetsko obrazovanje. Ili, drugatije reteno, 11,9% stanovniStva ima visoku 
ili viSu strutnu spremu. Istodobno nordijske zemlje imaju 30-35% visoko- 
obrazovanih, a vetina zapadnoeuropskih zemalja oko 25%. 

Prema ocjenama Svjetske banke iz 1999. godine oEekivani broj godina 
obrazovanja za mlade populacijske skupine u Hrvatskoj je 1 1 ,  u Madarskoj 
i Poljskoj 12 godina, a u zemljama Europske unije 14-15 godina. 

S takvim referencama Hrvatska nete moLi promijeniti svoju gospodarsku 
stmktum i prijedi iz ekstenzivnog u intenzivni tip privredivanja. 

Ekonomisti koji se bave razvojnim problemima procjenjuju da  je za dugo- 
rotni probitak zemalja u razvoju kljutno prevladavanje jaza u znanju, Sto 
znaEi da i e  smanjenje razvojnog zaostajanja za njih biti moguie ponaj- 
prije ulaganjem u ljude radi povecanja sposobnosti usvajanja i primjene 
znanja. 

Na hnatskim prostorima prisutne su relativno velike regionalne razvojne 
ncjednakosti. Razvojna neravnoteia ogleda se kroz razlitito dostignutu 
razinu razvijenosti hrvatskih iupanija. Istraiivanje o razvijenosti kljuEnih 
razvojnih tinitelja te ostvarenih razvojnih rezultata za 21 hnratsku iupaniju 
u 2000. godini IKaraman Aksentijevit, N. JeiiL, Z, 2002.1 pokazuju kako 
se one medusobno toliko razlikuju da se m o p  svrstati u Eak 4 kategorije s 
obzirom na razinu razvijenosti. Samo 3 od 21 iupanije imaju u hrvatskim 
raznijerima iznadprosjetne rezultate u razvijenosti kljuEnih razvojnih tini- 
telja, efikasnosti gospodarstva te dostignutoj razini iivotnog standarda 
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stanovniStva (Grad Zagreb, Primorsko-goranska iupanija i Istarska iupa- 
nija), a Eak 10 ih jc zabiljeiilo izrazito ispodprosjetne rezultate. 

Takoder, razvidno je da sc javljaju jako velike razlike kod pojedinih poka- 
zatclja razvijenosti, primjerice: 

Grad Zagreb imao je u 2000. godini najrazvijenijc ljudske potenci- 
jalc pri Eemu su oni bili 20 puta razvijcniji ncgoli u LiEko-senjskoj 
hpaniji ,  naj1oSijoj prema tom pokazatelju; 
Istarska iupanija imala je 3,3 puta vigu efikasnost gospodarstva od 
najlogije pozicionirane Bjclovarsko-bilogorskc iupanije; 
Primorsko-goranska iupanija imala je 2,7 puta viSu razinu iivotnog 
standarda od Litko-senjske iupanije; 
Istarska iupanija irnala je 3,25 puta razvijeniju infiastruktum od 
Vukovarsko-srijemske iupanije. 

Promjenama u politici ekonomskog razvoja naznaeenim u prcthodnom 
poglavlju bilo bi mogudc ostvariti pozitivan zaokret, odnosno uvjete za 
smanjenjc kljuEnih razvojnih ogranitenja. To se u prvome rcdu odnosi na 
postupni prijelaz s "vertikalne" na "Ilorizontalnu" razvojnu politiku te na 
proces ekonomske decentralizacije, to jcst na prijeIaz s razvojnog pristupa 
"odozgo" na razvojni pristup "odozdo". Naime, vrlo je uoEljivo da su 
razvojna ogranirenja Hrvatske u podrutju nedovoljne razvijenosti najzna- 
tajnijih suvremcnih razvojnih tinitella (ljudski potencijali i razina razvije- 
nosti manosti, tehnike i tehnologije) te u podn~Eju necfikasnog upravljanja 
razvojcm pojedinih podrutja. Sasvim je jasno da su potrebne takve pro- 
n~jene u vodcnju ekonomskc politikc koje nije mogude ostvariti odjcdnom 
i l i  u vrlo kratkom roku. 

U Hrvatskoj de morati jog neko vrijeme egzistirati sektorska potpora gospo- 
darstvu, ali njoj trcba dati novi sadriaj poticanjcm razvoja sektorski usmje- 
rene tehnoloSkc politike i razvojem ljudskih potencijala uz postupni prijclaz 
na "horizontalnu" potporu razvoju. Istodobno treba ubrzati proces ekonom- 
ske deccntralizacije imajudi na umu da ce on bez fiskalnc dccentralizacije 
ostati u sfcri samo ieljenog, ali nc i ostvarivog. No proccs dcccntralizacije 
ne smijc rezultirati time da regionalnc i lokalne vlasti supstituiraju nacio- 
nalne vlade. Njihova je zadaca pridonijeti razvoju snainoga regionalnog i 
lokalnog gospodarstva. Prinljerenon~ podjelom ovlasti izmedu nacionalne. 
regionalne i lokalne razine upravljanja mogude je postiCi vodenje rnzvojnc 
politike koja Ce biti u funkciji Sto uspjeSnijega nacionalnoga gospodarskog 
razvoja. 
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Prilagodba razvojne politike jedna je od kljuenih zadaca Hrvatske na putu 
ostvarivanja punopravnog tlanstva u Europskoj uniJi. To je ujedno i pretpo- 
stavka ubrzanja njezina ekonomskog razvoja. 

Politika ekonomskog razvoja Hrvatske trebala hi omogutiti definitivan 
prijelaz s uvozno supstitutivnog na izvozno orijentiran model razvoja i 
zasnovanost proizvodne strukture na konkurentnim prednostima. Kljutne 
promjene koje je nuino ostvariti u prilagodbi te politike jesu: smanjenje 
stupnja driavne intervencije u gospodarstvu. postupni prijelaz sa sektorskog 
na horizontalno usmjeravanje razvoja nacionalnog gospodarstva te viSi 
stupanj ekonomske decentralizacije. 

Navedenim promjenama bilo bi moguts  i b r ie  svladavati kljutna ogra- 
nitenja za  ostvarenje maeajnijeg razvojnog iskoraka. To su: zakaSnjela 
promjena proiz>odne strukture i viiegodi3nja deindustrijalizacija, tehnicko- 
tehnoloiko zaostajanje, neprimjerena obrazovna stmktura stanovniStva uz 
posebice nizak struktumi udio visokoohrazovane populacije te velike 
regionalne razvojne ne~ednakosti. 
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UPRAVLJANJE REGIONALNIM I 
STRUKTURNIM FONDOVIMA 

EUROPSKE UNIJE 

3.1. Uvod 

Europska unija je preko zone slobodne trgovine, carinske unije, zajednitkog 
i jedinstvenog triiSta uSla u proces stvaranja unutraSnjeg triijta kao naj- 
vainijeg integracijskog stadija. 

UnutraSnje triijte zahtijeva ujednateniji razvoj zemalja i regija. Regionalni 
i strukturalni fondovi imaju funkciju smanjenja regionalnih razlika i dispa- 
riteta koji postoji izmedu pojedinih regija i zemalja EU-a. Samo rcgionalno 
ujcdnaeena Europa moie  pridonijeti potpunoj integraciji svojih Elanova. 

U radu se iznose lokalne i regionalne ovlasti te funkcije supranacionalnih 
tijela u koordinaciji i usmjeravanju sredstava iz regionalnih i strukturalnih 
fondova EU-a. 

3.2. Lokalne i regionalne ovlasti i supranacionalne institucije 
EU-a 

Clanice Europske unije medusobno se razlikuju po velitini (povrSini, broju 
stanovnika, ekonomskoj snazi) i modelu regionalne i lokalne organizacije 
vlasti. Europske regije (i jedinice lokalne uprave) imaju razlitit znacaj 
ovisno o driavama gdje se nalaze i rezultat su povijesnih i polititkih prilika 
u tim zemljama. 

' Redoviti profesor Ekonomskog fakulteta SveuEiliSta u Rijec~ 
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Clanice EU-a posljednjih nekoliko desetljeda karakteriziraproces promjena 
u organizaciji lokalnih i regionalnih vlasti. Neke od njih, poput Spanjolske, 
odluEile su se za decentralizaciju pa su rcgijc (povijesnc pokrajine i zajed- 
nice) dobile veCa prava, ovlasti, financijska sredstva kojirna upravljaju, 
dakle i vcCe odgovornosti. Francuska ostaje joS umnogornc centralizirana, 
s tim da njezine regije takoder dobivaju na vainosti. Vel~ka Britanija odlu- 
tila je dati vete ovlasti regionalnirn vlastima pa su tako Skotska, J5'ales i 
Sjevema Irska dobile pokrajinske skupStine i vecu autonorniju u rnnogim 
podrutjima. 

NjernaEka, Belgija i Austrija federalno su uredene, Sto samo po scbi pred- 
stavlja visok stupanj decentralizacijc. c a k  i mali Luksemburg, vclitine 
jednc europske regije s neSto manje od 400.000 stanovnika pridaje svc veCu 
pozomost decentralizaciji. Centralizacija, dakako, nije ncstala, a intenzitet 
i obuhvat pojcdinih promjena ovisi o polititkoj situaciji u pojedinoj zemlji. 
OEckuju se sliEni procesi u zemljama kandidatima za Elanstvo u Uniji, a i 
u Hrvatskoj se raspravlja o tome. 

Premda je unutraSnje europsko triiite vet potelo egzistirati, njegovi Ce 
uEinci tck postati vidljivi. Predvida se da Ce sadaSnjc driave sve vise irnati 
poloiaj danaSnj~h europskih regija. Na rnonctarnu politiku viSe sc ne rnoie 
raEunati, jcrje centralizirana na europskoj razini pa ce prilagodbc razliEitim 
ekonomskirn stanjirna u Elmicama ovisiti o rcgionalnoj politici - krctanjc 
kapitala, radne snage, transferi sredstava s centralne razine. 

Postavlja se pitanje spremnosti ostatka zernlje na pomaganje manjc razvije- 
n i n ~  podmtjima. OdlutujuCu bi ulogu trebao irnati diferencijalni fiskalni 
sustav, odnosno nacionalne fiskalne politikc koje bi trebalc osigurati sred- 
stva. Dakako, manje razvijcna podrutja lnorat Ce se tnlditi sustiki ostatak 
zcmlje fleksibilnoldu, manjirn troSkovima, odriavanjem infrastrukture, 
atraktivnogdu za priljev kapitala. 

Pitanje pomodi srediSnjih razina vlasti (Kandiija, 1986., str. 34.) manje 
razvijenim regijarna ovisi o spremnosti financiranja, Sto postaje problem s 
obzirom na limitirane proraEunske deficite koji se zahtijevaju od tlanica 
Unije. Postoje idcjc o odvojenim ratunima i porezima srediSnjih i lokalnih 
razina, kao i o odvojenom socijalnom osiguranju. TriiSte moie osigurati 
jeftinijc zajmove: a s obzirorn na sve vei-a porezna ogranitenja s europske 
razinc vjerojamo su i \,eta ulaganja sredstvirna privatnog sektora. Predstoji 
veCa medusobna suradnja i Stednja lokalnih razina vlasti. 
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ProSirenje EU-ajoS Ee viSe stanjiti ograniteni europski proratun. Stmktumi 
fondovi, koji s u u  fazipromjena, slnanjit ce se. Medu sadaSnjim tlanicama 
postoji bojazan da i.e na Stetu manjc razvijenih regija sadaSnjih tlanica sve 
veEa sredstva odlaziti u financijsku porno6 novitn Elanicama Unije, kojc su 
u tranziciji. 

Financijski, Europa nije dovoljno povetala lokalne izvore za financiranje 
lokalnih i regionalnih projekata. 

Polititki, postoji manji utjecaj subnacionalnih vlasti na odluke srediSnjih 
elrropskih institucija. U ranijoj fazi stvaranja EU-a, predstavnici lokalnih 
vlasti mogli su direktno pregovarati s Europskom komisijom o garancijama 
ili regulativama i lobirati. MastriSki ugovor osniva Odbor rcgija (Committee 
of Regions), koji djelomitno sluii kao poluga odlukama ministara. Pitanje 
je je li europska regionalna politika ravnopravna i dovoljno promi5ljena. 
Stvarni motor europske regionalne politike Cine dogovori nacionalnih 
izaslanstava, a rezultat su sve ve ta  financijska srcdstva za nacionalne 
projekte. 

Premda se institucije EU-a bave dono4enjcm regulativa, njihov teret nose 
upravo jedinice lokalne uprave i samouprave pa je nuina i njihova veta  
uloga u donoSenju odluka. VodeEi gradovi i neke regije donckle su lobira- 
njcm uspjeli osigurati sredstva u okviru Europskog fonda za regionalni 
razvoj (European Regional Development Fund - ERDF). Ipak, europsko 
naEclo subsidijamosti, koje vrijedi izmedu Bmxellesa i zemalja tlaliica, nije 
dovoljno inkorporirano 11 odnosinia zcmalja Elanica i njihovih rcgija. Ne- 
usporediv je status koji imaju Bavarska u Njematkoj i Katalonija u Spa- 
njolskoj, kojc nazivamo "unutamje nacije" iz povijcsnih i politiEkih razloga, 
s poloiajem talijanske il i  francuskc regije. 

Sve vainija pitanja s kojima se danas si~srci.u driave, ali takoder i regije, 
jesu tok razmjene investicija te medunarodnog kretanja radne snage. Lo- 
kalnelregionalne jediniee vlasti potieu se na prilagodbu promjenjivim 
gospodarskim krctanjima kako bi ostvarile pozitivne mogucnosti gospo- 
darskih izazova. Globalizacija je dovcla do veCeg gcografskog ne- 
srazmjera izmedu regija koje se moraju medusobno boriti za kapital i 
zaposlenost. 

Suvremena gospodarska kretanja izazvala su gubitak osjeCaja "lokalne 
pripadnosti" u nekitn podruEjima. Tako, radna snaga sve dalje putuje na 
posao, slobodno se vrijeme provodi sve dalje od mjcsta stanovanja, sve se 
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manje sudjeluje u druitvenim lokalnim zbivanjima. Prostorna raspodjela 
dohotka, a posebno pruianje javnih usluga, u vrijeme sve veie prostorne 
diferencijacije gospodarskih moguCnosti i nagradivanja, javlja se kao sve 
vedi problem. 

Nadalje, socijalna fragmentacija, nesudjelovanje pojcdinih grupacija ljudi 
u glavnim gospodarskim kretanjima (npr. zbog kvalifikacija), tehnoloSke 
i telekomunikacijske regije i slirno utjcEu na formiranje novih cjelina pa 
se javlja potreba za drugatijim administrativnjm razgranitenjima koja 
odgovaraju novoj socio-ekonomskoj situaciji. 

lntcresi regionalnih i lokalnih vlasti ne moraju se poklapati. Dapate, pri- 
sutna je konkurencija izmedu gradova i vcdih regjja. U Francuskoj su 
rezultati dcccntralizacije nevidljivi na razinama opCina, Sto je ispod razine 
regija i departmana. Tu se sve dogada, odluke sc donose blizu gradana koji 
sudjeluju u procesu donoienja odluka. 

U Velikoj Britaniji odluEno sc krenulo u razvoj regionalnih zajedniea, ali 
rascjepkanost na najniioj razini ostajc prcvelika kako bi lokalnelregionalne 
jedinice kvalitetno funkcionirale. Krenulo sc od Skotske i Walcsa, a u samoj 
Engleskoj planira sc takoder uspostaviti nekoliko regija kojc Cc omoguditi 
ostvarivanje lokalnih i regionalnih interesa. 

Predstoji izgradnja na usuglaSavanju ovlasti i koordinaciji pojedinih razina 
vlasti. 

U Skandinaviji su jake i estnblirane lokalne vlasti onemoguiile razvoj 
regionalnih, a u nekim se f lnnicama Unije regije poistovjeCuju s gradovima 
i njihovim okolicama. 

U toj se Sarolikosti lokalnih i regionalnih jedinica postavlja pitanje koordi- 
nacije koju jc moguCe ostvariti putem regionalnih zajcdnica il i  nadnacio- 
nalnih tijela. 

3.3. Proces donoSenja odluka u EU-u 

Proces donoSenja odluka u Europskoj uniji rezultat jc interakcije izmedu 
raznih sudionika, posebno "institucionalnog trokuta" koji Eine Europski 
parlament (European Parliament), VijcCe Europske unije (Council of the 
European Union) i Europska komisija (European Commission). Kod do- 
noSenja odluka u specifitnim podrutjima ukljufeni su Rcvizijski sud (Court 
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of Auditors), Ekonomski i socijalni odbor (Economic and Social Com- 
mitee), Odbor regija (Commitce of the Regions), Europska srediSnja banka 
(European Central Bank) i Ekonomski i financijski odbor (Economic and 
Financial Cornmitee) (Kandiija, 2003, str 51). 

Pravila procesa donoSenja odluka navedena su u ugovorima i pokrivaju sva 
podmtja u kojima djeluje Unija (legislativna procedura, procedura dono- 
Senja proratuna i zakljutivanje medunarodnih sporazuma). 

Premda postojc neka podrutja gdje se primjenjuju specifiEni aranimani 
(poput Ekonomske i monetame unije), optenito razlikujemo tri procedure 
donoSenja odluka u legislativnom procesu: 

suodluEivanje (co-decison) 
pristanak (assent) 
konzultacije (consultation) 

Izbor procedure oslanja se na pravne temelje koje procjenjuje Komisija 
uvaiavanjem objektivnih kriterija. Izbor je vaian zbog razgranitenja poje- 
dinih procesa koji se medusobno iskljuEuju. Na temelju izbora Parlament 
i VijeCe mogu djelovati. 

Procedura suodluEivanja uvedena je Ugovorom o Europskoj uniji (Maas- 
tricht 1992.) i Elankom 251 Ugovora o osnivanju Europske zajednice, a 
pojednostavnjen je i njezin djelokmg, proSiren Ugovorom iz Amsterdama 
(1997.). 

Ova procedura donosi dva uzastopna Eitanja prijedloga Parlamenta i VijeCa 
koje daje Komisija i sazivanje "pomirbenog odbora" (conciliation com- 
mitee), u sluEaju nepostizanja suglasnosti navedenih dvaju tijela. Pomirbeni 
iIi koncilijentni odbor sastoji se od predstavnika ohaju tijela, a sudjeluju i 
predstavnici Komisije. Dogovor se podnosi na treCe Eitanje s ciljem ko- 
natnog prihvatanja. 

Procedura pristanka uvedena je Jedinstvenim europskim aktom (Single 
European Act, 1986.) i nalaie VijcCu prethodni pristanak Parlamenta prije 
donoSenja nekih vrlo vainih odluka. Parlament moie dati pristanak ili odhiti 
prijedlog, ali ga ne moie prepravljati. 

ZnaEajna organizacija koja djeluje u Europskoj uniji jest EUROCITIES. 
Sastoji se od prcdstavnika velikih europskih gradova (ponajprije grado- 
naEclnika). Postoji dogovor o odriavanju konferencija na visokoj razini, na 
kojima se raspravlja o vainim pitanjima i problemima s kojima se suotavaju 
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lokalne i regionalne vlasti, ponajprije u novim okolnostima europskog 
proSirenja i produbljavanja medusobnih odnosa. 

Eurocitics raspravlja o praktirnim aspektima medusobne organizacije 
lokalnih vlasti i njihovoj ulozi, odnosno o utjecaju na politikc u Europskoj 
uniji. Svjesno se razmatraju strategije lobiranja kako bi ojaEala njihova 
pozicija u Europskoj uniji. Sa svojom politiEkom deklaracijorn obratili su 
se sudionicima Medunarodnc konfcrencije EU-a (IGC - Inter-Govern- 
mental Conference) i Europskoj konvenciji koja izraduje koncept TJgo- 
vora o Ustavu EU-a. Namjera je osigurati gradovima znatajnu ulogu u 
stvaranju Europe kako bi se i-uo njihov glas u knicijalnoj fazi rada Kon- 
vencije. 

Deklaracija istiEe kako gradovi i regije vei: imaju veliku ulogu u pro- 
vodenju, financiranju i uEvriCivanju politika i lcgislative koja se donoel na 
europskoj razini. Predstavnici europskih gradova uvjereni su u njihovu 
znatajnu ulogu i pozitivan doprinos buducnosti EU-a. Demokratske vrijcd- 
nosti, slobode, pravda i solidarnost, poStivanje temeljnih prava i svih gra- 
dana zahtijevaju usku suradnju svrh razina vlasti: lokalnih, regionalnih, 
nacionalnih i europskih. 

Kao dijclove budukcg Europskog ustava nu%tlo je uvrstili Povelju o temcljnim 
pravima i pojasniti ciljeve EU-a, kao Sto su ostvarivanje odriivog razvoja, 
ohrabrivanje ekonornske i socijalne kohezije, osiguravanje visokokvalilehlih 
usluga svima, borba protiv svih oblika isk1jui.ivanja i diskriminacije. 

Drugo pitanjr s kojima se predstavnici europskih gradova suoEavaju jest 
dijalog izmedu europskib iustitucija i lokalr~ihircgionalnib vlasti: odnosno 
predstavljajukih asocijacija na europskoj razini. 

Takoder je vaino pitanje problem medusobne organizacije gradova radi 
boljeg koriitcnja ekspcrtize o europskim pitanjima kako bi se  iskorislile 
prednosti mogukc medunarodne suradnjc te pozitivnog utjecaja na europsku 
politiku i donoScnje odluka. Taj je dio posebno vaian za gradove novih 
tlanica koje ulaze u Uniju 2004. godine. 

3.3.1. Odbor regija 

Osnovan kao konzultativni organ Ugovora o EU-U, od prvog sa- 
stanka iz oiujka 1994. godme, Odbor postaje Euvar nai'ela supsi- 
d~jamosti. 
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Supsidijamost uvedena u sporazume znati da odluke treha prihvatiti 
javna vlast koja je najbliia gradanima. To je n c e l o  koje se protivi 
poduzimanju central~ziranih, odnosno "udaljcnih" odluka. 

Odbor regija (Committee of the Regions) najmlada je institucija Europske 
unije stvorena Ugovorom iz Maastrichta 1991. godine, a uloga joj je da 
lokalnim i regionalnim upravama omoguci isticanje vlastitih stavova i 
miSljenja. Prvi sastanak odrian je u oiujku 1991. godine (Kandiija, 2003, 
str. 53). 

Naime 314 komunalnih propisa provodi se na rcgionalnoj ili lokalnoj rozini, 
Sto logitki tim razinamo daje pravo sudjelovanja u donoSenju odluka. 
Takoder, napredovanjem curopske integracije postojalo jc jasnije kako se 
javnost sve vise zanemamje, pa je neophodno hilo omoguditi vlasti koja je 
najbliia biraEima zbliiavanje s tim procesom. 

Ugovori obvczuju Komisiju i VijeCe na konzultacije s Odhorom regija kod 
novih prijedloga vezanih uz lokalnu i regionalnu razinu. Ugovor iz Maas- 
trichta navodi pet takv~h podrufja: 

gospodarska i socijalna kohezija 
transeuropske infrastruktume mreie 
zdravstvo - obrazovanje 
kultura. 

U Ugovoru iz A~nsterdama dodano je joS 5 podrutja: 

politika zaposljavanja 
socijalna politiko 
okoliS 
strukovno osposohljavanje/usavrSavanje 
transport. 

Izvan navedenih podmtja institucije EU-a mogu konzultirati Odhor regija 
ako smatraju da je pitonje posebno vaino za regionalnu i lokalnu razinu. 
Odbor rnoie takoder samoinicijativno uputivati miSljenja istim instituci- 
jamo, Eims moie inicirati rasprave o odredenim problemima. 

Tri osnovna natela u radu Odhora regija jesu: 

supsidijamost (subsidiarity) - odluke se trebaju donositi na najbliioj 
praktitnoj razini, Sto podrazumijeva da se EU ne bi trehao baviti 
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zadacima koji bolje odgovara~u nacionalnim, regionalnim ili lokal- 
nim administracijama; - proksimitet (proximity) - sve razine vlasti trebaju djelovati transpa- 
rentno i biti Sto bliie gradanima; 
partncrstvo (partnership) - zdrav europski sustav uprave (gover- 
nance) podrazumijeva zajednitki rad i suradnju europske, nacio- 
nalne, regionalnc i lokalt~e razine vlasti u procesu donoSenjn odluka. 

Odbor regija ima 222 zastupnika i jednak broj njihovih zamjenika. Sve 
imenuje VijeCe EU-a na razdoblje od Eetiri godine, a na temelju prijedloga 
zemalja Elanica. Svaka zemlja bira svoje predstavnike proizvoljno, s time 
did delegacije oslikavaju unutarnju polititku, geografsku i regionalnu ili 
lokalnu ravnoteiu. 

Odbor je podijeljen u Sest radnih specijaliziranih komisija koje detaljno 
proutavaju prijedloge uputene Odboru regija i sastavljaju prvo tnigjenje 
u kojem se istiCu dijelovi koje treba promijeniti ili koji su usuglaSeni. 0 
miiljenju pojedine komisije raspravlja se na plenamim sjednicama Odbora, 
koJe se odriavaju pet puta na godinu. Ako vetina glasuje potvrdno, mi- 
Sljenje postaje sluibeno i prosljcdu~e se Komisiji, Parlamentu i Vijetu. 

Speci~alizirane komisije Odbora regija jesu: 

Kouiisija za politiku teritorijalne kohezi~e 
Komisija za gospodarsku i socijalnu politiku 
Komisija za odriivi razvoj 
Komisija za kultum i obrazovan~e 
Komisija za ustavna pitanja i europski sustav uprave 
Komisija vanjskih poslova. 

U odboru djeluju Cetiri polititke f~akcije, kao slika glavnih europskih 
"polititkih obitelji": europski socijalisti, narodnjaci, europski liberalni 
demokrati I reformisti tc Europska alijansa. 

3.3.2. Pribliiavanje Unije javnosti, proSirenje i buduinost 

Zastupnici u Odbom rcgija uz rad u samom Odboru obavljaju i svoje vla- 
stite duinosti u ma t ih im zemljama. Oni su gradonatelnici; vjetnici u 
lokalnim i regionalnim skupStinama i sliEno. Na taj naEin ostaju u doticaju 
s ljudima koje predstavljaju i mogu njihove stavove, miiljenja i probleme 
prenijeti u sanlo srcdilte procesa donoSenja odluka europske integracije. 
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Takoder postoji i suprotna sprega n kojoj niie ~ l a s t i  dolaze do hitnih spo- 
znaja o radu i novostirna iz Bn~xcllesa. 

ProSirenje EU-a velik je izazov. U Odbom rcgija smatraju da Ce jedino 
kvalitetnim informiranjem i ukljufivanjem lokalnihlregionalnih razina 
vlasti taj proces postiCi uspjeh budnci da se na toj razini europske direktive 
ostvamju i imaju ncposredan utinak na iivot stanovnika. 

Odbor je pokrenuo niz inicijativa kojima ieli regionalnim i lokalnim ula- 
stima zemalja kandidata pribliiiti proces proiirenja Unije. Ostvarujn se 
kontakti sa stmEnjacima unutar Unije, a osnivaju se i zajednikki konzul- 
tativni odbori s predstavnicin~a svih zemalja kako bi se razmjenjivale 
informacije, glediSta i preokupacije. S dmge strane, zahtijeva se od Komi- 
sije vece ukljuEivanje subnacionalnih razina vlasti pristupajuCih zemalja u 
proces proiirenja. 

Sto sc tiEe budutnosti Odbora regija, vaine su prolnjenc uvedene Tlgo- 
vorom uNici u prosincu 2000. godine. Pro~njene u prvome redu obuhvacaju 
natin izbora zastupnika i njihov broj, Sto je posebno vaino zbog novih 
Clanica EU-a (tablica 1). 

Odbor regija Europske unije irna konzultativni karakter. Ugovor o EU-u 
daje veliko znaEenjr rcgijama Zajednice. Odbor sc sastoji od predstavnika 
regionalne i lokalne zajednice. Bira se na razdoblje od tetiriju godina 
(klanak 198A CE). Na prijedlog zemalja Elanica, L'ijeCe jednoglasno odlu- 
fuje o 222 Elana, kao i o njihovim zarnjenicima. 
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Tablica 1: Predstavnici pojedinih zemalja Elanica EU-a u Odbom regija 

Sadain'e stan'e 

Izvor: Eurostat, 2002. 

3.4. Regionalni i strukturni fondovi EU-a 

Regionalni razvoj datira od 11. svjetskog rata. Cilj mu je racionalno gospo- 
darcnje i upravljanjc prostorno ogranitenorn ekonomskom aktivnoScu 
(Kandiija, 2003, str. 380). 
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Europska regionalna politika usuglaSava nacionalne regionalne politike 
sukladno orijentaciji i fiksiranim odredenim natelima. 

Glavni je cilj regionalne politike EU-a smanjenje postojeteg regionalnog 
dispariteta i sprjetavanje novih regionalnih neravnoteia prijenosom ko- 
munitarnih potencijala prema regijama s gospodarskim problemima, fi- 
nancijskim instrumentima, posebice Europskog fonda za regionalni razvoj 
(FEDER). 

Regionalna europska politika dobiva posebno maCenjc otkad se Ugovorom 
predvidaju bitni instrumenti ekonomske i socijalne kohezije radi realizacije 
unutraSnjeg triilta. 

Glavni instrumenti financijske kohezije uvedcni su radi zadovoljavanja 
ciljeva smanjenja raskoraka izmedu razine razvoja razliEitih regija i zaosta- 
janja manjerazvijenih regija, a najznatajniji su: 

Europski fond za regionalni razvoj (FEDER) 
Europski socijalni fond (ESF) 
Europski fond za poljoprivrcdnu orijentaciju i garanciju, sekcija 
orijentacija (FEOGA) 
Financijski instrument za orijentaciju u ribarstvu (FIFG) 
Programi komunitarnih inicijativa (CIP) 
Kohezijski fond 
Europska investicijska banka (EIB). 

Europski fond za regionalni razvoj osnovan je 10. prosinca 1974., s primje- 
nom od 1. sijetnja 1975., u cilju korigiranja rcgionalne ncravnoteie u 
sklopu Europske unije, posebice u podruEju zapoSljavanja (Kandiija, 19 85, 
str. 56-59). 

ProraCun Fonda je 2 milijarde eura godiinje. Najvete su korisnice Spa- 
njolska, Italija i Grtka. 

Fond odobrava dodatnu pomot za djelovanje nacionalnih javnih vlasti 
kojima jc cilj razvoj rcgija koje ekonomski zaostaju. FEDER intervenira, 
generalno, s visinorn od 20% invcsticije za industrijske aktivnosti, zanatstvo 
i usluge te s 30% infrastruktumih javnih invcsticija. 

Europski socijalni fond (Kandiija, 1986, str. 13-14) osnovan je Rimskim 
ugovorom 1957., a primijcnjen jc 1960. godinc. U poEetku se njcgovo 
djelovanje ogranifavalo na povrat dijela rashoda remljama Elanicama, koji 
je usrnjercn za profesionalno srnanjenje nezaposlenosti. Danas Fond prati 
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odluke o zapoSIjavanju, olakbava pristup na triiSte rada i rnobilnost radnika 
u sklopu Europske unije. Potit-e uvodenje profesionalnosti, djeluje na 
smanjenje nezaposlenosti i sudjcl~ijc u pribliiavanju triijta zapoSljavanja. 
Dakle Fond ima strukturalan karakter i u funkciji je regionalne kohezije 
zemalja Elanica. 

Subvencije fnnda raspodjeljuju se: 50% za rcgijc zaostale u razvoju, 40% 
za dugotrajnu nezaposlenost i ukljutivanje rnladih u triiSte rada, 9% za 
regije pogodene industrijskim padom te 1% za razvoj ruralnih zona. 

Za razdoblje 2000. - 2006. osigurana su sredstva Fonda od 70 milijardi 
cura. Glavne korisn~ce su Spanjolska, Grt-ka i ltalija, dakle zemlje s najvc- 
cim socijalnim tenzijama, tc ih Unija ieli podignuti na razinu razvoja ostalih 
zemalja intcgraeije. 

Europski fond za poljoprivrednu orijentaciju i garanciju (FEOGA) osnovan 
je 1961. godine. Njegova je prvobitna namjena bila jan~fcnje poljopriv- 
rednih ciljcva, Sto nije hiln u funkciji triiSne strukture i stnikturalnc prila- 
godbe. 

ReTomom FEOGA-e sredstva su se sve vise usmjeravala na razvoj nedo- 
voljno razvijenih poljoprivrednih kultura i nedovoljno razvijenih regija te 
za poboljjavanje socijalne razine stanovni5tva. Tako se sredstva Fonda, 
osim intervencije na triiitu radi jarntenja poljoprivrednih proizvoda na 

'a u na razini odrcltcnih cijena, neovisno o svjetskom triiitu. usmjera\ j 
poboljSanje poljoprivrednih stmktura i orijentaciju poljoprivredne proi- 
zvodnjc. Tako Ko~llisija EU-a upravlja sredstvima radi balansiranja rcgio- 
nalnog razvoja Eime uEvr3Cujc unutrajnje triiSte i upravlja razvojern. 

Sredstva Fonda vrlo su znarajna i predstavljaju glavnu stavku prorat-una 
EU-a. U proraEunu Unije 2000. godine FEOGA Eini 45% rasboda, odnosnn 
40 milijardi eura. To je golem novac kojim upravljaju supmnacionalna tijela 
Unije, a Eine sastavnicu kohezijskih integrirajudih procesa Sto je prcduvjet 
za funkcioniranje unutrainjeg triiSta EU-a. 

Financijski instrument za orijentaciju u ribarstvu (FIFG) osnovan je radi 
poticanja ravnoteie podrufja koja ovise o razvoju ribarstva. Dakle, to je 
instrument stnikturalnog karaktera; uslnjcrcn jc na: 

obnow flote i modemizaciju brodova za ribolov 
akvakulturu 
reformu ribolovnih luka 



socio-ekonomske strukture 
unapredenje I istraiivanje novih triiSta 
prcradu i komcrcljalizaciju ribljih i ostalih proizvoda akvakulture - malo obalno ribarstvo 
mjeSovita d d t v a .  

Programom Fonda za 2000. - 2006 predv~dena su srcdstva od 663 milijuna 
eura. 

Kohczijski 1011dovi te programi komunitamih inicijativa usmjereni su na 
finaneiranjc strogo ciljanih projekata radi osiguranja funkcioniranja eko- 
nomske kohczije izmedu viSc regija i zcmalja. Funkcioniraju logikom 
proJekata kroz projekt. Njima iskljutivo upravlja Unija u funkciji ciljanog 
pribliiavanja stmktume ravnoteic viSe regija razlil-itih zemalja Unije mdi 
postizanja ujednacene razinc regionalnc ravr~oteie. Za tu namjcnu od 1993. 
do 1999. godine u obliku dotacija potroieno je 1,7 milijardi cura. 

Europski investicijski fond (EIF) osnovan je (Aglielta, Uctum, 1996, str 28) 
s prioritetnom zadacom potporc ekonomskom rastu i smanlenju nezaposlc- 
nosti u Uniji. Fond daje jamstvo bankama i dnigim financijskim institu- 
cijama koje ulaiu u razvoj malih i srcdnjih poduzeta. Raspolaic kapitalom 
od 2 milijarde cura. Sredstvima fonda mogu se koristiti svc zemlje Unije 
kao i susjednc zemlje koje ce 2004. godine postati Clanicama EU-a. 

Osim fondova kojima upravljaju tijela LJnije radi potlcanja ujednaeenijeg 
razvoja regija i zemalja Unije, postojc i sr~dstva Fonda koja su namijcnjena 
za razvoj tretih zemalja. Radi sc o Europskom fondu za razvoj (EDF) koji 
predstavlja glavni instrument financijske kooperacije Europske unije sa 77 
pridruienih zemalja Afrike, Kariba i Pacitika (ACP). 

Uz fondove strukturalne prilagodbe kojima upravljaju tijela Unije postoji 
Europska investicijska banka (EIB) sa sjediStem u Luxemburgu, osnovana 
joS Rimskim ugovorom radi ponioti financiranja projekata povezanih s 
uredenjem zajedniikog triiSta u svrhu njegova preustroja u unutraknje tliiste. 
To je najznafajnija institucija UniJe koja je usmjerena na: ekonomski r a n o j  
manjc razvijenih podruEja i rcgija, pobolj5anje transeuropske mreie sektora 
roba, Ijudi, telekomunikaclja i energije, jaranje medunarodne konkurent- 
nosti industrije Unije te na pokretanje malih i srednjih poduzcta, na zaStitu 
okolira i iivotne razine unapredenjem urbanog razvoja, zadtitu kulture i 
arhitektonske bagtine EU-a, na ostvarenje zajednitkih energetskih ciljeva 
koriStenjem lntemih resnrsa, Stedljom energije i divcrzifikacijom uvoza. 
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Prernda je Banka triiSna institucija, njezina je namjena u funkciji integra- 
cijskih procesa, Sto znati da odobrava sredstva strogo narnjenskog ka- 
raktera koji irnaju glavni cilj poticanjc razvoja manje razvijenih regija. 
Dakle, Banka je glavna financijska institucija na koju indirektno utjete 
Unija, i koja financijski putiEe rsalizaciju integracijskih ciljeva unutra- 
Snjeg triiSta. 

Premda je EU supranacionalna integracija, poloiai regija u tom ustrojstvu 
105 nije u potpunosti reguliran. Kako niie lokalne jedinice predstavljaju 
tcrnslj uspjeha vikih intcgracijskih procesa - unutraSnjeg trii5ta, presudno 
znatenje zasigurno irnaju povezanost i upravljanje financijskom infra- 
stmkturorn na razlititim razinarnn EU-a. 

Faza unutraSnjeg triigta u kojern se sada nalazi EU zavrSna je faza integra- 
cijskog procesa Sto predstavlja polititko, ekonornsko i pravno izhalansirano 
podrutje svih Elanica. Dakle, ako izostane ekonomsko izbalansirani razvoj 
pojedinih regija - niiih lokalnih jcdinica, uspjeh unutrainjeg triiSta postaje 
upitan. Vertikalna cirkulacija financijskih proratunskih sredstava EU-a i 
njezini strukturalni fondovi pridonijet de srnanjenju regionalnih razlika 
samo ako se njirna dobro upravlja. Stoga se svaki euro iz regionalnih i 
stmkturalnih fondova EU-a ciljano usmjerava; njirne se upravlja na natin 
da pove6ava sredstva lokalnih jedinica koja irnaju cilj podizanje tih jedinica 
na razinu razvijenih regija. Dakle, cilj je upravljanja regionalnirn i stmktu- 
ralnim fondovima Europske unije uravnotcicr~jc regionalnog razvoja, Sto 
je temelj odriivosti Unlje kao supranacinalnog sustava u kojem de Europ- 
ljani govoriti jednim ustima. 
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ROLE OF THE ECONOMIC 
DEVELOPMENT STRATEGIC PLANNING 

MODEL IN REINFORCING LOCAL 
GOVERNMENT EFFICIENCY 

4.1. Introduction 

Dcrnocratic decentralization increases the economic development respon- 
sibilities of local governments in Croatia. Local governments now have 
greater responsibility for ( I )  the economic welfare of its citizens, (2) its own 
fiscal health, and (3) the management of its assets. Simultaneously, trans- 
fom~ation to a market economy means that government is no longer solely 
responsible for business community development. Instcad, in a markct- 
based economy, government promotes economic development by creating 
conditions that support private busincss operation. Experirnce around the 
world suggests that creating cond~tions conducive to private investment and 
economic growth dcpends or1 the local business environment and using 
local public investments in a strategic way to support econornic develop- 
ment. 

Partnership between the public and prlvatc sector strrngtliens local eco- 
nomic development capacity. Cornmunity-based economic development 
strategic planning builds dlose partnerships and mobihzes community re- 
sources to achieve shared goals. 

' The authors are Economic Development Specialists at 1.ocal Government Rcform 
Projeet, funded by USAID and implemented by the Urban Inst~rute. Views expressed 
in the articlc are those of individual, not the institution they represenr. 
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4.2. The LGRP model: community-based economic 
development strategic planning 

The LGRP model described in this article builds upon conimunity-based 
economic development strategic planning models developed and success- 
fully applied in the United States and elsewhere. 

The process described here is called Commrmitj,-Based Economic Devel- 
opmerrt Slraregic Planning. It ia applicable for strategic planning under- 
taken in one or more neighboring local governments that have decided to 
collaborate for Lheir 111utual econon~ic development. 

What does Communiy-Based Economic Development Strategrc Planning 
mean specifically is most clear when each part of  the name is defined in- 
dividually. 

4.2.1. What do we mean by economic development? 

Econurl~ic development usually refers to the creation of wealth through 
some combination of increased cnlployment and income. Local govem- 
ment may also use economic development to increase tax revenues and 
consequently the local governmcnt capacity to provide services. Thusl 
local economic developn~ent can be defined as economic change that 
results in impro~ed economic standards of livingfor residents and helps 
local governments to maintain or  improve services provided to its resi- 
dents. 

The following describes key characteristics of local economic development 
in a market-oriented economy. 

To be effective, local government economic development iuitiatives 
must be consistent and on-going. 
Local economic development activities occur within the framc- 
work of national economic policies and plans. However, the city 
as a center of economic activity can influence its own economic 
future. 
The resources that local government brings to economic de- 
velopment are human: institutional, business, physical, and fi- 
nancial. 



Role of the Economic Development Strutegic Planriing Model in ... -- --- 

Economic developmcnt occurs as a result of actions and invest- 
mcnts by the private public sectors and in a democracy, with the 
concurrence of thc community. 
Expectations of rerum to capital (profit) shape private investment 
decisions. Public sector economic dcvelopmcnt activity seeks to 
attract investment by creating and maintaining an cnvironment 
where private busincss can prosper. Such cnvironmcnt is called a 
good business climatu. 
A secorid concept that is relatcd to attracting investment is location 
advantaga. Location advantage mcans that lirms in that location are 
more likely to prosper. 

4.2.2. What do we mean by Shotegir Planning? 

Strategic planning is a tool that the public sector has borrowed from husi- 
ness world. It is a creativc process -ar t  as well as scicnce - by which a 
community envisions the dcsired future and devclops necessary proccdurc 
and operations to achieve their visiot~ for the future. Like economic de- 
velopment, strategic planning is a c o n t i n ~ o u s  proccss, nut an  isolated 
cvent. 

Stratcgic planning is a tool for adjusting to a changing cnvironment and 
for setting priorities, hut it is not a tool for solvine all p r o w  It dif- 
fers from thc traditional model o f  comprehcnsivc planning in several 
important ways. 

Strategic planning is pro-active. Through the strategic planning 
process, the community seeks to shape its h turc  - not just prcpare 
for it. 
Thc comprchensivc plan covers all activities that should be under- 
taken without indicating which arc the most important; thc strate- 
gic plan focuses on just the critical strategic issues and dirccts re- 
sources to the highest priority activities. Setting priorities is neces- 
sary because the resources available to local government are less 
than the demands made upon them. 
The comprehensive plan is usually produced hy experts, but the 
strategic plan is developed by a task force representing all entities 
that will be askcd to implement thc plan. 
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4.2.3. What do we mean by community-based? 

Community-based strategic planning builds a strong foundation for local 
government efforts to carry out its new responsibilities and to function ef- 
fectively in a ncw environment oricntcd towards the private sector. It does 
this by: 

Bringing local government, business and civic leaders together to 
forge and pursue a shared vision of a community economic potential 
and how to achieve it: 
Mobilizing both public and private resources in support of that 
vislon; and 
Creating a favorable business climate that encourages local entre- 
prcneurs to crcalr new business and expand existing ones and that 
is attractive to outside investors (both domestic and foreign). 

4.3. Process of creating an economic development strategic 
plan 

The LGRP strategic planning model describes how to produce a local eco- 
nomic development strategic plan (EDSP) through a process that involves 
the community and lays the foundation for a public-privalc part~~zrship 
in the implementation of the plan. The model is illustrated below, and its 
components are described in thc texl that follows. Onc component, Dr- 
velop u Ksion For The Economic Fuirtrc Of The Communir);, does not 
have a frame in the diagram that follows. Rather this very important ac- 
tivity occurs several times during the process, as marked with the letter 
V in thc diagmm. 
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1 Initiate and agree upon the strategic planning activity 1 

Organize the public-private Strategic Planning Task Force 

I 

Information on the process V 

f 
Conduct a SWOT Analysis 

I 

2 I 
Select Critical Strategic Issues 2 

I 

t 

4 
Develo~ Aetion Plans to Address Critical Issues 

Identify Strategic Issues 

Develop the EDSP P v 

V 

L Implement, Monitor and Update the EDSP 

I 

4.3.1. Initiate and  agree upon the stralegic pldnning activity 

Usually, creation of a community-based economic development strategic 
plan is initiated and led by the Mayor, the Head of Municipality or the 
County Prefect, depending on the level of the process. However, a Deputy 
Mayor, a City Council member or even a business leader may be the ini- 
tiator and leader. Often, more than one local government is involved. Cre- 
ating an EDSP rrquires work and commitment, an investment of time from 
comn~unity representatives and investment of resources from the sponsor- 
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ing organizations. The LGRP model is based upon co-operation among 
public and private sector entities, so the first step is for those entities to agrec 
how they will work together. 

The model can be implemented on the local level without extensive assis- 
tance from outside experts. Howevcr, there are costs associated with the 
process of developing the EDSP - for meetings, rescarch and preparation 
ofmaterials, mailing and facilitation to support task force dcliberations. The 
sponsors identify the financial support and staff that will likely be needed 
to providc that support. For example, county chambers of economy in 
Croatia maintain an economic database; chambers are thus asked to partici- 
pate in the EDSP task force both because the chamber is an important busi- 
ness organization and also because it is an important source of useful data. 
lnstitutions such as employment offices and county chambers of craftsmen 
are also valuable sources of data and insight. Funhcrmore, some private 
companies (such as agencies for public opinion polls and others) and the 
State Institute for Statistics can provide economic, social and demographic 
data on the regionaUloca1 level. The local government may provide meet- 
ing facilities. 

4.3.2. Organize the public-private strategic planning task force 

Task force membership reflects the public-private co-operation that sup- 
ports economic development in a market economy. Ideally, the Mayor and 
an important business leader are co-chairs. Task force members include 
leaders from county, city and municipality governments; from the busi- 
ness community - the chamber of economy, chamber of craftsmen, em- 
ployment offices, associations of employees and other important business 
organizations, healthy and bankrupt firms. There are also representatives 
from educational institutions, citizen groups, and NGOs. Task force mem- 
bership should represent all entities whose eo-operation will likely be 
needed to implement the plan, including city council members from all 
political parties. 

Because the plan is likely to call for actions by city departments, partici- 
pation of department managersheads is important. If top managers - from 
public or private sector -cannot make the time commitment required of task 
force members, they are asked to send a trusted deputy to represent them 
in task force deliberations. It is very important that top managers be regu- 
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larly de-briefed on the results of the task force work and can give thcir in- 
put at any time of the process. It is important that the mayor and the com- 
munity are regularly informed on the progress of strategic planning if, 
he!she is not personally able to participate in task force meetings. 

While contmuity is valuable, task force membership is not closed once the 
task force has initially becn establishcd. If it becomes apparent that other 
individuals could make important contributions to the devclopment of the 
EDSP. they will be invited to join the task forcc and its work groups aftcr 
the process has begun. 

The EDSP process is transparent in that citizcns are kept inrormed about 
the work of the task force and have opportunities to give their suggcstions 
and personally participate in the process. For those reasons, media cover- 
age is encouraged by holding a press conferencc aftcr each meeting or by 
using other media. 

4.3.3. Develop a vision for the economic future of the community 

A plan is designed to move a situation from one point to another. A vision 
of the desircd cconornic future describes the destination for the EDSP. Each 
individual's vision of the future reflects his or hcr values. Devcloping a 
consensus vision requires that thoughtful consideration of the community 
situation ovcrride parochial self-interest. 

Developing the vision occurs throughout thc planning process. The discus- 
sion of vision and values begins at thc organizational meeting when task 
force members are asked to statc their expectations for the planning pro- 
cess - what they would like the tosk forcc to achieve. \fter hearing infor- 
mation about the current situation at the sccond meeting, the task force 
begins to develop a shared vision, the one that the community can accept 
as its own. Only at the end of the planning process is the vision statement 
finalized in the EDSP document. 

4.3.4. Inform the planning process 

Strategic decisions are decisions based upon infonnation, and thus strate- 
gic planning for economic development starts by gathering infonnation 
about the economy. Thc information necded to guide development of the 
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EDSP includes statistics as well as information from interviews and surveys 
about the local cconomy and thc con~munity. Information describing the 
current situation is called the baseline data, and it represents the starting 
point for the EDSP. 

Information is an important element throughout the EDSP process. Before 
the first meeting of the task force, the partners supporting the process will 
begin compiling the statistical inforn~ation about socio-economic trends, 
key industries, and the economic development infrastructure - physical and 
programmatic - that makes up  the economic scan. At the first meeting, task 
force members will be asked to assist with the survey of local business cli- 
malt.. The economic scan and business survey results will he presented to 
the task force at its second meeting. Eventually, the task force will focus 
on specific issues -and will likely idcntify additional information needs 
concerning those issues. 

4.3.5. Conduct a SWOT analysis 

The task force uses an analytical framework called a SWOT (the name 
comes from the first letters of the English words for strengths, weaknesses, 
opportunities and thrcats) to organize informat~on from the baseline data, 
the business survey and their own personal knowledge. The SWOT catego- 
rizes situations as internal strengths or weaknesses or as external possihili- 
ties or threats - all relevant to local economic development. 

The SWOT framework promotes a strategic focus on situations that the 
entities represented on the task force can impact. The SWOT analysis dif- 
ferentiates between intemal and external factors. In the context of econonlic 
development planning, the SWOT focuses potential interventions on fac- 
tors like workforce preparation, local tax and regulatory structures, local 
service provision. or the condition of the town center. However, it is also 
important to recognize that communities cannot alter national programs and 
regulations, hut local leaders often have influence on national political 
decisions that underline those programs and regulations. 

4.3.6. Identify strategic issues 

Conlrasting the situation described by the SWOT analysis with the vision 
of the desired economic future helps the task force to identify strategic is- 
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sues - those issues that are likely to impact the economic future ofthe com- 
munity and affect achievement of the vision. Strategic issues are usually 
found on the negative side ofthe SWOT. They are internal weaknesses that 
restrict local economic progress and external factors likely to have a nega- 
tive impact on the local economy (threats). 

Strategic issues are expressed in the fonn of questions for which thert is 
more than one answer. This stems from the commitment of strategic plan- 
ning to make decisions based on infonnation and data. A statement that lim- 
its potential answers to the strategic issue would be premature at this point 
in the planning process, because it is not likely that thc task force has 
enough infonnation to select the best response. 

4.3.7. Select critical strategic issues 

Critical issues are those strategic issues that are (1) most important for thc 
nchicve~ncnt of the desired economic future and (2) most likely to bc af- 
fected by local intervention. These two criteria reflect the strategic planning 
commitmcnt to (1) focus 011 the highest priority needs and (2) concentrate 
on those issues that can be changcd or influenccd by the people doing the 
planning. 

The selection of critical issues sets both the agenda for the future and the 
direction of the EDSP. Once the critical issues have been identified, the task 
force divides itself into working groups, one for each critical issue. The 
working groups conduct an in-depth study of each critical issue and report 
back to the larger task force. Dividing into specialized working groups 
nukes the best use of task force resources and time of task forcc members, 
andallows a significant amount of infonnation to be gathered in a relatively 
short amounl of time. 

4.3.8. Develop action plans to address critical issues 

Each task force develops an action plan addressing its critical issue. Thc 
LGRP model uses a very basic version of the LogFrame (Logical Frame- 
work) to specify the proposed interventions, the assumptions that underline 
that logic, and how progress will be measured toward achievement of goals 
(LogFrame is the project management technique required for both World 
Bank and European Union sponsored projects. As EU accession proceeds, 
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Croatian local governments may have opportunities to compete for pre- 
accession grants from the European Community, for example, funding to 
bring their environmental infrastructure up to EU standards.) The LogFrame 
analysis (1) contributes to a transparent planning process by specifying the 
assumptions upon which decisions rest and (2) integrates performance 
measurement into the planning process from the beginning. 

Information from the LogFrame analysis is used to develop an action plan 
that (I) defines the entities with the lead responsibility for in~plementation 
of the strategies plus any partners, (2) identifies the amount and source of 
resources needed for implementation, (3) sets the schedule for implemen- 
tation, and (4) specifies the benchmarks and indicators that measure pro- 
gress from the baselme to the desired outcome. The action plan covers the 
entire period from planning to implementation and is used as a guide for 
how the activities will actually be carried out. 

There are likely to be more proposed interventions than available resources 
will support. By revealing strengths and weaknesses of proposed interven- 
tions, LogFrame analysis helps the working groups select the most promis- 
ing proposals. Working groups can evaluate estimated costs against ex- 
pected benefits. The consultant or other staff supporting the strategic 
planning process provides information regarding available resources and 
if necessary keeps the action plans focused on the critical issues. A prior- 
ity should be to look for interventions that can be accomplished quickly and 
without a major investment, innovative approaches, and interventions that 
require long-term commitments. 

The LogFrame process of analyzing the critical issue and then identify- 
ing and planning potential solutions requires an investment of time and 
perhaps resources to conduct or gather research. Also, the action plan 
concept is simple, but completing an action plan requires concrete infor- 
mation that can be difficult to compile. At least four to six weeks of 
weekly meetings should be allocated for this most creative and challeng- 
ing part of the EDSP process. 

4.3.9. Develop the economic development strategic plan (EDSP) 

In an informal meeting, each working group presents its action plan to the 
task force, describes key choices that were made during the planning pro- 
cess, and answers questions from other task force members, who may re- 
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quest additional information. The task force assesses the resource require- 
ments of the combined action plans but makes no decisions regarding rela- 
tive value or priority at this meeting. 

In a second meeting, the action plans are integrated into an economic de- 
vclopment strategic plan. This is likely to involve difficult decisions about 
allocation of limited resourccs, and thus it is beneficial to invest in profes- 
sional facilitation. On the positive side, proposals in different action plans 
might reinforce each other, resulting in very promising proposals. On thc 
negative side, there might be internal contradictions between action plans 
and competing proposals for using of the same resources. Resolution of 
thesc issues is part of the process of integrating both complementa~y and 
conlpeting views and priorities into a comprehensive plan. 

The task forcc has to weighmany factors as it ir~tcgrates the action plan Into 
a coherent economic development strategic plan. In some cases, the avail- 
ability of resources can only be assumed; for cxample, grants and loans 
from state ministries and international donors. The strategic planning pro- 
ccss can accommodate uncertainty, because the model includes monitoring 
and updating. The stlategic plan is revised. as additional information be- 
comes available. Once the interventions have been integrated into a single 
plan, the task forcc develops guidelines for monitoring, updating and i~nple- 
menting the EDSP. 

4.4. Implement, monitor and update the EDSP 

Implement. Implementation is the test of the strategic planning process. 
The LGRP model Iays the foundation for implementation, because it crc- 
ates a shared vision and consensus in the community about issues, priori- 
ties and how the community should respond. Moreover, those who will be 
asked to implement the plan have been involved in creating it. 

Because it was built upon a foundation of action plans, the EDSP document 
describes the implementation process. However, the first step of impIemen- 
tation is to submit the EDSP to the local government for adoption (for ex- 
ample, the EDSP of a respective city should be submitted to the City Coun- 
cil for adoption). Although all those entities were represented on the task 
force, formal adoption of the plan is important because it represents an in- 
stitutional and legal commitment to implementation. 



Economic Deccntrlrlrzuliun undLocul Govcrnmcnf 

The EDSP needs the support of an entity that is respunsiblc for overscc- 
ing implementation of the plan. The decision about which entity fills the 
role reflects the local situation. An existing cnlity may be assigncd this 
responsibility, or an oversight committee can be formed from the mem- 
bers of the task force who are willing to continuc thcir service, or new 
people may become involved. Another option is to create a new entity to 
fulfill this rolc. 

Monitor. Monitoring provides the information needed to assess strategic 
plan implementation and to guide modifications and updates that will keep 
efforts on track toward realizing the vision. The entity that oversees imple- 
mentation also monitors progress of the EDSP. Regular monitoring repons, 
which are made public, maintain a transparent process and reinforce the 
commitment to implementation. Monitonng should track each intervention 
on the following dimensions: 

Indicators from the LogFrame matrices assess whether planned 
interventions are not only taking place but also having the desired 
results 
A comparison of action plans and budget reveal if ( I )  resources are 
being used at the level allocated and (2) the intervention is on 
schedule 
An organizational review looks for changes in individuals and 
organizations that may affect their abilities to complete imple- 
mentation assignments. 

Update. The strategic plan is a tool for adjusting to changes, so it has to 
be kept current with periodic reviews and up to date information. hfost da- 
tabases are updated annually when new information becomes available 
from government sources. The new information informs a new socio-eco- 
nomic situation scan that is fed into the EDSP. When a new scan is com- 
pleted, it is an auspicious time for the monitoring entity to seek answers to 
four additional questions: 

Is this issue still critical to the con~munity's economic future? - Docs this intervention continue to address the critical issue? 
Do program benefits continue to justify the resources required for 
implen~entation? 
Are there any unintended (negative) consequences of the inter- 
vention? 
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Unless the external environment is undergoing rapid and significant change, 
the strategic plan should remain viable for five to ten years. In a rapid evolv- 
ing environment such as Croatia, however, more frequent updating may be 
necessary. 

4.5. Conclusion 

The economic environmcnt changcs duc to outside events - technological 
improvements, discoveries, political cvents - and economic development 
activities must adjust. In a market economy. competition intensifies thc 
environment of constant chanxe. 

Local governmcnts have the power to create and maintain local environ- 
ments that support private sector activities. Also, local government o f i -  
cials, on the county, city ar~d municipality levels, have the power to work 
for change in national laws and policies. Thc tools that local government 
has to cnhance its economic dcvelopment capabilities arc its servicc pro- 
vision and regulatory responsibilitics plus its ability to providc informa- 
tion and mobilize additional resources through partnerships with the 
business community, NGOs, citizens: and with other governments in its 
economic region. 

Economic dcvelopment is not defined as attracting outsidc investors. Suc- 
ccssful economic development strategies recognize that, with minor ex- 
ceptions, most economic growth and job creation occurs from local 
entrepreneurs creating and expanding local firms - not from attracting 
large corporalions from the outside. Primary attention should he given to 
creating a local business environment within which local businessmen are 
supported in taking risks and reinvesting thcir profits in tilt: cumr~~unity. 

Local government promotes economic development through efforts to cre- 
ate or cxploit location advanlages; for example, by investing in infrastruc- 
ture improvements and education. Location advantage can stem from geo- 
graphic factors such as proximity to major markcts and good transpoltation, 
and also from local characteristics such as well-trained workforce and edu- 
cated populace. 

Moreover. expcrience shows that crcating such a business climate is the bcst 
approach to intcrested outside firms to locatc in your community. Foreigri 
investors are atlractcd to cornmunitics where local cntreprcneurs with whom 
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they speak feel positively about their local government and the community 
as a place to do business. 

The local government reform project (LGRP) collaboratcd with two of its 
demonstration sites, the Cities of Varazdin and Rijeka to implement the 
community-based economic development strategic planning process de- 
scribed above. In each city, a task force comprising representatives of the 
public and private sectors produced an economic development strategic 
plan through a series of interactive workshops. These plans have been 
adopted in February 2002 by the respective city councils, resources from 
the city budget were allocated, and the projects are currently being imple- 
mented in both cities. 

Over the course of 2003, the model has been replicated in an additional 11 
municipalities and 12 citics throughout Croatia. In all ofthese places, Task 
force members, local government, private and public sector and civic lead- 
ers are working together to set priorities necessary to raise the local stan- 
dard of living and develop econoluic development strategic plans for each 
respective local government. 



CITIZEN PARTICIPATION AS A TOOL TO 
IMPROVE LOCAL GOVERNMEKT 

MANAGEMENT EFFICIENCY 

5.1. Introduction 

5.1.1. Citizen participation as a tool to overcome lags in democracy 
development 

In the commonly accepted picture of modern society, the entire social 
sphere is divided into three main areas (or seetors), accordiny to thc pre- 
dominant types of activities, institutions or values represented in each: the 
market economy, the public sector, and civil society. 

Citizen participation includes a wide range of ideas, initiatives and  ac- 
tivities, the goal of which is to increase the role of citizens in all aspects 
of con~munity life. In  particular, though not exclusively, citizen partici- 
pation occurs between the market and the state and is usually called the 
third sector. 

Private ownership, activities and institutions gearcd towards making profit 
comprise the market economy sector. The public sector consists of public 
owncrship, with organizations and institutions that provide thc legal frame- 
work, social care, and other services in the public interest. Non-profit or- 

! The authors are Citizen Participation Specialists at Local Govcm~nenl Reform Project, 
funded by USAJD and implanentsd by Urban Instttute. Vicws expressed in the article 
are those of individuals, not the institution they represent. 
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ganizations, non-governmental organizations, and other institutions and 
activities based on civic Initiatives make up the third sector. 

The importance of citizen participation for modern democracies has been 
widely recognized in the past decades. We will mention only some of the 
reasons for the increased interest: 

Crisis of traditional understanding of democracy that reduces ci- 
tizens' influenee on community management to the right of election 
and re-election of representatives in the legislative and executive 
government; 
Dynamic development of civil society "sector," with institutional 
diversity and a multiplicity of experimental and innovative practices 
created new, increased interest in activities directed towards citizen 
participation; - Low level of citizen motivation to participate in local and national 
elections in states with a long tradition of democracy; and 
Difficulties in establishing and operating democratic institutions in 
transitional countries where, due to lack of democratic tradition, 
citizens have yet to gain trust in those institutions and their own 
ability to control and influence them. 

5.1.2. Citizen participation as a general value of society 

Citizen participation in decision-making on important issues of community 
development stands out as a one of the key characteristics of democratic 
societies. The opposite is true as well: the lack of information on important 
government decisions at the local or national level and the lack ofperma- 
nent forms of communication between citizens and government represen- 
tatives is a striking characteristic of undemocratic societies. 

In accordance with this widely accepted approach, the goals and benefits 
of increased citizen participation are considered valid goals unto them- 
selves. Citizen participation is therefore of inherent value and is not nec- 
essarily directed toward the achievement of visible practical results. The 
general goals of citizen participation can be divided into four main groups: 

a) Benefits for democracy - preservation and development of main val- 
ues of democracy and successful Functioning of democratic institutions at 
the global, national and local level. 



Citizen Participation as  a Tool to Improve Local Government ... 

b) Benefits for citizens - development of citizens' capacity to organize 
the~nselves around mutual interests and needs outs~de of the market and 
without state's instruction to do so, including the 

- capacity to share the responsibility for social care activities, cultural 
activities, and environment protection programs, and 

- general ability of individuals, formal and informal civic associa- 
tions, and non-governmental organization to solve problems in the 
community. 

c) Benefits for the development of general social cohesion and stabil- 
ity - trust, cooperation and partnership between different "sectors" (public, 
private and civil soclety sector). 

In no way do we wish to challenge the legitimacy ofafore-mentioned gen- 
erally accepted goals and benefits that citizen participation can have for the 
development of democracy, civil society values and social cohesion. How- 
ever, there are several shortcomings of this approach that defines and to a 
certain extent restricts citizen participation to thc achievement of general 
bcnefits that may not be demonstrated by tangible or practical results. Here 
are some of the important shortcomings that result logically from such re- 
duction: 

1. If increascd citizen participation is defined and advocated only as a gen- 
eral (social, democratic, political, cultural) value, then activities towards 
improving or increasing citizen participation shall primarily be of an infor- 
mative and educational character. Citizen participation would thus be de- 
veloped only as a kind of supplementary school of democracy in which 
knowledge and skills necessary for its successful functioning as a whole 
will be obtained. 

2. If the understanding of citizen participation is limited to better knowl- 
edge regarding management of community affairs and increasing citizen 
influence on government decisions and the practical cffect of citizen influ- 
ence on community resource use is ignored, then increascd citizen partici- 
pation could actually result in decreased management efficiency in the dis- 
position of resources. In other words, it would be the case that a paradox 
would occur where the lack in community development, in terms of effi- 
cicnt allocation of resources, ctc., is justified by progress ~rladc toward 
adopting and nurturing of higher or thcoretical (general human, democratic, 
etc.) goals that characterize similar ideological approaches. 
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3.  If citizen participation only increases citizen capacity to control gov- 
ernments at the local and national level and thus imposes additional ob- 
ligations on govemmcnts, in terms of providing information to citizens, 
organizing public hearings, providing more transparent decision-making 
(as they are required as elected representatives) - in othcr words, if ad- 
ditional obligations other than those stipulated by the law and those nec- 
essary to meet democratic standards are imposed on governments - it is 
likely that governments will view the process of improving citizen par- 
ticipation as an obstacle to increasing their performance and will try to 
resist it. 

5.1.3. Citizen participation as a group of activities for better solving 
practical problems in the community 

The main goal of this article is to point out the need to design more com- 
prehensive approaches to the citizen participation phenomena that stress the 
often neglected important and very practical purpose of increased citizen 
participation as a problem solving tool. This type of approach stresses the 
importance of efficiency as a criterion for evaluation citizen participation 
activities. Wc will start from the assumption that for real improvetnents in 
choosing cffective citizcn participation activities, general consensus on the 
value and need to develop citizen participation is not suficient, in the same 
way as a board and nnployees' consensus on the mission and strategic goals 
of a conlpany is not sufficient for a company's success and survival in the 
marketplace. 

We will not talk about implementation of citizen participation, but rather 
will focus on features of systematic policies to improve citizen participa- 
tion at the local level, which is to a great extent directed towards achiev- 
ing practical results and increasing resource use efficiency. 

Arguments for this approach are based on an analysis of LGRP's citizcn 
participation model, methods, and tools that thc model suggests for imple- 
mentation and initial results from the application of the model in 25 Cro- 
atian n~unicipalities and cities. 
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5.2. Application of management methods for improving 
citizen participation in local governments 

New management methods in the model and tools for its application in local 
governrllent are designed in such a way that they can be adjusted to coni- 
munities of different sizes and levels of experiencc in citizen participation. 

The citizen participation model offers two different application approaches: 
"Quick results approach" and "Integrated approach". 

From the efficiency standpoint, sometimes it is better to successfully com- 
plcte simple activitics. increasc support for similar activities as a result of 
such successes, and then apply more sophisticated tools. Local governments 
that already have some experience and abilities in promoting citizen par- 
ticipation can choose more sophisticated approach from the beginning. 

5.2.1. Two suggested approaches to model applicatim 

The simpler ofthe two approaches is "quick results". In this approach. lhr 
local government, on the basis of own evaluation of thc current level of 
citizen participation, sclects and applies particular tools that it believes can 
best be applied toward improving citizen participation. Examples of tools 
irlclude: city newsletter, if citizens are not sufficiently informed, contests 
for citizen groups, if necessary to motivate citizens or general public sur- 
veys, if it is necessary to learn abour thc citizens' opinion on activitieslser- 
viccs of the local government. 

The long-term approach includes designing an integrated citizen partici- 
pation plan, in which the selection of tools is based on a more thorough 
analysis and planning. 

5.2.1.1. Application of quick results approach 

Increases in management efficiency at the local government level can easily 
be seen by using the quick results approach. For local governments to 
choose the most appropriate intementions (tools), the first step should be 
to conduct a "scan" of the citizen participation sihiation, then to select ap- 
propriate tools, design the implementation plan for activities and monitor 
implementation. Even the first step - "scan of situation" - includes a par- 
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ticipatory examination of abilities, capacities and rcsources o f  the local 
govcrnrnent unit, in order for the planned approach to work. Furthermore, 
participatory methods applicd in the analysis of the situation, tools, prepa- 
ration ofthe implementation plan, and evaluation of implementation, point 
to a ncw way for local govcrnmcnts to manage themselves and their work 
in which key information and players are consulted to makc efficient and 
effective dccisions. 

Example from LGRP's application of the Model: 

Using the quick results approach in municipality o/Krnjak (population 
about f000), the "scan" was implemerlted in the /ollonirrg manner: Art 
LGRP consultant, in cooperation with local governmen/ representatives, 
prepared a qtrestionnaire /or evaluution ?/citizen participation situatioir 
and mtmic~polifyi development capucities, on the basis ofwhich 27 rep- 
resentalives o/thenrunicipalgor~ernnzent, neighborlioodcouncils, non-gov- 
errlmentul organizations, business commrmify and individual citizens were 
interviewed. 

On (he basis ofthe questioniroires, a report ~ " 7 s  designed with recommen- 
dationsfor selection ofactivities (tools) to increase citizen participation to 
address some ?/the key developmeni issues in the cornmurrity. 

After identifying the primary areas in which citizen participation is lack- 
ing, the local government can select those tools that will be used to addrcss 
those particular areas. 

Some local governments elect to analyze the potential impact of each of the 
available tools in regard to the existing status of citizen participation and 
identified needs in the community. This approach also increases efficiency 
in the work of local governments, giver] that the selection of tools depcuds 
on capacities, condition, sizc and resources of the local government. Even 
simply with the act ofplanning, analyzing, and choosing certain activitics, 
the more efficient use of rcsources (human and financial) is enabled. 

The third approach is to apply tools directly from the citizen participation 
"toolbox". 

Designed for achievement of short-tcrm results, this approach is accompa- 
rlicd by certain risks, in particular the risk that decisio11-makers are temptcd 
to overlook important issues that rcquirc attcntion in favor of thosc tools 
that arc casicst to apply or needs that are easiest to address. This decreases 
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the efficiency of applying the model and is more appropriate for smaller 
local governments or as a starting point (initial step) fordeveloping citizen 
partic~pation from scratch. 

In order to maximize results and to best use potential resources, particularly 
in smaller local govemmcnts, selection of tools should bc based on the re- 
sults of the first step (scan of citizen participation situation) using thrce 
main criteria: extent to which each tool deals with critical issl~es and local 
government needs, level to which the tool can change or impact the current 
situation, and degrce of feasibility in rcgard to complexity and availabil- 
ity of resources. 

Upon selection of appropriate tools, a plan of activities needs to be prc- 
pared. This can be avcry simplc list of steps in implementing the tool, per- 
sons responsible, timeframes and resources. After that, implemcntation 
progress must bc monitored and the plan modified if needed. It is impor- 
tant to monitor to which extent each tool actually improves citizen partici- 
pation practices. If thc desired or potential level of efficiency has not been 
achievcd with the tool that has been selected, the tool or approach needs to 
be modified or another tool shol~ld bc selected. 

5.2.1.2. Application of integruted approach 

Efficient management methods are also applied in the creation of an inte- 
grated plan, particularly during planning, preparing and conducting work- 
shops. analyzing the situation and resources, designing thc plan itself and 
monitoring implementation. This approach is a long-term systematic activ- 
ity aiming towards increased citizcn participation in the community. It  also 
strcngthens the capacity of local government leaders who participate in and 
facilitate thc planning process. We will briefly describe six practical steps 
recommended to the local govcmments for successful implementation: 

j .2.1.2.1. Step I :  Orienlation seminar on cilizen f~articipution 

The goal of this seminar is to present the benefits of and legal requirements 
for citizen participation to local government key personnel, members of 
neighborhood councils, and local non-governmental organizations, who 
will eventualIy form the task force that designs the integrated plan. The 
citizen participation toolbox is presented and ways to apply the tools shol~ld 
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be discusscd. The seminar can be conducted by citizen participation spe- 
cialists from outsidc the community (this is recommended, if possible) or 
by someone from thc community (for cxamplc, local government employee 
responsible for public relations or representativc of a non-govemmcntal or- 
ganization). 

5.2.1.2.2. Slep 2: Forming a taskforce 

Members of the task force should be selectcd from local governments 
(elected officials and employees), non-governmental organizations and 
neighborhood councils. They should be prepared and capable of devoting 
their time and knowledge to the task force. The best way is to ask oricnta- 
tion seminar participants to commit to working in the task force. 

Example: During tlre implementation of the LGRP model irz 25 local gov- 
ernnrerzfs, 40 taskforces werefomled, responsiblefor coordination ofwork 
to design and in~plement integratedplan of citizen participation. All task 
forces, in addition to government representatives, included representatives 
ofnon-governmental orgn~~izations, neighborhood councils, educational 
and cultural institutions. With assis tancef i .~~?~ LGRPk consultant, local 
governments began working together as a team toperform t u s h  imj~ortant 
for the community From the beginning oftheprocess, tlre taskforces used 
not only citizen arrdexpert opinions, hut also their own specific knowledge 
and skills and delegatedpart oj the tasks and responsibilities. 

5.2.1.2.3 Step 3: Condlrcting workshops 

The citizen participation model adviscs local government to conduct at least 
four workshops. At thc first workshop, the task force begins to analyze all 
aspects of citizen participation in the local governmcnt. In doing so, it can 
use particular critcria for evaluating current ways in exchanging informa- 
tion and assessing citizen perception of local government, including the 
credibility of local government, general IeveI of trust in local government, 
perception of local governmcnt openness or eff~cicncy, cornrnunication, and 
respect towards citizens. Results of analysis can then be summarized in a 
table or document that enables overview of strengths, weaknesses, oppor- 
tunities and threats significant for citizen participation in the local decision- 
making process (so called SWOT analysis). 
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The goal of the second workshop is to definc the spccific goals that will bc 
ach~eved in the area of citizen participation. .4 good approach is to first 
dcfine critical areas (for example, communication betwccn citizens and the 
government), after which goals that can be achievcd and measurcd are 
dcfined. 

The ncxt task is to determine interventions according to citizen participa- 
tion goals defincd during the second workshop. Brainstorming is the best 
way to gcneratc ideas for interventions. During the brainstorming, tools 
from the toolbox can be suggested, but it is also important to create inno- 
vative proposals that address the spccific situation in thc community. 

The purpose of the fourth workshop is to cvaluatc ideas generatcd at the 
third workshop using well-dcfined criteria and to select the best ones. Thc 
next task is to prepare draft plans of activities for selected interventions. All 
activitv plans will bc included in the integrated citizen participation plan. 

Examples from the implementation of LGRP's model: At 110 workshops 
corldtrcted in 25 local governments, there were appvoxinlate!~ 440 active 
participants. The goal ofthe ~sorkshop >+,as, through joint disc~rssion on key 
probirtns in the commu~iir?; to dcsign spc.cificproposalsforsolving spectfic 
problems (selecting i~~trrventions, implementation p1an.s and spc ' E I  f I C  a.s- 
signments to workshopparticipantsj. Althorrgh thefinal 'prodzrct" of  these 
ivork~hops .should be apart of integrated citizen participation plan, in manv 
cases, participants themselves proposed and success full^ implemented 
some activities even before theplarl was adopted In the municipality o f  
KonjSCina, for example, a proposal by u~orkshop participants to organize 
a local Christmas Fair bras adopted b y  the Council even before the inte- 
gratedplan was adopted and then very sucressfillv implernentrd. The Fair 
was held in the same week in bvhichfi~rnl integrated citizen participation 
plan wrls adopted. 

52.1 .2 .4 .  Step 4: Designing the integrared citizen pavticipation plan and 
presenting it to the board and cozincil 

The final result of the series of task force workshops is the integratcd citi- 
zcn participation plan, 3 documcnt that is thcn presented to the board and 
council for adoption. It is important to make the presentation comprehen- 
sive hut concise and well designcd to catch the attention of board and coun- 
cil members who have not participated in the design of thc plan. The plan 
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is a policy document. Adoption of the integrated citizen participation plan 
gives the green light to the further development of particular intenrentions 
and plans of activities. A second, but not less important characteristic ofthe 
integrated plan, is a detailed elaboration of implementation procedures for 
each activity anticipated in the plan. 

5.2.1.2.5. Step 5: Implementalion oj'infegrated citizen participation plan 

After the integrated citizen participation plan has bcen adopted, detailed 
activity plans can be designed. They should contain more details than draft 
activity plans included in the integrated citizen participation plan, which 
typically only includes the details necessary for making political decisions. 
It should be emphasized that detailed activity plans significantly increase 
the probabili5 of successful application of different tools. 

5.2.1.2.6. Step 6: JWonilorinx, evalualion, review oflhcylan 

During the implementation phase, it is important to monitor results, evalu- 
ate. and if necessary, revise the plan due to changing circumstanceslenvi- 
ronment in the local community. 

5.3. Citizen participation tools 

5.3.1. Importance of tools for practical application of the model 

As previously mentioned, citizen participation is often interpreted as an 
activity to achieve general goals and the benefits and effects of those ac- 
tivities are mainly intangible. 

The toolbox, on the contrary, points to the practical importance of those 
activities, directed toward achieving tangible results and increasing resource 
use efficiency. The citizen participation model, among other things, pro- 
vldes methods for measuring those results, i.e. efficiency of local govern- 
ment work. 

Therefore. i t  is not sufficient for local governments to sin~ply understand 
the importance of citizen participation and agree to be prepared to imple- 
ment policies and procedures for strengthening citizen participation at the 
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local level. Understanding and readiness need to be accompanied by 
the specific knowledge, skills and tools that will facilitate the success 
of the implementation of any given specific intervention (tool). It is 
surprising that this next step, which turns intention and understanding into 
practice, is often neglected in modern public administration. Often, "con- 
ceptual" i~nderstanding of issues and theorctical c o m m i t ~ ~ ~ c n t  to imple- 
mentation is considered sufficient for an initiative to be declared success- 
ful. Neglecting the importance of proccdures and tools uscd in the 
implementation phase of any public initiative will always achieve thc 
same result as any other undcrtaking without skills and tools: thc result 
will be useless or unwanted. 

5.3.2. Suggested sets of tools 

Later in this section. you will find the description and selection of poten- 
tial interventions (tools) that can be used to improve citizen participation. 
The tools addrcss a variety of problems. In terms of complexity, some of 
thcm are very simple and some are more sophisticated. Some are simple 
activities but can provide uscful suggestions, while some present more com- 
plex tools, such as general citizen surveys or budget in brief. They are 
grouped into four categories based on their general function: 

5.3.2.1. Information tools 

This sct of tools is aimed at improving the availability of information on 
services provided, the decision-making process, responsibilities and over- 
all activities of elected officials and local government employees. Access 
to information is a basic human right that governments should protect and 
facilitate at all levels, particularly at the local level, and it is one of the 
main preconditions for a transparent decision-making process in a demo- 
cratic society. Only well informed citizens can actively participate in lo- 
cal government activities and act as important members of modern civil 
society. 

Information flow is the first step towards the establishment of an activesole 
for citizens in the life of community, includingcommunication with the lo- 
cal government, citizen influence in the decision-making process, partici- 
pation in the planning and implementation of community-based projects, 
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and establishmenl ofpartnership with local government and business com- 
munity. 

Successful implementation of these tools will demonstrate the commitment 
and ability orthe local governnlent to apply new management methods and 
skills that havc been developed in modem democracies. One of thc most 
important skills is delegating, i.e. recognizing capable people or organiza- 
tions within the community, which can perform tasks for (or with) the lo- 
cal government. Therefore, local government does not necessarily have to 
obtain all skills internally, but can involve those people it  believes can suc- 
cessfully perform particular tasks. In  doing so, a decentralized approach to 
accomplishing activities involves comn~unity members as well as local 
govcrnment staff. For example, for the design of-a ncwsletter, aperson who 
does not work in the local government, but who has experience in the de- 
sign of similar publications can be hired hy the local government and 
thereby contribute new skills and ideas to the design of the newsletter. 

Suggested tools in this group are: open council session; public information 
center; information brochure; information hoard; frequently asked ques- 
tions, automated telephone information; newsletter, handouts; mayor's bud- 
getary message; budget in brief; media releases; ulccting agenda; and 
printed rninutcs. 

5.3.2.2. Conrmunicution tools 

Communication tools include providing information to citizens and provid- 
ing a way for citizens to express their attitudes and comments. Communi- 
cation in this model is explained as a two-way process "through which in- 
formation are exchanged between individuals by using common system of 
symbols, sizns or conduct". 

Citizen participation in local governance is possible only when the infor- 
mation flow is two-way: upward movement of information (from citizens 
towards local govzrnment) and downward movement of information (from 
local government towards citizens). It is clcar that information exchange 
process will only he efficient when both sides acccpt a "common system 
of symbols, signs and conduct". The goal of tools from this group is to lay 
the foundation for such a systcrn of communication, but they arc not the 
only tools that can be used for irnproving information flow upward or 
downward. 
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When the local government informs citizens ofplans and decisions relevant 
for community development, an initial step towards establishing commu- 
nication has becn taken. When citizcns respond to information they receive 
by providing comments in referencc to information shared (plans or deci- 
sions) or suggesting solutions for improvement of planning or dccision- 
making: full communication has been establishcd. The communication 
cycle is completed when citizcns' responses affect positive changcs and 
morc efficient implementation of local projects and activities. 

Successful application of these tools will demonstrate that the local gov- 
crnment is able to take the ncxt step - to dcvelop various activitics bascd 
on public-civic partnership (see partncrship tools, bclow), a characteristic 
of whlch is not only successful communication, but also successful irnplc- 
mentation of mutual projects. Communication tools include citizcn surveys; 
interviews with citizens; surveys on particular service; focus group, feed- 
back channels, cards with citizens responses; radioiTV program; public 
hcaring; neighborhood meetings; successful meeting; youth contcst; inter- 
net portal; and intranet-internet systcm. 

5.3.2.3. Partnership tools 

This group of tools is designed for public-civic. partncrship, which is one 
of the most demanding goals of citircri participation. It could bc said that 
public-civic partnership is achievcd when citizens and local govemment can 
work as partners on different projccts in the con~munity and whcn those 
joint activities produce tangible results. 

Partnership tools prornotc effcctivc citizen participation in local government 
activities. The most important activitics arc thosc in which citizcns, with thcir 
own resources, assist implemcntation of the projcct in cooperation or part- 
nership with local govcmment. ilctually, it would be fair to say that in this 
case the local govemment helps citlzcns to implement solutions by provid- 
ing them with appropriate resources, rather than suggesting that citizens ad- 
just thcir activitirs and resources to the local government. Thereby, citizens 
truly "take matters into their hands". This set also contains different tools 
through which citirrns can get involved in the decision-making process. 
Although this is not exactly the samc as collaborating to implement projects, 
it is still a good cxiunple of a specific kind of cooperation in which citizens 
contribute their own resources, including time, experience, and knowledgc. 
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This is also the best way to strengthen efficiency and local government 
managcmcnt since the bnrden of providing resources (hoth financial and 
human) is not solcly on local government, but is shared with other sectors. 
This leads to better project results, motivated participants, long-term sus- 
tainability, and overall improved quality of life in the community. Partner- 
ship programs are often composcd of volunteers, especially young people, 
which is an additional benefit from this tool. Selection of partnership tools 
includes local partnership program; planning of public spaces; local festi- 
vals; business forum; citizens' advisory group; and task force. 

5.3.2.4. Adminislrative tools 

The set of administrative tools includes specific intenrentions that create the 
framework for application of different citizen participation tools. This cat- 
egory of tools suggests systematic changes in the way local government 
implements everyday activities and therefore can lead to more sustainable 
changrs ihari any other sct of tools in the "toolbox". 

Some of these tools contribute in thc area of legislation, often enabling some 
transparent procedure (for instance, transparent budget process that requires 
applying tools for budgct design). Other interventions are more focused on 
defining specific guidelines, like general citizen participation policy in civil 
initiatives. Other tools describe in detail the procedures for financing i n -  
tiatives or performance of administrative services. 

One of the most comprehensive tools is "One Stup Shop" which cnablcs 
open and easy access to information on local government services (mainly 
information on administrativc services), and more importantly, creates an 
atmosphere of openness and trust between citizens and local government. 
The app!icatioo of this tool completely changes the local government 
structure and conccpt of service provision. It has a significant positive in- 
fluence on citizens' willingness to cooperate with local government of- 
ficials and employees. Some administrative tools include citizen partici- 
pation strategy; NGO charter, proccdure of financing civil in~tiatives; 
transparent budget process; one stop shop; proccdurcs of providing ser- 
vices in the govcmmcnt; youth council; and creation of a position for a 
citizen participation specialist. 



Cllrzen Purt~clpatiorl as a Tool lo Improve Local Governm~nt 

5.4. Results uf applying the citizen participation model in 
Rijeka 

Background information 

City oFRijeka is a port with population of 175.000. In Croatia and through- 
out the world, Rijeka is known as a progressive and innovativc city that 
undertakes many initiatives for improvement of living conditions of its 
citizens, through promoting cconomic devclopmcnt and civil society. 

In 2001, Rijcka started cloae coopcration withUSAID and began working 
with L G W  to improve local govcrnment management in sevcral diffcrent 
ways. When selecting nianagemcnt models from LGW's portfolio., the city 
decidcd to focus on financial management, economic development and 
citizen participation. Thc selection of citizcn participation was fairly unique 
in the Croat~an context. 

Anzr consultations uith LtiRP's technical staff, the clty decided to apply 
both thc "qulck rcsults approach" and thz "integrated approach". 

Implementation of quick results approach 

Within the "quick results approach", the city of Rijeka applied the follow- 
ing tools: Community based strategic planning - desigr~cd an economic 
development stratcgic plan for thc c ~ t y  of Rijeka (managed by LGRP's 
cconomic devclopmcnt team). 

Youth contest, "My vision of Rijeka" in order to involvc youth in the city 
aclivities and provide support to the process of developing the local eco- 
nomic dcveloprnent strategic plan. Results of the contest arc numerous 
works: drawings, paintings, stories, etc. on the future of Rijeka (sce citizen 
participation toolbox). Thc award ceremony caught the attention of rncdia 
and was widely promoted. Members of thc economic developmer~t task 
force could, when developing the vision of Rijeka, take into consideration 
ideas and opinions of younger generations. Youth are also convinced that 
their opinion on the future is important to decision-makers. 

Meeting with citizens model methodology is applied and implemented 
during meetings with the neighborhood council in the area where the bank- 
rupt paper mill is located. A meeting was held to gather citizens' opinions 
on thc possible use of bankrupt facilities which informed the decisions of 
both the bankruptcy managers and the court. 
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Cilizeu surveys, provided useful information on citizens' priorities, their 
knowledge on the activities of the city and sourccs of information which 
thcy dcpcnd upon. The sunvey report was delivered to media to publicize 
the results of the survey. The results also contributed to the process of eco- 
nomic development strategic planning. 

Within the intcgrated approach, the city organized a citizen participation 
task force consisting of 15 members who participated in four workshops to 
develop thc citizen participatiun integrated plan. As a rcsult, a plan was 
designed that includes a sunlmary analysis of the citizen participation situ- 
ation in the city (in the form of a SWOT table). 

Defining goals: 

- Citizcns bettcr informed and provide morc frequent feedback to the 
city (communication in~proved). 
Increased citizen pa~ticipation in thc process of preparing a budget 
("transparent budget process"). 
Increased role and activity of ncighborhood councils (ncighborhood 
councils). 
lncreased number of civic initiatives that solve problems and address 
the needs of the community ("civil initiatives"). 

In order to achieve the afore-mentioned goals, the city selected the follow- 
ing interventions: 

- Plan was presented to the board and council and was adopted as a 
strategy document. 
Upon adoption. the city began applying citizen participatiun tools 
(after final feasibility evaluation and decision on the greatest 
priorities). 

Results of application 

In order to achieve implementation of thc "communication" goal, the city 
published a newsletter that was distributed to citizcns, participated in sev- 
eral talk-shows on TV on various important subjects, and improved com- 
munication channels, for instance, through implementation of "e-munism 
project which provided a sophisticated internet platform for comrnunica- 
tion with citizens and neighborhood cnuncils. The city also decided to 
broadcast a part ofcouncil sessions on the local TV station. 
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Thc rcsults of applying this tool are many. Citizens of Rijeka are better 
infonned and due to improved fecdback channels, they more often comnlu- 
nicatc with the city. This increases citizens' trust in local government and 
incrcases transparency. 

The "hudget" goal was achicvcd through publishing and distributing a 
"budget in brief' with elemcnts of the mayor's budget message. This en- 
abled citizens to better understand the local budget, particularly revcnues 
and expenditures. On the basis of that knowlcdgc: citizens can bctter com- 
nlunicate with the city on budgetary issucs. 

"Ncighborhood council" is a goal that was met by using a talk show a i d  a 
partnership program to involvc youth groups and ncighborhood councils 
in developing public spaccs for youth. This program. called [MU:V] ("Mali 
ufe velike"). solicited significant intercst by youth, and also rcpresentativcs 
of othcr sectors. including the city, ncighborhood councils, NGOs, schools 
and local media. Over 100 youth rcpresentatives participated in the infor- 
mation seminar, following which thosc most interested participatcd in thc 
serics of workshops. Six completed projects werc submitted (in October 
2003). Thc two projects that were considered the best werc co-financed by 
the city. The city agrecd to support conlinuation of this project and the new 
youth contest [MU:V] 2004 was launched in April 2004. 

In order to strengthen civic initiatives, the city also designed an NGO char- 
1t.r outlining cooperation between the local government and non-govern- 
mental, noo-profit sector. The charter outlines a long-tenn strategy for the 
NGO scctor and is a unique framework for financing NGO sector activi- 
ties, projects andprogwms. This ib thr first such charter in Croatia. 

In addition to the activities dcscrihed ahovc; thc city initiated a series of 
cfforts to revitalize run-down industrial facilities to preserve thc city's cul- 
tural l~crilagc and makc a significant cffort toward revitalizing the overall 
city. It is important to note that thc city approached the process of rcvital- 
ization in a ncw way, through a public-private partnership that was initiated 
by the representatives of thc city, privatc sector and individuals, experts who 
reccntly founded association named PRO-TORPEDO. By initiating this 
private-public partnership, the city demonstrated its willingncss to coop- 
crate with other sectors to hettcr use scarce public rcsourccs. 

Application of various citizen participation tools have contributed to tlic 
improvement of the citizen participation situation in Rijeka. Since change 
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docs not occur overnight, thc city continues to analyzc thc situation and 
with respect to undertaking other appropriate activities. In general, inter- 
ventions have created a more constructive atmosphere and started the long- 
tcrm process of increasing trust and sense of partnership in the city. 

In Croatia and throughout the world, Rijeka is recognized as a leading city 
in introducing modem managcment methods in local government to pro- 
mote public-civic partnerships in various areas of community life. Those 
are important preconditions for susta~nable growth accompanied by im- 
provement of overall quality of life for all citizcns of Rijeka. Thc fact that 
Rijcka was recently granted a World Bank loan to rcstructurc the port was 
surely affected by the tangible results achieved to date toward local gov- 
ernment reform. 

5.5. Conclusion 

Based on the main characteristics of LGRP's citizen participation model and 
initial results of applying thc rnodel in 25 Croatian municipolities and cit- 
ies during 2003, thc following argument can be made to support the main 
thesis of this article - greater citizen participation in local communities 
is positively related to increased management efficiency in local gov- 
ernments: 

Improvement of citizen participation can and should be achieved by 
applying certain management skills, methods and procedurcs. 
Local government leaderships should be trained in certain manage- 
ment skills, methods and procedures and should rcceive consistent 
additional training. 
A systematic process of increasing citizen influence on design and 
implementation of management policy in the local community leads 
to the better use of resources and greater capacity to solve practical 
problems. 
Activities that foster citizen participation facilitate better use of  
human resources in the local community and mobilize new sources 
of financing. Thus it should not be treated as a cost, but as a de- 
velopment investment. 

It is possible and useful to develop citizen participation mechanisms as a 
system of susCainable practices in managing local government that directly 
affects the use of resources and ability to solve practical problems. This very 
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practical value of citizen participation is in direct contrast to thosc who 
value citizen involvement in governance only to nurture or  promote Sen- 
era1 valucs such as a culture of  dialogue, tolerance, rights of an individual, 
civic initiatives, and cemocratic values such as the availability of informa- 
tion or  frcedom to express an opinion publicly. 
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Vet naslov knjige uputuje na trend administrativne decentralizacije i jaEa- 
nja uloge lokalnih polititko-administrativnih jedinica u usmjeravanju i 
podriavanju razvoja svujih lokalnih zajedn~ca. Premda zanimanje za eko- 
nomsko-poslovne aspekte djelovanjajavnog sektora svc viSe raste u cijelom 
svljetu, za Republiku Hrvatsku ekonomska domena kretanja u javnom 
sektoru ima dodatno maEenje. Ako sc zna da javni sektor raspolaie polo- 
vinorn druStvcnog proizvoda, tc takoder svojim pona5anjem I mjcrama 
usmjerava odluke i u scktom gospodarstva i u sektoru domaiinstva, toda 
ustroj; vrijednosni sustav i efikasnost koji odlikuju djelovan~e javnog 
sektora postaju opicdrujtveni problem. Problern dodatno zaoStravaju nedo- 
statan ekonomski rast, pitanje odriivosti trendova kojl dauaa podrtavaju 
rast (osobna potrolnja i driavna infraslmkturna ulaganja), kao i politii-ki 
uvjetovana kaSnjenja u pribliiavanju Europi. 

Analiziranje modela djelovanja domatcg javnog sektora, pratenje pozi- 
tivnih svjetskih iskustava, kao i njlhova oprezna prilagodba dornatim 
potrebama, zadata je i ekonornskih stmrnjaka i profesionalnih savjctnika, 
a nadasve samih djelatnika u javnoj upravi. 

U ovoj cjelini nalazimo priloge viSe autora kojl, uzimajuti u oh7ir sve 
sloicnije zahtjeve Sto se postavljaju pred zaposlenikc u lokalnoj samo- 
upravi, razraduju mzliEitc dimcnrije problema razvoja poslovnoga modela 
primjerenoga za jedinice lokalni samouprave (JLS) Radovi uzimaju u 
obzir problcmc: 

ekonornsko-organizacijskih aspekata decentrahziranog administra- 
tivnog modcla 
modela vrednovanja performansa 
razvoja marketinikog rnodcla i njegova odraza na razvoj lokalne 
zajcdnlcc 
modela upravljanja ljudskim sc:sursima 
modela upravljanja materijalnim resursirna, odnosno vcoma znaE;?i- 
nim fondom nekretniila u nadlcinosti JLS-a. 

Gotovo je u svim tim radovima ncizbjcina usporedba javnog i privatnog 
sektora. Naime, privatni je sektor onaj sektor koji svoju organizaciju i 
poslovnu tilo7ofiju tradicionalno razvija pod veCi~n ili manjim pritlskom 
tsiista. Rczultat se toga pritiska ogleda u stalnom traganju 7a utinkovitijirn 
poslovnirn rjcienjima. Tako je kroz dcsetljeta borba za opstanak na konku- 
rentskorn triiStu iznjedrila specijalizirana manja, razraden jc konccptualni 
aparat, razvijene su tehnike i alati 7a pojedina fu~~kcionnlnn podrurja; avc: 
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kako bi se postigla i odriala konkurcntska razina racionalnosti. Prilagodba 
tih znanja u novom valu menadierizacije javnog sektora vclik je i snaian 
Izazov. 

Medutim, jednako kao 3to istitu slirnosti, autori istiru i posebnostijavnog 
scktora. U prvome je rtdu uoEena dvojnost uloge i ciljeva JLS-a. S jedne 
se strane javl.ja problemekonornske efikasnosti, a s druge se strane posta\,lja 
politiEko pitanjc dcniokratskih procesa i prava Eovjeka I naroda. Organi- 
zaciju i upravljanje u javnom sektoru dodatno usloinjava vcliEina samog 
sustava, visoka interna diferenciranost uloga i osoblja, tc pitanjc odriavanja 
dinamif nosti i fleksibilnosti. 

Svaki od ovdje prikupljenih radova odraiava nastojanja da i driavna upra- 
va, ncovisno o razini (lokalnoj, regionalnoj ill sredisnjoj), svoje djelovanje 
preciznije osniisli kako hi svjesnije njime upravljala, na zadovoljstvo saniih 
djelatnika u javnoj upravi i konatitutiviiih jedinica kojima sluie. 

Poglavlje o organizacijskin~ aspektima dccentralizacije jarrnog sektora 
shvai-a jaEanjc uloga JLS-a kao promjenu, odnosno prilagodbu organi- 
zacijskog modela s konkretninl posljcdicama za operativnu i stratcSku 
uEinkuvilost budutcg djclovanja javnog sektora. Rad s teoretskog stajaliSta 
komentira dinamiku razvoja organizacijskog niodela privatnog poslovnog 
scktora te usporcdbom daje naznakc otekivanog djelovar~ja deccntralizncije 
na razlii-itc dimeozije efikasnosti JLS-a. NameCc se zakljliEak da decentra- 
lizacija otvora prostor za veCu operativnu ui-inkovitost, te uz prikladnu 
motivaciju moic porrroCi bricrn i informiranijem donoSenju odluka. Sama 
sposobnost iskorigtenja potcncijala decentraliziranog modcla uprave ovisit 
Ce o prcciznosti dodijeljenog djclokruga autoriteta JLS-a, o daljnjem raoo-  
j u  institucionalnog (pravnog I opCed~St\~enog) konteksta. te oprimjerenom 
stupnju osposobljenosti i profesionalnosti djelatnika. 

Nastojanja za uspjeSnijirn menadimentom uvijck su vodila razvoju novih 
rnodela kontrole djelovanja poslovnih sustava. Zl~arajnost mjcrcnja obav- 
ljenih aktivnosti u jcdinicama lokalnc i podmene samoupravc kao i oc~enji- 
vanje njihove utinkovitosti istaknuti su u poglavlju Uravnoteieno rnjere- 
nje uspjeSnosti poslovanja javnog sektorn. Istraiuje se problematika 
nijerenja poslovnih aktivnosti javnog sektora s naglaskom na djelotvomost 
i utinkovitost za Eije se mjerenje izabire model uravnoteiene niatrice 
uspjeS11osti (DSC - balanccdscorecard). Model polazi od Eetiriju perspek- 
tiva koje su modificirane sukladno obiljeijima poslovanja javnog sektora 
u suvremcnim uvjetima. U predloicnom sc modelu povczuju stralegijski i 



operativni ciljevi polazeCi od tcmcljne svrhc - zadovoljavanja potreba 
korisnika usluga javnog sektora, poboljianja financijske ui-inkovitosti, te 
intcmih perspektiva kojc su vezane za poboljianje opcrativne ui-inkovitosti, 
tj. organizacijskih sposobnosti, inovacija i permanentnog uEenja djelatnika. 

Pr~log  pod naslovom Mjerenje uspjejnosti i menadiment kao sastavni 
dio reforrne lokalne samouprave odraiava spoznaje do kojih su u protekla 
dva desetljefa dosli struEnjaci i svjetska praksa. Autor saiima osnovne 
pristupe problemu kontrole kroz unaprijed definirme parametre rr~jcrenja 
performansi. Pritom navodi detinicije i opise pojmova koji bi odgovomim 
osobama u JLS-u trehali olakSati snalaienje u priliEno tehniEki zahtjevnu 
podmfju. Sustav je usp jeho  primjenjivan u javnom sektom na zapadu. 
takoder i u poslovnome svijetu. Kako Hrvatskoj tek predstoji nova sveo- 
buhvatnija dorada sustava kontrole u javnom sektoru, to se kritiEnom 
prirnjenorn teorijom i praksom vet. potvrdenih rjeScnja mote uvelike uSte- 
djcti na troikovima, te osobito na vremenu potrebnom za reorganizaciju 
sustava javne upravc. 

Radom Upravljanje marketingom na razini lokalne samouprave autor 
naglaSava sloienost problema razvoja lokalne sanloupravc "u interakcyi 
s napretkom gospodarstva i kvaliletoni iivota u dnnom prostoru ". Autor 
upozorava na Einjenicu da se marketingka filozofija sama namete uspo- 
rcdno s jaEarijem svijesti da lokalna samouprava nudi usluge iz svoje nad- 
leinosti 'gmdanimo, gospodarskbn i drug in^ subjektima koji za te usluge 
plataju porez. " Pri tom, analizirajuti dinamiku razvoja urbanih cjclina, 
autor upozorava na vlastita iskustva u modeliranju marketinSke strategije 
Grada Rijcke. Evoluiranje marketinSkog modela zbiva se sukladno razvoju 
dmStva i sredine. Time ujedno rastc broj subjckata kojirna se obraca sustav 
javne uprave, a model marketinga spiralno evoluira zahvakajuci svc mnogo- 
brojnijim funkcijama i tvoreti, sa svakim ciklusom dorade, svc sloieniji 
sustav. 

Rad o upravljanju ljudskim resursima daje v1.10 koristan osvrt na ame- 
riEka iskustva u reguliranju zapoBljavanja i radnih odnosa u javnom sektom. 
U danaSnje vrijeme, upravljanje ljudskim resursima rnnogo je v ~ S e  od 
tehniEkog posla i vodenja kadrovskih evidencija. Dapai-e, zauzima sa- 
driajno i formalno, sredignje mjesto u kreiranju programske politike razvoja 
kako privalnog, tako javnog sektora. Amerirka organizacijska rjeSenJa 
predvidaju obiEno usporcdno postojanje linijske sluibe (nadzor operative) 
i savjetodavne sluibe ili osobe zaduiene za stratesku orijcntaciju gledc 



pitanja razvoja ljudskih resursa. Zanimljivo je pratiti kako u SAD-u perso- 
nalne politike vet dvjesto godina postupno napreduju. Naizgled tehnitko- 
pravnim mjerama, promjenom svijesti i regulative, uspjelo se poticajno 
djelovati na efikasniji odabir osoblja, povetati mot~viranost te poboljiati 
disciplinu i odgovornost. Rezultat j c  bila povedana utinkovitost i kval~teta 
~lsluga javnog sektora. Nama danas duhovitoislikovito zvuti tvrdnja da je 
"do 1820-tih u SAD-upostojalapraksa nagradivanjapolilidke lojalnosli 
dodjeljivarvem javnih sluibi ", a vrlo je indikativna napomena da vei. zakon 
iz 1913. eksplicitno navodi kako driavni zaposlenici moraju promicati 
efikasnost driavne uprave. 

Upravljanje imovinom u lokalnoj samoupravi predstavlja joS jedriu 
dinienziju aktivnosti o kojima JLS mora skrhiti. Nekretnine koje su u 
pretkapitalistitkom i tranzicijskom razdoblju uSle u vlasniStvo ili koriStenje 
JLS-a, veliko su nacionalno bogatstvo. Sustavnim upravljanjem te nekrct- 
nine postaju potencijalno izdagan i fleksibilan izvor prihoda JLS-a. Kao 
primjer autor navodi projekt izveden u suradnjl Grada Varaidina i Urban 
Instituta iz Zagreba, u koordinaciji autora ovog priloga. Uvodenjc sustav~ 
noe. u~ravlianianekretninama u Gradu Varaidinu rezultiralo ie dvadeset~o- - .  " 

stotnim poveCanjem proratuna godinu dana nakon implementacije, i to 
preteino kroz kap~talne prihode ostvarene kvalitetnijim uprnvljanjem imo- 
vinom. U ovom se prilogu izlaiu osnovni pojmovi, daje se prikaz stanja 
upravljanja imovinom, te se otkriva metodologija rada na razvitku i imple- 
mentaciji modela upravljanja nekrctninama kroz jedanaest kljutnih koraka. 

Marija KaStelan Mrak 



PART II 

DIMENSIONS OF LOCAL 
GOVERNMENT EFFICIENCY 



This part of the book highlights the trends of adininistrative decentraliza- 
tion and the strengtllening of the rolc oflocal political-adminiatrativc units 
in directing and supporting thc development of their own local communi- 
ties. Although the interest foi economic-buslness aspects of public sector 
activities is growing in tlir rntire world, the economic domain of this rnove- 
merit in the public sector of Croatia is additionally important. If we consider 
that the public sector manages half of GDP and that, with its bchavior and 
measures. (he public sector directs decisions in the husincss and houschold 
seclors, then the structure, [he system of values and the efficiency that chlu- 
acterizes the public sector bccomes a general social problcm. The problem 
is additionally enhanced under circumstances of insufficierll rconomic 
growth, thc limitations of sustaining growth through prescrlt trends (grow- 
ing pcrsonal cor~sumption and state investments in infrsstructure), as well 
as by the risks and costs of eventual dclays in the process of Croatia's ac- 
cession to thc Furopcan Union. 

Thc analysis ofthe model of domestic public sector functioning, the moni- 
toring of positivc international experiences, and their cautious adjustment 
to domestic needs, is a task for ecorlorny experts, for professional consult- 
ants and, most of all, for public adminislration elilployees, 

In this part of the book, we find contributions from several authors who. 
rcspectir~g ever more complex requcsts placed heforc local government em- 
ployees, elaborate different dimcnsions of the task of dcveloping adequatr 
busirrcss modcls for local government units. The contributions addrcas is- 
sues rclatcd to: 

. Economic and organizational aspects of a decentralized administra- 
tive model, - Pcrfornlance evaluation - mezsuremcnt issucs, concepts and 
models, - The development of a marketing model and the reflection of mar- 
kcting activities onto local community developmenr, 
Human resources management models, 
Material resources management modcls. i.e. portfolio li~zlhod of 
asscts management. 

In almost all papcrs, the comparison of public and private sector is inei'i- 
table. Thc priva~e sector is thc sector that traditionally develops its organi- 
zation and business philosophy under greater or lesser market pressure. Thc 
rcsults of that pressure are reflected in a permanent scorch for marc cffi- 
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cient business solutions. Thereby, throughout the decades, thc stmggle for 
survival in competitive markets has generated a specialized knowledge, a 
concept apparatus and techniques and tools designed for particular func- 
tional areas, all in order to reach and maintain a competitive lcvcl of etfi- 
eiency The adjustment of that knowledge in the new wave of public sec- 
tor manazement is a big and motivating challengc. 

However, the samc way authors point out similarities, they also stress public 
sector specifics. Primarily. they notice the dualism in the roles and objec- 
tives of local governments. On one hand, there is a problcm of economic 
efficiency and on thc othcr hand, there are the political issues of democratic 
processes and the rights of individ~lals and nations. The issues of organiz- 
ing and managing the public sector are made additionally complex by the 
size of the system, its high internal differentiation of roles and staff, the 
constant isaues of maintaining dynamism and flexibility, and many others. 

Each of the contributions also retlects the attempts of the state administra- 
tion, regardless of the level (local, regional or ccntral) to design its activi- 
ties with greater precision in order to raise managerial awareness and to 
manage activities in accordance with the expectations of Local administra- 
tion en~ployees and the constitutive units they serve. 

The section of Organhational Issues in Public Sector Decentralization 
treats the strengthening of local government roles as a change process, i.c. 
a process of organizational model adjustment: with specific consequences 
to operative and strategic efficiency of future public sector activities. From 
thc theoretical point of view, the paper comments on the developmental dy- 
namics of organi7,ational models in the private business sector and, through 
comparisons, gives indications of expected impacts of the decentralization 
process on different dinlensions of efficiency of local government units. It 
poscs that decentralization opens up space for greater operating efficiency 
and that with appropriate motivation it can facilitate quicker and better- 
informed decision-making. The capacity to use the potentials of a dccen- 
tralized administration model will depend upon the accuracy with which the 
scope of work is allocated to local government unit_ on the further devcl- 
opment of institutional (legal and general social) context and on the appro- 
priate level of employees' education and professionalisn~. 

The significance of meusuting pcrformed activities in local and regional 
governments, as well aa the evaluation of their efficiency, are accentuated 
in the section Balanced Performance Measurement of the Public Sec- 



tor. The author addresses issues of measuring public scctor busir~zss activi- 
tics with an emphasis on efficiency and effectivcncss by choosing a pcrior- 
rnance measurement model based upon the "balanced scoreboard'' (BSC). 
The model dcparts from four pcrspectives modified according to the char- 
acteristics of contcmporary public sector operations. The proposed model 
links strategic and opcrntional ohjcctivcs starting from the basic purpose - 
to meet the needs of public sector scntice users by improving finaccial ef- 
ficiency and internal perspectivcs related to improvements in operational 
eificicncy, i.e. organizational capacities, innovations and pcnnancnt staff 
training. 

Efforts nladc towards a more successful management hove always lcd to the 
developmcnt o inew models to control activities of busincss systems. Thc 
section on Performance Measurement and  Management as an Integral 
Par t  of Local Government Reform rcflects cognizance achieved by ex- 
perts and international practicc in thc past two dccadcs. Tllc author sum- 
marizcs the basic approaches to the issuc of control through prc-defincd 
performancc measurement parameters. Whilst doing >o, the author cites 
definitions and description of terms that should allcviatc the coping of re- 
sponsiblc persons in local zovcrnrnenr units ill thc quite tcchnically de- 
manding area. The systcm is successfully appl~ed in the \Vest and in thc 
business world. Croatia has yet to cxpcricrlcc new, marc comprchensive 
completion of control systems in the public sector. 

I11 the section Marketing Management in Local Government, the author 
stresscs the complexity of local govcmment development "in the interac- 
tion witlr the progress of e c o n o m ~  and qualih. of l i / f  i ~ r  n given space ". Thc 
aulhor points to the fact that market in^ philosophies evolve along sidc with 
[hc gro\vth of local govcmment awareness in that their purpose of existence 
is ro offcr servlccs "lo citizens, economic crnd other riihjecfs rharpizy 1nxcj.s 
for rl~ose scnjices ". Analyzing the dynamics nf  urban units de\.clopmeilt, 
the author points to his own expcriences in dcsrgning thc City of Rljcka 
marketing strategy. 

The markcting modcl cvolulion occurs according to thc delrelopment in thc 
society and environnient. At the same time, this also Increases the numher 
of subjects scmed by the public system and thc number of partncrs that the 
public administration systcm turns to. Consequently, this leads to a spiral 
evolution of the marketing modcl owing to a progressive yrowth in the num- 
ber of functions, creating with cvery cyclc, an ever more complcx qystem. 



The section on Human Resources Management provides a very useful 
overview ofUS experiences in rcgulating employment and employment is- 
sues in the public scctor. Nowadays, human resources managcrnent is much 
more than a technical task of keeping pcrsomel records. In fact, it takes a 
ccnt~al  role in creating program development policies in both the private 
and public sector, both in terms of content and formal status. Amer~can 
organizational solutions include usually parallel cxistcnce of line scrvice 
(supervision of operating resources) and advisory service or person respon- 
sible for strategic orientation in terms of  human resources development. It 
is interesting to follow how personnel policies in the US have gladually 
advanced for 200 years already. Seemingly through technical and legal 
measures and changes in awareness and regulations has led to a more effi- 
cient selection of  personnel, as wcll as to higher appreciation of motivation, 
discipline and responsibility issues. The ~esul t  was increased efficiency and 
quality of public sector services. The shtcmcnt that "up to 1820-s. in the 
US therc was a practice orrewarding political loyalty with awarding pub- 
lic services" today sounds humorous or picturcsquc. Still, the remark is vcry 
indicative, especially when we find that a law passed long ago, in 1913, 
explicirly citcs that state cmployees must promote state administration ef- 
ficiency. 

Local Government Asset Management rcpresents another dimension of 
activit~es that local governmcnt units must observe. Real property, that 
which in the PIC-capitalist and transitional period becomes ownership of 
local governmcnt units, represents a ~ignificant national asset. With system- 
atic managcrnent, that real estate becomes a potentially generous and flex- 
ible source of local government revenue. As an example, the author cites 
a project implemented in collaboration between thc City of Varaidin and 
tbellrbnn Institute from Zagreb, under thccoordination of the author of this 
paper. The author points out that the introduction of systematic real prop- 
erty management in the City of Varaidin resulted in a 20% budgct increase 
one year upon implementation, mainly due to capital rcvcnues achieved 
through a higher quality asset management system. The author also defines 
basic tenns and provides an ovcn,iew of  thc proccss of implementing the 
asset management model and reveals the work methodology through eleven 
key steps. 

Marija KaRtelan Mrak 



ORGANIZATIONAL ISSUES IN PUBLIC 
SECTOR DECENTRALIZATION - WHAT 

TO EXPECT FROM GOVERNMENT 
DECENTRALIZATION IN CROATIA 

6.1. Introduction 

The role of governments in the ecnnnmy is attracting increasing attention 
on an almost daily basis. Many argue that, compared to bureaucratic cen- 
tralized governments, decentralized govcmmcnts xould be more effective 
and efficient in supplying services that help create and promote the com- 
petitive advanta~cs of local communi t ic~ .~  Regardless of the involvement 
of decentralized government units in economic planning, increasing thc 
respons~bilities and capacity u f  decentral~zed government units is the first 
stcp towards making thc governmeut more capable and efficient. 

The most recently established Croatian central govcmment o f t i c i a  claim 
public administration reforms among their first priorities. In a way, this 
process will continue the trend of major social and economic transfoima- 
tions lhar Croatia has been through during the past decade. including a pro- 

' Assistanr professor ofthe Faculty of Lcuuu~nics Unlverslty of Rljeka 
Some see government deccntral~ration as a dcveloprnent rtrateg able to achieve distinct 
econornic gains. See fer example: D<alogucs on Eftkcrive Decentralizalion and 
Shengthening of Local Aurhoriries, Reporr of thc Executive D~rcctor, L?ri HSPIGCII 91 
7 See also: D. Famham et at.: New Pnhlis Manngcra In Lurupe, Macmlllan Business, 
199b: "Urban Governance -The Role of Government" wvw.iula.org. 
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gram of dcmocrattzation and decentralization of government functions 
stdlied undcr thc previous govemmcnt.' 

The transition in Croatian cannot he simply seen as an individual issue, 
historically and geographically isolated in contcat. Apart from heing 
strongly marked by the process of political and cconomic transition from 
a more or less centrally planned system to a Inore market oriented one, the 
intended decentralization of the public sector is also a part of a broader, 
global, phenomenon of govcmment deccntralization taking place in many 
countries around the world. 

Thc shifts that will occur, both in the public and in thc private sector, will 
have a long-last~ng effect on thc economy. 

In this article we will dispense with politics and focus instead on explor- 
ing economic, organizational and managerial issues arising from public 
sector decentralization in Croatia, particularly in terns of eosts and cffec- 
tiveness of maintalnlng a cadrc of public administrators. We will assume 
that in studying govermnent deccr~tralizatton, a parallel can be traced to the 
process undenaken in the private scctor to decentralize management and 
operations during the second half of the tivcnticth century. After establish- 
ing the general settings for govcnlment decentralization, the paper provides 
a short historical account of somc issues considered important in the evo- 
lution of the organiwtion of thc private enterprise sector. The paper con- 
cludes by draw-ing ar~alogies and establishing expectations for thc Croatian 
publtc sector. 

6.2. Global settings and the restructuring of governments 

Globally, increasing compctition between firms, regions, nations and con- 
tinents has led to increased interest in the eff~ciency of the puhlic scctor. A 
malor issue for increasing the economic competitiveness of loml and re- 

The tirs! phase of decentralization starrcd in November 2000 with a change in the 
Constitution thsr now ex~lrc~tlv stales rhr rirht of cjlizens to have local self-government - 
and distributes some govrrnn~cntal fnnclioni of local self-govcmment units. In 2000 a 
pcujcct-analysis run by the Croatian Legal Center startrd in order !a prepare for further 
leg31 reforms that will favor decennal~sation. I. Perko Separorlc (2001): Refurnma 
hrvatske javne upra\,e: perspekliva decentralizac~je, p. 4-5. 
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gional communities is related to the modcl of government organization used 
and its ahility to perceive, build (develop) and maintain the competitive 
advantages of Lht: community it servcs. 

Over the past d e ~ a d e ,  there has been increasing interest in the role and or- 
ganization of the publie sector around the world. Expectations of the ways 
in which the puhlic sector dclivers its services are being broadened and 
r e f~nnu la t ed .~  And, along with proposals for reform came thc need lo es- 
tablish expectations for efficiency gains and to attempt to formalize targets 
so that improvement can be monitorcd and m a n a g d i  

There are two issues to consider in thinking about the involvement of the 
public sector in the cconomy. On one side, the govemment, and thc public 
sector in general, use up resources that might otherwise have had alterna- 
live uses in the private sector. Also. thc public sector comes by these re- 
sources through non-morkct ~nechanisms.~ On the other hand, the govcm- 
ment performs services that contribute to the general cfficicncy of an 
economy. Many of  these services would not be provided at all (or would 
be of lower quality) if not perfonled by governments. This includes actions 
and investments in suskaining the production and preservation of resources 
such as education and natural resources, efforts to build and maintain the 
legal framework, establishments and agencies for directing, monitoring and 
correcting spontancous (pussibly privately profitable but socially disrup- 
tive) market practices. 

Economically, it is thus acceptable for governments to use rcsourccs if their 
internal rate of efficiency is higher than that achievable by other sectors, 
and if overall efficiency is incrcased when resources are allocated through 

The trend is visible amonp profcnsiunals and academics who exprersd growing intcrcsr 
for web-sites, journals, confererses, discussions ... Also, a number of  new schoals and 
paduate programs ore beirly developed and offefered around the world. 

Diffcrcnt philosophies about therole of civil servants in thcnlodcm state. suchas the 
trad~tional British madel, the German or the French model, reflect natlonal history. 
Sec J Barlow et al: Cornparin! Public Managers, in Ncw Public Managers in Europe. 
p. 22-23. 

The difference in the organizational bcharior betwcen the public and the private sector 
result from the fact that govcmmerlls hare preferential access to resources. Also, thc 
performance of the public sesbr has a tradtllon of being evaluated primarily by non- 
economic criteria. 



Economrc Derenfral~zal~on and Local Governmerrl -- 

government.' So, the questior~ concerning government spending is not so 
much a question ofgovernment share but of etxcicncy incurred by govern- 
ment spending A related question is how alternative efficiencies can be 
detenn~ned andlor measured 

The measures of effectiveness apphed to the pribate (business) sector are 
usually related to financial or market performance. In the case of  gouem- 
ment spending, measures such as tnarket share and profits do not apply. 
Therefore, all that we havc in terms of evaluation instruments are prinia- 
rily intuitive reasoning by some form of analogy and international compari- 
sons 

Another set ofquesrions deals with the correlation between government 
efficiency and the organizational model used. For Croatia. the question is 
whether and how the intended dccentralizatiori will contribute to various 
aspects of internal efficiency, since the same amount of capital can produce 
a higher or lower output depending on the mode oforganization and the 
technology used. Ecoriomists call this effect of achieving the best possible 
economic usage of the available pool of resources "efficiency". 

Efficiency is uaually classified as external and internal efftciency. External 
eff~ciency arises from a better allocation of resources among economic units - 

(sectors, industries and firms). Internal cfficiency depends on achieving the 
best possible mix of resources within an individual economic unit. 

Internal efficiency can be further divided into operational eflic~ency and 
gobernance efficiency. Operational (technical) efficiency is linked to the 
adequate use of the available techn~logy.~Thc cfficiency of the govemance 
system designates the efficiency of the system orcontrol. It relies prima- 
rily on thc quality of  information and on adequate motivation. Opcrational 
efilciency and governance efficiency are interrelated. Relevant infomation 

- 
' The point bcing made is that, if the government sector controls a higher share of the 

na~ions resources, especially since the governments share is always sounehon protected 
by thc legal system, rhe government will be, by preferenrial access to these resources, 
disabling other sectors of the economy from using them. 

Organizational change correlates with technological change. Technological change, as 
a change in the ways functions are performed, will affect the StrucNrc of inputs, pro- 
cesses and outputs, changing the conversjon rate between inpuls and outputs, i.e. 
changing the prod~~clivily of resources, both matcrial and human. 
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and motivation aligned to performance are the hvo ingredients needed for 
efficient decis~on making so that operational processes may run smoothly 
and so that the right changes are introduced at the right morncnt. A com- 
paratively higher operational efficiency (achieved, for cxample, because 
one firm possesses superior ncw tcchnology) reflects on the productivity 
of resources and eventually higher profits that might be allocated to furthcr 
developing tllr governance system (for example, by adding new profession- 
als to the staff). 

6.3. Defining government decentralization as an efficiency 
problem 

The process of govemment decentralization is an example of a typical or- 
ganizat~onal phenomenon. Wc assume that theoretical concepts developed 
under organizational theory are su~table for analyzing the problem of gov- 
ernment decentralization. Decentralization will thcreCore be understood as 
a change of organizational modcl. Organization theory zlso suggests that 
it is possible to achieve cfficiency gains by changing organizatior~al mod- 
els, designs, or procedures. 

The goal lruw is to define eff~cieney shifts likely to occur ifthe government 
is dccentralized. 

Assumptions: 

Efficiency is multidimensional ecunomic phenomenon (many scr- 
vices arc performed by a same administl-ativc h ~ d y ) . ~  
Efficier~cy is path-dependant. 
Efficiency may he established only in comparative relationships. 
Efficiency can he modified through organizational design and ma- 
nagcrial practices. 

Organizational develupment bterature has traditionally associated decen- 
tralization with less hierarchy and higher autonulny at loxvcr managerial 
levels. Decentralization can also be assessed in relative terms by indicat- 
ing that one system relies more heavily on vertical control (central author- 

Functional specialization an&'or isolation of processes is gcncrally not possible, espe- 
cially a[ lacal government lcvcls and smaller constituencies. 
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ity) while another relies more on horizontal control (self-management and 
lateral adjustments between agents). 

Centralization was typically considered to bc more economically efficient 
whcn the environment is steady and predictable. Economies of standard- 
ization, spccialization, planning, and scale, camc into being, furthcr cnforc- 
ing the centralized organizational model. Turbulent enviromnents, on the 
other hand, called for increased individual initiative and autonomy at the 
opcrationai level. It was taken for granted that thosc individuals in direct 
contact with problems would he rnore informed or at least faster in provid- 
ing responses to threats and opporhmities. Comparcd to the time-consuni- 
ing process of collecting and svaluating information by some specialized, 
central body, decisions by individuals would he quicker, cost less, and in 
many cases, even be more relevant. 

Additional concerns 

On the theoretical level, the decentralization problem appears simple. At 
first glance, economists will suggest that govern~~icntal functions where 
hierarchy and scalc economies are more intcnse or necessary should be 
centralized, while thosc wherc local expertise and flexibility are needed 
should be decentralized. However, some additional questions come to mind 
concerning not only the final result of decentralization, but also the process 
and associatcd costs: 

1. In Croatia, i f  we assume that evely reorganization resulting from 
major shifts in government and governance systcnls combines 
centralizing somc functions and dccentralizing others (especially 
when territorial changes occur). it is possible that the breaking up 
of some standards, routines, and bodics of knowledge would cause 
a decrease in efficiency. faster than efficiency from thenew changes 
can take effect. This is the so called "transition lag". As a rcsult, 
when changes are first implemented, citizens might wonder if the 
changes are well structured and for thc better.'O 

2. If eff~ciency is a moving target, a new question arises of whether 
we are capable of movingat the pace oicomparable economics, and 

' O  Otien one gels the idea rhaJ politicians and The Parliamenl are using popular phrases 
without understanding rhi: contcxr. 
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what obstacles to speed and effectiveness of change can most eas- 
ily be overcome. 

3.  To what point are the present deccntralization processes in Croatia 
consistent with recent developments in the EU, which Croatia as- 
pires to match? Wollld thcre be anothcr period of readjustment once 
wc enter the EU?" 

4. How closely should the system bc modeled after EU plans, particu- 
larly if i t  is at the cost of present cff~ciie~cy or perhaps requires sac- 
rificing aspects of efficiency more valued by Croatian citizens? It 
is also possible that somc aspects of the emerging organization. such 
as the choice of functions: personnel sizc, and expertise, might be 
efficient only after joining thr EU but i n  the short term would bc 
inefficient. 

5 How precise and predictable are scale economies? Should we. as 
a small country of four rriillian peoplc, expect to achiese scalc ef- 
ficicilcy in organizational and managerial structure for specific 
tasks? How do individual tasks add or subtract from aggregate ef- 
ficiency levels, and how do individual tasks compete for limited 
resources? Would the problem of scale bc further aggravated by 
decentralization? 

6. How can we achieve complementarities and synergies leading to 
superior econonlic performance? What amount of resources shnl~ld 
bc dcdicatcd to specific purposes, such as e-government, policy 
analysis and drafting, and to existing and new services? 

7. . k c  available resources consisteiit with the new functions, espe- 
cially in terms of personnel? Can there be comparable specia1ii.a- 
tion of la~owlrdge and skills'! 

g. How do rules and procedures contribute to increasing resource ef- 
ficicncy, and arc there any cases in which rules impede efficiency? 

9. How predictable and measurable is efficiency? How precise are 
calculations of the potential "marginal ratc of return" for new re- 
sourcrs or resources being redistributed among functions? 

'' Perko-Seporovie (2001, p. 6) comments that the mend ofgradually increasiug the number 
of local envern~nent "nits, which consequently venirnuch VaN in sizc (from Yen. srnall - . . .  
to rather big in terms of pop~~lationi, goes ogvinrt Eurupean practice. Instead of faci- 
litating decentralization, it contributes toward? formingself-iuiufficicr~t units, band to 
rcrnain dcpcndant on central governmncnt. 
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10. Hot\! reliable are techniques that assign value to non-material re- 
sources, such as knowledge, skill, and personal nehvorks system? 
Value of these resources should be recognized so that, rather than 
destroy them, urc might successfully re-deploy these resources in 
the emerging organization. 

6.3. Overview of organizational developments in the private 
sector during the second half of the 20th century 

In the business \\,orid, the decentralization trend came about as a response 
to intensifying competitive pressure that forced firms to lower operational 
and managerial costs. The search to be compctitlve also manifested itself 
in the restructuring of firms, then industries, and finally the global economy. 
When technology and markets change; so do proceqses, and so do organi- 
zations. The attributes uscd to describe the directions of organizational 
change uere: dcccntralization, delegation, and empowerment. The result- 
ing organizational modcls were cons~dered organic, non-hierarchical, hori- 
zontal organizations, implying that central organizational authorities have 
ceded at least come of their powers. 

Factors in supporl of and against decentralization in the prlvate sector 
were sensed and cxplored very early in the business literature. The con- 
copt of decentralization became popular in management literature as early 
as the 1940's, and by the 1960's advocating decentralization was consid- 
ered main stream managerial-organizational thought, hlost authors advo- 
cated employee involvement and self-control. Self-control was interpreted 
as a means for increasing motivation and effort on the pan of each indi- 
vidual employee and thus increasing individual producti~ity. '~ Dcccntrali- 
zation has also encouraged entrepreneurial behavior at lower levels of or- 
ganizations. 

Concerning operational efficiency, decentralization has led to the redzfini- 
tlon of internal control mechanisms. Control systems once dependent on 
line structures and personal control were depersonalized as alternative gov- 

l2 The duminant "neoclassical" managerial literature of the time dealt mostly with moti- 
vat~onal factors, leadership stiles and other dominantly psychological and socialogical 
issues. 
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emance structures were created, this time based primarily on formalized, 
mainly financial controls.'j 

Formallzed, standard controls also bear some risks, including the new pos- 
sibility of "fooling" formal controls. By simply by adjusting "the numbcrs", 
formal systems could be fooled for extended periods of time. Among the 
new terms coined in the proccss addrcssing the increasing problem of re- 
liability of  control measures, thc most important for understanding issues 
rclated to governance costs are: "information cconornics", "incomplctc in- 
formation" and "opporlunisfc behavior". 

Agency theory describes ccrtain motivational/psychological considerations 
combined with information economics. Organization thcory defines every 
authority relation as an agency sitoation, or a situation wherc one person 
is given control over resources belonging to anothcr pcrson." The economic 
effect of agency relations reflects itself in threc forms of agency costs: 
monitoring costs, bonding costs (bonding payrncnts by the agents), and re- 
sidual loss. All threc types of  costs are subtractcd from the possible maxi- 
mum efficiency, which might have been achievcd with thc original pool of- 
resources. The higher the agency costs, the lowcr the cfficiency of the sys- 
tem of governance. 

Another contemporary way of dealing with incomplete information and 
opportunism is trar~sactions costs thcory. This theory revealed how moni- 
toring thc behavior of suppliers (and business partners in general) reflects 
on organizational structure, including the problem the choosing the most 
adequate modes of control. Transaction cost theory related opportunistic 
behavior to two new concepts, asset specificity and institutional safe- 
guards. 

Forn~alizcd contruls result in lower direct human involvement in control processes, 
which redurer some of thc negalivc aspects of personal control such as amhiguity. 
Standard, depersonalized controls are also lcrs labor int-.nsi\,e. The prssenlly poprllar 
TQM systems can also be interpreted as a formalized form of control (less financ~al 
though) adjusted to manage a process based organizarlon that often extends across 
enterprise boundaries. 

" Whcnrvrr Lhe individual rnah~ng the dec~sion, or undertaking an action dnesnot himself 
hear all. eirhcrposrtivc urnegative. consequenees of his actions, there nil1 be space for 
opportunistir hchavior. Traditionally. ngcncy theoly was used to cxplaln conflicts of 
interests behveen professional managers and s h u c h ~ l d ~ r s  in public companies. 
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During the 2Uth century, many industries, especially those that are techno- 
logically most intensive progressivc in terms of new and innovative prod- 
ucts, have undergone thorough waves of concentration. Eventually, global, 
dominant business systems developed in order to beat competitors in the 
race lo acquire control over the most valuable resources. The new organi- 
zational model that conseql~ently became most popular was a network of 
f im~s  connected partnered at various levels of stability and formality. l 'he 
structures of these systems evolved through various networks of semi-de- 
pendent entities. Very often these networks consisted of a dominant firm 
and its satellites, giving rise to the same problems evident in the case of 
semi-independent groups and business units having a large share of con- 
trol within a single firm. The issue of eflicient control was further aggra- 
vated by the lack of clear ownership or authority and the challenge of co- 
ordinating the operations of formally distinct business units. Agency and 
other transaction costs became relevant for shaping the economic structure 
of dominant firms, while dependent firms wondered about lock-ins and 
strategic optlons for securing a place in the global value chain. 

The central issue in achieving an efilciently functioning enterprise network 
is the issue of ensuring responsibility, or at least accountability, without 
being able to rely on traditional governance tools. 

In an enterprise network, control tools still depend on financ~al controls as 
standard indicators of efficiency. In case of contractual relationships, ad- 
ditional performance measures define quality_ delivery times, responsive- 
ness, etc. Through contracts, dominant firms also achieve lcss fonnal and 
less capital-intensive mechanisms of  control. The thrcat of bcing "substi- 
tuted" by another supplier gives a decent degree of control to the dominant 
firm. The dominant firm is in the position Lo influcnce the behavior of the 
satellite firm, even though there may be no direct hierarchic link, no own- 
ership control, and in some cases, no regular personal contact among the 
formally distinct business entities that compose the network. 

One might wonder whether these "extended enterprises" present a tempo- 
rary compromise, or whether they will become the dominant organizational 
pattern in the business world. One consideration is that the rather sudden 
growth of these business systems left no time, or perhaps more accurately, 
left no economically sustainable way to establish cxplicit hierarchies and 
procedures, especially if the pressure to maintain the flexibility of opera- 
tional chains is taken into account. 
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Compared to thc major breakthrough in the sixties, with the turn toward 
highly dccentrdized structures, the issues that dominated the design of 
organizations in recent decades were primarily concerned with inter-firm 
relations, and only secondarily with the consequences of internal structures. 
There were other issues, such as shedding excess staff, attaining horizon- 
tal structures, restructuring along process lincs, but always directed towards 
reducing costs, gaining competitivc advantags and securing a plaee in the 
"value-chain" as the most cost-efficient supplier of products and services. 
Economically, the result of this necwork~ng was a dynamic and eificient 
business systcm, largrr and more compatible with scale economies. Con- 
trol systcms for individual firms within a network; for a firm technologi- 
cally and strategically more compact, became easier to administer and more 
cost effective. 

Still, during thc eighties and nineties, with more enterprises joining net- 
works the issues of controlling behavior in the large network showed thc 
tendcncy ofbecoming ever more complicated. In si7e, defined by resources 
enlployed and manpower, and by the complexity of functions performed, 
the problems in enterprise networks compare to those one would expect to 
encounter in decentralizing public administration. Enforcing desired behav- 
ior has become a dominant concern for both the business and the public 
sector. 

111 large, networked business systems, composed of geographically dis- 
pcrsed, technologically diverse, primarily "self-controlled" business entl- 
ties, the system of control became more complex (and thus morc expen- 
sivc) for several reasons: 

1. Additional standardized performance measures had to be dcvcloped 
to reduce the risks of contracting out,lS 

2. Free riding and opportun~stie behavior had morc chance ofpassing 
unnoticed over longer periods of time, 

3. Switching cosls (hold-up problcrns) had to be taken into consider- 
ation. These costs are generally higher when bringing another as- 
sociate business into the network than when hirrng new employees. 

" Thc problcrns uf standardlzcd performanc~ measures (accounting measurer. for instance) 
and shirking had already been dercctcd lnstde firms. With enternrise nehvorkina, the - - 
problem just grew marc coo~ptex. 
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'The same issues of cffcctiveness and costs should be evaluated when con- 
s~dering the economic consequences of puhl~c sector decentralization. 

6.5. Analogies and comments - decentralized models oi  
government organization and efficiency implications for 
Croatia 

The system of public administration is becoming increasingly aware of 
the possibilities for reform brought about by decentralization and de-hu- 
reaucrat~zation. Two factors to be cons~dcrcd while looking at the economic 
effects of decentralization are thc costs of governance and the operational 
costs. Another set of problems relates to the rclative share of resources used 
by public administration, and its compatative efficiency. A third set of prob- 
lems deals with the costs of changing the organizational model. The next 
section of this paper will note a few observations. without trying to predict 
the overall effect of government decentrali~ation on national con~petitiveness. 

A. Internal efficiency 

As some geographic areas sense the threat of thcil products becoming oh- 
solete in world markets, governments in those areas have come under in- 
creased social pressure to start dealins morr actively with national eco- 
nomic efficiency and national competitive rankings. 

Howevc~, this manifestation of "competitive pressure" is supposed to be 
attenuated as we move from central government levels towards lower lev- 
els of government." In theory, this would mean that once informal pressures 
for efiiciency dim, as they do since the market for government services is 
definitely less than perfect," a certain level of efficiency and reliability must 
be enforced by alternative (bureaucratic) control mechanisms, namely by 
more standards and rules. 

- 
' O  So, we mlghr accept that povernmenrs are, at least ta same mild extent, expored to somc 

"disciplinam action" enforced by the market mechanism. A> citlrens perseivc their 
public admlnishation to be Fall~ng behind thc standards in orher eauntries (less re$- 
ponsive to public needs, [nore cumptcd,  more expensive...), they might eventually act 
by overthrowing the prcsent admlnishation in the next clectiom. 

" In general, no ocher cntitics arc offeriug the same services, so "eonsumers"caunot make 
immelllate comparisons. 
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The drawbacks of government decentralization lie in this very problcm 
of attcnuated exposure to the reactions (cross-evaluation, evcntual discon- 
tent) of the consumers. Central authorities are more highly scrutinized, 
if for no othcr reason than because the process of their election is more 
visible. Elections are monitored and discussed by the political opposition 
and thc press, as well as ordinary citizens. On the opposite end of the 
spectrum, transparency at the level of local authorities is morc question- 
able.18 However, the advantage of local authorities, especially in small 
communities, is their sense of belonging and tighter social attachment 
with the community, which might or might not make them morc moti- 
vated to act in a way that contributes to the well being of their local com- 
munity. The final result is that individual performancc may vary broadly, 
from person to person, especially since very few standard pcrformance 
measures exist at present. 

Control costs -informed decision making and agency costs 

Concerning the cost of maintaining a body of administrators, and consid- 
ering their cfficiency in administering information, the decentralized orga- 
nizational model is thought to be capable of offering more accuracy in in- 
terpreting situations in the "field. Thus, information available for decision 
making should be more accurate and decisions should be made faster. 
However, local administrations might be expected to have a better under- 
standing of operational problems, which is possible only if there is suffi- 
cient personnel with adequate training and financial resourccs to understand 
problems and provide solutions at the local level. 

Apart from the efficiency problem of administering information. the role 
of local government units, and the role of thc civil scrvant in general, is 
a genuine agency relationship. Similar to upper level managers in busi- 
ness, in order to raise the perfornlance of their LGUs, or even to expend 
their personal (individual) reach of control, local government administra- 

Croatia, for cxample. is characterized by many ver). small local government units, of 
llnle significance on the national level, and of very strong influence locally. Givlng leu. 
fluchlationrates (virtually no lay-offs) and scarcc pool of younger, professionally trained 
personnel (especially in rural areas) employees in LGU tend to form a stable, closed 
personal union. The risk incurred by giving more authoriiy and funds to local levels, 
there is risk that an even larger share of national resources will be used for "private" 
benefits, rather than for "eommon interest". 
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tors, as agency theory suggests, would be inclined to demand more re- 
sources than might be optimal for the society as a whole in order to raise 
the performance of their LGUs, or even to expand their personal (indi- 
vidual) reach of control. 

The solution of the agcncy problem, at least the one suggested by the text- 
b o o k ~ , ' ~  would be to design more elaborate motivation mechanisms that 
will enforce self-control. Practically, the problcm is more complex. For 
Croatia, since formal controls are underdeveloped, and since defining and 
enforcing control standards is costly, public administrations arc leA with 
professional pride and personal power-status as the dominant modes of 
controlling opportunistic behavior. For future considerations, sclf-control 
based solely on salaries might be costly.20 With a more widcly dispersed 
salary rangc, the total amount dedicated to salarics might rise, making pub- 
lic administration costlicr, especially is thc additional cost is not offset by 
improvcments in productivity. 

Whcn non-monetary factors are taken into consideration, some might ar- 
gue that the ability to make decisions under the deccntralized system would 
act as a form of individual compensation, on the psychological level or as 
a form of motivations for local government employees. The logic behind 
this is that the fceling of pcrsonal accomplishment provided by empower- 
ing localllower level managers, might to some dcgree compcnsate for the 
scarcity of financial resources and small dispcrsion of salaries between 
public employees of different status. 

Still, as more functions (decisions) are delegated to lower authorities, con- 
trol costs are expected to rise as more peoplc will be allowed more (entre- 
preneurial) discretion. 

A positive element of decentralization is that the fewer hierarchical levels 
in an organization, the lowcr the cost of  salaries for purely hierarchical 

-- 
l 9  Scandals in the press and the fact that Parliament has been discnisinp, years in a row, 

the problem of confl~ct of interests and not being able to pass a law y c t  definitely adds 
to the notlon that society does not trust either politicians or pnbllc servants. 

lo i n  the EU salaries (precisely, compensation of employees), at 21% of government 
spending and 10% of GDP. is the second largest element in government spending. 
(Eurostar. theme 2-4!2004). See also SOS~C (2001) for comments on Croatian government 
reforms and the level and cornpressior~ rate for public employee salaries 
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positions. A positivc cffect of flattcning organizational structure is that the 
total numbcr of line managers should be decreased, whilc the number of 
rclativcly autonomous professionals (better trained and bcttcr informed 
decision makers) should increase. The correlated effcct would also be that 
with fewcr ticrs of management, the range of salaries should fall, thus de- 
creasing the total amount paid in salaries. 

The net result of all of this is that when considering government decentrali- 
zation in Croatia, the general conclusion is that dccentralization will, at least 
tcmporarily, demand additional costs. Part of those costs will be for em- 
ployee compensation. Another part will bc for devising more elaborate re- 
muneration schemes to differentiate salaries and benefits for individual and 
group performance. The hope is that more elaborate compensation pack- 
ages, especially if based on performance, would also encourage profession- 
alism and raise the quality of public management. 

Process restructuring - improving cost-performance and transaction 
costs 

In order for rcform in the public administration scctor to be successful, the 
costs of govcmance and transforming the systcm should be offset by gains 
in operational efficiency. 

More autonomy at thc local govemmcnt levcl might lead to for establish- 
ing new public-private partnerships. If a new market for public sector sup- 
port services develops and more commercially based scrvices become avail- 
able from a widcr varicty of providcrs, thc market competition would bc 
good for the local governments in terms of wider choicc of service providers 
and lower costs. 

As discussed earlier, more government decentralization should affect the 
rolc of public cmployccs such that thcy act more as entrepreneurs. For, we 
might define administrators either as decision takers (facilitators) or as di- 
rect service providers. If we see officials in local govemments as those 
responsible for providing a service to society, and not simply as rcspon- 
siblc for managing those cmployces who actually perform the tasks them- 
selves. we create additional opportunities to rationalize the processes by 
which public senices are delivered. If public officers are responsible for a 
pool of financial resources and have the authority to makc dccisions regard- 
ing organizational arrangements, they might well be motivated to increase 
the productivity of these resources. 
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This is the problem of "make or huy" decisions contemplated by transac. 
lion costs theory. 

In the real sector, the problem of transaction costs is explicitly evident when 
the restructuring of "business" processes is concerned. The issue for local 
governments is whether they should have entrepreneurial authority. Should 
they be granted the rights to "lead autonomous business strategies" and 
form the "mix of businesses" that is most appropriate for the moment and 
the situation?" A related question is how these authorities are regulated by 
laws and other institutions. Here we should discuss the intensity and form 
of regulation that is most desirable, considering implications for effi- 
~ i ency . '~  

Efficient streamlining depends on constant monitoring and on depersonal- 
izing the issue ofcontracting out. When individuals and firms face the threat 
of competitors replacing them should they not perform adequately, they are 
more likely to behave efficiently even when other performance monitoring 
or control mechanisms are not in place. If we define public sector manag- 
ers prin~arily as facilitators rather than service providers, we might gener- 
ate a market control that can complement (or perhaps substitute) for for- 
mal administrative control through standard and constant measurements and 
reports. 

If some activities now performed by govemment employees are to be elimi- 
nated or transferred to conhactors, either business services or NGO's (edu- 
cation, sports, culture), someone needs to be responsible for identifying 
these opportunities and making sometimes difficult decisions. such as the 
decision to eliminate some jobs in the local government because an outside 

" Genuine decentralization occurs only when this typc of authority exists. The admi- 
nistrator might then choose who should perform the service, establish performance 
standards and eventually substitute any service provider (own employee or professional 
service provider) that under-performs. 

22 Local governments are constrained in ehoosing then activities, since their functions and 
responsibilities are defined by law. The process of public contracting in Croatia has also 
been legally defined. However, there has not yet been sufficient research or discussions 
on whether and how laws might keep local authorities from making the processes of 
delivcring services more efficient through making hem mare flexible. A rare example 
of  an analytical s b d y  treating (local) government authority was produced in 2001 by 
the Urban InstituteICroatia, under the USAID-funded LGRP. 
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contractor could perform the job better or at a lower cost. This could be an 
unpopular decision for the public manger to make, which will likely causc 
the managcr to lose favor with hisher employees, without any reflection 
in hisher salary for having madc a difficult decision or enduring the result- 
ing unpopularity. Other issues to consider include possible long term or 
unintentional problems, such as over-reliance or dependeney on certain 
contractors, and the issue of authority for strategic organizational rearrangc- 
ments.13 

Another issue to consider is whether the capacity exists within local gov- 
crnments to search for new "operational methods" or new servicc provid- 
ers. For this to be an effcctive process, publie officials must be first cdu- 
cated, then sensitized to potential problems or pitfalls, then finally made 
awarc of possible options. Smaller constituencies, with fewcr personncl, 
less access to hiring well-trained staff or means to provide training to ex- 
isting staff, smaller work loads (lees attractive business to contractors), and 
dislocation problems (contractors firms or NGOs might not be present in 
the local market), will face more ehallengcs in streamlining processes and 
therefore will likely remain confined to " o l d  organizational arrangements. 
Professionally led business process reengineering (BPR) works better for 
bigger companies with a strong cmphasis on streamlining processes from 
the top - the top-down approach. 

R. Some notes on the size of government - allocative efficiency 

Considering that little data is available, it is not possible to argue for or 
against allocative efficiency. What can be done is to make some observa- 
tions on thc size of the Croatian government, comparing its share of avail- 
able national-level resources to the share of resources used by governments 
in other countries. 

An important poinl to consider regarding the effect of governments displac- 
ing resources is that there is no proof as to whether the public sector makes 

Employee displacement and layoffs occur much more often in the more dynamic bu- 
siness sector than in the publ~c sector. Organizat~onal structures and cmployee positions 
in the local government are still "for life". unless the employee himself has other 
ambitions. 
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better or worse use of resources than would the private sector.24 Thus, in 
cross-country comparisons in levels of govcrnment involvement in the 
economy (tables 1 and 2), we assume that if ccrtain countries generally 
perceivcd as developed (or developing faster than others) have shown some 
pattern of government spending, other less dcvelopcd countries, should try 
to adapt their patterns of spending andor  organization to achievc similar 
levels of development. 

As seen in Tahle 1, central governrncnts gencrally do control a rather im- 
portant share of national resources. Also, there are notable variations in the 
share of government spending both among the group of most developed 
countries and less developed countries. Howcver, Croatia stands out on the 
list because it had the largest share of ccntral government spending among 
all countries listed in Table I for the year 2000. 

The data in table 1 also suggcsts that most countries do not appear to have 
reduced central govcrnment powers during the past decade. This fact casts 
doubt on the degree to which decentralization is actually occurring. It would 
be logical to assume that if  (gencrally high) shares of GDP are controlled 
by ccntral government, and if thcre is a significant increasc in total govem- 
ment spending, then eithcr the decentralization processes is not taking place, 
or perhaps that decentralization is promoted in theory but not in practice. 
Or, more optimistically, we might assume that the high shares of central 
govcmment spending that we sce above simply reflect a time lag between 
decentralization intent and irnplemcntation. 

In Europe, one of the logical explanations for why the shares of central gov- 
ernment spending have not changed significantly might be that there are 
two competing trends taking place at the same time. First thcre is the trend 
toward centralizing certain government functions (defense, foreign affairs, 
comnlon budgetary policies, common market rulcs. etc.). On the other hand, 
there is also the necd to decentralize authority in administrating regional 
economic resources across an area with vast historical and cultural diver- 
sification. 

24 At this stage, no effort has been made to establish thc comparative effic~encies of 
governments neither has there been an attempt to measure some sort of marg~nal rate 
of return by assets consumed by or administered by government administrations, let 
aloue at the local level. 
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Table 1: Central government expenditures as percent of GDP 

Extracted from www.unpan.org 

Original source: IMFiGFS, OCTOBER 2003 CD-ROM, except for figures in 
italics, which are from IMF, Supplement to the 2002 
Government Finance Statistics Yearbook. The GDP data are 
from IMFIIFS. OCTOBER 2003 CD-ROM. 
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For Croatia, statistical data on central government expenditures definitely 
does not support the thesis that the general tendency over the past ten years 
was towards government decentralization. However, there is a law on lo- 
cal self-government and recent discussions of government decentralization 
indicate that currently attention is being paid to the organization and func- 
tioning of local govcmment authorities.15 

It is not only government spendins that seems to persist at high levels, as 
seen in table 1. Relative employment in the governmental and public sec- 
tor (table 2).  in generally all developed European countries, has not fallen, 
but risen during the nineties. 

If we assume that the government and public scctors arc using these re- 
sources productivcly, the same high shares of resources can be used with 
higher or lower technical efficiency. It might be cxpected that the faster a 
certain administration is at reallocating rcsources, including idcnlifying new 
opportunitics to establish more efficient organizational frameworks for 
public odrni~iistration employces, its potential contribution to national ef- 
ficiency increases. Typically citizens do not perceive public administration 
to be very dynamic or inclined to change.26 At the same time, it is probable 
that the system best able to identify more eficient uses of resources, and 
the system that is faster at transferring resources to the new, more produc- 
tive (morc socially beneficial purpose), will be the system with higher over- 
a11 dynamic efficiency. Promptness in identifying morc favorable alterna- 
tive uses of resources should bc addrcssed in the context of who has the 
authority to displace resourccs and thc capacity to identify appropriate 
opportunities, and implement the change. 

-- 

2' The Law on loeal self-govemnieut dates from 1992, but after the year 2000 new initia- 
tives were undertaken and laws passed to ensure more aulonulrly and responsibil~tics 
to local government units. Far legal framework development see T. Antie (2003, p.6). 

' W e  Warld Bank laan for stmctl~ral adjustment of US$ 100mill~an has probably been 
the strangest factor that encouraged the wave of interest that has been evident over the 
past one or two years. 
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Table 2: Government and Public Employment as a Percentage of Population 

Source: Gavcmment and public sector employment data are fram ILO, Survey on 
public sector employment statistics, October 1998, except for Australia, 
Austria, Franec, Italy, Luxembourg, Netherlands, Sweden and the United 
Kingdom, where the source is OECD, Population estimates are those of 
United Nations DESA, Shtistics Division, http:Nwww.unpan.org 
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6.6. Conclusion 

The process of reshaping public sector management is happening at a time 
when the business world is also undergoing a significant restructuring. Half 
a century of post WW-I1 stability combined with technological develop- 
ments during the last decades of the 20th century led to economic global- 
ization and interconnectedness of firms and industries across national bor- 
ders and continents. This process occurred in parallel with decentralization 
in the administration of economic resources, which in turn was expected to 
have contributed to increasing thc role of local administrators of public goods. 

It is expected that as the economic role of the government increases. local 
administrations will be required to improve their capability to actively con- 
tribute to economic development and liigbcr standards of living in the lo- 
cal community. 

Issues relevant to the efficiency of public sector organizational development 
(restructuring) can be clarified by applying the same concepts used to value 
enterprise efficiency in a market economy. Given that there are some im- 
portant differences between the public and private sector, such as the rela- 
tive lack of competition and the explicit legal and geographical restrictions 
on authority for the public sector, organizational transformations in govern- 
ments can be analyzed using basically the same assumptions that generally 
apply to firms. Tlicst: are: 

I. Government unit represents the general production system model 
han~fomling input, inlo outputs; 

2. The government is part of the national economy "rendering" eco- 
nomically valuable services but also "competing" for resources with 
the private sector; and 

3. For governments, relative efficiency depends on the technology 
employed, including organizational structure and procedures, and 
on how well this structure is suited to the purpose of the orga- 
nization or  how quiekly it can adapt to the setting i n  which the 
system operates. 

When speaking of local guverrnuents as administrators of public resources, 
a distinction must be made between the roles of managers (executive de- 
cision makers) and the role of traditional resource administrators (supenri- 
sots - a transmission mechanism between the central government and di- 
rect performers of clerical tasks). 
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If public officials arc treated as professional managers and entrepreneurs, 
they might he in a better position to induce somc market discipline (cost 
control) into the process of performing scrvices traditionally rclated to the 
public sector. In the administrator-entrepreneur philosophy. administrators 
arc most efficicrit when they can identify specific circumstances that will 
allow them to, under a set of limited resources, establish the best mix of 
businesses and appropriate mix of control mechanisms for cach business 
entity with whom they establish contracts for services. 

Total efficiency, that is thc cost ofboth the control system (administrators) 
and thc operational system (direct costs of the functions or servlccs heing 
pcrrormed), is likely to rise to the extent that the operational component is 
exposed to somc form of market control. In the case of Croatia, even though 
evidence and academic research may be scarcc, conlparisons with other 
countries do allow us to establish some predictions on the extent, pace, cost 
and effects that can be expected from government decentralization. The 
costs of the governance system are likely to rise, at least temporarily. Both 
operational efficiency and govcmance efficiency will depend on public 
managers becoming sensitized to new technologies and to ncw managerial 
and organizational concepts. 

This brings us to a third set of costs for capacity building. These costs are 
primarily designated to transforming the labor force (selecting and train- 
ing proCcssions, severance payments to surplus personnel), defining new 
~tandards (professional classification, performance measures, compcnsation 
schemes, defining frameworks for outside coritract amngcmcnts, etc,) aud 
to update technology and information systems (e-government). Capacity 
building costs would represent a relatively high share of resources con- 
trolled by the govemmcnt, mcaning that the money spent o-n capacity build- 
ing will be subtracted from the total pool of rcsourccs available for govern- 
ment services directly prov~ded to citizens and the business community. It 
is also one of the least transparent investments to he made by governments. 
Socicty would not necessarily i~nmediately perceive the bensfits, which 
implies another cost, that of informing the broader public on the tradeoffs 
betwcen gains and costs of government restructuring. 
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URAVNOTEZENO MJERENJE 
USPJESNOSTI POSLOVANJA JAVNOG 

SEKTORA 

Neda MteziC1 

7.1. Uvod 

Privatizacijski procesi koji su zahvatili zenilje istoEne Europc potkraj 80- 
ih godina utjecali su i na javni sektor koji takoder doiivljava svojcvrsnu 
reformu u tom razdoblju transforrnacije. Proradun i na njemu zasnovano 
prikazivanje prilioda i primitaka, rashoda i izdataka, odnosno ekonomska, 
funkcijska, organizacijska, lokncijska i prugramska klasifikacija pojedinih 
raEuna2 zahtijevaju od korisnika odgovorniji i racionalniji pristup. To 
ujedno znadi i pratenje utinkovitosti ostvarivanja planova, kao i uspjeznost 
javnog sektora u globalu. 

Opi-enito, mjerenju poslovanja posveduje se sve veCa pozornost u razvi- 
j c n ~ m  trilSnirn ekonomijama. Vei. potetkom 90-tih godina arneridki su 
znanstvenici poteli isticati da je "konatno doSlo vrijeme mjerenju poslo- 
vanja" (Epstein, 1992. str. 513), o d n u s ~ ~ o  da je rnjsrenje poslovanja "stara 
praksa ali sada ponovo unajmljena" (Schick, 1990, str. 26). U uvjetirna 
ekonomije orijcntirane na zadovoljavanje Sirih interesriih skupina, tj. vla- 
snika, investitora. potroiaEa, kupaca, lokalne zajednice i drugih, interes za 
mjcrcnjern poslovanja sve vise raste. No, stoji tinjenica da se u tom smislu 
nije posveCivala tolika pozornost javnu~n sektoru i nisu bili utinjeni zna- 
Eajniji pomaci u razvijanjil metodoloSkih postupaka, prin~jcni rnetoda 
mjerenja utinkovitosti i djelotvomosti poslovanja javnog sektora. Medutim, 

' Rcduvili profesor Ekonomskog fakulfeta SveuEiliSta u Rljsci 

Zakon o prorui.unu, Karodne nuvine RH. br. 9612003, i.1.15 
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prom~ene u ekonomiji u svijctu i u nacionalnirn razmjerirna - promjena 
ulogc i percepcije javnih usluga i opCenito javnog sektora, pojafana multi- 
kulturalna svijcst, raznolikost i sazrijevanje radne snage, sveobuhvatna i 
dalekoseina ekonomska i tehnolo4ka transfonnacija, povezanost i gloha- 
lizacija odrazile su se i na sadriajno poimanjc javnog sektora. Snaga svih 
tih utjecaja te inicijative javne administracije i opi-enito javnog sektora 
utjetu na usmierenja u nafinima iskazivanja i mjerenja poslovanja javnog 
sektora sukladno njihovim ieljama i ciljevima. To viSc Sto javnost oiekujc 
da javni i ostaii neprofitni sektvr bude "viSc ndgovoran" u raspolaganju s 
"javnim novcem". Iako javnost financira i privatni sektor sukladno svojim 
potrebama, izdvajanja za javne potrebe obvezna su i u veCini slui-ajeva 
fiksna, stoga je i uobiEajeno oiekivati vei-e zanlmanje korisnika javnih 
usluga za njihovu pravilnu raspodjclu te uEinkovito i djelotvomo izvodenjc 
djelokruga rada i aktivnosti javnog sektora. 

UEinkovitost javnog sektora naEelo je koje se traii i naglabava jer se radi 
o raspolaganju i trolenju javnih sredstava Stoga potreha za pronalaienjem 
adekvatnih mjeritclja radi ocjcne djelotvornosti i ~Cinkovitosti poslovanja 
ima svoj puni opravdani smisno. Ta je potrebba ~raglaSena viic nego prije 
posebice u tranzicijskirn zcmljamn koje razvijaju demokratski sustav oteki- 
vanja javnosti za "otvorenorn vlndom". Osnovno je pravo svih gradana u 
razvijenim demokratskim zemljama znatl Sto njihovi izabrani predstavnici 
lokalne vlnsti rade, koju polit~ku slijede, koju regulatiw i programe pripre- 
maju. kaho p~ikuplja~u novae i kako ga troSe te kakve rncdunarodne spora- 
zume zakljuEuju. Danas, u vremenu dramatitnih ekonomskih, politiikih, 
socijalnih i tehnologkih promjena u svijetu, vainost ufinkov~te komunika- 
cije sjavnom upravom i opccnitojavnini sektorom naglazenija je i potrehni- 
ja. Pritisak triiSta na vladu da osnaii nacionalnu konkurentnost kroz iiskal- 
nu i ekonomsku politiku usmjerila je pozomost na javno trolen~e. Zbog toga 
se i u tranzicijskirn zemljama, prije svega kroz promjene zakonodavstva, 
pa onda i njihovu primjenu, usvajaju nove metodc i modeli mjerenja i 
oejene rada javnog sektora. Balanced srorerard (BSC) ili uravnoteiena 
matrica uspjcSnosti jcdanje takav model koji polazi prije svega od strate- 
Skih ciljeva kao pretpostavkc razvoja. Model je usmjeren na mjerenje 
ostvarivanja ieljenog rezultata i povezan jc uzroino-posljcdiEnim odnosima 
mcdu zadanim perspcktivama - financijskom, intemom i inovacijskom, 
orgnnizacijskom, i perspektivom prema potro8aEu. Postavljanje ciljeva, 
mjera i konkretnih zadataka unutar svake perspektive i n~ihovo medusobno 
rnjerenje i ocjenjivanje pomaie odgovornirna u rjcSavanju prohlema i 
donoSenju odluka. 
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7.2. Problernatika mjerenja poslovanja javnog sektora 

U upravljanju javnim sektorom praCenje i mjerenje remltata rada postalo 
je kljutno pitanje u posljednjem desetljeku. Sloienost tog pitanja dijelom 
proizlazi i iz viSeznaEnosti pojma iz kojeg se izvodi, tj. iz engl. rijeCi 
"performance", Sto u zavisnosti od korisnika i konteksta ima koncepcijski 
razlitito tumaEenje i znaEenje. npr  'obavljanje djclatnosti', 'izvodenje 
nekih aktivnosti', 'rezultat rada', 'uspjeh'. To isto tako ima odraza pri 
kreiranju tnjeritelja, kako u privatnom tako i u javnom sektom. Poslovanje 
jedir~ica javnog sektora tunkcionira vise-manje na isti naCin u veCini zema- 
lja. !vIisijn jc kod svih uglavnom ista i odredena ponajprije velirinom 
druStva, artikulacijom i rukovodenjeln izabranih duinosnika i ostalih 
javnih djelatnika i izvrgitelja. Njihove su ovlasti odredene zakonskim 
rjeSenjima kao i politikom upravljanja i vodenja. Natjecanje, konkurencija 
elementje koji je prisutan jedino kod pmianja usluga, no uveCini slutajeva 
konccpl kompetitivnosti ni ne postoji. Stoga je konkurencija i u javnom 
sektom pokrctaEka snaga koja utjeEe na promjene i pobolj3anje izvodenja 
djelatnosti. 

Kljuini Eilnbenik uspjeha za javni sektor jest postizanje zadovoljavajuCeg 
stupnja ostvarivanja misije, tj. svrhe postojanja. Kako bi se to postiglo, 
oiekuje se zadovoljavanje niza Einitclja uspjcha, od efikasnog poslovanja 
do zadovoljavanja korisnika - potro5ai.a koji su ovisni o uslugalna javnog 
sektora. Neki se od tih Cinitelja uspjeha i formalno nadzim kroz vladinc i 
diiavne institucije (razne inspekcijske sluibe i revizija), ali isto tako postnji 
nadzor javnosti koja svoje slaganje ili neslaganje izraiava glasovanjem 
(podriavanjem stranaEkih programa). 

Iako lieki od Einitelja uspjeha izgledaju isti kao oni u privatnom sektoru, 
ipak se s obzirom na ohuienje  razlikuju, npr. kod obaju je sektora vaino 
zadovoljstvo potrolata ili korisnika usluge, no odnosi izmedu ponudaCa i 
potroSata, tj. onog koji p ~ i a  uslugu i korisnika, posve su drugatiji. U 
posljednje se vrijeme i u javnom sektoru nastoji uspostaviti natelo ponude 
i potrainje pa se i unapreduje metodologija te se zakonski uspostavlja 
obveza vise ponudaCa medu kojima se izbor temelji na najniioj cijeni 
(Zakon o nabavi roba i ualuga). Na taj se naEm ieli postiCi veCa odgovomost 
u raspolaganju javnim sredstvima te tijihovo uEinkovito I djelotvorno 
koriStenje I upravljanje. To isto tako znaEi i ocjenu rada "pravih stvari" 
institucija i sluibi javnog sektora, na naCin da se ocjenjuje zadovoljava li 
njihovo funkcioniranje i izvodi li se ekonomtEno. lz tih rarloga, kao i iz 
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same mis~je javnog sektora, nuinim se postavlja pretpostavka poznavanja 
nietoda i postupaka ocjenjivanja, mjerenia i konafno nadzlranja poslovanja 
javnog sektora. 

Dakle. triiSni rnd~anizmi potinju septihvatati i vrijede za javni sektor no, 
za razliku od privatnog, nisu tako redoviti ni jasni u uvjetima njihova 
stvarnog djelovanja. Usto, poslovanje je javnog sektora teie mjerljivo 
buduCi da rezultati i utinci postavljenih ciljeva javnog sektora ne ovise 
samo o njima, vec ovise o nizu Einitclja iz okruienja, a i postavljeni su 
ciljerri Zesto Siri i ncodredeniji. Za razliku od privatnog sektora, cilj nije 
postiCi Sto veCi profit ili prinos, veC 4to veCe zadovoljstvo korisnika usluga. 
M o p c e  je da postoje i svojevrsna nejasnost i neslagsnje o tome koji su 
njihovi ciljevi pa je traienje djelotvornih sredstava n~jcrenja katkad vrlo 
teSko. 

Svojstva mjerenja poslovanja javnog sektora mogu se saieti u sljedecc: 

EeSCe se mjere ukupne obveze nego ostvareni rezultati 
mjerenje koje se usmjerava na jedno podmije moic imati negativne 
posljedice zd dmgo podmcje - sustav mjcrenja ima za posljedicu mnogo papira - sustav mjerenja Eesto ne odraiava kvalitetu i nije povezan s planom. 

Pri mjerenju remltata poslovanja javnog sektora treba poii prije svega od 
njihove uloge i zadaie u dmStvu i postaviti odredena pitanja. Kako prepo- 
znajemo i provodimo naSu misijul Obavljamo li je na uEinkovit naEin? 
Kako stojin~o u usporedbi s dmgima - najboljirna? Na koji naEin podno- 
simo javnosti izvjeStaje o ostvarenim rezultatimal Kako od njih dobivamo 
povratne informacije? (Bolton, 2003, str. 20-24) Najteie je odgovoriti na 
prvo pitanje zato Sto je ono teSko mjerljivo, posebice ako ne ps to j i  konku- 
rencija; isto tako misija se donosi na duie vremcnsko razdoblje, moie biti 
politifka i u pravilu se lako nalazi izgovor ako sene  ispuni. Stoga se uspo- 
redba u javnom sektom obiEno odnosi na stvamo stanje prema planiranom 
ili ciljnom, Eime se upozorava na ~Einkovitost programa ill pojedinih 
aktivnosti odgovarajuii na pitanje jesu li ciljevi realno postavljeni, jesu li 
jasni, pravilni, dostiini i rnjerlji~i. Dmgo, oblik usporedbe odnosi se na 
vremenski niz, tj. na usporedbu poslovanja tijekom odredenoga razdoblja 
Sto govori o rastu ili padu, poboljSanju ili smanjenju aktivnosti. 

Ksko bi se postigla svrha mjerenja i prikazivanja rezultata poslovanja 
javnog sektora, mjeritelji bi se trebali odnositi na kljufne Einitelje uspjeha, 
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odriavati interes Sirih druitvenih skupina. biti razmatrani u cjelini, osjetljivi 
na promjene te nenametljivi (Rolton, 2003, str. 24). Dakle, ~rlorali hi zado- 
voljiti sljedeie kriteriie: 

znatajnost - trehaju rnjeriti kljutne Cinitelje uspjeha 
sveohuhvatnost - nude pogled s razlititih perspektiva 
ozbiljnost - odraiavnju interes Sirih skupina 
cjelovitost - koriste se i razmatraju zajedno, a ne izolirano 
uramoteienost - uskladenost izmcdu kvantitativnih ("tvrdlh") i 
kvalitatimih ("mekih") Einjenica 
osjetljivost - mjerenje treba lipozoravati na promjcne 
nenametljivost - skupina mjeritelja ne smije poremetiti primarnc 
zadatke. 

Navedeni kriteriji vrlo jasno upuCuju na mogui: pristup u izhom metodo- 
IoSkih postupaka, tj. uravnotefenog naEina mjererija, koje koncepcijski 
povezuje vise relevantnih podn~Eja. 

Medutim, poslovanjeu razmjerima lokalnih i regionalnihovlasti temelji se 
na osnovnim ekonomskim naEelima efikasnosti i efektivnosti. Efikasnost 
pruianja usluga moie se definirati kao osiguranje specifitne koliEine i 
kvalitete usluga s najniiom razinom sredstava sposohnih da zadovolje te 
specifitnosti. Efektivnost se pak definira kao osigurauje prav~h usluga koje 
f e  omogufiti lokalnim tijelima primjenu svojih politika i ciljsva. Javlja se 
i ekonomitnost kao mjera efikasnosti koja u kontekstu pmianja javnih 
usluga znaEi osiguranje najniiih mogukih iroEkova sukladno kvaliteti i 
kvantiteti. Dok se inputi i outputi relatlvno lako mogu izmjeriti, rezultat je 
u smislu ~Einkovitosti ili efektivnosti mnogo teie definirati. Odnos izmedu 
onog Sto jc uloieno i onog <to bi trebalo proiziCi kao svojevrstan ieljeni cilj 
treba se analizirati i ocijeniti. UEinak je u obliku kvalitete tePko mjerljiv, a 
katkad i kvantitativno nljerljiv podatak moie izazvati problem ako rezultira 
kvalitativnim promjenama, npr, troikovi koje je u pravilu moguCe mjeriti 
mogu imati odraza na kvalitetu koju Ce hili teSko izmjeriti. 
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Slika 1: Ulaganja, rezultati, ieljeni uEinci 

Radimo li pravilno? Pla~ramo li prave 

I ostvareni 
I remltat 

ieljeni rezultat 
(outcome) 

Mjerenje poslovanja 
-- ~ I 

Izvor: autor 

No, dok je usmjerenost na ekonomifnost, cfikasnost i efektivnost u jawoj  
upravi zapoEela potetkom 80-ih godina i joS je aktualna. u 90-ima se pre- 
ilsmjerava na kvalitetu i zadovoljstro potroSaCa, kako bismo danas govorili 
o zadovoljavanju interesa svih korisnika javnih usluga, lj. okruicnja u 
najSirem smislu. Zasigumo to zahtijeva i drugaziji pristup mjerenju, dajuCi 
naglasak na razne perspt-ktive, odnosno ciljana podn~ t j a  zadovoljavanja 
interesa. 

7.3. Yrimjena balanced scorecarda u mjerenju uspjeinosti 
javnog sektura 

Pnje viSc od deset godina Kaplan i Norton (1 992.) razvili su model uravno- 
teiene matrice uspjeSnosti povezavli operativne i strategijske ciljeve. Svrha 
je modcla pretvoriti viziju i strategiju organizacije u ciljeve, mjeritelje i 
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zadatke polazeci od Eetiriju osnovnih podruEja: financijske perspektive, 
perspektive prema kupcu-korisniku, interne i poslovne perspektive i per- 
spektive uEenja i inovixanja. Kaplan i Norton smatrali su kako financijski 
mjeritelji ukljuCuju rezultate aktivnosti koje su vec poduzete, te su predla- 
gali da financijski mjeritelj i trebaju biti dopunjeni operativnim mjeriteljima, 
podacima o zadovoljstvu kupaca, podacima o internim aktivnostima i 
postupcirna te podacima o inovacijama i poboljSanjima aktivnosti. Ti su 
operativni lnjeritelji pokretatka snaga budukega financijskog poslovanja pa 
se isto tako istiEe (Otley, 1999, str. 363-382) da se financijska perspektiva 
i perspektiva prema kupcu mogu sagledavati kao rezultati mjerenja, dok se 
interno poslovanje, inovacije i uEenje sagledavaju kao sredstva koja to 
omoguCuju. 

Slika 2: Model uravnoteiene matrice uspjeSnosti 

1 Financiranje 1 
F~nancijski uspjch, kako trebamo 
izglcdati prema dioniearima 

Izvor: Kaplan, R.S., Norton, D.P.: "The balanced scorecard measures that drive 
performance", Har-vard Business Review, JanuarylFebruary, 1992, 
http://www.balancedscorecard,org/basicsibsc I .htrnl (svibanj 2003 .) 

Dakle, znatajka je modela ta da on moie biti postavl-jen tako da se usmje- 
rava na unutrainje i vanjske aspekte u poslovanju organizacije. UnutraSnji 
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se aspekti prije svega odnose na perspektivu uEenja i rasta i daju odgovor 
na pitanje "kako nauCiti i inovirati u cilju kreiranja budutnosti?" Ta per- 
spektiva ukljutuje osposobljavanje zaposlenih i shvadanje kulture upravlja- 
nja radi njihova poboljganja. Ljudi, kao osnovni Einitelj razvoja, u naglim 
tehniEko-tehnoloSkim promjenama zahtijevaju kontinuirano uCenje jer 
uCenje i razvoj Eine temelj za uspjeh bilo koje organizacije zasnovane na 
znanju. 

Sljededa interna perspektiva, koja se odnosi na poslovanje i odgovara na 
pitanje "Sto se treba intemo istaknuti?", usmjerava pozomost na unutraSnje 
poslovne procese i na njihovo poboljSanje radi financijskog uspjeha u 
buduCnosti. Mjerenje intemih rezultata poslovanja omogudava rnenadi- 
mentu spoznaju o uspjeSnosti, tj. zadovoljavaju li proizvodi ili usluge 
potrebe potroSaCa. 

Vanjski aspekti u poslovanju usmjeravaju se ponajprije na zadovoljavanje 
potreba potroSaEa te ostalih stakeholdera ili zainteresiranih skupina, od 
vlasnika, menadimenta, investitora i drugih. U prvome redu, polazi se od 
potroSaCa ili korisnika usluge u poslovanju javnih institucija kao per- 
spektive, te se postavlja pitanje kako nas vide potroSaEi. DanaSnja filozofija 
upravljanja pridaje veliku pozornost potroSaCu i njegovu zadovoljstvu u bilo 
kome obliku poslovanja. VodeCi je pokazatel-i: "ako potroSaE nije zado- 
voljan, on de naCi drugog dobavljaEa koji Ce zadovoljiti njegove potrebe". 

Sljededa je eksterna perspektiva financijske naravi i odgovara na pitanje 
kako izgledamo prema ulagaEima. ToEni i pravodobni podaci uvijek su ono 
Sto je prioritetno, stoga ih  menadiment treba osigurati. ObiCno se rabe 
tradicionalni financijski pokazatelji, no naglasak treba staviti na procjenu 
rizika i na cost-benefit analizu. 

Sljededi je kljuEni aspekt uravnoteiene matrice uspjeSnosti ili balanced 
scorecards povezanost mjeritelja poslovanja sa strategijom koju poduzede 
ili institucija provodi. Kaplan i Norton (1996, str. 75-85) naglaiavaju da je 
matrica uspjeSnosti sustav upravljanja kojemu je cilj uCiniti strategiju 
djelotvomom i usmjeriti je u pravcu koji organizaciji omogudava prodiranje 
u poslovanju i odnosima s konkurencijom. Od uloge svojevrsnog nadzi- 
ranja, mjerenje poslovanja preuzima proaktivnu ulogu u upravljanju, pa su 
Kaplan i Norton (2000, str. 3-1 1) razvili koncept "strateike mape". Nju 
objagnjavaju kao "mapu koja omogukava organizaciji da opiSe i ilustrira 
jasnim i razumljivim jezikom svoje ciljeve, inicijative, zadatke i mjeritelje 
koje Ce koristiti u ocjeni poslovanja." Izrada "strateSke mape" omogukava 
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organizaciji razumijcvanje uzrofno-posljcdifnih odnosa (ulaganja i uEi- 
naka) izmedu razlii-itih aspckata uravnoteiene matrice, kao i slijed po- 
slavljene vizije organizacijc. Kaplan i Norton (2001) daljc sugeriraju da Ce 
neprofitne i vladinc organizacijc vjerojatno prilagoditi sastav uravnotciene 
matricc i povezati "strateIku mapu" kako bi ona odrazila njihov primami 
cilj postojanja i djelovanja. 

Zaokret u shvatanju uloge javnog sektora, time i potrebe za mjerenjem 
kvalitete rada, a ne samo nadziranja izvrSavanja djclatnosli, zahtijeva 
primjenu sustava kojcmu cilj nije samo mjerenje poslovanja, nego uEiniti 
strategiju djelotvornom usmjeravajuCi je k zadovoljavanju intercsa Iirih 
dmStvcnih skupina. Potreba za uravnoteiivanjem svih aspekata poslovanja 
\,coma je vaina kadn postoji viSe interesnih skupina; takav jc sluEaj upravo 
pri pmianju usluga javnog sektora gdje interesne skupine fine: dmStvcna 
zajednica koja predstavlja izravne korisnike, izvrIitelji usluga koji \,ode i 
izvode usluge, mkovoditelji sredstava (opreme, postrojcnja, urcdaja i sl.) 
i mcnadirnent koji odluEujc o sredstvima i uslugarna i koji je odgovoran 
dm3tvcnoj zajednici i d ~ g i m  razinama izvrSne vlasti. 

Primjcnom uravnotciene matrice uspjeha ograniiava se mjerenje poslo- 
vanja javnog sektora na Eetiri perspektive? fime se smanjuje broj potrebnih 
informacija, njihovo prikupljarlje i objavljivanje. To jc osobito vaino jcr se 
sustav mjerenja javnog sektora i prorafuna Ecsto kritizira zbog velikc 
"papirologijc", a vetinorn male ~Einkovitosti. Zato je koriStcnje uravno- 
teiene matrice uspjcSnosti ili balanced scorernrda mjerilo koje potife 
menadiere na razmilljanje i odabir onih mjeritclja koji su najvainiji. Takav 
naEin mjerenja ujedno omogukava povczivanjc operativnih i strateSkih 
odluka kao i suEeljavanje suprotnih interesa, npr. potroSaEa ili korisnika 
usluga, koji ieli kvalitetnu i b rm uslugu, i poreznih obveznika, koji icle 
stabilnu i djclotvomu vladu, podmfnu i lokalnu samoupram i sl. Ograni- 
Eavanjc broja mjcritelja djeluje i na jcdan od zapaienih problema javnog 
sektora - na djelovanje na razini ispod optimalnosti (Kravchuk, 1996, str. 
348-358). Poslovanje blizu optimalnog u biti je starljc kada u javnom 
sektoru pojedine vladine organizacije, agencije, podminice i sl. postavljaju 
ciljevc koji zadovoljavaju njihove interese, no ne znaEi da moraju biti 
najbolji u odnosu na funkcioniranje sustava javne uprave i sl. Perspcktive 
u uravnoteienoj matrici uspjeinosti jesu i izabrane jer je iz njih vidljivo 
sljedece: ako se veia pozornost posveti jednoj od njih, to i.e se odraziti na 
dmgu 11 suprotnom smislu. Primjerice, ako se povefa kvnliteta usluge, to 
Ce se odraziti na porast trolkova. 
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Slika 3: Uravnoteiena matrica uspjernosti javnog sektora 

Misija '4 
PotroSaEi usluga i 

zainteresirane skupine 

r 
Djelatnici i organizacija 

samouprave 

Izvor: Howard Rohm, Irnprove Public Sector Results With A Balanced Scorecarrl: 
Nine Steps to Success. 
http:iiww.balancedscorecard.o~g~filesBSCFinalPresentation.pdf (svibanj 
2003.) 

Za razliku od privatnog sektora, postavljene perspektive u javnom sektom 
razlikuju se veC po misiji koja odgovara na pitanje "zaSto postojimo?" 
OpCenito, misijajavnog sektora orijentirana je na pruianje Sto kvalitetnijih 
usluga njezinin~ korisnicima, no Ecsto nije povezana s navedenim perspekti- 
vama, pnmjerice s financijskom kojajc u privatnom sektoru usmjcrena na 
stvaranjc profita ili s perspektivom prema potroSaEu koja je u javnom 
sektoru okrenuta svim korisnicima javnih usluga bez razlike na njihovu 
plateinu sposobnost. Daklc, misija kod javnog sektora moie varirati vec 
prema vrsti usluge koja se pruia i uglavnom nije okrenuta stvaranju zaradc, 
veC svojoj utinkovitoj realizaciji. 

Financijska se perspektiva moie primijeniti i kod javnog i kod privatnog 
sektora, no razlii-iti su krajnji korisnici. Kod privatnog sektora usmjerena 
je na vlasnike, a kod javnog na sve zainteresirane skupine od dmgtvene 
zajednice do pojedinai-nih korisnika usluga. Bolja naplata javnih sredstava 
i urednost poslovanja u interesu je ponajprije poreznika. 

Unutra4nji sustav javnog scktora korespondira s internom perspcktivom 
kod privatnog sektora. Mjercnje internih poslovnih aktivnosti javnog sek- 
tora sadrii uglavnom komponentu efikasnosti: koja je vrlo bitna za javni 
sektor Ta se efikasnost oglcda uglavnom u pmianju usluga uz Sto manje 
trogkove, Sto upozorava na potrebu za ckonomiziranjem, odnosno racio- 
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nalnim pristupom u troSenju javnih sredstava, hljeritelji efikasnosli vezani 
su za iskazivanje ostvarenog rezultata ili isljenog cilja i uglavnom se svode 
na mjerenje ostvarenih utinaka u odnosu na ulaganja i troSenja. 

Naglasak koji se kod privatnog sektora daje potro8ai.u prihvaden je i kod 
javnog sektora s time Sto se on odnosi na sve korisnike usluga koji se EcSie 
?ale na kvalitetu usluge, brzinu realizacije i na troSkove. I jedni i drugi 
oEekuju da usluge hudu promptno raspoloiive, kvalitetno obavljenc i da nc 
budu preskupe. 

UnatoE tome Sto se misija ostvaruje i Sto se opsluiuju korisnici. to istodobno 
ne 2nai.i da organizacija ne niora investirati u nova znanja i pripremiti se za 
buducnost. Podfinanciranje jc Eesta pojava kod javnog sektora, Sto se odra- 
iava na ulaganja u opremu, u zaposlene i u proccse. Iznirnno je vaino ra- 
zvijauje vjeStina djelatnika Sto zahtijeva permanentno usawSavanje. Promjene 
u iskustw, znanju, vjeStinama izazvane i novom tehnologijorn na triihtu, 
utjetu na metodologiju rada koja zahtijeva perioditno unapredivanje. Mje- 
renje ove perspektive, kojoj je cilj organizacijski unaprijediti i inovirati 
poslove, odrazit Ce se i na dnlgc perspektive u sklopu uravnoteiene matrice 
uspjclnosti. Bolja organizacija i inovacijc odrazit i e  se na bolje i efikasnije 
pruianje usluga. To ce pak imati odraza na veCu utinkovitost i na veCe 
zadovoljstvo korisnika, Sto Ce u konaEnici imati i bolji financijski rczultat. 

7.4. BSC model u uvjetima tranzicijskih promjena 

Svojim ulaskom u privatizacijski proccs, tj. prihvakanjcm naEela triiSne 
ekonomije, tranzicijske su se zemlje opredijelile za institucionalne, organi- 
zacijske i metodoloSke promjene. To je istodobno znaEilo i mijcnjanje 
zakonodavstva u izvrSnoj i sudbenoj vlasti tc unutar toga po pojedinim 
podrutjima monetarne, fiskalne, budietske i ostale politike. S aspekta 
upravljanja javnim sredstvima nastupile su promjene u stmkturi javnih 
prihoda, njihovoj raspodjeli, raEunovodstvenom evidcntiranju, financij- 
skom izvjeStavanju i konatno nadzoru nad raspolaganjcm i troSenjem 
javnih sredstava (Zakoni, 14 do 17). Veka se odgovomost traii od izvrSnih 
tijcla i pojedinaca kao i od polititkih struktura izabranih u izvrSnu vlast na 
razini driave te lokalne i regionalne samouprave, ustanova i mjesne samo- 
uprave. Financijsko izvjeBtavanje o poslovanju proraEunskih korisnika 
obvczujuie je kroz iskazivanje skupa informacija o financijskom poloiaju, 
novEanim tokovima i uspjeSnosti poslovanja i ispunjenja ciljeva. No, mcto- 
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dologija pratenja djelotvomosti i ~Einkovitosti joS uvijek nije dovoljno 
raz>ijena te se  svodi samo na financijsko iskazivanje podataka i usporedbu 
s ostvarenim rezultatima prethodnog razdoblja ili s postavljenim planovima. 
Povezanost strateSkih i operativnih ciljeva i na njima zasnovanih konkrctnih 
nljera i zadalaka nije postavljena kao obvezujuce mjerilo prakenjo rezultata 
i ostvarivanja zacrtanih planova i urinaka pa pokuSaji njihova povezivanja 
predstavljqju teor~jski I praktiEni doprinos. 

PolozcCi od osnovnih postavki uravnoteiene matrice uspjeSnosti (BSC) daje 
se model na pr~mjem lokalne i regionalne samouprave s razradenim ciljc- 
vima po pojedinim perspektivama prilagodenim tranzicijskim uvjetima 
poslovanja. 

Slika 4: Model uravnoteiene matrice uspjeSnosti lokalne i podmsne 
samouprave 

Upravljati nacionalnirn. 
rc~ionalnim i lokalnirn 

programima na ulinkovit 
i dielotvoran nai-in. 

C 
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- skatiti wijeme Eekanja 
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' - smanjiti trolkove 
- proririti osnow za - poveCati informatizaciju 

porere 
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Izvor: autor 
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Upmvljati nacionalnim, regionalnlm i lokalnim programima na djelotvoran 
i urinkovit naEin predstavlja lnisiju kojaje gotovo identiEna onoj kada se 
radi o raspolaganju i troienju javnih sredstava bez razlike na politiCku 
opredijeljenost pojedine zemlje. PotroSaEi ili korisnici usluga (gradani) 
ujedno su i porezni obveznici, stoga imaju pravo i traiiti kvalitetnu uslugu 
pa je njihova ukljutenost u odredivanje kriterija kvalitete i u mjerenje 
sigumu polrebna. Ta se kvaliteta oEituje u sigurnoj i brzoj realizaciji 
usluga te u zadovoljstvu korisnika. No: kvaliteta se postiie ulaganjima u 
djelatnike i izvrSitelje usluga te organizacijskim poboljSanjimn. Stoga su 
znanje i vjeitine, bolja organiziranost, kvalitetna informatirka podrSka, 
informiranost i komunikativnost te poticanje odgovomosti ciljevi koji se 
postavljaju lokalnoj i regionalnoj samoupravi. Dakako, unutraSnji sustav 
samouprave zahtijeva promjene u kriterijima izbora djelatnika, organiza- 
cijskim i proceduralnim navikama te u stvaranju zakonskih prcduvjeta za 
evidentiranje i mjerenje pojedinih aktivnosti. Te Cc kvalitativne promjene 
imati odraza i na financijsku perspektivu ne samo kroz uEinke, ncgo 
ponajprije kroz potrebu za razradom ciljcva i planova, naglagenom racio- 
nalnosti poslovanja, kontrolom realizacije proratuna i procjenom moguCih 
rizika. 

Svc Eetiri perspektive s razradenim ciljevima, mjerama i konkretnim zada- 
cima u predloienom modclu mjerenja uspjcSnusti lokalne i regionalne 
samouprave uzrotno-posljeditno su povezane. Njihovo mjerenje omogu- 
Cava utvrdivanje pravilnosti operativnog i stratcikog planiranja, odnosno 
usmjeravanje upravljanja javnim sredstvima prema ieljenom rezultatu. 

NajveCa je vrijednost i korist od mjercnja poslovnih aktivnosti bolje rammi- 
jevanje izvodenja radnih postupaka I procesa, te smanjenje ncizvjesnosti. 
Postoje i neke zamjerke koje se obiEno spominju (Johnsen, 2001, str. 325), 
a vezane su za fokusiranjc na pro<lost, kralkorutnu usmjerenost uglavnom 
na financijske podatke i na preopteretenost informacijama. No, u tranzici- 
jskim zemljama, poscbice u Hrvatskoj gdje je drurtveno vlasniitvo privati- 
zirano i gdje postoji kritiEki stav prema modelu privatizacije, svako mjere- 
nje potroinje javnih sredstava inla pozitivan odjek i prihvaCa se u javnosti 
kao izraz pojaEanc odgovomosti. Dernokratski sustav izbora predstavn~ka 
lokalne i regionalne vlasti i dalje je u fazi evoluiranja i zahvaken je poli- 
titkim natjecanjem medu strankama ili koalicijama. Vei: je Schumpeter 
50-ih godina 20. stoljeCa uveo koncept politiEke konkurentnosti, Sto znaEi 
da u demokratskom sustavu gradani biraju na slobodnim izborima svoje 
predstavnike. Medutim, ti predstavnici Eesto ne iskazuju izravno svoje 
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stavove o opi-im interesinla, veC se oni artikuliraju kroz politifku mod i 
ponovna natjecanja fiji rezultati onda mogu posluiiti kao izraz zajednir-kog, 
opceg interesa. Zbog toga u upravljanju javnim sektorom, koncept stra- 
teSkog korigtcnja infomacija i politii-ki prestii mogu biti usko vezani. S tim 
Ce u vezi i model ha[anacrd scorecards biti primjenjiv ako se rabi za 
uskladivanje razliEitosti odluka u uvjetima koalicijskih stmklura kada se 
ielc razotkriti odredene nejasnote ill nedorei'enosti. S duge strane, ako st: 
mjerenjem icle zadovoljiti razlititosti u stratcSkim opredjeljenjima viSe 
polititkib opcija, postoji opasnost da sustav mjerenja poslovnih aktivnosti 
prcraste u golem, teSko voden, nefunkcionalan i na h j u  neuzinkovit sustav. 

Ivfjerenje poslovanja javnog sektora u iariStu je razmatranja razvijenog 
svijeta vei- duie vrijeme, a postale aktualnom tenlorn i tranzicijskih zemalja. 
Ideja o pracenju i ocjeni poslovanja javnih organizdcija i institucija rclativno 
je jasna i razumljiva. Javni sektor formulirao je svoje oblike poslovanja, 
odredio skupne i pojedinatne zadatke i upozorio na potrebu mjerenja ostva- 
renih rezultata definirajui-i indikatore i l i  nljeritelje. Medutim, mjerenje 
poslovanja javnog sektora nije jednostavno jer postoje ostvareni uEinci 
(output) i ieljeni rezultati (outcome). Ostvareoe ui-inke rclativno jc lako 
izmjeriti, posebice kada su dani u naturalnim velicinama, jer su rezultat 
onog i to je uloieno. Usporedno s time, postii-i ieljeni rezultat s aspekta 
kvalitativnih, a ne samo kvantitativnih pretpostavki znatno je teie zbog 
utjecaja niza finlbenika (polititkih, financijskih, socioloSkih, kulturoloSkih 
i dr.). 

DosadaSnja mjerenja efikasnosti ili djelotvornosti poslovanja javnog sekto- 
ra uglavnom su se svodila na financijsko pradcrlje ostvarcnih rezultata. 
UEinkovitost. ili efektivnost izraiena kroz ciljeve i planove svodi se vei-im 
dijelom na mjerenje kvantitativno izraienih ui-~naka, zato Sto su kvalitativni 
ufinci zbog svoje kompleksnosti teie mjerljivi. Balanced scorecard ili 
kartica dostizanja uspjeha, uravnoteieni iskaz uspjeSnosti, predstavlja nov 
natin cjelovitog i uravnoteienog mjerenja uspje2nosli poslovanja koji 
povezuje ostvarene poslovne dogadaje s budui-im planiranim velii-inama 
koje se definiraju strategijom. Poznati pokazatelji ekonomsko-finaneijske 
situacije povezuju se s pokazateljinla budui-eg razvoja, a 11 modelu uravno- 
teienoga mjerenja uspjeSnosti kao pretpostavka se javljaju ciljevi koji se 
temelje na razvojnoj viziji i strategiji. 
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Model polazi od Zetiriju osnovnih perspektiva koje se u primjcni na javni 
sektor prilagoduju potrcbalna njegova funkciuniranja. Polazi se  od ciljeva 
korisnika usluga-gradana i njihovih potreba, usmjerenih uglavnom na 
povecanje kvalitete. Perspektive o djelatnicima i organizaciji te o unutra- 
Snjem sustavu javnog sektora zapravo predstavljaju ciljeve koji se odnose 
na permanentno uienje i inoviranje zaposlenih, kao i na poboljSanje organi- 
zacijskih rjesenja. UnuUaSnje ustrojstvo javnih sluibi zahtijeva nova suvre- 
menija rjeienja u sklopu informatizacije i opcenito stmkture informacija i 
komunikacijske povezanosti. I konaEno. primarni Ce cilj financijske pcr- 
spektive biti racionalizacija, tj. analiza utjecaja na smanjenje troskova, 
nadzor i procjcna rizika te planiranje Sto t e  sc odraziti na proraEun. 

Prilagodeni b a l a n c e d  s c o r e c a r d  model za potrebe lokalne i podmine  
samouprave zanimljiv je i koristan jer daje moguknost sagledavanja i 
ocjenjivanja problematike upravljanja, primjenc strategije i politika kao 
i organizacijske kontrole i odgo\,ornostl. U uvjetima tranzicijskih pro- 
mjena moie  se smatrati jednim od vrlo korisnih rnctoda usmjeravanja 
strategijskih i operativnih ciljeva djelotvomom poslovanju tijela i sluibi 
javnog sektora. 
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PERFORMANCE MEASUREMENT & 
MANAGEMENT AS AN INTEGRAL PART 

OF LOCAL GOVERNMENT REFORM 

Thomas A. Cozzens' 

8.1. Introduction 

Over the past two decades, the growing demand for accountability in pub- 
lic service has spawned a variety of performance measurcment and man- 
agement programs designed to help government and non-government or- 
ganizations alike to becomc "results oriented". Unfortunately, buzz words 
like "strategic management", "benchmarking" and "performance based bud- 
geting" often tend to be more confusing than enlightening to local adminis- 
trators who have not had the opportunity to attend extensive training in the 
areas of performance measurement and management. This paper provides a 
simplified and succinct overview of current approaches to performance mea- 
surcrnent and management, including definitions and descriptions of some 
of the more common terms. Hopefully it will be helpful to local administn- 
tors that are feeling pressured to jump onto the perfoxmarlee measurement 
band-wagon with no knowledge of where the wagon is taking them. 

Performance measurement and managcment are essential elements of any 
organizational development andor strategic plaming effoa. Unfortunately, 
many municipalities and non-government organizations do not have the 
internal capacity to effectively design and administer these complex pro- 
cesses. Consequently, they often turn to outside consultants to assist them. 
And many outside consultants tend to further complicate these processes 
rather than simplify them. As a result, many cities and non-governmental 
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organizations arc left with performance measurement and management 
systems that arc unmanageable and. thcrefore, often abandoned. 

Strategic planning is critical to the long-term success of any city or NGO. 
Without a plan there is no sense of organizational direction. Without a 
meaningful system of performance measurement, there is no way of know- 
ing whether or not the organization is moving in the planncd direction. And 
without an effective performance management system, there is no way of 
communicating the plan and its objectives to thc employees who are 
charged with the responsibility of implementing thc plan. The issue is not 
whether to integrate thesc systems into municipal and NGO management, 
but rather which system is most likely to work in a given environment. 

This papcr provides some simplified dcfinitions and brief explanations of 
a variety of performance measurement and management systems. It is not 
intended to educate, but rather to inform local administrators and manag- 
ers. No system should be adoptcd, nor attempted, without a much more 
thorough analysis of the system and its potential for success in a particu- 
lar municipality or organization. 

8.2. Performance measurenlent 

Performance rneasuremcnt is a means of evaluating programs, activities or 
individual performance by reviewing the results achieved. Criteria for de- 
fining and rating the performance of a program, activity, or individual must 
hc  assembled and agreed upon by officials with both the authority and re- 
sponsibility for the task. In public and civil society organizations, there arc 
many people with interest in the performance of a program, from tS~ose who 
receive the benefits to those who allocate funding, and they may value cri- 
teria differently. Consequently, it is cssential for local govcmment leaders 
to involve their citizens in the development of performance criteria to the 
greatest extent possible. This paper is structured to provide a broad overview 
of the processes of performance measurement and management in order to 
assist local government o f f~c i i a  and their constituents in developing a basic 
understanding of pcrfonnance measurement and how it applies to them. 

Types of performance measures 

Input measures tell how many resources a program needs or has 
to deliver a service. Typical measures include the number of full- 
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time personnel (FTE's), total employee hours worked, and total 
hudget expenditure. 
Output measures describc how much activity is necessary to pro- 
vide a particular program or service. Workload measures are an 
example and show how staff time bas been allocated to deliver a 
service. Examples are the number of applications processed, the 
number of emergency units dispatched, the number of arrests made, 
or thc tons of garbage collected. Comparisons of current workload 
with workload figures from previous periods can reveal important 
variations or stability in work activity. Workload measures tell how 
much work was done. They do not reveal how efficiently or wcll 
that work was done. - Eificieucy measures relate how much work was performed in re- 
lation to the amount of resources - typically in dollars or labor hours 
-consumed in doing it. Often expressed as unit costs such as "costs 
per application processed" or "cost per lane mile paved". Efficiency 
measures can also take the form of "wits produced per $1,000.  
"units produced per labor hour", or "labor hours per unit". Still 
other forms of eff~ciency measures report labor or equipment pro- 
duction time as a percentage of full utilization or compare actual 
production rates with eff~ciency standards. 
Outcome measures (also known as effectiveness measurcs) show 
how well a program or service is doing. They reveal whether a pro- 
gram is having the desired outcome or whether a department is pro- 
ducing the desired results. Sometimes, however, outcome measures 
may reflect performance quality. Performance compared with a tar- 
get or benchmark is an exampleof the former, while response times 
and citizen ratings are examples of the latter. Performance measures 
such as "percentage of repairs requiring no rework in six months", 
"percentage of newly hired employees successfully complcting 
probation", and "percentage of citizens rating service as good or 
excellent", are outcome measures. 
Cost-eifectiveness m e a s ~ ~ r e s  (also known as productivity mea- 
sures) include clements of efficiency and outcome measures in a 
single indicator. For example, while the unit cost oFall rcpairs is all 
efficiency measure, the "unit cost of satisfactory repairs" is a pro- 
ductivity measure, addressing hoth efficiency and outcomc (efrec- 
tiveness) of the service delivered. 
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8.3. Strategic planning 

Strategic planning is the primary tool for setting priorities and making in- 
formed decisions about the future. A strategic plan needs a mechanism to 
assess progress and help correct direction from time to time. A plan with- 
out a system for perfonnance measurement is valueless. So is performance 
measurement without a plan. 

Key steps to developing a strategic plan 

1. Preparation: Apublic organization must assess its readiness to en- 
gage in strategic planning and design a process that matches its 
purpose, resources and political environment. 

2. Commitment: Identifying and involving key people (staff, con- 
stituents, legislators) are essential. Finding common ground and 
sustaining conimitment are equally important. 

3. Customer needs analysis: Seek customer advise early in the stra- 
tegic planning process. 

4. SWOT analysis: In order to develop realistic plans an organization 
needs to take a hard look at its internal strengths and weaknesses 
and scan the external environment for potential opportunities and 
threats. 

5. Set a strategic direction: Ponder the question - Where does this 
organization want to be in the next 3 years. Review mission state- 
ment. 

6. Identify strategic issues: The organization must identify thc broad 
concerns that are crilical lo its hture and prioritize them. 

7. Develop goals, objectives and performance measures: Identify 
end results to which thc cffort is directed (goals), specific measur- 
able targets along the way (objectives). and measures that assess the 
progress in achieving them. 

8. Devise strategies: Strategies are the activities that the organization 
will use to achieve its goals and objectives. 

9. Implement the plan: This involves assigning responsibilities, al- 
locating resourees, budgeting, establishing a timetable, and cornmu- 
nicating the plan to all involved. 

10. Evaluate results: Ivlonitoring the progress by utilizing the perfor- 
mance measures identified in step 7 above. 
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8.4. Benchmarking 

Benchmarking is n pcrformance mclasurement tool that involves identifi- 
cation and emulation of "best practices" fora specific operation. One of the 
basic challenges to implementing benchmarking in the public sector is that 
not everyone is speaking the same language. If an organization is planning 
on using benchmarking, or directed to do so_ the following are some steps 
that should be considered: 

Key steps in benchmarking 

1. Decide what to benchmark: A benchmarking process should be 
nanowly focused and limited in scope, targeting specific customer 
needs as opposed to general data gathering. 

2. Study internal processes: Before focusing on outside organiza- 
tions, i t  is wisc to invest the time to become thoroughly familiar 
with your own operations and to develop a clear sense of external 
information needs. 

3.  Identify benchmarking partners: These might include otherpub- 
lic agencies or perhaps private sector firms with outstanding repu- 
tations in the particular activity bcing benchmarked. As the word 
"partners" suggests, emphasis should be placed on information 
sharing and mutual benetit. 

4. Gather information: Information about best practices is generally 
gathered by a combination of phone interviews, questionnaires, 
document reviews and site visits. 

5. Analyze information: A key to successful benchmarking is the 
identification of factors that account for superior prrformance of the 
organizations being studied. The thrust then shifts to finding ways 
to make appropriate improvements in your organization, recogniz- 
ing that differences in organizational culture and operations require 
creative adaptation rather than simple substitution of one procedure 
for another. 

6. Implement for results: Failure to implement improvements is a 
common pitfall in the benchmarking process. Success will be en- 
hanced by thorough planning and early involvement of those with 
a stake in the process being benchmarked. Strong support from top 
management is also helpful. 

7. Monitor results and take appropriate action: Benchmarking is 
an ongoing process, not a one-timc event. As changes are imple- 
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mented, the results should be carefully mon~tored against estab- 
lished performance meawres and used to fine-tune the process. 
Furthermore, the search for best practices is a continuous pur- 
suit. Dynamic changes in thc social and economic environment 
mean that government, like business, cannot be content to rest on 
its laurcls. 

8.5. Performance-based budgeting 

Performance-based budgeting (PBB) is a process that, in theory, involves 
using performance measures to make allocation dccisions and gives greater 
management flcxibility in making spending decisions. The following steps 
should be carefully reviewed before implementing PBB: 

Key steps in performance-based budgeting 

1. Gain consensus and  commitment from key players: Public 
managers have primary responsibility for strategic planning, de- 
veloping performance measures and monitoring, while legislators 
approve budgets and allocate resources. Identifying shared expec- 
tations and goals early on will ensurc that performance measures 
will be usefill andused by all parties. Interviews with legislators, 
budget personnel, managers and others involved in the budget 
process can help identify their specific interests and concerns. 

2. nevelop an implementation plan and timetable: Implen~enting 
performance budgeting may take anywhere from six months to six 
years. An implementation plan should include a timetable for ac- 
complishing key activities. The organization must decide to under- 
take implementation on a pilot or full-scale basis. While pilot 
projects allow one to test and refine ideas on a small scale, full-scale 
implcmcntation reduces the length of time required to fully imple- 
ment the new budgeting process. 

3.  Pruvide training in developing and using measures: In addition 
to establishing new budget guidelines and instructions, govem- 
ment organizatioiis  nus st train rnanagcrs, line workers, and legis- 
lators in the development and use of meaningful performance 
measures. 

4. Review/develop strategic plans: Strategic planning provides a 
long-term context for making budget decisior~s. Orgailizations that 
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have already undertaken a strategic plar~ning process and devel- 
oped performance related measures will be ready to build on thosc 
efforts. Those that have not engaged in planning efforts will find 
it helpful to do so prior to moving into performance based bud- 
gctlng. 

5 .  Develop the budget and allocate resources: Various approaches 
to constructing the budget may be considered, but a program bud- 
get appears to be the most adaptable to performance-based bud- 
geting 

6. Develop supportive accounting and data systems: Most govern- 
ments will need to reconcile existing accounting and data systems 
with new performance systems. 

7. Establish tracking and monitoring systems: Government orga- 
nizatiorls must establish clear responsibilities for reporting and veri- 
fying performance information, 

8. Evaluate, report and act on results: This may result in rewards 
for organizations with good perfortnance, such as allowing greatcr 
operational flexibility or retention of cost savings. It might also 
result in increased oversight and control for organizations that fall 
short of their goals 

8.6. The balanced scorecard 

The balanced scorecard is a new approach to strategic management and 
measurement that was developed in the early 1990's by Dr. Robert Kaplan, 
Harvard Busincss School, and David Norton, a consultant with the Bal- 
anced Scorecard Collaborative (BSC). The BSC has become popular in 
private industry and, as is often the case, government is moving in thc di- 
rection of embracing the BSC approach. 

According to its inventors, the halanced scorecard is a managcmcnt sys- 
tem as well as a measurement system that enables organizations to clarify 
their vision and strategy and translate them into action. The BSC providcs 
feedback around both the internal business processes and extcrnal 
outcomes in ordcr to continuously improve strategic performance and 
results. 

Kaplan and Norton descrihc the innovation of the balanccd scorecard as 
follows: 
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"The balanced scorecard retains traditional financial measures. But finan- 
cial measures tell the story of past events: an adequate story for industrial 
age companies for which investments in long-term capabilities and cus- 
tomer relationships were not critical for success. These financial measures 
are inadequate, however, for guiding and evaluating the journey that 
information age companies must make to create future value through in- 
vestment in customers, suppliers, employees, processes, technology, and 
innovation". 

The balanced scorecard suggests that management must view its organiza- 
tion fiom four perspectives and develop metrics (measurements), collect 
data and analyze it relative to these perspectives: 

Financial Perspective - In order to succeed fmancially, how should 
the organization appear to its shareholders? 
Internal Business Perspective - To satisfy its shareholders and 
customers, in what business processes must it excel? 
Customer Perspective - To achieve its vision. how should the 
organization appear to its customers? 
Learning and Growth Perspective - To achieve its vision, how 
will the organization sustain its ability to change and improve? 

Objectives, measures, targets and initiatives are assigned to each of these 
perspectives. 

8.7. Performance management 

Performance management is a two-way, continuous process of conversa- 
tion, observation, planning and coaching that takes place throughout the 
year. Organizational theory has evolved over the years and, in the course 
of this evolution, the role of the manager has changed substantially. The 
shift from directive to participative management began in the United States 
in the early 1970's with the Qnality Improvement movement. This era be- 
gan not as a result of enlightened management, but as a result of the com- 
petition generated by the emergence of high-techllow-cost Japanese prod- 
ucts in the world market place. The chart below identifies some of the 
differences between the traditional and contemporary approaches to perfor- 
mance management. 
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8.7.1. Approaches to performance management 

Traditional approach Contemporary approach 

Manager as judge Manager as coach 
Subordinate passivc Subordinate as partner 
Goal is documentation Goal is improved performance 
Focus is on the past Focus is on the future 
'Train the rater Train all participants 

The contemporary approach to performance management encourages con- 
tinuous dinloplc bctween the manager and the subordrnate. Performance 
management systems that requ~re extensive paper work and discourage 
dialogue are counterproduct~ve to this approach. 

8.7.2. Applying the contemporary approach to performance 
management 

8.7.2.1. Rights & responsibilities: Sinply staled, supen~isors and manag- 
ers have two legitimate expectations of thcir employees: 1) that they will 
perform their jobs in a satisfactory manner (performance expectations), and 
2 )  that they will obseme the administrative policcs and procedures of the 
organization (administrative expectations). With the right to these expec- 
lations comc the fbllowing rcsponsibilities: 

- Clear and continuing communication of management's expecta- 
tions. 
Consistent administration throughout the organization. - Early ide~~tification of deviations from expected performance or 
conduct. 
Prompt intervention through discussion(s) with the employee(s). 
Adcquatc documentation that summarizes these conversations and 
commitments. 
Appropriate consultation with colleagues, superiors and the human 
resources manager. 

Performance management and appraisal systems, procedures and instru- 
ments should facilitate, not fmstrate this process. 
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In an article entitled "Perfonnance Appraisal Is Dead. Long Live Pcrfor- 
mance Management", thc author argues that "Whilc (performancc ap- 
praisal) is largely a one-time, one-way report card, performance manage- 
ment is a two-way, continuous process of observation, convcrsation. 
thinking, planning, and coaching that occurs throughout the year" (Will- 
iatils, 1997). Some of thc significant concerns managers, supervisors and 
crnployees have sxpressed about pcrfornlance appraisal, particularly in 
public service organizations, are that appraisal procedures and instruments 
are too complicated, lengthy, timc consuming and inhibit constructive dia- 
logue. If supervisors and employecs are not reasonably comfortable with 
the tools, the value of appraisal will be compromiscd. Public jurisdictions 
and non-profit organizations are particularly wlnerablc to appraisal pro- 
cesses that demand extensive amounts oftimc, energy and discomfort with- 
out any visible return on the investment made by managers, supervisors and 
employees who wish to approach thc process of performance management 
conscientiously. 

Ironically, the primary driving force behind the complicated and lengthy 
performance appraisal procedures in the public sector is the "merit system". 
Thc merit systcm, which has been evolving in the puhlic sector for over 100 
years, was designed to assure selection, retention and advancement in public 
service based on demonstrated compctcnce and not political inflnence. 
Lnfortunately, in the course of its bureaucratic evolution, the merit systctn 
has created a myriad of rules and regulations that havc drivcn a wedge 
between "Human Resources Management" (the function of government 
responsible for administering the system) and the people who "manage 
human resources". In describing this negative impact, Patricia Ingraham, 
professor of public administration at Syracuse University wrote: "The per- 
sonnel function is often vicwed independently - in deed, often in isolation 
- from management concerns and priorities". (Ingraham, 1999) 

Speaking directly to the issue of perfomlance appraisal, Ronald Sylkia 
suggests: "Many evaluation instruments now in usc (in the public sector) 
are tcstaments to the triumph of process over purpose.. . Evaluation instm- 
mcnts do not rcflect the purpose of the evaluation as envisioned by the 
executives who ordered their use. Instead, the instruments reflect the needs 
of the persoilnel administrators who must oversee their use" (Sylvia. 2002). 
The "envisioned purposes of evaluation are most often described in per- 
formance nlanagement terms: to encourage discussion, comtnunicate stan- 
dards, set priorities, facilitate counseling and en~ployee development, etc. 
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The needs of the personnel administrators who must oversee their use are 
often driven by the bureaucratic tendency to homogenize the process for 
easc of administration, comparison and analysis. "Precise graphs and charts 
can only be constructed if unifom criteria are used and employees are rated 
on identical scales of, say 1 to 5" (Ibid). 

Unfortunately, in many areas of the public sector, while performance man- 
agement is desirable, performance appraisal is mandated. This mandate is 
hopelessly intertwined in the proliferation of laws, rules and regulations 
designed to "protect" the integrity of merit principles. Since it is unlikely 
that perionnance appraisal will die, the challenge in human resources man- 
agers is to make performancc appraisal systems compatible with effectivc 
performance management. 

In order to effectively tie performance appraisal (the one-time, one-way 
report card) with performancc management (a two-way continuous pro- 
cess), public sector human resources managers must balance the need for 
standardization, comparison and analysis against the need for meaning- 
ful, continuous and constnlctive dialogue between supcrvisors and cm- 
ployees. 

Effective supervisors manage performance on a daily basis. Discussions, 
meetinps, and informatiul~ sharing are the natural dynamics of effective 
performance management. These supervisors maintain a performance file 
for each of their subordinates with significant information, memos and 
notations oidiscussions, samples of work products and otl~er trappings of 
constructive communication that occur during the course of an appraisal 
period. The perionnance appraisal instrument should merely summarize or 
serve as a cover sheet for this information. 

A model performance measurement inshument is an appendix to this paper. 
It is a one- page form that would have the employee's position description 
attached. There are three parts to the form: Job Perfonllancc Expectations, 
Administrative Expectations and Employee Development and Objective 
Setting. 

8.7.2.2. Job performance expectations: In most public organi7ations, po- 
sition descriptions are required. Unfortunately, more often than not, super- 
visors (and many employees) do not vicw the job description as relevant 
to performance appraisal. As a matter of fact, many managers do not view 
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job descriptions as relevant at all. However, job descriptions are the offi- 
cial statement ofthe duties and responsibilitics of employees. Like it or not, 
the oficial position description is critical to effective performance manage- 
ment. If the position management system (job descriptions) is not working, 
the challenge to public sector human resources managers is to fix it. Super- 
visors cannot be expected to tell employees how well they areexpcctcd to 
perform their duties (or how poorly they are performing thcm) if the posi- 
tion management system does not effectively tell employres what their 
duties are. 

Generally, job descriptions must be given to en~ployees when they are sc- 
lecled. All annual rcvicw and discussion is required to determine if there 
are any significant changes in the duties assigned to the position. Since 
perfonnance appraisal is most often required annually, linking performance 
management to position management makes sense and saves time. What 
more appropriate time for supervisors to discuss pcrformance expectations 
than when they are discussing the duties and responsibilities of the job? 
Using the perfonnance appraisal form as a covrr sheet to thc position de- 
scription assures that employees not only know what they are expected to 
do, but how well they are expected to do it. 

Public jurisdictions are often criticized for failure to deal effectively with 
poor performance. One of the primary reasons for this shortcoming is the 
currcnt disconnect between perfonnance management and position man- 
agement. 

Job performance expectations should be stated briefly: and when possible, 
in quantitative terms. For example, if the employee is a case manager, the 
expected average number of closed cases per week or month might be used. 
Obviously, in many instances, particularly in service organizations, expec- 
tations will be stated in qualitative terms. The important point is that the 
performance expectations are stated in a manner that generates a constnlc- 
tive dialogue between supervisor and en~ployee about what is expected of 
the employee at the beginning of the appraisal period. 

8.7.2.3. ildmir~istrative expectations: The model ide~itifies fivc admin- 
istrative expectations that are rather broad but open the door to discus- 
sion of some very important issues. The expectations selected for this por- 
tion of the appraisal form should reflect the key values of the organization. 
Discussing administrative expectations, particularly with new employees 
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as part of the orientation process, provides the supervisor with an oppor- 
tunity explain the organization's administrative values and expectations 
such as respect for diversity, hours of duty and interpersonal relations. 
When non-compliance is observed, it also gives the supervisor a vehicle 
for discussion as an integral part of the appraisal process. Often, super- 
visors lind it difficult to discuss behavioral concerns or disregard for or- 
ganizational policy in a constructive manner. Consequently, there is a 
tendency to avoid dealing with the issue until i t  hecomes a matter for 
disciplinary action. 

8.7.2.4. Employee development & objective setting: While performance 
appraisal focuses on past pcrformance, employee development and objec- 
tive setting looks to the future. This section provides both the employcc and 
supervisor an opportunity to look ahead and identify developmental issues. 
Opcn discussion of training, increased responsibilities, developmental as- 
signments and the like can lead to a grcatcr understanding of the potential 
for integration of the employee's abilities and aspirations with the orga- 
nization's needs, goals and capacity to respond. Agreements reached dur- 
ing the discussion of cmployee development and objective setting can be 
incorporated into the performance appraisal form for the next assessment 
period. 

In addition to the three parts of the model, there are a couple of elements 
that are deserving of discussion. The three rating levels and column for self- 
evaluation do not reflect the traditional notions of performance appraisal. 

8.7.2.5. Rating levels: The model performance appraisal form has three 
rating levels: Exceeds, Meets, or Below Expectations. It is recognized that 
the nlosl popular employee rating systems in the public sector utilize five 
Icvels. Generally these Icvels, by a variety of ditrerent terms or symbols: 
are Outstanding, Very Good, Good, Fair or Poor. Most supervisors will 
agree that rating perfonnance in public service organizations is highly sub- 
jective. Five lcvcl systems rnerely compound the subjectivity of an already 
highly subjective process. How does one discern betwccn very good and 
outstanding, or between fair and poor perfonnance? Then, once this judg- 
ment is made, how does the supervisor explain herihis rationale to the 
employee ifthe lower rating is selected? These two questions are most of- 
ten resolved hy giving the higher rating. 
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Another difficulty created by five lcvel systems is that no matter what terms 
or symbols are used, they are often perceived by the supervisor andlor 
cmployce in academic terms, i.e. A, B, C, D and F. Most folks educalrd in 
Arncrican schools over that last fifty years have this grading system deeply 
engraved in their souls. Whcn this perception is present, a rating that 
equates to an academic "C" is not likely to be acccptcd as descriptive of 
fi~lly successful performance. Consequently, a three levcl system minimizes 
the need for subjective hair splitting and reduces the potential for confus- 
ing ratings ~Cperformancc with academic grades. 

8.7.2.6. Selfevaluation: Self-evaluation is a controversial issue. Tradition 
suggests that performance appraisal is the respunsibility of the supervisor 
and allowing employees to evaluate their own performance is an abdica- 
tion of that responsibility. However, current organizational theo~y fosters 
the notion of rrnployee involvcmcnt. And employee involvement suggcsts 
that employees should havc an active role in decisions that affect them. If 
one of the primary purposes of performance assessment is to encourage 
constructive dialohwe betwecn supervisor and employee, the supervisor's 
knowledge of the employee's perceptions of his or her performance should 
facilitate t h ~ s  dialogue. 

8.8. Gain sharing 

8.8.1. What is gain sharing? 

Gain sharing is a proccss where employees are involved in performance 
improvements and share with the organization in the financial benefits of 
these improvements. Gain sharing is used in more than a quarter of the 
Fortune 1000 companies, as well as rnarly smaller firms and public sector 
or_eanizations. It involves regular financial payments to employees, im- 
proved results for the organization, and regular consultation with employ- 
ees about how lo ilrlprove pcrformance. 

11 has oftcn bccn suggested that gain sharing, like profit sharing, is not 
appropriate for the public sector. This is not the case. Gain sharing is not 
about sharing profits; it is about sharing the benefils olimprovemcnts. For 
example, if the ernployecs assist their employer to save 10 percent of  
operating costs, it could be highly appropriate to share some of that 
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savings with those employees. This is tiue whether the organization 
achieving the savings is a factory, a municipality or a county. There arc 
many examples of gain sharing in the public sector at almost all levelc of 
government. 

8.8.2. How gain sharing works? 

Employees receive regular cash payments. The timing of the pay- 
ments is determined by the ability of the organization to produce 
cost and financial performance figures. 
The payments come out ofthe gains that the organization has made 
through the joint efforts of managers and employees. These gains 
may be cost saving, improved income or both 
An essential feature of gain sharing is that there are regular group 
mcetings where employees and managers discuss how to improve 
performance, plan what to do. and then gal il done. 
An effective gain sharing program or project requires consultation 
at all levels (senior management_ supervision, unions and emplo- 
yces). 
Training of all pnrtlcs involved in a gain sharing program or projcct 
is essential. 

8.9. Conclusion 

Performance measurement and performance management will always be 
near the top of the list of challenges for managers and supervisors. There 
will never be an easy way to manage and measure the performance of oth- 
crs. However, the performance management, performance measurement 
and pvsition management systems in place in many public sector organi- 
Tations must be re-examined. lfthcy are helping supervisors manage effec- 
tively, the human resources manager should be congratulated. But if the 
systems are hindering the supervisor's ability to effectively manage and 
measure performance, they must be changed. 
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Sample 

PERFORMANCE MEASUKEMENT lNSTRUhlENT 
TO RE COMPLETFD BY THE EMPLOYEE & SUPERVISOR 

Name: Date conlpleted by employee: 
Job Title: - D a t e  completed by supervisor: 
Supervisor: . _ Date of discussion: -- 
Period of Assessment from to __. 

Note: Eacb item should be rated as: 3 - exceeds crpectations; 2 - meets 
expectations; 1 - beIow expectations. 

op:u~~fic acd good rclatlons among suff'. - - - -- -. I -- 
1 Wurk caoperdt~vely wlrl supervisors cc-workcrs. 
cuhord~n~tos anj cllcna (~trnslltucnts). -- - - 

-- 1 
--- 

Part I. Job Pcrformance Ecpectations - from 
Position Description (attached) 

Part Ill. Employee Development &Objective Setting (for next appraisal pcriod) 
Include areas of improvement, training needs, increased responsibilities, dcvelop 

Employee Supemsur 
Rating Rating 

mental assieunents. elc 

1 I I 

Employee Comments: 
- - 

- - 

Supemsor Comments: - 

- 

Employee Signature: Supervisor Signature: 



UPRAVLJANJE MARKETINGOM NA 
RAZINI LOKALNE SAMOUPRAVE (LS) : 

KONCEPT, TIJEK, PRIMJENA 

Bnrno tirbnc' 

9.1. Uvod 

Razvoj lokalne samouprave u interakciji je s napretkom gospodarstva i 
kvalitctom iivota u danom prostom. Od ranih pozetaka do danaSnjih dana 
razvoj lokalne samouprave odrcdcn je utjecajima mnogih velieina od kojih 
se posebno istiCu geopolitieki poloiaj, prometna povezanost, gospodarska 
struktura, politika. kultura i demografija. Razvitak je iznimno sloieno 
kategorija; on itna svoju logiku i zakonitosl~ kao i naEinc otitovanja. Vctina 
sustava, a lokalna je sarnouprava jcdan od sustava, teii sagledavanju po- 
ieljne i vjerojatnc buduCnosti i s  tim u svczi definiranju koncepcije razvoja 
i strategije kao metode njezine realizacije. 

Smatra se, a to je i hipoteza rada. da se definiranje primjerenog razvitka 
lokalne samouprave i realizacija tog razvitka ostvamju implementacijom 
marketinskog koncepta. Stoga se u radu argumentira da se ocjenom stanja 
i rcalizacijom razvojnih teinji lokalne samouprave ostvaruje upravljanje 
marketingom, odnosno interakcijom viSe odredniea koje utjczu na 
upravljanje marketingom. Lokalnu samouplavu zapravo Eine jedinice 
lokalne samouprave (JLS), odnosno gradovi i opdine kako ih definira 
Zakon.: 

U realkzaciji i implernentaciji marketinSkog koncepla u jedinicemalokalne 
samouprave situacija jc mnogo sloienija u odnosu na poslovne subjekte jer 

' Redoviti pmfesar Ekanomskog fakulteta SveufiliSta u Rijeci 

Zakon o lakalnoj ipodrufnoj (regionalnojl samaupravj u RepubliciHn'atskoj (IiN 33/01). 
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".... mnogo osoba koje vode b r ~ g u  o razvoju rnjcsta (urbanih srediSta - 
gradova i opiina) vjeruje da je marketing rnjesta zapravo promocija mjesta. 
Oni sagledavaju marketing kao aktivnost stvaranja irnidia rnjesta i najec9i.e 
poistovjeCuju tu aktivnost s promocijom, a promocija je jedna od manje 
znatajnijih marketinSkih aktivnosti i u jedinicama lokalne samouprave" 
(Kotlcr, Haider, Rein, 1993, str. 99). Medutim, navedeno se prihvada kao 
izazov, a nc kao preprcka, te se u nastavku analizira dinamika ranoja  JLS-a 
i raspravlja o modelu upravljanja rnarketingom na razini lokalne samo- 
uprave. 

U radu se analizira dinamika razvoja urbanih cjelina i raspravlja o modelu 
upravljanja marketingom JLS-a Sto je rezultat desk istraiivanja kako lite- 
rature iz p o h f j a  marketiriga tako i urbanog marketinga te obrade jednog 
sluEaja. Kao predmet prornatranja uzel jc grad Rijeka kao jedinica lokalne 
samouprave koja intenzivno tragaza svojom buduCnoStu i koja je izradila 
u posljednjih nekoliko godina dvije strategije dugoroEnog razvoja.' 

9.2. Dinamika razvoja urbarlih cjelina 

Na dosadaSnji gospodarski razvoj urbanih cjelina, gradova i opcina, naj- 
znatajniji utjecaji dolazili su od geopolititkih poloiaja, ekonomskih polit- 
ika driava koje su upravljale podnltjern, te od prirodnih znatajki. Sve je 
to uvjetovalo i razvoj pojedinih gospodarskih djelatnosti, ali i drugih aktiv- 
nosti medu kojima posebno znanosti, obrazovanja, zdravstva, kulture i 
ipor1s. 

Gradovi i opCine jedinice su lokalne samouprave koje predstavljaju urbane, 
povijesne, prirodne, gospodarske i druStvene cjeline. Jedinice lokalnc 
samouprave prema Zakonu imaju obvezu obavljati poslove od mjesne 
vainosti, kojima se neposredno ostvaruju potrebe njihovih gradana, ali 
poledine aktivnosti u1jt.i.u i na razvoj gospodarstva i drugih aktivnosti. Tako 
primjerice u poslovc posebno w i n e  za gradanstvo ulaze oni vezani za 
uredenje naselja i stanovrln)e, prostorno i urbanistiEkoplanlranje, obavljanje 
komunalne djelatnosti, za b r i y  o djeci, soci~alr~u skrb, primarnu zdrav- 
stvenu zaititu, odgoj i osnovno obrazovanje, kulturu, tjelcsnu kulturu i 
Sport, zaStitu potroSaEa, zaititu i unapreden~e prirodnog okoliia, za prolu- 

Autorje ovog rada bia voditelj i!ili suautor navedenih shategijs 
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poiamu i civilnu zagtitu. VeEina t ~ h  aktivnosti izravno ili neizravno utjeEe 
na gospodarstvo, ali i na opCi napredakjcdinica lokalne samouprave. Osim 
loga, gospodarski i dmgi subjekti u ohavljanju svoje aktivnosti na podmEju 
jedinica lokalne samouprave imaju obvezu plafati odredene poreze i prireze 
kojima se financiraju programi vaini za napredak jedinica lokalne samo- 
~ p r a v e . ~  

Dakle, dolazi do razmjene izmedu lokalne samouprave, koja nudi usluge 
iz svoga djelokmga, i sudionika na njezinu triiStu - gradana, gospodarskih 
i dmgih subjekata koji za te usluge plaCaju poreze, prireze i d ~ g e  pristojhe. 
Unapredenju razmjenskih odnosa imanentna je filozoma marketinga i 
implementacija marketinskog koncepta. Naime, marketinska je filozofija 
u osnovi poseban misaoni pristup u koncipiranju realizaciji gospodarskih 
i drugih aktivnosti, koji u iar~Stu svoga interesa inla klijcnta i njegovc 
potrebe (Bratko, Rocco, 2000, str. 23-36; Kotler, Jatusripitak. Maesincee, 
1997, str. 22;  Grbac, Martin, 2001, str. 11-19). Promatrajufi s aspekta 
jedinica lokalne samouprave, tada se marketinika filozofija odnosno "taj 
posehni misaoni pristup" svodi na koncipiranje i real~zaciju funkcija I 
ohveza koje su u njegovoj mjerodavnosti. Gradani, gospodarski i drugi 
subjekti kao klijenti, odriosno kao stranke, u razmjeni iska7uju poseban 
intcrcs koji je vezan za unapredenje standarda i kvalitete iivljenja, te za 
osiguranje uvjeta kojima se ostvamje uspjeh gospodarskih i drugih subje- 
kata na njegovu podrutju. Klijentima, odnosno strankama, snratraju sc 
njezini gradani - postojeci i oni novi, turisti, to jcst gosti koji duie horave 
i posjctitelji, postojeii i buduci gospodarski subjekti, postojeie i budufe 
izvangospodarske i neprofitne organizacije, koji djeluju na podmzju jedi- 
nica lokalne samouprave. Oni u svojoj ukupnosti za jedinicu lokalne samo- 
uprave predstavljaju ciljno triiSte s jasnim i prepoznatljivim potrebama i 
ielja~na. 

Marketiniki koncepl na razini lokalne samoupravc jest pristup prcrna 
kojem se dmStvena i ekonomska opravdanost postojanja jednog sustava 
svodi na prcthodno poznavanje potreba i zadovoljavanje Elanova tog 
sustava 117 ostvarenje ciljeva jdmgtvenih) jedinica lokalne samouprave 

a Zakonom je  predvideno daledinlce lokalne san~uupravc kojc imaju viic od 30 OD0 
rtanovnikn mogu ohavljati i pnslnve od regionalnog znaEaja (u djelokrugu aktivnosti 
iupanija). 
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(Pride, Ferrell, 1997, str. 9; Hooston, 1986, str. 81-87; Rocco, 2001, str. 75- 
79; Grbac, Martin, 2000, str. 3-23; Meler, 2001). Dakle, rnoie se govoriti 
o interakciji i interesu za zajednii-ki razvoj na partnerskim osnovama. Pod 
partnerima sc ovdje podrazumijevaju svi oni subjekti, pravne ili fizitkc 
osobc koji inlaju izravan ili neizravan utjecaj na razvitak jedinica lokalne 
samouprave, od gradana do gospodarskih subjekata, od djelatnika u upravi 
do posjetitelja. 

Marketing urbanih srediSta nije nova kategorija te je kao i u poslovnom 
svijetu doiivljavao svoju evoluciju. Ward upozorava na to da je primjena 
marketinga u urbanim srediltima prisutna vet  i u devetnaestorn stoljeCu 
(Ward. 1998). Medutim, znatcnje se te aktivnosti aktualizua u posljednjih 
nekoliko desetljei-a, a poscbno nakon 90-ih godina proSlog stoljeta Sto je 
u korelaciji s jaianjem medusobne konkurencije urbanih sredilta vezano za 
privlatenjc investicija, demografski razvnj, razvoj turima i jaEanje kvali- 
tete iivljenja. Ona u svom razvoju tendira da bude jedinstvena i da ta 
jedinstvenost bude prepomata i vrednovana. Dakle, u razvoju se teii ostva- 
rivanju konkurentskih prednosti u odnosu na druge gradove i opcine u 
regiji, driavi pa i prcma konkurentnim gradovima u inozemstm. 

U osnovi, razlikuju se dva pogleda nauloge i matenje marketinga u mzvoju 
lokalne samouprave (Padisson, 1993, str. 339-550; Short, Kim, 1999). Jedan 
je tzv. amerirki koji uprvurne redunaglaiava ekonomski r a n o j  kao osnovu 
marketinga lokalne samouprave. Jedinice lokalne samouprave doiivljavaju 
sc sliEno kao gospodarski subjekti i u tom pristi~pu uloga lokalne zajednice 
nijc posebno istaknuta, a njezino je rwmatranje vise implicitno nego ekspl- 
icitno. Drugi je tzv. europski koji ima 1lolistiEki prisrup interpretaclji i 
uporabi marketinga jedinica lokalnc samouprave. U njemu je naglasak ne 
samo na eknnomskom razvoju, vet i na dmStvenom napretku. Navedenn 
samo potvrduje i naglaSava potrebu za novim sagledavanjem razvoja jedi- 
nica lokalne sanlouprave u Eijoj se osnovi nalazi implementacija marke- 
tinSkog koncepta. 

Gastone u svojim promiiljanjima suprotstavlja poduzetnitkipristup planira- 
nju razvoja jedinica lokalne samouprave tradicionalnom razvoju (Gastone, 
1994, str. 111). Osnovne znarajke dosadainjega tradicionalnog pristupa 
svode se na ekspanzilu I kvantitativni pristup razvoju u odnosu na holistitko 
sagledavanje kod podozetnitkog pristupa i ponovno koriStenje i kvali- 
tativno unapredenje postojccih povrSina. Za razliku od nadzorne funkcije 
administracije u jcdinicama lokalne samouprave, kod tradicionalnog pri- 
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shrpa, u poduzetniEkom prislupu ona potiEe razvoj. Subjekti k0ji djeluju u 
jedinicama lokalne samouprave ne tretiraju se viSe kau korisnici, ve t  kao 
partneri, a njihova uloga nije vezana samo aa raspraw i prihvakanjc plano- 
va, v c l  i za definiranje ciljeva i odobravanje smjernica razvuja jedinica 
lokalne sarnouprave na osnovi konsenzusa. 

Neovisno o pristupu, na razvoj jedinica lokalne samouprave utjeEe viRe 
snaga iz okoline. Te snage potitu dinamiku da bi nakun odrcdcnog vremena 
doglo do stagnacije pa ponovno do uzleta, Bto razvoju jcdinica lokalne 
samouprave daje ciklitni karakter. Naime, jedinice lokalne samuupravc s 
atraktivnim programima privlate nove investicije, javljaju se novi guspo- 
darski subjekti, jaEaju standard i kvaliteta i iv l jen~a .  Potreba za novim 
radnicima polite migraciju prema takvoj jedinici lokalne samouprave, raste 
potreba za uredenirn poslovnim prostorom a time rastu i troSkovi izgradnje 
i odriava~lja komunalne ilifrastmkture te rastu potrehe za druStvenim stan- 
dardom. Sve to traii da jedinica lokalne samouprave uvede nove poreze i 
doprinose koji pokrecu novi val opteredcnja, ali i dislokaciju u druga 
podrutja; raste nezaposlenost, javlja se dcficit u budtetu, dwgtveni standard 
opada, potrebe za soci jal~~im intervencijama rastu te sc s tin1 u vezi javlja 
novi rast ohveza prema gospodarsk~m subjektima i stanovni5tvu. Javlja se 
novi val odlazaka i tako dolazi do novih promjena. 

Flynn je upozorio na "otvorenu/zatvureni model" ponaSanja lokalnih vlasti 
u rjeiavanju problematike razvoja. Prcma tom modelu jedinice lokalne 
samouprave mogu biti vise "okrenutc prema van" i pozitivno odgovarati na 
pritiske za promjenama. Pretpostavka je tomu uvaiavanje snaga iz okoline 
i djelovanje prema kriterijima slobodnog triijta. Kod pristupa "okrenutost 
prema unutra" jedinica lokalne sarnouprave opterelcna je planiranjem i 
birokratiziranim odnosom prema rawoju. Prelazak na "okrcnutost prema 
van" zabtijeva nov pristup i realokaciju od pozicije koju oznai-uje planiranje 
i "okrcnutost prema unutra" prema triiSnoj pozic~ji i "okrenutusti prcma 
van" (Bakcr, 1995, str. 76). 

Realokacija traii implementaciju marketinskog koncepta, udnosno uprav- 
ljanje marketingom u jedinicama lokalne samouprave. Na taj se naCin 
ostvamje, parafrazirajuli Flyma, "okrenutost prema van", to jest okrenutost 
prcma ispunjavanju potreba i otekivanja stvamih i potencijalnih partncra 
jcdinica loknlne samouprave. ViSe odrednica utjeEe i definira naCin prila- 
gortavanja i pmianja usluga jedinica lokalne samouprave s osnovnim ciljcrn 
zadovoljavanja potrcba njezinih stranaka. 
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9.3. Odrednice upravljanja marketingom jedinica lokalne 
samouprave 

IJpravljanjem markctingom jedinica lokalne samouprave utvrduje se njiho- 
va bliska buduknosl i natin njezina ostvarivanja. Na upravljanje marke- 
tingonl jedlnica lokalne samouprave utjei-e vine velieina koje su u radu 
sjedinjene u sljedeCe odrednice: odrednice ocjene dostignute razine, odred- 
nice strateSkog usmjerenja i odrednice implementacije. Model upravljanja 
marketingom jedinica lokalne samouprave prikazan je na slici 1 kao rezultat 
desk-istraiivanja literature iz podmEja urbanog marketinga i testiranja na 
primjem gradn Rijcke. 

Model razlikuje tri razine utjecajnih Cinitclja, odnosno skupina odrednica 
koje definiraju upravljanjc markclingom jedinica lokalne samouprave. One 
su u interakciji kako unucar pojedine razine tako i izmedupojedinih razina. 
Dominira utjecaj prve na dmgu, dmge na treCu razinu dok je obrnuti smjer 
utjecaja prisutan, ali nrma veCu vainost. 

Na prvoj razini djcluju Cinitelji koje dolaze iz okoline; odnose se na demo- 
grafske, ekonomske, tehnololke, prirodne, politii-ke, pravne, dmgtvcnc I 

kulturne snage, snage konkurentnih urbanih sredinta, te organizacija koje 
sudjeluju u stvaranju usluga, tj. u dobavljanju i distrihuirauju usluga jedi- 
nica lokalne samouprave. Neki od tih Einitclja iniaju jaEi, a drug1 slabiji 
utjeeaj na drugu razinu o d r e d ~ c a .  Na dmgoj se razini nalaze Einitelji kojima 
se definira prcces rlpravljanja marketingom i to odrednice dostignute razine, 
odredniee strategkog usmjcrenja i odrednice implementacije. Proces uprav- 
ljanja marketingom protjeEe u kontinuiteb (u modelu prikazano vektorima) 
i utjeEe na fonnuliranje marketinskog programa. Tim se programom nepo- 
sredno zadovoljavaju potrebe i ielje padana, profitnih i neprofitnih organi- 
zacija. Njihove se potrebe i ielje prema logic; marketinga nalaze u srediStu 
interesa jedinica lokalne samouprave (u modelu naglaieno elipsom). Mar- 
ketinSki se program nalazi na treCoj razini i ohuhvata ponudu usluga, 
distrihuciju usluga, cijenu usluge i promociju usluga jedinice lokalne samo- 
uprave. 
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Silka 1: Model upravijanja marketingom jedinica lokalne samouprave 
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U nastavku ke se raspraviti koncept strateSkog upravljanja marketingom 
uvaiavajuf stavove autonteta iz podmtja marketinga i urbanog marketinga 
te i-e se kritiEki analizirati stavovi iz strateg~ja razvoja grada Rijckc, koji 
ulaie napore u definiranju svoje buduknosti. 

Odrednice dostignute razine razvijenosti. PolaziSte procesa upravljanja 
marketingom vezuje se za utvflivanje dostignute razine rax~ijenosti jedi- 
nica lokalne samouprave. Dostigr~uta razina razvijenosti rezultat je ukup- 
nosti aktivnosti jedinica lokalne sarnouprave tcmeljenih na dosadaSnjim 
mjerama i uslugama jedinica lokalne samouprave. Definiranje dostignute 
razine ima za cilj utwditi slabosti i snage koje uznaEuju djelovanje jedinica 
lokalne sarnouprave, ali i mogliinosti i prijetnje kojc doiaze iz okoline. 
Metoda kojom se utvrduje navedeno poznata j r  pod nazivom SWOT 
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a n a l i ~ a . ~  SWOT arlaliza Siroko se rabi u poslovnom svijetu, ali njezini 
postulati vrijede i za obradu vanjskih i unutragnjih snaga, odnosno snaga 
koje po1ii.u ili sputavaju razvoj jedinica lokalne samouprave. 

Citav je niz snaga koje dcfiniraju mogutnosti ili prepreke u razvojujedinica 
lokaloc samouprave. One proizlaze iz demografsko/ekonomskog okmic- 
nja, lehnoloSko/prirodnog. politiEko/pravnog i dnlitveno/kl~lturnog o h -  
Zenja, ali je znaEajan i utjecaj snaga koje doloze iz konkurenlnih jed~nica 
lokalne samouprave te subjekata koji sudjcluju u formiranju uslugc jedinica 
lokalne samouprave Svaka jc od tih snaga predmet posebnog izutavanja. 
N e k ~  autori, primjerice Friedman, islieu da je globalizacija najznacajniji 
prnccs ?.to utjefe nn mnoga podrutja ljudskog iivljenja. Tu Cinjenicu argu- 
mentira rezultatom Siroke dostupnosti, odnosno demokratizacijc tehno- 
logijc, dcrnokratizacije financija i demokratizacije inforrnacija (Fricdnran, 
2003, str. 55-73). 

Na djelovanjc i uspjeSr~ost jedinica lokalnc samouprave utjeEu i intcme 
snage i slabostl, odnosno snage koje potiEu razvoj i l i  ga na ncki naEin 
sputavaju. U tom je kontekstu korisno spoznati ne samo snngc i slabosti 
jcdinica lokalne samouprave po pojedinim podrutjima djelovanja, vec i 
i-initelje koji na njih djeluju poi.itivno ili negotivno. Time se zapravo os~gu- 
rava visa spoznajna razina o utjecajima koje jedinlea lokalne samouprave 
ima na gospodarstvo, obrazovanjc, prostorno i urbanistiEko planiranjc, 
obavljanje komunaloe djclatnosti, brigu za djecu. socijalnu skrb. primarnu 
zdravstvenu zaititu, odgoj i osnovno abrazovanje, kulturu, tjelesnu k l ~ l t u ~ u  
i Sport, zastitu potroSaEa, ragtitu I unapredenje prirodnog okolija te za 
protupoiamu i clvilnu zaltltu. 

Odrednice dostignute razine razvijenusli u strategi~ama grada Rijcke pre- 
zentirane su razl~Eito u pojcdinim studijama, ali je u osnovi koriSten isti 
prishlp. Tako primjcrice jedna stud~ja (grupa autora, 1997) analizn stanja 
prezentira obrador~~ gospodarskog i socijalnog sranja grada. Ta se oc~cna 
temclji na obradi stupnja gospodarske razvijenosti i strukture proiz\~odnili 
snaga po pojedinim gospodarskim djelatnostima. Socijalna jc koniponenta 
obradena dohodovnom stratifikacijom i razinom kupovne moti stanov- 
nistva, te ocjenom funkcije i i-azvijenosti sektora lokalne javne vlasti. 

SWOT-Strengths (wage), Weakneiscj (sidbusti), Oppomlnitiei (moguCnosti), Trcars 
(prijetnje] 
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Utvrdcoe su takoder razina razvijenosti poiedinih gospodarskih djelatnosti 
i velii-inu kojc sputavaju njihov hrii napredak. Autori studije posebno su 
obratili pozomost na Einitelje koji irnaju utjecaj na dugorotni gospodarski 
i socijalr~i razvitak grada; obradili su posebice prostor, tehnologiju, fi- 
nanci~e, manjc i abiljeija stanovnibtva. 

IJ drugoj studiji (grupa autora, 2002) utvrdenu je da sc kljufne snage na 
kojima se ostvaruje razvoj Rijeke temelje na straleSkorn poloiaju na moni 
i na raskriiju Sire europske regije, Sto pridonusi kultumorn i povijesnom 
naslijedu koje ukljutuje snainu pornorsku tradiciju, luEku infrastrukturu i 
gospodarsku osnovu s dominacijom brodogradnje. Kao znaEajni izvor 
interne snage grada istaknuto je i SveuEiliSte. Pronictna infrastmktura i 
koordinacija izmedu SveuEiliSta i dmgih subjekata dijagnosticirane su kao 
unutragnje slabosti grada. Slaba se strana grada vezuje i za nedostatnu 
potporu poduzetnicima, teBkoCe u dostupnosti kapitala i za ncrijelena 
imovinsko-pravna pitanja. 

Trendovi u okolini istaknuti su kao izvoriSte mogucnosti, ali i prijetnji za 
razvoj grada Rijeke. Tako sc primjerice globalizacija smatra pozitivnom jer 
osigurava mogucnosl djelovanja na birirn trjigtirna, ali istodobno donosi 
prijetnju zbog poveCane konkurencije. Nadaljc, smatra se da politifka i 
gospodarska nesigurnost na driavnoj ra7ini smanjuju pristup kapitalu, a 
odugovlaEenje u sudskim postupcima stvara potelkoce za gospodarske 
subjekte koji nastoje rjcSavati pravna pitanja. 

Analiza odrednica dostignute razine razvijenosti pokazuje da jz njihov 
spektar vrlo Sirok te da se njihova obrada za potrebe jedinica lokalne samo- 
upnve temelji na uobitajenoj merodi analize prijetnji I mogufnosti te snaga 
i slabosti. 

Odrednice sfrufeikog usmjerenja. Odredn~ce strateSkog usmjerenja obu- 
hvacaju velifine kojima se definira ieljena buducnosr jedinica lokalne 
sarnouprave. To je rczultat rasprave i npredjeljenja o sagledavanju bu- 
duenosti na osnovi utjccaja snaga iz okoline, odnosno prijetnji i mo- 
gucnosti te sposubnosti i slabosti jedinica lokalne samouprave. Autori koji 
istraiuju "place ili urban marketing" (.4shwoth, Voogd, 1990; Kotlcr, 
Haider, Rein, 1993; str. 8-14; Kotler, Asplund, Rein, Haider, 1999; Ave, 
Corsico, 1993) kao i oni koji obraduju strateSki marketing (Aaker, 2001; 
Hutt, Spech, 2003; Kotlcr, 2001) slaiu se u postavkama da su odrednice 
strateSkog usmjerenja jasna i dugoroPna vizija buduCih potreba i ielja 
partnera u jedinicama lokalnc samouprave, utvrdivanje ciljeva kojirna se 
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ostvaruje vizija za totno utvrdeno razdoblje, odredivanje partnera s koji- 
ma se planira ostvarivati razmjena. tj. izbor ciljnih triinta, pronalaienje 
pozicije koju jedinica lokalne samouprave ieli zauzeti u svijesti pojedinih 
partnera ili skupine partnera te izbor strategija za ostvarenje postavljenih 
zadataka - ciljeva. 

Medutim, kako to istitu Ashwoth i Voogd, u dosadaSnjem radu mnoge su 
jedinice lokalne samouprave u definiranju bududnosti pristupale nedi- 
ferencirano zbog problema s kojim su se susretale kod seg~nentacije 
triiSta i definiranja razvoja strategija za ciljno triiSte (hshwoth, Voogd, 
1990. str. 48). 

Sagledavanje bududeg djelovanja jedinica lokalne samouprave i poloiaja 
koji onaplanira zauzeti temelji se na prethodno definiranoj allalizi stanja, 
ali i na granlcama buduieg djelovanja. Time se zapravo definiraju granice 
triiSta koje ne smiju biti postavljene preusko da sputavaju razvitak, ali niti 
preSiroko da se izgubi smjcr razvoja. Na definiranje vizije utjecu mnogi 
Einitelji, posebno dosadaSnji rezultati, opredjeljenja poglavarslava, poli- 
titki konsenzus, dmitvena odgovomost, etitka natcla, ali i raspoloi ivost 
ljudskih potencijala i drugih kapaciteta, razina kompctcntnosti te posebno 
veC naglasene prijetnje i mogui-nosti iz okoline. Prema stavovirna Thon~p- 
sona i Stricklanda tri su kljui-na zadatka vezana za utvrdivanje misije: 
detiniranje trenutafnog poloiaja, utvrdivanje smjera djclovanja i konmni- 
ciranje vizije (Thompson. Strichland, 1998, su. 5). U odredivallju vizije 
nema formule, veC se do vizije dolaxi istraiivanjima i raspravalna o 
rezultatima istraiivanja medu zainteresiranim partnerima kao Sto su inle- 
resne skupine gradana, kl jutne osobe i7. politizkog i javnog iivota, 
uspjeSni gospodarstvenici, predstavnici profitabilnih i neprofitabilnih 
organizaclja i drugi. 

U spomenutim studijama razvoja grada Rijeke, koje su izradene s vrcme- 
nskim pomakorn od 5 godina, dvije grupc autora vrlo su precizno definirale 
viziju toga grada. Tako je u prvuj srudiji (iz 1997.) vizija definirana slje- 
dedim retenicama: "Ostvarivanje nove kvalitete iivota u gradu koja ce se 
zasnivati na viSefunkcionalnoj ulozi Rijeke kao gospodarskog, admini- 
strativnog, obrazovnog i kulturrlug sredista. Vrijednost BDP-a na jednog 
stanovnika grada orijentacijski Ce se povecati na razinu sada razvijenih 
zapadnoeuropskih druitava. Grad Ce se razvijati kao srediSte Sire gravi- 
tirajuce regije i glede ponude javnih dobara I usluga i glede odredcnih 
gospodarsko-usluinih aktivnosti. Osvajanje novih tr i~Sta i tebnoloSka 



obnova prometno-uslu'nih djelatnosti vezanih za luku. Promjena gospo- 
darske strukture unosom novih tehnologija, ukljutivanjem znanstveno- 
istraiivatkih potencijala, saniranjem i restrukturiranjem tradicionalnih 
djelatnosti" (gmpa autora, 1997, str. 100-102). 

U dmgoj studiji grupa autora sagledava hudui-nost grada Rijeke u iducih 
3-5 godina delinirajui-i viziju na sljededi natin: "Rijeka je multikulturala~~ 
grad otvoren prema stvaranju roba, idcja, usluga i znanja rasnovanih nn 
najsuvremenijim tehnologijama. Temeljem svoje tradicijc prometnog Evo- 
riSta i pomorske orijentacije, Rijeka se kroz odriivi razvitak prepoznaje kao 
grad privlatan za iivljenjc u svakom smislu: dobra infrastruktura, kvalitetno 
obrazovanjc, osmiSljeno slobodno vrijeme gradana, itd." (gmpa autora, 
2002, str. 8). 

lako su obje vizije prilnjereno dcfinirane i temeljenena analizi trenutatnog 
poloiaja i jasno iskazanoga dugorotnog smjera koji de se provoditi. izostala 
jc realizacija tretcg koraka - komuniciranje vizije sa subjektima kojima je 
ona namijenjena, od djelatnika uprave do gradana, od gospodarskih subje- 
kata do neprofitnih organizacija. 

Oslanjajuci se na viziju, jedinice lokalne samouprave definiraju svoje 
ciljevc. Oni moraju hiti realni, hijerarhijski postavljeni, mjerljivi, jasni i 
konzistentni. Te znarajke ciljeva nisu specifiinost samo profitrrih organi- 
zacija, vet isto vrijedi i za neprotitne organizacije, a time i za jedinice 
lokalne samouprave. Karakreristike ciljeva u jedinicama lokalne samo- 
uprave analizirao je Fricdrnan upozorivti na potrebu razlikovanja unutra- 
Snjih I vanjskih ciljeva i unutar njih postojanje psihogafskih i ekonomskih 
ciljeva (Friedman, 2000. str. 40). Prema miSljenju tog autora, unutraSnji 
psihografski ciljevi usmjereni su na poboljSanja imidia jedinica lokalne 
samouprave u svijesti njezinih partnera (gradana, profit nil^ i neprofitnih 
organizacija) ili su usmjereni na ispunjavanje nekih od ciljeva tih partnera. 
Vanjskim bi se psihografskim ciljevima pribra~ali oni kojima se poveiava 
poznatost jedinica lokalne samouprave na nacionalnoj i/ili mcdunarodnoj 
razini ili na turistiEkim, pomorskim i drugim triistima. U ekonomske unu- 
traSnje ciljeve autor svrstava povedanje broja gospodarskih subjekata ili 
~manjivanje njihova odlaska, a u vanjske povedanje stranlh investicija, 
ulazak novih subjekata, povei-anje turistitkog prometa itd. 

Ciljevi, kako s11 postavljeni u analiziranim studijama grada Rijeke, sadria- 
vaju vecinu znatajki dobro definiranih ciljeva s time da je izostao iskaz o 
njihovoj mjerljivosti. Tako su primjerice ciljevi. usuglaSeni prcma prvoj 
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grupi autora u strategiji razvoja grada Rijeke (grupa autora, 1997), podije- 
ljeni u f etiri skupiue prioriteta. Navodi se kako se prvom skupinom stra- 
teSkih ciljeva teii da se u Sto je mogute k r a k m  roku zapotnu koristiti 
raspoloiivi kapaciteti uz angaiiranje intelektualnog kapitala.9mga sku- 
pina ciljeva u srediStu interesa ima unapredenje prometnog i lufkog su- 
stava.' Treda skupina ciljeva odnosi se na revitalizaciju preradivatkih 
djelatno~ti.~ Cetvrla skupina ciljeva obuhvaia rjeSavanje gradskogprometa 
i ostalih usluinih sadriaja u gradu RijecL9 

U drugoj studiji (grupa autora, 2002) autori su takoder identificirali tetiri 
kl jdna strateskapitanja koje grad Rijeka treba rijeSiti u iducih 3-5 godina. 
Ta strateSka pitanja koja se mogu interpretirati kao strateSki ciljevi glase: 
kako stvoriti motivirajuS.eiaktivnoldinamitno poslovno okruicnjc; kako 
uskladiti ljudske potencijale s potrebama gospodarstva u restrukturiranju; 
kako razviti jedinstvenu ~nformatitku infrastn~ktum Rijeke i kako omogu- 
Citi razvoj Rijckc kao prorrietnog i poslovnog srediita s brzim prometom 
unutar grada i tranzitom bez interfcrencije s gradskim prometom';' 

Nakon odabira strategkih ciljeva potrebno je da se jedinice lokalne samo- 
uprave opredijele na kojim de triiStima ostvariti postavljene ciljeve, odno- 
sno pristupaju izboru ciljnog triigta. lzbor se ciljnog triiSta ostvaruje seg- 
mentacijom, tj. selekcijom triiinih segmenata prema odredenim kriterijima. 
Segmentacija se temelji na postupku kojim se individualizira potrainja za 
odredcnim uslugama koje pruiaju jedinice lokalne samouprave, da se  
homogenizira potrainja i tcii  maksimaliraciji razlititosti pojedinih dije- 
lova triiita. NajEeSCi hiteriji 'a irbor ciljnog triigta gradana vezuju se za 
demografiju iiili za lokaciju, dok je to za gospodarske i dmge subjekte 
najtegte verano za djelatnost, velitinu iiili lokaeiju. Primjeriee, mogute 
je zbog potrainje za uslugama djetjih vrtifa definirati segment prema 

Definicija ciljeva je:  "Kompenzirati izgubljenu vrijednoslproin~odnje dobara i usluga", 
"latali obrazovanje, primijenjena i razvojna istraiivanja i innvacijske kapacitete grda". 

' Definicija ciljeva: "Revilalizirati prometno - usluini lui-ki kompleks", "Prornerno 
povezsti (dislocirane) luku s prometnim suitavima u zaledu". 

a Definicija ciljeva. "Reindusrrijalizaclja postujcCe indusfrijske shukrure", "Razvlti nove 
~ndustrijske strukture, odnosnu djelatnusti na novim tehnologijarna". 

Definicija ciljeva: "RjeSavati gradski prornetni sustav (kroz tri razine)", "Utemeljiti 
viPehnkeionslnc posluvnu-rrgovaeke centre". 
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kritcriju lokacije na kojoj re ta usluga traii ili pak utvrditi segment gospo- 
darskih subjekata koji zbog potreba svojih djelatnika traie intenzivniji 
javni prijevoz. 

Za odabrane segmente, odnosno za ciljna triiita, jedinicarna lokalne 
samoupravc predstoji potreba izbora odgovarajui.~ strategije pozicio- 
niranja. U jcdinicama lokalnc samouprave rabi se t a ~  koncept kako bi se 
ponudom kojom se  zadovoljavaju potrebe partnera osigurala najveia 
prednost u odnosu na drugc mogutnosti. U poslovnom se kmgovima 
smatra da je pozicioniranost urnjetnust i znanost snijejtaja proizvoda il i  
usluge u jcdan ili viSc segmenata na naEin da se smisleno razlitito postavi 
od konkurenci.jc. Medutim, jedinice lokalne samoupravc nc susreCu se s 
klasitnim oblikom konkurencije, vec je ona izvedena iz potencijalr~o 
drugih programa i razvojnih teinji :to ih mogu ponuditi druge polititke 
opcqc i stranke iz oporbe, ili se kao konkurenti javljaju druga urbana 
srediSta sa svojim programima. Stoga je primjcrcnije graditi strategiju 
pozicioniranja usluga jedinica lokalne samouprave u odnosu na drugc 
oblike zadovoljavanja potreba. 

U analiziranim strategijama gospodarskog lazvoja grada Rijeke nisu taksa- 
tivno navcdcnn ciljna triiita niti strategije pozicioniranja. Ona se mogu 
prepoznati ili izvesti tenleljem danih informacija Tako primjerice za ciljno 
triiitc koji fine gradani Rijeke, ali i njezine okolice, Rijcka se pocicionira 
kao kamevalsko sredizte, dok sc za scgment maloga gospodarstva Rijeka 
pozicionira kao atraktivno poduzetnitko sredigte. 

Odrcdivanjem strategija jedinice lokalne samouprave teie ostvariti prednost 
i postati atraktivnije u odnosu na druge jedinice lokalne samouprave. Pred- 
nosti koje irnaju vcliku vainost u prvome su redu one vezane za stvaranjc 
boljlh uvjeta za iivot domicilnog stanovniltva, za stvaranje boljih uvjeta 
za investitore, kako iz zemlje tako i iz inozemstva. te za stvaranje boljih 
uvjeta za posjetitelje. Za ostvarenjc navedenog potrebno je, uvaiavajuii 
stavove grupe autora, uskladiti urbanizam, infrastrukturu, atraktivnosti te 
komunalne i dmge usluge (Kotlcr, Haider, Rein, 1993; srr. 99-139). Naime, 
jedinicama lokalne samouprave potreban~je urbanizam kojim se naglagavaju 
specifiEnosti i kvaliteta prostora, odnosno kojim se istiEe njihov karakter. 
Prostor, njegova namjena, stmktura, opremljenosr i uredenost kljuEni su 
Einitelji razvuja koji sc dcfinlra generalnim urhanistiEkim planovima i 
provedbenim urbanistitkim planovima kao planovilna niieg reda. Jedinice 
lokalne samouprave trebaju i infrastrukturu koja omoyCuje kretanje robe 
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i ljudi u skladu s prirudnim okruienjen~. Nadalje, jedinice lokalnc samo- 
uprave rnoraju osigurati odgovarajuce kornunalne i druge usluge za odvi- 
janje poslovnog i privabiog iivota, ali i n~jesta za zahaw. rckreaciju, odno- 
sno prinijerene atraktivnosti koje Ce privuci kako autohtono stanovniitvo 
tako i doniade i stranc posjetitebe. Navedene znaeajke nisu statiene veli- 
Eine; njih treba unnprcdivati i [la tim osnovama graditi konkurentsku 
prednost. Stoga su i osnovne stratcgije razvoja jedinica lokalne samo- 
uprave upravo i usmjerenc na iskorak u urbanistitkom i infrastmktumom 
podru?ju djelovanja kao i na jatanje atraktivnosti i usluga jedinica lokalne 
snmouprave. 

Andliziranastudija grupe autora (grupa autora. 1997) sagledava dostizanje 
strateikih ciljeva i ostvanvanje prioritetnih gospodarskih usn~jcrenja pro- 
jckcijon~ dviju varijant~ sveukupnog razvitka. Prva je uporigte irnala u 
tchnolo3ku-tehnitkoj obnovi postojecih tradicionalnih proizvodno-usluinih 
djelatnosti, a ckuga varijanta temelji skategiju razvoja na novoj proizvodnoj 
strukturi i znatnom angaiiranju domai-eg i stranog kapitala. Doprinos 
ostvarenju strategkih ciljeva i ostvarenju gospodarskih usmjerenjarazraden 
je za sve gospodarske djelatnosti, od onili koje imaju minorno znaEenjc za 
razvoj, npr. ribarstvo, do onih koje lrnaju veliko znatenje u razvojnirn 
opcijama groda Rijeke. primjerice djelatnosti prometa i veza, trgovine. 
tinancijske i drugc usluge. Posebno su naglaiene uloga i strategija zajtitc 
okoliSa kao i obrada razvitka rnjesnoga javnog sektora. 

Druga yrupa autora (gmpa autora, 2002) realizaciju tetiriju stratcskih 
pitanja (ciljeva) sagledava kroz tvz, pro-jekte potpore: tako za primjericc 
stratelko pitanje (cilj) "Kako stvoriti motivirajuCelaktivno!dinamiEko 
poslovno okmicnje" nude projekte (intzrvencije): "Stvaranje fonda za 
razvoj poduzetniitva", "Osnivanjc info-centra" i "Mjcrc Grada u c i l j i~  
ponovnog razvoja nekretnina blokiranih unular trgovatkih drugtam u 
stetaju". Takoder se i za osrala strateSka pitanja (ciljeve) nude proiekti ili, 
kako ih autori nazivaju, intervencije potpore kritirkim pitanjima u razvoju 
grada. Za svaki od navedenih projekata po pojedinim strategkim pitanjima 
predloiene su odgovarajuie akrivnosti. Za realizaciju su predloiene i slje- 
dece tri stratcgije: vszivanje na fundove EU-a, strategija jaEanja I uklju- 
i-ivanja nevladinih organizacija koje Ce prilniti pomoi: ELI-a i uporaba 
modemih ko~nunikacijskih i informatiCkih tehnolog~ja. 

Dakle, analiza pokazuje da su vizija, stratcSki ciljevi, ciljno triiSte, pozi- 
cioniranje i strategije odrednice strateSkog usmjerenja jedinica lokalne 



samoupravc. Nadalje, utvrdeno je da su te odrednice vedim dijelom prisutne 
i u matenjalima kojima se sagledava bududnost grada Rijeke kao jedin~ce 
lokalne sarnouprave, Sto je predmet analize. 

Odrednice implenrerrtacije. Za realizacij~~ vizije, strateSkih ciljeva i strate- 
gija potrebni su, osim pravnog okvira, i ljud~, znanje, oprema, primjerena 
organizacija i kontrola sustava te procesi koji ih podriavaju. To se u kon- 
tekstu odvijanja funkcija lokalne samouprave promatra kao odrednica 
implementacije. NajznaEajnije funkcije jedinica lokalne sarnouprave jesu 
regulatorska, usmjeravajuia, organizacijska, financfiska, razvojna funkcija 
i funkcija zadovoljavanja javnih potreba (Bruntid, 2001, str. 13 1-135). 

Regnlatoma funkcija jedini'e lokalne samouprave znaEi njezino pravo da 
oblikuje sustav te ureduje odnose unutar njega. UsmjeravajuCom i koordi- 
nativnom funkcijom utjeEe se na ravnomjemost funkcioriiranja i razvitka 
cjeline sustava. Organizacijskom (izvrSna) funkcijom osnivaju se upravna 
tijela, ustanove i druge javne sluibe, trgovai-ka dmStva i dnige pravne 
osobe f'inancijska fur~kcija obuhvadn poslove financiranja javnih potreba. 
Funkcija zadovoljavanja javnih potreha temelji se na spoznaji da su 
ljudskc potrebe pokretaE i motivnapretka ljudske zajednice. Razvojna je 
funkcija usko vezana i uz zadovoljavanje javnih potreba te potreba gra- 
dana koji iive i djeluju na njezinu podrutju. Samo pr~mjerenim provo- 
denjem navedenih funkcija jedinice lokalne samouprave rnogu ostvar~ti 
konkurentsku prednost. 

LlspjeSni subjekti pa tako i jedinice lokalne samouprave konkurentsku 
prednost grade na novim organizacijskim i kultumim osnovarna. Nova jc 
organizacijska struktura oznaEena relacijama kojirna se ostvaruju neposred- 
niji kontakti i zajedniEki dijeli budutnost s partncrima. Ona nije vile postav- 
ljena hijerarhijski, vet fleksibilno Sto jc u izravnoj vezi s novom kulturom. 
Novu kulturriu osnovu oznatuje zbir vrijednosti i vjerovanja kojima se 
partnere - gradane, gospodarske i l i  druge subjekte stavlja u srediSte inte- 
rcsa. Kultura predstavlja set vrijednosti i vjerovanja koji su prihvaieni u 
jednoj jedinici lokalne samouprave. Upravljanjc kulturom smatra se sastav- 
nim dijelom ukupnog upravljanja jedinicama lokalne samouprave i smatra 
se isto taka vainim ako ne i vainijim od upravljanja strukturom i strate- 
gijom. Izgradnja nove kulture ostvamje se njezinirn definirnnjem, Sirenjem 
i prihvadanjem medu zaposlenima. Realizacija se ostvaruje svakodnevnim 
operativnim kontaktinla unutarjcdinica lokalne samouprave i s partnerima. 
U ianStu su ~animanja nove kulture interesi partnera i n.jihova oi-ekivanja. 
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Medutim, upravljatki sustav u jedinicama lokalne samouprave ima odre- 
dena ogranltenja. Tim sc  sustavom zapravo povezuje vi5e osoba u obav- 
Ijanju poslovn, ali prenla odredenim pravilima koja definiraju metode i 
procese. Dakle, postoje odredena ogranitenja u odnosu na poslovne sub- 
jekte koji i~naju potpunu poduzetniEku slobodu. U veiini jedinica lokalnc 
samoupravt: taj je sustav utemeljen na natelu diohe vlasti; sastavljen jc od 
predstavniekog tijela, kao "legislativnog" tijela, izvrinog duinosnika (na- 
Cclnik, gradonatelnik, iupan) i poglavarstva. U manjim jedinicanla lukalne 
samouprave primljenjeno je naielo jedinstva vlasti i u njima se ne hiraju 
izvrBna tijela. C tom su sastavu iprnfesionalniupravni aparat, te trgovatka 
druitva i ustanove za obavljanjc poslova na podmEju komunalnih i dru- 
Stvcnih sluibi. Ovlasti pojedinih dijelova ili sluibi jedinica lokalne samo- 
uprave utvrdene su ustavom, zakonom, statutoln jedinica lokalne samoupra- 
ve i drugim propisima. 

U irnplementaciji marketingkog koncepta prena stavovima Bakcra (Baker, 
1995, str. 83-84)potrebni su: suglasjc EelniEtvajcdinice lokalne samuuprave 
i izabranog vijeca (opkinskog, odnosno gradskog) o ciljcvinia i strateSkim 
pravclma jedinice lokalne samoupralre, postavljnnje marketinSke stratcgije 
jcdinice lokolne samouprave, iskreno rammijevanje potreba gradana jedl- 
nice lokalne samouprave, isheni osjeCaj obvcze zadovoljavanja potreba 
gradana jedinice lokalne samouprave, inkorporiranje marketinga u naEin 
svakodnevnog promirljanja tijelo jcdinice lokalne samouprave, progra- 
miranje treninga za stjecanje osnovnih ~narketinlkih znanja izvrSitelja u 
tijelima jedinice lokalne samoupravc, obveza mjerenjautinkovitosti marke- 
tinikog outputa i veCa odgovornost izvrSitelja za dosezanjc postavljcnih 
marketinckih ciljeva. 

Kotler i Roberto sugeriraju da re procer implementacijc odvijapolazeli od 
utvrdenih zadaraka i ciljeva te dsfiniranjem kontrolnih toEaka pomuCu kojih 
sc prati rcalizacija (Kotlcr, Roberto, 1998, str. 32). Nadalje, prerna istim 
autorima potrebno je odrediti politikli prinjcne i slandardizirati postupke 
ilnplementacije nakon i-ega slijedi kreiranje operativnog programa i plana 
potrebnih sredstava za svaku organizacijsku jcdinicu lukalne samouprave. 
Na kraju kao posljednji korak slijcdi poduzimanjc akcije, odnosno reali- 
zacija prethodnih toEaka. Za sve navcdeno putrebne su osohe spremne i 
sposobne preuzeti odgovomost za rcalizaciju pojedinih zadataka, a u ko- 
nai-nici i cjelokupnog programa. 

Odrednice kontrole sustuvu. Rcalizacija programa predmct je kontrole 
koja se provodi na redovitoj osnovi i ovdje trctira kau odrednica 
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irnplementacije. Markstinskom kontrolom utvrduju se realizacija planom 
utvrdenih ciljeva i njihova cventualna odstupanja prije nego devijacije 
postanu destmktivnc. 

Kontrola se provodi periodicno u jednakim vremenskim razmacima kako 
bi se uspostavio sustav efikasnog pracenja reallzacije i izvjestavanja 
mjerodavnih ito se tire primjene I realizacije postavljenih ciljeva. Osnov- 
na je funkcija kontrole, osim osiguranjo praienja realizacije ciljeva i 
aktivnosti, konstantno i fleksibilno prilagodavanje svih markelinSkih 
aktivnosti definiranih u sklopu marketingkih strategija 1 programa, prema 
trenutatnim situacijama na triiStu jedinica lokalne samouprave i ieljama 
i pottebama korisnika. Predmet kontrole moie  biti ukupna aktivnost 
jedinica lokalne samouprave, sarno dio te aktivnosti, aktivnost jedinica 
lokalnc samouprave na odredenom triiSnom segmentu ili s nekirn kljuE- 
nim parinerima. Kao predmet kontrole javlja s e  i zadovoljstvo gradana 
ilili drugih partncra, konkurentski poloiaj jedinice lokalne samouprave, 
odnos s kljr~Enim partnerima, poricioniranost te imidi jedinica lokalne 
samouprave. 

lako je svrha kontrole jasna, vecina jedinica lokalne samouprave ima 
skromnu razinu marketingke kontrole. Smatra se kako veCina problema 
proizlazi iz Einjenice da nisu jasno i mjerljivo definiratii ciljcvi djelovanja. 

Proces kontrolc rapoEinje definiranjem veliEina koje Ce biti predmet kon- 
trole. Za jedinice lokalnc samouprave kontrola se najfesfe vezuje za reali- 
zaciju pojedinili stavaka i/ili ukupnog proratuna. Kontrola se vezuje i za 
dntge aspekle djelovanja i financiranja programa javnih potreba, pri- 
mjerice u kultusi, tehniCkoj kultud, iportu. ZnaCajne su kvalitativne i 
kvantitativne dirnenzijc pojedinihprojekata, ali je dorninantna financijska 
dimenzija kontrole kao iskaz racionalnog odnosa prema sredstvima po- 
reznih obvemika. 

Slijedi usporedba planironib i realiziranih velifina koje su prcdmct kontrole. 
NajCeSf e se usporeduju planirane i realizirane stavke proraEuna i/ili prora- 
Euna ukupno. U dmgom koraku usporeduju se i kvalitativnokvanlitativnc 
dimcnzije pojedinih programa. Iako je potrebna i poieljna analiza zadovo- 
ljstva gradana i dmgih sltbjekata s poduzetirn aktivnostima, one se provode 
iznimno i to u pravilu u predizbomim razdobljima. Izostaje i usporedba za 
elcmcnte tvz. strateike kontrole koji se odnose na usporedbu planiranog i 
realiziranog konkurentskog poloiaja, pozicioniranost, i m ~ d i  jedinice lo- 
kalne salnouprave i dmgo. 



Odstupanja po svim elementima kontrole rnogu biti pozilivna ili negatlvna. 
Pod pozitivnim odstupanjem smatraju sc ona odstupanja kada se ostvari 
manji utrojlak sredstava proratuna ili njegovih dijelova od planiranog. 
Pozitivnim odstupanjcm smatraju se i sva dmga odstupanja kada se ostvare 
vcca kvalileta i kvant~teta programa ili njegovih dijelova u odnoru na 
planirane velitine. Pozitivna odstupanja smatraju sc i ona vezana za po- 
voljniji konkurentski poloiaj, primjereniju yozicioniranost, bolji imidi i dr. 
Suprotno svemu tomu vezuje se za negativno odstupanje. 

Usporedba planiranih i realiziranih vcliEina ostvamje se analizom kretanja 
u pojcdinim elementima kontrolc, analizom troSkova, kvantitativnirn 
istraiivanjirna i vanjskorn kontrolom. Vanjska kontrola u jedinicama 
loknlnc samouprave ima posebnu teiinu kojom tijela driavnc uprare 
konlroliraju djelovanje pojcdinih jedinica lokalne samoupravr. Ta se vrsta 
kontrole ternelji ponajprije na uvaiavanju zakoria i propisa, a manje na 
uvaiavanju marketinikog pristupa u kojcm se teiiSte stavlja na tvz. stra- 
teSke elemente poslovanja. Medutlm, tone  moie sprijetiti po~edine jedi- 
nice lokalne samouprave da samoinicijativno formira j~~ intema tijela za 
kontrolu ili da angaiiraju vanjska nezavisna tijela za kontrolu ostvarenja 
planiranih ciljeva. 

Nisu prihvalljiva odstupanja niti s pozitivnim niti s negativnimpredz~~akom. 
Pozitivna odstupanja nisu primjerena iz razloga Sto je moida bilo moguce 
ostvariti i bolje rezultate od postignutih da su kontroliranc veliEine hilc 
realnije postavljene. Negativna odstupanja posebno nisu primjerena jer 
izazivaji~ reakciju javnosti, odnosno biratkog tijela u jedinicama lokalne 
samouprave ili prctpostavljenjh po funkciji u driavnim tijelima i mini- 
starstvima. Mcdutim, neovisno o predznaku odstupanja u trefem koraku 
ona se uskladuju, tj. ispravljaju se odstupanja. Pri tomc sc jednom modi- 
ficiraju ciljevi koji su moida hili postavljeni prcvisoko/prenisko, u dmgom 
slutaju modificira se instrumentarij ko~inl  su ostvareni rezultati, a katkad 
se modificiraju i proeesi koji dovode do odstupanja. 

U analiziranom sluEaj11 grada Rijekc, jedr~a gmpa autora (gmpa autora. 
1997) razlikuje sustav kojim sc upravlja i koji upravlja. Prvi sustav - sustav 
kojim se upravljn odnosi sc: na razvojne procese toga grada, od prikupljanja 
razvojnih inforrnacija. istraiivanja i projektiranja razvojnih projckata do 
njihova izvodenja. U podsustaw koji upravlja predvidcno je sudjclovanje 
gradana koji iniciraju i nadzin~ izvodenje, odjcla gradske uprave za razvoj 
koji priprema i operativno provodi razvojne odluke_ poglavarstva koje 



Ekonomsku dece~ztral~zacrjn i loknlna samozcprava 
- 

priprema ili daje pripremiti potrebne razvojne prijcdloge I gradskog vijei-a 
koje donosi kljutne strateSke odluke i strategiju razvoja. 

U dmgom prishlpu iskazanom u matcnjalu "Strategije gospodarskog razvo- 
ja Grada Rijeke" (grupa aurora, 2002) polazi se od ocjene da u Rijeci 
postoje resursi I dobra iskustva u realizaciji projckata te je predloieno da 
se iz postojetih resursa formira skupina za implel~ientaciju, nadzor i aiu- 
riranje plana. Ona bi bila sastavljana od predstavnika javnog i privatnog 
sektora, a institucionalizirala bi se kroz lokalnu samoupravu. 

Zakljutno, rezultati istraiivanja pokazuju da se odrednice implementacije 
vemju za pravni okvir u kojem djeluju jedinice lokalne samouprave, par- 
tnerske odnose s korisnicima usluga jedinica lokalnc samouprave, orga- 
nizacijsku strukturu i kulturu: te za proces kontrole. Analizom slufaja 
utvrdeno je takoder da su prisutne odrednice implementacije, ali dominirn 
klasiE11i pristup evrsto hijerarhijski postavljcne organizacijc s kontrolom 
koja jc donlinantno financijski usmjerena. 

9.4. MarketinSki program jedinica lokalne samuuprave 

Odrednicc dostignute razinc, odrednice strateikog usmjerenja I odrednice 
~mplementacije okvirje unutar kojeg se definira marketiniki program kao 
splet kontroliranih elemcnata marketinga i kao njihova kombinacija. Klasi- 
Ena kombinacija eleri~enata mnrketinga sadrzi fetiri elementa (proizvod, 
cijenu, promociju i distribuciju 'SP') koji se rnoguupotpuniti s 3 nova 'P' 
(people, process, presentation), Sto stvara primjereni splet za jedinice 
lokalne samouprave. U tri nova clementa ukljuteni su djelatnici koji nepo- 
sredno brinu za plasman usluga jedinica lokalne samouprave, prezentaciju 
progranla ciljnoni triiStu s v~zualnim elementima i procesima kroz koje 
prolaze sudionici ciljnog triiita prilikonl usvajarija programa. 

Podrufje d~elovanja jedinica lokalne samouprave, kako je ve t  prethodno 
istaknuto, utvrdeno je Zakonom i drugim propisima. Na temelju tih ovlasti 
te vlastitih sposobnosti i mogutnosti, jedinicc lokalne sanlonprave plasiraju 
proizvode -usluge iz svoje nadleinosti, pri~njericc prostomo i urhanistitko 
planiranje, obavljanje komunalnih djelatnosti, zaStitu i unapredenje pri- 
rodnog okoliSa, protupoiamu i civilnu zaStitu i dr. Proizvodi Wto i h  stvara 
jcdinica lokalne samouprave zapravo su usluge Cija kvaliteta ovisi o Eita- 
vonl nizu elemenata, a posebno o raspoloiivoj int~astmkturi, urbanistitkim, 
prostomim i prometnim rjeienjima, kvaliteti i osposobljenosti vodztega i 
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dn~gog osoblja. Kvaliteta pn~ienih usluga u korelaciji je s usmjereno5tu 
prema zahtjevima sudionika na ciljnom triiitu; uspostavljenom komunika- 
cijom na stalnoj osnovi s korisnicima usluga i s praCenjem zadovoljstva i 
stalnog prilagodavanja novim zahtjevima sudionika na ciljnim triiStima. 
Primjerena rjeSenja jedinice lokalne samouprave nalaze uvodcnjem sustava 
totalnog upravljanja kvalitetom (TQM). Proces uvodenja TQM-a nailazi na 
otpore koje je Couper identificirao i verao za promjenc vlasti i politike i 
stavove administracije u jedinicama lokalne samouprave. Tako je primjerice 
uobitajeno da nova vlast i politika ne priznaje rezultatc prijainje vlasti te 
daistazapotinje sve ispotetka. To utjeEe na izbjegavanjc uvodenja TQM-a 
jer je rijet o procesu koji u pravilu daje rezultate nakon isteka mandata. 
Problem uvodenja TQM-a vezuje se za nedovoljno rarvijenu kulturu 
timskog rada, za administraciju koja nerado prihvata prornjene, te zbog 
tinjenice da rukovodeki grade svoj autoritet na ~t rahu i ovlaSCivanju drugih 
(Couper, 2003). 

Cijcna kao element marketinskog miksa pod utjecajem je preteiito mono- 
polistiEkog poloiaja jedinica lokalne samouprave. Naime, sudionici na 
trii4tu jedinica lokalne samouprave, iako osjetljivi na cijene, nemaju 
bitnog utjecaja na njezino formiranje. Smatra se da vila cijena najEeSCe 
nije udraz i vete kvalitete, veC je odraz u prvome redu potrebe do sc 
"zatvori" prorazun jedinica lokalne samouprave. Cijene u jedinicama 
lokalne samouprave formiraju se najCeSCe metodom "troSkovi plus", tj. 
na usnovne troSkove nadograduju se svi ostali pripadajuii troSkovi po- 
trebni za pruianje usluga. 

Cijene za pojedine usluge utvrdcne su zakonima i dmgim propisima, pla- 
Caju se izravno pojedinim jnvnim sluibama ili su preteiito ukomponirane 
u porezne i neporezne prihodc jedinica lokalne samouprave. U porezne 
prihode jedinica lokalne samouprave ulaze porez i prirez na dohodak, 
porezi na nekretnine i porezi na dobra i usluge. Neporezni prihodi jedinica 
lokalne samouprave od manjcg su znaEaja i odnose se preteiito na komu- 
nalne naknade i doprinosc, prinljerice na naknade i pristojbe iz podrucja 
komunalnog gospodarstva, koriitenja pomorskog dobra, boravi9ne pristojbe 
i drugo (Ott, Bajo, 2001, str. 355). 

Treci element marketinikog miksa jedinica lokalne samouprave odnosi se 
na distribuciju. Ona u poslovnom svijetu ukl~utuje obradu problematike 
kanala distribucije i fiziEku distribuciju. S obzirom na to da st. djelarnost 
jedinica lokalne samouprave svodi preteino na pruianje usluga to fiziEka 
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distribucija izostaje. Usluge stvorcnc u sluibama jedinica lokalne samo- 
uprave ili u organizacijama gdje se jedinica lokalne samoupravejavlja kao 
osnivaE ili veiinski vlasnik distribuiraju se korisnicima neovisno o tome 
radi li ae o pravnim ili fizickim osohama. Potrebnoje istaknuti specifitnost 
distribucije jedinica lokalne samouprave kada se pojedine usluge pmiaju 
kroz posebne kanale, primjerice kroz mjesnc odbore ih preko posrednika 
kao $to su ~pnrtske udmge gdje se javne potrebe za sportom ugovaraju s 
titn udrugatna gradana. 

Razvoj nuve tehnologije, posebno internetske, omoguiio je briu i nepo- 
sredniju komunikaciju jedinica lokalne samouprave s gradanima i dmgim 
zaintercsiranim strankama. S tim u vezi javlja se pojam 'elektroniEka vlada' 
ili 'e-vlada', kojim sc oznatava djelovan~e upravnih tijela na svim mzinama, 
od nacionalne. regionalne i lokalne vlasti, sa zainteresiranim strankama. 
Pod 'e-vlada' podrazumijeva se elektronski oblik traienja i distribucije 
informacija, obrazaca, dozvola i drugo. Prema to; osnovi 'e-vlada' prcd- 
stavlja novi kana1 distribucije kojim se moic distribui~ati i rjcSavati veliki 
broj zahtjeva i upita stranaka. 

Promocija se javlja kao pos!jednji. ali ne i manje vaian element marke- 
tinSkog miksa jedinica lokalne samouprave. Promocijom jedinice lokalne 
samouprave komuniciraju s ciljnim triiStem s namjernm da sudionikc na 
tom t~iiStu informiraju i da ih potaknu na reakiiju. Osnovnn se funkcija 
promocije u jedinicama lokalne samouprave svodi na informiranje gra- 
dana, profitnih 1 neprofitnih organizacija o dogadanjitna, pnslovima. 
na~njerama kao i o aktivnostima koje se provode i l i  se namjeravaju pro- 
voditi. Druga funkcija promocije kojom se potice potrainja tnanje je 
prisulna i zhog toga manje znaEajna. Medutim, posebno je vaina uloga 
kojom sc potiru odredena dmstvena ponasanja: primjericc darivanje krvi, 
korigtenje odrcdenih usluga, npr javnog prijevoza, izgradnja ~ m i d i a  i 
komuniciranja. Sto je vezano za sagledavanje buduenostl jedinica lokalne 
samouprave. 

Realizacija navcdcnih, ali i drugih zadatakapromocije ostvaruje se promi- 
dibom, unapredenjem prodaje, osobnom prodajon~ i odnosima s javnoSfo. 
Za jedinice lokalne samouprave vaini su osobna prodaja i odnost s javnoScu 
dok su pronlidiha i unapredenje prudaje manje vaini. Naime, osobnom 
prodajom ostvamju se neposredni kontakti sa zainteresiranim strankanla i 
to neovisno o tome radi li se o tiziEkim ili o pravnim osubarna. U tim 
direktnim kontaktima komunikacija je sa strankama personalizirana Sto ima 
vise pozitivnih utinaka. Pozitivni efekti vezuju se za bolje razunlijevanje 
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prublema i zahtjeva stranaka te zaneposredno rjeSavanje nesporazuma. Za 
jcdinice lokalne samouprave poscbno je vaina i komunikacija koja se 
ostvaruje s javnoiiu preko redovitih i upravljanih odnosa s javnoicu. 
NajEeSCe se koristc redovito organizirane press konferencije i medijsko 
pratcnje znatajnijih dogadanja na podru?.ju pojedine jedinicc lokalne sa- 
niouprave. 

Analiza pokazuje da se u jedinicama lokalne samouprave trebaju provoditi 
programi na natelima marketrnga pri Eeniu su kombinac~ja elemenata 
marketinSkog miksn i sam sadriaj pojedirlug elementa modificirani zbog 
uloge koje jedinice lokalne samouprave imaju u druStvu i zbog znatenja 
koje imaju za sve sudionike unutm i izvan nje. 

9.5. Partneri 

Sve navedene aktivnosti jedinice lokalne samouprave provode rndi zado- 
vuljenja potreba i ielja svojih partncra, tj, gradana, profitnih i neprofitnih 
organizacija, koji su u srediitu interesa. 

Razvijanje novih odnosa s partnerinla tcmelji se na pruianju vrijednosti 
koju oni otekurju. Naime, otckuje se korist od usluge Sto je pruiaju jcdi- 
nice lokalne samouprave, a nc sanla usluga. Takvo je razmiSljanje sve 
prisutnije, primjerice jedinice lokalne sall~uuprave demonstriraju privrie- 
nost prema svojim gradanima, profitnil11 i neprofi tnim organizacijama na 
rraEin da ih cjelovitije i podrobnije upoznaju s ponudom i da promptno 
ispunjavaju njihove znhtjcve. Javljaju se i novc relacije koje oznaeava 
lojalnost i partnerstvo u svakodnevnom poslova~~ju,  ali i u razvojnim 
~skoracima. 

Jsporuka vrijednoati pannerima I razvijanje lojalnosti namece potrebu za 
razvijanjcm znanja o partnerima. U prvome redu nuino je upoznati pona- 
Sanje i reagiranja. islraiiti njihova oEckivanja, potrebe i ielje te ostale 
karskteristikc. Modcrna informatitka tehnologijai njezina Sirokaprimjena 
omoguCuju trctiranjc gradana. profitnih i neprofitnih organizacija kao 
partnera, tj. kao jedinke. a ne kao dio cjeline. Na toj osnovi ulnskonl 11 

proces razmjcnc uvaiavaju se pojcdinaEne karakteristike i vrijednosti koje 
iele ostvariti sudionici na tiiiitu. Navedeno implicira stvaranje i jatanje 
novih odnosa na triiStu, odnosa koji su oznateni partnerstvom. Partner- 
stvom se ostvan~ju neposredniji kontakt~ i zajednii-ki se dijeli budui-nost. 
11 razvoju tih odnosa bitna je dimcnzija vezana za otekivanja partnera. 



OEekivanja partnera temelje se na dosadasnjim iskustvima s uslugama 
jedinica lokalne samouprave, usmenim informacijama dobivenim od drugih 
sudionika i na osnovi marketinSkih komunikacija. Pruianjem vrijrdnosti 
koju partneri oEekuju i uvaiavaju zadovoljavaju se njihova oEckivanja i 
stvara nova osnova za jafanje partnerstva. 

Lokalna samouprava i njezine jedinice dinarnitan su prostomi, ekonon~ski 
i socijalni sustav, popriSte vrlo razliEitih druStvenih odnosa i odnosa moCi. 
Jedinice lokalne samouprave svojevrsni su oblik iivljenja u zajednici s viSe 
konstitutivnih elemenata, zakonitostima razvoja i zakonitostima repro- 
dukcije. Navedcno potite uspostavljenje novih i jatanje postojeCih raz- 
mjcnskih odnosa kako i'medu samih subjekata koji Eine lokalnu samo- 
upravu (gradani, gospodarski i dmgi subjekti) tako i izmedu tih subjekata 
pojedinaEno i iokalne samouprave. 

Promjcne su upravilu rezultat snaga koje dolaze izvana, gdje se tehnoloSki 
razvitak, glohalizacija i politikajavljaju kao kljuEne snage. Smatra se da su 
nova tehnologija i znanost nositelji napretka, anjihova pnmjena izvor novih 
radnih mjesta, jaEanja investicija i kljutan pokretat razvoja. Pod utjecajem 
globalne ekonomije jedinice lokalne samouprave teie ostvarenju konku- 
rentske prednosti u odnosu nc samo na susjedne jedinice nego i na jedinice 
lokalne samouprave iz drugih 7emaija. Sve je navedeno u cilju privlatenja 
inozenlnih investicija, novih ulaganja, dolaska stranih poduzeta, stvaranja 
uvjeta za povecanje turistifkih posjeta i prometa. U interakciji je s tehno- 
loSkim razvojem i glohalizacijom i uloga politike, odnosno mjera kojc se 
donose na nacionalnoj ilili lokalnoj razini. Ti111 se mjcrama potife razvoj 
ponajprije na osnovama novc ekonomijc. U tom su kontekstu prisutne 
rasprave u kojinia jedni argurnentiraju protekcionistitki pristup razvoju, 
drugi zagovaraju poticanje samo odredene gospodarske aktivnosti, a treCi 
u triibtu vide jedinog regulatora odnosa i kreatora razvoja. 

Smatra se da neovisno o pristupu razvoju jedinice lokalne samouprave brii 
i djclotvomiji napredak ostvangu ako se on zasniva na strateSkom uprav- 
ljanju marketingom jedinica lokalne samouprave. Stoga se u radu predlaie 
model upravljanja marketingom jedinica lokalne samouprave koji u srediSN 
promatranja ima klijente, odnosno gradane, profitne i neproiitne orga- 
nizacije, te razlikuje tri razine utjecajnih Einitelja. Pwa  razina obuhvaCa 
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ntjecajne snagc iz marketlnSke okoline, druga finitelje kojima se  definira 
proces upravljanja marketingom i treca odrednice kojima se definira marke- 
ting programa jedinica lokalne samouprave. Te su razine u interakciji iako 
je  znatajnij i  utjecaj prvc pretna dmgoj,  odnosno prcma tretoj  razini, a 
manju vainost ima obmuti utjecaj. Navedeno je testlrano na p r imjen~  grada 
Rijeke, tj. grada koji uspjeino sagledava i vodi proces realizacije svojih 
razvojnih teinji. 

ZakljuZno, m o i e  se  ustvrditi da  je upravljanje marketingom u jedinicama 
lokalnc samouprave osnova njihova uspjeSnog razvitka. 
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HUMAN RESOURCES MANAGEMENT - 
LOCAL GOVERNMENT EMPLOYMENT 

& PERSONNEL POLTCIES 

Thomas A. Cozzens' 

10.1. Introduction 

While managing human resources is aline function, human resources man- 
agement (HRM) is a staff function that provides programmatic oversight 
and direction in matters relating to the personnel of an organization. Essen- 
tially, the human resources manager serves as an internal consultant to line 
management. Huma~i resources management, originally, and still fre- 
quently, referred to as the "Personnel Department," has evolved in both the 
private and public sectors from a keeper of personnel files to a critical com- 
ponent in most organizations. 

It is clear that many cities and municipalities are not large enough to sup- 
port a human resources manager or human resources department. In cities 
with populations under 10,000, it is likely that human resources manage- 
nxnt responsibilities would beassigned to an assistant to the mayor or other 
such individual. Cities with populations of 15,000 to 25,000 should con- 
sider thcvalue of hiring a human resources manager, and cities with popu- 
lations of more than 30,000 should consider establishing a human resources 
department. Smaller cities and municipalities that cannot afford to develop 
internal human resources management capacity should consider hiring a 
consultant. Sometimes smaller cities collaborate on hiring a consultant to 
assist them in developing human resources programs. However, regardless 
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of the city's size, all local government officials should be aware of the 
~mportance of the human resourccs management program responsibilities 

The prlmary human resources management program respons~h~llt~es are 

Recruitment and hiring 
Position classification and manage~ncnt 
Employee compensation and benefits 
Performance evaluation and measurement 
Stafflorganizational development and training 
Disciplina~y and corrective action 
Regulatory compliance and personnel policies 
Lahorimanagement relations 
Maintenance of personncl records and files 

There are many similarities between HRM in the public and private sec- 
tors. This paper will focus on the cvolution of HRM in the United States 
public sector and a brief description of the HKM functions. Hopeft~lly. this 
critical description of the evolution of human resources management in 
the U.S. will help emerging democracies, such as Croatia, to avoid mak- 
ing the same mistakes as they devolve greater responsibility to local gov- 
ernment. 

10.2. The statutory evolution of HRRI -from corruption to 
dysfunction 

It would be nice to say that the evolution of public sector human resources 
management in the United States was driven by enlightened management. 
Unfortunately, this was not the case. President George Washmgton's staff 
was composed of otber revolutionary leaders such as John Adams, his vice- 
president. Thomas Jcffcrson, who drafted the Declaration of Tndependence 
was appointcd as the Secretary of State and Alexander Hamilton, 
Washington's aide-de-camp, became the Secretaq of tlrc Treasury. The fact 
that they were well-educated property owners merely speaks to the class 
origins of the revolutionary leaders. This period of leadership by the fathers 
of the revolution was short lived and political factions soon began to domi- 
nate most aspects of the federal govemment including the staffing and ad- 
ministration of public bureaucracies. By the 1 R20s, the practice of using 
government jobs to reward the politically faithful (patronage) became com- 
monplace. While some argued that patronage systems promote direct po- 
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litical responsibility, many felt that patronage increased the likelihood of 
comption and incompetence. 

By the middle of the 1800s, comption and abuse of patronage so enraged 
constihlenrs and legislators that they mobilized to refoml. The Civil Ser- 
vice Act of 1883 created thc U.S. Civll Service Commission that was to 
protect govemtnent recruiting from patronage and conuption. Selection to 
government posltlons was to be on the basis of qualifications and the abil- 
ity to perfonn the dutles of the position. Thc "merit system" was born. 

In 1913, the Lloyd-L~folette Act was passed to ensure that government 
employees wcre only separated for "such cause as will promote the effi- 
ciency of government". Dcsigned to protect government employees from 
being wrongfully fired due to partisan politics, the law stated that govem- 
ment employees could only be separated for misfeasance, malfeasance or 
nonfeasance, had to receive a 30-day advancc notice, and had a right to a post 
discharge hearing before an impartial oflicer. Thc appeals process was bom. 

The need fur uniform pay, driven substantially by partisan abuses, led to 
the Classificatiun Act of 1923. This statute required that pay be based on 
uniform, position drivcn standards. The position description and the "gcn- 
cral pay schedule" were bo111. 

In order to further insulate government employees from partisall politics, 
thc Hatch Act of 1929, prohibited employees from running for or holding 
partisan political off~ce and from engaging in political activities at work. 
In 1993, this statute was amended to allow government employees to hold 
office in a political party and to contribute financially andlor work for po- 
litical campaigns. 

Although each of these statutes covered only federal employees, state and 
local governments have implemented many of rhese requirements cither by 
law or regulation for two reasons: I) Conuption and abuse of patronage at 
state and local levels led to reform movements throughoot the United Slates. 
The U.S. Civil Service Commissio11's "merit system," in many instances, 
became the niodcl for state and local reform movements. 2) Most federal 
grants to stare and local governments required applicants to have a "merit 
system" as a condition for receipt. Again, the federal merit system as admin- 
istered by the U.S. Civil Snvicc Commission was the only model available. 

In thc interest of preserving and protecting the merit system, the U.S. Civil 
Service Commission promulgated rules and regulations and created thc 
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Federal Personnel Manual. The proliferation of regulations was drivcn, not 
by enlightened management, but rather by response to perceived violations 
of merit principles. 

Thc procedures for competitive hiring of govemment employees creatcd by 
the Civil Scrvice Act became complex, cumbersomc and time consuming. 
It was not uncommon to takc months to fill a critical position. The legal 
processes for removing unsatisfactory employees established by the Lloyd- 
Lafoiette Act dissuaded managers from initiating corrective action. The 
rigid and restrictive job description requircments of the Classification Act 
prevented managers from rcwarding superior performance. The political 
restrictions of the Hatch Act separated the govcmment workforce from 
administrators. By the late 1900s, many students of public administration 
proclaimed that the accumulation of laws and regulations had created a 
human rcsourccs management system whose primary emphasis was on 
negative control of govemment employees rather than positive affirmation 
of mcrit and quality in public service. 

In 1977 President Jimmy Carter declared that there was "no merit in the 
merit system". The Civil Service Reform Act of 1978 was a feeble attempt 
by his administration to revitalize human resources management in govcm- 
ment. Advocates declared the Rcfo~m Act to be the most swceping person- 
nel legislation since the Civil Scrvice Act of 1883. The statute abolished 
the U.S. Civil Service Commission and replaced it with an Office of Per- 
sonnel Management, a Merit Systems Protection Board and created thc Fed- 
eral Labor Relations Authority. Whilc the new statute did require some 
constructive reorganization it did not substantially changc any of the statu- 
tory requirements of the laws discusscd above. 

By the cnd of the twentieth century, public personnel administration and the 
"merit system" were viewed by many as totally dysfunctional. The most 
succinct description was offered by Patricia Ingraham, a respccted profes- 
sor of public administration and political science at the Maxwcll School of 
Citizenship and Public Affairs, Syracuse University: 

For over one hundred years, the American civil service has been guidcd by 
merit principles. Those principles, underpinning a system intcnded to pro- 
tect (government) employment and employees from partisan politics, were 
simple and direct: fair and opcn competition for (govemment) jobs, admis- 
sion to the compctitive service only on the basis of neutral examinations, 
and protection of those in the service from political influence and coercion. 
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The system that has grown from these principles, however, is not simple 
and direct. Today, rules and regulations related to (government) personnel 
administration fill thousands of pages. Today, the government's merit sys- 
tem does not work. (Ingraham, 1999) 

The principles of fair and open competition for government jobs and pro- 
tection of government employees from political coercion are critical to the 
long-term successful performance of local government. As central govern- 
ments devolve more authority and responsibility to local government, the 
need for a competent and dedicated workforce will become obvious. 

Finance management, public works management, economic development, 
and every other function of local government have one thing in common: 
they all rely on people to get the job done. The human resource is ma- 
nagement's most important resource. It is unfortunate that the organizational 
charts of many local governments do not include a human resources man- 
agement function. The challenge to local government leaders will be to 
develop a system of human resources management that can preserve these 
principles of fairness, open competition and protection from political co- 
ercion without creating a quagmire of bureaucratic regulations. Possibly 
this overview of the evolution of public sector human resources manage- 
ment in the United States will prevent emerging democracies from mak- 
ing the same mistakes. The following is a brief description of the impor- 
tance of each of the primary human resources management program respon- 
sibilities. 

10.3. Primary human resources management functions 

10.3.1. Recruitmeut and hiring 

The development and preservation of a competent workforce is certainly 
important to the long-term success of any organization. The human re- 
sources manager should be involved in meetings to discuss both present and 
future organizational staffing needs. A good HRM office will maintain a 
"skills inventory'' on all current employees that identifies skills, qualifica- 
tions and career interests. If staffing needs are first addressed by internal 
pron~otion of qualified employees, they feel there is potential for gowth  
and advancement. This generally has a positive effect on morale and reten- 
tion of highly qualified employees. 
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When external recruiting is required, the HRM office can coordinate tbe 
effort for the entire organization. This coordination of recruiting and adver- 
tising saves the time and energy of line managers and generally results in 
a more cost-effective effort. At the hiring phase, coordination of the assess- 
ment, ranking and screening processes can expedite the process and assure 
that the principles of famess  and open competition are preserved. 

Of course, patronage is a factor in the filling of policy-making and other 
upper echelon positions. Persons in these positions must be willing and able 
to cany out and implement the policies of the administration and political 
party in power. It would not make sense to fill an important position with 
someone who is not supportive of the agenda of the existing political party. 
The important point is that person selected for a patronage position is both 
willing and able. That is, in addition to being willing to cany out adminis- 
tration policy, helshe must have demonstrated the ability to do so. To place 
someone in a position of responsibility who is supportive of  the incumbent 
party or administration but not qualified to perform the duties of the posi- 
tion is abuse of patronage. In most U.S. cities, all department heads are 
patronage appointments. 

Orientation of new employees commonly involves discussion of the orga- 
nization's administrative expectations, salar); and benefits, and a general 
overview of the workplace. Further, many employers require a probation 
period which is in reality an extension of tbe hiring process. HRM coordi- 
nation of the orientation program assures consistency. An employee hand- 
book or manual can be very helpful in assuring that new employees get all 
the information they need. 

10.3.2. Position classification and management 

Most public employers use a "rank in position'' approach for classifying 
jobs. Consequently, a clear understanding of the qualifications, duties and 
responsibilities of tbe position is essential to effective position management. 
"Rank in person" is another approach to job classification that gives more 
weight to the qualifications of the candidate. Whichever approach is used. 
extensive discussion between the line manager and the human resources 
specialist responsible for classifying jobs is required. Other factors that can 
determine a job's classification are reporting relationships, physical de- 
mands, degree of supervision and complexity of the work. Effective posi- 
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tion management requires a trained specialist. Since the job classification 
determines pay, and pay equity is important to morale and retention, a cen- 
tralized position management function is desirable. 

10.3.3. Employee compensation and benefits 

While pay is generally determined by job classification, total compensation 
includes vacation, sick time, compensatory time, holidays, health and life 
insurance and retirement. Local governments must offer comparable com- 
pensation to the private sector in order to compete for the best employees. 
Administering a compensation program requires an awareness ofjob mar- 
ket conditions and knowledge of the local government's ability to compete 
with these conditions. Organizational psychologists have long argued over 
the relative importance of compensation as a motivating factor in worker 
productivity. However, most agree that employees must perceive their com- 
pensation as internally equitable and externally comparable. 

10.3.4. Performance evaluation and measurement 

Managing, evaluating and measuring performance is clearly a line manage- 
ment responsibility. However, an organization's performance managemeut 
program is a human resources management function. The single greatest 
value of performance management systems is their usefulness in convey- 
ing organization plans, objectives and expectations to employees. An ef- 
fective performance management program will offer systematic procedures 
for the following: 

Communication of management's expectations 
Equitable enforcement of expectations throughout the organization 
Open and continuous dialogue between supervisors and employees 
Assurance of confidentiality and mutual respect 
Focus on work product and not on personality 
Record keeping and employee awareness of the procedures 

Individual performance cannot be effectively evaluated without a system 
for organizational performance measurement. This is generally accom- 
plished through a process known as strategic planning. If an organization 
does not identify and communicate its mission, goals and objectives, there 
is no real basis for evaluating the performance of individuals. Conversely, 
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evaluation systems that do not link individual performance to organizational 
mission will function in a mediocre fashion at best. It is, therefore, essen- 
tial for the human resources manager to be involved in the strategic plan- 
ning process. 

10.3.5. Employee training and development 

Training is expensive and, therefore, its effectiveness must be carefully 
weighed. The cost of training includes both the actual expenses of the train- 
ing and the time lost to the organization as a result of participant absence. 
Further, the benefits of training are often difficult to calculate. Direct im- 
provements in delivery of local government services that have resulted from 
the expenditure of training funds are virtually impossible to demonstrate. 
There are a variety of approaches to employee development and training. 
Since local government budgets are often limited, consideration should be 
given to the relalive cost-effectiveness of the following approaches: 

On-the job training is the least expensive approach but limited to 
improving the ability to perfom a specific job. It can be effective 
in training new employees in relatively non-technical jobs. 
In-house training can be effective in larger organizations that ei- 
ther have a training staff or employees with an interest and ability 
to conduct training. Rather than send a group of employees to an 
expensive external training program, a few are sent with insfmctions 
to train the rest of the group upon their return. This approach can 
be effective to meet low to medium technical and general admin- 
istrative training needs. 
External training is often the most expensive. Registration fees 
and time off the job must be weighed against the value of the train- 
ing. This is often the only approach to meet highly technical or 
complex administrative training needs. 
Educational assistance helps employees to improve their academic 
credentials by paying all or a part oftuition in an accredited school, 
college oruniversity. Generally, educational assistance is offered for 
job-related education such as an advanced degree in local govem- 
ment administration. 
Organizational development (OD) can be defined as planned, 
organization-wide change that is managed from the top to improve 
the organization's effectiveness and health. Generally, OD efforts 
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are conducted with the assistance of an external consultant drawn 
from the ranks of university faculties or private or nonprofit (NGO) 
consulting firms. 

10.3.6. Disciplinary and corrective action 

Discipline is often thought of as a synonym for punishment. An equally 
correct and more positive definition is "a rule or system of rules govern- 
ing conduct or activity". This system of rules in local government is gen- 
erally stated in the "personnel policies manual". Maintaining discipline is, 
again, a line management responsibility. The human resources manager is 
responsible for developing and communicating the standards of perfor- 
mance and behavior. Employees cannot he held accountable for violations 
of standards if they are not aware of them. 

Further, standards of performance and conduct must he consistently admin- 
istered throughout the organization if workforce discipline is to he effec- 
tively maintained. When corrective action is required, the human resources 
manager should he consulted to assure that the action taken is consistent 
with actions taken to correct similar instances of unacceptable performance 
or behavior. 

The human resources manager can also help line managers to identify de- 
viation from expectations early and intervene promptly. Problem perfor- 
mance or conduct which is identified early can often he corrected with less 
effort than if the problem behavior is allowed to continue for an extended 
period of time. Additionally, if management plans to take a severe correc- 
tive action (demotion or separation), the documentation required to support 
the action should be consistent with disciplinary policy. Early consultation 
with the human resources manager can be helpful to assure that the orga- 
nization's disciplinary procedures are being followed. 

10.3.7. Regulatory compliance and personnel policies 

In the United States, towns and municipalities are "instrumentalities of the 
state". As such, they must comply with state law and regulations. Some of 
the personnel laws that originated at the national level have already been 
discussed. It is likely that local governments in Croatia will be required to 
comply with similar Iaws and regulations that effect public employment. 
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Further, local government should expect compliance with its own person- 
nel policies. Oversight of personnel laws: regulations and policies 1s an 
important function of the human resources manager. 

10.3.8. Laborlmanagement relations 

In the United States, the federal government and morc than 40 statc gov- 
ernments have statutes giving government employees the right to join 
unions and bargain collectively with thcir employers. More than 50 percent 
of public employees in the U.S. are organized, compared to less than 15 
percent in the privatc sector. Bargaining most often takes place at the lo- 
cal level and, in most local governments, administration of the laborlman- 
agcmcnt relations program is in the human resources management depart- 
ment. Negotiating and administering labor agreements are complex tasks 
that require special knowledge and skills. Labor agreements often transcend 
departments and, as such, the administration of these agreements must be 
centralized. 

10.3.9. Maintenance of personnel records and files 

Maintaining personnel records and files is a surprisingly important func- 
tion. Personncl policies and procedures manuals, employee files, perfor- 
mance appraisal records and official position descriptions are all critical to 
the hcalth, viability and credibility of local govemment. The right to pri- 
vacy of employees must be preserved. At the same time the publics' right 
to information about the inner workings of local govemment must be re- 
spected. Often these rights are in conflict. 

10.4. Conclusion 

Hopefully, these brief dcscriptions of the human resources management 
functions will give local govemment leaders a better understanding of their 
importance to organizational success and survival. As Croatian municipali- 
ties implement the Law on Local self-~overnrnent and Administration, the 
Law on L u ~ a l  Taxes, the Law on Financing Local Self-Government and 
Administration and other enabling laws, regulations and policies, it will be 
easy to overlook the importance of human resources management. 
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The initial draft of a document entitled; Local Government Reform Project 
-Croatia: Review of the Legal Framework, January 2001, presented a chart 
of the "typical organization of a Cityhfunicipal government" (Chart 11.1). 
The chart identified seven departments: Financial, Legal, Economics & 
Development, Public Works, Culture & Science, Information Processing, 
Social Works, and Urban Planning & Development. There was no identi- 
fication or reference to a human resources department. As mentioned ear- 
lier, all of these departments have one thing in common - HUMAN RE- 
SOURCES. 

As local self-government evolves in Croatia, the importance of human re- 
sources management will become evident. Those who are charged with the 
task of developing policies and regulations affecting local government 
employment should do so with an awareness of the functions oThuman 
resources management discussed in the paper. 
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LOCAL GOVERNMENT ASSET 
MANAGEMENT 

11.1. Introduction 

The Local Government Rcform Project (LGRP) in Croatia, hnded by the 
United Statc Agency for lntcmational Development (USAID) and imple- 
mented by the Urban Institute (UI), provided technical assistance in asset 
management to local govemments. A basc of expertise was developed by 
The lJrban Institute in the U.S. The model was adjusted to the environment 
in the Republic of Croatia and successfully implcmented in the City of 
Varaidin and six morc local govclnmcnts. It consists of eleven steps, ob- 
jective of which is a systematic incrcase of efficient use of property owncd 
or used by local governments. By using a multidisciplinary approach to 
managing assets, the model improves local tinanccs and servicc delivery 
and enables local economic development. 

In September 1999, The Urban Institute has published a study - Municipal 
Real Property Asset Management: An Overview of World Experience, Finan- 
cial Implications and Housing, sponsored by the World Bank'. The study was 
also a foundation for an articlc - Munic~pal Real Property Management: An 
Overview of \Vorld Experience, Trends and Financial Implications3. 

Vicws cxprersed in the article are those of indwidual, not the institution they reprcsenr. 

Knganova, Olga. Rim liayyar-Stonc. Sally Merrill and George Peterson. .hfunicipulReai 
Proper(vAsse1 Munogu!neni: An O\~rvie\i q/WorldExprriet!ce. FirtonciolImplicorions 
nndHousing. --Urban institute repor!, UI project # 06917-000, November 1999. 

,~4unicipol Real Properly ,bfanogestunl: An Overview of World Erp~rience. Te,rds and 
Fino,~cial Ir~tpliculiuns, by Olga iiaganova and Kltu Nayyar-Slone - won the 2000 
manuscript p r m  in its category from the American Real Estate Society and was 
published in Journal of Real Esrofr Porfilio M~z ,~agem~nr  in 2000. 
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This article also draws on and presents selected parts of the "Manual for As- 
set Management" (H. Bertovid, 0. Kaganova, J. Rutledge, 2003) as well. 
The above quoted papers provide analytical and expert base and represent 
a starting point for the further local government asset management work. 
Certain baseline assumptions that are presented in the following chapters 
rest on the above-mentioned papers as well. Unfommately, those parts are 
not precisely underlined, as it is the usual practice, due to a shortage of 
preparatory time. 

11.2. General background - real property asset management 
vs. real estate management 

Real DroDertv asset management is defined as the decision-making and 
implementing process concerning acquisition, holding and disposition of 
real property. This process usually involves a group of facilities (in this 
context called portfolio) and may include redistribution of use and tenants 
among facilities within a portfolio and among different portfolios. 

Real estate manaeement includes day-to-day operations and maintenance 
of real estate. In general, real estate management tasks include cleaning. 
maintenance, minor repairs, environmenta1 planning and security. Commer- 
cial real property asset managers facilitate tenant relations as well, includ- 
ing identification of tenants, signing contracts, providing services, and 
collecting rent. In western practice, asset managers do not provide clean- 
ing, maintenance and similar services directly, but instead collect tenders 
from independent contractors speciaIizing in those services. The contract 
is awarded to the best quality at the best value and can be cancelled at any 
time if contractual obligations are not fulfilled. The term of the contract can 
be limited, for example to one year, so that the contractors are motivated to 
perform well in order to have better chances to extend the contract. This ten- 
der procedure secures the best quality services at the lowest possible price. 

It is important to distinguish asset management from ---.ntenance and re- 
oair. Asset management is a process that ensures optimal short and long- 
term property returns including cash flow and maximum value. Asset man- 
agement does not include polishing floors or replacing broken windows or 
a leaky roof. if an asset managcr does perform this type of maintenance 
tasks in addition to his asset management responsibility, the owner may 
wonder, with good reason, whether the asset manager is truly providing the 
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best quality maintenance and repair service at the lowest price, or if he is 
only trying to generate additional income for himself. 

11.3. Review - asset management in transitional countries 

Local government units (LGU) in Croatia, as well as in other countries in 
transition, own substantial amounts of various types of real estate. Conse- 
quently, there is great potential for improving local government asset man- 
agement. Three particular issucs highlight the need for more efficient prac- 
tices in asset management: 

Due to ongoing decentralization, local governments have to provide 
an increasing number of services with limited financial resources. 
Without opening up the debate about whether the adequate re- 
sources are decentralized along with responsibility, we can safely 
state that that the local government financial resources are limited. 
In this context, using municipal property for reducing the growing 
gap between the need and available resources becomes especially 
important. 
Local government assets often are very significant in value com- 
pared to annual budget revenue or expenditures. This means that 
revenues could be substantially increased. On the other hand, low 
expenditures on municipal owned property may be indicative of a 
need to increase maintenance spending. 
Local governments have more flexibility in handling their property 
assets than they do over most of their local revenues. Furthermore, 
raising local taxes and fees is a politically sensitive process, while 
improving financial perfomance of local government through bet- 
ter management of property assets is far less politically demanding 
and risky. 

The typical: pre-reform municipal property-related situation in Croatia and 
othcr countries in transition has following key characteristics: 

Rapid restitution of property made many cities and municipalities 
the largest real propem owners. - Large portions of these portfolios are social and core service prop- 
erties that often generate negative cash flows. 
Some property units (buildings, stn~ctures) are useless, withzero or 
negative residual value 
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Large real estate portfolios are being transferred from direct city and 
municipality ownership to ownership by enterprises owned by cit- 
ies or municipalities. 
Local governments have fiscal disincentives for further privati- 
zation. 
Real estate usually represents more than 80 percent of  the total 
value of local government assets. 
Public real estate is one of the most underutilized local resources 
- both physically and financially. 
Most local govemments have no inventory of physical assets and 
even less information on property value or financial results. There 
are no appropriate standards for accounting and reporting on pub- 
lic property. 

Moreover, the transitional processes of devolution and restitution of own- 
ership bring about swiR and significant changes in the content and size of 
portfolios, which worsens the mismatch between fast-pacing reality, meth- 
ods and resources used for handling municipal property (starting from a 
lack, in most cases, of accurate inventory of property). 

Both portfolio and asset management require accurate property data. Prac- 
tically any decision - regarding sale, changing the use of property, leasing, 
making capital investments in reconstruction or new construction projects, 
entering into public-private partnerships, etc - requires reliable information. 
lncomplete information regarding expenses and revenues associated with 
each particular property, lack of data on prices in the private real estate 
market, and a lack of estimates of market values of municipal properties 
hinders efficient asset management. This results in both direct and indirect 
economic and financial losses, eventually leading to the inability of the 
portfolio to satisfy needs and expectations of the population that owns that 
property. 

On average, income from leased property portfolios in Croatian cities in the 
year 2002 brought in 8 percent of the local governments gross income. This 
is the fourth largest source ofrevenue, after income tax, local taxes and fees 
and enterprise taxes. Differences between local governments are large, both 
in absolute and in relative amounts. Revenues from assets range from 1,3 
to 25_2  percent of the gross revenue of local governments in Croatia. How- 
ever, because real estate incurs current expenses and capital expenditures, 
as long as net financial results are unknown local governments have no 
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ground to asses whether real estate - even those that generate income - 
bring net financial profit or loss. The nced for a well-informed understand- 
ing of how real estntc affccts the financial situation in local governments 
is one of the primary reasons for the introduction of contemporary asset 
management practices. 

Possible outcomcs of the current status of local government assets include 
both potential gains and hazards. On one hand, there is the potential to 
improve local financial results, improve the quality of services, and facill- 
tate local ecorlomic development. On the other hand, there are serious risks: 

1. Local government might divert its attention away from performing 
its core functions and to devote time to managing its largest asset 
portfolio, 

2. Local government may start dominating the real estate market, 
which could lead to thc market distortions and inhibition of prlvate 
sector activities, and 

3 Local government may be exposed to corruption, either real or  
imagined, and as a result begin to suffer from a lack oftmst in local 
officials responsible for property portfolios. 

There are different opinions as to whether local governments should get 
involved and participate in property-related economic activities. Officials 
may attempt to use property to ensure necessary sen~ice provision to citi- 
zensor to generate income for the local budgct. But even with good inten- 
tions, local government personnel often lack professional expertise and 
motivation successfully or efficiently be involved in property-related op- 
erations and any competition with private enterprises could be viewed as 
inproper. 

11.4. Development and implementation of the asset 
management model 

It is important to begin the discussion of real property asset management 
by idcntifying the functions of local governments, since the primary pur- 
pose of asset management is creating the environment for fulfilling these 
functions. Prior to designing the asset management model, LGRP carried 
out a review of the existing legal framework to bcttcr understand the scope 
of these local government functions. The result of the diagnostic was that 
though thc scope of local government responsibility and function is broad, 
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the standards and norms for carrying out these functions are not explicit. 
This gives local governments significant flexibility in defining the level of 
service per capita, according to the nccds and wishes of their population and 
according to the ability of the population to pay for the services. 

Furthermore, it is clear that local government has a much broaderpurpose 
than simply administrative service provision. Local governments are also 
responsible for economic and social development; proper use of property 
assets can facilitate achievement of these objectives. In order to succeed, 
local governments will have to comply with do~ninant global trcnds: 

I .  Transform themselves from providers of public property and pro- 
perty-related services to enablers for the private sector; in other 
words, to open up this sphere for competitive participation of the 
private sector in delivery of these products and services. 

2.  Treat public real property as a productive resource for realization 
of LGU's general goals, and not as a public good with an uncervain 
purpose and no associated costs. 

3. Use efficient approaches and techniques developed by thc privatc 
real estate sector for managing public property. 

Using both international best practices and specific information regarding 
the Croatian context, LGRP initiated a pilot asset management project in 
the city of Varaidin. A task force composed of LGRP experts conducted a 
preliminary analysis and as part of the Comprehensive Report on Property, 
provided recommendations for implementing a system of asset managc- 
ment. Following the issuance of the report, the city formed the asset man- 
agement task force to implemcn~ the model. Kcy members included Mr. 
Marijan Bakulic, Head of the Administrative Department for Communal 
Services and Environmental Plntining, and Ms. Jerka Kezele, Head of the 
Administrative Department for Economy, Finances and Public Revenues. 
Mr. Bojan Lukman, officer in charge of city prnperty, has been an impor- 
tant motivating and executive force throughout the process of introducing 
the asset management model in Varaidin. 

An action plan was created in accordance with the anticipated goals, activi- 
ties necessary to accomplish these goals, necessary resources, and timeline, 
as laid out in the Comprehensive Report. Throughout the process, UI fa- 
cilitated interactions among thc multiple parties involved and monitored 
progress toward achieving the stated goals. The process lasted approxi- 
mately one year, from the time the initial report was created until activities 
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began to be implemented and it was presented to the city authorities and 
council, beginning in February 2001. After the presentation, the improve- 
ments in property management in the City of Varaidin has taken on a more 
permanent character. 

It should be noted that results substantially surpassed initial expectations: 

The city increased its budget by 20 pelcent, or 23 million Kuna m the year 
2003, by focusing on qualitative property management, mainly in terms of 
capital revenues and current income. The quality ofservice offered to citl- 
zcns increased significantly as well. 

Based on the results achieved in Varaidin. UI began working to replicate 
the model ~n other local govcmments. A handbook (manual) was prepared 
and distributed at a training of consultants held in December 2002. Group 
of fourteen people attended the training. 

Using a cost-share approach to subsidizing a portion ofthe consultant sala- 
ries, seven LGW-trained consultants have been working in six diverse local 
governments ~ i n c e  May 2003: 

1 .  Populations rangc from 4,000 to 60,000 inhabitants, 
2. Location ranges from Baranja thrnugh the central part of thc Re- 

public of Croatia to tbe cities on the coast, 
3 Different specific topics and activities to address both rural and 

urban issues, 
4. Special emphasis on local governments in war affected areas. 

The variety of conditions resulted in a great variety in size and contents of 
portfolios, as well as differences in the organizational structure of admin- 
istrative d e p ~ m e n t s  in local govemmcms. This is strong evidence that the 
model described below is suff~ciently generic, flexible and relevant to all 
local governments, regardless of specific demographic or geographic char- 
acteristics 

11.5. Local government reform project asset management 
model 

The LGM asset management model was developed to assist local govem- 
rnents in clarifying and defining contents of their portfolios and to moni- 
tor and improve functional and financial results. Local govcmments will 
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be eff~cient in asset management only ifthey adopt several key management 
approached that have originated in large part from private sector asset 
management approaches: 

Maintaining relevant and regularly updated databases on physical, 
operational (including tenants' information) and financial charac- 
teristics (including revenues md expenses) of real properties owned 
by the local government, on a property-by-property basis. 
Annual reviews and reporting. 
Performance management, based on financial instruments 1 analy- 
sis (market value, investment returns, etc) and efficiency meaaure- 
mcnts (for example, the management costs as a percentage of prop- 
erty value). benchmarked to the private sector when possible. 
Implementation of efficient competitive public tendcrs for most 
transactions (sales, acquisitions, outsourcing various property-re- 
laced services). 
Disposal of smaller real rstates for thc more efficient portfolio 
management. 

Implemcntation of these elements is associated with five main activities: 

Formulating the strategic role of real estate in achieving local gov- 
ernment goals. This process should be implemented on the local 
lcvcl along with detailed discussion and consensus building. Rcl- 
cvant goals that can be addressed using assct management include 
more efficient provision of core services, generating income to fi-  
nance local government tasks, improving the city's cultural life and 
appearance, and reducing subsidies to NGOs and social propcrty 
users. Other goals can be dctcrmined. 
Classification of real estate based on relevance to local government 
goals. Financial policy, responsibility and dccisions regarding ac- 
quisition, holding and disposition should be based on why the prop- 
crty is necessary to thc functioning of the local government and how 
it is used. The filnction of a property, for cxample city Ira11 that is 
uscd to host large public gatherings or a movie theater with a pri- 
marily social function, will have an impact on the asset management 
approach taken and all decisions relating to managing this property. 
Development of the property database. Thc process of asset man- 
agement depends on an accurate and detailed data. Some records, 
such as the address and physical characteristics, are constant and 



Local Government Asset ~Managenlen) 

rarely change. Other records, such as financial rcsults and occu- 
pancy regularly change. Thus, the database not only should be es- 
tablished but also regularly updated. 
Overcoming fragmentatiu~~ of the portfolio ! asset management re- 
sponsibility within the local govemment. Thc organizatiullal ar- 
rangements for portfolio ! asset managenlent should support the 
implementation of a unified policy and achieving efficiency across 
depaament lincs. One way to do this m~ght  be to create a special 
asset management department and assign to it thc responsibilities 
and asset management functions traditionally spread across many 
"line" departments. Any re-organization should be supported by 
establishing incentives fur other departments to comply with new 
policies and procedures associated with asset management. 
Implementation of advanced portfolio! asset management  practice^ 
After goals are determined and the organizational structure is such 
to support thcsc goals, advanced portfolio ! asset management prac- 
tice should be implemented. Portfolio and asset managers will com- 
mit themselves to achieving asset management goals through plan- 
ning and execution of long-term strategies, monitoring property 
performancc, and ensuring that efficiency is a top priority in the 
day-to-day operations of property managers. 

The LGRP asset management model was specifically designed to help 
Croatian local government implement these measures. It  consis& of  follow^ 
ing activities: 

1. Introduction of a new system of data maintenance for each indi- 
vidual property 

2. Addressing transitional issucs 
3. Property classification and formulation of financial policies in 

accordance with the classification. 
4. Rcal estate appraisal 
5 .  Accounting and property financial planning (property and portfolio 

operating statements) 
6. Intensive financia1 analysis of projects. properties and portfolios 
7. Dc-regulation of business rentals and improvement of  leasing 

practices 
8. Quantification and monitoring of direct and indirect property- 

related subsidies obtained by tenants and users of local government 
rcal cstate 
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9. Reporting on property assets 
10. Managcment consolidation 
11. Development of a comprehensive plan for asset management. 

11.6. Implementation of the asset management model and 
results 

11.6.1. Introduction of a new system of data maintenance for each real 
property unit 

Recommendations: 

Sturt collecthg data on property as described the LGRP '74an11al 
for Inventon; of Local Guvernmeril .4ssets. " 
Sturt with best and worstperforming assets andportfolios. This will 
most 1ikeI.v include leased btrsinesspremisesporlJblios, then other 
porrfblios (including for example upartmcnts for lease, bui1ding.s for 
ciQ use, sportsficililies, e1c.j. 
Create a separate section for realproperg not owned or otherwise 
co~ilrollrd batfinanced by the c i q  (such ax cultural facilities). 
Develop or reorganize eristingcomputer database to maintain f l~ is  
data. 

There are several common arguments against this kind of data collection. 
First. collecting data on the complete and correct inventory requires a con- 
siderable amount of time, which places an additional burden on already 
limited local government resources. There is also a question on exactly 
which property units actually have to be recorded, and which -though 
unquestionably owned by the local government units - do not, specifically 
parks and streets. 

Nevertheless, creating an accurate inventory and database is an indispens- 
able first step in implementing an efficient asset management system: as 
discussed above, a detailed database will allow the local governnlent to 
make well-informed decisions about asset and portfolio management. Ad- 
ditional factors that support development and maintenance of asset man- 
agement databases: 

In some cases, legal obligation of data collection 
Precondition for issuing municipal bonds 
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Improves the local government accountability and transparency in 
operating its real estate. 

In short, a comprehensive asset inventory is absolutely necessary for ef- 
ficient assct management. The gains realized through the more efficient 
management of assets may well offset any costs incurrcd to conlpile the 
inventory. 

The inventory should contain two types of inforn~ation: first, the property 
itself, and second, financial and accounting data related to the properties. 
Inventory sub-classification and accounting parts should contain: 

Property inventory 

- Property identification 
Size characteristics 
Description 
Current use 
Use restrictions 
Potential use 
The managing entity 

Property accounting 

List of tenants 
Vacancy 
Lease data 
Revenueiexpense on a regular basis 
VaIue and financial liens against respectivc propcay 

It is important to note that inventory records produced for book-keeping 
rcasons rarely satis@ the demands of efficient property asset management 
and typically cannot be directly transferred to usc in the asset management 
database. 

In Croatia, there are two major problems related to inventorying. First, prop- 
erty information is ineomplcte and inaccurate. This is a serious problcm that 
requires a disciplined and organized process of creating and maintaining the 
databases. Second, different departments within local govcrnnlent  ray have 
fractional property documentation. but no single depamcnt  has complete 
access to this scattered property-rclated inforn~ation. The second problem 
could be rcsolved by establishing appropriate channels for information 
exchange and creating a unified shared database. 
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Estimating based on the experiencr of LGRP traincd consultants, only ap- 
proximately 30 percent of assets are recorded in a way that enables further 
data processing. In the most extreme cases, only hvo or three property units 
were initially idrntified in municipalities that evenlally listed over two 
hundred income generating property units on their final inventory. The 
impact of the aforesaid on the quality of service provision and thz LGU 
finances is clcar. 

11.6.2. Transitional issues 

Recommendations: 

Prepare a list ofpropertv to be reiurned - idenfjfji and .separately 
record property intended for restitlrtion and otherproperfy where 
the local govenzrnentk ownership right is nor cleor 
Develop and approve a strategy to nzinimize further local government 
investment in properties that which it does not own or supervise. - A~~nual ly  review and approve budget expenses related to each of 
thesepropertiesfor the corning year 
Ensure consistency behveen the right ofoit.nership and the balance 
sheet (in other words, make sure that inventoqj lists related to as- 
set nianagerrrent records and i n v e n t o ~  lists in balance sheet cor- 
respond). 

Srveral transitional processes that require local govemment attention are 
currently taking place in Croatia. First, in the vertical structure, property 
ownership is divided among central state administration and regional and 
local governments. Furthermore, horizontally, many new local government 
units were formed as a result of land reform conducted at the beginning of 
1990s. One of the consequences is a need to consolidate balance sheets of 
newly formed local government units. Special emphasis should be given 
to the need to find a solution for thc property right issue. The process of 
restitution returns the ownership to owners who lost it through nationaliza- 
tion or confiscation. 

It is necessary to resolve several practical questions with regard with res- 
titution of property. It could be that local governments should undertakc 
mcasures to accelerate the restitution process if the asset in question does 
not currently generate any income. Another main issue is whether local 
govemment intends to invest, and if so how much, in maintcnance and re- 
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pair of real properties it is likely to return or othenv~se release from its 
portfolio. Should a local government invest equally in its own property and 
in property intended for restitution: or should the local government grant 
a certain preference to its own property? The sarne questions refer to other 
property units, which are not owned but are financially supported by local 
governments (such is the independent cultural institutions property): should 
local government invest in it in the same way it invests in its own property? 

Every local government budget is limited and thus choices have to be made. 
It is logical to give priority to the properties that the city wilt own for the 
foreseeable filture or to properties that will be sold and for which the sale 
price will be significantly and demonstrably increased by making certain 
repairs. However, city officials can reasonably claim thal the community 
will benefit from property returned in excellent condition, with expectation 
that proper maintenance will continue. Deterioration of cultural assets can 
negatively reflect on the city's image regardless of the ownership on that 
property. 

Local circumstances will influence thc results o r  these decisions, but em- 
phasis should be given to channeling the city's limited means towards the 
real estate directly benefiting the city rather than thc properties for which 
benefits are indirect or undetectable. In any case, a careful fmancial analysis 
should be conducted to identify financial benefits of all significant cxpen- 
ditures. 

Changes in ownership will result in declinc of gross rental revenues fiom 
property. The example below shows expected loss that the city of Varaidin 
will incur due to the return of properties that it currently administers and 
uses for revenue generation without being the owner. However, as rnen- 
lioned m the previous sections, the net loss of income to the city budget will 
be smaller than the gross income loss. 

EXAMPLE I :  XraraZdin: ownership of business premises and rental income 
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11.6.3. Property classification 

Recommendations: 

Clnsslh ailproperties into three groups: nlandaloty, discretional 
and income generating (income). 
Formulute principles and goalsfor each property group. - Inlroduce standards for 'property constrmption ".for entities sup- 
ported by (he localgovert~ment. 
Approve class@cation and,financialprb~ciples and goals a s  a p a r t  
ofthe Collecrive Asset Management Plan at the 1u~:aI government 
unit Collncil session. 

Before discussing property classification, it is important to return our at- 
tention to some basic concepts. Basic roles and goals of local government 
units as real estate owners can bc categorized as traditional and non-tradi- 
tional. Traditional management is based on supplying the necessary amount 
of propeny units for public goods and services at thc least cost, compared 
with other possible arrangements that might include some degree of private 
sector provision. The non-traditional role includes support for local eco- 
nomic development and ohtaining governmental revenues from alternative 
sources. Though traditional and non-traditional roles might be opposite in 
Croatia, what is important is to keep in mind the distinction while classi- 
fying properties. 

Functions of local governments in Croatia presently include organization 
of settlements and housing, town and urhan planning, utility services. child- 
care. social welfare, primary health protection, primary-school education, 
culture, physical culture and sports, consumer protection, protection and 
Improvement of natural environment and fire-protection and civil defense. 
According to these functions, propertics needed to support them can be 
sorted into three groups: 

A. Mandatory - responsibility of local government, as stipulated by 
law, 

B. Discretionary - voluntary supported for social, political or other 
reasons, and 

C. Surplus or income generating propcrty. 

Local governments provide both mandatory and voluntary support to vari- 
ous organizations. Laws clearly define particular local government unit's 
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functions as exclusive or shared responsibilities, and accordingly identify 
facilities mandatory for local government units. They include kindergartens, 
social institutions, water and sewer infrastructure, graveyards, sports facili- 
ties, theatres, museums, libraries, parks, and some other. 

However, the key issue that is not addressed in the laws refers to the num- 
ber of facilities supported by the local government. While Law on Local 
and Regional Self-Government regulates local government functions, ac- 
tual norms for property consumption are regulated through by-laws. More- 
over, local governments are granted the right to set these norms themselves 
and to independently make decisions regarding "asset consumption" that 
is financed by local government budget. For example, should local govern- 
ment finance all sports facilities? This ability of each local government to 
make its own decision is a particularly important opportunity for local gov- 
ernments to set norms that agree with and represent the preferences of their 
citizens and their ability to pay for the services. 

According to the present legal framework, it is not required to submit such 
classification or decisions on asset management for adoption to local gov- 
ernment councils. However, this is an issue of paramount strategic impor- 
tance for every local government that will impact citizens on both a long 
and short-term basis. Therefore, even though it is not required, it would be 
good to produce a classification and submit it to the council for discussion 
and approval. 

The examples of preliminary property classification from two Croatian 
cities shown below illustrate two important facts. First, that the composi- 
tion of the property portfolios varies widely from city to city, and it would 
make no sense to consider "an average portfolio." Second, that both of these 
cities have large proportions of income generating properties. However, 
such strong presence of local governments in the rental real estate market 
creates a real risk of market distortions and unfair competition between 
public and private sector. 

It is worth noting that in the second case, the shares of the mandatory and 
discretionary properties are remarkably higher than in the first case, which 
may indicate that this local government tends to provide its citizens with 
wider-ranging, but there is a question of a cost and whether citizens have 
a potential to pay for it. 
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EXAMPLE 2: 

Property A 
1% 

Property C 
76% 

EXAMPLE 3: 

Property A 
7% 

An overall review of the LG status is not possible, as it differs from one to 
another local government unit. In any case, a discussion and consequential 
decisions regarding the size and content of property portfolio are of key 
importance in attaining total LGU goals. 
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11.6.4. Real estate appraisal 

Recommendations: 

Ident~fi all alienable properties (or at least potentially alienable); 
appraise their market valtre. 
Conduct pilot appraisals for severalproperties, selecting those that 
appear to be either the most profitable or the mostproblematic and 
resource-draining for the local governments; use these pilot apprai- 
sals to begin a systematic appraisal of allproperfies. 
Prior to any sale of local government property, order an iizdepen- 
dent appraisal. 
Develop appraisal expertise among asset managers so that they can 
be "edzicated clients" for professional appraisers. 
Prepare appraisals of l$e-cycle costs for non-alienable properties. 
Prepare appraisals of the local government j. business interests in 
variotts enterprises. 

The key starting issue for asset managers is the type of value they should 
know. There are two main groups of property. First (largest) involves prop- 
erty units that can be alienated (sold), at least potentially; most government- 
owned properties belong to this group, for example City Hall and other 
governmental buildings and facilities. For these properties, knowing the 
property market value is the key to monitoring and controlling performance. 
As a part o f  the asset management process, the financial performance of 
each particular property is evaluated against its market value. 

For local government assets that are not alienable under any reasonable 
assumptions (such as bridges and other similar infrastructure), the contem- 
porary appraisal approach is called life cycle costing, which includes costs 
associated with building and maintenance of the property over it entire life 
span. 

Contemporary property valuation practice is based on three appraisal meth- 
ods or approaches to estimating market value, each used to the extent that 
recent valid and relevant data are available: 

1. Cost approach, based on estimates of the replacement cost. This 
approach adds the estimated construction cost to replace the build- 
ing (including architectural and other "soft" costs) to the market 
value of the land. This approach often sets an upper limit on value 
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because, if other approaches indicate a higher value, more property 
will be developed at the lower cost until equilibrium is reached. 

2. Sales comparison approach. This simply answers the question, 
"What have other similar properties produced as a sale price when 
offered in the open market?" 

3. Income capitalization approach. In its simplest form, this approach 
uses the formula Value = Cash Flow / Required Rate of Return. 

Each of these approaches is only that, an approach. An appraisal is an es- 
timate of value, not a determination, and the estimate is based on all relevant 
data. An appraisal based on multiple approaches to value is more credible than 
an appraisal based only on one approach. It is very important to remember 
that the appraisal is only an estimate of value. Value is determined in the 
marketplace as buyers and sellers negotiate actual transactions. 

Balance sheets often display the book value of property assets, tradition- 
ally calculated as a facility's historic cost of acquisition or development, 
reduced by depreciation (calculated by formula). 

Following graph represents example from such balance sheet, as provided 
by the AM consultant, where market value of specific property unit is five 
times higher than its value displayed in the balance sheet. By correcting that 
value, a credit-worthiness of the LGU could significantly improve, poten- 
tial capital income for LGU dramatically increases, while quality of man- 
agement of this property can be evaluated much more appropriately. 

EXAMPLE 4: Property value 

Book Market 
value value 

1.136.000 5.744.000 



Local Government Asset Management - 

11.6.5. Property and portfolio operating statements 

Rccornmendations: 

Sys~emuticolly use operati~~gstatemer~ts for all properties (andpre- 
mises). 
Include all relevant rc2vmrres and expenses for each propcry, in- 
cllrding, in particular, the management costs, in the operating 
statement. 
Use operatingstatemerrt sofiware/applicatior~s, inparticlrlar those 
nvailable and used in Croatia and supported by the private prop- 
erty lnonagenient companies and their associaliu~rs 
Forportfolios ofhomogeneous properties (such as rentalplots on 
public lands), iiitroduce a portfolio-le\'el income statement, 
Prepare an annual budget orfinancial plan for eachproperty, and 
then conduct regular comparison and analvsis ofthe actual and 
planlzrd perfornrunce. 

The purpose of operating statements is to evaluate financial performance 
of cach property and to idcntify poorly performing properties targeted for 
corrective actions. 

A problen~ in many local governments in Croatia 1s that financial perfor- 
mance data are seldom collected on a property-by-property basis. Rather, 
data are collected and presented at aggregated level, which is suitable for 
general accounting purposes but not for effective real property asset man- 
agement. Therefore, it is essential for the local government to introduce and 
cor~tinuously use standard fornlats for operating statements. 

In asset management, a typical operating statement will consist of a sum- 
rilary o[ income and expenses. It is important to be flexible in formatting 
the statement? adding or deleting classes of income and expenses as appro- 
priate. It is useful to establish the report so that the actual results can be 
con~pared item-by-item with thc budget and with the results !?om the pre- 
vious year. The typical report contains at least two columns of data: (a) 
current month results and (b) cumulative year-to-date rcsults. 

The City of Varaidin has instituted property accounting for housing 
sports facilities, and business rcntal property, and is introducing i t  for 
other types of properties as well. Property management plans are institu- 
tionalized, containing activities and financial data for eaeli properly. Also, 
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rental practices have been improved by more careful monitoring and re- 
duction of vacancies and better tender~ng procedures. This and other steps 
have contributed to a 25 percent increase of gross income from business 
rentals, from about 4 million Kn to about 5 million Kn. Furthermore, costs 
associated with managing the apartment portfolio have bcen reduced by 
about 100,000 Kn. 

11.6.6. Intensive financial analysis ofportfolios, properties and projects 

Train asset management s t a f a t  the local goverrrrnent lo use dis- 
colinted cash jlow analysis. 
Beforeproperry-by-propert)) information becornes a\~ailable, con- 
duct an analysis o f  anntral reszrlts regarding reIsenue, expenditures 
and net income (losses) based on aggregated (portfolio-level) 
data. 
For ana11,sis at theporfolio level, 10 the maximum extentpossible, 
considerporrfolios ofhonrogeneoirsproperties (separate subsidized 
and not slrbsidizedproperries). 
Incllrde in the analysis ON relevant revenlies and e,xpensesfor each 
por(fo1io (management costs in particlrlar). 

Local governments undertake many property development projects. In 
some cases, up to 70 percent of the local government budgets gets allocated 
to expenditures related to property development and maintenance. I t  is self- 
evident that such portfolio and project diversity should be carefully moni- 
tored and controlled, in order to obtain appropriate benefits and to avoid fi- 
nancial losses and property deterioration. The prim;uy means of achieving 
desired management objectives is to conduct a feasibility study, which in- 
cludes the analysis of expected financial consequences for the local gov- 
ernment, before engaging in any business, investment, or construction 
project. 

There are two basic tools for analysis of income generating property. The 
simplest one is based on a "triangle formula" for one-year analysis: 

where R = capitalization rate, I = income, and V = value. 
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Operating statements for each property allows asset managers to use simple 
ratios to compare one property to another within the same category and 
identify properties that perform better or worse than others. The frequently 
used ratio is: 

Operating expense ratio = total operating expenses / effective gross income 

or complimentary to this: 

Net income ratio = net operating income 1 effective gross income. 

Very useful are also the line-item (revenueslexpenditures) comparisons "per 
square meter." These ratios can be within different scopes for different prop- 
erty types (for example, for housing and business lease). 

A more comprehensive technique for analyzing income real property or 
investment projects is discounted cash flow analysis. In essence, this tech- 
nique allows us to estimate market value of a property or project based on 
revenues and expenses, which incurs over time. It is especially useful when 
there is a need to make a financially sound choice among two or more al- 
ternative uses of the same property or among alternative investment 
projects. Due to complexity, the mentioned technique is not considered in 
this article. 

11.6.7. De-regulated business rentals and improved leasing practice 

Recommendations: 

Review and re-examine the local government ordinance regulating 
the use ofthe local government j. rental b~lsiness premises. 
Improve bidding procedztres and the standard lease agreement in 
order to enszire better market potential and profitability of local 
government S rental business premises. 
Revise management of rental business and residential property to 
systematically improve overall ef$ciency (in particular, to be able 
to monitor financial results of all rental properties andportjblios, 
increase collection rate, decrease management cost, elc.). 
Pul servicing of the housing loan portfolio on an open competition, 
and encourage banks to participate. 
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Present policies and practice regarding rental of business premises in Cro- 
atia should be adjusted to common approaches in countries with developed 
market economies. Specifically, this sector in local governments in Croatia 
appears to be unnecessarily over-regulated, with mostly negative conse- 
quences for the local government economy. Over-regulation takes place 
along several lines. 

Local governments define the type of property use in too much detail. Dis- 
tortions to the real estate market and demand-driven land uses resulting 
from such "planed allocations" of properties are significant. Additional re- 
strictions imposed on use of property reduce potential income and hence 
lowers property value, which the owner may obtain through lease or sale 
of the property. Furthermore, such restrictions gravitate towards maximiz- 
ing the time of premise vacancy and lead to deterioration of condition and 
appearance of property and neighboring area. 

EXAMPLE 5 :  Average collection of rental lease payments in six LGRP 
local governments (year 2003) 

Outstanding - 
43% 

A 

In most cases, local government units' property is viewed as public prop- 
erty, and not as productive mean. Therefore holding and leasing often 
have the social character, i.e. below-market price, while collection is not 
conducted consistently. Above graph shows that consultants have noticed 
that only improved rent collection can significantly increase the LGU in- 
come. 
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EXAMPLE 6: Property related annual income 

Present Possible 

The chart above demonstrates a significant difference between the present 
and potential incomes in one of the six local governments where LGRP 
asset management model was implemented. This example of consultant's 
work shows that the present income is even seven to eight times lower than 
possible. Such increase in revenues can be achieved through different mea- 
sures. Critical areas of improvement of asset management results by local 
governments in Croatia involve improvement of leasing and contracting 
procedures, maximizing the rent collection rate and minimizing of opera- 
tional and maintenance costs. 

11.6.8. Quantified and monitored direct and indirect property-related 
subsidies 

Recommendations: 

Monitor rental prices in the private sector in order to estimate in- 
direct rental stibsidies received by tenants of local government 5 
premises. 
Sort out which properties are associated with various types of lo- 
cal government support (such as below-market value rent, subsidies 
to tenants for operating expenses or direct payment ofoperating ex- 
penses by the local government, etc.). 
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Monitor and evaluate the amount of these subsidies for eachprop- 
erty and each property porqolio, starting with properties occupied 
by NGOs, regular business rentals, sport and cultural facilities. 

When property is rented for the most desirable use according to market 
demand (of course subject to broadly defined zoning limitations), it gen- 
erates the highest income and value for the owner. The income that the lo- 
cal government forgoes by renting property for below-market rent consti- 
tutes the indirect property-related subsidy that tenants of such premises 
obtain from the government. 

An impressive example of indirect rental subsidies was provided by the case 
of not-for-profit organizations in Varaidin. There were many premises al- 
located to them, with substantial total floor area and located in the most 
prestigious and expensive zones in the historic or business centers. In some 
cases, not-for-profit organizations paid a symbolic rent, which may be doz- 
ens of times below market, and the indirect rental subsidies to them 
amounted to more than 360 Kuna per square meter annually. 

It is hard to evaluate the total amount of forgone revenue without special 
monitoring. Experts7 opinion is that in some particular cases the average 
market rent (and annual rent revenue) for local government property can 
be at least two times higher than it presently is. 

EXAMPLE 7: Indirect subsidies in VaraZdin in the year 2001, for properties 
rented to NGOs 

Current monthly income Potential monthly 
from lease income from lease 
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A decision on whether indirect rental subsidies (and of what size) should 
be provided to tenants occupying a local government's non-residential 
premises is completely political. However, decision-makers should be well 
informed about the costs of the subsidies, and supplying them with this 
information should be the responsibility of the local government's asset 
managers. In particular, for each premise, asset managers should know at 
least the estimated market rent. The size of the subsidy can then be 
estimated for each premise as: 

Indirect rent subsidy = (Market rent) - (Actual rent). 

11.6.9. Reporting on property 

Recommendations: 

b7trodrrce and test a format for an annual report on the localgo- 
1,ernment 5 property assets. 

Local governments and their residents need full and concise information 
about the property that the local government owns and supports. Mayors, 
councils, and residents do not necessarily have to be interested in detailed 
information on each property item. However, they need to have a clear 
summary review showing the main property portfolios, related revenue, 
expcnses, and key entities involved. The level of information should be 
suficient to assure the public of the integrity of the management of these 
assets and to eliminate the suspicion of corruption in the allocation of lo- 
cal government properties and other financial and non-financial aspects. 

Cities have not agreed on a standard form of reporting, and both those pre- 
paring the reports and those receiving them should either agree that the 
format and content are acecptable or reach agreement on appropriate 
changes. The report should provide enough information to meet the needs 
of the public, but asset management personnel should not be burdened with 
presenting unnecessarily detailed information. 

11.6.10. Management consolidation 

Recommendations: 

Centralize the management of all real estate in one department or 
office 
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Use existing services (such as accountingl provided by other local 
government departments as e.xtensivel,v as possible in order to avoid 
reduplication of services. 
Identlfi all corrzponents of assel andproperly management where 
competitive orrtsourcmg to the private sector would result irl higher 
efficiency and start systematic use of orttside contractors chosen 
through tenders. 
I~ttroducefinancial incentives for asset nlalzagement stafl 

Asset management, with few exceptions, secms much too fragmented be- 
tween several managing entities (Communal Department, Department of 
Economy, Sports Department. private companies, and public institutions 
and organizations), and as a result none of them has a full picture of the situ- 
ation. There are at least two ways in which, from the organizational perspec- 
tive, local government asset management in Croatia could be improved. 

The first is to organize a central asset management department that is re- 
sponsible for development and implementation of the strategy, programs, 
and specific actions regarding local government property holdings. The 
sccond is to rationalize the use of outside contractors. Outsourcing a num- 
her of functions associated with asset management is widely used in other 
countries. This may include integral functions, such as property manage- 
ment and maintenance at the level of specific properties (for example, a 
separate sport facility) or whole portfolios (such as the portfolio of residen- 
tial properties), or just specialized functions (accounting, etc.). The key is 
that any outsourcing should be conducted through transparent and truly 
competitive procedures, with full accountability of contractors and vendors 
for the results. 

11.6.11. Comprehensive plan 

Recommendations: 

Develop a Comprehensive plon for asset management, including 
task priorities. 
Council approves plan. 
Ensure implerrzentation of the Comprehensive Plan according to 
determined schedule. 

Local governments in Croatia can benefit from applying international ex- 
perience, which has shown that a comprehensive asset management plan 
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is a powerful tool for making progress toward reform of asset management 
practices. The comprehensive plan allows the development and implemen- 
tation of long-term policies and justifies actions in this regard. After the 
comprehensive plan is dcvcloped and approved, the local government 
should review it periodically to measure proaess, assure its continued rel- 
evance, and update it as necessary. 

The development and approval of the comprehensive plan, however, is not 
a reason to delay beginning the implementation of good asset managemcnt 
practices. Data can he gathered and organized, and sound asset management 
decisions can he made within the context of existing laws and regulations. 

11.7. Conclusion 

A review of the situation regarding asset management in Croatian local 
govemments showed that there is great potential to increase revenue, re- 
duce expenses. and substantially increase of quality of services provided 
to the people. 

The LGRP asset management model has proved that i t  is both generic and 
comprehensive enough Lo be applied to local governments that differ in size, 
economic activities, organizational solutions and special conditions. The 
model by no means replaces professional skills and experience of govcm- 
ment employees; rather, it provides a road map for them and helps mobi- 
lize efforts and resources in a novel and unique way to increase utility of 
the local governments' assets. 

For successful implenlentation of this model, key leaders in the city must 
support the process and the technical staff must be interested in the topic 
and the possibilities of what can he achieved through effective reform. 

When considering the distinctive multi-urban character of Croatia, the sig- 
nificance of qualitative asset management is extremely important. Sinee 
local g o v e n l n ~ e ~ ~ t  property is one of the least utilized resources in thc world 
(both in transition countries and in Western developed countries). quality 
asset management can help Croatian cities to achieve crucial and swift 
competitive advantages both in comparison to other Croatian cities as well 
as internationally. 
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Ekonomski razvoj prati fiskaha decentral~zacija. OEigledan jc intenzivan 
proces fiskalne decentralizacije, kako u razvijenim zemljama, tako i u 
zemljama u tranziciji, time i u Hrvatskoj. Brajne su prednosti fiskalne 
decentralizacije na lokalnoj, pa i nacionalnoj mzini. Kako bi se one ostva- 
rile, nuine su odgovarajukc prctpostavke. Ovdjr se posebno otvara problem 
modela fiskalne decentralizacije, odnosno financijskog izravnavanja, te 
salnog Funkcioniranja lokalnog, odnosno regionalnog financiranja i finan- 
cijskog menadimenta. 

Stupanj i model fiskalne decentralizacije utjeEu na alokativnu efikasnost 
zemlje u cjelini, ali i na makroekonomsku stabilnost te na socijalnu situ- 
aciju. NemoguCe je svesti okvire djelovanja lokalne (i regionalne) vlasti 
samo na alokativnu funkciju javnih financija (ukljuEivo Eak i s razvojnom), 
zanemrivdi redistributivnu, te stabilizacijsku funkciju. 

Bez mjerenja uspjeSnosti obavljanja aktivnosti lokalnih ( i  regionalnih) 
jedinica, primjerene financijske analize te adekvatnog financijskog menadi- 
menta i politike financiranja investicija nije mogute ~arnisliti uEinkovito 
funkcioniranje ovih jedinica. Za razliku od poslovnog sektora, ta podrufja 
joS uvijck nisu dovoljno razvijena u javnom sektoru, posebno u njegovim 
lokalnim (i regionalnirn) jedinicarna. Reforma javnog sektora, koja je u 
tijeku u svim zemljama u tranzic~ji nastoji ispraviti taj nedostatak. Radovi 
ovog dijela knjige Ekononlski razvq i lokalnn sornorrprava nastoje upozonti 
na problem fiskalne decentraliziranosti u Hrvatskoj i pridonijeti rjeiavanju 
navedenih problems. 

Vezano za fiskalnu decentralizaciju u radu Fiskalna decentralizacija u 
Hrvatskoj: usporedna analiza s Europskom unijom i zemljama u 
tranziciji primjenom razliEitih pokazatclja fiskalne decrntraliziranosti 
(klasitnih i alternativnih) usporeduje se situacija u Hrvatskoj s onom u 
zemljama EU-a i zen~lja~rla u tranziciji. Nakon isticanja pozitivne pove- 
zanosti izmedu fiskahe decentralizacije i ekonomskog razvoja zakljutuje 
se da je fiskalna decenualiziranost u Hrvatskoj ispod prosjeka obiju pro- 
matranih skupina zemalja, iako ipak u blagome porastu. Nadalje, i snma 
stmktura prihoda znaEajno odstupa od struktura promatranih dviju skupina 
s obzirom navelikudio neporeznih i kapitalnih prihoda u Hrvatskoj, re mali 
udio dotacija. Posljednji raspoloiivi podaci Eak upozoravaju na trend 
porasta tih razlika. Hwatska ima relativno velik udio vlastitih prihoda. no 
glavni je razlog tomu velika stavka neporeznih prihoda, dok je premali udio 
vlastitlh poreza. 
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U radu Financiranje javnih lokalnih investicija istiCu se rezultati istra- 
iivanja problema financiranja investicija, odnosno razvoja na lokalnoj 
razini. U tu svrhu utvrduje se suvremeni teoretsk~ predloiak problema. 
Nakon toga istrair~je se sustav lokalnih investicijskih potreba (strateSke 
potrebe) s izvorima i metodama finaneiranja, osobito na razini lokalne vlasti 
Republike Hnatske. Propihlju se osobito neke duinitke metode i tehnike 
neduinitkog (izvanproratunskog) financiranja javnih lokalnih investicija. 
Analiza sustava kapitalnog fmanciranja otkriva goleme nedostatke u polo- 
iaju i stanju hrvatskoga lokalnog sektora u usporedbi s onim u europskim 
(razvijcnim) dru5tvima. Oni se otituju u snstaw financiranja (centralizacija, 
ograniEavanje odlutivanja o upotrebi izvora prihoda u investicijske svrhe, 
rigoroznapolitika cijcna, ali i objektivni nedostatak suvremenih dugorotnih 
duinitkih i neduinitkih izvora kapitalnog financiranja u Hrvatskoj); zatim 
i u sustavu planiranja (izostanak strategije i koncepcije dugorohog lokal- 
nog razvoja, svodenje planiranja na samo strogo urbano-infrastrukturnu 
komponentu). 

Preostala dva rada bave se iznimno aktualnom problematikom lokalnoga 
financijskog menadimenta i budietiranja. 

U radu Upravljanje financijama i prorarunom lokalne samouprave 
objaSnjava se izmijenjeni pristup u pripremi i izradi proratuna lokalnih 
jedinica u posljednjedvije godinc: od proraEuna po stavkama do prograrn- 
skog proratuna, od okrenutosti samima sebi do ukljutivanja svih Eimbe- 
nika u postupak duno8cnja proratuna, tc  njegove kontrole Sto je pridoni- 
jelo ukupnoj efikasnosti upravljanja proraEunom. Uz uporabu suvremenih 
metoda upravljanja, kao Stu je financijska analiza, promovira se transpa- 
rentnost prorafuna te se poboljSava sposobnost zaduiivanja lokalne samo- 
uprave. Na kraju se prezentira crrsr sfudy financijskc analize na izabranoj 
lokalnoj jedinici. Zakljutuje se da je potrebno smanjiti ili ukinuti zakon- 
sko propisivanje u dijelu namjene pujedinih proraEunskih prihoda zbog 
razliritih potreba lokalnih jedinica i razlitite strukture lokalnih proratuna 
te dati viSe povjerenja samim lokalnim jedinicama u odredivanju namjene 
troSenja proratunskih prihoda. Sugerira se i potrebna izmjena zakonskih 
propisa u dijelu kojim se regulira postupak zaduzivanja lokalnih jcdinica. 

U radu Model upravljanja financijama kao  alat  za unapredivanje 
upravljatke sposobnosti lokalnih i regionalnih samouprava naglaSava 
se vainost ljudskog kapitala u lokalnom i regionalnom razvoju, kao kljut- 
nog tirnbenika uspjeSnosti misije javnog menadimenta. Model financijskog 



menadimenta prezentiran je u trima posebnim dijelovima: programskom 
proraEunu, programu kapitalnih ulaganja - vi5egodiSnje planiranje 
kapitalnih investicija i u transparentnom proratunskom procesu. Dan je i 
kratak pregled metoda i postupaka za njihovu primjenu s konaEnim ciljern 
povekanja racionalnosti odluka lokalnih i podrutnih vlasti. 

Helena Blaiid 
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Economic development is followcd by the fiscal decentralization. Intensive 
process of fiscal decentralization is evident, both in developed countries and 
countries in transition, including Croatia. Advantages of fiscal decentraliza- 
tion are numerous at local and national level. However, certain preconditions 
are necessary for those advantages to be achieved. In particular, this opens 
up the issue of fiscal decentralization model, i.c. financial equalization and 
the functioning of local and regional financing and financial management. 

Level and model of fiscal decentralization affect allocative eff~ciency of a 
country as a whole, but also macroeconomic stability and social situation. 
It is impossible to reduce framework of local (and regional) government 
activitics to just allocation function of public finance (inclusive with the 
development one), neglecting redistribution and slabilization function. 

It is impossible to imagine efficient functioning of local (and regional) units 
without their performance measurement, appropriate financial analysis and 
adequate financial management and investment financing policies. As op- 
posed to the business sector, these areas are still insufficiently developed 
in the public sector, particularly in its local (and regional) units. Public 
sector reform, that is taking place in all countries in transit~on, is attempt- 
ing to correct this shortcoming. Sections in this part of thc book Economic 
Development and Local Government are trying to point to the issue of fis- 
cal decentralization in Croatia and to contribute to solving the aforemen- 
tioned problems. 

In the section Fiscal Decentralization in Croatia: Comparative Analy- 
sis with the EU and Trnnsition Countries situation in Croatia is compared 
to the EU countries and countries in transition by applying different fiscal 
decentralization ~ndicators (classic and alternative). After stressing the 
positive correlation between the fiscal decentralization and. economic de- 
velopment, it is concluded that fiscal decentralization in Croatia is below 
average of both observed groups of countries, although on a slight rise. 
Furthermore, the very structure of revenues differs significantly from those 
in the other two groups given a large portion of non-tax and capital revenues 
in Croatia and small ponion of grants. The last available data point even 
to the trend of increase of aforementioned differences. Croatia has relatively 
large share of own revenues, but the main reason for that is a large non-tax 
revenues item, while the share of own taxes is too small. 

The section Local Investment Financing points out research results of fi- 
nancing investments issue, i.e. development at the local level. For that pur- 
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pose, contemporary theoretical template of the issue is established. That is 
followed by the research of the system of local investment needs (strate- 
gic needs) with sources and methods of financing, especially at the level 
of local authority in the Republic of Croatia. In particular, some borrow- 
ing methods and techniques of non-borrowing (extra budgetary) financing 
of public local investments are questioned. Analysis of capital financing 
system reveals huge shortcomings of the position and condition of Croatian 
local scctor comparcd to those in European (developed) societies. Those are 
manifested in the financing system (centralization, limiting decision-mak- 
ing on the use of revenue sources for investment purposes, rigorous price 
policy, but also an objective lack of contemporary long-tcrm borrowing, but 
also non-borrowing sources of capital financing inCroatia), but also in the 
planning system (absence of strategy and long-term local development 
concept, reduction of planning to just strict zoning and infrastructure com- 
ponent). 

The other two sections are dealing with very current issues of local finan- 
cial management and budgcting. 

Section Financial Management and Budgeting of Local Government 
explains modified approach to local government budgeting in the past two 
years; from line item budget to program budget, from self-oriented to in- 
volving all factors in the budget adoption process and its control, which 
helped overall eficiency of budget management. Alongside contemporary 
management methods, like financial analysis, budget transparency is pro- 
moted and local government borrowing capacity is improved. Finally, fi- 
nancial analysis case study in a selectcd local govcmment is presented 
Conclusion is that it is necessary to decrease or abolish legislative regula- 
tion in the part covering designation of particular budgetary revenues due 
to different local government needs and different structure of local budgets 
and to show more trust in local govcrntnents themselves determining the 
purposes of spcnding budgetary revenues. It is also suggested that modifi- 
cation of legislative regulation that regulates local government borrowing 
procedure is needed. 

Section Financial Management Model as a Tool to Improve Manage- 
ment Capacity of  Local and Regional Governmeuts accentuates the 
importance olhunlan resources in local and regional development as a key 
element of success of the public management mission. Financial manage- 
ment model is presented in three separate parts; program budget, capital im- 



provemenu program - multi-year planning of capital investments and trans- 
paralt budget process. Short ovemiew of methods and procedures for their 
implementation is provided with final goal to increase the rationality of 
local and regional authorities decisions. 

Helcna BlaiiL 



FISKALNA DECENTRALIZACIJA U 
HRVATSKOJ: USPOREDNA ANALIZA S 
EUROPSKOM UNIJOM I ZEMLJAMA U 

TRANZICI JI 

Helena Blaiic' 

12.1. Uvod 

Fiskalna decentralizacija svakako je top-tema suvremene znanosti o javnim 
financijama (i ekonornske znanosti uopLe), kao i praktiEnog djelovanja 
r~~elfunarodnih ekonomskih organizacija i salnih fiskalnih sustava pojedinih 
zemalja, ponajprije zcmalja u tranziciji. Nepobitna je njezina pozitivna 
korelacija s ekonornskim razvoje~n, iako su uzroci joS dvojbeni. 

Cilj je rada uvodno analizirati utjecaj fiskalne decentralizacije na ekonom- 
ski razvoj, utvrditi stupanj i strukturalne pokazatelje fiskalne decentralizi- 
ranosti u Hrvatskoj te naEiniti odgovarajutu usporedbu s ostalim zemljama, 
s posebnim naglaskom na tranzicijske zemlje. 

Pri tome e klasiEni analitiEki instmrir~it;irii - nokazatelil fiskalne decen- , A 

traliziranosti za prihode i rashode, dopunjuju pokazateljern koji ujedinjuje 
prihode i potpore u cielinu. Provodi se i analiza strukture fiskolnih prihoda 
;a temelj;podatakasluibene statistike (GFS). Rabe se i alternativni poka- 
zatelji: koji nisu uterneljeni na sluibenoj statistici. 

Na potetku rada analizira se povezanost fiskalne decentralizacije i ekonom- 
sko~rasta.  Nakon toga se temeljern sluibene statistike (GFS) na sluibenim 
i novouvedenirn pokazateljima mjeri fiskalna decentraliziranost Hrvatske 
i usporeduje s onom zenlalja EU-a i tranzicijskih zemalja, te se na ternelju 

' lrvanredni profesor Ekonomskog fakulreta SveuiiliSta u Rijeci 
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iste baze podataka usporedujc struktura lokalnih prihoda Hwatske s onima 
u navedenim skupinama zemalja. Na kraju se iznose nedostaci klasiEnih 
pokazatelja te se provodi usporedna analiza Hwatske i izabranih zemalja 
u tranziciji na temelju alternativnih pokazatelja. 

12.2. Fiskalna decentralizacija i ekonomski razvoj 

Pozitivna korelacija izmcdu fiskalne decentralizacije (mjerene udjelom 
prihodm'rashoda niiih razina javne vlasti u ukupnim prihodimairashodima 
opde vlasti) i ekonomskog razvoja (mjerenog druStvenim proizvodom! 
dohotkom po stanovniku) opCepoznata je Einjenica (npr. Oates, 1972, 
Pommerehne, 1977, Bahl i Nath, 1986, Wasylenko 1987, prema Oates, 
1993, str. 237 i 232; Bahl, 1999, str. 3; Ebel, Yilmaz 2002b, str. 20-22). 
Prosjek stupnja fiskalne decentralizacije razvijenih zemalja danas vice no 
dvostruko premaSuje onaj zemaljau razvoju. Ipak, treba napomenuti da se 
stupanj fiskalne decentralizacije (mjeren putrm rashoda) u zemljama u 
razvoju tijekom posljednjih tridcsetak godina povedao. PoEetkom sedam- 
dcsetih iznosio je 11% (Oates, 1972; prema Oates, 1993, str. 237), dok 
potkraj devedesetih iznosi 1556 (Bahl. 1999, str. 3).  Razlog je tomu inten- 
zivan proces decentralizacije posljcdnjih dvadesetak godina u zemljama u 
razvoju, koji je doduSe usporen u posljcdnjem desetljcdu (Bahl, 1999, str. 
3). Poscbno se istiEe relativno brz proces decentralizacije u zemljama u 
tranziciji (Eiji stupanj decentralizacije danas iznosi oko dvadesetak posto) 
No, danas su joS uvijek zemlje u razvoju (i zemlje u tranziciji) vise cen- 
tralizirane nego Sto su to bile razvijene zemlje u svojim ranim f a n m a  
razvoja (Shah, 2002, str. 1). 

Dok je neupitno da viSi stupanj razvoja u pravilu prati i veCa fiskalna 
decentralizacija2, postavlja se pitanje je li ona posljedica ili uzrok go- 
spodarskog razvoja. Prema prvom shvadanju (tzv. Bahl-Linnova teza), kako 

Time sene zanemanlje postojanje znarajnih razlika u stupnju fiskalne decentralizacije 
unutar zemalja istoglslitnog stupnja razvoja (npr. razvijenih zemalja) kao rezultat 
pov~jesnlh razloga, unitamog, odnosno federativnog model8 (unitame iskazujumnogo 
jatu povezanost ~zmedu fiskalne decentralizacije i ekonomskog rasta (Ebel Yilmaz, 
2002b, six. 21)), ali i veliEme zemlje (zemlje veCe povrSine i broja stanovnika imaju u 
pravilu i ncSto veti stupanj fiskalne decentralizacije (Oates, 1972, Pommerehne, 1977, 
Bahl i Nath, 1986: prema Ebel, Yilmaz, 2002b, sh. 20)). 
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rastu dohoci i kako se razvija gospodarstvo, javljaju se svc veLi potencijalni 
dobici od fiskalne decentrallzacije. Postaje swsishodno sve viSe diferen- 
cirati javna dobra u skladu sa specifitnim lokalnim potrebama. No, Eini se 
da je prag razvoja prilitno visok (Bahl-Linn, 1992; prema Oates, 1993, str. 
238). Tom relativno pesimistitnom stavu moie se proturjeEiti empirgskim 
podacima. Naime, ako je tocan, korelacija bi trebala vrijediti ne samo 
statitki (usporedba zemalja razliEitog stupnja razvoja), ved i dinamitki 
(wemenske serije jedne ili viSe razvijenih zemalja), dakle da s razvojem 
zemlje raste i stupanj decentralizacije. Medutim, cmpirijski podaci iz prve 
polovice proSloga stoljeda za vetinu razvijenih zemalja negiraju o w  tvrdnju 
- opce poznati Popitzov zakon o privlatnosti centralnog proratuna. Sve do 
pedesetihlSezdesetih godina proilog stoljeda, paralelno s ekonomskim 
razvojem rastao je i stupanj centralizacije3. U svakom S ~ U E ~ J U ,  ne moie se 
potvrditi navedena teza, iako ima istine u Eirijenici da razvijene zemlje 
mogu bolje "iskoristiti" potencijalne prednosti decentralizacije 

No, iskustvo razvijenih zemalja ne moie biti velikuzorzemljama u razvoju 
i posebice zenlljanla u tranziciji, jer je njihova startna osnovica dmgatija 
- izrazito centralizirani sustavi. Upravo prebacivanje vefeg broja nad- 
leinosti na tijela lokalne vlasti mogao hi biti prinljeren naEin za prevla- 
davanje nedjelotvomosti ccntralizma (i tendcncije decentralizacije u razvi- 
jenim zemljama bile su motivirane vecom efikasnoScu i tiskalnim uSte- 
dama). U novije se vrijeme sve vise prihvada da su kreiranje politike, koja 
Ce bit1 prilagodena lokalnim specitienim potrebama i okolnostima i aktivno 
ukljutivati lokalno stanovniStvo u donoSenje odluka, uz raspolaganje do- 
voljnim i primjercnim vlastitim prihodima, te odgovarajucl stupanj odgo- 
vornosti, ali i kontrole Sto je provodi srediSnja vlast, osnovni Einitelji go- 
spodarskog razvoja. Dakle, nije dovoljan samo nominalan porast udjela 
prihoda/rashoda lokalnog sektora, vei. i odgovarajufe pretpostavkc u prvo- 
me redu s prihodne strane: odgovarajuCa stmktura prihoda (s naglaskom na 
vlastite prihode), poscbno porca  (s naglaskom na vlastlte, Sto veceg stupnja 
autonomije) i transfera viSih razina \,]asti (s naglaskom na opte, dodijeljene 
prema objektivnim kriterijima ili barem neuvjetovane (ako su namjenski), 
dakle nediskrecijske transfere). Isto tako na strani rashoda La pravu fiskalnu 
decentralizaciju nuine su adekvatna raspodjela mjerodavnosti i autonom- 

I Naravno, ne treba smetnuti s uma i ratna dogadnnja u tom razdobfiu, koja ru pridonijela 
centralizaciji. 
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nost u donoSenju odluka o rashodimna, a ne samo ostvarenje ciljeva srediinje 
~ l a s t i . ~  

Osim koristi za lokalno stanovniitvo u smislu primjerenijeg zadovol.jenja 
njihovih potreba, alokativne efikasnosti, razvoja lokalne demokracije, konku- 
rencije medu lokalnim jtdinicama, pa i vcfc mowcnosti iskoriztenja poreme 
osnovice, odnosno prikupljanja prihoda (zbog veCe blizine s poreznim 
ob~eznicima)~,  moguCe su i odredene dodatne makroekonomske prcdnosti. 
One se oEituju u veCoj fiskalnoj stabilnosti, smanjenju velii-inejavnog sektora 
i veCim stopama rasta. Tako su npr. Ebel i Yilmaz (2002a, str. 34-38 i 2001, 
str. 14-21) upravo na primjeru tranzicijskih zemalja utvrdili da porezna 
autonomija niiih razlna javne vlasti (udio vlastitih poreza u ukupni~n pri- 
hodima) pridonosi uravnoteienosti njihovih proratuna, dok fiskalna ovi- 
snost (udio dotacija koje se dodjeljuju diskrecijski) pogoriava stabilnost 
prorai-una. Takoder porezna samostalnost niiih razina javne vlasti ima 
matajan negativni utjecaj na velitinu javnog sektora. Tako je dokazana tzv. 
levijatanska hipoteza, prema kojoj konkurencija ~lledu lokalnim jcdinicnma 
ograniEava veliEinu javnog sektora6 I konai-no, Sto je veii udio vlastitih 
prihoda niiih razina javne vlasti (vlastiti porezi i neporeznl prihodi prema 
standardnoj deiiniciji, odnosno prethodni uvecani za opfe dotacije koje se 
dodjeljuju prema objektivnim kriterijima i namjenske neuvjetovane dotacije 
prema drugoj definiciji), to su vece stope rasta GDP-a po stanovniku.' 

Navedeno ukljui.uje i niz drugih pretpostavki za djelotvorno hnkcioniranje vlasti iman 
domenr prihuda (o kaiirna Cc ponuipriie biti riiei) i rashoda kao ita su nor davolian broi . .. . . . 
primjcreno obrazovane radne snage, pristup kapitalu kako bi se proSirila ponuda lokalnih 
javnih usluga koje stannvnirtvo ielt, efikasna porerna administracija, dohodovno 
elastiha pohainja zajavnim uslugama, demokratski izbomi sustav lokalnih d h o s n i k a ,  
epreiavanje korupcije ... 0 tome detaljnije vidi npr. Bahl, 1995, str. 3-4; Spahn, str. 5. 

Radi se o relativno rjede spominjanoj prsdnosti fiskaine decenlralizacije (Bahl, 1995, 
s h .  3). 

Brennan i Buchanan (1980) raz\.ili su ovu hipotezu na temelju poznale Tiboutove 
hipnteze o poreznim obveznicima koji "glasuju nogama", 11. napultaju lakalne jedinice 
s prevelikim poreznim opterelenjem. 

Posroje I istraiivanja koja potvrdqu ove rezultate (npr Marlow, 1988; Grossman, 1989; 
Joulfaian i Marow, 1990: Grossman i West, 1993; Ehdaie, 1994; Shah, 1997; Hutherand 
Shah, 1998 - prema Ebel, Yilmaz, 2002b; str. 16-17) ali i suprotna (npr. Oates, 1985; 
Nelson. 1996; Davoodi i Zou, 1993; Xte, Lou and Davoodi, 1999; Zhang i Zou, 1998; de 
Mello, 2 0 0 0  prema Ebel, Yilmaz, 2002a, sh. 35-38 i Ebel, Yilmaz; 2002b, s t .  16-17). 
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12.3. Fiskalna decentraliziranost Hrvatske: usporedna 
analiza 

S obzirom na pozitivne konotacije fiskalne decentraliziranosti, najprije se 
analizom standardnih8 podataka o lokalnom financiranju (Government 
Finance Statistics Yearbook, IMF) usporeduje fiskalna decentraliziranost 
u Hrvatskoj i zemljama EU-a, te zemljama u tranziciji, kandidatima za EU 
(EA Countries). Pri tomc sc klasitni vet spomenuti analitifki instrumentarij 
- pokazatelji fiskalne decentraliziranosti za prihode i rashodc (vidi npr. 
Fiscal Decentraization Indicators, WB) dopunjuju pokazateljem koji sjedi- 
njuje prihude i potpore u cjelinu (vidi formule u prilogu 1). Potonji je 
pokazatelj prikladniji od pokazatelja tcmeljenog samo na prihodlma, jer su 
i potpore u biti pr~hodi koji zajedno s ostalim prihodima Eine cjelinu raspo- 
lo i~vih  sredstava lokalnih (i ostalih subregionalnih) jedinica. To potvrduje 
i najnovija metodologija GFS-a (Government Finance Statistics Manual 
2001, IMF; Supplement to the 2002 Govemmcnt Statistics Yearbook, 2002, 
IMF) gdje se, uz ostale metodoloSke izmjene, potpore smatraju prihodima 
i sukladno tome i klasificiraju. 

Tablica 3 prikazuje sintezu pokazatelja fiskalne decentralizacije prema 
tablicama 1 i 2 (u p~ilogu).' 

Otito je da su pokazatelji prvoga stupca manji od onih u drugom stupcu 
(islo u pravilu vrijedi i po zemljama - vidi prilog). Razlog su tomu relativno 
velike unutardriavne dotacije koje u pravilu idu u korist lokalnog sektora. 
Isto je tako oeito da su podaci u posljednjem stupcu nest0 niii od onih u 
drugome, zbog toga jer cenualna vlast ima vecu mogucnost zaduiivanja u 
odnosu na lokalnu. 

Jedinim raspoloiivim podacirna r a  globalnu komparatlvnu analiru. 
' Radi balje urporedivarti, iskljurene ru rcmlje EU-a kcje irnaju i srcdnp rarinu javne 

vlasti (Austrija, Njemaika, Spanjolska, Nizozernskaj, pa se u biti radi o udjelu lokalnog 
sektora (sintetiEka kategorijo, kao ito j r  ubjasnjeno u prilogu 1). UkljuEcnje sub- 
naeionalnih srednjih (medu) rarinajawe vlasri navedenihzemalja povcCalo bi. naravnn, 
prosjck fiskalnr decentraliziranosti u EU-u, ali se upravo ieljelo pokazati kako se i 
ovakvim restriktivnijim prisrupom mote dokamti viji rtupanj deccntraliriranosli u 
odnosu na Hrvatsku. 
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Tablica 3: Usporedba fiskalne decentralizacije u zemljama EU-a sa same 
lokalnim subnacionalnim sektorom, zemljama u tranziciji kan- 
didatima za EU (EA Countries) i u Hrvatskoj 

- u postocima (%) 

Izvor: Tablice 1 i Z u prilogu 1 :  Hrvatska (prosjek za razdoblje 1997-1999): 
Government Finance Staristics Yearbook 2002, 1MT i 
www 1 .wordbank.org/public sectorldecentralization/fiscalindicators.hm 

Vidljivo je da je prema svir~l trima promatranirn pokazateljima Hrvatska 
ispod prosjeka obiju promatranih skupinalO. Ispod nje su jedino SlovaCka 
i susjedna Slovenija" (vidi prilog 1). To zaostajanje procesa decenrralizacije 
u Hrvatskoj u odnosu na ostale zemlje u tranziciji istaknuli su i strani 
analititari (npr. Rekhviashvili, 2001, str. I", Swianiewicz, 2003, s&. 7). 
Veliko odstupanje Hrvatske u drugim dvama stupcima u odnosu na prvi 
rezultatje ~rlalog udjcla potpora (transfers) lokalnim razinama javne vlasti 
od strane srediSnje vlasti, kao Sto ce se podrobnije pokazati u nastavku 
analize. Ipak, valja priznati da su pokazatelji decentralizacije u Hrvatskoj 
ipak u blagotn porastu. Podaci za 2001. u prosjeku su za I postotni poen 
veCi od onih za prosjek s kraja proSlog desetljeda, Sto je rezultat novo- 
zapotetog procesa decentralizacije u toj godini." 

'' Navedeno jr slraiau argurncnt u pnlog opravdar~osti mpnEetog proccsa decentralizacije 
sredinom 2001 

" Slovenija je u rneduwemenu provela tcmeljitu reformu lokalrae sanloouprnve radi 
poveCarlja decentralizacije. 

l 2  "Mun~cipal decentralization and development reforms in Croatia lag far hehind other 
Cenlral and Eastern Europcan countries." 

" Ipreliminami podaci hiinistarstvafinancija za 2002. godinu upucuju nadaljnjepovetanje. 

254 
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12.4. Struktura prihoda lokalnog sektora Hrvatske: 
usporedna analiza 

Globalni (glavni) pokazalelji fiskalne decentralizacije temeljeni na drlavnoj 
statistici IMF-a nepotpuni su bcz uvida u relevantnu prihodnu struktum 
(ukIjuEivo s dotacijarna-potporama) subnacionalnib jedinica vlasti. Pri tome 
posebno znaEenje ima udio poreza - "porezna autonomija" (npr. Swianie- 
wicz, 2003, str. 11-13 i 2002a, str. 35-36; Fiscal Decentraization Indicators, 
WB), te transfera ostalih razina domake javne vlasti - "fiskalna ovisnost" 
(Fiscal Decentraization Indicators, WB), no zanimljivi su i ostali elernenti 
stmkture. 

Tablica 6 prikazuje sintezu pokazatelja stmkture prihoda (s dotacijama) 
lokalnog scktora prema tablicama 4 i 5 (u prilogu 2). 

Tablica 6: Usporedba strukture prihoda (s potparanla) lokalnog sektora u 
zemljama EU-a sa samo lokalnim jedinicama subnacionalnr. 
vlasti, zemljama u tranziciji kandidatima za EU (EA Countries), 
i u Hmatskoj 

stalih razina tuzemne 

Izvor: Tablice 4 i 5 u prilogu 2; Hrvatska (prosjek za razdoblje 1997-1999): 
Government Finance Statistics Yearbook 2002, IMF, 

Zanimljivo je da zemlje u tranziciji (zajcdno s Hrvatskom), za razliku od 
zemalja EU-a imaju mnogo veCi udio poreznih prihoda (veta "porezna 
autonomija"). Sukladno tome imaju i manji udio unutardriavnih potpora 
(manja "fiskalna ovisnost"). Navedene, na prvi pogled pozitivne konotacije, 
ipak treba uzeti s rezervom, kao Sto ce u nas tavh biti objasnjeno. 
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Tri su znaEajne razlike IInratske u odnosu na obje promatrane skupine 
zemalja: viSe nego dvostruko vece znaPenje neporeznih prihoda i kapitalnih 
prihoda, te enormno malo znaEenje unutardriavnih transfera. To na prvi 
pogled ima pozitivne konotacije: neporezni prihodi (posebno korisnitke 
naknade) jesu hit-tema i preporuka modernih lokalnih financija (npr. Bird, 
1993, str. 212-2 13), dok mali udio unutardriavnih transfera upozorava na 
vrlo mali srupanj "fiskalne ovisnosti". No, prvo je prije svega izraz nuide 
zbog ogranifenosti ostalih izvora financiranja (isto vrijedi i za kapitalnc 
prihode), dok je drugo, kao Sto je vec prije istaknuto, glavni uzrok niskog 
stupnja fiskalnc decentraliziranosti H ~ a t s k e  u odnosu na druge zemlje. 

Posljednji raspoloiivi podaci za Hwatsku pokazuju trend porasta navedenih 
razlika; u odnosu na kraj proSlog desetljeia raste udio neporeznih i kapi- 
talnih prihoda, a pada udio svih potpora (kao i unutardriavnih transfera). 

12.5. Nedostatak MasiEnih pokazatelja i alternativni 
pokazatelji: usporedna analiza za Hrvatsku 

Prethodna je analiza radena na temelju svatistike IMF-a (GFS) i iz nje 
izvedenih poka~atelja stupnja i strukture fiskalne decentralizacije, koji 
predstavljaju "klasitne pokazatelje" tog fenomena. No, sve su EeSEe kritike 
ovakvih pokazatelja fiskalne decentralizacije (npr. OECD. 2002, Yilmaz, 
2002a, str. 30), jer oni ne uzimaju u obzir iminino vaine struktume para- 
metre kao 3to su prije svega udio vlastitih prihoda, posebno vlastitih po- 
remih prihoda, teudio opiih dotacija (u sluEaju narnjenskih preferira se veCi 
udio neuvjetovanih). SliCno je i s rashodima, gdje je iznimno vaian stupanj 
autonomije niiih razinajavne vlasti u odluEivanju o rashodima, Sto je Eesto 
teSko kvantificirati. 

S obzirorn na stupanj autonomnosti kod porcznih prihoda, podjela poreznih 
prihoda na vlastite i zajednitke (koja je npr. prisutna i kod nas) moie se i 
dodatno ~rodubiti. Tako OECD (Cornmitee of  Fiscal Affairs) raneira Dorez- , - .  
ne prihoie prema opadajutem skpnju kontrole kojuprovode subnacionalne 
(subcentralne odnosno niie) razine iavne vlasti na sliedeCi naEin (OECD, 
1999, str. 24-25; OECD, 1$9a, str.-11 i dalje; OECD, 2002, str. 13; auto- 
riEina sinteza djelomiEno modificiranih klasifikacija): 

a) niia razina vlasti odrcduje poreznu stopu i poreznu osnovicu 
b) niia razina vlasti odreduje samo poreznu stopu 
c )  niia razlna vlasti odreduje samo poreznu osnovicu 
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d) ni ia  razina vlasti odreduje poreznu osnovicu za vlastiti porezi 
poreze i porcz srcdiSnje vlasti 

e) sustavi dijeljenja poreza (zajedniekih poreza): 
e. l .niia razina vlasti odreduje razdiobu poreza 
e.2.razdioba poreza moie se promijeniti samo uz suglasnost niie 

razine vlasti 
e.3.razdioba poreza fiksirana u zakonodavstvu moie re unilateralno 

promijcniti odlukom centralne vlasti 
e.3.razdioba poreza knju je odredila srediinja vlast u sklopu go- 

diSnjeg donoSenja proraEuna 
f) centralna vlast odredujc stope i osnovicu lukalnog poreza. 

Stoga sc priglo mukotrpnoj izradi alternativnih pokazatclja decentralizi- 
ranosti, koji zahtijevaju provodenje odgovarajuCih case-studyja po zem- 
llama. Na temelju sadaSnjih statistitkih podataka za Iirvatsku (podaci 
Ministarstva financija) i usporednih analiza kojc je proveo OECD, posebno 
s naglaskom na zcmlje u tranzicii, rnoierr~o djelomitno pozicionirati Hrvat- 
sku u odnosu na ostale tranzicijske zcmlje i po dijelu prethodno navedenih 
pokazatelja. 

Najprije se prerentiraju podaci za stupanj nutonornijc porcznih prihuda, koji 
su prikazani u tablici 7. 

Tablica 7: Struktura poreza lokalnog sektora javne vlasti nekih zemalja u 
tra~lziciji (1999) i Hrvatske (2001 I 2002) 

- u postocima (%) 

Izvar: autoriEina prerada padataka iz OECD-a, 2002, str. 23 i 25, Dokurnentacba 
Ministarstva financija RH 

OEito ie  da, ako izuzmemo tranzicijskc zemlje koje uopCc nc prakticiraju 
postojanje vlastitih prihoda lokalnog sektora, Hrvatska u usporedbi sa 
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zeml jama kojc imaju  vlnstite loka lne  pr ihode  ima najni i i  udro vlastitih pri- 

hodo14, t e  d a  sc taj  udio Eak i smanju je .  N u i n o  j e  dakle pove t a t i  taj nedo- 
vol jno velik udio. Do tog  s u  zakljuEka doSli i drugi  anal i t i tar i  ove proble- 
mat ike  (npr. Ott, Ba jo ,  2002, str. 114; Jurlina-.4libegovit,  2002, str. 102). 

Nedos t a t ak  vlast i t ih  po rezn ih  p r i hoda  loka ln i  sektktor u I I rva t sko j  k o m -  

penzira  vlast i t im nepo rezn im  pr ihodima,  Sto se da lo  zakljuEiti i iz pret-  

hodnog poglavlja. Usporednu anal izu prihoda lokalnog sektora izabranih 
zemalja u tranziciji  i H w a t s k e  prikazuje tablica 8. 

Tablica 8: S t ruk tura  prihoda l oka lnog  sektora j avnc  vlast i  u nek im  tran-  
zici jskim zeml j ama  (1999) i 11 Hwa t sko j  (2000 i 2001)  

- u pos toc ima (%) 

* Dotacije ukljuEeneu vlastite neporeme prihode, stoga podaci za Hrvatsku u dva 
posljednja reda nisu uspotedivi s ostalima u tranzici~skirn zemljama, ve i  sluie samo 
za  medusobnu usporedbu (dinamika). 
Izvor: OECD, 2002, str.25, podaci Ministarstva financija RH 

- 

l 4  Ri tome treba napomrnuli &a se radl o porczirna u kojlma lakalna vlast doduBe ndreduje 
visinu porezne stope (tofka b u prethodno prezentiranoj klasifikaeiji OECD-a), no pri 
tome postojc zadant gamji limiti od strane srediSnje vlasti, odnosno poreznog zako- 
nodavstva. Prema navodenju OECD-a (OECD, 1990, str. 24) odredivanje porcznih sopa 
trebalo bi blli bez gofiih llrnita za slopc koje postavlja srediSnja vlast. Medutim, kao 
Sto se poslije istiPe (OECD: 1999, s h  25). nije mognie formulirati jedinstveno pravilo 
koje bi se upotrebljavalo za alokacijn poreza i njihovih prihodarazlititim razinama javne 
vlasti s Eimc su povezane I mnogobrojne razliritosli u firkalnirn odnosima razliritih 
razina javne vlast~. Tako se upravo u slulajevi~ua od~edivanja limita, odnosno raspona 
stopa od shane srediinje vlasti, dakle ogranitavanja lokalne autonomije, takvi porezi 
joi uvljek klasificiraju u skupinu b). 
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Podaci u tablici potvrduju vet iznesene prethodne zakljutke. Hrvatska, 
dakle, na prvi pogled (ako promatramo samo ukupne podatke o vlastitim 
prihodima - p ~ v i  podatak u stupcu prije zagrada) ima relat~vno velik udio 
vlastitih prihoda. Medutim, analitieka m5Elnmba vlastitih prihoda na po- 
rezne i neporezne otkriva da je predominantno glavni razlog visokog udjcla 
vlastitih prihoda velika stavka neporcznih prihoda, a ne "kvalitctniji" po- 
rezni prihodi. 

Postoji pzitivna povezanost fiskalne decentralizacije i ekonomskog razvo- 
ja, kao i ostalih makroekonomsk~h pokazatelja. Upravo bi za tranzicijske 
zemlje decentralizacija mogla biti prirlijercn naEin za prevladavanje neefi- 
kasnosti ccntraliznia. Brojne su prednosti fiskalnc dcccntralizacije na lokal- 
noj razini. Kako bi se one ostvarile, nuine s11 odgovarajuce prctpostavkc 
od kojih se na prihodnoj strani mogu istaknuti odgovarajuca struktura 
prihoda (s naglaskom na vlastite prihode), posebno poreza (s naglaskom na 
vlnstitc. i to one Sto vedeg stupnja autonomije) i transfera viiih razina vlasti 
(s naglaskom na opcc, dodijeljenc prernn objektivnim kriterijima ili barem 
neuvjztovane (ako su namjenski), daklc ncdiskrecijske transfere). 

Prema svim trinia promdtranim pokazateljima fiskalne decentraliziranosti 
Hrvatska je ispod prosjekn EU-a i ze~~lalja u tranzicij~, kandidata za ulazak 
u EU. No, pokazatelji fiskalne decenh.alizncije u Hmatskoj ipak su u bla- 
gom pornstu. 

U odnosu na obje promatrane skupine zcmalja. Hrvatska ima vise nego 
dvostmko vece znatenje neporezn~h prihoda (kao i kapitalnih prihoda), tc 
prcmalo znaEenje unutardriavnih transfera, Iako to na prvi pogled djeluje 
pozitivno, treba napomenuti da jc prvo prije svega izraz nuide zbop ogra- 
niEenosti ostalih i ~ v o r a  financiranja, dok je drugo glavni uzrok niskog 
s lpnja  fiskalnc decentraliziranosti. Posljednji raspoloiivi podaci za Hrvat- 
sku pokazuju trend pnrasta navedenill mzlika. 

Hrvatska ima relativno velik udio vlastitih prihoda. Medutim. glavni je 
razlog visokog udjrla vlastitih priboda velika stavka neporcznih prihoda, 
a ne "kvalitctniji" poremi prihodi. 
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Prilog 1: 
Pokazatelji Iiskalne decentralizacije s metodoloSkim napomenama 

Tablica 1: Fiskalna decentralizacija (udio l o k a l n o g  sek tora )  u zemljama 
EU-a sa samo loka ln im sektorom ("unitamim" z e n ~ l j a m a ) '  

- u postocima (%) 

Izvor: prvi i treCi stupac: wwwl.wordbank,orgipublic sectoridecentralizationi 
fiscalindicators.hrm (izrafunato prema podacima GFSY-a), drugi stupac: 
vlastiti izrafun autonce iz Government Finance Statistics Yearbooks, 2002, 
IMF. 

' Pod liskalnom se decentralizacijom podrazumijeva udio subnacionalnih razina javne 
vlasti u fiskalnim kategorijama. Sluihena stahstika IMF-a razlikujc samo tri razine javne 
vlasti u "federalnim" zemljama; odnosno dvije u "unitamim" zemljama. Najniia razina 
- lokalni sektor heterogena je kalegorija koja obuhvaca dvije ili viSe razina javne vlasti, 
odnosno sve subnacionalne rnzine iavne vlasti u "unitamim" zemliama. S obzirom na 
p d d l ~ l ~  ~s'nl3l)3 n l  llnll3me. fcdr.rulnc I I J  pJi15J31lJZ I T I J I I  I1/IIIJ. ddlldind C T S ~ ~ J C  13/1nP 
16\.llC \ ld\ l l ,  r3?,!.iiulc CC. ~13ll~l.kd IXlF-d tCiov~r11111en1 t l n l n i c  St~tlcll;\ Ye3rhv.>k, . 
porezna sta'tistika OECD-a (Revenue ~tatistics). Tako OECD kao federalne zemGe 
klasificira Ausrriju, NjemaEku i Belgiju (ne i Spanjolsku i Nizozemsku), dokIMF navodi 
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srednju razinu javne vlasti za Austriju, NjemaEku, Spanjolsku i Nizozemsku (za potonju 
agregiranos lokalnom statistikom), ali ne i Bclgiju. S obziron~ rLa lu da jr ova usporedna 
analiza radena prema dosadasnjoj statistic, IMF-a komparab~lnoj za Hrvatsku (Go- 
vernment Finance Statistics Yearbook 2002). prosjek je ixaEunat za zemlje EU-a koje 
imaju navedenu samo lokvlnu razinu javne vlasli (nemaju srednju razinu), dakle iz 
analire su izbaEene Ausfrija, NjemaEka, Spanjalska i Nizazemska. Najnovija ekspe- 
rimentalna edicija prema novoj metodolagiji (Supplement to the 2002 Government 
Finance Statistics Yearbook, IMF) navodi srednju rarinu javne vlasti u Belgijl, a ispuSta 
u Nizozemskoj, 510 upozorava na oprez prilikom takva gmpiranja zemalja EU-a i na 
nuinost strikmog navodenja remalja ukljufenih u analizu. 

Oznalava posljednjugadinu ra koju su raspoloiivi podaci GFS-a za remlje EU-a prema 
dosadaSnjoj metodologiji GFS-a. Zbog promjene metodologije GFS-a (vidi: Government 
Finance Statisties Manual 2001, IMF za dctaljnija objajnjcnja i Supplement to the 2002 
Government Statisties Yearbook, 2002, IMF ra najnovije podarke o zemljama EU-a), 
le ras~oloiivosti nainoviiih oodataka za Hrvatsku i sve ostale zemlie u tranziciii (Go- - . .  
vernment Finance Statistics Yearbook. IMF, 2002) prema dosadaEnjoj metodologiji 
iHrvatska ie tck 2002, orePla na novo ororaCunsko rafunovodstvol. usooredba s EU-om .. . 
ides  obzirom na te godine. 

I I 1  GFSY-u (2002) nema padataka ra lokalnu rarinu javne vlasti u Gri-kuj, jcr se prema 
dosadaSnjoj metodologiji nisu objavljivali podaci ra lokalnu rarinu u zemljama gdje udio 
lokalne razine mjeren udjelorn lokalnih rashoda u ukupnim rashodima iznosi ispod 5% 
(trei-i stupac). To znaEi d a j e  maksirnalni rnogudi udio u drugum stuaeu 4,9 (ad 0.1 do . 
1,9) dok bi maksirnalni udjel za prvi stupac magao biti i neSto niii, a za dmgi neSto viSi 
(sukladno logici i podacima vcCine astalih remalja, no to ne bi bilo moguie procijeniti). 
Stoga je prosjek irraEunat bez CrEko, tc za navedrnu gamju i donju granicu. Temeljem 
nainoviiih ~odataka za GrEku za razdoblie od 1998. do2000. (Suoolement. sfr. 28 n o v a  

> > .  ~ .. 
metodologija) ovaj udio irnosi oko 5%, Sto implicira realnost procjenc temeljene na 
gomjoj granhci. 
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Tablica 2: Fiskalna decentralizacija (udio lokalnog sektora) u tranzicijskim 
zemljama, kal~didatima za E U  (Assession candidates - EA 
Countries) i u Hrvatskoj u 2001 

- u postocima (%) 

Izvor: vlastiti izrafun autorice iz Government Finance Statistics Yearbooka, 
2002, IMF. 

' Posljednji raspoluiivi podaci za Madarsku ra 2000. 

Formule za izraEun koriStenih pokazatelja fiskalne decentralizac~je u tabli- 
cama 1 i 2: 

I) udio lokalnih prihoda u ukupnim prihodima = lokalni prihodiL5 (% ukup- 
nih prihoda) (prema Fiscal Decentralization Indicators, WB, str. 8) 

Pojam "subnacianalno" u izvornom dokumenru promijenjen u "lokalnu" s obrirom na 
obuhvat samo uuitarnih zemalja. 
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2) udio lokalnih prihoda i polpora u ukupnim prihodima i potporama iz 
inozemstva (kreirala autorica) 

Napomena: ~ a k o  sc rclacija A.lI[Lok] + A.V11[Lok] - A1 S[Lok] moie krace 
p~sati kao A.I[Lok] - Al8[Lok] prethodna formulac~jaolakSava izrai-un, jcr 
je A VlI[Lok] - AlB[Lok] u velikom broju slueajeva 0. 

3) Udio lokalnih rashoda u ukupnim rashodima = lokalni rashodi (% ukup- 
nih rashoda) (prema Fiscal Decentralization Indicators, WB, str. 7 )  

Legenda: 
A.1 Ukupni prihodi i potpore 
A.11 Ukupni prihodi 
A.VII Polpore 
A.18 Transferi ostalih razina domaCe javne vlasti 
C.11 Ukupni rashodi 
C.3.2 TekuCi transfen ostalim razinama dornaCe javne vlasti 
C.7.1.1. Kapitalni transfer; ostalim razinama domace javne vlasti 

Uglate zagrade oznaEavaju razinu javne vlasti: 
Cen Centralna (sredisnja) 
Lok Lokalna 
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Prilog 2: 
Struktura lokalnih prihoda s potporama uz metodoloika objaSnjenja 

Tabllca 4: Struktura lokaln~h prlhoda s potporama "un~tarn~h" zemalja 
EU-al 

- u postoclma (%) 

Izvor: vlastit i  i z r a t u n  autor ice  i z  Government  Finance Statistics Yearbooks, 
2002, IMF. 

' Struktura sukladno dosada5njoj metodologiji GFS-a za koju postoje raspoloi~vi uspo- 
redni ~ a d a c i  ra Hrvatsku. Nainoviia rnetodaloeiia i eks~erimentalna statistika (Suoole- . . -. . .. 
mcnt, 2002, Manual, 2001), prerna kojoj portoje najnoviji podaci za EU, promijenila 
je ne samo tehniku obrabna, vet i navedenu stmktum prihoda. Ivledu najznai.ajnije 
promjene ulazi ukljuEenje potpora u prihode (dijele se na one stranih vlada, medu- 

. . 
ukidanje sintetifkih karegorija "neporezni prihodi" i "kapitalni prihodi". Nova kategonja 
"ostali orihodi" samo diclomii.no sicdiniuie orethodne dviie. ier se naiznaEaini~i dio . > >  , . .. . - 
kapitalnih prihoda, on1 od prodaje nefinancijske imovinr, vise nc smatra prihodirna 
(Manual, 2001, str. 47-49 i 165). To upozorara na pr~liEnu neusporedivost dosadaSnjih 
i novih pokazatelja fiskalnc decent~alizacije, kako globalno, tako i stmkturalno. 

U pravll; su potpore lokalnog sektom transferi oslalih rarina javnc vlasti (A.VII - A. 18). 
Ako se eventualno te dvije kategorije razlikuju, u zagradi je naveden udlo A.18 u A1 
(pokazatelj fiskalne ovisnosti lokalnog sektora javne vlasli). 

j Ne ukljufuje Grfku jer za nju ntsu navcdeni ti strukturalni podaci. 
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Tahlica 5: StrukLura lokalnih prihoda s potporama tranzicijskih zemalja 
kandidata za ulazak u EU (Assession candidates - EA Countries) 
i Hrvatske u 2001 

- u postocima (%) 

Izror: rlastiti izrarun autorice i z  Government Finance Srat~stics Yearbooka, 
2002, IMF. 

I Vidi napumcnu 2 n tablici 4. 

Posljednji raspoloiivi podaci 2a Madarsku za 2000 



FINANCIRANJE JAVNIH LOKALNIH 
INVESTICIJA 

Zvo Sever' 

13.1. Uvod 

U tekstu se istiiu rezultati istraiivanja problema javnog financiranja inve- 
sticijd (lj. razvoja) na lokalnoj razini polititko-gospodarskog sustava. U tu 
se svrhu ponajprije utvrduje suvremeni teoretski predloiak problema (s joS 
mnogo hipotetiikih pitanja). Zati~n se istraiujc sustav lokalnih investi- 
cijskih potreba (strateSke funkcije), njihovo planiranje, izvori i metode 
financiranja, osobito na razilu lokalne vlasti Republike Hwatskc. Plopituju 
se posebice neke duinitke metode i tebnike neduiniEkog financiranja 
lokalnih javnih investicija. 

13.2. Teoretska polaziita financiranja investicijskih potreba 
lokalne razine samouprave 

Jedno od temeljnih pitanja razvoja lokalne samouprave, osobito u hrvat- 
skin1 uvjetima povratka u kapitalistizke druStveno-ekonomske odnose, 
jest kako potaknuti brii gospodarski razvoj. Pitanje se dalje svodi na 
potpitanje kako zapravo osigurati dovoljnu masu investicija s odgo- 
varajutim izvorima i metodama financiranja? Taj razvoj mote biti potaknut 
polititko-ekonomskim razlozima, kako su pokazali iskustvu i polititki 
pragmatizam, posredovanjem dvaju modela - keynesianskog i moneta- 
ristiEkog. Poznato je da srediSnja (driavna) vlast popunjava tri polja aktivne 
politike: upravljanje potrainjom. alokacijom resursa i nadzor inflacije 

I Redoviti profesor Ekonornskog fakulteta SveuEiliSta u Rijeci 
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(Bailey, 1999, str. 6) . l  Medurirn, ponaSanje srediinje vlasti nije jednako u 
svirn tim "poljinia". Ta se aktivnost ostvamje upravo keynesianskom ili 
rnonetaristiEkom ekonomsko-financijskom politikom. Pitanje je, primjerice, 
Sto se od toga objektivno moie rabiti u na5in1 uvjetima'? Prije odgovora 
valja upozoriti na dvije Einjenice. 

Pnao, u hrvatskom dmStvcno-gospodarskorn sustavu nastupa neolibera- 
lizam, osim u poticanju rasta BDP-a. On se podriava heiranjem potrainje, 
ponajviBe generiranjcrnjavnoga (valjskog duga). Lokalna aktivnostu tome 
malo sudjeluje. Razlog je jog djelujuka centralizacija sustava, a zatim i 
njegove funkcije - ccntralizacije financijskog potenci~ala (tvrdnju de se 
dalje u tekstu dokumentirati). 

Drugo, sa stajalijta uvjeta razvoja u hrvatskom s1uf.a~~: signifikantan je 
skroman udJel investicijskih izdataka. To potvrduje da je primjerice Hrvat- 
ska u skupu zemalja s centraliziranirn gospodarsko-socijalnim sustavom 
aktivnosti, ali na os~emo viSoj razini. 

Receptura je keynesianskog modela ekonon~sko-financijske i razvojne 
politikc transparentna. U fazi recesije lokalna vlast moie poticati zapo- 
Sljavanje (a danas je to kljutni gospodarski i dru5tveniproblem sa stajali4ta 
lokalnih vlasti) izravno i neizravno, povecavanlem prije svega infrastruk- 
turnih investicija na svorne podrutju: gradnjom cesta, javnih ustanova, 
stanova i dr. Lokalna politika investinnja u tom S ~ U E ~ J U  polite tzv. crowd 
in utinak (umjesto nepoieljnog crowd our). Naravno da je u takw sluEaju 
politike razvoja, odnosno investiranja, poticanje kapitalnih izdataka djclo- 
tvomije od orijentacije na tekuie izdatke lokalnog sektora. Tu prednost 
kapitalnim izdacima potencijalno osigurava mogucnost zaduiivanja. Stoga 
i europska Povelja o lokalnoj samoupravi zahtijeva pristup lokalnirn vla- 
stima na financijsko triiSLc (naravno uz zakonska ograniienja). 

Sto medutim nudi rnonetaristitki model ekonomsko-financijske i razvojne 
politike? On svakako inzistira na strogonl nadzom financijskih resursa 
lokalnoga javnog sektora. Razlog je toboinja stalna potreba za makro- 
ekonomskom stabilnoicu. Vidi se tipitan stav toga doktrinamog pristupa 

! (J\%tln pr~godom nr.s \c k.,msnl~ral~ %,\u polons oplcrcccn~c inflac~,o~n(l) :13jno\ 1 1 '  
Icori1r'~u7 ek ,nttrn\h,-~ctItt i k u  prakau \ IhJ~luat fruktlr*)  u 1 %  i t.rlur\ IL.unlrn ic;klcn . . 
uvjel~ma deflacijsko-recesijskog stanja rarvijen~h gospodarstava. 
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- bitna je stabilnost, a ne razvoj !? Stoga se i smatra da je  lokalno deficitno 
financiranje izvrstan nadonljestak duga srediznje vlasti (na primjer. bla- 
gajnii-ki zapisi). Nadalje, takvo hi ponaSanje omekiavalo nadzor srediSnje 
vlnsti nad kamatnim stopama i ponudi novca opcracijama na triidtu ohli- 
gacija. 

Jedno od temeljnih upozorenja u analizi lokalnih javnih izdataka sadriano 
je u Einjenici da se u tom dijelu funkcioniranja sustava javne vlasti (ali i 
sveukupnog dru5tveno-ekonomskog sustava) mijeiaju ekonomski i poli- 
tiEko-ideoloski argumenti. S takvom se ocjenorn valja sloiiti. Takav je 
sluEaj zamijeien u nekim europskim druStvima. "Desna" polititka orijen- 
taciJa u pravilu ima za posljedicu pojaEan nadzor i financijske restrikcije 
(doduSe u najnovije vrijeme takva politika nije samo prirodena "desnim" 
polititkim orijentacijama), dok bi prema tome pravilu vladanje suprotnih 
polititkih predznaka znaEilo Sirenje baze "driave blagostanja", odnosno 
svega onoga Sto iz toga proizlazi. No, znamo da danas nije haS tako. Svi 
se okomljuju na javne troSkove. Kako bilo da bilo, vidljiva je tendencija 
stroiega nadzora i centralizacije financijskog odlui-ivanja (vet je istaknul 
primjer Hrvatske, koji je Siri problem od upozorenih tinjenica (Zakon o 
kom. gospodarstvu, NN 59:2001, El. 17). Na te se tendencije i tinjenice 
upozorava zato Sto iz toga proistjete logiEno pitanje: je li takvo funkcio- 
niranjc politiEko-financijskog sustava, de facto zapreka jaEem investiranju. 
odnosno gospodarsko-socijalnom razvoju? IstiEe se jog i to da se tako ne 
poStuje El. 4 Povelje VijeCa Europe o nazelima decentralizacije! To se 
osobito odnosi na Republiku Hrvatsku. I daljnji je mogui-i zakljuEak kako 
se na taj nai-in dovodi u pitanje mot  lokalnog sektora, ili ona slabi, a prQe 
svcga lokalne samouprave, u fije se jatanje i afirmaciju raklinju gotovo sve 
polititke orijentacije. Naime, analize su pokazale da lokalni sektor u suvre- 
rnenim demokratskim dmitvenim i gospodarskim sustavima raspolaie 
mzliEitom materijalnom moci, barem u Europi. Taj je pokazateIj, kao Sto 
je poznato, masa javnih rashoda, odnosno njihovo relativno referiranje 
sprarn sveukupnih javnih rashoda i BDP-a. Zakljufak Ce se u tom smislu 
potkrijepiti podacima u tablici. 



Financiranje javnih lokalnih inveslicija ----- 

Tablica 1: Odnos rashoda gradova, BDP-a i sveultlipnih javnih rashoda u 
europskim driavama od 1989. do 1995. godinc 

- u postocima (%) 

Izvor: Vijece Europe, 1997, (Preuzeto: Bailey, J. Stephen, Local Government 
Economics - Principles and Practice, Macmillan Press Ltd., London, 1999, 
str. 84). Podatke za Hrvatsku i prosjeke priredio autor. 
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Podac~ u tablici (i njihova agregacija) upozoravaju na zakljuiak da je 
makroalociranje ponude javnih resursa daleko od zahtjeva medunarodnih 
konvencija, a i neophodne ravnotcic u funkcioniranju suvremenih demo- 
kratskih gospodarsko-financijskih sustava. Iznirnka su t~~ode l i  takvih susta- 
va skandinavskih drustava. Ta Einjenica naravno nije slutajna. Nastavak 
analize trebao bi potvrditi ili odbaciti tezu jesu li t akv~ odnosi onaj Einitelj 
koji dovodi do ogranitavanja i sputavanja investicljske akt~vnosti, a time 
i brieg razvoja koji treba usmjeravati i njime upravljati lokalna razina. I 
obrnuto (u skandinavrkom sluEaju). Naravno, u analizu valja ukljutiti i 
odnose za Republiku Hmatsku. Stoga je  potrebno osvijetliti investici~ski 
potencijal lokalnog sektora i, u nastavku, proniknuti u uzroke bag takve 
alokacije. Odgovore bi trebalo istraiiti dobrim dijelotn na temelju podataka 
u sljedeCim tablicama. Podaci u tablici 2 upozoravaju na investicijski 
potencljal europskih "tranzicijskih" driava, Elanica EU-a (bez Francuske) 
i Eetiriju skandinavskih zemalja. 

Tablica 2: Odnos investicijskih rashoda gradova, ukupnih rashoda gradova 
i nacionalnog BDP-a 

- u postocima (%) 

rashodi ; 100 

Napornena: Podaci izratunati na temelju aritmetitkog prosjeka. Za Republiku 
Hrvatsku, podaci za godinu 1999. ukljutuju i rashode iupanija. 
Izvor: Usporedi tablicu 1, str. 86. Podatke prilagodio autor. Podac~ za Hrvatsku 

izvedeni iz dokumentacije MF (www.mfin.hr). Obuhvai-eni gradovi i 
opi-me. 

Podaci u lablici transparentno oslikavaju ne samo investicijsko-ra7voJni 
potencijal svih pokazanih skupina driava, nego oni preslikavaju i fimkcio- 
niranjc sustava u kojem se dogada aktivnost lokalnog sektora. Sve se to 
odnosi i na Hrvatsku. Financiranje investicijske aktivnosti (kapitalnih 
rashoda) u tome je osobito intrigantno pitanje. OpCi je moguii zakljuEak 
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da je posrijedi veoma nizak relativni udjel financijskog potencijala lokalnog 
sektora u BDP-u. Stoga je logitan i nizak relativan udjel investicijskih 
rashoda. Razloge tomu treba traiiti (i) u naEinu financiranja lokalnih rasho- 
da takve vrste. Ali o tome poslije. Takvo alociranje investicijskoga poten- 
cijala izrazom je strogog nadzora koji u pravilu provodi srediSnja driavna 
vlast. U tu se svrhu sluii trima zadatama, odnosno funkcijama: distribu- 
cijskon~, regulativnom i stabilizacijskom. Samo je alokativna funkcija 
prepuStena lokalnoj razini javne vlasti. kako upozorava uoEeni i istraieni 
ekonomsko-politiEki pragmatizam (Bailey, 1995; Oates, 1972, OECD, 
1983, str. 3). NajteSte tu dolazi do izraza redukcijski intewencionizam s 
elementima ideoloSke doktrinamosti, s naglaskom na monetaristiEkoj re- 
cepturi ekonomske i financijske politike. Kako bilo da hilo, podaci u tabliei 
2 upozorava~u na relativno jako alociranje investicijskih resursa na lokalnoj 
razini u visokorazvijenim europskim zemljama i to kako unutar EU-a, tako 
i u skandinavskoj skupini zemalja. To se uotava iz visokoga relativnog 
udjela investicijskih izdataka u sveukupnini izdacirna takve namjene. U ta 
se dva sluEaja osjeCa i jak intervencionizam viSih razina javne vlasti u 
alociranju kapitalnih resursa. Na takvu ocjenu usmjeravaju osobito podaci 
za skandinavsku skupinu driava u svezi s lokalnim investicijskim pro- 
graminla (projekata). ZaEuduje, medutim. relativno nizak relativni udjel 
investicijskih rashoda lokalnih vlasti u ukupnim rashodima iste razine. S 
druge strane, zakljufke fini sloienim Einjenica da je ipak visok relativni 
udjel tih lokalnih rashods u sveukupnim investicijskim rashodirna (dakle. 
na nacionalnoj razini). Zacijelo se takav odnos moie opravdati, Eini se, 
financijskom intervencijom viSih razina vlasti u investicijskoj aktivnosti. 
NeSto se sliCno dogadalo i unutar EU-a. U tranzicijskirn zemljama, inter- 
vencije vise razine vlasti bile su takoder otite, ali u blaiem stupnju. Ta se 
intervencija viSe razine vlasti, prije svega, dogadala 11 zoni urbanog razvoja. 
Oblik te intervencije bio je razliEit u europskim driavama. Stoga, razliEiti 
pragmatizmi (politike intervencije) nisu mogli iznjedriti niti jednoznaine 
naputke teorije u tom smislu. Zato smo suteljeni s razlititim pogledima na 
intervencionizam driave u urbani razvoj suvremenih dniStava i to kako na 
nacionalnoj, tako i regionalnoj i lokalnoj razini. No, iskustvo p01uEuje da 
je u Europi jaka tradicija izravne intervencije driave i u politiku urbanog 
razvoja. Naravno, to je IogiEna posljedica drisvnog intervencionizma jog 
od tridesetih godina proteklog stoljeca, a napose poslije 11. svjetskog rata 
(kada je i srediSnja driava imala itekako posla u obnovi gradova i grndske 
infrastmkture). Danas se smatra da narav te intervencije driave otvara 
barem tri skupine pitanja o natinu (i) takve aktivnosti driave. To su 



svakako prostorni razmjer intervencije, kojim se instrumentima (inter- 
vencije) daje prednost i koji su to temeljni ciljevi intervencije (grupa antora, 
1997, str. 5). 

Usporedna analiza pokazuje da su odnosi u Hrvatskoj tekli gotovo pot- 
pun0 druktijim smjerom. Prije svega, zna se da je lokalni sektor ali- 
mentirao kapitalne resurse iz svuje ekunomskc aktivnosti (imovine u 
vlasniltvu, odnosno frakcija gradske rente). Financijsko izravnanje u 
javnom financiranju sa srediSnje razine vlasti nije bilo izdaSno (osim u 
ratom poharanim dijelovima zemlje) 11 podrSci investicijskim projektima 
lokalne razine aktivnosti. Naravno, takvi odnosi izraz su stroge cen- 
tralizacije sustava javnog iinanciranja u Hrvatskoj (lokalnoj razini vlasti 
ostavljano je oko 12 % od bruto naplate javnih prihoda). Sustav je tako 
djelovao u neizmijenjenuln obliku sve do srcdine 2001. godine, kada je 
provedena odredena decentralizacija (financiranje odredenih drultvenih 
djelatnosti). 

Funkcioniranje sustava alokacije investicijskih resursa bit i.e zacijelo trans- 
parcntnije ako Ce se analizirati i strukturu moguCih kapitalnih rashoda. Te 
rashode vrijedi analizirati sa stajaliSta njihove svrhe u razvoju (Sire u 
nacionalnom gospodarstvu). Dakle, kapitalni rashodi rnog biti usmjereni u 
projekte (Bailey, 1999, str. 326-328): 

kojima se stvara (povecava) nova imovina poput kupovine, podi- 
zanje stambenih i ostalih objekata; 
koji nisu realna imovina, nemaju reproduktivno obiljeije - primjer 
su za to ulaganja u vodoopskrboc sustave; 
koji nisu niti ostvarljivi, a niti se reproduciraju, ali i.e koristi nastati 
za lokalnu sredinu za viSe od jedne godine (primjer za to jest izgrad- 
nja i opremanje gradskih ulica i npr, kanalizacije); 
koji mogu biti oznaEeni kapitalnim premda ne znaEe prirast nove 
imovine; 
koji irnaju obiljeije kapitalne naravi s trajnoSCu vise od godine dana 
pa inakar se i nc stvara nova imovina; primjer za to jesu izdaci za 
ernisiju dionica i municipalnih obligacija. 

LogiEno je kako usmjeravanje lokalnih izdataka u navcdcne moguie oblike 
kapitalne imovine treba biti podvrgnuto odgovarajudirn ekonomskim nate- 
lima koja trebaju posebno vrijediti za gospodarenje lokalnim javnim resur- 
sima. Tako suvremena znanost o ekonomici lokalnog sektora upozorava na 
ekonomska naEela koja se odnose na funkcije, veliEinu i strukturu, finan- 
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cira~ije te operacije i nadzor troSenja raspoloiivih resursa lokalnih vlasti 
(Hollis, Plokker, navies, Sutherland, 1994, str. 15-16). Na takvim su nafe- 
lirna razvijene i neke strateike funkcije lokalne razine aktivnosti, a vezane 
su osobito za investicijsku aktivnost. To so funkcije koje nemaju samo 
zadacu provodenja lokalnih investicijskih potreba nego I ciljeva nacionalne 
politike posredovanjem integriranog planiranja, kao bitnog obiljeija svje- 
snog i osmiSljenogusmjeravanja investici~ske aktivnosti. To su, primjerice, 
strateSke funkcije: ekonomski razvitak, planiranje javnog prometa, boln~zki 
kapaciteti, prirodni resursi, zaitita okolisa, planiranje stanogradnje i h~l tura  
(Sever i suradnici, 1994, str. 59-99). Istaknutim strateskim funkcijama 
moguCe je pridodati i one koje povciavaju kvalitetu iivota (vodoopskrba, 
kapaciteti otpadnih voda, energetika). Sve zajedno Eine zapravo sustav 
kapitalne infrastmkture. Iz toga se  moie  zakljutiti da jeplaniranje bit 
gospodarenja investicijskim resursima lokulne razine javne akfivnosfi u 
suvremenint druitvima i to kako u Europi, tako i izvan nje. U Hrvatskoj 
takoder, nasuprot stanju na makrorazini odnosno razini sredihjc driavne 
vlasti. Planiranju treba pridodati i metode financiranja, kao nedjeljiv sa- 
driaj. O svemu tomu u nastavku. 

13.3. Ylaniranje i izvori financiranja lokalnih javnih 
inves ticija 

Pokazalo se tijekom Eitavog razdoblJa od Velike ekonomske krlze pa do 
danas kolika je vainost aktivnosti javnog sektora u poticanju zamaSnjaka 
gospodarske aktivnosti i njezina odvijanja u :to stabilnijim uvjetima. U 
tome niti uloga lokalnog sektora nije bila, niti je osobito danas, zanemariva 
(bcz obzira na suprotstavljena shvacanja europske i ameridke koncepcije 
njegova funkcionirania). 1 zablude teorije u tom srnislu stavljaju sc na svoje 
mjesto. Poticajna funkcija lokalnog sektora dolazi do svoga naglaSenog 
izraza osobito tijekom recesiiskih, a u ovo naSe najnovije vrijeme i u fa21 
deflacijskog stanja u gospodarstvima, prije svega, razvijenog svijcu.. Medu- 
tim, gospodarska, a osobito investicijska aktivnost lokalnog sektora ovisila 
je prije: Sto je zluEaj i danas, o stupnju decentralizacije sustava javnog 
financiranja, odnosno o financijskom intewencionizrnu viSih razina javne 
vlasti, Cinjenici Sto je izvan domaSaja lokalnih vlasti. Obiljeije je  te (inve- 
sticijske) aktivnosti i njezino planiranje, posebno razvoja i financiranja 
infrastmkture, kao bitnog i veorna prepoznatljivog sadriaja djelovanja 
lokalnih vlasti. 
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U prvom smo slui-aju bili do sada suoEeni s dvama stajallStima teorije 
lokalnog razvoja i financiranja (Oates, 1993, str. 237). 

Pryo je stajaliste ono koje je smatralo da sama finjenica makrorazvoja (i 
centralizirane odluke) sama po sebi donosi napredak i na lokal~loj razini. 

Drugo je pak suprotno, to jest da je u osnovi decelltralizacija uvjet za 
napredak. 

Tomu treba pridodati i upozorenje kako istraiivanja nisu joS uspjela razja- 
sniti razlike u poloiaju lokalnih vlasti u industrijskim dmbtvima i u ZUR- 
u. Te razlike, upozorava pri~njerice W. E. Oates, nisu jog potpuno jasne 
(Bahl i Johanes, 1992, str. 393), posebice Sto se tiEe posljedica. Pitanje 
naime proizlazi iz netom istaknutog upozorenja je li fiskalna drcentra- 
lizacija uzrok ili je rezultat gospodarskog razvoja? Tako na primjer dio 
suvremene teorije polazl od stajalibta da je fiskalna decentralizacija po- 
sljedica vise faze gospodarskog razvitka. Tada postajc privlaEna i uva- 
iavaju je vise razine javne vlasti, a napose sredibnje. Prema tome go- 
spodarski razvltak dolazi prije, a slijedi ga fiskalna decentralizaclja. Kako 
bilo da bilo, vrijedi se sloiiti sa zakljuCkom da se decentralizirani sustav 
javnog financiranja pojavljuje naEelno s potencijalno korisnom svrhom 
i ulogom u gospodarskom razvoju. Ali treba upozoriti da prijelaz emisije 
posljedica takva djelovanja sustava u onaj realni prinos ekonomskom 
rastu ipak ovisi o broju temeljnih uvjeta I okolnosti i to s obzirom na 
odgovornost lokalnih javnih institucija prcma njihovoj svrsi djelovanja 
u podizanju blagostanja gradana na razini lokalnih zajednica iivljenja. A 
ta njihova svrha djelovanja vaino ovisi o vlastitoj strukturi fiskalnih 
institucija. 

Sveukupno stanje tih odnosa obiljeiavaju, u nekom smislu, istraiivanjima 
utvrdene tri hipoteze odnosa decentralizacije i rasta (Research Triangle 
Inst., 1990, str. 65-66). Te su hipotrze vaine i za invcsticijsku aktivnost i 
njezino planiranje na lokalnoj razini, buduki da bez investicija nema gospo- 
darskog razvoja niti rasta. Hipoteze su: 

decentralizaclja jaEa ekonomsku djelotvomost u javnom trogenju; 
zbog toga bi njezina dinamika unapred~vala rast; 
decentralizacija vodi rnakroekonomskoj nestabilnosti koja moie 
usporavati rast; 
zemlje u razvoju irnaju naglaseno razlif ite institucije i gospodarsko 
okruienje u odnosu na industrijske zernlje (ne vrijede, dakle, ceteris 
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paribus uvjeti) tako da neCe postiki niti koristi niti Stele decentra- 
lizacije na isti naEin. 

UnatoE tome Sto navedene hipoteze prihvakamo u njihovu relativnom 
znatenju, s obzirom na kontekst ovog istraiivanja (Eiji su fokus ipak cur- 
opski sustavi javnog financiranja), vaine su za istraiivaEku orijentaciju pa 
i donoSenje svekolikih odluka na lokalnoj razini, a osobito javne financijskc 
aktivnosti. Zbog toga su i istaknute na ovom mjestu. 

13.3.1. Planiranje javnih lokalnih investicija 

Iz svega reEenog slijedi zakljuEak da nema jedinstvenog pristupa, a otuda 
niti osmiSljenog modela odgovarajuce stmkture i veliEine agregata lokalnih 
javnih izdataka. Njihovo "struktwiranje" izraz je ekonomsko-financijskog 
i politiEkog pragniatizma suvremenih politiEko-financijskih sustava. Tako 
sudbinu javnih izdataka na makrorazini (za Eije se tumaEenje smatra da je 
tcorijajoi u "slijepoj ulici") kao da prati njihova frakcija na lokalnoj razini 
javne aktivnosti. Pokazano je da za tu razinu javnih izdataka joJ nema 
jasnih odgovora. Tu sudbinu dijeli i njihova podfrakcija kapitalnih izda- 
taka. Iako se Eitavo proteklo stoljeee nastojalo razrijeSiti probleme vezane 
za objasnjcnje ekonornskih modela lokalnih rashoda (Bailey, 1999, str. 
330), nije se u tome uspjelo. Naime, ponudena su bila Eetiri modela: jedan 
srednjeg glasaEa, drugi potraini, LrrCi Tieboutov model intermunicipalne 
konkurencije i Cetvrti -model ponude proizvodnje javnog sektora (Niska- 
nenov model). Pokazalo se da niti jcdan nije do krajir razvijen, a nisu niti 
medusobno integrirani pa su stoga neprimjereni kao naputak ekonomsko- 
financijskoj i politiEkoj praksi na lokalnoj razini druStvcno-gospodarske 
aktivnosti. 

Takvo sranje ostavilo je (a to traje i danas) lokalni sektor javne aktivnosti 
u joi vetim nedatama, osobito u donoienju odluka o razvoju, tj. u inve- 
stiranju. BuduCi da je investicijska aktivnost lokalnog sektora, prema defi- 
niciji, dugoroEne naravi, dakle takve u kojoj se Eak I na veoma dugi rok 
angaiiraju kapitalni resursi, planiranje mora biti ukljuteno u sustav dono- 
Senja odluka. DruStvena (javna) osjetljivost te aktivnosti na lokalnoj je 
razini oEigIedna i golovo da je neusporediva s makroekonon~skom razinorn, 
odnosno sa sliEnom aktivnoStu na srediSnjoj driavnoj razini. Naime, lo- 
kalna vlast trcba imati jasnu sliku potreba, mogucnosti i dugoroEnog raspo- 
reda kapitalnih reswsa (makrorazina sustava nloie biti u tom smislu mnogo 
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elastitnija). Ona mora imati sveukupnu predodibu o svakom investicijskom 
projektu koji feli, odnosno rnora financirati (Tigue, 1996, str. 34). Moraju 
se  znati njegova cijena i vrijeme dovrSenja (maturizacija). Ova potonja 
komponenta cijelog procesa planiranja vaina je napose s financijskog 
stajaligta, buduii da su na toj razini investiranja stalno, poput Damoklova 
mata, prijeteic oskudice financijskih resursa. lstodobno, niSta manje nisu 
vaine ni politit kc okolnosti iz kojih neprekidno izvire nadzor djclotvomosti 
aktualne lokalne vlasti. Stoga je sveobuhvatna priprema projekta u sklopu 
planiranja prvi vaian korak. Odgovornost i sloienost te aktivnosti toje veEa 
Sto svaki plan kapitalne izgradnje mora biti utemeljen na odlukama gradske 
izvrSne vlasti, zatim sudske vlasti, a nlora biti visoko na ljestvici prioriteta 
potreba gradana, odnosno mjesnog stanovniStva. 

Zbog svih spomenutih okolnosti i uvjeta, unatoE kaotitnom stanju teorije 
lokalnog trogenja, razvijeni su mnogi nac~onalni sustavi planskog upravlja- 
nja lokalnimresursima, a posebno planiranje kapitalnog razvoja (primjerice 
u SAD-u Eak i za male lokalne zajednice). Sve to niSta nije neobitno, 
dapafe, za tipifna suvremena liberalna dmStva (poput ameritkog). U SAD- 
u se koristi specifitno (plansko) programiranje kapitalnog razvoja, namije- 
njeno prije svega manjim lokalnim zajednicama: Capital lmprovement 
Programming- CIP (Tigue, 1996, str. 34). To je skup sredstava zaupravlja- 
nje kapitalnim financiranjem i metoda koje stoje na raspolaganju lokalnim 
vlastima (upravama). Taj se program jog smatra viSegodiSnjim planom 
kapitalnog financiranja (obiEno traje pet do Sest godina). Poznato je, medu- 
tim, da je takoder uobifajena praksa uporaba tzv. kapilalnogproraCuna 
(The Capital Improvement Budget (CIB). Ta dva instrumenta upravljanja 
financiranjcm ne stoje u koliziji. Kapitalni proraeun funkcionira u zajednici 
sprora?unorn tekuCegfirianciranja (operativni prorafun). ViSe je vezan za 
pojedine kapitalne projekte. 

Programiranje lokalnog kapitalnog razvoja moguCe je obiljeiiti kao sustav 
vise komponenti te druStvene (lokalne) aktivnosti. Te komponente ilustrira 
slika I (Tigue, 1996, str. 4-5 i 66). 
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Slika 1: Sustav programiranja (lokalnog) kapitalnog razvoja 

FUNKCIJE (SVRHE) 

osigurati temeljni mehanizam u 
t~jeku planiranja i financiranja 
kapitalnih porreba 

povezivanje s dugoroEnim planom i 
planovima vise razine 

sredstva financijskog upravljanja u 
smislu potreba, ali i moguinosti 

sadriavanje opisa projekta 
predvidenog za postupakplaniranja. 

PREDNOSTI 

usmjeravanje pozomosti na 
druztvene (zajednitke) ciljeve i 
financijske mogutnosti 

izgradivanje javnog suglasja za 
projekte i unapredivanje zajednirke 
(druitvene) svijesti 

- unapredivanje suradnje i 
povezivanja medu razinama i unutar 
iste razine druitvene zajednice - izbjegavanje gubitka (unistavanja) 
resursa 

pomof u osiguravanju tinancijske 
stabilnosti. 

uspostavljanje administrativne strukture 

uspostavljanje okosnice (okvira) politike 

razvijanje kriterija vrednovanja projekata 

- priprema prosudbe kapitalnih potreba 

utvrdivanje projekata za kapitalni pragram 

poduzimanje analize tinancijskog kapaciteta (moguinosti) 

- prosudbe moguinosti financiranja 

prihvatanje kapitalnog programa i promEuna 

poboljSanje i pracenje kapitalnog proraEuna 

prosudba vrednovanja tijeka programiranja kapitalnog razvoja. 

Navedene komponente sustava programiranja ~ a v n o g a  lokalnog kapitalnog 
razvoja sadrie detaljne upute osmiiljavanja plana. Zacijelo nije na odrnet 
skrenuti pozomost na preciziranje nckih clemenata planiranja kapitalnih 
investicija. Tako se, primjerice, moraju imati u vidu joS i elementi kao Sto 
s u  (Dmmrnond, 1962, str. 123-139): 
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prosudba mzine usluga koja je poieljna ili potrcbna lokalnoj za- 
jednici 
identificiranje javnih lokalnih (komunalnih) poduzeCa koja bi tre- 
bala osiguravati razinu potrebnih usluga 
odredivanje prioriteta, odnosno rclativne vainosti kapitalnih 
objekata 
odrefiivanje roka kada kc objekti biti potrebni 
odredivanje naEina financiranja. 

Proizlazi da se programiranjem, odnosno planiranjen~ javnih lokalnih inve- 
sticija moraju utvrditi projekti koje Ce se financirati, zatim treba utvrditi 
moguce izvore financiranja i utvrditi nafin tekuceg (operativnog) djelo- 
vanja svakog odabranog (planiranog) projekta. Napokon, kako bi se zao- 
kruiio sustav javnoga kapitalnog programiranja (planiranja), treba donijeti 
odluke o nadinu, to jest o metodama financiranja. Rijed je zapravo o izboru 
instrumenata kapitalnog financiranja. Polazefi od toga da je sustav javnog 
knpitalnog planiranja manje-vise osvijetljen, valja konaEno usmjeriti po- 
zomost na temeljno pitanje - na izvore fmanciranja kapitalnih invcsticija, 
tj. izdataka. 0 tome u nastavku analize. 

13.3.2. Izvori financiranja 

PolitiEko-financijski pragmatizam na razini lokalnih javnih vlasti pokazao 
je da se planirane kapitalne rashode financira, u osnovi, iz ovih izvora (reci 
Cemo i metoda radi politike cijena) (Drummond, 1962, str. 129-130): 

proraEunskih viSkova 
rezervnih fondova 
koriStenja posebnih prihoda (mogute je koristiti ostala posebna 
financijska sredstva: osiguranja, odriavanja stambenih objekata, 
olkupa duga, fondova pod nadzorom lokalnih vlasti, mirovinskih 
fondova) 
dotacija ili subvencija vise razine vlasti 
sposobnosti zaduiivanja lokalnih vlast~ 
politikom cijena i trogkova. 

Vidi se da je ovdje rijet prije svega o duinitkim izvorima financiranja. U 
svakom nacionalnom sustavu javnog financiranja ima specifitnosti Sto 
suiavaju istaknute im-ore (kako je lo sluEaj u Hwatskoj) ili ih pak proSimju. 
Svaki od tih mogufih izvora financiranja ima svoje prednosti i mane. Tako 
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je, primjerice, prednost financiranja iz zato predvidenih zaliha ta Sto Ce 
lokalne vlnsti izbjcii troSak karr~ata (kao cijene posudenog kapitala). lsto 
tako, lokalne vlasti moraju znati vrednovati razliku izmedu: (a) financiranja 
kapitalnih rashoda mimo redovitih prihoda ili iz posebnog fonda finan- 
ciranja, (b) financiranja posudivaniem novca od domacih financijskih 
institucija koje odobravaju zajrnove. Lokalne javne vlasti imaju danas 
takoreCi u svim gospodarsko-financijskim sustavima na raspolaganju vise 
moguCnosti za vanjsko zaduiivanje radi financiranja (planiranih) kapitalnih 
rashoda. Tako je posebicc u S.4D-u, 5tu nije sluEajno buduCi da njihova 
ekonornija ima najrazvedeniji sustav financijskog triista, Sto je vaino (jer 
Ce sc pokazati sustav tih izvora). U navedenim su mogucim izvorima (i 
metodarna) financiranja ipak temeljne dvije skupine strateSkih izvora. Na 
jednoj su strani svi nabrojeni {rnoguCi) izvori, dok je na dmgoj odgo- 
varajuCa polifika cijena i froSkova. Znamo da se ukljufivanjem (politikc) 
cijena (na prirnjer, korisnickih naknada u s e r  S c h a ~ e s )  u tijek financiranja 
odgovaraju6e infrastmkture u gradovima i naseljima? dijt-lorn unose ele- 
menti triiSta_ a otuda i unapredivanje djelotvornosti u koriStenju nekog 
infrastruktumog sustava. Cijene (naknade), naravno, ne mogu biti temeljna 
komponenta u tinancijskoj konstrukciji reprodukcije kapitalne infrastruktu- 
re. Funkcija je u tom smislu usporedena s gcneriranim prihodirna (iz pret- 
hodno navedenih moguCih izvora) i to ne samo za investicije, vet  i za 
odriavanje pa i obnovu (izgradenih infrastruktumih objekata). Ipak, poli- 
tikom cijena (naknada), kapitalni se prorarun (kao instmmcnt kapitalnog 
financiranja) tako nastoji vise prilagoditi realnim troikovima kapitala. Ta 
politika omogucuje veCi stupanj ekonomiziranja tro3kuvima. Ona traii viSi 
stupanj djelotvomosti i upotrebu jeftinije tehnike. 

OEito je kako izvori financiranja kapitalnih (planiranih) investicija biljeie 
rnoguke razlitite strukture 11 suvremenim lokalnim sustavima javnc vlasti. 
Zacijelo Ce biti korisno za pobliii uvidu tc odnose posluiiti se usporednom 
analirom (koliko to dopuSta raspoloiiva dokumentacija). Pri tome valja 
napornenuti kako je prethodna analiza (v. prvo poglavlje) relativnih inve- 
sticijskih odriusa u ukupnim rashodirna i BUP-u povezana s logitnorn 
strukturom izvora financiranja ukupne potroSnje lokalnog sektora. U nago- 
vijeStene odnose uvest Ce podaci iz tablice 3, koji su priredeni zapojedine 
skupine europskih zemalja (kako ie to pokazano veC u I .  poglavlju teksta) 
i za Republiku Hrvatsku. Nakon toga Ce se te agregirane odnose testirati na 
analitici financiranja kapitalnih rashoda posebno za nekc zcmlje (za koje 
nam to dopuSta raspoloiiva dokurnentacija). 
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Tablica 3: Odnos izvora financiranja ukupne potrognje gradova pojedinih 
skupina europskih zernalja sredinom 90-tih godina 20. stoljeda 

- u postocima (%) 

Izvor: VijeCe Europe, 1997, (Preuzeto. Bailey, 1. Stephen, 1999, slr 87., Tablica 
5.3). Podatkeprilagodio autor iz temeljnihpodataka tablice. Izvor zaRepu- 
hliku Hrvatsku: Financin~ Local SelfGovernment, Friedrich Eben Sriftung, 
Zagreb Office, Zagreb, 2001, str. 62. Prilagodbu podataka naeinio autor. 

Podaci nisu dovoljno transparentni, hududi da tako pr~redena alokacija 
prihoda za financiranje ukupne potroinje lokalne razine izravno ne orno- 
gutava uvid u kapitalnu potroinju, Sto je prior~tetni interes ove analize. 
MoguCe su samo pretpostavke. Nairne, sigumo je da se kapitalna potrosnja 
financirala zaduiivanjern, ali ima I driava u kojima dio transfera viSe vlasti 
ima investicijsku namjenu (pokazat de se to naknadno, na primjeru Belgije). 
Takav podatak nlje raspoloiiv z a H ~ a l s k u ,  vet samo kapitalni primici koji 
su svrstani u stupcu "Ostalo". Koji jc dio neporemih prihoda i transfera bio 
usrnjeren u financiranje investicija, tcSko jc pretpostaviti. Ipak, zamiSlja se 
da je u takvoj potroSnji zavriio dio neporeznih prihoda, huduti da su oni 
namjenski i u drugirn sustavirna, a nc samo u Hwatskoj. Iako predmet ove 
analize nije istraiivanje i tumatenje odnosa u ukupnoj potro$nji, kako to 
pokazuju podaci u tablici 3, svakako je m o y c e  upozoriti na veorna velike 
razlike u funkcioniranju sustava javnog financiranja svih triju skupina 
zernalja u odnosu na Rcpuhlikl~ Hrvatsku. Ova posljednja irna prenizak 
relativni udjel prihoda ad vlastitih lokalnih poreza, visoki relativni udjel 
prihoda od poslovne aktivnosti i veoma nizak relativni udjel pritjecanja 
prihoda pa osnovi financijskog izravnanja, odnosno uopte transferiranja 
novca sa srediSnje razine vlasti. 

Uzroci su dobra poznati - stroga centralizacija sustava javnih prihoda i 
uopde javnog financiranja (sve do, kako je vet otprije upozoreno, odredene 
decentralizacije sredinom 2001. godine). 
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Dakle, buduCi da se nije uspjelo dobiti totniju spoznaju o strukturi odnosa 
izvora financiranja kapitalne potrosnje iz agegiranih podataka za tri sku- 
pine zemalja, prigoda je takav uvid nafiniti na podacima o financiranju 
lokalnog sektora u Belgiji i Engleskoj. 

Tahlica 4: Izvori financiranja kapitalnih rashoda lukalnih vlasti u Belgiji i 
Engleskoj 

- u postocirna (%) 

Iz\'ur: Usporedi: Local Public Finance in Europe - Studies in fiscal federalism and 
state-local finance, Edited by Bernard Dafflon, Edward Elgar Cheltenham, 
UK - Northampton, MA, USA, 2002, sir. 90 (za Belgiju) i sir. 266 (za 
Englesku). 

UoEava se naglaSena razlika stnrkture izvora financiranja. Dok lokalni 
sektor u Erigleskoj uspijeva odriavati relativnu ravnoteiu izvora, Eini se  
kako u Belgiji to bag i nije sluEaj. Za duini tko financiranje investicija, 
lokalnirn vlastima u V. Britaniji stoji na raspolaganju vise izvora: zajmovi 
za javnu aktivnost, dugorotni i kratkorotni hipotekami zajmovi, lokalne 
(n~unicipalne) obligncije, obl~gacije za finnnciranje starnbene izgradnje i dr. 
(PROFIT, studeni, 2003, str. 23). Upotrebljavaju se i vlasniEki instrumcnti 
financiranja, osobito emisija dionica. Lokalni sektor Belgije, koliko se dade 
zakljufiti, najviie se koristi duinifkirn izvorima u sustnvu driave. Dijelom 
se odnose na raavan dug prema viioj vlasti, a dijelom su gradski prorafuni 
preuzeli servisiranje duga. Proizlazi da se za Belgiju moie ustvrditi t ip ih i  
europski sustav naglaienog cent tal ima i u financiranju lokalne invcsti- 
cijske potroinje. 

Bit C.e svakako vrijedno pokazati uvid u rnoguiu struktunr sustava (meha- 
nizma) kapitalnog financiranja lokalnih vlasti u SAD-u Takav prikaz sadrii 
slika 2. 
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Slika 2: Mehanizam kapitalnog financ~ranja i njegova obiljeija u SAD 

Mehanizam 
financiranja 

TckuCe 
finaneiranie 
(PAYG): 

Certifikati o 
udjelu: 

Tipovi projekata Prednosti Slabosti 
P 

vijeka u kojoj se novca za kapitalne 
veCina koristi rano potrebe 

'Moie obeshrabrz  
znhtiirva utvrdeno fleksibilnost medueeneraciiska 

skupa prerna I kanaciteta I neiednakoe oriliev; 

razumnim kreditne 
godiinjim sposobnosti 

nabavu imovine admin hoi;kava 

* Skupi prajckti za *Unapredivanje * OgraniEavanje 
nahaw ili ani kaii medupenerac. fleksibilnih prihod 
t e  nadmariti iednakosti 
kapocitet PAYG 

rashadc 

za vrijeme ablig. I dug= 

kamata u odnosu n 
8 nadmajnu 

realne imavine 
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(nastavak) 

Program revolving 

rinanciranje na dug 

wernena za 
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(nastavakl 

vremenom radi 

Izvor: Tigue, Patricia: Capital ltnprovement Progra~nrning - A Guide for Smoller 
Governments, GFOA, Chicago, 1996, str. 94. 

Hrvatske uvjete kapitalnog financiranja nije potrebno niti usporedivati, a 
niti komentirati s pokazanim ameriEkim mehanizmotn financiranja. Ali zato 
usporedba Hwatske s belgijskim i engleskim modelorn financiranja, poka- 
mje zamjetno vedu neravnoteiu izvora u Hwatskoj. Kapitalno financiranjc 
generira se u H ~ a t s k o j  iz vlastitih namjenskih (ncporeznih) prihoda i na 
dug. Ovo posljednje, u prav~lu iz dugoroEnih bankarskih zajmova. S viSe 
razine javne vlasti malo se intervenira transfenma, osim izravnog financi- 
ranja, prije svega cestovne infrastrukturc od inleresa za lokalnu zajednicu. 

13.4. Metode neduinizkog financiranja javnih lokalnih 
investicija 

Planirane projekte kapitalnih investicija treba uskladiti s odgovarajudim 
izvorima (Sto je prethodno raspravljeno), s metodama i tehnikama finan- 
ciranja. 1: prethodnom dijelu teksta analizirani su uglavnom izvon i metode 
duinitkog financiranja. Medutim, lokalne razine javne vlasti danas su u 
procjepu dvaju problema: jedan su relativno oskudni izvori fmanciranja, a 
drugi je  stalni rast lokalnih potreba. Taj se rast odnosi osobito na investi- 
cijsku potroSnju i to u prvom redu na onu koju generira neophodnost ra- 
zvoja suvremene (lokalne) infrastrukture bilo koje vrste. Lokalna razina 
aktivnosti u Republici Hrvatskoj u identitnom je poloiaju, s tim Sto su izlazi 
iz takva stanja joj: sloieniji negoli u razvijenijim dnigtvima. Silina razvoja 
i rasta potreba zahtijevala je odgovarajuda rjeSenja koja je postupno name- 
tala praksa javne politike. Na takvim se zahtjevima vet neko vrijeme rami- 
jaju tzv. metode i tehnike neduiniEkogjinanciranja, prije svega, za potrebe 
razvoja regionalne i lokalne kapitalne infrastrukture. Te metode i tehnike 
moguCe je razvrstati u dvije skupine. 
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Pn,a  skupina jesu oblici udruiivanja interesa (i kapitala) javnoga lokalnog 
sektora i privatnog poduzetnistva. 

Drugu skupinu Eini primjena veCeg broja tchnika poslovno-financ~jskc 
suradnje izmedu dvaju spomenutih subjekata. 

U nastavku t e  se upozoriti na Lemeljna obiljeija tih metoda i tehnika u 
javnom invcsticijskom financiranju, bez dubljih pretenzija u analizi. 

13.4.1. Udruiivanje javnog lokalnog kapitala i privatnog 
poduzetnirtva 

Teorija lokalnog financiranjn, a osobito iznjedrena pmksa lokalnih zajcd- 
nica (europskih driava, ali i driava Elanica OECD-a) vet je prije ponudila 
odredene kriterije za opcije u odluEivanju o ukljuEivanju privatnog kapitala 
u planove kapitalnog razvoja regija i lokalnih (napose gradskih) zajednica 
(vidjeti o tome osobito u Sever i suradnici, 1994, str. 59-99). Duini smo 
dopuniti netom istaknute razloge, koji usmjeravaju lokalnu vlast na su- 
radnju s privatnim poduzetnistvom. Naime, nije rijeE samo i iskljuEivo o 
potrebi osiguravanja dodatnih izvora kapitalnog financiranja za lokalne 
investicije, vet  je posrijedi i Einjenica da je svrsishodno otvorili takvu 
suradnju i radi koriStenja viSeg stupnja djelotvornosti privatnog podu- 
zetniStva u izgradnji, ali jog vise u tijeku upravljanja (sada) zajedniEkim 
kapitalnim objektima. Javno i privatno partnerstvo imaju, dakako, Siri 
znaEaj od namicanja kapitala i sl. Ima i svoj druStveni pa i ideoloSki sadriaj 
i to zato Sto u neku ruku pomiruje iskljutivosti i dovodi do "zlatne sredine" 
izmedu opCe driavnc mjerodavnosti i polpunt: privatizacije, Sto naravno 
zadovoljava jedan dio dmStvenog interesa. Medutim, s ekonomskoga staja- 
IiSta, vaino je upozoriti na neke anali7e (mahom britanske), koje su poka~ 
zale da se javnim i privatnim partnerstvom mogu ostvariti uStede u troSenju 
i do 20% (PROFIT, studeni 2003, str. 23.). 

Na opcije u pogledu suradnje javne vlasti i privatnih poduzeka, lokalnim 
vlastima mogu biti od pomoti i tzv. kritidni uvjeti. To su (OECD, 1991. 
pogl. 7): jasnota ciljeva, upravljaEka samostalnost, kontinuitet prosudbe 
djelovanja, upravljaEke inicijative i platanja, pristup dioniEkom udjelu, 
okruienje konkurencije. Ti kriteriji, kao i vet  u praksi provjeravana naEela 
i oblici ukljuiivanjaprivatnog poduzetniitva, mogu biti dobar temelj cilje- 
vima lokalnc politike pri donoSenju odluka o ukljutivanju privatnog ka- 
pitala. Sugeriraju se sljedeta natela (OECD, 1991, pogl. 7): 



glavni ciljevi ukljuEivanja privatnog kapitala i upravljanja moraju 
biti jasno utvrdeni 
mora biti uveden regulatomi mehanizam ukljutivanja privatnog 
poduzetniitva 
oblici ukljutivanja moraju biti selektivni s obzirom na posebne 
ciljeve i lokalne uvjete. 

Dakle, polazeci od tih kriterija i nafela_ lokalnoj javnoj vlasti na raspola- 
ganju je izbor izmedu nekolicine oblika poslovne suradnje. Ti su oblici: 

uvodenje posebnog doprinosa 
utemeljenje zajednifkog javno-privatne organizacijelpoduzeCa 
zajednifko (stvamo) ulaganje 
ugovomi odnos 
koncesija 
privatizaclja. 

Posebni doprinos osiylrava samo financiranje investicijskog projekta. Ali 
upravljanje i sam investicijski objekt ostaju i dalje pod iskljuEivim nadzo- 
rom lokalne javne vlasti. 

Fomiranje zajednitke javno-privalne organizacije ili podtrrria moguce je 
izborom iz nekoliko opCih modela: 

I) prema jednom ~nodelu to mogu biti 
poduzeialorganizacije s odgovornoSdu za pojedine aktivnosti, 
poput urbanistitke infrastmkture, brze transporme mreie, pove- 
zivanje sa sustavom autoputova, kao $to to su tuneli ili mostovi - organizacijc s odgovomoSCu za razvoj pojedinih dijelova zem- 
ljiSta ili dijela potrebne infrastrukture. 

2) prema dnlgom modelu, te su organizacije festoutemeljene na Einje- 
nici da je zemljiSte ili gradiliite javno vlasnigtvo. 

Pri uvakvu opredjcljivanju valja imati u vidu naputak da takva organizacija 
ili poduzeie moie preuzeti odgovornost samo za upravljanje infrastruk- 
tumim objektom i l i  pak za financiranje, politiku strateSkog razvoja te za 
planiranje. No, tolerira se da moie preuzeti obje skupine odgovomosti. 
Vrijedna je spoznaja da su takve organizacijeipoduzeia, primjerice u Fran- 
cuskoj, vet  otprije uobiEajeni oblik partnerstvajavnog i privatnog sektora. 
Poznato je i to da takve organizacijeipoduzeiaveoma dobro funkcioniraju 
u Japanu, gdje imaju potpom driave (poduzete je utcmcljcno za suradnju 
u financiranju i izgradnji gradskih autoputova). SliEno je i u SAD-u (ute- 
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meljeno je zajednitko poduzeCe za financiranje, izgradnju I iskoriStavanje 
dijela autoputa oko gradskog kompleksa Denvera u Coloradu). U Italiji je 
takvo poduzece utemeljeno za melioraciju doline rijeke Po (ukljuteno je i 
upravljanje otpadnim vodama te navodnjavanje). 

ZajedniEka iilaganja javnih iprivatnih tijela razlikuju se u stupnju izlaganja 
rizilcu koji je preuzeo javni sektor. Javni sektor se Siroko zaStiCuje od rizika 
suradnje s privatnim poduzetniitvom. Udjeli su u investiciji, primjerice, 
popola pod~jeljeni, tako da u slui'aju gubitka podjednako pada na teret 
partnera. 

Ugovorni odnos ukljufuje se u sluEaju specifitnih usluga ili infrastmkture 
u kojima su ivaieni  umijeie i vjeStina upravljanja financiranjem 5to se u 
pravilu odnosi na privamo poduzetniih~o. Najpoznatiji ugovomi aranimani 
jesu oni u obliku koncesija ili franiiza. Tim je modelom suradnje bilo 
ohnhvatcno, primjerice, 70% opskrbe vodom i upravl ja~~~a kanalizacijom 
u NjemaEkoj (osobito u manjim mjestima i selima). 

Koi?cesija, kao oblik suradnje, veoma se Cesto provodi upravo franiizom 
(rijet je o povlasticama). Najviie se javlja u upravljanju infrastnlkturom s 
ukljuEenim financiranjem i planiranjem. Tako koncesija ukljuEu~je prdvo 
privatnom poduzetniStvu na gradnju, koriitenje i upravljanje za odredeno 
vrijeme (tix lime). U praksi je moguCe razlikovanje dvaju rnodela konce- 
sijskog odnosa. Jedan ukljutuje nove uvjete (primjerice novu opremu). 
Dmgi se oblik odnosi na sadaSnje uvjete. Prvi je model koncesije uobitajen 
u praksi. huduti da je za poduzctniStvo veoma atraktivno upravljanje no- 
vom investicijom. Prednost je koncesijskog oblika suradnje i u tome Sto u 
tom slue aju dolazi do inicijative privatnog poduzctnidtva. Nairne, dolazi do 
"prepoznavanja" investicijskih projekata u sklopu privatnog interesa. Otva- 
ra se zapravo proces koji je gotovo identican pi~noj privatizaciji. To doka- 
zuje da je privatna inicijativa Eesto bria i holja u otkrivanju novih investi- 
cijskih pngoda. 

Punaprivaltacija, prije svega, u gradn~i infrastmkture nije raiireni model 
javnog i pnvatnog interesa jprema analizama, on se svodi na svega nekoliko 
sluEajeva unutar zemalja tlanica OECD-a (OECD, 1991, pogl. 7). Sto se 
tiEe privatizacije, smatra se da je sve "asno i Eisto". U opciji izmedu 
privatizacije i odgovarajuceg stupnja koncesije pozomost treba usmjeriti na 
dvije Einjenice; prva je finjenica da je iskustvo pokazalo manju uspJeSnost 
javnog sektora u prognozi buduie potrainjc za javnim (lokalnim) dobrima 
i uslugama ili, s drugc strane, u nadzom troikova; dmga je sposobnost 
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privatnog poduzetniStva u otkri\,anju novih investicijskih prigoda i potreba. 
Medutim, naEini privatizacije ovise o mnogim okolnostima, a osobito su 
ovisni o posebnim uvjetima vezanim za svaki pojedinaEni projekt koji 
lokalna javna vlast namjerava podvrgnuti privatizaciji. Sve te uvjete i 
okolnosti moguCe je svrstati u usporedni pregled, kako to pokazujc tablica. 

Tablica 5: Usporedni pregled kriterija za prosudbu naCina ukljuEivanja 
privatnog kapitala 

ZnaEenje: A = spec. doprinos pregovar.; B = Utemelj, zajed. jav. privat. 
org.; C = form. zajed. ulaganje; D = ugovor; E = koncesija; F = privatizacija 
Izvor: Urban Infrastructure - Finance and Management. OECD, Paris, 1991. Ch. 7 

U vezi s navedenim usporednim kriterijima, valja upozoriti da niti jedan od 
naEina suradnjc lokalnc javne vlasti i privatnog poduzetniStva nije nadmo- 
Can nad dmgim ili ostalima. I jedna i dmga strana imaju prednosti i nedo- 
statke u izgradnji, financiranju, upravljanju, nadzom i dr. aktivnostima 
vezanim za (prije svega urbanu) infrastmkturu. Zato se moraju izvoditi 
prilagodbe uvjetima i okolnostima za svaki konkretni infrastn~ktumi objekt. 
Dakle, svaka strana treba biti elastiEna u prilagodbi svojih interesa, a osobito 
onih temeljnih. Suvremeni uvjeti razvoja i upravljanja (oskudnim) lokalnim 
resursima upozoravaju na potrebu da se dio financiranja projekata urbane 
infrastrukture ipak usmjeri prema privatnom poduzetnistvu. Ali, jasrio je i 
to da javni lokalni sektor treba viSe toga preuzimati radi unapredivanja 
djelotvomosti funkcioniranja sveukupnog sustava (kapaciteta) za kreiranje 
ponude dobara i usluga. 
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13.4.2. Tehnike suradnje javnog interesa i privatnog kapitala 

U suradnji javnog sektora i privatnog poduzetniStva s vremenom su osmi- 
Sljenje i poscbne telu~ike upravljanja sveukupnim tijekom i fazama inve- 
sticije vezane za ostvarivanje nckog projekta: od faze pripreme, zatim 
pregovaranja i ugovaranja "posla", financiranja, upravljanja cjelokupnim 
izgradenirn kapitalnim o b j e k t o i l ~  sustavom, do naf ina okonEanja suradnje 
(ako nije obavljena potpuua privatizacija). U pravilu, te su tehnike vezane 
za upravljanje veCim infrastruktumim sustavima i objektima. Nalazimo ih 
u primjeni u nacionalnim i rcgionalni~n e~lergetsklm sustavima, prometnoj 
infrastmkturi, urbanoj infrastmkturi, sustavima od interesa regija i lokalnih 
zajednica (prirnjerice vodoopskrbni sustavi i sustavi otpadnih voda). Te su 
tehnike. 

Projektno financiranje (Project financing) 
Izgradnja - UpravljanjeiIskoriStavanje - Prodaja (Built - Operate 
-Transfer - B u r )  
Neprekidna tianSiza (Continuous franchise) 
Izgradnja - Prodaja - Upravljanje/IskoriStavanje (Built - Transfer 
- Operate - BTO) 
Kupnja - Izgradnja - I!pravljanjeJlskoriitavanjc (Buy - Built - 
Operate - BBO) - Najam - Razvoj - UpravljanjeiIskori6tavanje (Lease - Develop - 
Operate - LDO) 
Privrcmena privatizacija 
Dodatni projckt 
Razvojni dobitak 
Naknada guhitka. 

Naravno, prlmjena tih tehnika nije ravt~omjema. Prema dosadasnjem sku-  
stvu i literaturi, 7acijelo se najvise rabc tchnike projektnog financiranja i 
BOT-a. Naialost ne i u Hrvatskoj. Razlogaje tomu ponajviie u manjkavim 
uvjslima. Primjena tih metoda, osobito nekih medu njima, zahtijeva i-azvi- 
jeno triiite, a posebno infrastruktum financijskog triigta. Frimnjerice. upo- 
treba tehnike projektnog financiranja, uz ostale sloiene uvjete, zahtijeva i 
kotacije rnunicipalnih obligac~ja na burzama vrijednosnih papira (Veljko- 
viC-JuriEiC. 2001,  st^, 15-105). l J  Hrvatskoj su do sada izvlScnc svega dvije 
emisije tih obligacija (obje za potrebe lstarske iupanije). Javljaju se i drugi 
Ein~tclji koji usporavaju orijentaciju na te metode. Oni su i politiEke naravi 
(sudbina prirnjene projektnog financiranja na idejnom projektu vodo- 
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opshbe i kanalizacije libumijske obale te BOT-a na rekonstmkciji splitske 
lukc). No, driimo da njihovo vrijemc tek dolazi. 

13.5. Zakljurne tvrdnje 

Lokalni sektor javne aktivnosti na prostoru europskih druruStava nijc u zavid- 
no; materijalnoj poziciji. Takvom se tvrdnjom ne misli zanemariti Einjenicu 
razlifitog financijskog poloiaja pojedinih agrcgiranih skupina europskih 
zemalja, kako su to pokazali rezultati analiza u 1 .  i 2. poglavlju teksta. 
Takvo je stanje zacijelo i posljedicom procjcpa u kojem se naSao lokalni 
sektor europskih dmStava. Taj procjep Cirri "sudar" europskc i sjeverno- 
ameriEke teorije i prakse u pogledu funkcioniranja lokalnih razina javne 
vlasti. To se posebno osjeta u koriStenju investicijskih resursa. einjenica 
je da taj sektor ima honiEni nedostatak izvora za financiranje kapitalne 
potrosnje. To se vidi u stmkturi izvora kapitalnog financiranja po skupi- 
nama europskih zernalja. Hrvatska jc s tim u svczi prnvi ekstrem. Naime, 
najizdainiji izvor jesu kapitalni transfcri s vise, u pravilu srediSnje, razine 
javne vlasti. OEigledno je da se sporo popunjava depresija nastala nakon 
investicijskog povlaEenja srediSnje driave iz aktivnosti na regionalno- 
lokalnoj razini Cjakoj u prvim desetljeeima poslije 11. svjetskog rata). A 
istodobno su st. povetavalc obvcze i odgovornosti lokalnih vlasti za razinu 
i kvalitetu iivota. Ta razina vlasti ima golerne investicijske rashode - od 
infrastmkturc sviju vrsta do zaitite okoli8a. To se jako dobro znade! Sve 
rashode takve vrste mora financirati na dug i iz svojega nedovoljnoga 
fiskalnog kapaciteta (ograniten fiskalnom subordinacijom odnosno slabom 
fiskalnom autonomijom). Taj se problem napose uotava u hrvatskom su- 
stavu lokalnog financiranja. Mala je utjeha da se s njime bore i ostali u 
Europi. Centralizacija suscava financiranja (u Hrvatskoj i politiEkog). 
restrikcije i stalni nadzori u odnosu spram lokalnih vlasti, irnaju za poslje- 
dicu jak protok i intenzitet financijskih transfers, Sto je, u stvari, svojevrslarr 
sustav makehinstva. A jasno je da obveze i odgovornosti lokalnih vlasti 
zahtijevaju, ako neredovno, a ono svakako "rcdovitije" financiranje kapi- 
talne potrognje. Firla~lcijski ccntralizam, koji je preiao i u svojevrstan 
birokratizam i makehinstvo u Hrvatskoj, lapidamo se moie uotiti na primje- 
m ogranifavanja odluiivanja lokalnim vlastima u Zakonu o konlunalnom 
gospodarstvu. l J  El. 17 opkinama i gradovirna strogo su odredene inve- 
sticijske namjene izvora financiranja. Ta regulacija zacijelo sa Sireg staja- 
liSta i ne hi biia tollko Eudna, no ogranitena j e  upotreba resursa iz vlastitih 
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izvma! Investicijska namjcna naknada za koriStenje gradske irnovine (dakle 
iz poslovne aktivnosti) zakonom je utvrdena (kanalizacijski sustav, promet- 
nice, javna rasvjeta)!? Isto tako, "disciplinirana" je i politika cijena (voda, 
energija, javni promet). Financijski ccntralizani i ncpovjerenje prema spo- 
sobnosti provodenja odgovome investicijske politike na razini samouprave 
(opkina i gradova) doveden je maltene do svoga apsurda. 

Anal i~a  financiranja lokalnih vlasti, napose kapitalne izgradnje, u europ- 
skim sustavima razotkriva goleme razlike u poloiaju i stanju hrvatskog 
lokalnog sektora i onog u europskim (razvijenim) d ~ i t v i m a .  U kontekstu 
analizc sustava kapicalnog financiranja, dolaze do izraza osobito dvije 
razlike: u sustavu planiranjn i sustavu financiranja U ovom potonjem 
~IuEaju stanje je zapravo jasno (netom dana ocjena), poznati su i uzroci. 
Planiranje je, medutim, poscban problem. Hrvarska u tome zaostaje u 
svakom pogledu. I tu se znade zagto. Uzroci su, prije svega, politiEke naravi 
i to zbog svega onoga Sto se dogadalo u usmjeravanju polititko - dm- 
Stvenog, gospodarskog i financijskog sustava tijckom devedesetih godina. 
Hrvatski sustav planiranja je hametice razbijen, novi nije izgraden (ne 
utv~duje se koncepcija i strategija dugoroEnog razvoja kamoli bi se plani- 
ralo). Jedino Sto je ostalo jest sustav parcijalnog planirnnja na lokalnoj 
razini. Planiranje je svedeno na samo strogo urbano-infrastmktun~u kompo- 
nentu. Niti na toj razini nema cjelovitosti. Naravno, to se ne moie niti 
otekivati, ako ne djeluje sustav planiranja na viSoj razini (makro razini). 
Nasuprot takvom stanju u Hwatskoj, u zapadnoeuropskim druStvima ite- 
kako se (cjelovito) planira i no lokalnoj razini. Logitno, jer je to samo 
"karika" sustava na viSoj razini (skandinavske zemljc, Nizozemska, Fran- 
cuska). Takvo stanje i odnosi imaju i svoj teorctski predloiak, Ako europska 
koncepcija funkcioniranja lokalnog sustava polazi od toga da jc on samo 
"dio nacionalnog javnog sektora" (Dafflon, E d ,  2002, str. 279) onda su 
logitni i odnosi u planiranju. 

Nasuprot politiiko-ideologijskim uzrocima razlika u neodriivom stanju 
hwatskog sustava planiranja, razlike u sustavu izvora financiranja inve- 
stieija lokalnih vlasti ipak su objektivne naravi. Tu nije potreban poseban 
komentar, buduCi da usporedba, primjericc, sustava lokalnog financiranja 
u USA i hrvatskog sustava os\3etljava sve. Najveci je problem hrvalskoga 
lokalnog sustava Sto joS nije u mogucnosti angaiirati potrebnu razinu 
dugorofnih duiniEkih (na primjer, municipalne obligacije) i dugorotnih 
neduinitkih (suvremene tehnike suradnje i financiranja izmedu javnog 
loknlnog i privatnog sektora) izvora kapitalnog financiranja. ZaSto je tako, 
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s lo ieno  je  pltanje, a i odgovori nisu niSta manje jednostavniji. Naime, 
problem ne  izvire samo zbog joS nedovoljno razvijene i razvedenc infra- 
stmkture financijskog tr i i l ta.  O n  je Sire naravi. 
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UPRAVLJANJE FINANCIJAMA I 
PRORACUNOM LOKALNE 

SAMOUPRAVE 

14.1. Uvod 

Jedinice lokalne uprave i samouprave sukladno zakonu moraju pripremiti 
proratun za fiskalnu godinu. Osim Sto se moraju zadovoljiti zakonski 
propisi, proratun je vaian kao prikaz politike o raspodjeli ogranitenih 
sredstava po podmtjlma rada lokalne jedinice. ProraEun nije samo prikaz 
financija, vec i veza izmedu mobilizacije sredstava i postizanja dugorotnih 
i kratkorotnih ciljeva lokalne samouprave. 

Neki su od natina na koje uspjeSno moicmo ostvariti ove ciljeve izloieni 
u ilvodu i u drugim Eetirima dijelovima. Prva se dva bave sustavom lokalne 
uprave i samouprave, proratunskim procesom, a u Eetvrtom, temeljnom 
dijelu prikazani su metodologija financijskog upravljanja, ciljevi, koristi i 
rezultat primjene suvremenih metoda u upravljanju financijama i dugom. 

14.2. Sustav lokalne uprave i samouprave u Republici 
Hrvatskoj 

JoS je Ustav 1990. godine definirao jedinicu lokalne samouprave i uprave 
kao pravo gradana da odlufuju o svojim potrebama i interesima iz tega su 
jasno vidljive i njezine osnovnefunkcije, primjerice uredenje prostora i 
urbanistitko planiranje, komunalne djelatnosti, socijalna skrb, briga o djeci, 
kulturi, s p o m  itd. 

' Magistar ekonomskih manosti, Grad Crikvenica, proEelnik Upravnog odjela za tinanclje 
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Do 1992. postojaloje 115 opkina, a 1992., kadaje donesen Zakon o lokalnoj 
upravi i samoupravi, Hrvatskaje podijeljena na 434 opkine, 67 gradova, 20 
iupanija i 2 kotara. 

Danas, prema posljednjim raspoloiivim podacima imamo 426 oplina, 123 
grada i 2 1 iupaniju. 

Nepodijeljeno je miSljenje da je teritorijalni ustroj u Republici Hnratskoj 
neodgovarajuki kako sa stajaliSta prevelikog broja jedinica lokalne i pod- 
ruEne (regionalne) samouprave (u daljnjem tekstu JLP(R)S), tako i sa 
stajaliSta njihove ekonomske snage. 

Pregled JLP(R)S-a prema broju stanovnika i financijskoj snazi dan je u 
sljedei-im tablicama: 

Tablica I :  ~ u ~ a n i j e  prema broju stanovnika 

Izvor: podaci Driavnog zavoda za statistiku 

Tablica 2: Gradovi prema broju stanovnika 

Iznad 200.00 1 

Izvor: podaci Driavnog zavoda za statistiku 
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Tablica 3: OpCine prema broju stanovnika 

Izvor: podaci Driavnog zavoda za statistiku 

Tablica 4: Financijska snaga JLP(R)S-a 

Izvor: izvieSta Ministarstva financija 

Iz tablica su vidljivi oEiti nesrazmjeri u velifini i snazi pojedinih lokalnih 
jedinica, odnosno otito je da primjerice 17,58 % stanovnigtva grada Za- 
greba raspolaie s 32,35 % proraEunskih prihoda JLP(R)S-a. 

14.3. Lokalni proraCun 

Na pitanje 'Sto je prorafun' ima vise odgovora. Prorafun je i: 

- proces 

- dokument 
- glavna knjiga 
- plan 
- sustav 
- neSto Sto nikada nije uravnoteieno. 
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Postoji viSe definicija proratuna. Neujednatenost u odredivanju pojma 
proratuna posljedica je razlititog stavn u promatranju proratuna; dmgaEija 
je definicija u sluEaju odredenja proratuna s ekonomsko-financijskog 
stajalibta, a dmgaEija s pravnog ili druitveno-polititkog stajaliSta (Jeltid, 
LonEarid Horvat, Simovik, Arbutina, 2002, str. 607). 

Uzmu li se kao polazna totka za pokuSaj definicije proratuna navedene 
znaeajke, proratun se moie definirati na sljedeki natin: "ProraEun je plan 
prihoda i rashoda. koji odredeno javnopravno tijelo donosi za odredeno 
razdoblje koje obitno traje godinu dana" (Jeltid, 2001, s t r  509). 

Ili, proratun je plan financijskih aktivnosti u odredenom vremenskom 
razdoblju, ukljuEujudi sve planirane prihode i primitke te rashode i izdatke 
u proraEunskom razdoblju. 

14.3.1. Definiranje lokalnog proraruna 

Detiniranjc IokaInog proratuna uglavnom se odredivalo u kontekstu prora- 
tuna opkenito ili kno dijela proraEuna driave. Lokalni proratun moiemo 
definirati kao: 

sredstvo za ostvarenje potreba i volje gradana (modeliranjc dmitve- 
nih procesa) 
sredstvo za zadovoljavanje godi4njih potreba raspoloiivim sredstvi- 
ma (operativni i strateski ciljevi, vizija, planiranje) 
natin dokazivanja fiskalne odgovomosti kroz participaciju javnosti 
(transparentnost, kontinuiranost, odgovomost) 
iskaz politiEkih ciljeva vlasti (vjerodostojnost, sposobnost, kvaliteta 
polititkog programa) 
sredstvo kontrole troikova i kontrole likvidnosti i soIventnosti 
lokalne jedlnice (racionalnost, sigumost). 

Ili, uvaiavajudi sve prethodno: 

"Dobar proratun" jest onaj koji pruia dovoljno infonnacija u formatu Sto 
omogukava donositeljima odluka utinkovito rasporedivanje nedostatnih 
resursa na troskove prema prioritetima (Wooldridge, prema P r i ~ t I I i k ~  za 
upravljanje financijama u jedinicama lokalnc i podmEne (regionalne) samo- 
uprave, 2003, str. 8). 

Zakon o proratunu (Elanak 3) definirao je proratun kao akt jedinice lokalne 
i podmtne (regionalne) samouprave kojim se procjenjuju prihodi I primici 
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te utvrduju rashodi i izdaci jedinice lokalne i podn~zne (regionalne) samo- 
uprave za jednu godinu, u skladu sa zakonom i odlukom donesenom na 
temelju zakona, a donosi ga njezino predstavnirko tdelo. 

14.3.2. Funkcija proraruna 

Funkcija je proratuna utvrditi jasan i logitan plan za raspodjelu lokalnih 
resursa na programe Sto predstavljaju sredstvo za sluibeno dokumentiranje 
financijskih i programskih smjemica gradskog vijeCa kao tijela odgovornog 
za dobrobit zajednice. Funkcija proratuna odraiava se kroz: 

- financijski plan 
- smjernice 

- vodiE kroz aktivnosti 
- sredstvo za komunikaciju. 

Osnovna obiljeija funkcije proraEuna dana su u nastavku. 

Proratun kao financijski plan: 

- ukljutuje sve izvore sredstava 
- prikazuje saietak svih prihoda i rashoda 
- ukljuEuje viSegodiSnje razdoblje 
- daje projekciju financijskog statusa lokalne jedinice na kraju godine 
- ukljutuje zasebno financiranje kapitalnih projekata, odnosno pnka- 

zuje jasan odnos izmedu operativnog i kapitalnog proratuna 
- procjenjuje utjecaj kapitalnih projekata na operativni (tekuki) pro- 

raEun. 

Proraiun kao smjernice: 

- ukljutuje smjernice i ciljeve za dugorotna pitanja 
- artikulira kratkoroene financijske i operativne smjemice koje utjetu 

na izradu proratuna 
- izraiava smjernice te proratunske i gospodarske pretpostavke 
- ukljutuje ciljeve organizacijske jedinice 
- prikazuje odnos proraeuna, te pro5losti i buduknosti. 

ProraCun kao vodit kroz aktivnosti: 

- opisuje sve aktivnosti, funkcije ili usluge koje pruiamo 
- prikazuje mjerila ili rezultate ciljeva. 
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ProraEun kao sredstvo za komunikaciju: 

- prikazuje saiete informacije i tablice 
- prikazuje utinak planiranja na proratun 
- objaSnjava proratunski proces 
- koristi mape i grafove za prikaz informacija 
- ukljufuje kazalo pojmova, sadriaj, indekse 
- ilustrira nezadovoljene potrebe, odnosno istiEe poieljne programe 

koji mogu biti financirani 
- na osnovi podataka opisuje organizaciju i zajednicu 
- olakSava razumijevanje prikazivanjem podataka u logitnom i sli- 

kovnom formatu. 

14.3.3. Vrste proraruna 

Razlikujemo: 

proratun po stavkama 
programski proratun 
proratun prema rezultatima 

DosadaSnji sustav planiranja kako driavnog, tako i lokalnih prorafuna 
odvijao se po stavkarna, a prograni su se javljali povremeno kao specifitne 
aktivnosti Sto je predstavljalo uvod u novi natin planiranja, u prograrnsko 
planiranje. 

DosadaSnji sustav stavljao je naglasak na pratenje kolitine, namjene i tijeka 
utroSenih sredstava i nije omogutavao pracenje uspjeSnosti glavnih ciljeva, 
programa, projekata i aktivnosti. 

Prorarun po stavkarna daje odgovor na pitanje Sto Ce biti nabavljeno, 
odnosno specificira koliko ke se potroSiti na svaku pojedinu stavku kojom 
se koristi proraiunski korisnik u lokalnoj samoupravi. ProraEun po stav- 
kama orijentiran je prema kontroli, detaljan je i prikazuje nabavljena sred- 
stva i usluge. Jednostavan je za pripremu, ali ne pruia inforrnacije u vezi s 
aktivnostima i funkcijama programa, odjela ili lokalne samouprave. Iz 
informacije koliko se uoSi za plaCe, odriavanje i sl. ne rnoiemo saznati 
za koliko se gradana pruiaju usluge, koliko je kilometara ceste otiSceno 
i sl. Kako bismo dobili odgovore na ta pitanja, potrebno je reorganizirati 
rashode u programe, projekte ili aktivnosti, Sto predstavlja programski 
proratun. 
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Programski proratun daje odgovor na pitanja Sto ielimo postici i koliko t e  
nas stajati ostvarenje tog cilja, odnosno bavi se otekivanim rezultatima 
usluga i aktivnosti koje se provode. Programski je proratun usmjeren na 
efikasnost - planiranjem i mjerenjem rezultata. 

Osnovne su znatajke programskoga proratuna: 

- organiziran je po programima 
- identificira alternative 
- utvrduje troSkove 
- odabire altematiw za maksimalnu utinkovitost 
- rasporeduije sredstva u cjelovitom iznosu umjesto prema pojedi- 

natnim stavkama. 

Proratun po prograrnirna trebao bi Siroj javnosti, gradanima kao i pred- 
stavnifkim i izvrSnim tijelima predotiti Sto pojedini JLP(R)S i njegovi 
korisnici planiraju raditi, kako se koriste raspoloiivim sredstvima te koliko 
dobro provode planirane programe. 

Cilj je programskoga planiranja uspostava mjerenja rezultata za svaki 
program primjenom pokazatelja uspjeznosti 

Pokazatelji uspjegnosti provodenja programa jesu: 

- mjerilo outputa upozorava  na kolifinu usluga ili proizvoda koje 
je program proizveo 

- mjerilo efikasnosti - pokazuje troSak po jedinici pmienr robe ili 
usluge 

- mjerilo rezultata - pokazuje stupanj ufinkovitosti programa u 
rjelavanju problema ili postizanju ieljenog rezultata. 

Kao primjer moiemo navesti 
Program odriavanja komunalne infrastrukture: 

- odriavanje atmosferskih voda 
- tiSCenje ulica 
- odriavanje zelenih povrSina 
- odriavanje cesta 
- odriavanje groblja 
- javna rasvjeta. 

Prednosti programskog prorafuna jesu: 

- transparentno postavlja proratun 
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- usmjerava zajednicu na ciljeve, potrebe i moguinosti 
- naglaSava koristi (kvaliteta usluga i cijena) koje gradani ostvamju 

putem javnih izdalaka 
- sluii Sirem interesu zajednice 
- potiCe uskladenje I utinkovitost administracije 
- podriava odriavanja Cvrstog i stabilnog financijskog programa. 

Programski proratun zahtijeva brojne analize i dokumentaciju, a ostaci se 
ove metodologije rabe i u dmgim vrstama proratuna kao Sto su proraEun 
prema rezultatima i proraEun zasnovan na pravdanju troSkova svake godine 
iznova 

Prorarun prema rezultatima daje odgovor na pitanje Sto treba utiniti. 
ProraEun prema rezultarima usmjeren je na efikasnost, pozomost je na cijeni 
po jedinici te na rezultatima. Rasporeduje sredstva programima radi pmia- 
nja definirane razine usluga i ostvarenja definiranih rezultata. 

Osnovne su mu karakteristike: 

-- koristi se programskom stmkturom i 
- odreduje razinu pmianja usluga na kojoj se zasniva proraEun. 

Kao primjer moiemo navesti Asfaltiranje ulica 

- ulazna mjera: NOVAC 
- izlazna mjera: BROJ ASFALTIRANIH KILOMETARA ULICE 
- mjera efikasnosti: CIJENA PO ASFALTIRANOM KILOMETRU 
- mjera rezultata: POSTOTAK ULlCA U ZADOVOLIAVAJUCEM 

STANIU. 

Prednosti proratuna prema rezultatima jesu: 

- transparentnost proratuna 
- usmjerenost na efikasnost upravljanja (troSkovi po jedinici) 
- omogutuje ocjenu ispravnosti prioritela 
- omoguCuje evaluaciju programskih aktivnosri. 

Postavlja se pilanje po Eemu se proraEun po rezultatima razlikuje od pro- 
gramskog proratuna? 

Obje se vrste proraEuna sluie pokazateljima kojima se mjere rezultati, ali 
imaju dmgi prioritet. Programski proraEun naglaSava korist koju gradani 
dobivaju od izdataka lokalne samouprave, dok proraEun po rezultatima 
naglaSava upravljaEku ~Einkovitost u raspodjeli tih izdataka. 
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Tablica 5 daje saietak temeljnih razlika triju osnovnih vrsta proratuna 
(Prirutnik za upravljanje financijama u jedinicama lokalne i podrutne 
(regionalne) samouprave, str. I?). 

Tablica 5: Vrste proratuna - saietak 

14.3.4. Prorarunski proces 

ProraEunski je proces skup pravila 11 vremenski odredenom okvim, koja 
omoguCuju izvrSnom dijelu vlasti donoSenje odluka za pripremu l prije- 
dlog proratuna te omogutuju predstavnitkom dljelu vlasti prihvakanje 
proratuna. 

Transparentni proratunski proces sadrii tehnike, znanja i dokumente, 
gradonatelnikovu proraEunsku poruku. javnu tribinu i proratun u malom. 

Sudionici u proratunskom procesu jesu: 

- gradsko vbeCe 
- gradsko poglavarstvo 
- gradonatelnik 
- upravno tijelo za financije 
- proratunski korisnici 
- stanovnici. 

Svi sudionici imaju svoje specifitne zadatke u proratunskom procesu koji 
su pnkazani u nastavku. 

Gradsko vjjeie: 

- analizira prijedlog proratunskog dokumenta 
- raspravlja o prijedlogu 
- odobrava mjere za promjene proratunskih dijelova 
- donosi proratun. 
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Gradsko poglavarstvo 

- predlaie lokalnu proraEunsku politiku 
- predlaie prijedlog mjera za promjene proraEunskih dijelova 
- utvrduje prijedlog prorazuna. 

- predlaie poglavarstvu lokalnu proratunsku politiku 
- predlaie poglavarstvu nljere za promjene proraEunskih dijelova 
- dostavlja prijedlog proraEuna poglavarstvu. 

Upravno tijelo za financije 

- pmia  s t ~ E n u  pomoC pri izradi prijedloga proratuna 
- ujedinjuje sve planove proratunskih korisnika i upravnih odjela te 

ih sublimira u proratunski prijedlog. 

Proratunski i izvanproratunski korisnici 

- predlaiu programe i aktivnosti iz podmfja za koja su osnovani 
- podnose planove rashoda unutar proraCunskih mogucnosti i prema 

utvrdenim programima i prioritetima. 

Stanovnici 

- ukljuEuju sc u raspravu o proraEunu u fazi njcgova donoienja 
- daju prijedloge o raspodjeli proratunskih sredstava 
- prate je li provodenjc proraCuna sukladno prioritetima (ili 

obetanjima). 

Sudjelovanje gradana u proraEunskom proccsu donosi viSestruke koristi 
PoboljSava sc donoSenje odluka, a javnost je spremnija prihvatiti odluke. 
Poboljbava sc razumijevanje i osigurava da se o raznim pitanjima i mo- 
gucim problemima na vrijeme Eujc, raspravi i da se dobiju potrebna mi- 
Sljenja, Sto pomaie u odredivanju proratunskih prioriteta. I na kraju, vlast. 
se doima pristupaEnijom Sto pridonosi obostranom povjerenju izmedu 
gradana i vlasti. 

NajEeSCc su tehnike sudjelovanja gradana u prora?unskom procesu: 

1 ,  javne tribine prije usvajanja proraEuna 
2. popularno izvjeSdivanje - skraCeni proraEun 
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14.4.Modernizacija financijskog upravljanja za lokalnu 
samoupravu 

Jedinice lokalne i regionalne samouprave tine jedno od podrufja koje 
privlati veliko zanimanje, ujedno predstavlja i podruEje u koje je potrebno 
uvesti aktivnosti za poboljianje kvalitete i utinkovitosti usluga. 

Segment financijskog upravljanja izaziva i privlati najvetu pozornost, 
kako u jedinicama lokalne i regionalne samouprave, tako i u javnosti Eija 
kvaliteta iivljenja uvelike ovisi i o angaimanu i kvalitetnon~ upravljanju 
financijama tzv. lokalne driave i poslovnog okruienja koje se na nju 
naslanja. 

Postojeti sustav upravljanja ne osigurava potrebnu fiskalnu odgovomost il i  
dovoljno korisnih infomacija duinosnicinla, menadierima, ili gradanima. 

Uz navedeno, lokalnoj samoupravi nedostaje integriran sustav prorafun- 
skog, raEunovodstvenog i iinancijskog izvjesdivanja. 

Lokalne jedinice jog uvijek kao mjerilo uspjeSnosti postavljaju velirinu 
proratuna umjesto kvalitete postizanja rezultata. Takoder kao cilj po- 
stavljaju maksimiziranje umjesto optimiziranja, te joS uvijek nisu usvojile 
nafelo upravljanja. 

14.4.1. Ciljevi uvodenja suvremenih metoda u upravljanju financijama 
JLP(R)S-a 

Uvodenjem suvremenih metoda upravljanja financijama postiiemo: 

- povetanje efikasnosti upravljanja lokalnim financijama 
- poboljSano upravljanje lokalnim resursima (projekti kapitalnih 

ulaganja, kreditna sposobnost, financijski kapacitet i upravljanje 
dugom) 

- predvidanje ufinaka danaSnji11 odluka u buduCim prorafunima 
- poboljsanje kvalitete, pravodobnosti i transparentnosti infomacija 

o financijskom stanju i programskom poslovanju JLP(R)S-a. 

Jedna je od najEeStih i najufinkovitijih metoda financijska analiza pro- 
ratuna JLP(R)S-a. Financijska analiza prorafuna JLP(R)S-a skup je alata 
i tehnika koje nam omoguCuju mjerenje tekuce fiskalne situacije i pred- 
vidanje trendova u njihovu fiskdnom stanju. 
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14.4.2. Financijska analiza 

Financijska analiza predstavlja porno6 pri donoSenju odluke o tome koliko 
moiemo potroSiti i kako demo financirati nove prioritete. PomoCu finan- 
cijske analize mogu sc prikazati snage i slabosti lokalne samouprave prcd 
vijecem, gradanima, srediSnjom vlasti, bankama i ulagatima. Financijska 
je analiza skup alata i tehnika kao Sto su fiskalni indikatori i predvidanja, 
koji nam omogufuju nljcrenje tekucega fiskalnog stanja lokalnc samo- 
uprave i predvidanja trendova u njezinu buducem razdoblju. 

Ciljevi su financijske analize sljededi: 

- stvaranje analititkog pristupa proratuna 
- razvijanje sposobnosti za grupiranje proratunskih podataka u po- 

scbne svrhe 
- razvijanje metode uCenja i vjeStina za izraeunavanje fiskalnih poka- 

zatelja. 

Koristi su od financijske analizc sljedede: 

- dobivanje slike o fiskalnom stanju JLS-a 
- utvrdivanje nastalih problema 
- prezentacija snaga i slabosti izabranim duinosnicima, ulagatima, 

gradanima i krcditorima 
- uvodenje dugorotnih pitanja u proccs pripreme i izrade proraEuna 
- usmjeravanje donosenja fisknlne politike. 

Primjenom modela financijske analize ocjenjujemo fiskalno stanje, oejenju- 
jemo kreditnu sposobnost, analiziramo prethodne trendove, pripremamo 
proraeunska prcdvidanja i odredujemo sredstva dostupna za ulaganje. 

Model financijske analize dijeli proraEun na: 

1 .  TEKUCE prihode i izdatke - ~zratunava neto tekuCi saldo i 
2. KAPITALNE prihode i izdatke - izratunava viSaWmanjak (po- 

trebu za financiranjem kapitalnoga prorafuna). 

Tekufi proratun je financijski plan za svakodnevne tekuce troikove, a 
obuhvata i prijedloge narina za njihovo financiranje. 

Kapitalni proratun je financijski plan koji rasporeduje sredstva za ula- 
ganjr u objekte i dmgu infrastruktum, a predstavlja prvu godinu programa 
kapitalnih investicija. 
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Kapitalne stavke u proraEunu imaju dugoroEne stope povrata i iivotni vijek, 
te su relativno skuplje. Kapitalni proraEun razlikuje se od tekuCeg i po 
natinu financiranja. Dok se tekuti proraEun financira iz tekutih prihoda. 
glavni su ino r i  financiranja kapitalnoga proraEuna zaduiivanje, dotacije, 
dodatno oporezivanje (Bajo, 1998, str. 473). 

ProraEun bi trebao biti strukturiran tako da pruia informacije koje su tofne, 
pravodobne i potpune. 

Prije prirnjene rnodela financijske analize proratun je potrebno rcstmktu- 
rirati na 

tekuti 
kapitalni 
otplalu duga 
financijske transakcije. 

BRUTO OPERATIVNI REZULTAT koji predstavlja ostatak tekuCih 
prihoda nakon podrnirenja tekuiih rashoda dobivarno na sljedeti nai-in: 

TEKUCI PRIHODI 
- minus 
TEKUCI RASHODI 
= jednako 
BRUTO OPERATIVNI REZULTAT. 

Ako je ovaj rezultat negativan, JLS ima velike probleme, odnosno iz kapi- 
talne imovine financira tehCe izdatke, Sto nije moguCe neogranii-eno Einiti, 
odnosno granica je vrijednost kapitalne imovine, JLS u tom sluEaju mora 
preispitati svoje tehCe izdatke, tj. mogu li se oni smanjiti, kao i svoje tekute 
prihode, je li poduzeto sve za njihovo ostvarenje. 

NETO OPERATIVNI REZULTAT dobijemo na sljedeti nai-in: 
BRUTO OPERATlVNl REZULTAT 
- minus 
OTPLATA DUGA 
= jednako 
NETO OPERATIVNI REZULTAT. 

Ako je rezultat negativan, ne postoji sposobnost zaduiivanja. a nakon 
korekcije net0 operativnog rezultata s kapitalnirn dijelom prorafuna, dobi- 
vamo iznos POTREBA ZA ICAPITALNlM SREDSTVIMA. 
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NET0 OPERATIVNI REZULTAT 
+ plus 
KAPITALNl PRIHODI 
- minus 
KAPlTALNI IZDACI 
= jednako 
POTREBE ZA KAPITALNIM SREDSTVIMA. 

Ovim modelom na jednostavan naEin dolazimo do iznosa potreba za sred- 
stvima bilo veiim kapitalnim pnhodima ili zaduiivanjem, Sto je vidljivo na 
primjem Grada XYkroz dvije proraeunske godine. 

Primjer 1. 

ANALIZA PRORACUNA 
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Na primjeru strukturiranog proraEuna ovoga grada moie se zakljueiti 
da nakon podmirenja tekukih rashoda iz tekuCih prihoda preostaje 
1 .011.897,00 kuna za investicije. 

Nakon umanjenja istog za imos otplate duga, dobivarno negativan NET0 
OPEKATIVNI REZULTAT Sto pokazuje da se dug servisira iz kapitalnih 
prihoda i da je ta mogucnost ogranifena vrijednoSCu kapitalne imovine. 
Nuino je preispitati tekuke rashode, posebice visinu donacija i subvencija. 
Moida je potrebno pronaki druge izvore financiranja za usluge i proizvode 
koji se suhvencioniraju. Nakon korekcije s kapitalnim dijelom proratuna, 
u kojem je planirana kapitalna donacija za izgradnju sportske dvorane, 
dolazimo do nedostajuCeg iznosa novca od 17.405.000,OO kn za Sto je 
planirano zaduienje u hankarskom sektoru, te bi nakon net0 financijskih 
transakcija proraEun bio uravnoteien. 

OEito je da ovaj grad ulaZe mnogo u razvoj i u kapitalne investicije, ali 
je moguknost zaduienja upitna zbog negativnog neto operativnog re- 
zultata koji upozorava na nesposobnost otplate postojeceg duga iz ope- 
rativnog rezultata, tj. na to da ima nisku kreditnu sposobnost. Potrehno 
je poraditl na poboljSanju financijskog stanja, te tek tada razmiSljati o 
moguCnosti zaduiivanja. Otplata duga fini 16,12 % tekuiih prihoda 
grada, dok su kapitalni rashodi vige od dva pula veCi od kapitalnih pri- 
hoda. 

Medurim, prema vrijedeiim zakonskim propisima ovaj se grad moie bez 
problema zaduiifi. ali problemi i e  nastari kada dode vrijeme otplate kre- 
dirnog duga, te je neophodna primjena financijske analize. 

Takoderje bitno navesti da prenza vrqedeiim ratunovods~enimpropisima 
u poslovnr prihode ulaze i kapitalne pomoii i donacije, a isto je taka i na 
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rashodnoj strani; kapitalne donacrje i kapitalne pomoii sfruktlirirane su 
pod rashodima poslovanja, dokje to u naJimprimjer~mn stmkturirano pod 
kapitalnbn dijelom prorafutla. 

Druga je bitna radika ta Sto se priprimjeni navedenog modela financijske 
analize u kapitalni dio prorafuna livrstio i prihod od komunalnog dopri- 
nosa i naknada za prikljufenja na komunalnu infrastruktlrru iz razloga Sto 
se isti rabe jedino za kapitalne rashode, dok su prema vrijedeizm pro- 
ratunskim propisima strukturirani kao poslovni prihodi. 

Drugafije je tretiran i rashod za kamatu koji je strukturiran pod ofplatom 
duga, dok se u vrijedeiim propisima ~i ra6unufinanciranja evidentiraj~r 
somo otplate glavnice danilr iprimljenih zajmova. 

Grad X7'poduzeo je mjere potrebne za poboljSanje svoga financijskog 
stanja. Stoga je za 2003. godinu slika uveiike izmijenjena. 

Primjer 2. 
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Otita je promjena financijskog stanja Grada XY koji je u 2003, godini 
iskazao pozitivan NOR u iznosu od 2.048.800.00 kuna Slo pokazuje 
njegovu sposobnost zaduiivanja, koja je moguCa i primjenom zakonskih 
propisa Sto reguliraju ovu problematiku. 

14.4.3. Kreditna sposobnost i upravljanje dugom 

Kreditnaje sposobnost iskazana sposobnost i spremnost na otplatu zajmova 
koje ugovara jedinica lokalne samouprave. 

Upravljanje dugom proces je upravljanja i kontrole zaduiivanja i otpla- 
Civanja duga. 

Ono pomaie otuvanju dugorotne fiskalne sposobnosti jedinica lokalne 
samouprave. 

Otplata duga predstavlja troSak glavnice i kamata na posudeni novac za 
odredeni broj godina prema unaprijed utvrdenom rasporedu pladanja. 

Brojne su koristi od upravljanja dugom. Kao najznatajnije moiemo navesti 
sljedede: 

- dobar program upravljanja dugom omogukuje oEuvanje dugorotne 
financijske sposobnosti 

- utvrdivanjem parametara ogranitava se mogucnost posudivanja 
novca 

- financiranje kapitalnih investicija odvija se u sklopu sposobnosti 
lokalne samouprave za otplatu zajma 

- dobra praksa upravljanja dugom podupire kreditnu sposobnost 
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- Siedi se novae naplaianju kamate, odabinl se prikladni instrumenti 
zaduiivanja 

- stjeEe se imidi fiskalno odgovorne lokalne saniouprave Sto daje 
prednost kod poduzetnika i poreznih obveznika i davatelja zajma. 

Za razliku od zajmoprimaca, davatelji zajma imaju na umu dvije stvari. Oni 
su zainteresirani za ulaganje sredstava u uspjerne projekte koji Ce dati 
otekivane rezultate, a istodobno moraju uzeti u obzir rnoguie negativne 
posljedice neispunjenja obveza. Zajnlodavac mora pailjivo utvrditi rizik 
povrata uloienih sredstava, pogotovo ako ih posuduje na duii rok (Helfert, 
1997, str. 99). 

Vjerojatnost financijskih neprilika moie se procljeniti analizom: 

- vjerojatnosti nelikvidnosti i 
- vjerojatnosti bankrota. 

Gomja grauica zaduiivanja mogao bi biti iznos duga pri kojem se fiksne 
obveze vezane uz tu razinu duga izjednatuju s gotovinskin~ saldon~ goto- 
vinskog prorai-una. (ViduEii, 2001, str. 232-234). 

Osnovne su znaEajke zaduiivanja: 

- zaduiivanje ima svoju cijenu - kamata za korigtcnjc posudenog 
novca 

- ograniteni iznos zaduiivanja sposobnoSCu otplativanja zajma, 
sprcronoSCu zajmodavca da odobri zajam I zakonski limit 

- dugoroEne posljedice za proraEun - otplata odreduje namjenu budu- 
dih prihoda i ogranitava njihovu upotrebu u druge svrhe. 

U analizi sposobnosti zaduiivanja potrebno je: 

- reorganizirati financijske podatke 
- analizirati tekuie financijsko stanje 
- dugoroi-no projicirati buduCe financijsko stanje 
- analizirati potrebe za ulaganjirna i prioritete 
- donijeti odluke o zaduienju. 

14.4.4. Politika zaduiivanja 

Prema Udruienju driavnih financijskih sluibenika politika zaduiivanja je 
"Politika koja opisuje fiskalnu praksu i praksu u upravljanju koje nastoje 
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integrirati dugorotne materijalne potrebe zajednice s dostupnim finan- 
cijskom resursima". 

Politika zaduiivanja utvrduje parametre za zaduiivanje: 

- dug odriava na prihvatljivoj razini 
- sluii kao osnova za ocjenu posljedica koje Ce novo zaduiivanja 

imati na cjelokupno financijsko stanje 
- daje sliku o vainosti koja se stavlja na upravljanje financijama. 

Politika zaduiivanja ograniEena je postojeCim zakonskim okvirima. Ona se 
odreduje na osnovi projekcija buduCeg stanja lokalne samouprave, s tim da 
predvida buduCe financijske potrebe i ogranitenja. 

Pri donoSenju plana kapitalnih investicija (CIP) i donoSenju politike zaduii- 
vanja potrebno je: 

- usvojiti sluibene smjemice zaduiivanja i plan kapitalnih investicija 
- razmotriti sve potencijalne izvore financiranja 
- najprije se koristiti vanjskim imorima financiranja 
- imati u vidu da hi korisnici trebali platiti kapitalne investicije ili 

usluge 
- raz~notriti djelotvomost politike zaduiivanja, tj. dobivanje potreb- 

nog iznosa novca, kada je to potrebno 
- razmotriti efikasnost politike zaduiivanja, tj. utvrditi relativnc 

troSkove jedne metode u usporedbi s drugom. 

Medutim najvainija je odluka treba li kapitalnu investiciju financirati 
tekufim sredstvima ili kreditorn. 

Kod financiranja tekuiim sredstvima koriste se tekuCi prihodi, a njima se 
financiraju jeftiniji popravci i tekufe odriavanje objekata te nabava i odria- 
vanje opreme s kratkim vijekom trajanja. 

f iedi tom se na dugi rok fmanciraju skupe kapitalne investicije i kapitalne 
investicije s dugim vijekom trajanja. 

U nastavku su usporedene prednosti dvaju natina financiranja jed~nica 
lokalne samouprave: 

TEKUCIM SREDSTVIMA 

- izbjegavanje kamatnog troSka 
- zadriavanje sposobnosti zaduiivanja i kreditne sposobnosti 
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- veda fleksibilnost za financiranje tekucih troSkova 
- ogranitenje rizika od prekomjcmog zaduienja. 

KREDITOM 

- opseg i troSkovi nekih projekata prelaze mogudnosti prihoda 
- raspodjela otplate duga kroz generacije. 

Upravljanje financijama i proraEunom lokalne samouprave ne treba provo- 
diti iskljutivo putem zakonskih ogranicenja i nadzora srediSnje vlasti, vet 
uz uporabu suvremenih metoda i tehnika tija primjena omogutuje kvali- 
tetno vodenje financijskoga planiranja i formulaciju fiskalne politike. 

Potrebno je smanjiti i l i  ukinuti zakonsko propisivanje u dijelu namjene 
pojedinih proraEunskih prihoda zbog razlititih potreba lokalnih jedinica 
i razl~ti te  stmkture lokalnih proratuna, te ukazati vise povjerenja samim 
lokalnim jedinicama u odredivanju namjene troSenja proratunskih pri- 
hoda. 

Takoder je potrebna izmjena zakonskih propisa u dijelu kojitn se regulira 
postupak zaduiivanja lokalnih jedinica u smjeru djelotvomosti i smanjenja 
birokratiziranja i uskladenja sa zakonskom regulativom EU-a, te orijenlacije 
na stalne, odnosno na tekute prihode kao na mjeru granice zaduienja, veCe 
primjene financijske analize kao podloge za donoSenjc odluke o zadu- 
iivanju kao i veCe povjerenje u lokalne jedinice. 
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FINANCIAL MANAGEMENT MODEL AS 
A TOOL TO IMPROVE MANAGEMENT 
CAPACITY OF LOCAL AND REGIONAL 

GOVERNMENTS 

Marina Kristek 
To~nislav ~ i c '  

15.1. Introduction 

Local and rcgional government is the pillar of democratic societies. In or- 
der to fulfill its task of allocating and distributing public funds and to 
achieve the goal of managing the development of local and regional gov- 
ernments, the Urban Institute has assunled the responsibility of promoting 
democ~atic values and efficient governance by assuring that education and 
professional development is available for technical staff, as wellas for elec- 
ted officials, in local and regional governments. The goal is to provide the 
staff with the skills and capacity to fulfill their responsibilities in a progres- 
sive, development-oriented and changing micro- and macroenvironment. 

Besides the challenges of globalization, Croatian local and regional gov- 
ernments face yet another challenge - initiating the process of decentrali- 
zation Decentralization is aprerequisitc for true local and regional govern- 
ment. It is at the local and regional government level that optimal social 
development can be achievcd. 

The following chapters will emphasize the cost and expenditure aspect of 
local and regional government management through the application of 
different procedures and techniques for increasing the rationality of lo- 
cal decisions. 

' Independent Financial Management Consultants 
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Practical work on the implementation of techniqurs and procedures in lo- 
cal government in Croatia has led to a conclusion that can be summarized 
as follows: 

Problem? caused by short-term and isolated decisions (B~emmerhoff .  
1996, p. 140). 

Problems caused by short-lrm and isolatcd dccisions mostly arise due to 
the following: annual budget planning based on faulty projections for the 
next two years, the inexistence of a comprehensive database (most data- 
bases only contain financial data), the insufficient competence of the staff, 
as well as thr lack of effeclivc mcasures for monitoring their work and of 
continuous staff training. 

This results in poorly "prepared programs" which are then given for ap- 
proval lo the boards and councilors, weak citizen participation in the deci- 
sion-making process, as well as in nontransparent data and the lack of 
measures and procedures to track the results and effects of the local gov- 
ernments' decisions. In the long run_ all fhese directly influrncc the devel- 
opment of the community. 

Problems caused by short-term and isolated decisions: 

The creation of the annual local budgrl is based on short-term and iso- 
lated resource spending plans. Such planning has several unfavorable 
effects: 

1. Program implementation, in some cases. can take up to several 
years. In these cases, one-year budgets can be of little value. 

2. The results of various isolated decisions often limes only becomes 
apparent in the longer run. The same is true of the side effects oT 
many decisions made in the public sector, investment decisions in 
particular. 

3. It is impossible to have control over the changes in public finances 
without having a long-term strategy. 

4. Many laws are written without specifying a time period, during 
which they will remain valid. Thus, if they are not amended or abol- 
ished, they define revenues and expenditures in future years. Local 
and regional governments without a long-term plan and clearly 
defined goals, may not have the insight to act uponpossibilities that 
might arise in the future and may thus be forccd to make abrupt 
changes in their course of action. This in tum may cause problems 
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because the budget structure: especially short-term budget structure. 
is very rigid. 

5. Annualstate budgets do not state priorities, nor put emphasis on any 
particular goal. For this reason, the consideration given to limiting 
state budget spending is insufficient. Even if preferences are ranked, 
decisions are based on vaguely defined priorities, which has a di- 
rect impact on the development of the community 

6. Modem budgets are comprehensive, which makes the critical evalu- 
ation of an annual budget a difficult task. It would be easier to make 
judgements if the evaluation of a budget were based on a longer 
period of time. 

7. Fiscal policy is about choosing from among various alternatives. 
Certain decisions can be based on a specific measure or a set of 
measures without taking other measures into consideration, which 
is known as isolated monitoring. However, since the planning is 
made "from bonom to top" and since the starting points are set at 
the request of entities that base their activities on the state budget 
resources, determining priorities and selecting between alternatives 
cannot be achieved without having clearly defined rules, goals and 
methods. Local and regional governments do not usually implement 
goal-oriented policies. Their actions are mainly focused on the al- 
location of resources. 

8. Allocation policies in the public sector, in the sense of resource 
allocation tailored to various programs or areas of activity, cannot 
be identified in annual state budgets (Bruemnlerhoff, 1996, p. 140). 

In order to avoid the consequences of isolated and short-term decisions, 
various procedures and methods to increase the rationality of local and 
regional governments' decisions are being discussed. This paper will 
present the program budget, multi-year capital investment planning and the 
transparent budget process. 

15.2. Program budget 

15.2.1. Program budget definition 

The program budget is the result of continuous activities and the develop- 
ment ofbudgetary techniques with the goal of creating a final document of 
high quality. The goal of these activities is to create a budget that provides 
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sufficient ~nformation in a way that enables the decision-makers to effec- 
tively d~stribute the insufficient resources for expenditures by prioritizing. 
(B. FVoolridge). 

The program budget is the result of attempts to find ways in which to choose 
options for service provision and to answer the following questions: 

What are we trying to ach~eve? (What is our goal?) 
At what price? 

This method for creating budgets enables the organ~zation of activities into 
programs (activities or services with common goals) by determining the 
various ways to achieve each goal, the cost and benefit for each option and 
the selection of options. which will allow to yield the most benefit. The 
program budget is often followed by various evaluations of its performance, 
which requires analysis and documentation. Parts of this methodology are 
used in other methods for creating budgets, such as performance budget and 
zero-based budget. The program budget connects, monitors and presents 
revenues and expenditures through multi-year programs. These programs 
are defined in accordance with the development strategy of the local com- 
munity and reflect the community's objectives and goals. The program 
budget allows for keeping track of the progress made towards reaching the 
goals and objectives stated in the development strategy of the local com- 
munity. Additionally, in a program budget, the activ~ties of local govem- 
ments are to: 

Get organized by program, 
Determine the possibilities to achieve each of the goals, 
Determine the costbenefit of each option and_ finally, 
Select the best option for the selected influence. 

This changes the traditional monitoring of the line-item budget, enabling 
the results and successes to be measured by defined programs. This means 
that the importance of the individual cost is being subst~tuted by tracking 
t l~e  expenses and program results. This also changes the nature of the bud- 
getary reporting repor t ing  by type of expense - while organ~zational units 
becomes secondary, and reporting by program and their hearers becomes 
primary. 

The program budget creates: 

- Effective and rational local government, 
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- Transparent and understandable goals and documents, 
- Optimal use of budget revenue and 
- Development orientation of local government. 

15.2.2. Definition of the program (Cvijanovic, Kristek, t i c ,  2003, p. 31) 

The Program is a group of connccted activities implemented by one or more 
organizational units, in order to ach~evc goals of the fi~nctions for which thc 
local government is responsible. The following items need to be defincd for 
programs that will be presented to the executive and representative bodies, 
local government, and c~tizens: 

Name of the program (sub-program and projects), objective, goal, content. 
organizational structure, stake holders, planned events, sources and re- 
sources (human, financial and material), responsible persons, monitoring 
system and mcthods and time framc. 

When implemented in a local government, the program covers all activi- 
ties by their main purpose and contribution to the overall objectives and 
goals of the community. The program structure is a good way to organize 
the overall activities in the hierarchy of functional categories. 

The program should be clearly structured and result-oriented; should only 
minimally overlap with other programs: and should be quantifiable. Plan- 
ning, budgeting, administrative control and reporting should all take place 
inside the program struchlre. The characteristics of the programs approach 
make it specific and ready for introduction into the modem financial man- 
agement practice. 

The characteristics of the program budget are as follows: 

1. Accuracy 
Accuracy of the program means that an ovcrview of services, expenditures, 
revenue etc. is presented not only for the entire local government, but also 
for each of its functional units. 

2. Clarity 
Clarity of the program includes content, elcments and form of the program. 
The program description should be simple and easy to comprehend by the 
averagc citizen. 
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3. Rationality 
Rationality means that the program sources are distributed in a way that 
allows for optimal results with the given resources. 

4. Transparency 
Transparency is the characteristic of the process and form of the program 
budget that enhances the citizens' access to information and influence on 
the budgetary process. 

5 .  Accountability 
Accountability means that the personal responsibility of the program's 
implemcnter is defined after all thc elements arc defined and adopted. 

6. Control 
Control encompasses the mechanisms developed to monitor the program 
activities and compare the achieved results to the program's goals. 

7. Adaptability 
Adaptability means that program elements defined for certain circum- 
stances do not always exist, but the program with time adapts to internal 
and external conditions. 

8. Continuity 
Continuity of the program process means that, aAcr its beginning, it doesn't 
stop at the end of the fiscal or calendar year, but that it continues to func- 
tion in the next period with the goal ofraising the quality level of services. 

9. Orientation towards results 
Unlike other types of budgets, the program budget is primarily character- 
ized by being result-oriented. That means that each program defined in the 
budget has a precise goal, and that all activities in the budget are oriented 
towards achieving the results stated in the program goal. 

The program budget and the introduction to the process of program bud- 
geting helps achieve three main goals of local government: 

satisfy citizens' real and priority needs in local government, 
satisfy the maximum number of needs with the available resources, 
transparent management of public resources. 
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15.3. Capital improvement program (CvijanoviC. Krisrek, zic, 

2003, p. 52) 

A capital improvement program (CIP) is a multiyear (usually fivc to six- 
year) planning instrument used by governments to identify needed capital 
projects and to coordinate the financing and timing of improvemcnts in a 
way that maximizes the benefits to the citizens. During the CIP process, 
dissimilar projects are compared and evaluated by the elected officials, who 
represent the citizens in choosing among various facilities and services. 

All local government expenditures are considered either capital improve- 
ments or operating expenses. Items are classified as capital versus operat- 
ing according to two criteria - cost and frequency. The cost of a capital 
improvement should be high enough to require special attention. Thus, a 
minimum cost for items to be included in the capital improvement program 
should be established. An interval of at least three years should occur be- 
tween such expenditures, and the assets should last a long time (a service 
life exceeding at least one year). Only major, n o ~ e c u m n g  items are capi- 
tal improvements. 

The direct cost of a capital improvement usually includes more than the cost 
of the actual physical improvement. They may include financing and en- 
gineering costs, preparation costs, land acquisitions, and othcr costs nec- 
essary to complete the capital project. Large capital projects may take sev- 
eral years to plan, engineer, and construct, meamng that they will affcct a 
number of annual budgets. 

In summary, capital improvements are expensive, do not reoccur annually, 
and are long lasting. They are typically fixed assets, infrastructures such as 
strccts, water and sewer systems, public buildings, and expensive pieces of 
equipment. 

15.3.1. Capita1 budget 

The capital budget represents thc first year of the capital improvement plan. 
The primary difference between the capital budget and the CIP is that the 
capital budget is a legal document that authori~es the financing for specific 
projects during the ensuing fiscal period. The capital plan, on the other 
hand, includes the first-year projects as well as future projects for which 
financing has not been secured or legally authorized. 
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15.3.2. Why establish a capital improvement program 

Why should a local govemment establish a capital improvement program 
and budget separate from the operating budget? There are several impor- 
tant reasons. First, capital projects require multi-year expenditures be- 
cause they are expensive and may take more than one year to design and 
construct. Second, capital projects often involvc multiple sources of fi- 
nancing such as current funds, debt and grants, which must be accounted 
for separately. Third, capital projects have future budgetary impacts, 
which requires careful planning. Finally, financial resources for capital 
projects are limited and therefore must be considered and allocated in a 
systematic manner. 

15.3.3. Benefits o f  a capital improvement program (Cv~janov~t,  
Kr~stek, ~ i c .  2003, p. 54) 

There are a number of benefits resulting from capital programming and 
budgeting. These include: 

1. Serving as a major tool for linking physical development to a lo- 
cal government's urban development, transportation, parks and rec- 
reation, solid waste, water, sewer and other plans. It also coordiuates 
physical and financial planning. 

2 .  Relating public facilities to other public agency and private devel- 
opment plans. 

3. Focusing attention on community objectives and financial capabili- 
ties. It aids in prioritizing current and future capital needs and helps 
to balance needs with the ability to pay. 

4. Kceping the public informed about capital needs and projects and 
assists in building public support. It allows the local govemment to 
show its commitment to several projects over an extended time- 
framc. 

5. Coordinating the activities of other public and private agencies in 
project planning: scheduting, financing and constn~ction, thereby 
reducing duplication, conflict and costs. 

6. Allowing time for careful planning and encouraging more efficient 
administration so that land can be acquired in advance and costly 
mistakes avoided. 
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7. Enhancing creditworthiness and ensuring financial stability by help- 
ing control tax rates, avoiding i~nanticipated borrowing, and maxi- 
mizing alternative financing options. 

8. Identifying the most efficient and economical means of financing 
capital projects. 

9. Increasing opportunities for obtaining funding from other govern- 
ments and private sources. 

10. Facilitating coordination with the operating budget. 

15.3.1. A CIP focuses attention on community goals, needs and 
financial capability 

Through the capital improvement programming process, decision makers 
select projects that will be consistent with community goals and needs. As 
part of the process, policy makers, govemment officials, and citizens con- 
sider the current and future outlook for community development and the 
sengices needed by the residents and businesses. This outlook serves as a 
basis for determining infrastructure and equipment needs to be included in 
thc capital program. An important aspect of developing the CIP is balanc- 
ing the community's needs with its ability to pay for them. The process thus 
focuses attention on the financial capability of the government over the long 
tern.  Consistency of projects with community goals and needs providcs a 
way to select among competing projects for the limited financial resources 
available to the government. 

15.3.5. A CIP builds public Consensus for projects and  improves 
community awareness 

An important component of the CIP process is the involvement of citizens 
in the selection and prioritization of projects. Public participation helps to 
build support both for capital projects that are popular (e.g. schools and 
parksj and unpopular (e.g. jails nnd landfills). The public gains a bcller 
understanding of community needs and capital projects through the process 
and thus is more likely to support the capital program. Moreover, the C1P 
process serves to educate citizens on the capital costs associated with stated 
community goals, such as economic development. Through the CIP pro- 
cess. governments also are able to gain greater insight into the costs com- 
munity residents are willing to bear for these activities. Once approved, the 
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CIP document informs citizen groups, developers and other governments 
of the community's planned public improvements. These groups are then 
better equipped to plan their own activities and are less likely to pressure 
for funding of projects not included in the plan. 

15.3.6. Initial implementation of the CIP process 

Croatian local governments looking to implement the CIP for the first time 
may find the process overwhelming and difficult, due to the complexity of 
some of the steps. As such, local governments should not initially attempt 
to fully complete each step of the process, but rather should strive to com- 
plete the 12-step process. Some of the procedures in the steps can be de- 
ferred for several years, until the local government become more familiar 
with CIP and find ways to make the process more manageable. 

15.3.7. Steps in deveIoping a capital improvement program 
(Cvijanovit. Kristek, i i c ,  2003: p. 55) 

Step I :  Determine the organizational structure 

The first step in setting up a capital program and budget system is to estab- 
lish an organizational structure to oversee the process. Central coordination 
and oversight are necessary to ensure an efficient process and compliance 
with policies and guidelines. 

Step 2: Establish policies 

A discussion of capita1 policies should precede the initiation of the capital 
process. Clearly defined and written policies: 1) guide the process, 2) fa- 
cilitate planning and objective setting, 3) establish parameters for identi- 
fying and prioritizing projects and financing options, and 4) provide staff 
direction. The chief executive, council members and staff need to be in- 
volved in the formulation of capital policies. 

Step 3: Develop calendar, forms and instructions 

The capital improvement coordinating staff should prepare a calendar, 
forms and instructions. Dates for each step of the process are listed on the 
calendar, which keeps the process on schedule by informing all parties of 
any important deadlines. If possible, capital programming should be sched- 
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uled to begin and end prior to the operating budget cycle in order to avoid 
an rxcrssive staff workload and provide adequate time for review. Initiat- 
ing capital programming several months prior to the nperating budget pro- 
vides valuable information on the potential effect of capital projects on the 
operating budget. In addition, adequate time is provided for city council 
review and public hearing before it must focus on the operating budget. 

Step 4: Assess capital needs 

Most local governments have capital needs which exceed their financial 
resources. Therefore, it is important that they develop a sound information 
base for identifying capital needs. The information base will assist in: 

identifying and prioritizing capital needs, 
selecting the best maintenance, repair, replacement or abandonment 
strategy, 
minimizing the cffeets and costs of deferred maintenance, 
evaluating alternative methods to meet capital needs, 
assessing financial options, 
reducing service intemptions and complaints, 
~mproving financial reporling, 
controlling capital costs. 

Step 5: Analyze financial capacity 

Capital facilities are costly to acquire and careful planning is needed in or- 
der to pay fur capital projects, without rcsotting to dramatic tax or rate hikes. 
A financial plan that takes into account projeeted sources and uses of funds, 
including amounts that will be needed for capital renewal and replacement, 
is an essential component of preparing a capital improvement plan. With- 
out a commitment to sound financial planning, the capital program will 
become nothing more than a wish list of projects that cannot be funded. 

Step 6: Prepare project requests 

Department and agency staff is responsible for preparing project requests 
in accordance with the forms, instructions and guidelines issued by the 
capital program staff. 

Step 7: Review project requests 

At this point in the process, the completed project request forms have been 
received from the operating departments. The first step is to review each 
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of the forms, checking for completeness and accuracy No judgment is made 
regarding the merits of the proposed projects during this initial screening. 
Project ranking and selection occurs later in the process, once all the nec- 
cssary information has been compiled to evaluate the projects. 

Step 8: Prioritize project requests 

The niost demanding and difficult aspect of project review is the prioritiza- 
tion and selection of projccts. Usually funds are not available to finance all 
needed capital projects. Consequently, local officials must make hard 
choices among competing projects. Too often such decisions are hased on 
intuition and subjective judgment rather than an explicit set of evaluation 
criteria. A more effective and fo~nial evaluation process: 

establishes selection and evaluative criteria, 
assigns values to each criterion, 
compares projects against the criteria, 
rates thc projects, - lists the projects in priority order. 

The project evaluation and prioritization process is made more objective 
and rational by the development of predetermined and clearly defined cri- 
teria. Everyone involved in priority setting and selection, including staff, 
citizens, the chief executive and the legislative body, should participate in 
defining the selection criteria. Public hearings and citizen surveys are of- 
ten used to provide citizen input into the formulation of selection criteria. 
Evaluation criteria should be established prior to the preparation of project 
requests in order to provide guidance to those drafting the requests. 

Slep 9: Evaluate financing options 

Capital programming requires the identification arid evaluation of altema- 
tive sources of financing. Examples of common capital financing options 
include: current funds, reserves, surplus, debt, state grants and subsidies, 
sale of assets, user fees, leasing, development fees, benefit assessments, 
publiclprivate partnerships and donations. Frequently, many combinations 
are used. Selection of the most appropriate source or sources of financ- 
ing is complicatcd by the number and variety of available options, 
changes in national laws, volatile debt markets and the constant develop- 
ment of new, cornp1t.x creative financing sources. For these reasons the 
finance staff should prepare an analysis of the key features and advantages 
and disadvantages of each type of capital financing. Every effort niust be 
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made to identify and evaluate all available sources. A matrix comparing 
the different sources will assist the staff and policy makers in making in- 
formed decisions about the appropriateness and feasibility of each financ- 
ing option. 

Each local government will need to identify and evaluate the capital financ- 
ing options available to it. Information on options can be obtained from the 
statutes, ministries of finance, financial consultants, professional associa- 
tions and other local governments. Department heads are often aware of 
sources of financing for projects related to thcir operations. 

Step 10: Draft capital program and budget documents 

After the chief executive finalizes the recommended capital program and 
budget, a capital program and budget document is prepared for submission 
to the governing body. The program and budget may be combined in one 
document or two separate documents. In some cases the program and bud- 
get are incorporated into the operating budget. Typical conlponents of the 
document are: 1) capital program message or transmittal letter: 2) summary 
schedules; and 3) detailed project information. 

Step 11: Adopt the capital program and budget 

The governing body should be provided adequate time to review the pro- 
gram and budget. Their review may include public hearings and staffwork- 
shops. Workshops and study sessions offer an informal setting for discuss- 
ing thc project proposals with staff members. Site visits also serve as a 
valuable educational tool. 

Citizen participation in the capital programming process can take several 
forms. Citizen surveys may be conducted to obtain citizen input. A citizen 
committee may be appointed to review project requests and make recom- 
mendations. Citizens may be appointed along with staff to a capital program 
committee. 

Step 117: Implement and monitor the capital budget 

Adoption of the capital budget does not complete the process. A system 
must bc developed for planning, controlling and monitoring the manage- 
rial and fiscal aspects of projects. Such a system is comprised of design. 
schedule, cost, quality, change order, and document controls. Project financ- 
ing has to he arranged and implemented. Project timing and staging is im- 
portant and should follow a few simple rules: 



Economic Decentralization and Local Government 

- Provide adequate time for preparing plans and specifications and 
arranging financing. 
Designate project management responsibility. 
Stage projects so as to take maximum advantage of alternative 
financing opportunities. 
Combine and coordinate projects to maximize cost savings and 
minimize inconvenience and disruptions. 
Monitor and control projects with timely, complete and accurate 
progress reports. 

15.4. Transparent budget process (Cvijanovic, Krislek, i i c ,  2003, 

P. 13) 

Over the past decade, legal, organizational and structural changes in the 
system of local and regional government have been undertaken with the 
goal of increasing transparency and improvement of management of pub- 
lic resources. As a result of these changes: a need for a broad initiative to 
introduce modem techniques for a transparent, clear and simple budgetary 
process has arisen. 

The introduction of modern management techniques into local govern- 
ments, including the value placed on transparency and staff training to 
implement these techniques, is fully carried out only when the general 
public (those who are filling in the budget) is provided with the possibil- 
ity of a permanent and clear presentation of the budget and of the budget- 
ary process. A good way to understand this is to think of key words. Key- 
words that apply to the budget process, according to local officials and city 
administrations, are provide, explain, and train. For the public, the princi- 
pal key words are see, hear, and understand. 

The transparent budget process includes a group of all the activities, docu- 
ments, methods, interventions, etc., which the Local Government Council 
(representative body) or the Local Government Board (executive body) 
undertakes for the purpose of informing citizens of the past, present and 
future activities of the elected city administration. 

This method of budget preparation includes terminology, which did not 
exist in the previous system, and also the idea of managing common inter- 
est initiatives, responsibility towards citizens, accountability to the voters, 
and responsibility for initiatives and activities undertaken. Using this trans- 
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parent budget model, the decision-making and monitoring process is com- 
pletely different from proccss uscd to date. 

Key components of the transparent budget process: 

The transparent budget process includes a wide range of activities or models 
used to increase transparency. There are three main activities which best 
support thc larger goal oCincrcased transparency: 

1. Budget Message 
2 .  Public Hearing 
3. Budget-in-Brief 

15.4.1. Budget message (CvijanoviC, Kristek, i i c ,  2003, p. 13) 

A budget message is an important way that the Mayor can encourage dis- 
cussion of the budget. At a minimum, it contalns a general summary of the 
budget, the budget planning guidelines, goals of the city for the next year, 
and how the budget addresses those goals in an easy to read format. The 
hudget message is the first sectlon of the off~cial budgct. 

The budget message usually appears in one of two principal formats: 

Full budget message (long version): This is a comprehensive nar- 
rative discussion of the budget. 
Transmirtal letter (short version): This is a one or two page sum- 
mary of the budget, wrltten by the Mayor. 

If thefull budget message (long version) is used, it should include: 

A brief summary of the budget process 
Contents and accurate description of the m a i n  hudget goals for the 
followmg year 
List of the most important achievements and results of local gov- 
ernment activities in the previous year 
A summary of the changes (increase or decrease) in the budget with 
respect to the prcvious year 
A brief description of main groups of revenues and expenditures by 
three classification levels (organizational, econamic and functional), 
List of tasks of each of the local government departments, in re- 
lation to financing of relevant budgetary and extra-budgetary in- 
stitutions 
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If the Transmitral Letter (short version) is chosen, the contents of the fuN 
budget message will be adapted to the according to the reason it is being 
presented and the space available (if it is to be published). Since it is used 
mainly to address the needs of a wider public, the layout and length will 
differ rrom the complete budget message. In every case, a short budget 
message should contain: 

A simple description of the main budget goals for the coming year, 
The key circumstances in which the budget is adopted (limiting and 
affirmative) 
Two or three key characteristics of the new budget (that can be 
expressed in one word or concept) 
A brief explanation of the reasons for the increase or decrease of the 
main groups of revenues and expenditures with respect to the pre- 
vious period. 

In summary, this information must address the political, economic, and 
any other conditions or circumstances that have influenced the proposed 
budget. 

The full budget message is used for the needs of the City Board and Council 
in the process of preparation, planning and adoption of the budget. A brief 
budget message is primarily used to inform citizens and media, in presen- 
tation documents, and in the budget-in-brief. 

The budget message in its most simple form is a narrative that is more easily 
understood by the general public than the numerical format of the budget. 
It explains the context of the local situation, the circumstances, and the time 
frame during which the budget for the coming year is passed. The reader 
can quickly learn about the main budget amounts, numbers, rates, and most 
substantial parts. 

The message also provides information on the trend and direction the bud- 
get is taking and the options that were selected for the budget year. The 
budget message clearly states local government priorities in service deliv- 
ery, community development, support and financing, in one word, the de- 
velopment policy of the local government unit. In the budget message, 
numbers and figures are used only to support the narrative, or demonstrate 
specific items covered in the narrative. 

The budget message should be based on two important documents: 
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7he localgoverrtrnent development strategy (if defined): This docu- 
ment covers a multiple-year period of development, 
Mayor k guidelirre~ on budget preparation and planning the follow- 
ing one-year period. 

15.4.2. Public hearing (CvijanoviC, Knstek. ~ i c ,  2003, p. 16) 

A public hearing is a technique used by local governments to involve citi- 
zens in the decision making process by informing then1 of issues, projects, 
and problems relevant to the community, and soliciting citizen comments 
prior to taking final action. This is an important component of the transpar- 
ent budget model. 

In order to fully understand the importance of the public hearing, and the 
concept of the public for which the public hearing is organized, we should 
first define the term ,,public". 

The public is divided into three main groups: general public, professional 
public and specialist public. 

Generalpublic is the broadest cross section of public, including all 
ages and professions. 
Professional public consists of individuals or a group determined 
by a certain aspect of professional orientation (c.g. economists, 
doctors, lawyers, etc.); based on their professional orientation, a 
different approach or degree of involvement may be anticipated. 
Specialistpublic consists of individuals or groups belonging to a 
field or profession, which are strictly focused on an arca (e.g. car- 
diologists, accountants, tourist agents. atomic physicists, e t ~ . ) ,  so 
that for them, if need arises, othcr approaches or degrees of involvc- 
ment are anticipated. 

The modcls of approach to the general public can include: 

- Public surveys 
- Media 
- Various forms of evenday communication with the local govem- 

ment bodies 
- Organizing discussions by topic nr thematic groups (lower level of 

discussion) 
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- Organizing discussions by committees and commissions (higher 
level of discussion) 

- Organizing public hearings (the final approach prior to implemen- 
tation) 

The characteristics of a public hearing (including contents, advantages and 
disadvantages) make it ideal for fostering the involvement of the general 
public, with access open to all and encouraged for every citizen. However, 
it is important to note that to have effective citizen panicipation in budget- 
ing, several techniques should be used in concert, public hearings alone are 
not enough to mcet the demand for citizcn participation in the budget pro- 
cess. 

The primary purpose of organizing and conducting a public hraring is to 
inform the citizens on the contents of the budget and the budget process 
itself. 

A pubhc hearing is a model of two-way communication. A public hearing 
is used to provide citizens an opportunity to voicc their opinions on thc most 
i m p o ~ n t  issues or problems being considered by the local government. 
This includes key projects that will dircctly benefit or impact to the citizens 
in their neighborhoods. A common example is the consideration and adop- 
tion of the annual local government budget for the following year. 

Reasons to encourage the citizens to participate in public hearings: 

- An opportunity for citizens to be informed and educated about bud- 
get issues 

- An opportunity for citizens to participate in important local govem- 
ment decisions 
To obtain citizen support for the key activities, projects and the 
overall budget 

- Demystification of the budget process and other local government 
functions: which builds trust between citizens and local government 

15.1.3. Budget in brief 

A budget in brief is an important component of the transparent budget pro- 
cess and can be defined by several terms. It is: 

A document summarizing the budget, 
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An easy to read, understandable presentation of the budget, 
Marketing material for the local government, 
An important public outreach effort (dissemination of local govern- 
ment activities to the general public), 
Educational material, 
A symbol of the local government's commitment to transparency. 

Creating the Budget in Brief is a multi-step process that begins with the 
selection of the Budget in Brief as a component of the transparent budget 
process until it is distributed to citizens. The process can be divided into 
four main steps: 

Step I :  Define the goal 

The Budget in Brief is developed in a way to fulfill several goals that are 
interconnected and function as a whole. The first and most basic goal of 
the Budget in Brief is transparency. It provides the opportunity for all 
citizens to obtain information on the local government budget in a docu- 
ment that it is easily understandable and clear to the average (educated) 
person. 

The second goal of the Budget in Brief is demystification of the budgetary 
process. The Budget in BrieFhelps the public understand the tasks per- 
formed by the local government, the budget development process, and the 
results and benefits the community can expect. In turn, this serves to in- 
crease the level of confidence that citizcns have for local government of- 
ficials. 

The third goal is to educate citizens. Careful design of the contents is im- 
portant to ensure that the brochure is educational, as opposed to simply a 
token publication that is aesthetically pleasing but not informative. 

Educated citizens arc the best foundation to achieve the foulth goal, involv- 
ing citizens in the budget decision-making process through incorporating 
citizen feedback into the budget for the upcoming year. 

Finally, the fifth goal is to provide citizens with information on thc budget 
that they can easily compare to local government accomplishments at the 
end of the budget year. This monitoring function is important to hold lo- 
cal governments responsible for completing planned projects and keeping 
promises made to the public (or to provide legitimate explanations as to why 
a specific project that was anticipated was not cort~pleted). 



Econornic Decenb-alization and Local Government 

Step 2: Specify the target audience and design the budget in brief 
accordingly 

The target audience is the group to whom the Budget in Brief will be pre- 
sented. Needs and characteristics of this group will help determine how the 
document is designed. 

A draft of the Budget in Brief is presented to members of the Council, usu- 
ally at the session when the budget is adopted by the Council. The draft 
Budget in Brief is provided to councilors as inforniation on the way the 
budget is presented to citizens. This is an important opportunity for coun- 
cilors to provide feedback and suggestions that can be incorporated into the 
final Budget in Brief. 

When the Budget in Brief is distributed to the gcneral public, vla local 
media (local radio station, TV, live shows with the mayor or members of 
the local government administration), the purpose behind preparing the 
Budget in Brief is also discussed. 

Step 3: Select contents and determine the slructure 

The Budget in Brief should be short, easy-to-skim, written in clear lan- 
guage, and easy to read. The typical number of pages is between 4 - 16 
pages. The text should be accompanied by charts, tables, and other graph- 
ics to make it easier to understand. 

The Budget in Brief should be structured in a logical way, corresponding 
to parts of the budget, but the terminology should be everyday language 
rather than technical (for example, use terms like salary, revenues from 
leasing city property, revenues from selling land, expenses for business 
trips, etc.). 

IVhile the structure is somewhat flexible, depending on the structure of the 
budget and the decisions of the author, it should contain the following ba- 
sic items: 

I. Table of Contents 
2. Mayor's budget message (short version) 
3. Organizational chart of the budget (or of the city administration) 
4. Overview of budget expenditures, supported by charts and tables 

that segregate information by users, types and functions 
5. Overview of revenues supported with tables, charts by sources of 

revenues 
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6. Overview of anticipated capital programs and projects (anticipated 
revenues and cxpcnditures for each) 

7. Summary of budget calendar 

The Budget in Brief is also a good opportunity to provide general data on 
budget users to the public (such as the number of children and teachers in 
kindergartens and schools), information on associations and the number of 
members that are financed from the budget (e.g. cultural and sports asso- 
ciations), and other basic data on the local government that make up part 
of the City Profile. 

Step 4: Distribution planning 

The method and scope of distribution is defined by the size of the local 
govemment or the population of the county. 

Simultaneous to distributing printed copies ofthe document, the local gov- 
ernment should distribute the information through other avenues as wcll. 
A good example of making use of modcrn technology is to post the docu- 
ment on the local government website, or to email the document to any local 
government distribution lists that might exist. 

The Budget in Brief ean be prcpared based on either the version of the 
budget proposed to the Council: or on the version of tht. budget adopted by 
the Council. If it is based on the proposed budget, the purpose is to inform 
the eitizens and Council about the budget that is b e ~ n g  proposed. If this 
method is selected, it is very important to develop a detailed method of 
collecting feedback infonnation from citizens to impact the final budget. 
This is thc optimal time and way to use the Budget in Brief, because not 
only does it provide accurate and timely information both to citizens and 
to the Council, but it also does so at a point in time that will encourage and 
facilitate citizen feedback and input into the final budget that will be adop- 
ted by the Council. 

15.5. Conclusion 

In order for the local government management to start running the commu- 
nity development, it is essential that: 

- it becomes aware of the importance and implications of its decisions 
for the future, 
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- it internalizes certain management methods and methodologies 
from the capacity building aspect (planning, managing, resource 
disposal), 

- it takes the responsibility for the consequences of its work as well 
as for the consequences of the decisions made upon its expert pro- 
posals and elaboration, 

- it takes the responsibility for the decisions should the public be 
excluded from the decision-making process. 

The politics can insure the sustainable development only if it combines the 
political vision with the work of experts, specialist knowledge and the in- 
tegration of the public into the decision-making process. 
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