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ABSTRACT 

This dissertation describes the nature of and causes of urban economic decline and 
highlights government policy strategies to address this problem.  It reviews the policy 
adoption, policy tools and policy reinvention literature.  It develops a theoretical 
framework that incorporates tenets of each body of literature. This research integrates 
the policy innovation diffusion framework with the policy tools framework in order to test 
explanatory factors of why urban local governments in Florida adopt enterprise zone 
programs.  In addition, the integrated framework allows for the assessment of the 
explanatory factors of policy tool adoption as well as changes in program incentives 
across adopting governments through a period of diffusion.  With this, the framework 
provides a means to answer the following research questions:  

 
1) What factors influence a government’s adoption of an enterprise zone program;  
2) What factors influence a government’s adoption of specific types of policy tools 

as part of its enterprise zone program; and 
3) What factors influence enterprise zone program reinvention? 

 
This research addresses these questions using four explanatory factors including:  

1) Economic Need; 2) Institutional Arrangements; 3) Political Demand; and 4) Regional 
Diffusion.  Further, it describes methodological approaches to test explanations for why 
and under what conditions an enterprise zone program and its various policy tools may 
be adopted and reinvented by Florida’s local governments.   
 

This dissertation provides empirical support for some theoretical explanations of 
program adoption, policy tool adoption, and program reinvention.  In particular, 
measures of fiscal stress, conservatism, and governmental locus of development 
decision making were found to positively influence enterprise zone program adoption.  
Relative to policy tool adoption, higher percentages of black residents were associated 
with grant and tax expenditure adoption. In addition, the adoption of grants was 
positively associated with their adoption by other regional governments. Research 
findings also suggest that fiscally stressed unreformed governments, fiscally stressed 
governments that make their own development decisions, and those governments with 
higher levels of median family income are associated with the provision of fewer local 
enterprise zone incentives.  Local governments that adopt enterprise zone programs 
late in the diffusion process are associated with the provision of more incentives. 
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CHAPTER ONE 
 

Introduction 

States and cities have begun placing priority in reversing detrimental 

trends such as urban blight and unemployment (Wheeler, 1993).  Enterprise 

zones have been established as one means of doing so.  This research is 

concerned with the innovation and diffusion of enterprise zone programs by 

urban local governments in Florida.  It also considers the adoption of policy tools 

within those programs and how local governments change the numbers of 

incentives offered over diffusion period. The primary goal of the research is to 

examine and test explanations of policy and policy tool adoption and their spread 

across cities.  In addition, it examines and tests explanations of policy 

reinvention.  The selection of an economic development policy is guided by its 

previous use in adoption studies (Clingermayer & Feiock, 1990, 1995, 2001), 

because of the conflicting nature of economic development policy outcomes 

(Kenyon & Kincaid, 1991; Netzer, 1991; Tao, 2000), and the perceived relative 

weakness of economic development policy instruments (Sharp, 1991).  The 

majority of empirical research on government policy innovation focuses on states 

as the unit of analysis (Berry & Berry, 1990).  However, some have examined 

innovation by local governments (Aiken & Alford, 1970; and Bingham, 1976, 

1978), but few examine the spatial determinants of innovation adoption by local 

governments (Bingham, 1976).  This suggests that such studies on local 

governments consider only the internal characteristics that influence innovation 

adoption and do not account for how external factors, such as the policy behavior 

of other local governments, influence adoption.  In addition, little research has 

been conducted that examines how governments change policies in the diffusion 

process to fit their needs.  Studying this change is important because “the pattern 
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of a policy’s reinvention has a direct impact on its quality and effectiveness, and it 

can help explain much about policy content and the policymaking process” 

(Mooney & Lee, 1999:81). 

Research Questions 

This dissertation extends the innovation and diffusion framework through 

which the influence of various factors on local government adoption of a targeted 

place-based development policy and its associated policy tools can be assessed.  

It also extends recent work on policy reinvention by examining the various factors 

that influence programmatic changes as more local governments adopt it.  This 

framework provides a means to answer three research questions:  

1) What factors influence a local government’s adoption of an enterprise 
zone program;  

 
2) What factors influence a local government’s adoption of specific types of 

policy tools as part of its enterprise zone program; and 
 

3) What factors influence enterprise zone program reinvention? 
 

This dissertation conceptualizes public policy as a government’s response 

to its physical and social environmental pressures (Eyestone & Eulau, 1968; 

Ripley, 1972).  However, this study provides an approach different from prior 

research on policy innovation adoption in its interpretation of ‘policy tool’ in that it 

includes a focus on the underlying mechanisms of programs or policies.  

Salamon (2002:19) defines a tool as “an identifiable method through which 

collective action is structured to address a public problem”.  Tools are also 

characterized as government mechanisms used to influence behavior and 

achieve policy purposes (Schneider & Ingram, 1990).  These definitions differ 

from others offered that sometimes treat tools synonymously with programs.  The 

concept of policy tool used here refers broadly to the mechanisms that put the 

enterprise zone programs into action.  As Salamon and Lund (1989:28) argue, 

“the central premise of the tools paradigm is that it is possible to discern in the 

multitude of governmental programs, each with its own special purposes and 

operating details, a limited number of distinctive devices…by which the programs 
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operate”.  These tools are used to address government and market failures and 

may represent different strategies for adoption (Tao, 2000).  This is important 

because the choice of a particular tool is assumed to guide program operations 

and influence program results.  Further, various theoretical premises accompany 

the tools.  The proposed framework expands existing literature in that little work 

has attempted to account for the selection of geographically targeted policy tools 

(Tao, 2000). Finally, this study is particularly useful as it can be applied to a 

broad range of tools (See Bingham, 1976 and Wheeler, 1993) in a variety of 

policy settings. 

Purpose and Significance of the Research 
 

Much research has been conducted on the problems of urban areas.  

Such research has often focused on the nature of the problems, the processes 

by which cities decline, and solutions to such problems (Swain, 1993).  Little 

research has examined why local governments choose certain types of policies, 

programs and policy tools to address these problems.  Scholars have, however, 

given considerable attention to the policy tools of government action, but 

fundamental knowledge about the underlying mechanisms of tools has 

developed slower than the continued development and implementation of tools 

(Salamon, 2002).  Although frameworks have been developed to study policy 

content, there is a need to understand governments’ choices among policy tools 

(Schneider & Ingram, 1990).   

This raises the question of why governments adopt certain types of tools 

to address specific problems.  This is particularly relevant in that local 

governments often fail to match specific tools with specific outcomes based on 

the tools’ underlying theoretical assumptions (Tao, 2000). Not doing so results in 

policy inefficiency.  Much of the literature on policy adoption suggests that 

theoretical economic and political factors influence policy choice (Berry & Berry, 

1990; Cable & Feiock, 1998; Berry & Berry, 1999).  These factors carry with them 

behavioral assumptions about policy actors.  Further, Schneider & Ingram (1990) 

assert that behavioral assumptions inherent in policy tools may also guide policy 

choice.  In this sense, it is argued that policy tools are constructed in ways to 
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influence behavior that otherwise may not occur.  Although many local 

governments have faced similar problems with urban decline, they often offer 

different policy responses in the pursuit of economic growth. A local 

government’s choice of policies tends to reflect its history, population 

characteristics, size, region, and the characteristics of its leaders (Judd & 

Swanstrom, 1998).  These factors may also be important in determining whether 

they choose to adopt enterprise zones and how local governments compose their 

enterprise zone policies.  Therefore, this research explores the factors that 

influence the adoption of enterprise zones and the tools offered as part of the 

strategy.  Further, it examines policy variation across local jurisdictions because 

not doing so “discards valuable data and glosses over important differences” 

(Glick & Hays, 1991:847) among governments.   

To achieve this purpose, a framework is developed and tested that 

integrates the innovation diffusion framework (Berry & Berry, 1990) with the 

policy tools framework (Salamon, 2002).  Berry and Berry (1990) developed and 

further elaborated and tested (1992, 1994) an innovation diffusion framework that 

considers both the internal and external determinants of policy adoption that had 

been explained in the literature.  They contend that considering determinants in 

such a manner allows for the simultaneous testing of competing theories.  Their 

approach has been used considerably in subsequent research (Berry & Berry, 

1992, 1994, 1999; Cable & Feiock, 1998; Mauldin, 2004).  The tools framework, 

on the other hand, has not been given much empirical attention as it has been 

approached more descriptively and few studies have tested its merits.   This 

research fills the void by testing the explanations of local government policy tool 

choice in terms of the behavioral assumptions inherent within particular types of 

tools.  In addition, it examines how these explanatory factors influence program 

content through the diffusion process. 

 

Cities and the Pursuit of Economic Growth 

Cities perform social and economic functions (Downs, 1994; Sirjamaki, 

1964) in which public officials seek to make cities livable for its citizens and make 
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them attractive to business and industry (Sirjamaki, 1964).  Deteriorating inner-

city neighborhoods inhibit cities’ abilities to perform these functions.  In addition, 

these conditions encourage people to leave.  Downs (1994) asserts that 

population and job loss in central cities also result from persistent social trends 

that are deemed desirable.  For example, people may leave because of rising 

incomes in areas outside of central cities and because these areas may be less 

densely populated.  As a result, local governments must make efforts to bring 

jobs back into the cities with the hope that people will follow.   

Economic development is taken to mean that the general welfare of 

residents of central cities is improving and that the city is experiencing growth in 

terms of jobs and resources (Blair, 1994).  This improvement can be measured in 

terms of per capita income, improvements in quality of life, and other factors 

(Blair, 1994). Even though such efforts are often employed to remedy conditions 

of distress in cities, they are desirable in that there are usually positive indirect 

spillovers into suburban and rural parts of the metropolitan area (Chandler & 

David, 1979). 

The Logic of Growth 

 Cities pursue growth in order to survive.  Judd and Swanstrom (1998:359) 

explain the logic for growth as follows:   

“A healthy tax base is necessary to maintain the public services 
and infrastructure that the local economy and residents rely upon; 
a healthy tax base, in turn, requires rising land values and business 
prosperity; in order to attract private investment, a city must offer 
a good business climate and special incentives that make it less 
expensive for mobile investors to locate there than in other cities; 
an increasing volume of private investment begins the cycle all over 
again, resulting in rising land values, a healthy tax base, better  
services, and a better business climate”. 

 

This rationale provides insight as to why local governments may pursue 

development, who is involved in the pursuit of growth, and what must be done in 

order to achieve growth.  First, the statement implies that growth is pursued for 

the benefit of the city as a whole.  Huth (1980) argues that cities promote 
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strategies to attract and retain jobs to maintain economic stability.  Such policies 

are considered to be developmental in that they enhance the economic position 

of the city (Waste, 1989; Peterson, 1981).    Second, it identifies actors involved 

in development policymaking.  City governments are charged with the task of 

making their cities attractive to private sector actors.  The private sector actors in 

turn must invest within the cities in order to induce growth.  Finally, in order to 

stimulate investment by private sector actors, governments must provide some 

form of incentives.  This is particularly important to cities that have experienced 

economic decline.  Without growth, local governments face the possibility of 

either a stable or shrinking fiscal base (Wong, 1985) 

Urban Economic Decline 

Urban decline is described as reductions in the size of population and 

employment that have impaired a city’s ability to grow economically (Swain, 

1993).  Urban distress within a targeted geographic area of a city does not 

necessarily refer to distress of that area’s residents (Ladd, 1994).  It could also 

refer to blighted or vacant areas where few people live.  Blighted conditions and 

other problems in these areas are a result of the exodus of people and business 

activities.  As such, “cities have become…the location of the poor, lower class, 

underprivileged, unskilled…” (Shank, 1969:1).  This, in turn, has led to a host of 

urban problems including those with underlying economic and social implications 

such as poverty, employment, education, and housing (Shank, 1969).  In addition 

to the social and economic problems, there are often problems with the physical 

infrastructure of cities (Koebel, 1996).  

Piven and Cloward (1997) question whether the causes of urban 

economic decline were due to economic and political factors.  The authors argue 

that federal policies led to urban fiscal strain, thus causing decline because they 

encouraged businesses and residents to move to suburban areas (Piven & 

Cloward, 1997).  This view is supported by Weiwel, Teitz, and Giloth (1993) who 

argue that highway construction and suburbanization of employment led to urban 

decline.  As such, the urban decline can be explained in terms of loss of middle-
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class populations, commerce, and tax base.  Those with the means to leave 

cities did so because “the city became a wasteland which they could not control 

and therefore could not enjoy” (O’Connor, 1973:126).  Koebel (1996) explains 

that this decline is reversed through reinvestment and redevelopment; 

particularly in efforts which seek to increase middle-class populations, thus 

improving housing and retail markets, and increasing a city’s tax base.  The 

federal, state, and local governments have each taken measures to improve the 

condition of distressed cities. 

 

Policy Responses to Urban Decline   

 The United States has had a history of urban policies in place for much of 

the twentieth century, most of which did not completely follow Koebel’s (1996) 

decline reversal prescription.  For example, the Federal Housing Act of 1949 

authorized slum clearance as a means of urban renewal.  With this, blighted 

areas of cities were demolished in an effort to be replaced by newer housing 

structures.   In addition, the Area Redevelopment Act of 1961 provided grants 

and loans to businesses for the purpose of building new or renovating existing 

facilities.  It also provided funding for job training.  However, these policies were 

considered to be anti-city because they generally encouraged movement from 

central cities to suburban areas (Huth, 1980).   

After the Area Redevelopment Act, few federal policies dealt with the 

economic problems of cities (Huth, 1980). For example, the Model Cities 

program of the late 1960’s was concerned with problems regarding education, 

worker training, social welfare, and community organization (Frieden & Kaplan, 

1975).  However, the program did provide non-categorical funds to support 

various functions of economic development including land purchases, loan-

guarantee pools, direct loans, and industrial promotion (Olken, 1971).  Although 

the program provided direct funding to local governments, it took a small-scale 

targeted approach.  Program efforts were focused on specific neighborhoods in 

selected cities with the hopes that cities without a program would emulate it.  

Accordingly, it was “hoped that nonparticipating cities would benefit from sharing 
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the experience of governmental coordination and the innovative approaches to 

problem solving” (Ripley, 1972:126).  However, such emulation did not occur.  

This may have been due to the inexperience of cities in local economic 

development.  Early in the course of the Model Cities program, few cities had not 

even adopted local economic development strategies. 

     Following these programs, the federal government developed a 

national urban policy intended to improve opportunities for local businesses to 

make a profit.   This national urban policy included investment and employment 

tax credits, an expanded Economic Development Administration, Urban 

Development Action Grant (UDAG) funding, and other mechanisms intended to 

reduce the impact of job and revenue losses in urban cities (Huth, 1980).  The 

UDAG  legislation brought national attention to the use of economic development 

incentives (Lachman, Brett, & Bolan, 1995).  This policy change accentuated the 

importance of business in local economic development strategies. 

 Many of the federal urban policies provided direct funding to cities.  

However, as time progressed, funding decreased and these programs were 

considered failures, as they generally did not result in improved social conditions 

within cities. Further, the policies and programs did little to change the 

detrimental economic conditions within cities. One federal response to the 

decreasing funding was a proposal by the Reagan administration to provide 

enterprise zones as a means to stimulate investment in declining areas, but 

Congress did not create the program.  Concurrently, many states began 

establishing enterprise zone programs in order to stimulate private investment 

and create employment opportunities in economically distressed urban areas 

(OPPAGA, 2004).     The original aim of enterprise zone programs was to 

stimulate business growth in specific areas of depressed central cities.  Doing so 

required the elimination of certain risks to businesses such as tax liabilities and 

regulatory constraints (Butler, 1981).   
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Local Responses to Urban Decline  

 As of the early 1980’s few cities had incorporated various economic 

development incentives into a strategic development policy (Lachman, Brett, & 

Bolan, 1995).   Local urban policies became increasingly important because of 

reduced federal aid to cities, structural changes in the national economy (Feiock 

& Kim, 2001) and the perceived failures of many programs.  In fact, by 1986 the 

federal government significantly reduced efforts aimed at addressing urban 

problems (Judd, 1988).  Further, cities became increasingly innovative and 

competitive in the use of economic development tools (Feiock & Kim, 2001).   In 

order to reverse decline, cities began to develop and implement policies that 

sought to bring jobs, and thus people, back into the urban areas.   

Ladd (1994) explains that place-based strategies involve improvements to 

the physical condition of an area or the economic revitalization of an area as 

evidenced by job creation and new investment.     One argument for place-based 

strategies is that cities as a whole would benefit from the revitalization of 

economically distressed areas (Squires, 1991).  Further, such strategies are 

politically feasible in that city policymakers tend to believe that development 

policies can and should be targeted to specific parts of communities 

(Clingermayer & Feiock, 1995).  However, Tao and Feiock (2004) argue that 

targeted policies, such as enterprise zones, are likely to be viewed as 

redistributive by policymakers because of the restriction of policy benefits to a 

single area. 

Policymakers have shown interest in targeted urban development policy 

tools since the 1980s and early 1990s and these types of tools continue to be 

popular (Ladd, 1994; Rogers & Tao, 2003).  The array of development policy 

tools has been classified in various ways.  For example, Netzer (1991) cites 

Kenyon’s (1988) typologies of contemporary federal economic development 

measures.  These include capital subsidies, tax preferences, and enterprise 

zones. In order to assess why local governments choose targeted development 

policies, it is important to describe the strategies in terms of their tools.  Salamon 

and Lund (1989) identify and Salamon (2002) elaborates and classifies various 
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tools of government action.  Although, the discussion of tools has typically been 

in reference to those employed by the federal government, the tools approach is 

applicable to state and local governments as well because of the general nature 

of the tools.  Relative to development policy, these include grants, loans, loan 

guarantees, and tax expenditures. Squires (1991) identifies various policy tools 

used by local governments to stimulate development.  These include tax 

abatements, low-interest loans, land cost reductions, tax increment financing, 

eminent domain, urban development action grants, industrial revenue bonds, 

redevelopment authorities, and enterprise zones. 

 

Florida Enterprise Zones as a Targeted Development Strategy 

State enterprise zones are geographically designated areas of economic 

distress established to promote job creation and neighborhood development.   

The original aim of enterprise zone programs was to stimulate business growth in 

depressed central cities, particularly urban or inner-city neighborhoods.  Butler 

(1981) suggests that enterprise zones were initially established to encourage 

entrepreneurship in neighborhoods rather than being set up for the purpose of 

selecting particular firms to move into the neighborhoods.   

       Florida’s Enterprise Zone Program was originally established in 1982, 

repealed, and redesigned in 1994, as a means to reduce unacceptable levels of 

unemployment and physical deterioration and to promote economic investment 

within the zones.  As of February 2004, there were 52 enterprise zones in Florida 

including 26 urban zones and 26 rural zones.  Of these, 30 were adopted by city 

governments or were joint adoptions by cities and counties, but adopted based 

on conditions within the city.  Florida’s enterprise zones are used for 

redevelopment and are based on several assumptions.  These assumptions 

include:  a)  revitalization can only occur if the private sector can be induced to 

invest its own resources in enterprises that rebuild the industrial and commercial 

viability of the areas and provide jobs for residents of the areas; and b)  

governments should seek ways to relax or eliminate fiscal and regulatory 

constraints and should  seek to identify supportive actions that facilitate business 
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investment in distressed areas and overcome business objections to distressed 

area site locations.1  In order to stimulate private investment in the zones, Florida 

offers businesses the tax incentives shown in Table 1.1.   

Table 1.1:  Florida Enterprise Zone Program Incentives 

State Incentives Local Incentives 

Enterprise Zone Jobs Tax Credit (Corporate 
Income Tax) Reduction in Occupational License Fees 

Enterprise Zone Jobs Tax Credit (Sales and 
Use Tax) 

Reduction in Building Permit or Land 
Development Fees 

Enterprise Zone Property Tax Credit 
(Corporate Income Tax) Utility Tax Abatement 

Sales tax refund for building materials used in 
rehabilitation of real property Facade/Commercial Rehabilitation Grants 

Sales tax refund for business machinery and 
equipment 

Local Option Economic Development Property 
Tax Exemption 

Sales tax exemption for electrical energy ad Valorem tax Exemption 

Community Contribution Tax Credit Program Local Funds for Capital Projects 

 

 

In addition, the state also authorizes local governments to offer incentives 

and regulatory relief to businesses located within enterprise zones and to those 

they wish to locate in the zones.  The tax and regulatory incentives authorized for 

use by local governments include: a) reduction in occupational license fees; b) 

reduction in building permit or land development fees; c) utility tax abatement; d) 

facade/commercial rehabilitation grants; e) local option economic development 

property tax exemption; f) ad valorem tax exemption; and g) local funds for 

capital projects (OPPAGA, 2000).   

Local governments may adopt an enterprise zone program if three steps 

are taken.   First, the Legislature must authorize the creation of zones.  Second, 

the local government must submit an application to receive an enterprise zone 

designation.  Finally, if the application is approved by the state, the local 

government can enact the program.  In order to receive designation, the local 

government must nominate an area that meets specific criteria.  Proposed zones 

                                                 
1
 Section 290.002(6)-(7), Florida Statutes. 
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must be a specific area that is targeted for redevelopment on the basis of high 

unemployment, poverty, age of housing stock, or other evidence of economic 

weakness.  (OPPAGA, 2004). 

Based on the Office of Tourism, Trade and Economic Development’s 

Florida Enterprise Zone Program annual reports, the total dollar value of local 

incentives ($57.4 million) awarded between state fiscal year 1995-96 and state 

fiscal year 2002-03 outweighs the total dollar value of state incentives ($39.3 

million) during this same time period.  Local incentives accounted for 67% of the 

total amount of incentives awarded between the stated fiscal years.  This 

illustrates two important factors.  First, it demonstrates that local governments 

employ various local incentives as part of their enterprise zone programs.  

Second, it appears that businesses may pursue local incentives more so than 

they do those offered by the state government.  These factors provide a basis for 

studying enterprise zone program and policy tool adoption and tool variation 

across local governments in Florida. 

Local governments with enterprise zones make an ideal laboratory for 

conducting this research.  First, they can be examined within a single state.  

Doing so reduces the need to control for policy differences across states.  

Second, the beginning date for the first adopters is known.  This is critical 

information in a test of innovation diffusion.  Third, because the state allows local 

governments to offer a range of incentives as part of the enterprise zone 

program, empirical models can be developed that allow for testing factors that 

contribute to variation in incentive use across jurisdictions.  Finally, enterprise 

zones have been treated as a single policy tool in the literature.  The approach 

used in this dissertation treats enterprise zones as programs comprised of three 

policy tools.  This allows for the examination of innovation adoption using both a 

single program and the tools that make it up. 

 

The Tools of Government Action 

Local governments may adopt different types of policy tools as a result of 

adopting an enterprise zone.  Because these tools are often part of broader non-
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targeted policy strategies, this dissertation adopts public resources and policy 

tools presented by Reed and Swain (1997) and Salamon (2004).  The use of 

these conceptualizations of policy tools is sufficient in that they coincide with the 

policy tools used in enterprise zone programs.  In addition, conceptualizing tools 

in this manner eliminates problems associated with making inter-jurisdictional 

comparisons of programs that may have similar goals but different means of 

achieving them. Table 1.2 presents the resources used by public agencies to 

stimulate private investment and their corresponding policy tools.   

 

 

Table 1.2:  Economic Development Policy Tools 

Public Resources Tools  

Direct Financing Grants, Loans 

Financing Guarantees Loan Guarantees 
Tax Codes/Tax 
Expenditure 

Tax Increment Financing, Industrial 
Redevelopment Bonds, Tax Abatements 

Regulatory Relief 
License and Permit Fee Waivers, 
Expedited Permitting 

Direct Service 
Provision 

Land assembly, Infrastructure 
Development, Site Assistance 

             Source:  Reed and Swain (1997:341-345) and Salamon (2002) 

 

Direct financing refers to governments providing cash incentives to 

businesses to reduce financing costs and make less attractive locations more 

competitive (Reed & Swain, 1997). Direct financing resources come in the form 

of both grants and loans.    Financing guarantee resources enable governments 

to back loans to businesses from private lenders.  In essence governments 

pledge to cover loan defaults in the event that borrowers cannot repay them.  

Loan guarantees are the primary tools within this category.  Tax codes come in a 

variety of forms including tax increment financing, industrial redevelopment 

bonds, tax abatements (Reed & Swain 1997), and various types of tax 

deductions (Salamon, 1989).   

          Governments often provide regulatory relief as an incentive to business.  

This requires removing regulatory burdens that may deter business from locating 
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in an area.  Regulations are established to protect the public interest (Reed & 

Swain, 1997); however concessions are often made when it is believed that 

increased private sector activity will serve a greater public interest.  Regulatory 

relief often comes by way of reducing or eliminating red tape.  Examples of 

regulatory relief include waivers of license or permit fees and expedited 

permitting.    Finally, governments also provide tools associated with direct 

service provision.  Direct service provision refers to the use of traditional 

government services to encourage private investment to create the possibility for 

development (Reed & Swain, 1997).  Examples include facility improvements, 

infrastructure development, land assembly, and site assistance. .Table 1.3 shows 

the local incentives used as part of an enterprise zone program grouped 

according to their respective resources.  These incentives are part of three 

resources including regulatory relief, tax code, and direct financing.  Each type of 

tool has its own political economy (Salamon, 2002).  This research focuses on 

the characteristics of three specific tools including grants, tax expenditures, and 

regulatory relief. 

 

Table 1.3 –Enterprise Zone Policy Tools and Incentives 

Policy Tool Local Enterprise Zone Incentives 

Grants 
Façade/Commercial Rehabilitation Grant; Local Funds for 
Capital Projects 

Tax Expenditures 
Utility Tax Abatement; ad Valorem Tax Exemption; Local 
Option Economic Development Property Tax Exemption 

Regulatory Relief 
Occupational License Fee Reduction; Building and Land 
Development Fee Reduction 

 
 

By examining the tools in this manner, the influence of the explanatory 

factors on tool adoption within different local governments’ enterprise zone 

programs can also be tested.  Although governments may adopt policies that 

serve the same purpose, they do not necessarily adopt them in a uniform manner 

(Glick & Hays, 1991).  As such, governments tend to reinvent policies as they 
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may adopt policies that over time vary to some degree from early innovators 

(Hays, 1996).   

 
Structure of the Study  

 
 The research questions outlined here are addressed in the following 

manner.  Chapter Two reviews the literature on policy innovation adoption, policy 

tools, and policy reinvention and integrates the policy tool paradigm with the 

innovation diffusion framework.  The linkages between economic needs, political 

demands, government institutional arrangements, and inter-local competition are 

explored to construct explanations for the adoption of an enterprise zone policy 

and specific tools within the policy. The chapter also addresses the explanatory 

factors of policy reinvention through the period of innovation diffusion.  

 Chapter Three describes the data and empirical methods used to answer 

each research question.  It provides descriptions of the data including sources 

and operationalization of variables.  It describes the use of event history analysis 

to test each theoretical explanation of policy adoption.  Further, it describes the 

use of logistic regression to explain of the adoption of specific policy tools.  

Finally, it describes a multivariate regression technique suitable for assessing 

factors that influence the adoption of more comprehensive enterprise zone 

programs.   

The fourth through sixth chapters correspond with the three empirical 

sections in Chapter Three.  Each contains analyses and findings associated with 

each research question.  Chapter Seven summarizes the findings and 

implications and discusses potential avenues for further research.  
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CHAPTER TWO 
 

LITERATURE REVIEW AND  
THEORETICAL FRAMEWORK 

 
Because governments employ various reinvestment and redevelopment 

strategies, each of which has its own theoretical premises and potential 

outcomes, a theoretical framework is warranted that provides a basis for 

explaining local government economic development policy choices.  This 

dissertation examines the adoption of enterprise zones and their corresponding 

policy tools by local governments using an innovation diffusion framework 

integrated with Salamon’s (2002) policy tool framework.  This integrated 

framework explains variation in the adoption of policies and policy tools across 

governments.  Within the context of this framework, Berry and Berry (1999) 

argue that adoption is a function of political systems and various diffusion 

processes.   

Many scholars have applied models considering the social, economic, and 

political factors of a government or diffusion models in search of or application of 

a general theory of innovation. Unfortunately, such a general theory has been 

problematic because of the variance in explanatory findings among empirical 

studies on innovation (Aiken & Alford, 1970).  In particular, a regular occurrence 

in the literature is that “factors found to be important for innovation in one study 

are found to be considerably less important in another study” (Downs & Mohr, 

1976:700).   This is, in part, due to the different conceptualizations of the term 

‘innovation’ because of the multi-disciplinary nature of innovation studies 

(Bingham, 1976).  Further, Bingham (1976) implies that researchers have 

generally treated policy innovations monolithically, not making distinctions 

between the types of innovations.  In addition, results of innovation studies may 
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be limited due to the empirical methods used.  Downs and Mohr (1976) further 

assert that we should “reject the notion that a unitary theory of innovation exists 

and postulate the existence of distinct types of innovations whose adoption can 

best be explained by a number of correspondingly distinct theories” (p. 701). 

Berry and Berry (1990), on the other hand, contend that a unitary theory of state 

innovation can be achieved through the use of improved methods that account 

for both internal aspects of a jurisdiction and the influence of other jurisdictions in 

close proximity.  They encourage scholars to apply such methods in studying 

innovation of various types of policies.  Although a general theory may be 

possible in terms of methods and explanations of adoption, theories of innovation 

can also be developed for different types of policies as the explanatory factors 

are contingent upon and applicable to the particular domain of inquiry. Thus, this 

dissertation tests four theoretical explanations, using various factors, with respect 

to Florida local government adoptions of enterprise zone programs and their 

respective policy tools.  In addition, it explores whether these factors explain 

variation in zone programs across different local governments.    

 

Enterprise Zone Programs as Innovations 

Innovation refers to a government’s adoption of a policy that is new to it, 

though it may not be a new policy to other governments (Walker, 1969; Berry & 

Berry, 1999) with similar goals (Bingham, 1976).  Bingham (1976) notes, “political 

innovation is public policy” (p. 217) and policy at the local level may originate 

either through the executive branch, legislative branch, or a combination of both. 

Eyestone (1977:441) defines diffusion as “any pattern of successive adoption of 

a policy innovation”.    As suggested in Chapter One, cities began to take more 

responsibility for their economic development in response to a decline in federal 

support to cities.  Specifically, because of reduced federal funding, cities began 

to seek ways to increase revenues (Starling, 1986).  One way to increase 

revenues was by increasing economic activity within economically distressed 

areas of cities to positively impact the tax base.   
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 Judd and Swanstrom’s (1998) growth logic model highlights the benefit of 

pursuing development activities.  They argue that engaging in such activities 

promotes a healthy tax base, which would in turn benefit the city as a whole.  

However, not all eligible local governments have created an enterprise zone.  

Further, not all cities offer all legislatively approved types of policy tools as part of 

these strategies.  In addition, local governments may adopt different 

combinations and numbers of tools in order to achieve growth.  Given this, the 

adoption of an enterprise zone policy and the adoption of policy tools can be 

considered rare events.  As such, local governments that adopt these are 

considered to be innovative.    

Literature on Innovation Diffusion 

The literature regarding policy innovation diffusion is abundant.  Studies of 

policy diffusion date back to at least 1930 in Ada Davis’ analysis of the diffusion 

of ‘mothers’ pension’ programs across states (Breton, 1991).   As such, Davis 

(1930) seeks to determine why the idea of mothers’ aid spread and developed 

rapidly across forty-two states.  In addition, Davis examines the variation across 

states in terms of program names, administrative agency, eligibility criteria, 

government funding, and grant award determination of state laws that provide 

public aid to mothers with dependent children.   

Using a spatial analysis and an assessment of correlations, Davis (1930) 

finds no evidence of an effect of geographic location on the time of mothers’ 

pension law adoption and further determines that the relative closeness of states 

has no effect on who should be aided or the dollar amounts that should be 

awarded.  Davis determines, “The details of the laws seem to be the result of the 

accident of the personnel of the committee in charge and the compromises which 

they arrived at, rather than any dependence upon the science of sociology or 

social psychology” (p. 580).  This suggests that individual and political 

characteristics of organizations and states may influence the content of adopted 

policies.  In particular, the interaction of those responsible for formulating laws 

and those lobbyists and interest groups who advocated the pension laws is a 
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primary indicator of adoption, thereby making adoption a political endeavor.  In 

addition, Davis concludes that states adopted mother’s pension laws because of 

demands placed on the political system.  Specifically, the laws passed because 

of supporting public opinion and the political strength of various organizations’ 

appeals to legislatures.  This suggests that policy innovation diffusion is a 

function of the demands in a given governmental jurisdiction.  The demands 

include both those of political actors and those of the general public who perceive 

a need for such a policy. 

Walker (1969) provides further direction for this type of inquiry.  He 

focuses on why some states adopt new programs more readily than others and 

how these policies spread across states (Taggart, 1982).  Therefore, he offers 

explanations of the relative speed of adoption and the patterns of innovation 

diffusion across state governments.  To provide empirical support for the 

explanations, he first constructs an innovation score that serves as a measure of 

a state’s propensity to adopt policies.  He devises this score for each state based 

on the percentage of elapsed time from when the first state adopted a policy until 

the state in question adopted.  This score is calculated using a set of eighty-eight 

policy issues grouped by twelve policy areas.  Walker then describes the 

theoretical explanations of innovation, placing them into two categories including 

demographic factors and political factors.  Demographic factors include such 

variables as urban and total population, per capita income, and educational 

attainment levels.  Political variables include party competition for governorship 

and the David-Eisenberg Index of Malapportionment.  With this, he expects that 

these demographic and political factors influence the innovativeness of states.  

He contends larger, wealthier states would have higher innovation scores.  

Further, he posits that states are likely to be more innovative when the degree of 

party competition is high and when there are higher numbers of legislators 

representing urban areas. 

Walker tests these hypotheses by calculating correlations between 

innovation scores and the measures of demographic and political variables over 

different time periods.  The results tend to support his hypotheses, particularly for 
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the influence of urban population, total population, and per capital income on 

innovativeness.  That is, states with higher total and urban population and 

greater wealth tend to be more innovative.  Modest support is found for 

educational attainment.  The correlations of political factors indicate that the 

innovativeness is related higher levels of urban legislative representation.  

Modest support is found for party competition.   One weakness of these findings 

is that they only suggest that certain characteristics are associated with the 

relative aggregated speed of policy adoption across a large group of policies.  

They do not provide information regarding how these factors influence the 

adoption of particular policies (Taggart, 1982).   

In addition to the aforementioned explanations, Walker also draws 

attention to role of emulation and competition in policy development.  He argues 

that this process determines the “pace and direction of social and political 

change in American states” (Walker, 1969:890).  He further explains that after a 

policy is adopted by a large number of states it is accepted as being legitimate, 

thus non-adopting states may be more likely to adopt even under the slightest 

demands.  Walker tests the assumption based on regional groupings of the 

states.  He contends that the data should indicate evidence of a regional 

clustering of adopting states because of communication networks between 

political leaders of nearby states in which they exchange ideas and learn from 

each others’ experiences (Walker, 1969; Taggart, 1982).  The results do not 

support his contention.    Lack of support could be due to the fact that the focus 

of the analysis is on a state’s propensity to adopt rather than the adoption of a 

particular policy.  Subsequent research attempts to fill this void. 

Gray (1973) builds upon Walker’s work through an analysis of diffusion of 

twelve education, welfare, and civil rights policies among states.  One distinction 

is that Gray focuses on policies that were enacted by states, but not influenced 

by actions of the federal government.  Her research examines how ideas diffuse 

across states, why some states are more innovative than others, and if 

identifiable patterns of diffusion exist across policy issues.  Gray constructs a 

diffusion model based on an interaction effect between those states that have 
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adopted and those that have yet to adopt a given policy.  She argues that as 

more states adopt a policy, the effect on non-adopters increases.  This suggests 

that states will emulate the policy activities of other states.  

Using an interaction model, she finds that the interaction effects are 

significant explanations of the proportion of adoptions for six policies.  Three of 

these policies are welfare policies and three are education policies.  Her analysis 

indicates no interaction effects for civil rights laws.  Thus, Gray concludes that 

this may be due to some states’ active resistance of such laws.  Taggart (1982) 

argues that this suggests that attention should be paid to the forces within states 

to fully understand the process of diffusion. Therefore, interaction effects can 

only partially explain policy adoption as they cannot account for the first adoption.  

 Gray proceeds by testing Walker’s hypothesis that political and 

socioeconomic factors influence a state’s propensity to adopt an innovation.  To 

do so, she conducts an analysis on the first ten states to adopt a given policy as 

a measure of innovativeness.  She argues that Walker’s conceptualization of 

innovativeness is limited because it may mask relationships that may exist 

between the policy and political system.  Gray uses per capita income as a 

measure of state wealth and uses the governor’s electoral margin in the most 

recent election as a measure of political party competition.    She argues that 

early adopters’ wealth and party competition scores should be higher than the 

nationwide mean in the year of adoption.   Based on her analysis, which she 

acknowledges is hindered by missing data, Gray concludes that political and 

economic explanations are useful in determining which states adopt particular 

policies first. In particular, innovative states are wealthier and more competitive 

that other states at the time of adoption.    

Gray also examines the policy adoption across and within each policy 

area in order to address the question of whether states that are early adopters of 

one policy are also early adopters of other policies as well.  The hypothesis is 

that if there is a stable factor of innovativeness (states that are early adopters of 

one are likely to be early adopters of others) then states ranking high on a scale 

of time of adopting any one policy should rank high on a time of adoption scale 
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for another policy.  Rather than construct a single innovativeness score in the 

fashion of Walker, she ranks states according to the time of their adoption of 

each law then calculates an overall and policy area rank average for each state 

and computes Spearman correlation coefficients.  She does, however, 

acknowledge that using averages in this way may conceal interesting 

phenomenon.    Nevertheless, the correlations are generally low and provide little 

support for the hypotheses.  However, it should be noted that the highest 

correlations are found between laws diffusing around the same time period.  As 

Taggard (1982) points out, this may indicate that policies diffusing at the same 

time may be more similar than those diffusing during different periods. 

Eyestone (1977) furthers the work of both Walker (1969) and Gray (1973) 

by arguing that a state’s propensity to adopt a particular policy is dependent upon 

the properties of the policy itself, the political climate, and interaction effects.    

Eyestone provides two explanations for the speed of adoption.  First, he explains 

that policies that diffuse rapidly are adopted by point source diffusion.  This 

suggests that states respond to actions taken by the federal government and not 

each other.  Second, he argues that if interaction effects are present, it is 

expected that there would be evidence of regional emulation.  In contrast, an 

intermixed model allows any state to emulate the policy actions of other states 

whether they are in the same region or not.   

He concludes that diffusion may be based on necessity in some cases 

and provides an example that is particularly relevant to this study.  He exclaims 

that states may be more inclined to adopt policies due to demands created from 

the detrimental effects of urban and industrial growth.  He further argues that we 

can become better informed about diffusion by comparing jurisdictions’ treatment 

of similar programs rather than groups of policies as espoused by Walker and 

Gray.  He further suggests that future inquiries of innovation diffusion should 

provide information regarding policy content to better allow comparisons of 

policies across jurisdictions. 

 Bingham (1976, 1978) provides one of the first comprehensive 

analyses of innovation adoption by local governments. He tests the technological 
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innovativeness of cities across functions rather than by specific policy areas.  

These functions include housing, libraries, and police services.  He questions if 

there is a correlation between innovations across governmental units and 

correlates innovations with other innovations much in the fashion of Gray.  Out of 

thirty-six coefficients, only four are significant.  However, the correlations do not 

reveal particularly strong relationships. 

Bingham (1976) also hypothesizes that innovation adopting cities are 

located in close proximity to other cities that have adopted.  To test this 

hypothesis, he calculates a mean innovation score for each state represented by 

cities in each innovation study.  This innovation score is derived by adding the 

innovation scores for all cities with populations over 50,000 and dividing that 

number by the number of cities in that state.   He admits that this method 

produces biases towards more populous states.  However, based on a spatial 

analysis of the innovation scores, he finds that innovation diffusion occurs 

regionally; that is, it appears that there is a geographic basis for the spread of 

innovation. 

 Bingham (1978) proposes and tests a model of innovation that accounts 

for the influence of organizational characteristics, organizational environment, 

community environment, and demand on the adoption of innovation by local 

government. Bingham’s (1976) model of innovation adoption suggests that the 

environment creates demands for political innovation and the political system 

converts those demands into policy.  Using a partial correlation analysis to 

examine the relationships between the explanatory factors and policy adoption, 

he concludes that various socioeconomic factors are predictors of public policy.  

He further concludes that community power structure and local political culture 

have a direct influence on the adoption of political innovations.   

Berry and Berry (1990) provide an overview of research in state 

government innovation.  They suggest that two types of explanations have been 

proposed in the literature.  First, internal determinant models suggest that 

political, economic, and social characteristics of a state influence a state’s policy 

adoption.  Second, regional diffusion models suggest that states adopt policies in 
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response to neighboring states adoption of the policy. They add that states adopt 

the policies when faced with a particular policy problem.  Adding this caveat 

counters the naïve assumption that states emulate the policy actions of other 

states just because the others states have done something.   Berry and Berry 

contend that the two approaches are conceptually similar and thus develop and 

test a unified explanation of state lottery adoptions that takes into account both 

types of explanations.   

The authors explore the question of what determines the probability that 

the adoption event will occur during a given time period and attempt to answer it 

using event history analysis.  The goal of event history analysis in this case is to 

explain an event that occurs as a result of a state’s behavior at a particular point 

in time.  They predict that a state’s internal characteristics, as well as the 

previous pattern of adoption by nearby states, determine the probability that a 

state without a lottery will adopt.   From this, they develop twelve related 

hypotheses based on political, economic, and social characteristics of states.  

These hypotheses are grouped according to a state’s motivation to innovate, 

obstacles to innovation, and resources for overcoming obstacles.  Their analysis 

supports their prediction in that internal political and economic characteristics and 

the number of previous adopters influences the probability of a state adopting a 

lottery.  Another important element of their findings is that adoption of a lottery is 

influenced by the interaction between the influences of neighboring states and 

internal factors, such as poor fiscal health, that reflect the motivation to innovate.  

 

Literature on Policy Reinvention 

Much of the innovation diffusion research focuses on the various factors 

that influence the date of adoption.  While this literature has provided much 

insight into the various explanations of policy adoption, the reinvention of policy 

innovations and variations in policy content have received little attention (Glick & 

Hays, 1991).  Reinvention refers to phenomenon in which governments 

seemingly change the structure of policies as a result of social learning, 

contextual factors, and political characteristics. Reinvention is thus the 
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“purposeful changes to innovations as they diffuse” (Hays, 1996:631). This 

conceptualization of reinvention is consistent with Davis’ (1930) who finds that 

states change the structure of mothers’ pension programs as they diffuse, 

particularly because of political influences.   The underlying premise is that even 

though policies can be grouped into general categories, governments “create 

substantively different policies through reinvention” (Glick & Hays, 1991:835) 

because they often use information gained from their own and other 

governments’ experiences to adapt policy to provide better solutions to public 

problems (Mooney & Lee, 1999). 

Some scholars have begun examining variations in the content of similar 

policies and laws across states.  For example, Glick and Hays (1991) study 

innovation and reinvention of state living will laws.  They hypothesize that policy 

reinvention occurs over time and along a common dimension.  The common 

dimension of living wills is the extent to which the law makes it easier for a 

patient to produce and implement the provisions in a living will directive.  

Therefore, they test whether states deemed to be late adopters make substantive 

alterations to such laws that make them different from those employed by early 

adopters.   

In order to answer their question, Glick and Hays calculate facility scores 

to use as the dependent variable.  The facility score measures the restrictiveness 

of living will laws.  A high facility score indicates a liberal or less restrictive policy 

and a low score indicates a more restrictive policy.  They generate scores based 

on the year in which a state adopts a living will law as an independent variable.  

This is common in innovation and diffusion research in that it is held that the year 

of adoption is an indicator of the social learning process.  With this, the authors 

predict that those adopters with lower adoption scores are likely to produce more 

facilitative (less restrictive) living will policies. 

Glick and Hays test their hypothesis by calculating correlations between 

time of adoption and facility score.  The correlation coefficient supports the 

expected direction of the relationship, but is modest.  The authors recognize the 

limitations of relying on correlation coefficient results as a sole explanation, thus 
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suggest other factors that may influence adoption such as political changes and 

lobbying efforts.  They perform regression analyses to determine if restrictive 

provisions of laws influenced the positive correlations between adoption date and 

facility scores.  The results indicate that conflict surrounding particular provisions 

of a policy play a role in determining how a policy is reinvented during the 

diffusion process.  This suggests that because different components of a given 

policy may be controversial, different variations of a policy can be seen over time 

although the premise of the policy remains the same.  The findings also indicate 

that early adopters change their policies to resemble those created by more 

recent adopters. 

Hays (1996) continues the research on policy reinvention and examines 

differences in policies between early and late adopters.  He contends that early 

innovation and diffusion research is limited in that it typically characterizes early 

adopters as the most innovative and late adopters as laggards.  Consequently, 

he argues that late adopters may be just as innovative as he considers how 

states change policy innovations as they diffuse.    Hays argues that by studying 

policy innovations in terms of their reinvention by late adopters, we can assume 

that late adopters make improvements in policies.  This implies that early 

adopters may adopt policies that are weak or ineffective.  This could possibly 

explain why governments continue to adopt economic development policies and 

strategies even though research suggests that the policies have little or no 

influence on economic growth.  The same holds for enterprise zones in that 

evidence on their effectiveness is conflicting, thus inconclusive (Tao, 2000). 

Negative perceptions of benefits sustain the controversial nature of 

development policy adoption.  Hays argues, “highly controversial policies, or 

those made up mostly of controversial provisions, will not only diffuse more 

slowly, but, if they diffuse…, they would become more restrictive over time” (p. 

633).  Relative to enterprise zones, we would expect that late adopters will adopt 

less comprehensive, more restrictive strategies.  Hays also argues that the 

greater the need, the likelihood of more comprehensive policies is greater.  

Further, he asserts that greater legislative professionalism leads to the adoption 
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of more comprehensive policies.  Finally, he contends that political ideology also 

influences adoption of more comprehensive policies. 

In his study, Hays tests the influence of societal contextual factors, social 

learning (date of adoption), and political characteristics on policy 

comprehensiveness across three types of state laws.  He concludes that 

controversial laws tend to increase in scope during the diffusion period.  Thus, as 

time progresses, late adopters tend to add additional elements to the policy.  He 

further concludes that although reinvention is a response to a need, it could also 

result from a state’s decision to enact less comprehensive policies due to 

anticipated burdens on government regardless of the need.  Therefore, policies 

that could potentially have a negative effect (i.e. more controversial) on 

government are likely to be less comprehensive. 

The idea of policy reinvention is further advanced by Mooney and Lee 

(1999) in a study of state death penalties and death penalty abolition.  Their 

central question is regarding how morality policy changes as it diffuses.  They 

contend that social learning theory posits that recent adopters learn from earlier 

adopters and modify or reinvent a policy to better fit their needs.  However, they 

argue that a policy that perpetuates a conflict in values and is considered to be 

important may not be conducive to a simple policy learning explanation of 

reinvention. 

Mooney and Lee develop and test two competing hypotheses.  First, they 

posit when adopting death penalty policies, that later adopting states will reinvent 

policy to be more comprehensive than earlier adopters.  That is, more recent 

adopters reinvent a given policy so that is “stronger and bolder, and moves 

further in the desired policy direction” (pg. 82).  This is based on the notion that 

early innovators adopt “modest versions” (pg. 82) of a particular policy in order to 

move slowly in the desired policy direction.  The experiences of the early 

adopters provide information that proceeding adopters learn from and adjust their 

versions of the policy accordingly.  Second, in direct contrast with their first 

hypothesis, they predict that later adopting states will reinvent death penalty 

abolition policy to be less comprehensive than the policy of earlier adopters.  This 

27 



is premised on the idea that early adopters are more innovative and thus take 

more policy risks.  As such, more recent adopters learn from the mistakes of the 

early adopters and reinvent the policies to be relatively less moderate.  They 

argue that this is particularly the case with more controversial policies. 

They find empirical support for both hypotheses.  They conclude that the 

adoption of death penalty policy is incremental and becomes more 

comprehensive over time, meaning that states authorized the use of the death 

penalty for an increasing number of crimes.  This suggests that late (more 

recent) adopters tend to adopt death penalty policies that are more 

comprehensive than the earlier adopters, thus late adopters seemingly learn from 

earlier ones.  They also determine that when considering abolition of the death 

penalty for most crimes and reform of death penalty policy, late adopting states 

tend to adopt less comprehensive policies.  They assert that this may be due do 

the differences in propensities to innovate between states or it may be due to 

learning resulting form early reforms. 

Overall, the literature on policy reinvention suggests that a focus solely on 

adoption may inhibit our abilities to fully understand the policymaking process.  

As such, we should expand the scope of innovation adoption research to 

consider how policy varies over time. The research suggests that in studies of 

policy reinvention, other factors should be taken into account besides policy 

learning.  Such factors include the values of constituents and policy and political 

circumstances surrounding the change in policy (Mooney & Lee, 1999).   

 

The Adoption of Economic Development Policy and Policy Tools 

Weber (1962) suggests that urban economic policy attempts to “stabilize 

the conditions of the local urban economy by means of economic regulation in 

the interest of permanently and cheaply feeding the masses and standardizing 

the economic opportunities of tradesmen and merchants” (1962:80).  In this view, 

urban economic policy serves both social and economic functions.  Weber also 

acknowledges the importance of political factors in urban economic policy in that 

the policy “is determined for the inhabitants of the city not by them” (1962:81).  
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The actions and behaviors of actors and institutions determine how urban 

development occurs (Holupka & Shlay, 1993).  As noted in Chapter One, 

economic development policies and policy tools carry with them various 

assumptions regarding the behavior of actors.  Since cities serve social and 

economic purposes, then it is reasonable to assume that social and economic 

factors drive policy decisions.  Recent research examines the adoption of 

economic development programs and policies by both state and local 

governments (Clingermayer & Feiock, 1990; Clingermayer & Feiock, 1995; Cable 

& Feiock, 1998; Feiock & Kim, 2001; Clingermayer & Feiock, 2001). 

Clingermayer and Feiock (1990) examine economic, interest group, and 

institutional explanations of economic development policy adoption by large 

cities.  They attempt to predict the adoption of five development policies including 

industrial development bonds, urban development action grants (UDAG), 

national advertising, business assistance centers, and tax abatements.  They 

derive their predictions regarding the explanations of adoption using assumptions 

about the relationship between the explanations and the dimensions of economic 

development policies.  In particular, the predictions are based on the directness 

and visibility of government involvement and also the quantity and distribution of 

costs and benefits.  These dimensions allow for the distinction of policies from 

one another and also for the grouping of similar policies.   

Because each policy, based on the given dimensions, has its own 

underlying assumptions, Clingermayer and Feiock develop hypotheses for each 

relative to the three explanations.  The scholars contend that economic need and 

the presence of a growth coalition will be positively related to each of the 

development policies in questions.  Finally, they predict that unreformed political 

institutions are positively relative to the receipt of UDAGs.  They also posit that 

these political institutions will be less positively related to the use of industrial 

development bonds and tax abatements, and even less positively related to the 

use of business assistance centers and national advertising.  The empirical 

results provide support for each of the three theoretical explanations.  The results 

also suggest that the growth coalition and institutional arrangement explanations 
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account for the adoption of policies that are relatively visible and involve direct 

government action.  Further, these explanations are supported when the policies 

offer concentrated benefits to few beneficiaries. 

Clingermayer and Feiock (2001) further elaborate the influence of 

institutional factors on economic development policy adoption using the same 

five policies from their prior (1990) research. The empirical results presented are 

consistent with those from their previous research.  They argue that institutional 

factors “encourage city decision-makers to make certain policy choices and not 

others” (Clingermayer & Feiock, 2001:9) and assert that particular institutional 

arrangements tend to favor certain types of policy instruments.  This implies that 

it is just as important to understand what policy actions governments do not take 

as not taking an action is considered to be a decision itself.   

Cable and Feiock (1998) examine the adoption of state revenue bond 

financing programs.  Specifically, they study whether states adopt such programs 

in response to economic or political demands.  They argue that if the adoption of 

such programs is based on economic need then, it could result in an efficient 

allocation of new development.  In contrast, they argue that development policy 

adoption based on political conditions could result in economic and allocation 

inefficiencies.   

Cable and Feiock use event history analysis techniques to test the theoretical 

relationship between economic need and state development policy.  They focus 

their analysis on states that adopted revenue bond financing programs between 

1969 and 1979.   To test this relationship, they develop a model comprised of two 

indicators of economic demand (relative income and recent unemployment) and 

two indicators of political demand (political party control and regional competition) 

and thus present four hypotheses related to each variable.  First, they 

hypothesize that higher income states are less likely to adopt state revenue bond 

financing.  Second, they posit that states with higher recent unemployment are 

more likely to adopt the program.  Third, they predict that state governments 

controlled by democrats are more likely to adopt state revenue bond financing.  

Finally, they predict that states with greater levels of regional competition are 
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more likely to adopt revenue bond financing.  Their empirical results indicate that 

relative state income influences adoption of these programs, whereas the 

political competition indicators and recent unemployment do not; that is, the 

adoption of state revenue bond financing appears to be based on economic 

demand.   

 

Variation in Economic Development Policies across Jurisdictions 

Sharp (1991) examines the variation in cities’ economic development 

activities because at the time of her writing, little research had done so.  Sharp 

argues that the degree of a local government’s development policy effort is 

related to conditions of economic distress.  Using a data set which includes cities 

with populations greater than 10,000, she examines the extent to which 

economic distress influences city decision-makers to adopt various development 

policy tools given the public accessibility of development policy-making.   

Sharp constructs three sets of institutional arrangements as 

conceptualizations of accessibility.  First, the locus of economic development 

decision-making informs of where the primary responsibility for economic 

development lies.  She contends that when economic development responsibility 

is primarily a function of local government, then decision-making is more open to 

the public.  Second, Sharp considers mechanisms for citizen involvement that 

inform of whether citizens are involved in economic development decision-

making through means such as neighborhood association lobbying or required 

public hearings.  Third, Sharp accounts for the presence of reformed and 

unreformed structures of local government and argues that unreformed 

institutions such mayor-council systems and ward representation makes officials 

more accessible and thus more responsive to the public.  The institutional 

arrangements, along with economic distress, are measured against two 

dependent variables that indicate the number of different types of financial 

incentives used and the number of general development strategies used by each 

local government. 
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Sharp uses a multivariate analysis that yields modest results regarding the 

explanatory value of economic distress as an indicator of aggressive economic 

development pursuits.  Distress has a positive influence particularly when the 

city’s government represents an unreformed institutional structure and when 

citizens have a venue by which to participate in development decision-making.  

Sharp’s analysis, however, suggests that the locus of decision-making has little 

influence on the number of incentives and strategies a city adopts. 

The literature on economic development policy adoption identifies three 

categories of explanations.  These include: 1) economic need; 2) 

political/institutional arrangements; and 3) regional diffusion.  These explanations 

have not only been used to describe adoption processes, but also variations in 

development policy.  This research builds on both of these descriptions by 

integrating the policy tools framework with the innovation diffusion framework.  

Doing so allows for the prediction of enterprise zone program adoption, and also 

the adoption of the policy tools used in enterprise zones.  Taking on this 

perspective affords the opportunity to assess policy reinvention by those cities 

that have adopted an enterprise zone program.  The next section provides an 

explanation as to how the two frameworks can be integrated. 

 

Integration of the Innovation Diffusion and Policy Tool Frameworks 

 Conditions within a community result from consequences of social, 

economic, and political forces (Molotch, 1976).   A framework can be developed 

that allows explanations of how governments respond to the interests of 

individuals and how incentives are created that shape the performance of 

economic and political actors (Lynn, Heinrich, & Hill, 2001).  This framework 

provides insights on the political mechanisms used to shape development 

decisions (Holupka & Shlay, 1993).  Accordingly, it “requires a clear recognition 

of the political dynamics and structures of power that are central to the way 

development occurs” (Holupka & Shlay, 1993:176).   With this, there is an 

understanding that local conditions, political actors and institutions influence 

development policy choices.   
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   The framework offered here differs in that instead of singularly focusing 

on the adoption of particular policies as is typically done in applications of the 

innovation diffusion framework, it allows for assessment of the adoption of 

particular types of tools inherent within enterprise zone programs using 

Salamon’s (2002) tool concept.  This dissertation integrates the policy tools 

framework with the innovation diffusion framework.  The two frameworks can be 

integrated because they share similar aspects.  For example, the tools 

framework, like the innovation diffusion framework, considers the behavior of 

political actors and institutions as explanations of tool use.  Davis’ (1930) and 

Hays’ (1996) research, although not explicitly stated, reflect attempts to integrate 

a policy tool approach, using rules as the tools that make up laws, into an 

analysis of adoption. Other innovation diffusion research treats policies as self-

evident constructs that are singular in nature and therefore do not account for the 

underlying mechanisms that put the policies into action.   

Integrating the two approaches allows for the examination of the tools that 

make up a program.  Doing this serves two purposes.  It allows for the 

assessment of the adoption of a single program and its individual components.  It 

also enables the determination of factors that influence variation of policy tools 

that are part of an overall targeted development strategy.  It should be noted that 

expansive theoretical and descriptive treatments of the tools approach have been 

limited to functions of the federal government (Salamon, 1989; 2002).  As such, 

theoretical explanations of tool choice focus more on the political behavior of 

individuals operating within the federal system.  However, Schneider and Ingram 

(1990) have approached policy tools from a general standpoint with the 

assumption that underlying behavioral aspects guide the choice of tools. Thus, it 

is assumed that the theoretical explanations are applicable to all levels of 

government. 

Mooney and Lee (1999) raise the question of whether the diffusion of 

different types of innovations is dependent on the characteristics of the 

innovation or the environment in which the diffusion occurs.   It has been noted 

elsewhere that the adoption of an innovation is likely affected by the innovation 
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itself (Eyestone, 1977; Clark, 1984) since the innovations themselves tend to 

carry behavioral assumptions (Schneider & Ingram, 1990).  As such, 

characteristics of the innovation influence whether or not the innovation is 

adopted.  This is of particular importance in merging the innovation diffusion and 

the policy tools frameworks. 

Howard (1995) tests the tools approach by comparing the federal 

government’s use of tax expenditures and direct expenditures.  He attempts to 

describe the tools in terms of the growth in use by government.  Howard 

concludes that differences between the properties of the two types of tools are 

unclear and thus questions the utility of the tools approach.  This would be 

expected given the methods used to produce research results.  He compares the 

growth rates of tax expenditures and direct expenditures across various 

categories including defense, income security, housing, and health.  His analysis 

provides insight as to the level of resources devoted to a tool for a particular 

function, but offers little as to differences in use.  His analysis also offers little 

insight as to why the federal government chooses to put more resources into one 

over the other. However, Howard admits that “powerful interests, historical 

accidents, clever strategies, formal institutions, and ideas” (p. 446) may have an 

impact on differences between various tools.  With this, it seems plausible to 

integrate the tools approach with the innovation and diffusion framework as the 

latter has the capability of testing competing explanations of policy and policy tool 

choice.   In order to integrate the tools approach with the policy innovation and 

diffusion framework, it is important to understand the tools in terms of their 

political economies and dimensions. Both of these provide insight regarding the 

underlying assumptions of the tools. As Clingermayer and Feiock (1990) assert, 

additional work needs to be done to relate the dimensions to theoretical 

statements regarding urban policy. This research is a step in filling this void. 

Predicting the adoption of particular tools depends on assumptions about 

the relationships between the theoretical explanations and the political economy 

and dimensions of the tools.  The next sections discuss the political economy of 

policy tools and each policy tool that could be used by Florida local governments 
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in their enterprise zone programs and how each tool relates to the various 

dimensions.  This is a critical step in applying the theoretical explanations of 

policy adoption to the adoption of policy tools. 

 

The Political Economy and Dimensions of Policy Tools  

Schneider and Ingram (1990) assert that the tools carry different 

assumptions about policy actor behavior.  In addition, tools carry assumptions 

about institutional behavior as well (Peters, 2002).  As such, each tool has its 

own political economy (Salamon, 2002).  The purpose here is to identify the tools 

used as part of enterprise programs and explain how these tools relate to the 

different explanations of policy adoption.  In order to explain this relationship, the 

characteristics of the tools and their respective dimensions should be explored.   

Several policy tool dimensions have been identified.  These dimensions 

offer insight regarding why governments may adopt various policy tools.  

Salamon (2002) discusses the dimensions of directness, automaticity, degree of 

coerciveness, and visibility.  Direct tools are those in which the authorization, 

funding, and implementation are carried out by the same entity (Salamon, 2002).  

In the case of enterprise zone policy tools, direct tools are those that originate, 

are funded, and executed by the local government.  Policy tools that are 

automatic are those that use existing administrative structures to produce an 

effect as opposed to creating a new structure to implement the tool. 

Coerciveness refers to the extent to which a tool restricts behavior (Salamon, 

2002).  Local development tools used in the enterprise zone are unlikely to be 

coercive because governments use them to encourage private investment as 

opposed to discouraging it.  Finally, visibility pertains to whether resources 

devoted to a tool show are captured in a government’s budgeting and policy 

review process (Salamon, 2002). 

 

 

 

35 



Local Government Enterprise Zone Policy Tools 

Florida statutes authorize local governments to adopt three types of local 

policy tools as part of their enterprise zone programs.  These include grants, tax 

expenditures, and fee reduction tools.  The following sections discuss each in 

detail. 

 

Grants 

Local governments may offer façade and commercial rehabilitation grants 

and local funds for capital projects as part their enterprise zone programs.  Both 

of these tools can be considered grants because they are both direct financing 

mechanisms that involve providing cash payments to businesses to encourage 

their investment within the designated areas.  Like the rehabilitation grants, local 

funds are often provided to businesses without having to be repaid.   

Grants are an indirect tool used by governments (Beam & Conlan, 2002) 

in economic development efforts.  They are indirect because although they are 

authorized and funded by governments, it is private businesses that implement 

the activities related to the grant.  Specifically, “grants leave considerable amount 

of the available discretion over the operation of programs…in the hands of the 

recipient organization” (Beam & Conlan, 2002:342).  As such, an important 

feature of grants is that businesses can use them without having to succumb to 

the pressures of government control.  On the other hand, because enterprise 

zone programs typically have job creation requirements, business may view them 

as a means of government interference. 

Grants have a high degree of automaticity. They rely on the administrative 

systems of private businesses to carry out job creation functions.  Local 

governments provide funding to businesses to reduce their costs in creating jobs.  

Businesses create jobs in response to increased production, thereby stimulating 

the economy. Beam and Conlan (2002) assert that grants are also non-coercive.  

Local governments use grants to encourage job growth rather then restrict it.  

The governments typically require businesses to create a certain amount of jobs 
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in exchange for a grant; however, they do not inhibit the businesses ability to 

create these jobs. 

Finally, grants are perceived to be relatively visible because they are 

generally recorded in local government budgets.  Because of this, the use of 

grants may be influenced by the various economic and political characteristics of 

a locality.   

 

Tax Expenditures 

 Tax expenditures are popular tools because they are found on the 

revenue side of budgets, and thus are not recorded as outlays (Salamon, 1989).  

This is an important facet in understanding why such tools may be adopted by 

local governments in economic development efforts. Further, the use of grants 

can be explained by political factors (Hood, 2002).   Hood (2002) defines tax 

expenditures as a tool that encourages certain behavior either by reducing, 

deferring, or eliminating the tax obligation of a business or individual.  Florida 

local governments are authorized to use three types of tax expenditures including 

utility tax abatements, ad valorem tax exemptions, and the local economic 

development property tax exemption.  Through the use of tax expenditures, 

governments can pursue economic development objectives without spending 

collected tax revenues.  Instead, governments allow businesses to retain and 

spend dollars they would otherwise pay to the government.   

 Hood (2002) asserts that tax expenditures are very indirect.  As with other 

tools, governments use tax expenditures in their enterprise zone programs to 

encourage job creation and investment in economically distressed areas.  With 

tax expenditures, officials can only speculate their costs and who will receive 

them because “the decision to claim benefits rests with taxpayers and their 

advisors” (Hood, 2002:413).  Because tax expenditures are an indirect tool, they 

are uncontrollable in terms of their costs and benefits.   

 Tax expenditures are perceived to be highly automatic.  They rely on the 

existing local government tax system, thereby relying on existing administrative 

structures.  As such, tax expenditures are popular with policymakers because 
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they can be administered without creating additional bureaucracy.  Another key 

feature of tax expenditures is that they do not show up in the budgeting process.  

As such, they are considered to be relatively invisible.  In particular, they are less 

visible than grants or regulatory relief (Hood, 2002).  Finally, tax expenditures 

involve little coercion.  Like grants, they are designed to encourage behavior 

rather than restrict it.  For example, eligible businesses that invest in enterprise 

zones are not required to produce a certain number of jobs.  However, they may 

receive tax benefits if they do. 

 

Regulatory Relief 

 Governments generally use economic regulations to protect the public 

interest.  One way they do this is by charging fees for businesses and developers 

to engage in activities in specific areas. By doing this, governments control the 

entry and exit of firms (Salamon, 2002b) into targeted areas. However, there are 

times when governments make changes in these regulations in order to stimulate 

private activity (Reed & Swain, 1997).  Florida local governments, as part of their 

enterprise zone programs, can offer regulatory relief to businesses in the way of 

occupational license fee, building permit, and land development fee reductions.   

Like the aforementioned tools, regulatory relief is a means to reduce the costs of 

doing business, thereby providing an incentive for businesses to invest in 

enterprise zones.   

 Economic regulations are considered to be somewhat direct, have a low 

degree of automaticity, are highly coercive and somewhat visible (Salamon, 

2002b).  Regulatory relief, then, is considered to have almost opposite 

dimensions associated with it.  Regulatory relief is indirect because although 

governments authorize its use, private businesses are allowed to not pay fees 

associated with development or business-related activities.  Further, 

governments provide regulatory relief to encourage businesses to invest in the 

distressed areas; therefore, it is business interests that contribute directly to 

economic development within enterprise zones.   
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 The regulatory relief tool is also automatic because the relief is provided 

through existing administrative structures.  In other words, the creation of a new 

administrative structure is unnecessary in order to provide regulatory relief.  In 

the case of enterprise zone incentives, regulatory relief tools are provided by a 

local government’s regulatory entity.   

 Regulatory relief is non-coercive and not very visible.  It is non-coercive 

because it is used to encourage business investment rather than discourage or 

restrict a particular behavior.  Regulatory relief is used as a correction to 

regulatory tools, which otherwise would not allow businesses to participate in the 

local market unless they pay certain fees.  Finally, regulatory relief is relatively 

invisible.   Only those affected by it would be aware of it.  Further, because this 

tool involves reductions in fee payments, it would not show up in the normal 

budgeting and policy process.   

  Table 2.1 shows each of the enterprise zone policy tools and how they 

relate to each tool dimension.  As shown, each of the tools has the automaticity 

dimension in common.  However, the grants tool is the only one that is direct and 

visible.   

 

 

Table 2.1:  Dimensions of Enterprise Zone Policy Tools 

 Directness Automaticity Coerciveness Visibility 

Grants X X   X 

Tax Expenditure   X     

Regulatory Relief   X     

 

 

Given the preceding discussion, it seems logical that the adoption of policy 

tools can be explained by the same factors that explain the adoption of the policy 

strategy of which they are a part. However, based on their dimensional attributes, 

it appears that the theoretical explanations would have the same effect on each 

tool.  The discussion of tool dimensions minimizes the importance of fundamental 

differences between the tools.  Thus, additional criteria must be considered. 
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Each of these tools can also be evaluated in terms of various criteria 

including efficiency, effectiveness, equity, and legitimacy/political support 

(Salamon, 2002).  Efficient tools are those that achieve a balance between costs 

and benefits.  Costs included both those imposed on government and those 

imposed on businesses.  Effectiveness refers to the extent to which a particular 

activity achieved intended objectives.  Equitable tools are those in which costs 

and benefits are distributed evenly. Equitable tools have a different meaning in 

terms of the redistributive nature of enterprise zone programs.  In this sense, 

equitable tools are those that “remedy past inequalities and ensure equal 

opportunity and access to all” (Salamon, 2002: 24). Finally, tools deemed 

legitimate and politically feasible are those that are generally supported by 

political interest and by citizens.  By having this dimension and evaluative criteria 

framework, hypotheses regarding the determinants of local government adoption 

of various policy tools can be developed.  Discussion of the evaluative criteria is 

incorporated into the next section regarding theoretical explanations of adoption. 

 

Explanations of Adoption 

Four explanations of development program adoption are offered including 

economic need, political demand, institutional arrangements, and regional 

diffusion.  These have been consistently presented throughout the literature 

reviewed here.  Although these explanations are used in models of policy and 

program innovation adoption, they can also serve as explanations of tool 

adoption within a specific type of policy strategy as the adoption of tools may be 

constrained or enhanced by various contextual factors.  It is important to 

understand the choice of tools because this choice influences outcomes of the 

policy process.  Specifically, tool choices structure the implementation of policies 

and therefore affect their results (Salamon, 2002).   

The literature reviewed here examines policy adoption across different 

state and local governments in terms of economic and political factors.  It 

suggests that economic need and political factors influence policy adoption.  

Empirical support is found for these factors in many cases.  In addition, the 
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research suggests that governments may be influenced by the policy actions of 

other nearby governments.  This research thus focuses on the influence of 

economic, political, and institutional factors in addition to the influence of nearby 

local governments’ adoption, as explanations of a government’s decision to 

adopt an enterprise zone program, its respective policy tools, and the reinvention 

of the program in terms of the number of incentives offered. 

 

Economic Need  

One explanation suggests that governments adopt development policies 

in response to an economic need.  Such need-based explanations contend that 

cities are deficient in areas such as employment, revenues, property values, and 

have larger numbers of citizens who are considered poor (Johnson & Neiman, 

2004).  Noto (1991) argues that cities with depressed economies must make 

some type of development concessions either by targeting subsidies to specific 

firms or through general deflation.  Empirical findings support this assertion and 

suggest that cities experiencing economic decline are likely to pursue policies 

that encourage economic development (Clingermayer & Feiock, 1990).   

Tao (2000) further classifies need in terms of local income levels and 

growth trends and in terms of reliance on intergovernmental aid and specific 

economic problems such as unemployment and poverty.  Less-affluent 

governments are likely to pursue developmental policies in general (Tao, 2000; 

Peterson, 1981) and they are likely to pursue economic development policies 

specifically (Clingermayer & Feiock, 1990). It is expected that local governments 

with lower income and higher unemployment are more likely to adopt an 

enterprise zone program because demand for growth is greater and because the 

programs are designed to increase employment opportunities.  Further, those 

cities with greater need tend to adopt more comprehensive policies (Hays, 1996).   

In contrast, Johnson and Neiman (2004) argue that cities with high incomes are 

less likely to pursue development because they don’t perceive a need for it.  This 

contention is supported by the results of other research including that of Sharp 

(1991) and Clingermayer and Feiock (1990).   Need-based explanations do not 
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only apply to cities that experience conditions of economic decline.  Johnson and 

Neiman (2004) argue that cities that experience rapid population growth could 

face problems with availability of employment opportunities.  Therefore, these 

cities are likely to engage in activities that promote business attraction and job 

creation to meet the demands for employment.   

Relative to the policy tools, it is argued here that economic need 

negatively influences the adoption of grants.  The basis for this argument is that 

since grants are visible and require direct expenditure of local funds, local 

governments may find them to be unattractive tools during times of detrimental 

fiscal conditions.  The fiscal conditions could produce a fiscal mismatch (Hood, 

2002) as local governments may choose to use funds to support distributive 

services rather than ones with redistributive consequences.  A fiscal mismatch 

occurs there are not enough resources to meet the development demands in 

distressed areas.   Grants may also be unattractive tools under adverse local 

economic conditions because they are considered to be inefficient, ineffective 

and inequitable (Beam & Conlan, 2002). 

 Tax expenditures are viewed as being inefficient, ineffective, and 

inequitable (Howard, 2002). Given this, when a local government faces negative 

fiscal conditions, they may be less likely to adopt tax expenditure tools.  Because 

tax expenditures reduce the amount of revenues a local government would 

collect, along with their limited utility, governments may not be willing to risk tax 

revenues when the consequences of doing so is highly uncertain.   Conversely, 

regulatory relief tools may be adopted under adverse economic conditions 

because they are efficient, effective, and equitable.  Further, they lack visibility 

and don’t require the direct use of fiscal resources.  It is expected that local 

governments experiencing fiscal distress are likely to offer more local incentives 

as part of an enterprise zone program.  They may do this to maximize the ability 

to attract business investment into the distressed areas.  This investment is 

sought to reverse the detrimental conditions of these areas.   

Fasenfest (1993) argues that there is a tendency to become overly 

concerned with economic conditions as the basis for determining policy choices.  
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This implies that other factors should be considered when evaluating the 

adoption of urban economic development policies.  Often times, broader political 

and social issues are ignored (Blair, 1995).  However, these issues will be 

considered in this research. 

 

Political Demand    

 The adoption of development policies can also be explained in terms of 

political factors.  Special interests are considered to be powerful at the local level.  

O’Connor (1973) contends that downtown business interest groups tend to 

determine the direction of urban development.  These interests often form 

partnerships with local governments in order to advance their policy agendas.  

Public-private partnerships are considered to be essential components in urban 

revitalization.  The relationship between business interests and governments in 

this manner is known as privatism (Squires, 1991).  Policies rooted in privatism 

consist of government sponsored financial incentives to private actors in effort to 

reduce production costs and encourage investment within cities.  Thus, “the 

distinction between private and public power is unclear and public investment is a 

special form of private investment” (O’Connor, 1973:86).  There is empirical 

support for the notion that the activity of elite groups drives development policy 

adoption (Clingermayer & Feiock, 1990).  Conversely, the authors contend that 

neighborhood organizations and ad hoc protest groups oppose economic 

development efforts.   

Political explanations involve the presence and activity of two interest 

groups; growth coalitions and anti-growth coalitions (Blair, 1995; Clingermayer & 

Feiock, 1990).  Molotch (1976) made an initial metaphorical expression of the city 

as “growth machine”.  This perspective suggests that development is the 

outcome of the activities of growth coalitions that work to build up and change the 

urban landscape (Holupka & Shlay, 1993).  The literature does not provide much 

evidence between the different kinds of coalitions and the particular types of 

development policies they support (Clingermayer & Feiock, 1990).   
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It is expected that the presence of a growth coalition is positively related to 

the adoption of enterprise zones and each of the policy tools examined here. 

Beam and Conlan (2002) suggest that such interest groups may favor these tools 

because they provide assurance that specified activities will be supported.  

However, given that they are part of the enterprise zone programs, policy tool 

benefits would be confined to businesses and individuals within a small 

geographical area.  Therefore, growth coalitions may have a negative influence 

on the adoption of enterprise zones.  However, if a zone is adopted, these 

groups are likely to prefer regulatory relief and grants as opposed to tax 

expenditure tools.  Thus, local governments with strong growth coalitions are less 

likely to adopt enterprise zones, but are more likely to adopt regulatory relief and 

grants as part of an enterprise zone program.  Further, the local governments are 

more likely to adopt fewer tools as part of the overall enterprise zone strategy 

because of their redistributive nature and their uncertainty relative to efficiency 

and effectiveness.  Conversely, it is expected that local governments with strong 

anti-growth coalitions are more likely to adopt enterprise zones because the 

expected benefits are targeted to the areas of greatest need.  Further, it is 

expected that strong anti-growth coalitions would seek all assistance available, 

thus local governments will tend to adopt each of the policy tools as well as the 

greatest number of available incentives.  

 Political ideology is also related to the choice of certain types of policy 

tools.  Howard (2002) contends that political conservatives and moderates, who 

typically embrace limited government, tend to favor tax expenditures.  The 

reason for this is that they tend to treat tax expenditures as tax cuts.  However, 

they prefer across the board tax cuts as opposed to those targeted as specific 

industries or groups.  It seems logical, then, that conservatives would oppose the 

adoption of enterprise zones and the tax expenditures that are a part of them 

since they are targeted at specific areas and certain groups of people.  Liberals, 

on the other hand embrace tax expenditures, but have been unsatisfied with 

them (Howard, 2002).  Howard contends that liberals may embrace tax 

expenditures as a “second-best solution” (pg. 428).  This suggests that liberals 
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may choose other types of policy tools more so than they do tax expenditures.   

These tools allow politicians to claim credit for taking action against a particular 

problem because they appear to be responsive to the economic needs of a local 

government (Clingermayer & Feiock, 1990; Sharp, 1991) and they assure the 

politicians that needs are being addressed (Beam & Conlan, 2002). Although, 

they may be favored by those who hold more liberal political ideologies, tax 

expenditures are “examples of good politics but bad policy” (Howard, 2002:411).  

On the other hand, tools, such as grants provide an opportunity for political 

compromise between those that favor and those that oppose direct government 

involvement (Beam & Conlan, 2002).  With this, it is expected that grants will be 

a tool of choice regardless of political ideology and special interest.  The same 

can be stated for regulatory relief because of its politically feasible and efficient 

character.  It is also expected that local governments with more liberal 

constituencies are likely to adopt more tools as part of an enterprise zone 

program. 

 

Institutional Arrangements  

  A third set of explanations suggests that institutional structures influence 

the likelihood of a local government’s adoption of particularly development 

policies and policy tools.  Clingermayer and Feiock (2001) assert that the political 

institutional environment of a local government shapes a community’s decision to 

pursue specific policy strategies.  They further assert, “the nature of a city’s 

institutions encourages particular kinds of behavior and…encourages particular 

kinds of people to participate in local politics” (2001:9).  They argue that the 

institutional arrangements along with the economic and demographic 

characteristics encourage city decision-makers to make certain policy choices 

and not others.  Form of government is one indicator of whether cities adopt 

economic development policies.  Bingham (1976) asserts that the council-

manager form of governments is associated with economic growth, thus city 

managers are thought to pursue growth policies because they provide and 

opportunity to engage in activities could demonstrate achievement. 
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Further, chambers of commerce or other business groups often 

spearheaded local government reform efforts (Waste, 1989). This implies that 

development policy tools chosen by cities with council-manager government 

forms will tend to favor those business interests.  Therefore, governments with 

these types of institutional arrangements are likely to adopt developmental 

policies.  However, because enterprise zone programs are redistributive, 

reformed governments are less likely to adopt them.    O’Connor (1973) suggests 

that within the political economy of cities, the type of representation matters 

regarding who benefits from development.  He states that in at-large electoral 

systems, elected officials are likely to serve the “wealthy, downtown 

businessmen, and other dominant private interests” (p.133). These types of 

electoral systems are associated with reformed governments (Sharp, 1991).  

Therefore, governments with at-large electoral systems are less likely to adopt an 

enterprise zone program.   

Given the redistributive nature of enterprise zone programs, mayor-council 

forms of government may be more likely to adopt them. The mayor-council form 

of government is also more likely to choose less visible, but politically legitimate 

policy tools, namely regulatory relief.  This form of government may also be more 

likely to adopt tax expenditures because they are generally less visible.  Sharp 

(1991:132) argues, “the character of governing institutions is expected to 

condition the relationship between economic distress and economic development 

activity”.   It is expected that unreformed local governments pursue more 

aggressive economic development strategies.  Therefore, fiscally distressed 

unreformed governments offer more local incentives as part of their Enterprise 

Zone programs than do reformed governments. Unreformed local governments 

are also likely to adopt more incentives as part of the enterprise zone as well 

because politicians tend to favor targeted development strategies (Clingermayer 

& Feiock, 1995). 

 

 

 

46 



Regional Diffusion  

A final explanation, regional diffusion, suggests that governments adopt 

policies in emulation of nearby neighboring governments when facing particular 

policy problems.   One reason for such emulation is a government’s desire to 

gain a competitive advantage over another government (Breton, 1991; Berry & 

Berry, 1999; and Tyran & Sausgruber, 2003) when luring investments, attracting 

homeowners, and exporting goods (Wong, 1988).  This is particularly notable for 

economic development policies (Berry & Berry, 1999). Cities adopt economic 

development policies that “reflect a sense of competition with other jurisdictions” 

because these jurisdictions are perceived as threats to their economic vitality 

(Johnson & Neiman, 2004:126).  Walker (1969) finds that a national system of 

emulation and competition exists between states.  In this sense, states are 

grouped in terms of their geographical regions, thus creating a regional 

communications network.  As such, it is believed that a similar diffusion network 

exists between cities (Bingham, 1976) and other local governments.  Eyestone 

(1977) contends that policy emulation may occur because a jurisdiction may 

serve as a “timely model which may be seen as the solution to a vexing local 

political problem” (pg. 441).  Rees (1982) suggests that enterprise zones will 

increase in number as they pass through the political arena. With this, it is 

expected that local governments will likely adopt enterprise zone programs if 

neighboring governments have adopted them.  In other words, when there is 

more competition, local governments are more likely to adopt a zone program.    

Further, it is expected that local governments will adopt the same tools as 

neighbors.  Thus, the more neighbors that have adopted each of the three policy 

tools, the more likely it is that a later adopting local government will adopt the 

tool. 

The literature also suggests that over time, governments reinvent policies 

so they are different from their original form.  Mooney and Lee (1999) assert that 

policy evolves during the diffusion process.  The primary argument is that late 

adopters learn from the experiences of earlier adopters and modify policies to 

meet their needs. The literature suggests that later adopting governments will 
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reinvent policies to become more comprehensive.  However, late adopters may 

reinvent policies to become less comprehensive than the policies of early 

adopters particular when the policy is controversial.  This dissertation adopts 

Sharp’s (1991) idea of extent of economic development policy as a measurement 

of comprehensiveness.  This is simply a measure of the number of incentives 

adopted by a government as part of its enterprise zone strategy.  Given this 

argument, late adopters may choose to adopt fewer incentives than the earlier 

adopters because evaluations of Florida’s enterprise zones have been generally 

revealed unsatisfactory results (Tao & Feiock, 2004) and have generally been 

inconclusive (OPPAGA, 2000). 

 

Summary of Chapter Two 

The literature examining policy innovation and diffusion is exhaustive, but 

not fully covered here because of its multi-disciplinary nature.  On the other hand, 

the research regarding policy reinvention has not received as much attention.  

The overall goal of this dissertation is to use the theoretical framework employed 

in recent innovation diffusion research to explain the adoption of enterprise zones 

by Florida local governments.  In addition, this framework coupled with tenets of 

the policy tools framework, is used to explain the adoption and variation of the 

tools and incentives that make up the enterprise zone polices.  Chapter Three 

describes methods used to answer each of the research questions stated in 

Chapter One.  The methods developed for this analysis rely on the theoretical 

explanations inherent in the integrated framework and on methods developed 

and tested by previous researchers.  Further, variables associated with each 

explanation are presented and explained.   
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CHAPTER THREE 

 
Data and Methods 

 
Chapter Two provides a theoretical foundation for the development of 

analytic models to test the explanations of enterprise zone program, policy tool 

adoption, and policy reinvention.  Models are proposed which incorporate and 

test the explanations separately and concurrently within the parameters of a 

policy diffusion framework.  Doing so allows for movement beyond single theory 

explanations and promotes the development of one predictive model 

(Clingermayer & Feiock, 1990).  This analysis focuses on the adoption of 

enterprise zones by Florida local governments.  Thus a model is developed and 

tested that assesses the factors that contribute to adoption of the program.  Two 

additional models are developed and tested that explain a government’s choice 

of tools used as part of an enterprise zone program and variations in the choices 

of incentives.   

The purpose of this chapter is to describe enterprise zones as a focus of 

inquiry.  In addition, it describes the data and operationalizes variables used in 

the models.  Further, the research methods used to address each research 

question are presented and explicated.  A set of hypotheses for each of the three 

models is also presented. 

 

Units of Analysis 

This dissertation examines the adoption of enterprise zone programs.   

Enterprise zones programs are popular economic development tools used in at 

least 38 states (OPPAGA, 2004).  Enterprise zones are used in this analysis 

primarily because Florida local governments have adopted them relatively 
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recently (the first government adopted in 1996), thereby confining the period of 

analysis to years when data are readily available. In addition, the time frame for 

adoption is constrained by statutory limitations.2  Focusing on enterprise zones in 

Florida eliminates Savage’s (1978) concern regarding proper specification of a 

base point for adoption because the date of the first adoption is known. The 

analysis focuses on Florida local governments that could adopt a zone program 

in a particular year from 1996 to 2003.   

 

The Selection of Local Governments  

The local governments used in this analysis are those that had areas 

meeting the criteria established by the Florida Legislature to be considered an 

enterprise zone.  Section 290.0058, Florida Statutes, requires that the poverty 

rate in the block group must be at least 20% and that at least 50% of block 

groups in a designated area must have a poverty rate of at least 30%.  The 

unemployment rate in the block group areas must be greater than the state 

average.   

In order to select governments, 1990 and 2000 block group data was 

attained from the U.S. Census Bureau and used to create necessary variables..  

For example, the Census reports the employment rate and the percentage of 

people not in poverty.  To attain the unemployment rate, the employment rate 

was subtracted from 100.  Further, to attain the poverty rate, not in poverty was 

subtracted from 100.  These data were used to identify block groups that met the 

stated criteria.  The analysis revealed that 175 block groups met the criteria 

based on 1990 Census data and 272 block groups met the criteria based on 

2000 Census data.  Two database files were created which capture only the 

block groups that met the criteria in the respective years. 

These files were geocoded to other database files that are part of Census 

geographic information system shapefiles using a GIS software package.3  The 

                                                 
2
 At the time of this writing, the Enterprise Zone program was scheduled to sunset in December,    

  2005 unless re-enacted by the Legislature.  However, the Legislature passed a bill that re-  
  enacts the program. 
3
 These data are available at http://www.census.gov/geo/www/cob/bg1990.html and    
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1990 Census data proved to be problematic because of the way the Census 

Bureau reports the block group geographic identifier, Federal Information 

Processing Standard (fips).  Between 1990 and 2000 the Census Bureau 

changed the fips code for Miami-Dade County from 12025 to 12086.  As a result, 

the 1990 shapefile data does not include all of the most current fips codes; 

however it includes most of them.  In order to compensate for this deficiency, two 

new shapefiles were created by matching the 1990 data to those included in both 

the 1990 and 2000 Census block group shapefiles.  The 2000 database file was 

matched to all block group fips in the 2000 Census block group shapefiles, thus 

presented no problems. 

In order to determine the governments that contained the block groups, 

city shapefiles were attained from the Florida Department of Environmental 

Protection.4 Once the block groups were placed in a spatial context, a function 

was performed that allows the selection of cities based on the 1990 and 2000 

eligible block groups.  The Department of Environmental Protection’s data also 

contain Census Designated Places (CDP).  The CDPs were removed as 

potential adopters because they tend to be small unincorporated areas. Further, 

CDPs have no legal status or elected officials to serve traditional municipal 

functions.  In addition to cities determined by the GIS analysis, this study also 

includes cities that were not represented in the GIS data files but have adopted 

enterprise zone programs.  This allows for the inclusion of all urban city 

governments that have adopted a zone program independently or with a county 

government. This selection process yields a set of cities that includes several 

small rural cities. To ensure that only urban local governments are studied, this 

analysis only includes those cities with populations greater than or equal to 

10,000. The selected cities represent the population of large cities that qualify to 

apply for and adopt an enterprise zone program.  Appendix A lists the 46 urban 

                                                                                                                                                 
    http://www.census.gov/geo/www/cob/bg2000.html. 
 
4
 Florida Department of Environmental Protection shapefiles are available at ftp://ftp.dep.state.fl.us/pub/gis/data/ and    

   http://www.dep.state.fl.us/gis/datadir.asp. 
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local governments included in this analysis.  The next section describes the data 

sources and variables for this study.   

 

Data Sources and Variables 

Dependent and explanatory variables are drawn from numerous sources. 

This research combines data from existing surveys, data used in previous 

research, and governmental data sources.  The data are used in each of the 

empirical models to test three sets of hypotheses. 

 

Dependent Variable Data Sources 

Each of the dependent variables is developed from readily available data 

sources.  For example, the Governor’s Office of Tourism, Trade and Economic 

Development (OTTED) maintains data on all enterprise zones. These data 

include local governments that have adopted zone programs and their respective 

adoption dates. The data indicate the city and county in which an enterprise zone 

is located.  In addition, the OTTED data include information on whether or not a 

given enterprise zone is classified as urban or rural.   The Florida Legislature 

Office of Program Policy Analysis and Government Accountability (OPPAGA) 

collected data on local government use of local enterprise zone incentives.  

OPPAGA (2000) has used these data in its reports on enterprise zones.    

Because these data are reported based on whether or not a local government 

uses a particular incentive, the dataset has been developed to allow grouping 

incentives according to their respective policy tools.  For example, if a local 

government offers either of the fee reduction incentives, the tool regulatory relief 

is coded as 1 demonstrating that a city has adopted that type of tool.  If a 

government does not offer either one of the fee reduction incentives, regulatory 

relief is coded 0 indicating the local government has not adopted the tool.   The 

dataset is also constructed in such a way that the variable measuring the 

comprehensiveness of zone programs is created by adding the number of 

incentives offered by a local government.   

Economic Need Data Sources 
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Economic need data come from the Florida Department of Financial 

Services and from the 1990 and 2000 U.S. Census.  Local government financial 

data including general revenue, expenditures and property tax revenues, were 

obtained from the Florida Department of Financial Services website for the years 

1994 through 2001.  The department provides these data on cities, counties, and 

special districts throughout the state.  Census data are appropriate for this 

analysis because local governments generally report it when applying for 

enterprise zone designations.  These data include total population, per capita 

income, median family income, median housing value, and unemployment.  

Some variables had to be created based on these data.  For example, the 

unemployment rate was calculated by dividing the total number of unemployed 

persons ages 16 and over who are in the workforce by the total number of 

persons of this age group who are in the workforce.    

One problem with using Census data is that it provides a snapshot of local 

characteristics at only two points in time.  This problem is overcome by using the 

1990 Census data for years 1996–2000 and using the 2000 Census data for 

years 2001–2003. As previously noted, local governments use this data when 

applying of enterprise zone designations.  Further, Lubell, Feiock, and Ramirez 

(2005) use this approach as they apply 1990 Population Census data over an 

entire decade.  

 
Political Demand Data Sources 

All political variable data, with the exception of that used for conservatism, 

comes from the U.S. Census.  These census data are used in the same manner 

as described in the section on economic need data sources. Conservatives 

reflects the percentage of registered Republicans in a city based on the average 

percentage of registered Republicans reported by voting precincts in elections of 

1994, 1996, 1998, and 2000.  These data were obtained from the Florida 

Redistricting System which is located on the Florida House Redistricting 

Committee website.  These data are provided in the form of GIS shapefiles and 

were geocoded to each of the 46 cities used in this analysis for each year that 
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data is available.5  This was done to extract only the precincts pertinent to this 

analysis.  The 1994 precinct data are used for year 1996; the 1996 precinct data 

are used for state year 1997; the 1998 precinct data are used for state year 

1999; and the 2000 precinct data are used for state year 2001.  The data are 

used in this manner to provide a lag to the most recent year of available data 

since adoption is based on a local government’s contextual factors prior to the 

year of adoption.  Missing data are imputed by carrying available data across the 

years for which no data are available if data are known in prior and later years.   

 

Institutional Arrangements Data Sources 

 This research borrows form of government and type of election data from 

Kang (2005) who recently used it in a study on political and institutional 

determinants of growth management policy implementation in Florida.  Kang 

gathered these data from the International City/County Management Association 

2001 Municipal Form of Government Survey.  Not all cities used in this study are 

represented in the survey, thus information on missing cities was gathered from 

The Florida League of Cities 2002-2003 Membership Directory.   Information 

regarding the locus of development decision-making was gathered from local 

government websites found in the Florida League of Cities Membership 

Directory.   

 

Regional Diffusion Data Sources 

The regional diffusion variables were developed using a geographic 

information system (GIS) to determine the number of previous and same-time 

adopters including neighbors and those in a fixed region.  As previously noted, 

data on cities and counties that have adopted Enterprise Zone programs come 

from the Governor’s Office of Tourism, Trade and Economic Development 

reports.  First, a dataset of zone adopters was created and imported into the GIS 

in order to specify regional boundaries.  Regional boundaries are based on 

                                                 
5
 A shapefile is a set of files that contains a set of points, arcs, or polygons that hold tabular data   

  and a spatial location.   
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Enterprise Florida Inc.’s economic development strategic planning regions.  

Second, for each adopting and non-adopting local government, the number of 

prior and same-time adopting local governments was calculated for both the 

neighbor and fixed-region models. 

 

Dependent Variables 

Three types of dependent variables are constructed in order to test 

empirical models associated with each research question. The first dependent 

variable in this dissertation is enterprise zone program adoption.  This variable is 

measured dichotomously; if local governments have adopted an enterprise zone 

in a given year, that year is coded 1. The variable is coded 0 if the government 

has not adopted an enterprise zone program.  Sixteen local governments 

established enterprise zones in state fiscal year 1996.  This is likely to be the 

case because 1996 was the first year that the state allowed the establishment of 

the zone; therefore, several local governments took advantage of the innovation.  

Since the initial adoption, enterprise zone program adoption has been 

widespread across cities and counties.  Relative to this study, as of state fiscal 

year 2003, fourteen additional cities (or joint city/counties) have established 

enterprise zone programs and twenty-two county governments have adopted 

zone programs 

A second dependent variable is constructed as part of this effort to 

integrate the innovation diffusion framework with the tools framework.  These 

variables can be conceptualized based on whether or not a city has adopted the 

individual tools.  Florida statutes allow local governments to adopt three different 

tools as part of the local enterprise zone effort.  These tools include grants, tax 

expenditures, and regulatory relief.   Each serves as a dependent variable coded 

dichotomously as 1 if the government has adopted the tool and 0 if it has not.     

A third dependent variable relates to the idea of policy reinvention.  One 

conceptualization is considered.  This conceptualization measures the extent of 

economic development policy and involves counting the number of incentives 

used by local governments (Sharp, 1991; Feiock & Cable, 1992) as an indicator 
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of comprehensiveness.  Doing so resolves conceptualization problems that may 

be associated with attempts to compare the tools across jurisdictions.   A local 

government can use between zero and eight different incentives.  Each of the 

policy tools is made up of various incentives including local funds for capital 

projects and façade/commercial rehabilitation grants;   occupational license fee 

reduction, building permit fee reduction, and land development fee reduction; and  

utility tax abatement, local option economic development property tax exemption, 

and ad valorem tax exemption. 

 

Explanatory Variables 

 To explain the adoption of enterprise zones and their accompanying policy 

tools, the integrated framework identifies four sets of variables:  economic need, 

political demands, institutional arrangements, and regional diffusion. 

 
Economic Need 

Variables measuring economic need can be classified as those that 

measure demand and those that measure resources (Dye, 1976).  Demand 

measures include growth rates, population, and city size.  Resource measures 

include intergovernmental revenue, income, and employment (Dye, 1976).  

Several measures of economic need are found in the literature.  Blair (1995) 

identifies two approaches to measure fiscal stress.  First, one can measure the 

flow of funds in terms of budget surpluses or deficits as a percentage of revenue 

and average debt service as a percentage of revenues.  This is consistent with 

Dye’s (1976) classification of economic need in terms of resource factors. 

Clingermayer and Feiock (1990) categorize a city’s fiscal strength in terms of its 

general obligation bond ratings.  Fiscal stress is also conceptualized from a 

socioeconomic perspective.  For example, economic need can be measured in 

terms of such factors as unemployment, population change, per capita income, 

and median income (Blair, 1995).   

This analysis employs three economic demand indicators.  These include 

unemployment, expenditure/revenue ratio, and fiscal stress.   Unemployment is 
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used because high levels are often viewed as an indicator of economic distress; 

a condition necessary to implement a zone program.  The next variable is a ratio 

of a city government’s total expenditures to total revenues, and is a measure of a 

city’s well-being.  As a ratio, scores less than 1 indicate that a local government 

earns more revenues that it expends and scores greater than 1 indicate fiscal 

deficits.      

This study also utilizes an economic need variable previously used by 

Sharp (1991). Sharp develops a fiscal stress index based on reported financial 

characteristics of local government.  The numerator of the index consists of the 

total general revenue minus intergovernmental revenue divided by population.  

The denominator of the index is the sum of (a) median housing value multiplied 

by percentage of city revenues from the property tax, and (b) median family 

income multiplied by the percentage of city revenues not from the property tax.  

This approach provides a more accurate picture of distress because any one 

individual measure may have missing or inaccurate information for some cities. 

In addition, this measure is appropriate because a shrinking economic base does 

not always indicate fiscal distress.  However, fiscal distress may be evident if a 

local government’s spending and taxing policies are unresponsive to the 

conditions of the local economy (Sharp, 1991).   A higher fiscal stress index 

score indicates greater distress.  The data for the economic variables are lagged 

for the most recent calendar year prior to the state year in which adoption may 

occur because adoption of zone programs depends on previously existing 

conditions within cities.  These conditions are reported when governments apply 

for zone designation, usually in the year prior to adoption.   

 

Political Demand 
The analysis employs indicators of political demand as well.  First, this 

research uses the percentage of registered republicans as a measure of 

conservatism.    Conservatism data is based on the most recent voter registration 

data prior to the adoption year and is a measure of local constituency political 

ideology.  The underlying assumption is that these indicators would not change 
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significantly over short periods of time.  Therefore, this data can be applied over 

multiple years. Three additional political demand indicators measure the 

influence of local interest groups.  These include the percentage of the 

population that is black, median income, and the percentage of the population 25 

and older with some college experience.  Each of these variables is used by 

Lubell, Feiock, and Ramirez (2005).  With these variables, it is expected that 

governments with higher socioeconomic levels are less likely to adopt enterprise 

zones because these constituencies may be more inclined to demand distributive 

economic development initiatives, policy tools and incentives that are open and 

place less strain on fiscal resources. 

 

Institutional Arrangements 
This research employs three institutional variables. One measure of an 

institutional arrangement is related to locus of development decision-making.    In 

particular, the variable indicates whether or not economic development is 

primarily a governmental function or if governments rely on other entities to carry 

out development activities. This determination is made based on whether the 

local government has a department or office charged with organizing and 

implementing economic development activities.  This measure is similar to that 

used by Sharp (1991) where 1984 ICMA survey respondents answered whether 

city government or private businesses or local development corporations are 

responsible for encouraging economic development within a city.   

Another institutional factor used extensively in the literature indicates 

whether a city’s government is reformed or unreformed.  This includes council-

manager (reformed) and mayor council (unreformed) forms of government 

respectively.  The form of government variable is coded 1 if the government is 

reformed and 0 if it is unreformed.  Other indicators of reformed and unreformed 

government structures have been identified as well.  These relate to the way a 

city’s legislative bodies are elected.  These include district representation 

(reformed) and ward representation (unreformed).    The type of election variable 

is coded as 1 if a local government’s legislative bodies are elected at-large and 0 
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if they are elected according to districts. Current institutional arrangements can 

be used with confidence because it is not expected that a large number of 

governments changed their government forms or electoral systems within the 

short time span covered in this study.   

 

Regional Diffusion 
Berry and Berry (1999) present two types of regional diffusion models.  

The first, neighbor models, posit that state policy choices are influenced by the 

choices in states with which they border.  The second, fixed-region models, 

assume that states adopt policies based on the choices of states within a shared 

region.  Because of difficulties associated with collecting data for a large number 

of cities and their bordering neighbors, these concepts require modification in 

order to be applicable in understanding policy innovation and diffusion across 

local governments.   

For this study, the neighbor model assumes that local governments adopt 

policies because other governments within a bordering city or the same or 

bordering county previously adopted or adopted within the same year.  It is 

conceptualized this way for two reasons.  First, most local governments with a 

zone program adopted in the first year of program existence.  Second, emulation 

and competition between local governments can occur simultaneously.  This 

approach differs from conceptualizations in other studies that assume 

governments react only after a policy or program is implemented by other 

governments. The assumption here is that local governments are attuned to the 

actions of nearby governments and will compete at the same time as opposed to 

waiting until after another government has taken action.  The same approach is 

applied to the next variable.   Fixed-region models may be conceptualized in 

terms of established geographic regions.  While a neighbor model presents a 

rather straight-forward conceptualization, the fixed-region model is subjective and 

open to debate.  However, the regions used in this study are the economic 

development strategic planning regions established by Enterprise Florida, Inc.  

Enterprise Florida is a public-private organization responsible for economic 
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development and international trade in Florida.  There are eight of these regions 

across the state.  This study also uses adoption year as an independent variable 

to determine whether it affects the comprehensive of local enterprise zone 

programs.  Comprehensiveness is represented as the number of enterprise zone 

incentives offered by the local governments. 

 

Treatment of Missing Data 
 

 Missing data is problematic because it can produce biased results and 

reduce sample size (Hair, et al, 1998).  For this reason, it is important to first 

understand the reasons leading to missing data and determine the most 

appropriate way to deal with it.  Because one analysis of this dissertation is an 

Event History Analysis, local governments that qualified for enterprise zone 

designation with populations of at least 10,000 are observed over a period of 8 

years.  Because some local governments’ populations grew over time, they may 

have been included in the analysis in later years, but not in early years. With this, 

there are a total of 353 observed cases.   

 A count of the aforementioned variables reveals that five have missing 

values.  The following table highlights these variables and the extent of missing 

data.   

 

 

Table 3.1:  Variables with Missing Data 

  
Cases 

Included 
Missing
Cases 

Percent 
Missing 

Fiscal Stress Index 323 30 8.50 

Locus of Economic Development 326 27 7.65 

Percentage of republican voters  330 23 6.52 

Type of Election 339 14 3.97 

Expenditure/revenue ratio 347 6 1.70 
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The highest percentage of missing data for any explanatory factor is 

8.50% (Fiscal Stress Index).  The index is based on local government financial 

data reported by the Florida Department of Financial Services.  Therefore, if the 

data are missing here, these data were not reported by the Department, and 

thus, for all extensive purposes, it is unknown.  However, the data can be 

imputed based upon the first and last known values for a given case.  Replacing 

missing data entails the use of the “before and after data” method of last & next 

as described by Engels and Diehr (2003).  This method assigns the average of a 

local government’s last known and next known observation on a given variable to 

cases where the data is missing.  Engels and Diehr find that this method of 

replacing missing values is superior to other methods because it takes into 

account specific information related to a given case as opposed to applying the 

averages of all cases to a case with missing data.  This technique allows for the 

reduction of missing data to zero for a given variable if before and after data are 

known for a specific case.   

The next variable, Locus of Economic Development Activity, cannot be 

imputed because values for some specific cases are unknown and it is a 

dichotomous dummy variable. Therefore, there is no basis by which to predict the 

missing values.  If a case has missing values for this variable, it is missing across 

all observed years.  This also holds true for Type of Election.  For those cases 

with missing values for Percentage of Republican Voters, the stated imputation 

method is impossible because before values are unknown. Finally, missing data 

is imputed for the expenditure/revenue ratio variable using the last & next 

method.  Using this imputation method reduces the total number of missing 

cases to nine.  Because the percentage of missing data is small across these 

variables, it is not expected that the missing data will produce bias.  

 

Research Questions, Analytic Methods, and Hypotheses 

 

This dissertation addresses three questions.  These include:   

1) What factors influence a local government’s adoption of an enterprise 
zone program;  
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2) What factors influence a local government’s adoption of specific types of 

policy tools as part of an enterprise zone program; and 
 

3) What factors influence enterprise zone program reinvention? 
 

 
To answer these questions, three empirical models are developed and 

tested using three analytic methods.  These methods include event history 

analysis, logistic regression, and multivariate regression.  A set of hypotheses 

describing the expected relationships between the explanatory and dependent 

variables is associated with each model. 

 
  
Enterprise Zone Program Adoption:  Model 1 

Models of innovation diffusion have generally been modeled 

dichotomously (Clark, 1984; Berry & Berry, 1999).  This dichotomy examines, on 

one end, whether adoption patterns are hierarchical (interaction between 

adopters is a function of distance) or “contagious” (interaction between adopters 

is a function of population size), and on the other, whether the diffusion of 

innovation is dependent upon social or economic variables (Clark, 1984).  Berry 

and Berry (1999) identify two explanations of policy innovation adoption by 

states.  These include internal determinants and diffusion models.    However, 

these have proven to be flawed on various grounds.  First, there is some 

statistical difficulty in discriminating internal determinants from diffusion (Tyran & 

Sausgruber, 2003).  Second, much of the diffusion literature focuses on whether 

diffusion exists and not on the factors that lead to diffusion.  In essence, there is 

a concern that diffusion research tends to follow Eyestone’s (1977) definition of 

diffusion as opposed that that offered by Rogers who notes that diffusion is the 

“process by which an innovation is communicated through certain channels over 

time among the members of a social system” (Berry & Berry, 1999:171; Tyran & 

Sausgruber, 2003:2).  Finally, other explanations for policy adoption exist such 

as the need to gain a competitive advantage over another government (Tyran & 

Sausgruber, 2003; Berry & Berry, 1999; Breton, 1991).  This is particularly 
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notable for economic development policies (Berry and Berry, 1999).  With this, 

Berry and Berry (1999:170) offer event history analysis as a more realistic model 

to reflect the “simultaneous effects of both internal determinants and policy 

diffusion on state adoption behavior”.  Buckley and Westerland (2002) suggest 

that event history analysis can be improved through a focus on “proper modeling 

of duration dependence, the choice of the model’s functional form, and the 

computation of correct standard errors given likely temporal and spatial 

dependence” (2002:3). This suggests that uniform measures of time and proper 

specification are important in a diffusion model.  

In order to empirically test the hypotheses, event history analysis is used 

because it has the flexibility of simultaneous incorporation of internal and external 

determinants into a single model (Buckley & Westerland, 2002).  It is suggested 

that this analysis is “an ideal methodology for estimating the coefficients of an 

innovation model” (Berry & Berry, 1999:190).    Further, they note that this type of 

analysis is capable of producing meaningful results when it is used to explain 

adoptions of rare policies.  The approach is useful in explaining the adoption of 

enterprise zone policies as only a fraction of Florida’s cities governments have 

adopted them.   

In an event history analysis approach a starting date is chosen.  In this 

case, it includes the first year an enterprise zone program is adopted by a city 

government after the Legislature redesigned the program in 1994.  Data is 

collected on all the city governments that are in the risk set; those that have a 

probability of adopting the enterprise zone policy for a series of time periods 

(Buckley & Westerland, 2002). The risk set includes the local governments that 

are “at risk of adopting the policy in question because they have not previously 

adopted” (Berry & Berry, 1999:190).    For this analysis, the risk set includes 

those cities that were eligible to adopt a zone program based on statutory 

criteria.     

The event history analysis involves a regression analysis of longitudinal 

data (Cable and Feiock, 1998).  As such, discrete models are estimated because 

the data are measured over distinct periods of time.   The data are for the period 
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state fiscal year 1996-2003.  A city contributes data beginning in fiscal year 1996 

until it adopts the policy.  Once a city adopts a policy, it is removed from the risk 

set and no longer contributes data to estimate the model. 

The data are analyzed using a dichotomous dependent variable that 

indicates whether the policy is adopted in a given year or not.  Accordingly, the 

coefficients are estimated using a Cox regression as it accounts for the time until 

an event occurs (Langner et al, 2003).    The Cox regression also allows for the 

calculation of the Log-likelihood statistic, which provides an indication of model fit 

and the significance of the independent variables as a group.  There is no 

assumption regarding the distributional shape of the dependent variable in a Cox 

regression model.  This is because the dependent variable is a measure of the 

occurrence of rare events.  The method assumes that the effects of the 

independent variables are additive in scale and are constant over time (Walters, 

2003).  

 

Model Specification 

The previous discussion of the determinants of economic development 

policy adoption allows for the development and testing of hypotheses related to 

enterprise zone program adoption. Equation 1 specifies the relationship between 

enterprise zone program adoption and the explanatory variables. 

 

Equation 1 

ln a(t) = ln a0(t) + βfisratio*fisratioit-1 + βfisind*fisindit-1 + βrelunemp*relunempit-1 – βfog*fogit           
             +βeddept*eddeptit – βelect*electit – βrepub*repubit-1 – βmedinc*medincit-1 +  
              βperblack*perblackit-1+βneighbor*neighborit+βregadpt*regadptit + εit 

 
    
Where, 

 i: each local government 
 t: year (1996-2003) 
 ε: error term 
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The dependent variable a(t) is the probability that the local government will adopt 

an enterprise zone program in year t, given that the government has not adopted 

a zone program prior to year t.  The quantity a0(t) is the underlying hazard 

function and corresponds to the probability of adoption when all the explanatory 

variables are zero.  This baseline hazard function is the equivalent of the 

intercept calculated in ordinary regression (Walters, 2003). 

 

Hypotheses 

The following hypotheses will be tested to assess the determinants of 

enterprise zone adoption by Florida urban local governments. 

 

Economic Need 
 
H1:  The higher the level of unemployment, the more likely a local  
       government will adopt an enterprise zone program. 
 

H2:  The higher a local government’s level of fiscal stress in a city, the more likely  
        it will establish an enterprise zone program. 
 

Political Demand 

H3:  Local governments with higher levels of conservative constituencies are less  
       likely to adopt enterprise zone programs.  
 
H4:  Local governments with higher levels of median family income are  
       less likely to adopt an enterprise zone program. 
 
H5:  Local governments with higher percentages of black residents are more  
       likely to adopt an enterprise zone program. 
         
 
Institutional Arrangements 

H6:  Cities with a council-manager form of government are less likely than those  
       with mayor-council forms of government to adopt an enterprise zone  
       program. 
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H7:  Cities with at-large electoral representation systems are less likely than  
       those with ward representation systems to adopt an enterprise zone   
       program. 
 
 
H8:  Local governments in which the locus of development decision-making is  
       governmental are more likely to adopt an enterprise zone program. 
 

Regional Diffusion 

H9:  Local governments are more likely to adopt an enterprise zone program as  
       more neighboring or regional governments adopt them. 
 

 

Enterprise Zone Policy Tool Adoption:  Model 2 
 

An additional model is developed to assess how the explanatory factors 

found in the literature contribute to the adoption of specific policy tools within a 

local government’s enterprise zone program.  The incentives authorized by the 

state for use by local governments fall within three groups of policy tools.  The 

tools can be categorized based on their functions and based on the underlying 

assumptions of the tools (Schneider & Ingram, 1990).  Each tool is a dependent 

variable explained by the model. These variables are coded dichotomously as 0 

if the local government does not include a tool part of its enterprise zone program 

and 1 if it does.     

  Hypotheses related to policy tool adoption can be tested using a logistic 

regression technique.  This technique is appropriate as the dependent variables 

are dichotomous (Hair, et al, 1998) and it allows for the estimation of the 

probability of an event occurring.  This method has been previously used in 

economic development policy adoption research (Clingermayer & Feiock, 2001).  

As explained by Clingermayer and Feiock (2001) the explanations treat the 

choice of policy tool as a function of some combination of independent variables.  

One limitation to using this analytic approach is that the number of cases to be 

studied is small (n=17). Regardless, this analysis still has theoretical significance 
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as it is applied to a population of local governments that have adopted enterprise 

zones as opposed to a sample of such governments. 

 

 

Model Specification 

The previous discussion of the determinants of policy tool adoption allows 

for the development and testing of hypotheses related to enterprise zone policy 

tool use. Equation 2 specifies the relationship between enterprise zone policy 

tool adoption and the explanatory variables.  

 

Equation 2 

      ln(poltool1) = α+ βfisratio*fisratioit-1 – βelect*electit + βperblack*perblackit-1+
                      βregadpt*regadptit + εit

 

The dependent variable ln(poltool1) is the log odds of a local government 

adopting a particular policy tool.  This model is used to test hypotheses related to 

the adoption of grants, tax expenditures, and regulatory relief tools. 

 
Hypotheses 

The following hypotheses are used to assess whether the explanatory 

factors influence the adoption of enterprise zone policy tools by Florida local 

governments that have adopted enterprise zone programs.  As little empirical 

research has been conducted on tool adoption, it is assumed that the 

explanatory factors that influence program adoption may also influence policy 

tool adoption.  Because the tools can be classified according to their dimensions 

and various evaluative criteria, the hypotheses are developed based on the 

relationship between the explanatory variables and political economy of the tools.  

 

Economic Need 
 
H1:  With higher levels of fiscal stress, local governments are more likely to adopt  
       regulatory relief tools and less likely to adopt grants and tax expenditures. 
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 Political Demand 

H2:  Local governments with higher percentages of black residents are more  
       likely to adopt grants, tax expenditures, and regulatory relief tool. 
 
Institutional Arrangements 

H3:  Reformed governments are more likely to adopt grants, but are less  
       likely to adopt tax expenditures and regulatory relief tools.   
 
Regional Diffusion  
 
H4:  The more regional governments that have adopted a given policy tool, the  
       more likely it is that a local government will adopt the tool. 
 
 
Enterprise Zone Program Reinvention:  Model 3 

 Hays (1996) states, “Innovation diffusion is a dynamic process; later 

adopters modify innovations based on the experiences of earlier adopters” (pg. 

631). This suggests that year of adoption is an important indicator of social 

learning.  The method described here allows for the testing of influences of the 

explanatory variables, including year of adoption, on the comprehensiveness of 

enterprise zone programs.  Comprehensiveness is measured in terms of the 

number of incentives offered by a local government.  Local governments have 

been authorized to adopt up to eight different incentives.   

 This segment of the analysis utilizes a multivariate regression technique.  

This approach has been applied in previous research on policy reinvention (Glick 

& Hays, 1996; Hays, 1996).   This method can be used to analyze the 

relationship between several explanatory variables and a single dependent 

variable (Hair et al, 1998).  Mooney and Lee (1999) calculate Kendall’s tau b as 

an estimate of the correlation between date of adoption and comprehensiveness.  

Comprehensiveness in Mooney and Lee’s research is a measure of the number 

of crimes punishable by death in a given state.  To supplement the Kendall’s tau 

b results, however, the authors perform a regression analysis of the 

comprehensiveness on the order of adoption and control for variables related to 
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the restrictiveness to death penalty statutes.  This research applies the methods 

employed in previous research.   

 

 

Model Specification 

Equation 3 specifies the relationship between enterprise zone program 

comprehensiveness and the explanatory variables. 

Equation 3 

Comprehensiveness = α+ βfisratio*fisratioit-1 + βmaycoun*maycoun + βeddept*eddept -    
βfisratio*maycoun*(fisratioit-1 *maycoun) + βfisratio*eddept* 
(fisratio it-1*eddept) – βmedinc*medincit-1+ βadoptyr*adoptyrit +   
εit 

 
Hypotheses 

The following hypotheses are tested to assess whether the stated 

explanatory factors influence the number of enterprise zone incentives adopted 

by local governments.  

 
Economic Need/Institutional Demand  
 
H1:  Local governments with higher levels of fiscal stress and have unreformed  
       governmental institutions adopt more comprehensive enterprise zone   
       programs. 
 
H2:  Local governments with higher levels of fiscal stress and where local  
       government is the locus of development decision-making adopt more  
       comprehensive enterprise zone programs. 
 
Political Demand 

H3:  Local governments that have higher median family incomes adopt less  
       comprehensive enterprise zone programs. 
 

Diffusion 

H4:  Late adopting local governments implement less comprehensive enterprise  
       zone programs than early adopters. 
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These models are further developed and tested in subsequent chapters.  

Chapter Four explains, tests, and presents empirical results associated with 

Model 1.  It serves to answer the question of what determinants influence cities 

to adopt enterprise zones.  Chapter Five answers the question of what factors 

influence the adoption of particular policy tools as part of an enterprise zone 

program.  It describes and tests models individually to assess whether the 

assumptions underlying tools are theoretically valid.  Chapter Six discusses 

whether the determinants influence the adoption of different numbers of policy 

tool incentives in order to shed light on variations in adoption through the 

diffusion process. 
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CHAPTER FOUR 
 

ENTERPRISE ZONE PROGRAM ADOPTION 
 
 
 The purpose of this chapter is to identify the explanatory factors of 

enterprise zone program adoption by Florida local governments.  In particular, 

this chapter explores and test hypotheses to determine which economic, political, 

institutional, and diffusion variables influence local governments to adopt 

enterprise zone programs. The following analysis describes the characteristics of 

the governments and variables in question.  It further presents empirical findings 

related to each Model 1 hypothesis.   

 

 

Pattern of Enterprise Zone Program Adoption 
 

Before testing these hypotheses, it is useful to describe the patterns of 

enterprise zone program adoption.  Table 4.1 shows the total number of zones 

created by year for all Florida local governments and for those urban 

governments included in this study.   

The table indicates that urban local governments with populations of at 

least 10,000 adopted approximately 33% (17 out of 51) of Enterprise Zone 

programs in Florida.  Counties and small cities adopted the remaining zone 

programs.   In addition, almost 53% (9 out of 17) of the large urban governments 

adopted a zone during the first year of the state program.  
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Table 4.1– Pattern of Enterprise Zone Program Adoption 

Fiscal 
Year 

Total Number of 
Zones Created 

Per Year 

Total Number of Urban Zones 
Created by Governments with 

Populations Greater than 
10,000 

1995-1996 19 9 

1996-1997 11 0 

1997-1998 1 1 

1998-1999 1 1 

1999-2000 2 1 

2000-2001 0 0 

2001-2002 13 2 

2002-2003 4 3 

Total 51 17 

 

The adopting local governments used in this dissertation are shown in Figure 4.1 

by their year of program adoption. 

 
Figure 4.1 – Large Local Governments with Enterprise Zone Programs 
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Descriptive Statistics of Large Urban Governments 

 Table used in this 

alys

Table 4.2 – Descriptive Characteristics of Urban Governments Eligible  
                        To Apply For Enterprise Zone Designation 
 

Variable Mean Deviation Minimum Maximum N 

4.2 provides the characteristics of local governments 

an is in terms of the explanatory factors. 

 

Standard 

Expenditure/Revenue Ratio 0.92 0.13 0.60 1.61 353 

Fiscal Str  353 ess Index 0.03 0.08 0.00 0.66 

Unemployment  0.07 0.03 0.03 0.17 353 

Form of Governm
(0=Mayor-Counci

ent 
l; 

0.78 0.42 0.00 1.00 353 1=Council-Manager) 

Type of Election 
(0=District; 1=At-Large) 0.63 0.48 0.00 1.00 353 

Locus of Economic 
Development Decision-

0.58 0.50 0.00 1.00 353 
Making  
(0=Other; 1= Government) 

Conservatism 32.60 11.09 5.03 77.78 344 

Median Family Income 33,281 8,251 14,823 5  8,388 353 

Percent Black 23.11 13.83 0.78 69.71 353 

Neighbor Model 2.37 1.54 0.00 8.00 353 

Fixed Region Model 3.83 2.13 0.00 12.00 353 

 

The local governments used in this analysis, on average, are considered 

 

 

fiscally stressed in terms of their ratio of expenditures to revenues (0.92).  Most 

of the local governments have reformed institutional structures in that the 

majority of them have a council-manager form of government and at-large 

electoral systems.  A little more than half of these governments make their own 

economic development decisions.  In terms of interest groups, the local 

governments tend to have a low percentage of conservative constituents and 

black residents, and have relatively low median family incomes.  The local 
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governments, on average, have approximately two neighboring governments that 

have adopted an enterprise zone prior or at the same time to its adoption or non-

adoption and almost four regionally adopting neighbors. 

 

Empirical Results and Discussion 

Table 4.3 presents kelihood of urban 

local g

bservations in the population adopted 

enterp

conomic Need. The Cox regression estimates provided in Table 4.3 provide 

 Cox Regression estimates of the li

overnment adoption of an enterprise zone program.  The Log-likelihood 

statistic indicates that the model is statistically significant.  The population 

includes 353 local governments.  Of these cases, 16 adopted an enterprise zone 

and 328 never adopted.  Nine of the local governments were not included in 

model estimates due to missing data.   

Although only 4.5% of the o

rise zone programs during the study period, the model provides empirical 

support for one theoretical explanation. Because this study deals with a 

population of local governments as opposed to a sample, it is worth noting the 

influences of all explanatory factors on adoption regardless of statistical 

significance.  The estimates of enterprise zone program adoption are derived 

using a Cox regression model. The relationship between each explanatory 

variable and the likelihood of zone program adoption is examined in the following 

section. 

 

E

statistically significant support for one economic need explanation of enterprise 

zone program adoption.  It is predicted that local governments experiencing fiscal 

stress are more likely to adopt an enterprise zone program.  Model estimates 

indicate that Expenditure/revenue ratio is statistically significant.  The results 

show that for each percentage increase in the ratio, local governments are 

approximately forty-two times more likely to adopt an enterprise zone program.  

This supports that notion that local governments, when faced with economic 

constraints, are likely to enact development programs that serve to boost their 

revenue base.  In the case of enterprise zones, local governments offer 
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incentives to encourage business growth and expansion, thereby enhancing the 

local tax base. The hypotheses regarding the influence of the fiscal stress index 

is not supported. 

 
 

Table 4.3 – Cox Regression Estimates of Florida Local Government 
    

(B)  

                                 Adoption of Enterprise Zone Programs 
 

Independent Variable B SE Exp

Economic Need       
     Expenditure/Revenue   

  3.75* 1.87 42.43      Ratio 

     Fiscal Stress Index  0.95 2.64 2.59 

     Unemployment      -16.31 16.64 0.00 

Political Demand    

     Conservatism   0.07* 0.03 1.07 

     Median Family     

     Income -0.00 0.00 0.99 

     Percent Black  6.59 4.02 726.34 

Institutional Arrangements    

     Council-Manager Form of 

     Government -1.12 0.81 0.32 

     At-Large Election  1.05 0.70 2.86 

     Government as Locus of   

     Economic Development    

     Activity   1.85* 0.77 6.37 

Regional Diffusion    

     Neighbor model   -0.60* 0.25 0.55 

     Fixed region model   0.12 0.16 1.13 

      

N = 353     

Cases Adopting:   16     

Censored Cases: 328     

Cases with Missing Values:  9     

-2(Log-likelihood): 141.74*     

*Significant at  p < .05       

 

In Chapter Three, it is predicted that local governments with higher levels 

of une

 
 

mployment and those with higher levels of fiscal stress are more likely to 

adopt enterprise zone programs.  The Cox regression estimate does not support 

the unemployment hypothesis.  The estimate is not statistically significant, but 

indicates a negative relationship between unemployment and zone program 
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adoption.  This contradicts the primary purpose of job creation in that it would be 

expected that higher relative unemployment levels would influence a local 

government to adopt a zone program.  Further, from a practical standpoint, if 

there is less need for job creation within a local jurisdiction, the adoption of an 

enterprise zone may be inefficient.  

 

Political Demand. It is predicted that local governments with higher levels of 

an 

family 

utional Arrangements. Various local government institutional 

more likely to adopt a zone program. 

conservative constituencies and those with higher levels of median family income 

are less likely to adopt enterprise zone programs.  In contrast, those with higher 

percentages of black residents are more likely to adopt a program.  Model 

estimates are statistically significant for the conservatism explanation.  The 

Exp(B) value suggests that for each percentage increase in the level of 

conservatism within local governments, the likelihood of adoption increases by 

1.07 times, thus the associated hypothesis is not supported.  One reason for this 

finding is that targeted programs, such as enterprise zones, may be beneficial to 

the entire local government (Tao, 2000) as opposed to only the targeted area. 

While not statistically significant, model estimates indicate that medi

income is negatively associated with zone program adoption.  This finding 

coincides with the related hypothesis.   The contention that higher percentages of 

black residents increase the likelihood of zone program adoption is not 

supported. However, model estimates indicate that percent black is positively 

associated with zone program adoption.  The areas that enable a city to qualify to 

apply for zone designation are generally comprised of a majority of black 

residents who may demand designation as a remedy to distressed conditions. 

       
Instit

arrangements are expected to influence the likelihood of enterprise zone 

program adoption.  In particular, it is predicted that reformed governments are 

less likely to adopt enterprise zone programs, whereas those in which economic 

development decision-making lies within the scope of government services are 

76 



 Neither of the reformed government indicators is statistically significant.  

However, the Cox regression estimates provide directional support one of the 

indicator.  When economic development 

decisio

y to 

adopt an enterprise zone program if neighboring governments have adopted 

 

reformed governmental institution hypotheses as council-manager form of 

government is negatively associated with zone program adoption.      Further, the 

model provides results that contradict the hypothesis regarding the influence of 

local electoral systems.  The regression estimates, though not statistically 

significant, indicate that at-large electoral systems are positively associated with 

enterprise zone program adoption.   

The model estimates provide statistically significant support for the locus 

of economic development activity 

n-making is controlled by the local government, the likelihood of adopting 

an enterprise zone program increases almost seven times (Exp(B) = 6.61).   

 

Regional Diffusion. It is expected that local governments are more likel

them.  Two indicators of regional diffusion are used in the model, but empirical 

results indicate that only the neighbor model is statistically significant.  Model 

estimates indicate that the likelihood of local governments adopting a zone 

program decreases by .55 times for each additional neighboring government that 

adopts.  This finding is contrary to the hypothesis.  However, this may be 

because many governments adopted early in the diffusion process followed by a 

decrease in the rate of adoptions (Stream, 1997).  Nine of the seventeen local 

governments (53%) adopted programs in Fiscal Year 1995-1996.  No more than 

three local governments adopted zones in either subsequent year.  The fixed 

region model hypothesis is not supported.  Although not statistically significant, 

model estimates indicate that increasing numbers of local governments within a 

fixed region that have previously adopted or adopted within a given year are 

positively associated with enterprise zone program adoption.   

 

 

77 



 

CHAPTER FIVE 

POLICY TOOL ADOPTION  
 
 

The previous c c need, institutional 

ontext, political demand and regional diffusion on enterprise zone program 

.1 shows the frequency distributions of enterprise zone policy tool 

adoption by F ants and tax 

irst, any meaningful statistical analysis is limited 

due to

 
 
 
 

 

 hapter explored the effects of economi

c

adoption using a policy innovation and diffusion framework.  This chapter 

addresses whether or not these same factors explain enterprise zone policy tool 

adoption in an effort to integrate the policy innovation and diffusion framework 

with the policy tools framework.  The relationship between the explanatory 

factors and tool adoption depends on the political economy of the tools.  The 

following analysis describes the characteristics of the governments and variables 

in question.  It further presents empirical findings related to each Model 2 

hypothesis.   

Pattern of Enterprise Zone Policy Tool Adoption 

 Table 5

lorida local governments.  The patterns for both gr

expenditures are skewed with substantially more of the adopting local 

governments choosing to use these policy tools.  The distribution of regulatory 

relief is only slightly skewed in favor of those local governments that have 

adopted regulatory relief tools. 

While these patterns are interesting and warrant further investigation, they 

do pose empirical problems.  F

 the small number of cases under investigation.  However, because the 

cases represent the population of local governments in Florida that has adopted 

enterprise zones, statistical analysis can reveal important insights regarding the 

characteristics of those local governments. 
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Table 5.1 – Frequency of Policy Tool Adoption  

 Yes No 

Grants 13 2 

Tax Expenditure 13 2 

Regulatory Relief 9 6 

N= 15*     
                                                     * n not inclu due to mi g data. 

 

Further, empirical results may serve to inform theory even though they 

annot be generalized.  The Office of Program Policy Analysis and Government 

Accou

tics of Adopting Local Governments 

able 5.2 illustrates the characteristics of the local governments adopting 

enterprise zone p ise zones, 

on ave

Apopka and Bradento ded ssin

 

c

ntability requested information on the types of local incentives offered as 

part of their enterprise zone programs.  Several of the governments indicated 

that these incentives are typically offered jurisdiction-wide as opposed to being 

used for the sole benefit of enterprise zones.  Therefore, caution is urged in the 

interpretation of these results. 

 

Characteris

T

rograms.   The local governments adopting enterpr

rage, have traits associated with economic need.  For example, they have 

fiscal ratios and relative unemployment rates greater than one.  This indicates 

that these governments expended more than they collected in revenues in the 

year prior to adoption and prior to adoption they had unemployment rates higher 

than the county in which they are located.  The local governments tend to have 

higher percentages of registered democratic voters and median family incomes 

of $31,724.  These governments have an average population of 137,489 and on 

average, 26% of their residents are black.  Most of the local governments that 

have adopted enterprise zones have a manager-council form of government and 

development decision-making occurs at the governmental level. 
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       Table 5.2 – Descriptive Characteristics of Adopting Governments 
 

Standard 

  

  Mean Deviation Minimum Maximum

Ratio of Expenditures to 
Revenues 1.02 0.76 1.32 0.16 

Fiscal Stress Index 0.05 0.13 0.01 0.54 

Unemployment Rate 0.07 0.02 0.05 0.12 

Relative Unemployment  1.28 0.21 0.97 1.69 
Percentage of Republican 
Voters  35.29 9.89 23.43 60.07 
Percentage of Democratic 
Voters  53.41 10.87 33.56 67.91 

Percentage of the Population 
that is Black  25.90 8.50 8.67 42.54 

Median Family Income 31,724 7,644 19,725 49,359 

Population  137,489 162,741 13,512 635,230 

          

  R  Un d    eformed reforme

Form of Government    10 7 

Type of Election 9 8    

          

  Gove ent Other rnm    

Locus of Economic 
evelopment Decision-Making 13 D 4     

 
 

 

Empirical Results and Discussion 

The estimates of policy tool adoption are derived using logistic regression.  

An attempt is made t ations of policy tool 

re are only 15 local governments examined 

 

o move beyond single theory explan

choice by combining variables from each explanation into a single predictive 

model.  Only four variables are used in this model due to the limited size of the 

population of governments being studies.  There is one variable for each 

explanation of policy tool adoption. 

  Table 5.3 presents the logistic regression results for the adoption of each 

type of policy tool.    Although the

from the population adopting enterprise zone programs during the study period, 

the model provides insight on the relationship between the theoretical 
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explanations and tool adoption. The relation between each explanatory variable 

and policy tool adoption is examined in the following section.   

 
 

Table 5.3 – Parameter Estimates for All Explanations of 
        Enterprise Zone Policy Tool Adoption 

  

 

Grants Expenditures Relief 

Tax Regulatory 

Constant  29.76  19.65  6.24 

Expenditure/revenue 

tio ra -17.08 -18.21 -2.96 

Exp(B) 0.00 0.00 0.05 

At-Large Electoral 

System -14.86   -1.54 -0.95 

Exp(B) 0.00 0.21 0.39 

Percent Black    8.36   50.05 -6.58 

Exp(B) 4251.87 5.47E+21 0.00 

Regional Diffusio    0.05   -7.56 -0.80 n 

Exp(B) 1.047 0.00 0.45 

      

Nagelkerke R
2    0.55    0.52  0.19 

Percent Predicted     87%     87%   60%   

N = 15    

  
 
 

The Nagelkerke R2 serves as the logistic version of R2 calculated in 

rdinary least squares regression, thus it is an indicator of overall model fit.  The 

statisti

 

o

c indicates that the variables provide modest explanatory strength for grant 

(R2=.55) and tax expenditure (R2=.52) adoption and explain even less of the 

variance in use of regulatory relief tools (R2=.19).  The model predicted 87% of 

grant and tax expenditure tool adoptions and 60% of regulatory relief tool 

adoption correctly.  However, this is no different than the actual percentage of 

local government using each of the tools.  This implies that the adoption of each 

of the tools cannot be differentiated based on the explanatory factors.  This 

contention is supported as neither regression coefficient is statistically significant.  

This can be attributed to the small population size.  Nonetheless, the direction of 

the coefficients provide insight regarding the theoretical relationships between 

the explanatory variables and the adoption of each policy tool.    
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Economic Need. It was predicted that economic need would negatively 

influence local government use of grants and tax expenditures and positively 

e percentage of a local government’s residents who are 

lack is used as an indicator of political demand.  This indicator is a measure of 

e also related to the 

se of policy tools.  It was predicted that reformed governments would be more 

influence the use of regulatory relief.  Local governments that experience 

conditions of fiscal stress would be less likely to use grants because grants are 

visible in the budgeting process and directly affect available financial resources.  

The Expenditure/revenue ratio is an indicator of economic need in this model and 

its Beta coefficients provide support for the grants (-17.08) and tax expenditure (-

18.21) propositions, but not for regulatory relief (-2.96).  The results indicate that 

the odds of governments using each of the policy tools decrease the more 

fiscally stressed they become.  Although regulatory relief tools are not visible or 

coercive, governments may be less likely to use them when experiencing fiscal 

stress because they take away revenues that would otherwise go into 

government coffers.   

 

Political Demand. Th

b

anti-growth coalition capacity within a local government.  Florida’s urban 

enterprise zones are in areas with high concentrations of black residents.  Using 

an anti-growth argument, it is expected that this constituency would prefer 

targeted benefits and would therefore demand all available tools.  Given this, it 

was predicted that higher percentages of blacks increase the odds of a 

government adopting each type of policy tool.  The Beta coefficients provide 

directional support for grant (8.36) and tax expenditure (50.05) adoption, but not 

for regulatory relief (-6.58) adoption.  Higher percentages of black residents are 

associated with decreases in a government’s odds of using regulatory relief, but 

positively related to the use of grants and tax expenditures. 

 

Institutional Arrangements.  Institutional arrangements ar

u

likely to adopt grants, but less likely to use tax expenditures and regulatory relief.  

Type of election is used as a measure of institutional demand.  The model results 
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indicate that the presence of a reformed (at-large electoral system) governmental 

institutional structure negatively influences the adoption of each of the policy 

tools.  These results are supportive of the contentions related to tax expenditures 

(-1.54) and regulatory relief (-0.95).  However, they do not support the 

proposition related to grant use (-14.86).  It was expected that reformed 

governments would adopt grants as part of their enterprise zone strategy 

because they are visible and are more manageable than regulatory relief or tax 

expenditure tools. 

 

Regional Diffusion.  A critical step in integrating the innovation diffusion and 

olicy tools frameworks involves understanding how governments relate in terms p

of the tools they use with their respective enterprise zone programs.  It was 

hypothesized that the odds of a government using each of the policy tools 

increases as the number of governments within its fixed region increases.  The 

model only provides directional support for the grant (0.05) adoption proposition.  

The propositions related to tax expenditure (-7.56) adoption and regulatory relief 

tool (-0.80) adoption are not supported.   The model does not provide sufficient 

evidence that local governments adopt tools that other governments within its 

fixed region have previously adopted. 
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CHAPTER SIX 
 

ENTERPRISE ZONE PROGRAM REINVENTION 
 
 

This chapter discusses the results of a multivariate regression analysis 

testing whether the explanatory factors influence the number of incentives 

offered by local governments that have adopted enterprise zone programs.  

Generally, it considers how local governments change enterprise zone policy 

innovations as they diffuse. It further examines whether the relationship between 

economic distress and development policy is strongest where the local 

governments make development decisions and where there are reformed 

governmental institutions.  

The previous chapter explored the effects of economic need, institutional 

arrangements, political demand and regional diffusion on enterprise zone policy 

tool adoption using a policy innovation and diffusion framework integrated with 

tenets of the policy tools framework.  This chapter addresses whether or not 

these same factors explain enterprise zone program reinvention.  The following 

analysis describes the characteristics of the governments and variables in 

question.  It further presents empirical findings related to each Model 3 

hypothesis found in Chapter Three. 

   

Number of Incentives Provided by Local Governments 

 The number of local incentives adopted by local governments ranges from 

one to seven.  Table 6.1 provides the frequency distribution of the number of 

local incentives offered as part of enterprise zone programs.  Table 6.2 shows 

the number of incentives offered by each of the adopting local governments. 
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Table 6.1:  Frequency Distribution of the Number of Incentives 

          Offered by Local Governments 

Number of Local 
Incentives 

Number of Local Governments Providing 
the Given Number of Incentives 

1 1 

2 3 

3 3 

4 5 

5 2 

7 1 

N=15*   
                           *Apopka and Bradenton not included due to missing data. 

 

Table 6.2:  Comprehensiveness of Enterprise Zone Programs 
                                by Local Government 
 

Local 
Government 

Adoption 
Year 

Comprehensiveness 
Score 

Bradenton FY 1995-96 * 

Daytona Beach FY 1995-96 3 

Fort Lauderdale FY 1995-96 2 

Fort Myers FY 1995-96 4 

Gainesville FY 1995-96 4 

Jacksonville FY 1995-96 4 

Miami FY 1995-96 4 

St. Petersburg FY 1995-96 1 

Tampa FY 1995-96 5 

Fort Pierce FY 1997-98 2 

Clearwater FY 1998-99 7 

Apopka FY 1999-00 * 

Crestview FY 2001-02 5 

Sarasota FY 2001-02 3 

Cocoa FY 2002-03 4 

Pensacola FY 2002-03 2 

Tallahassee FY 2002-03 3 

*Missing data     

 

As shown in Table 6.1 and Table 6.2, most of the adopting local governments 

offer more than one incentive as part of its enterprise zone program.  On 

average, these local governments offer approximately four incentives. 
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Empirical Results and Discussion 

This analysis follows the work of Sharp (1991), Feiock and Cable (1992), 

and Hays (1996).  As such, it is expected that those local governments with 

conditions of economic distress and are reformed will provide more local 

enterprise zone incentives.  Testing this contention requires the use of interaction 

terms.  In this case the expenditure/revenue ratio is multiplied by form of 

government (mayor-council) and locus of development decision-making to 

produce relevant interaction terms.    The analysis also includes median income 

as a measure of interest group influence on the comprehensiveness of zone 

programs.  Finally, the adoption year is included to measure the influence of time 

of program adoption on comprehensiveness.   

The Office of Program Policy Analysis and Government Accountability 

requested information on the types of local incentives offered as part of urban 

local government enterprise zone programs.  Most of the governments indicated 

that these incentives are typically offered jurisdiction-wide as opposed to being 

used for the sole purpose of the zone program.  Therefore, caution is urged in 

the interpretation of these results. The multivariate regression estimates are 

presented in Table 6.3. 

The regression estimates are limited given the small population size.  

However, they provide directional evidence in support of and contradicting the 

hypothetical propositions presented in Chapter Three.   The first statistic of 

importance is the low R2 value of .271, which indicates that the model only 

explains approximately 27% of the variance in the number of incentives offered.  

Therefore, the model provides minimal explanatory support for enterprise zone 

program comprehensiveness.  This is consistent with the work of Hays (1996) 

who calculated low R2 values for a model developed to explain the 

comprehensiveness of various laws and that of Feiock and Cable (1992) who 

found minimal explanatory support for models testing the influence of economic 

factors on the number of development incentives provided by local governments.   
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Table 6.3 – Multivariate Analysis of the Influence of Explanatory Factors 

   On Enterprise Zone Program Comprehensiveness 
 

Independent Variable B SE  

Expenditures/Revenues Ratio  0.76 10.67 

Mayor-Council  2.18   7.91 

Governmental Locus of Development 
Decision-Making  4.12 10.57 
Expenditures/Revenues Ratio * Mayor-
Council -1.60   7.24 
Expenditures/Revenues Ratio * 
Governmental Locus of Development 
Decision-Making -4.09 10.25 

Median Family Income -0.39   0.00 

Adoption Year  0.39   0.25 

R
2
 = .271    

Adj. R
2
 = -.296     

 
 
 
 

 Regardless of overall model fit, the direction of the Beta coefficients 

provide insight into the theoretical relationships between the independent 

variables and the number of incentives a local government offers as part of an 

enterprise zone program.  It was hypothesized that a local government would 

provide more incentives when a government experiences economic distress and 

is unreformed.  The model does not provide support for this hypothesis.  The 

coefficient (-1.60) indicates that when fiscally stressed unreformed governments 

are associated with the provision of fewer incentives.   This finding indicates that 

while a government with these characteristics may be willing to take action by 

providing an enterprise zone, it may also seek to minimize fiscal risks, such as 

loss revenues, by providing fewer local incentives.   

The second hypothesis related to this model suggests that local 

governments will offer more incentives when they face fiscal stress and when 

government is the locus of development decision-making.  Model estimates  

(-4.09) indicate that fiscally stressed local governments that make their own 

development decisions are associated with the provision of fewer local enterprise 

zone incentives.  This finding, like that for fiscally stressed unreformed 
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governments, may be due to governments seeking to minimize risks associated 

with enterprise zones while at the same time seeking to alleviate the economic 

distressed conditions associated with an enterprise zone area. 

Using median family income as an indicator of interest group influence, it 

was hypothesized that those governments with higher income levels would offer 

fewer incentives. More affluent constituents would oppose enterprise zones 

because of their redistributive nature.  However, if the government adopted a 

zone program, this interest group would oppose large numbers of incentives 

being provided solely to businesses and individuals in the targeted areas.  Model 

results (-0.39) indicate that higher median family incomes are associated with the 

provision of fewer incentives.  This finding is consistent with the hypothesis.     

The final hypothesis suggests that late adopting local governments will 

adopt fewer enterprise zone incentives because zones have been controversial.  

The controversy surrounds whether or not the Florida Enterprise Zone Program, 

or enterprise zones in general, is beneficial.  The model does not support the 

hypothesis in that late adopting local governments are associated with the 

provision of more incentives (0.39).  This suggests that the late adopters may not 

be negatively influenced by the controversial aspects of enterprise zone 

programs. 
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CHAPTER SEVEN 
 

RESEARCH SUMMARY  
 

The purpose of this dissertation was to examine whether economic, 

political, institutional, and regional diffusion indicators influence the adoption and 

reinvention of enterprise zone programs by large Florida local governments.  To 

do this an integrated framework was developed to test both contextual influences 

on program adoption and the adoption of policy tools within the program.  In 

addition, the framework allows for the testing of program content across local 

governments over the diffusion period.  With this, three questions were presented 

and addressed.  First, which of these factors influence a local government’s 

adoption of an enterprise zone program?  Second, this research examined the 

factors that influence the adoption of specific policy tools as part of an enterprise 

zone program.  Finally, it assessed the factors that influence enterprise zone 

program reinvention.   

To address the first question, the dissertation adopted Berry and Berry’s 

(1992) model of policy innovation and diffusion to simultaneously assess the 

influence of various explanatory factors on the likelihood of enterprise zone 

program adoption.  To address the second question, the same explanatory 

factors were used to assess their influence on the adoption of particular 

enterprise zone policy tools.  In order to develop appropriate hypotheses, this 

research considered the political economy of the policy tools as espoused by 

Salamon (2002) in an attempt to combine the policy innovation diffusion and 

policy tools frameworks.  Doing so was limited because the adoption of tools 

could not be considered over time because it was unknown exactly when local 

governments adopted specific policy tools as part of their enterprise zone 
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programs.  In addition, data on policy tools are limited because the tools used by 

governments are not employed for the sole benefit of businesses within 

enterprise zones.  Addressing the third question is hindered by the same 

limitations as previously explained.  The research assessed the factors that 

influenced the number of incentives a local government offers as part of its zone 

program.  It was also expected that the time that a program is adopted influences 

how it becomes different from programs previously adopted by other local 

governments.  The evidence provided by the preceding analyses is mixed, but 

gives rise to interesting implications.   

Regardless of the limitations, this approach represents an effort to 

integrate three lines of inquiry that have seemingly been divorced in the 

literature.   The policy adoption, policy tools, and policy reinvention literatures 

have taken separate paths.  For example, policy diffusion has been studied for 

several decades, while the focus on changes to policy during the diffusion period 

has only been considered in recent years (Mooney & Lee, 1999).  Research on 

policy tools has focused more so on the political economy of tools used by 

federal government and not so much on why they are used.  However, each of 

these streams of research shares common characteristics.   

From a theoretical perspective, each suggests that economic, political,  

and institutional factors influence the adoption of a policy or program, the use of 

particular policy tools, and changes in policy over a diffusion period.  Research 

on policy diffusion and policy reinvention also consider the influences of other 

governments adopting certain policies and whether governments mimic other 

governments.  Tenets of these research areas can be applied to the adoption of 

policy tools because each tool has its own political economy and governments 

may also adopt policies that share similar characteristics to those previously 

adopted by other governments.  With this, it is possible and logical to test the 

theoretical relationships between the stated explanatory factors and program 

adoption, policy tool adoption, and program reinvention in a single study.   
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Enterprise Zone Program Adoption 

An event history model was developed to assess the influence of the 

explanatory factors on program adoption simultaneously between 1996 and 

2003.  With this model, it was expected that economic need indicators would 

positively influence local government decisions to adopt enterprise zone 

programs.  Consistent with theory, the expenditure/revenue ratio positively 

influences the adoption of enterprise zone programs by local governments in 

Florida. This implies that local governments are more likely to adopt such a 

program when they are fiscally constrained.  Though not statistically significant, 

higher scores on the fiscal stress index are positively associated with program 

adoption. 

In contrast, higher levels of unemployment are negatively associated with 

on adoption suggesting that a government may be less likely to adopt a zone 

program even when its unemployment rate is relatively high. The Florida 

Legislature Office of Program Policy Analysis and Government Accountability 

(2000) found that few businesses actually use incentives designed to encourage 

job creation.  This implies that zones exist in places where there is little demand 

for additional labor.  Further, in most of the years of the Florida Enterprise Zone 

Program’s existence, the dollar value of local incentives awarded has outpaced 

awards of state incentives. The local incentives are generally designed to offset 

other costs of conducting business such as property taxes, licenses, and fees.  

As such business owners may seek incentives that reduce recurring costs not 

associated with labor.  Therefore, local governments may not adopt enterprise 

zone programs as a remedy for unemployment, but more so as a means to 

directly assist businesses. 

 It was also predicted that indicators of political demand would influence 

whether or not local governments would adopt enterprise programs.  For 

example, median income and conservatism were expected to negatively 

influence adoption while higher percentages of black residents were expected to 

positively influence program adoption.  The model estimates indicate that local 

governments are more likely to adopt zone programs when they have higher 
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levels of conservatism. This finding contradicts the associated hypothesis. This 

implies that local governments with this characteristic may view enterprise zones 

as being more distributive than redistributive, therefore benefiting the government 

as a whole as opposed to a single geographic area.    

It was hypothesized that a local government’s institutional arrangements 

would influence the likelihood of enterprise zone program adoption.  In particular, 

reformed governmental institutions would negatively influence the adoption of 

enterprise zone programs and governments would be more likely to adopt zone 

programs if development decisions were made by the government itself.  Model 

estimates support the locus of development activity hypothesis in that 

governments are more likely to adopt a zone program when development 

decisions are made by a governmental entity as opposed to some other 

organizations such as a chamber of commerce.  Model estimates, though not 

statistically significant, provide mixed results for the reformed governmental 

institution contention.  They suggest that council-manager forms of government 

are negatively associated with enterprise zone program adoption.  In contrast, 

governments with at-large electoral systems are positively associated with 

program adoption.   

 Finally, it was predicted that governments would be more likely to adopt 

enterprise zone programs if their immediate neighbors or regional neighbors 

have adopted them.  The model does not support either the neighbor model or 

fixed region model hypotheses.  Although, it is not statistically significant, the 

fixed region model is positively associated with enterprise zone program 

adoption.  Surprisingly, model estimates indicate that governments are less likely 

to adopt zone programs as more of its neighboring governments have adopted.    

While this finding was unexpected, there is a plausible explanation for why 

governments may not be influence by the policy actions of its neighbors in 

regards to enterprise zone adoption.   As noted, many of the local governments 

that adopted enterprise zone programs, adopted in the first year.  As such, local 

governments may have adopted the programs because the Florida Enterprise 

Zone Program was new and not because other local governments were 
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adopting.  Therefore, the local governments could have been influenced by the 

policy actions of state government as opposed to those of contiguous local 

governments. 

 

Enterprise Zone Policy Tool Adoption 

 The adoption of policy tools was examined in an attempt to integrate the 

innovation diffusion and policy tools frameworks.  One problem with this 

approach is that the time of tool adoption could not be determined in this study.  

In addition, few explanatory variables were used due to the small number of large 

urban governments in Florida that adopted enterprise zone programs.  

Nonetheless, model results provide directional support for some hypotheses 

related to policy tool adoption.  It was expected that governments would be more 

likely to adopt regulatory relief tools and less likely to adopt grants and tax 

expenditures under conditions of fiscal stress.  Model estimates indicate that  

local government fiscal stress is negatively associated with the use of grants, tax 

expenditures, and regulatory relief tools.  It was also expected that reformed 

governments would be more likely to adopt grants more so than tax expenditures 

or regulatory relief tools.  Model estimates show, that governments with at-large 

electoral systems, are negatively associated with each type of policy tool.  

 It was further predicted that local governments with higher percentages of 

black residents are likely to adopt each type of tool.  Higher percentages of black 

residents were positively associated with the use of grants and tax expenditures.  

Finally, grant adoption is positively associated with their use by other 

governments within a given region. This finding coincides with theoretical 

expectations.  Conversely, the use of tax expenditure and regulatory relief tools 

are negatively associated with their use by other governments within a specified 

region.  With this, there is little empirical support that local governments adopt 

the same types of tools as their regional neighbors. 
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Enterprise Zone Program Reinvention 

 This dissertation also examined the relationship between the explanatory 

factors and enterprise zone program reinvention. This research borrowed Glick 

and Hays’ (1991) notion of reinvention.  They conceptualize it as “the 

modification by a user of a core innovation during the diffusion process” (p.837).  

As such, enterprise zone program comprehensiveness is used here as a 

measure of reinvention. It was expected that unreformed governments 

experiencing fiscal stress would offer more incentives as part of their enterprise 

zone programs.  In addition, it was postulated that unreformed governments that 

make their own development decision would offer more incentives.  Further, 

governments with higher median incomes and those that adopted enterprise 

zone programs later in the diffusion period were expected to implement less 

comprehensive programs. 

 The findings suggest that fiscally stressed unreformed governments are 

associated with the provision of fewer incentives.  In addition, governments that 

make their own development decisions and are fiscally stressed are associated 

with the provision of less comprehensive enterprise zone programs.  Both of 

these findings are the opposite of what was expected.  Unreformed local 

governments experiencing fiscal stress may offer fewer incentives because they 

may not want to further negative economic conditions by offsetting revenues in 

exchange for business growth.  In addition, politicians may not be willing to take 

actions that will seemingly worsen the fiscal health of their government.  Local 

governments with higher median family incomes are also associated with having 

fewer incentives.  This finding is consistent with theory and the associated 

hypotheses.  Higher income constituencies tend to oppose the targeting of 

benefits to particular areas.  Theoretically, they prefer policies and tools that are 

distributive rather than redistributive.   

 The final proposition suggested that the comprehensiveness of enterprise 

zone programs is dependent upon the year in which a government adopts the 

program.  It was hypothesized that the later a government adopts a program, the 

less comprehensive it will be.  Model estimates do not support this contention.  
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Late adoption is associated with the provision of more rather than less incentives.  

This implies that late adopting local governments may not be negatively 

influenced by the controversy surrounding the Florida Enterprise Zone Program.  

 
Conclusions and Suggestions for Future Research 

 
 This dissertation produces empirical support for some theoretical 

explanations of program adoption, policy tool adoption, and program 

comprehensiveness relative to a redistributive economic development program.  

In particular, measures of fiscal stress, conservatism, and governmental locus of 

development decision making were found to positively influence enterprise zone 

program adoption. Relative to policy tool adoption, higher percentages of black 

residents were associated with grant and tax expenditure adoption. In addition, 

the adoption of grants was positively associated with their adoption by other 

regional governments.  Research findings also suggest that fiscally stressed and 

unreformed governments, fiscally stressed governments that make their own 

development decisions, and those governments with higher levels of income are 

associated with the provision of fewer local enterprise zone incentives.  Local 

governments that adopt enterprise zone programs late in the diffusion process 

are associated with the provision of more incentives. 

 Future research following this line of inquiry can be strengthened in three 

ways.  First, it should be designed to address innovation diffusion across a 

broader set of related policies and programs.  This research only focuses on 

enterprise zones as a spatially-targeted development tool, but cannot speak 

generally to other targeted program and tools because each has its own 

underlying political economy.  Second, to produce more generalizable results, 

future studies should examine the adoption of policy tools across a larger set of 

local governments either within a single state or nationally.  Finally, future 

research should consider how similar programs change through the diffusion 

process.  Using state enterprise zones programs as an example, research could 

focus on how the explanatory factors influence adoption and programmatic 

content. Taking these approaches should produce a richer understanding of the 
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link between economic need, institutional arrangements,   political demands, and 

regional influences on policy innovation diffusion, policy tool adoption and policy 

reinvention. 
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APPENDIX A 
 

Local Governments Eligible to Apply for Enterprise Zone Designation 
 

 

1. Apopka 24. Melbourne  

2. Belle Glade  25. Miami  

3. Bradenton  26. Miami Beach  

4. Cape Coral  27. North Miami  

5. Clearwater  28. Ocala  

6. Cocoa  29. Opa-locka  

7. Crestview 30. Orlando  

8. Dania  31. Palatka  

9. Daytona Beach  32. Palm Bay  

10. De Land  33. Palmetto  

11. Deerfield Beach  34. Panama City 

12. Delray Beach  35. Pensacola  

13. Fernandina Beach  36. Port Orange  

14. Fort Lauderdale  37. Sanford  

15. Fort Myers  38. Sarasota  

16. Fort Pierce  39. South Daytona  

17. Fort Walton Beach  40. St. Petersburg  

18. Gainesville  41. Tallahassee  

19. Hallandale  42. Tampa  

20. Homestead  43. Titusville  

21. Jacksonville   44. Vero Beach  

22. Jacksonville Beach  45. West Palm Beach  

23. Lakeland  46. Winter Haven  
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APPENDIX B 

 
Local Governments with Enterprise Zone Programs 

Included in the Policy Tools Adoption and Policy Reinvention Analyses 
 
 
 

1. Clearwater             6. Fort Myers            11. Pensacola           

2. Cocoa                    7. Fort Pierce            12. Sarasota             

3. Crestview               8. Gainesville            13. St. Petersburg    

4. Daytona Beach      9. Jacksonville          14. Tallahassee        

5. Fort Lauderdale     10. Miami                    15. Tampa                
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