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ABSTRACT 

 
This dissertation develops a behavioral logic for administrative decision-making that 

distinguishes the cognitive limitations of administrative and elected actors from the constraints of  

political institutions. The model is then applied in Florida’s growth-management policy process 

at two levels of government during dissimilar periods of environmental conditions. It is an 

advancement on extant public administration research in several ways. First, by modeling a local 

political market as an evolving system in which equilibrium policy output may be more an 

exception than the norm, I demonstrate that political institutions do moderate political exchange 

but the strength and direction of this effect may be conditional on interactions between form of 

government and how different actors process information on environmental circumstances. 

Public administration researchers have been divided for years over whether the structural reform 

of council-manager government at the local level continues to have an influence over a range of 

social outcomes. I find evidence that specific to community planning and development, 

managerial form does matter, but in tandem with the effects of other institutional arrangements 

and in ways that represent “punctuated” policy choices. Secondly, by applying models of 

disproportionate information processing and multi-model approaches to capture emerging 

patterns of land-development policy change, I advance our understanding of the effectiveness of 

the policy of growth management and its implications for sustainable communities.
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CHAPTER 1 

INTRODUCTION 

 

 
Urbanization in the United States and around the globe requires the deployment of more 

resilient growth-management institutions and strategies. It also requires a firmer theoretical 

footing relative to the cognitive limits of the diverse decision-makers within those institutions 

and under what conditions they are likely to follow, bend or discard the rules. This dissertation 

explores small-acreage land-use changes as a specific range of policy choices in growth-

management systems, which are governmental efforts to ensure adequate services to meet 

population gains. It conceptualizes collective decisions regarding growth policy output as an 

adaptive political marketplace in which suppliers and demanders bargain and attempt to reach 

compromises on their self-interested goals. A political market can be an arena such as a 

legislature or city council in which institutions structure the costs and benefits of political 

exchange. Political economic theory holds that growth-policy changes at the local level are 

influenced in a relatively stable fashion by supply and demand forces and bargaining between 

governmental actors and land-owners, developers, homeowners and other local agents. However, 

this exchange function is dynamic and sensitive to exogenous shocks which may fundamentally 

alter the way policy demanders and suppliers re-evaluate the worth of the output. Extant research 

on land-use policy output in the political marketplace has tended to take an equilibrium approach 

which has informed theory on the role of political institutions in land-use decisions. But a 

weakness is the literature has not examined how institutions respond to changing environments. 

It also has avoided attempting to disentangle the inter-related influences of human mental 

limitations in the decision process from the institutional constraints often put in place to make 

those decisions more rational or predictable. Conceptualizing the political marketplace as a 

dynamic system requires modeling which can evaluate how economic and political markets 

influence each other via positive and negative feedback loops, the rules which may cause delay 

or deferment of decisions, and the efficiencies of local decision-makers in processing 

information on changing conditions. A dynamic system is characterized by heterogeneous, 

boundedly rational agents interacting within an environment that can change. They may be 

impacted by information-sharing or changes in environmental conditions in ways that either 

strengthen a system against future shocks or lead to deterioration and entropy (Johnson 2010).  
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 Florida’s growth-management experience of the last two decades is an important 

opportunity to advance theory by exploring questions about the dynamics of resource governance 

generally and state and local growth-management specifically. Do centrally-planned quasi-

markets for development lead to their over-supply? How do the varying structures of local 

political institutions moderate this supply for policy output differently in the face of changing 

environmental conditions? Ultimately, insights into these questions in the case of Florida can 

help policy designers more broadly create resilient regulatory institutions necessary to 

sustainably allocate the resource of land. 

 

1.1 Theoretical Framework 

 

This dissertation advances the literature on local government policy processes and 

institutions by examining the forces that drag and push equilibrium policy output for property-

rights as a particular public resource. I develop a theoretical logic for land-use decision-making 

based on the cognitive limitations and disproportionate information processing of management 

and elected policymakers in organizations where competing demands often lead to 

disproportionate policy responses. This logic seeks to distinguish the effects of managerial 

buffering or friction from the structural influences on decision-making. I then empirically 

examine the demand and supply for land-use policy changes in cities and counties to test how 

varying institutional form, uncertain property-rights and worsening economic conditions 

influence the supply of development policy.  

 

1.1.1 Political Markets 

Theories about how political “marketplaces” function have become abundant in the urban 

political economy literature, attempting to describe and test the extent to which governmental 

actors also act as selfish utility-maximizers in the provision of public goods (Ostrom, et al), but 

also how institutional structure influences the exchange (Feiock and Tavares 2002).  

Policymakers, moderated by the institutional arrangements of their locality’s rules and 

form of government, are theorized to engage in a dynamic negotiation process with demanders of 

policy output in which all actors are considered bounded utility-maximizers (Persson and 

Tabellini 2000). Growth-management is an ideal arena for political market theory application 
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(Lubell, Feiock and Ramirez 2005). As developed by Feiock, Lubell and their co-authors, 

Political Market Theory applied to land-use arenas expects that policymakers will be the supply-

side actors in a bargaining process with policy output demanders, in this case interests pursuing 

either stronger dvelopment rights or those seeking to curtail development. Policymakers will be 

responsive to those groups which are most likely to provide reciprocal political support in the 

form of campaign-contributions or other aid in elections. The framework is less developed 

regarding how public managers with oversight of land-use planning are expected to behave. City 

managers may be more insulated from interest-group pressure. They may also be more reluctant 

to “ruber-stamp” the development requests of powerful pressure groups, given conflicting 

expections that managers have “pro-development” and “pro-planning” orientations. Frant (1996) 

may argue they have a “low-powered” incentive based on the desire for career advancement. 

Understanding policy choices generally requires not just understanding of how institutions 

impose costs on political transactions but how different types of actors conceptualize and update 

these search, bargaining and enforcement costs in a dynamic, ever-changing world. Steering 

growth under any conditions often involves redistributive politics, questions of property rights 

and public goods, income inequality, rent-seeking and exclusionary tactics, all facets of a “quasi-

market” framework where policymakers, public employees, corporate political-elites, and less-

organized interest-groups collide and regime equilibria are expected to be destabilized and re-

established (Lubell, Feiock, & Ramirez, 2009).  

Politicians and bureaucrats are presumed to both factor into their decision-making how 

their actions will likely aid their careers, prestige, and personal wealth. Growth management as it 

materialized within the United States was conceived as a so-called "quasi-market" intended to 

encapsulate such rational, self-serving motivations into a regulatory framework that steered 

development toward more efficient allocations of development policies (actions) and thus land-

use patterns (outcomes), first via prohibitive regulations and more recently through incentives. 

But any policy actor may also be capable of moments of self-service and “enlightened” altruism. 

Public managers, particularly planners trained to apply a community’s long-term growth plan to 

new development proposals, may have incentives to both grow the economy while also “sticking 

to the plan” for where that growth should occur. Mayors and council members may push for 

development approval or fight against it based on the voices which are most influential within 

their political circles. But they also may be capable of acting out of a desire to leave a legacy of 
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community service. How should the analyst then approach the question of modeling these 

heterogeneous agents acting within political marketplaces? I argue in this dissertation that these 

actors both define policy problems distinctly as a function of their professional or political 

orientation. But all actors suffer from information processing biases, which are the result of the 

cognitive contours of human learning, memory recall, and the path dependency of using past 

decisions to take information-search and decision process “short-cuts” when confronted with 

multiple problems simultaneously. 

Local government political marketplaces are also nested within multilevel governance 

arrangements which can influence decision-making. Florida represents a case of local political 

markets for land-use rights embedded within a state-level central planning organization 

empowered to resolve inter-local growth disputes between cities and counties within the same 

geographic regions. Empirically exploring Florida’s experience in attempting to manage its 

population growth and demands for development requires some understanding of the decades of 

evolution of the positions that local policymakers and administrators play. Since the 1960s, 

Florida advocates of a stronger state hand in growth policies depicted local governments as too 

beholden to developers, lacking the necessary expertise to protect water supplies, ecosystems, 

and stave off urban encroachment onto agricultural lands. Regional Planning Councils (RPC’s) 

began emerging in the Orlando and Tampa Bay metropolitan areas in the early 1960s with the 

goal of "providing a forum where leaders can discuss complex regional issues, develop strategic 

responses, and build consensus for setting and accomplishing regional goals among their local 

jurisdictions” (Florida Regional Councils Association, β01β). By 1979, 64 of Florida’s 67 

counties and formed RPC’s through voluntary inter-local agreements. At the same time, state-

level steering strategies for regional growth control began emerging in the 1970s; many were 

designed to remain as malleable and voluntary at the local level as possible in order to avoid the 

appearance of imposing “top down” prescriptions (Burby & Paterson, 199γ; DeGrove, 1984; 

Weber, 1998). State policymakers soon decided via experience that this approach was too 

passive, and top-down prescriptions designed to create consistency through state review of local 

comprehensive plans emerged. The plans themselves were made up of elements still free to vary 

across localities. But failure to adhere to these new consistency mandates could result in the loss 

of state funding and stalled economic development projects (Gormley, 1998).  
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Florida’s 1985 “Growth Management Act” was a bundle of polices representing the 

capstone of this evolving effort. It contained two distinct policy goals: consistency, requiring 

local governments to adopt comprehensive plans containing minimum criteria for capital 

improvements, housing, transportation, parks and recreation, and environmental protection in 

line with the state’s own plan; and concurrency, in which local governments must have public 

infrastructure such as roads available concurrently when new residential and commercial 

development goes online. The state’s implementing agency later added a requirement for 

“compactness” through administrative rulemaking intended to steer development away from 

rural and environmentally sensitive lands toward urban in-fill and other higher-density locations.  

Florida policymakers, however, never provided promised funding to pay for the required 

infrastructure prompted by growth, forcing local governments to turn to special-districts, impact 

fees, local option sales taxes and other means to make up that gap (Chapin, Carruthers and 

Higgins 2007). Over time, the state-directed growth management effort was gradually weakened 

and ultimately abandoned in 2011. 

 

1.1.2 Marginal Effects of Manager Form of Government 

When local governments plan for how they intend to grow in future decades, they 

confront the great unknown. How might economic, social and political currents shift and re-

shape the collective will to plan development sustainably for future generations of citizens? 

Since the first zoning policies were implemented, cities and counties have attempted to plan for 

growth systematically (Anderson 1998). Land-use is traditionally conceptualized as a 

distributional conflict subjected to the shifting currents of economic conditions and politics. One 

long-open question is the influence of variation in local form of government on such 

development policy decisions. Comprehensive land-use planning assumes both an administrative 

and political commitment to the unique long-term growth goals set by a locality. The structural 

variation in local government form in the U.S. represents a weighting of whose definition of 

problems will be given greater weight in the collective action. So, how specifically does form of 

government come into play, if at all? This question has remained unresolved in part because 

influences of form, defined as the division of authority within the local government, are often 

conceptually blurred with other structural facets, and contingent upon spatial and social 

conditions within local political arenas. Institutional arrangements shape how collective 
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decisions are made and which actors are allowed greater say in them (Frederickson and Johnson 

2001).  Yet more than a century after Progressive reformers in the United States turned to the 

Council-Manager form of government to remedy corruption and mismanagement, urban scholars 

continue to debate the relevance of form of government as an influence on administration and 

policy outcomes (Carr and Karuppusamy 2010). This study extends prior research on political 

markets for land-use to address an unresolved question of how form of government influences 

the provision of small-scale or incremental development demands in the face of varying levels of 

representativeness at the city and county level. I formulate a model for managerial friction to 

explain why the strategic management efforts of public administrators to protect their 

organizations may result in incremental and then major changes in small-scale land-use 

regulations. “Small-scale” amendments are defined statutorily in Florida’s system has changes to 

the future land-use of a locality which are generally 10-acres or fewer. Examining Florida’s 

growth-management experience, more territorially representational institutions such as district-

elected commissions or councils should be expected to influence entrance into the decision-

making process and be more likely to advance the incremental interests of smaller-scale 

landowners seeking more intensive development rights. These district-elected officials have an 

obvious political incentive to advance the interests of landowners within their districts, and to be 

more willing to respond when the demand for such policy change increases. However, their 

influence may be muted in local governments where more executive functions are vested within 

professionalized management. These managers may often default to a position of offering greater 

resistance to requests for land-use changes, particularly when the deviations from agreed-to 

future growth plans represent “sprawl.” This resistance may represent another type of default 

position for public managers based upon their training and professional norms and prompt a 

slower response to changing conditions. Building on prior research into the political markets for 

land-use changes, this analysis suggests growth planning output is a process involving both 

policy and administrative decision-points. District-elected representatives may have incentives to 

bring diffuse landowner interests to the table. Local government managers, in turn, may 

generally prefer to adhere to the long-term planning objectives of localities rather than giving in 

to pressure for piecemeal land-use changes. Therefore, managerial resistance to requests for 

more intense development rights is conditional on both characteristics of representative 

institutions and the footprint of the development industry in the locality. But these preferences 
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may bias individual actors in unique ways that render them less responsive to changing 

exogenous conditions. 

 

1.1.3 Punctuated Equilibrium and Information Processing 

In the land-use arena, policy supply and demand takes the form of greater development 

density or conservation rights, and political market theory assumes “efficient market” 

equilibrium outcomes occur almost simultaneously depending upon different institutional 

arrangements. Work over the years on policy processes, however, has universally characterized 

policy change through distributions of relatively small changes and sudden, punctuated ones 

(Jones 2001; Robinson, Flink and King 2014; Sabatier 1993). These incremental and then major 

changes are described by Baumgartner and Jones (2005) as the result of a disproportionate 

response by policymaking organizations to new information about potential problems. Building 

on the bounded rationality work of Herbert Simon, they argue organizations – like people – often 

under-react or over-react to new issues within their problem space based on their processes for 

agenda-setting, their organizationally based or political “status quo” biases, and the limited time 

and attention even larger organizations can pay to emerging problems with incomplete or 

competing information signals. This means organizations may be slow to act and then 

overcompensate to new signals based on their disproportionate information processing.  

These so-called “punctuated equilibriums” are thought to be a product of systems that are 

less rational, where insular vested interests, widespread apathy, errors in signal processing or 

institutional “friction” from many choke points in the decision-making process contribute to less-

efficient policy output until positive feedback builds up to force rapid changes (Baumgartner and 

Jones 1993). Such feedback may be caused by an expansion of agenda-setting thanks to a 

focusing event (Kettl 2006). Positive feedback may also be caused by institutional friction, 

defined by Jones and others as the extent to which there is a disproportionate flow of information 

to decision-makers and bureaucracies and less flexibility in adapting to complex and changing 

environments (Jones, Sulkin and Larsen 2003; Workman, Jones and Jochim 2009).  

The cognitive constraints of individual types of decision-makers has never been formally 

modeled for local governments, even though their size and level of resources relative to state or 

national governments likely makes “bounded rationality” a far more critical component of the 

decision process than elongated regulatory approval processes which may impose greater 
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transaction costs at  higher level of government. Empirically, policy punctuations have been 

quantified by a leptokurtic distribution with observed policy changes clustering in the tails of a 

distribution and more tightly around the center than one would expect if the observations were 

normally distributed. Positive kurtosis has heavy tails and a pointy center. The theoretical 

underpinnings of policy punctuations has been limited by an inability to forecast what might 

cause such different distributions. The empirical body of work also largely excludes local 

governments generally and form of government in particular. 

Most studies of the growth policy process tend to focus on differences “over space” 

rather than “over time,” where patterns are more likely to resemble short periods of dramatic 

change, followed by longer periods of stasis (Robinson, et al. 2007). The vast majority of 

empirical analysis of such punctuated policy change considers public budgets as the form of 

policy output under examination (Baumgartner and Jones 2009). This research extends the 

application of the theory to political markets for land-use and models it across space and time, 

using grants of changing rights to development intensity as the output.  

Extant research holds that re-distributional outcomes are one potential source of positive 

feedback which can ultimately destabilize institutional arrangements when a broader cross-stitch 

of constituents within a locality may become active. Political markets for land often feature 

allocations that are less than equitable for all stakeholders in communities, producing “winners 

and losers” between actors or groups, which could have ultimately contributed to the souring 

public perception of Florida’s state-centered growth-management regime. Land-use policy 

output may also be characterized by punctuated policy output in scenarios where grants of 

development rights are distributed in patterns of prolonged minor change followed by episodes 

of major output. Whether such punctuated distribution is the result of normal development 

pressure, agenda expansion, or institutional friction has not been empirically explored. This 

analysis considers the extent to which the information processing of growth-management 

institutions (friction) is larger or smaller within “reformed” local governments -- which are 

theoretically expected to be more precise, professional and consistent in the administration of 

public policy, but also more insulated from diffuse community interests -- versus “non-

reformed” local governments where executive authority tilts toward mayors who are thought to 

be motivated more by electoral and locality-wide motivations. 
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In the land-use arena, political marketplaces are populated with a range of heterogeneous 

agents including elected officials, managers and “street level” planners interacting within 

environments of changing rules and conditions with policy “demanders” in business groups, 

corporations, environmentalists, neighborhood groups, community associations, and other local, 

regional and state governments.  Although this process is dynamic, it is often treated empirically 

as a static one in which policy exchange reaches a level of economic efficiency based on the 

assumption of jurisdictional competition and residential preferences (Brown, et al. 2008).  

 

1.2 Contribution 

 

This dissertation contributes to extant theory for political markets and land use by 

considering supply and demand distributions for policy change across various forms and types of 

local government and the role of information processing in destabilizing equilibrium policy 

output. The suppliers of policy change are conceptualized as heterogeneous agents which may 

pull in different directions and suffer from their own mental limitations in evaluating changes in 

conditions. The empirical analysis of this dissertation utilizes economic, government and socio-

demographic information for Florida counties and cities over an 8-year time horizon in which the 

state operated under relatively stable state-level growth-management regulations. After a decade 

of muddling attempts to steer development down more “sustainable” paths, Florida adopted a 

bundle of growth-management policies in 1985 commonly known as the “Growth Management 

Act” (GMA). Florida’s growth management mandates called for local governments to prepare 

comprehensive plans for 30-year time horizons taking into account realistic population forecasts, 

and designating where varied types of commercial, residential, industrial, agriculture and 

conservation lands would be located. The plans for the rapidly growing state’s cities and counties 

would have to be “consistent” with neighboring jurisdictions as well as with a statewide 

comprehensive plan, it would have to emphasize “compact” urban development strategies to 

minimize undesirable, sprawling land-use patterns, and it have to demonstrate that new road 

capacity, utilities, waste-water treatment, schools and other infrastructure would be available 

“concurrently” with new development projects coming online. Substantive amendments to 

government comprehensive plans would require the approval of the state, which would evaluate 
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their impact on neighboring jurisdictions and whether the changes comported to the locality’s 

own stated growth-planning goals.  

Research on the implementation and outcomes of these policies all suffer unavoidable 

causal shortcomings, because they are unable to establish counterfactuals for development 

patterns under an alternative regulatory regime (Morgan and Winship 2007). The analyses here 

attempt to overcome that shortcoming by jointly considering: 1) the degree to which the policy 

changes altering land development rights were incremental or punctuated; 2) whether variation in 

local institutional configurations created greater friction in land-policy output; and 3) how agents 

and institutional arrangements interacted under alternative arrangements. Cumulatively, these 

efforts can lend greater insight into the resiliency of Florida’s once-hailed growth management 

system to exogenous shocks. Prescriptively, they can offer recommendations for future policy 

design.  

 

1.3 Organization of Dissertation 

 

The dissertation begins with an overview of the political economics tradition surrounding 

property-rights, recent economic assumptions that markets behave efficiently, and when that 

assumption breaks down in Chapter 2. It then presents a framework and conditional hypotheses 

for analyzing a dynamic political market for growth-management in Chapter 3 by adapting 

political market theory and punctuated equilibrium with a behavioral logic for managerial 

decision-making in local governments. Chapter 4 discusses the research design and data used for 

the analysis. I provide descriptive statistics and patterns of land-use changes as well as my 

measures of property-rights threats in Chapter 5. The empirical findings are presented in Chapter 

6. I conclude with a discussion in Chapter 7 of the ramifications of this work and directions for 

future inquiry. 
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CHAPTER 2 

THE POLITICAL ECONOMY FOR LAND USE 

 

 

Growth in a land-use context is both an economic and spatial inevitability. Globally, 

resource competition for land is increasing as urbanization and increased per-capita commodity 

consumption are fueling demand for converting rural, forested and light agricultural lands into 

higher-intensity uses. Locally, the inefficient utilization of land leads to collective-action 

problems such as sprawl, traffic congestion, and environmental degradation. Urban scholars may 

argue such externalities are the byproducts of the competing aims of economic growth and 

halting efforts at slowing or reversing environmental degradation. Economists may add that land-

use has been a common mechanism for local governments to differentiate the baskets of public 

goods they produce and engage in covert racism via exclusionary land use policies that keep out 

lower-income residents. Whatever the motive, local governments in the United States have for a 

century now employed evolving policies for steering land-use toward more desirable, productive 

or sustainable directions.  These efforts are rooted in the economics-based construct of property 

rights because differentiated zoning classification by definition imposes some exclusionary 

effects. Any governmental action to manage growth inevitably impacts the freedom of private 

individuals, companies or groups to utilize property as they see fit. 

This chapter lays the foundation for a theory of biased political markets for land use by 

examining the boundedly rational logic underlying local government regulatory decision-

making. I describe the varied justifications for why different government officials seek to control 

the use of land.  

Both the methods and objectives of growth-management have shifted over the years away 

from a focus on central planning and “top-down” intergovernmental regulation to restrict 

undesirable growth. Today, localities may organize their efforts under the banner of “smart 

growth” and a market-like approach where incentives, user fees and voluntary policy tools are 

used to encourage the types of growth city policymakers and citizens may prefer. Both policy 

design strategies may be rooted in the conceptualization of the citizens as a mobile agent in the 

sense Charles Tiebout argued in his seminal work (1956). Governmental efforts to channel 

growth into sustainable patterns in the United States have come to immolate private markets, and 
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exchanges are expected to be rendered more “efficient” by the revelation of the preferences of 

citizens free to move between cities and “vote with their feet.” Despite more than 50 years of 

effort, the empirical support for this expectation has been mixed. Augmenting the mobility 

conjecture, theories of land development have also evolved from arguments that “growth 

machines” and development policies were a singularly animating motivation of policymakers, to 

more nuanced, pluralistic explanations contingent on varying socio-economic characteristics, 

partisanship,  physical conditions of their manufactured and natural spaces, and differences in the 

configurations of governmental institutions.  

But economists remain divided about whether real estate markets themselves are 

efficient, and whether such “quasi-markets” for land use render more or less efficient and 

economical outcomes. This is in part due to the role that information processing plays in the idea 

of price adjustments in private markets. Growth pressures and governmental attempts to regulate 

land can often produce unintended and unforeseen patterns of development and externalities. 

Political institutional arrangements may make it more time consuming and costly for landowners 

to respond to real estate and development markets. One theoretical aim of this dissertation is to 

build on our understanding of growth management as a complex dynamic system, where 

cognitively limited agents and organizations “muddle through” new information and adapt to 

new conditions. The addition of the information environment to the empirical modeling is key, 

because changes in external conditions may fundamentally alter the preference relations of 

landowners, elected officials and public administrators, but not always proportionately with the 

severity of the exogenous conditions. 

 

2.1 The Governance of Land 

 

Growth management is a balancing act between private property-rights and the collective 

interest in steering land-use to more “liveable” and generationally equitable uses (Portney, 2003). 

Research in the policy arena is rooted in the foundational public administration debates over the 

public versus private spheres and the effort of policymakers to harness a “public good” while 

allowing for the egoist instincts of boundedly rational actors in pursuit of self-interests to “run 

wild” in more confined spaces without depleting the “commons” (Ostrom, 1990).  
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But land as a resource can be a confusing concept theoretically – a classical factor of 

production in relative abundance across the exurban landscape, but not where U.S. cities often 

need it in their urban cores. As such, actors using or competing for it may not behave as expected 

in the classic “tragedy of the commons” decision-making arena when it comes to dealing with 

common-pool resources (Hardin 1968). Developers may simply cultivate another commons on 

the outskirts of cityscapes, where land is not scarce, zoning and impact-related regulations are 

less-restrictive, and competition less likely to drive up costs. In such scenarios, the commons are 

never fully depleted but are instead abandoned to urban blight or sprawling, leapfrog 

development patterns. Here, the simple rational logic for whether development interests in a 

community will work together or work for themselves is weakened, because the number of 

potential players may be infinite, the game-situations unbounded by city limits, and rules varying 

sometimes from shopping mall to subdivision.  

Markets for any good do not exist in a governmental vacuum. Third-party enforcement of 

property-rights has existed since feudal times in order to uphold the claims of landowners. 

Through every phase of the evolution of property use, governmental regulation and local 

political interactions have defined the rules for development on lands and thus altered the 

dynamics of the markets for their exchange, increasingly so as more intensive land uses began to 

intrude upon each other. Institutional arrangements in cities and counties may influence this 

process in different ways given their varying endowments of developable land. Below, I describe 

that various theoretical traditions for studying urban political environments for land use. 

 

2.1.1 Urban Politics and Land Use 

Development policy has been a mainstay of urban politics scholarship for half a century 

(Judd 2011; Kantor and Judd 2010). Most urban theories have more or less revolved around 

informal coordination between public officials and private interests. In the 1950s, sociologists 

were developing theoretical conjectures that community power was vested in the hands of ruling 

business elites, a more-or-less unitary club of powerful business leaders who decided on the 

division of taxpayer resources behind the scenes (Hunter 1953). Power elite theory was largely 

developed via surveys and anecdotal examples of prominent business leaders in cities such as 

Chicago, New York and Los Angeles, three metropolises with radically different political-

business alignments and development patterns (Judd and Simpson 2011). 
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Notions of elitism gave way to political science’s preference for a theory of interest-

group pluralism (Dahl, 1961) which portrayed diverse groups of interests jockeying for 

influence, forging compromises and dividing spoils. According to these theorists, business 

groups themselves were often divided on policy matters and endeavored to ascertain which 

groups actually influenced city decision-making (Ross and Levine 2006). A key insight from the 

pluralist school of the 1960s was that no single elite group held political control over all policy 

areas, and interests were in fact concentrated around specialized issues. This notion of 

majoritarian pluralism has lost ground in recent decades to “biased pluralism,” which argues that 

long ingrained corporate interests still dominate government decision-making by nature of their 

longtime relationships and familiarity with decision-makers, and the preferences of community 

organizations or “median voter preferences” have less influence over government policy (Gilens 

and Page 2014). Political economists, meanwhile, viewed democracy as irreconcilable with the 

centralized allocation of economic resources (Lindblom 1977; Riker and Weimer 1995). In the 

local government development vein, this meant elected officials were expected to behave as rent-

seekers pursuing growth at all costs as a method for achieving re-election or career advancement 

(Persson and Tabellini 2000). Distinct coalitions of groups would lobby for selective benefits in 

exchange for political payoffs (Drazen 2000). 

Scholarly interest in land-use and planning has become more diversified and nuanced as 

the fields themselves became more technical and specialized (Feagin and Parker 1990). Because 

the campaign contributions, information acquisition and processing, access to policymakers, and 

bargaining expertise required to organize around issues are costly, pluralism scholars argued 

power would be unevenly distributed within communities. Large development interests may be 

more likely to control agendas than weaker groups less capable of mobilizing political support or 

keeping updated on policy items and agendas. Citizens, though, would hold indirect, diffuse, 

influence over government agendas by nature of their large voting numbers (Kernell, et al. 

2013). One gap in this literature is the largely unaddressed reality that development interests 

come in all sizes and may suffer from some of the same cognitive and resource limitations, and 

both citizens and business interests may be landowners seeking to gain preferential policy 

outcomes. While there is a growing body of literature on how the institutional forms of 

government shape policy output, this work as of yet does not directly address the wide variation 

in the size and influence of the policy demanders.  
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Regime theory scholars followed the pluralist school and argued from differing but not 

mutually exclusive perspectives over the nature of power in communities. Regime theorists saw 

gridlock within the operations of urban cities as evidence of the necessity for political leaders to 

forge compromises with a broad cross-stitch of businesses, unions, community organizations and 

other actors (Stone 1993).  Endless compromises with warring groups frequently led to policy 

paralysis, which was often the goal for “caretaker” regimes intent on preserving the status quo 

and not undertaking large-scale projects requested by major development interests. A 

“development regime” however, would be more likely to green-light the sports stadiums, 

casinos, major transportation projects, or convention centers coveted by business elites (Stone 

and Heywood, 1987). 

But the urban framework that has arguably received the most attention is the economic 

theory of public sector competition popularized by Tiebout (1956).  The Tiebout model 

(admittedly optimistically) depicts a scenario where citizens with income mobility and all 

relevant information on the varied levels of services communities offered would “vote with their 

feet,” by re-locating to the municipality that best met their distinct needs. Applied to land use, it 

followed from the Tiebout model that property-rights restrictions reflect the degree to which a 

community has over-grown its “optimal” size for delivery of public goods. As population 

increases and infrastructure is strained, land-use policies will become stricter.  

The scholar who most successfully captured the economic case for growth was Paul 

Peterson (1981) who argued that cities pursued a “unitary” interest in adhering to economic 

conditions and had an obligation to advance developmental policies over redistributional ones. 

Due to the nature of intergovernmental competition, cities could be expected to primarily take 

actions to maintain or improve their fiscal condition and to avoid losing out on jobs and tax 

revenues to neighboring localities. The pursuit of growth also “provides the key operative 

motivation toward consensus for members of politically mobilized elites,” (Molotch, 1976). 

Thus, public and influential private actors should normally share similar incentives for chasing 

development opportunities. These so-called “growth machine” explanations assumed that all 

economic-development was a sign of a healthy municipality and generated positive benefits for 

the community. Peterson’s mobility of capital argument that cities should focus purely on 

improving revenues was provocative, but he failed to explain why local governments also chose 

to invest in education or “quality of life” improvements such as parks, reduced traffic congestion, 



  
 

16 

 

clean air, or water. While pluralist, economic and regime explanations all added to our 

understanding of who governs allocations, other “institutional rational choice” or “new 

institutional economics” perspectives would also serve to refocus research on the institutional 

influences on decision-making. Accounting for behavioralism also became necessary to model 

any “logic of choice” in which actors responding to environmental conditions engage in 

exchange moderated by the “rules of the game” (Moe, 1990; North 1990; Ostrom, Parks and 

Whitaker, 1974; Ostrom, 1990).  

 

2.1.2 Political Economics and Institutions 

Political economics is also a useful theoretical tradition for studying urban growth 

policies for two reasons. First, governmental attempts to manage development have historically 

included an evolving bundle of regulatory tools which distribute costs and benefits of new 

development differently across groups (Chapin 2007). Within metropolitan regions, some cities 

may even act to restrict growth internally in order to benefit from economic activity elsewhere in 

the region without incurring its direct infrastructure and tax-incentive costs (Wassmer and 

Boarnet 2002). Growth-management systems place some limitations on the intensity of uses of 

land in order to provide certainty to both land-developers and other constituencies of local actors 

over what types of development would be permissible within the locality’s boundaries (DeGrove 

1984, 2005; DeGrove and Turner 1998; Steiner 2001).  But these groups are unlikely to agree 

most of the time on growth decisions. Political economics considers the types of growth 

management policy tools and strategies employed by governments, and their distributional 

effects. 

Secondly, institutions and their influence on economic policy enjoy a rich tradition within 

political economy scholarship. Scholars in a wide span of disciplines have come to acknowledge 

in recent decades that institutions matter (Knight 1992; Moe 1990; North 1990; Ruhil, et al. 

1999; Shepsle 1997). Any attempt to analyze a complex growth-management system such as 

Florida’s must incorporate expectations for the structure of government, and adjust to the 

characteristics of the specific resource in question and information environment.  

Political economies consider the distributive consequences of political and economic 

interactions. Property rights are defined within systems of such interactions through the mixtures 

of private, public, and common property (Bromley 1991). Because competing groups will 
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require trade-offs, governments have economic and political incentives to both enforce private-

property rights while also ensuring those rights are not absolute. Rather than modeling economic 

policy choices as social welfare maximization decided upon by benevolent planners, political 

economics considers politicians as self-interested agents whose preferences influence the choices 

of economic policies (Buchanan and Tullock 1962). There is a developed body of political 

economy literature on the effects of property rights on growth. At an international level, greater 

protection for private property rights usually associated with efficient democracies is positively 

correlated with growth (Baumol, 1990; Esteban and Ray, 1999; Gonzalez, 2005). Conversely, 

insecure property rights have been shown to discourage investment and be associated with higher 

degrees of conflict (Gonzalez 2007).  

One gap in this literature is the role municipal form of government plays in moderating 

the exchange relationship for development rights, a lacuna that is most noticeable where 

authority and accountability are vested within executive administrative systems. Public 

administration scholarship has considered the impact of form of government on the exchange of 

public policies, particularly in the land use arena with mixed results (Carr 2015; Lubell, Feiock, 

and Rameriz de la Cruz, 2009; Rameriz de la Cruz, 2009). 

In cities, the constitutional-level and operational rules for distributing authority influence 

the extent to which organized and diffuse groups of actors may have influence on the allocation 

of public resources (Maser 1998). Municipal rules vary across governments, give structure to 

distributional conflicts, and govern who controls personnel and budgets, as well as veto power 

over decisions (Crawford and Ostrom 1995; Ostrom, Parks and Whitaker 1974). Variation in 

governmental structure is thus an important theoretical moderator for a holistic conceptualization 

of the political marketplace where development rights are divvyed out. 

The “political market” framework has been an important linkage between the literatures 

surrounding political economics, urban politics and local government management because it 

predicts that cities with executive authority vested in a professional city manager as opposed to 

an elected mayor will be less responsive to the political incentives provided by electors and 

business interests. However, these managers will be more responsive to career incentives and 

professional norms related to efficiency and economy in government operations. City managers 

theoretically do not face re-election pressure, and those who answer to a full City Council are 

unlikely to face direct job threats from all but the broadest of electoral backlashes. Scholars 
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considering the impact of “reformed” local governments, which combine legislative and 

executive powers under an elected council and give greater functional authority to a manager, 

cite its propensity to allow for taking a long-term view of community goals (Svara and Nelson 

2008; Wheeland, Kelleher Palus and Wood 2014). Comprehensive planning for future land-use 

is one of the most “long term” policy development and implementation endeavors local 

governments attempt. Cities and counties in Florida and other states adopt such comprehensive 

plans to map out future land uses and goals for the percentage of developable land dedicated for 

commercial, various densities of residential, institutional, industrial, and conservation space 

decades into the future  But public managers, like any other professionals, have career incentives 

which might lead them to support either developmental or sustainability policies conditional 

upon the organized pressure-groups of the community, the state of the economy, or other 

potential information signals from the environment. Empirical research to date on such 

conditional expectations is virtually non-existent. 

The nature of land is unique. Property is a commodity that government gives distinct 

regulatory treatment compared with water, minerals, food-stocks or other common-pool 

resources. Understanding the unique political economy surrounding land-use is important in 

evaluating the impact of any governmental interventions which can be justified due to market 

failures or common-pool resource dilemmas.  

 
2.1.3 Land Regulation in the American Context 

Land, labor and capital are all requisites for the development industry, but land may be a 

resource whose value varies based on the perception of scarcity from perspective of the actor in 

the governing arrangement. To the city, land may be a precious resource, with only so much 

developable within its borders, and a specific price inelasticity of demand attached to converting 

property previously undesignated for development into more intensive use. Developable tracts of 

land are obviously not all made alike. Only so many “prime spots” for new development and 

growth for the city exist, and its elected policymakers and public administrators should generally 

be selective suppliers in the political marketplace of the choicest locales, and eager promoters of 

development in less desirable spaces.  

But to the developer, land may be in abundance, because her capital is more-or-less 

mobile, and she can seek out more advantageous investment opportunities in places where lower 
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land prices, less-costly regulations, or surplus public infrastructure capacity allow for greater 

profits. Since the failure of the federal “War on Poverty” urban initiatives of the 1960s led to 

gentrification and the proliferation of urban ghettos, the developer’s ability to migrate beyond the 

city limits has fueled arguments that local policymakers would be better suited to pursue 

development policies at all costs over redistributive ones, because there is no rational logic for 

increasing benefits to the median city dweller by doing anything otherwise (Peterson, 1981). 

This “unitary growth” rationale remains appealing in the context of land development in part 

because of the relative price inelasticity of developable land. Scarcity from the perspective of the 

public official means there are limited resources for pursuing growth and she may be forced to 

make trade-offs between competing public pressures for, say, protecting natural spaces and 

signing off on asphalt and concrete projects.  

Complicating the decision of how to allocate development rights for land is the potential 

that public efforts to lower prices for developers will not do much to stimulate demand. A city 

that decides to re-zone land for greater development, or create new incentives for redeveloping 

blighted areas – such as brownfield tax credits or density bonuses – may not see much 

appreciable increase in demand despite having reduced the price for potential developers. 

Competition from surrounding jurisdictions may serve to minimize the impact of such decisions 

particularly if the policy tools diffuse to neighboring municipal competitors. Cities may be pitted 

against each other, or against the county where they are located, which may have a greater 

abundance of cheaper, developable property. In this case, they may be forced to approve greater 

development rights with a “gun to the head,” a zero-sum game of potentially losing out on jobs, 

population growth, and enhancement of their tax base (Feagin and Parker 1990). Even in cities 

with robust growth, development timeframes may stretch out over years, overlapping state or 

regional regulatory jurisdictions may lead to delays, or private financing for development may 

fall apart as investors find better opportunities in neighboring localities (Bickers, Salucci and 

Stein 2006). The imperfect information and comparative advantages surrounding land-use and 

the chase for jobs and development in urban regions all likely influence distinctive thresholds 

between local governments for more intense land uses. 

In the American context, property rights and institutions came to the fore at the turn of 

the 20th century as African-American migration from the South to the Frostbelt and 

industrialization began forcing cities to designate specific zones for various types of commercial 
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and residential uses (Peterson 1985). This great migration coincided with the municipal reform 

movement in which Progressive-era middle-class and higher educated citizens pushed for anti-

corruption and professional reforms to social services and structures in government 

administration (Swanstrom 1985). Such reforms as council-manager forms of government, non-

partisan elections, at-large council seats, and charter reforms were justified to make government 

more accountable to citizens. But they also had distributive consequences, placing government in 

the hands of professionals but also making it more difficult for the lower-income, less-educated 

classes of society to influence allocation decisions (Anacker 2010; August 2014; Curley 2010). 

Land regulations took on heightened importance as transportation and technology 

revolutions were coupled with “hidden” urban policies such as the creation of the Federal 

Housing Authority, with its racial “redlining” of neighborhoods in which African-Americans 

were denied loans (Jackson 1985; Kirp, Dwyer and Rosenthal 1997). As suburbs attracted more 

mobile, higher-income residents and development, they utilized zoning to exclude poorer 

potential occupants (Imbroscio 2011). These changing economic and regulatory conditions 

collectively incentivized the migration of businesses and middle-class homeowners to the 

suburbs, fueling the income and racial stratification from which many of today’s central cities 

are still attempting to recover (Brown, et al. 2008).  

But within the property-rights arena, citizens organized into collectives and developed a 

voice in political decisions during the era of expanding federal environmental regulation, 

beginning with the creation of the U.S. Environmental Protection Agency under President Nixon 

in 1970. With congressional passage of new regulations mandating clean air and water, the 

“point” sources of pollution, usually industrial manufacturing or mineral refinement plants, 

became battlegrounds over externalities, and property-rights took on a new environmental 

dimension (Mazmanian and Kraft 2009; Portney 2013). 

Scholars have studied the distributive effects of land-use policies under the domain of 

growth management for decades, beginning with the exclusionary connections between 

community affluence and the presence of zoning regulations. A “second-generation” of growth 

controls aimed at facilitating “smart growth” in which development was not halted but steered in 

more sustainable patterns began to empirically explore the varied policy tools used to more 

subtly distribute benefits. Within the context of sustainability, land-use policy tools such as 

development impact fees, transfers of development rights (TDR), urban service boundaries, and 
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inclusionary zoning ordinances impose restrictions or grants on property in order to control and 

regulate land development in efficient or sustainable ways.  

The policy objectives of sustainable land-use include reducing urban sprawl, mitigating 

conflicts between property owners, and preserving natural resources and environmentally 

sensitive land. However, micro-level explanations for the adoption of such policies are likely to 

fall short of parsimony and precise prediction without capturing the distinct political economies 

for policy tools and unique demand forces within the marketplace for them. 

 

2.2 Efficiency, Empirical Advancements and Limitations 

 

Florida’s Growth Management Act shaped the political marketplace for development in 

ways that are multi-dimensional. One widely shared normative belief is that both external costs 

for land-use changes and the incentives for public and private actors were altered thanks to the 

dramatic shifts in land-use planning imposed by the state-level reform. Researchers have 

explored these impacts with cross-national and regional comparisons, measures of land use 

“efficiency,” and studies of policy implementation in Florida. Since many economists and 

policymakers make the assumption that government regulation and coordination invariably 

imposes unnecessary tolls on the economy, I examine the theoretical and empirical evidence for 

the notion that less regulated markets are more efficient markets. 

 

2.2.1 Mobility, Non-Random Walks and Institutional Friction 

State-coordinated growth-management systems were intended as a way to engineer 

predictable land-use outcomes by altering the underlying markets for real property in ways that 

would be ordered. Metropolitan governance in general has often been characterized as “chaotic” 

and coordination is difficult (Ostrom, Tiebout and Warren 1961). If local governments could not 

be unified under a single “Leviathan” decision-making arrangement for land use, then 

polycentric decision units could be encouraged or coerced to plan for development in ways that 

reduced negative spillovers such as environmental pollution, over-utilized public services, traffic 

congestion and other externalities, and were consistent with their neighbors’ wishes and wants 

(Ben-Zadok 2005). The requirement that land-use planning for decades into the future be 
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consistent with other governments both horizontally and vertically effected the incentives of a 

wide range of stakeholders in local growth decisions.  

So, what incentives animate the decisions of public officials to provide land-development 

rights? This question is complicated, because elected and appointed public officials play varied 

roles in governmental organizations and may have competing or contradictory incentives. But as 

Herbert Simon has said, individuals shape organizations and are shaped by them (1997). Under 

the Council-Manager form of government first put into action in 1908, city managers have 

traditionally held positions of policy advisement and consultation to the elected Council, in 

addition to administrative oversight (Nelson and Svara 2015). Conversely, public administrators 

are theoretically expected to play more of a technical role advancing the policy objectives of the 

elected chief executive in a Mayor-Council form of government. Thus, chief administrative 

officers in a Mayoral form of government can be more responsive to the high-powered incentives 

of the mayor’s political career, while managerially steered governments may be more oriented 

toward broader, long-term goals of the community, which range from sustaining quality of life, 

conserving environmental attributes, or growing the economy.  

One way to view this distinction is that in collective-action venues, the varied 

institutional arrangements alter the weighting of individual roles and the distribution of benefits 

for the elected and non-elected policymakers who seek joint agreement as to how to amend 

future growth plans. Land-use for cities involves the allocation of scarce resources and local 

governments’ land-use decisions have been conceptualized theoretically as a dynamic bargaining 

process where elected officials sort through information to aggregate the preferences of land-

holders and developers. Local administrative actors seek to influence collective-action within the 

context of the rules and “vision” by which the community has set its growth course. Both 

processes may run concurrently and be influenced by population change and development 

mobility, as well as limits on individual and organizational abilities to process and respond to 

information about exogenous shocks such as recessions, natural disasters or political upheaval. 

Public administrators in council-manager forms of government are thought more likely to pursue 

long-term objectives which can vary between pursuing developmental policies in periods of 

decline to putting barriers to such policies in place when rampant growth is less desirable (Svara 

and Nelson 2008). Alterations in this moderating effect are contingent upon conditions within the 

environment and the community, and the agenda-expansion that may occur during focusing 
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events or exogenous shocks (Jones 2001; Jones, Sulkin and Larsen 2003). This view of the 

influence of institutional form as a probability conditioned on not just resource scarcity but a 

distribution of preferences for varying degrees of environmental uncertainty is also largely 

absent or pejoratively depicted as bureaucratic budget-maximization in much of the political 

economics literature. As I describe later, this preference function is contingent on the concept of 

“disproportionate information processing” in the policy process in which both political and 

administrative actors have cognitive limits. 

Land-use decisions within the Tiebout worldview are often depicted as efforts to either 

attract particular types of new residents and investment or repel them. Cities wishing to grow 

their revenues will utilize their land-use regulations to more easily accommodate housing and 

development. Those content with their levels of services and amenities and wishing to preserve a 

standard of lifestyle will place greater barriers on new development and entrants. In a perfect 

world with many municipalities and mobile residents, the true preferences for public goods will 

reveal themselves. From the political economist’s perspective, land-use decisions are rent-

seeking behavior in which developers with insider access may parlay that advantage into 

preferential treatment in exchange for electoral support or bribes. From both vantages, the 

preferences of policy demanders and suppliers form an equilibrium in which a stable system of 

exchange is assumed. But the motivations are quite different. Even within “growth” regimes, 

local policymakers are frequently observed attempting to differentiate between which types of 

growth they want (Downs 1973). And a local politician seeking rents must still pay heed to the 

attitudes and sentiments of the citizen-voters who will keep her in the position. 

Tiebout’s now-famous model has been broadly applied and interpreted since his death as 

scholars have attempted to lay the blame for differentiated zoning and housing policies on 

implicitly designed racial, income and even partisan population sorting (Berry 2001; Epple and 

Zelenitz 1981; Schelling 1971). However influential the theory, the empirical evidence in 

support of Tiebout’s model as an explanation for competition between local governments, school 

districts, and regional governments has been mixed (Hoyt 1990). This may be partly due to the 

tendency of scholars to link Tiebout sorting to expectations about how mobility translates into 

efficiencies in local public expenditures. When empirical evidence fails to confirm these 

expectations, economists have blamed this on “imperfect market competition” within regions 



  
 

24 

 

dominated by a single, large municipality which has spillover costs for its public services 

absorbed by the surrounding suburbs (Fischel 2006).  

Setting any expectations for the (lack of) efficiency of governmental land-use decisions 

presupposes that the private marketplace for land is more or less in a state of equilibrium in 

which real estate is put to its highest and best use. Determining the extent to which real estate 

markets are “efficient” is one analytic attempt economists have employed to ascertain whether 

government land regulation has a positive or negative effect on allocating a community’s 

physical landscapes to their most productive uses. Government regulation of land use is a policy 

supply area that by classic economic standards can never achieve allocative efficiency. 

Borrowing from financial markets, allocative efficiency assumes capital – in this case, the public 

and private resources put to use to derive the greatest benefit for the citizenry – is mobile, and its 

wielders operate in an environment of equal information, reasonable transaction costs, and a 

large number of non-advantaged competitors. But the real estate market is defined by land 

speculation. Actors engaged in the sale of property and the control of property rights are not 

operating in an environment of perfect information or competition. Efficient markets 

theoretically exist when resources are allocated in such a way that prices are unpredictable 

thanks to the elimination of information asymmetries, closely resembling the related Random 

Walk Hypothesis in which financial investors cannot “beat the market,” (Malkiel 1973). Simply 

put, a random walk is a social process in which future developments cannot be predicted based 

upon history. The Efficient Market Hypothesis goes a step further and posits that within financial 

markets, the future is largely unknowable because all relevant information is incorporated into 

the market-pricing of securities (Fama, 1970). This is expected to be so because greedy investors 

quickly pounce upon new information so that no one has an advantage for long. While this 

intuitively sounds contradictory to the speculative nature of real estate, economists for decades 

have found empirical evidence that some real estate markets are more informationally efficient 

than others as a result of governmental rules and environmental conditions (Su, Cheung & Roca 

2012).  

But over the last three decades, behavioral economists have amassed evidence 

challenging the assumptions that actors in financial markets operate in frictionless environments 

with instantaneous access to information, and stock prices do not follow random walks (Lo and 

MacKinlay 1999). The most devastating criticism made by Robert Shiller (2000) is that market 
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participants behave with “irrational exuberance” due to human psychology, structural and 

cultural influences, and technological advancements in both the stock and property markets, 

leading to periods of boom and bust but little long-term predictability. This suggests speculative 

markets may be difficult to forecast not because the markets are “efficient,” but because of the 

fundamental role positive and negative feedbacks play in volatility.  

Even supporters of the notion of efficient markets consider it imprecise theoretical 

scaffolding that can be toppled at times by a wide array of disturbances. Gau divides the market 

defects preventing perfect efficiency into two broad categories for barriers to entry into real 

estate markets and informational imperfections that influence both housing and income-

generating investment properties (1987). Barriers to entry may exist in markets where local 

dynamics prevent “outsiders” from moving capital into the marketplace. Capital constraints 

caused by the difficult divisibility of investment assets were once considered a major barrier to 

efficient real estate markets. But such barriers have been reduced over the last three decades as a 

result of securitization, institutional investment in real estate, and the rise of mortgage-backed 

investment vehicles which proliferated during the 2000’s – and played a large role in the 

international real estate bubble hastening the 2008 start of the Great Recession.  

Florida’s growth management system has been often cited as a governmental barrier to 

entry. Local governments were envisioned under the GMA to not only steer development toward 

more desirable locales and block it elsewhere, but to also determine public service capacity and 

require new development projects to “pay their way” by providing financing for street-widening, 

storm water system extensions, schools, parks and other infrastructure their additional vehicles, 

homes or shopping centers were projected to generate. Box-store retailers, corporate 

headquarters re-locations, and real estate investors looking to develop land often evaluate such 

governmental barriers to doing business not just within Florida compared to another state, but 

sites within different metropolitan areas. Existing land owners also benefit from having been in 

Florida longer than potential new-entrants, thanks to Florida’s limitation on increases in property 

tax assessments for non-homestead property enacted in β008. The “cap” limits increases in tax 

assessments on commercial and other non-homesteaded residential properties to 10 percent 

annually. 
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Other potential barriers to entry could be more politically derived, such as the ability of 

existing growth-regime players to dominate local development markets through campaign 

support and outsized control of the appropriation and provision of the resource. Developers with 

purchase rights on prime pieces of land and “behind the scenes” access to policymakers may 

present a formidable barrier to entry for potential development competitors. Zoning regulations 

could be considered peculiarities of local markets that increase inefficiencies if they allow local 

investors an “inside-track” to capitalizing on changes and reaping abnormal profits (Gau, 1987). 

Real estate markets are also more inclined to suffer from high transaction costs in the form of 

information or search costs, which are the process of due diligence in locating best real estate 

investment opportunities.  

The key insight from behavioral economists relevant for this work is the validation of the 

idea first struck upon by Ronald Coase nearly eight decades ago, that exchange is not without its 

costs, takes time to negotiate, and “frictions” play a fundamental role in shaping the function of 

markets (Coase 1937). If this is so, institutional friction owed to political actions and policy 

implementation influences the patterns of exchange within markets. Layers of government 

regulation may reduce some transaction costs by leveling informational disadvantages for 

developments but create new ones, such as bargaining over compliance with a locality’s land-

development regulations. Frictions in government administration may originate from elongated 

decision-processes and veto points through which applications for land-use changes must 

navigate unscathed. Organizations also suffer from their own information sorting problems and 

biases toward the routinized processes they have put in place. So to a point, it may be useful to 

look at public policy output through the lens of institutional friction and feedback. 

There may be valid reasons for institutional friction. Frequently overlooked in such 

studies is the potentially competing or contradictory incentives of un-elected actors in municipal 

government. Growth-management assumes “smarter” growth decisions that balance the demands 

of development, neighborhood, environmental and business interests will produce greater 

benefits in the aggregate than allowing development regimes to dominate, or decision-making to 

be a piecemeal supply-and-demand series of disconnected decisions. Government land-use 

decisions are often described idealistically as a continual effort on the part of actors within local 

political marketplaces to maximize the aggregate use of finite physical space while balancing the 

competing demands for economic growth, environmental protection, and quality of life of the 
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citizenry. For policymakers and public administrators, the “best” use of a locality’s available 

land often depends upon brokering competing demands for urban revitalization, neighborhood 

preservation and community development which could slow final decisions in zoning requests 

and be interpreted as “friction.” Political and bureaucratic actors within a growth-regime may 

adopt divergent views on job creation as a first-order calling. And growing pressures for curbing 

the physical impact of urbanity on the natural environment may also hold sway. Regulatory 

changes that may increase information costs or create new barriers to entry must be weighed 

against the potential societal gains from land-use restrictions that aid in preserving green spaces, 

reducing traffic congestion, energy usage and pollution. 

“Institutional friction” may also be a phenomenon in the eye of the beholder. Public 

administration research for decades has examined how structural innovations such as the council-

manager government and non-partisan elections pioneered out of the municipal reform 

movement from 1890 to 1940 have influenced local administrative efficiencies, accountability 

and policy change (Carr 2015; Wheeland, Palus and Wood 2014). While Carr’s synthesis of the 

empirical literature lays out mixed evidence that policy outcomes are moderated by the presence 

of a unitary organization of authority under the council and administrative responsibility under a 

city manager (2015), a subsampling of these studies identify levels of conflict and cooperation 

(Nelson and Nollenberger 2011), innovations such as e-governance (Nelson and Svara 2012), 

and policy instrument choices for land-use decisions (Feiock, Tavares and Lubell 2008) as 

functions or characteristics where the managerial form of government has an effect on 

measureable activities and outputs.  

Carr offers three general propositions relative to policy outcomes which draw their 

strongest empirical support from land-use studies: Council-manager governments will be less 

responsive to the demands of politically important interests (Lubell, Feiock and Ramirez de la 

Cruz 2009);  managerial governments will be more likely to adopt comprehensive policies than 

those with executive authority vested in the mayor (Svara, Watt and Jang 2013); and they will be 

less likely to direct highly visible benefits to politically important interests than their mayor-

council counterparts (Feiock, Steinacker and Park 2009). Taken together, these studies suggest 

that managerial governments will pursue growth-management policies generally in a “long-

view” fashion, which may have manifestations involving regulatory delays or denials interpreted 

by some as “institutional friction.” 
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2.2.2 Cross-State Studies 

Public administration and planning scholars have compared the development patterns of 

states which have similar growth pressures, but distinctions in the types of rules employed.  One 

problem with such an approach is that even states with similar growth pressures are quite 

heterogeneous in other ways – political preferences of voters and policymakers, forms of 

government, environmental threat-severity, and economic conditions, among many others. 

Because growth-management as a state policy only began to be implemented in the 1980s, 

longitudinal, empirical analysis of change over time and space has only emerged in recent years 

and has produced mixed results. The outcome measures most common in the literature are urban 

population and job density, and the conversion of rural land to urban uses. These are outcomes 

likely influenced by a vast array of predictors.  

Carruthers (2002) introduced three additional outcome variables in property value, public 

spending on infrastructure and population change, in his study that focused on 283 counties in 

four states with growth management programs, one with mandated comprehensive planning, and 

nine with no state growth management. Carruthers pooled counties from these states to develop a 

comparative analysis of alternative planning frameworks. Carruthers’ work still stands out 

because he was the first to model the individual effectiveness of state policies over time, 

measuring the effect of growth management from 1982 to 1997 based on the length of time 

policies have been in place. Carruthers creates five growth management variables – one for each 

of the five states with differing combinations of policies in place – that allows for some 

distinction, although it cannot account for which specific policy might be more or less influential 

on his dependent variables. His findings suggest that growth controls within four of the five 

states were unrelated to population densities and land urbanization. Florida’s policies, he 

concludes, appeared to have led to an increase in the conversion of land from rural to urban uses, 

while Oregon’s growth-management efforts produced the opposite effect (p. 1974). 

Anthony (2004) studied changes in urban densities in 49 states over a 15-year horizon. 

He used Census population and National Resources Inventory data to derive the changes in urban 

land and urban density across the 49 states (excluding Alaska) from 1982 to 1997. A handful of 

states with growth-management mandates demonstrated slower declines in urban density than 

those without regulations. Anthony’s model tested for one of the primary negative externalities 

of development, urban sprawl. Containing urban sprawl is a longstanding policy aim of growth-
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management advocates, and could contribute to improving a host of socio-economic and public 

management conundrums, from deteriorating public school systems to the rapidly increasing 

costs of transportation infrastructure and lost worker productivity due to commuting times. But 

Anthony found statistically significant results among only two variables, change in urban 

population and the presence of agricultural protection zoning. He suggests future research should 

focus on fluctuations in implementation between localities in individual states, or comparing 

regions of the country. But using a simple dummy variable to indicate when growth-management 

policy “effects” density has its potential setbacks, including the potential for introducing error by 

generalizing implementation timeframes. 

Howell-Moroney (2007) developed a typology to capture the growth management effects 

based on the “intensity” of the policy. His research attempted to gauge whether states with more 

stringent rules for consistency between metropolitan regions, state incentives for smart growth, 

concurrency mandates, and compact development produced better outputs than those with less 

intense means.  

His typology divides nine growth-management states into three pools based on the 

strength of their law. “Weak Growth Management” states include Georgia, New Jersey and 

Vermont, and are defined as those with optional comprehensive planning and weak 

incentives/inducements for compliance. The “Moderate” states, Maine, Rhode Island and 

Maryland, mandate local comprehensive planning and require approval of plan changes by a 

state or regional agency, but do not have “auxiliary” enforcement mechanisms for non-

compliance. Finally, the “Strong” states are Oregon, Washington and Florida, and require 

comprehensive planning, state approval of plans, and have varied auxiliary policies aimed to 

ensure compliance. In Florida’s case, the Concurrency Management System is the hammer to 

ensure compliance (p. 2167).  

As in previous studies, Howell-Moroney’s analysis utilizes urban land usage and 

population density as dependent variables, and the results suggest that both the methods and the 

intensity of the means employed to manage growth influence measurable policy outcomes.  

The typology could be further subdivided at the programmatic level to gauge 

demonstrable effects among governments employing the same tools to control growth. His 

“moderate” states also show evidence of population density decreases, suggesting (much like 

Carruthers) that local governments are not in compliance with their growth rules and failing to 
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contain sprawl. The general conclusion to be drawn for Florida from these early studies is that 

population expansion appeared to have spilled over into the suburbs despite – or perhaps 

inadvertently fueled by – Florida’s bundle of policies means to contain sprawl.  

 

2.2.3 Florida Implementation 

 Policy implementation is one of the most heavily studied areas of public 

administration (O’Toole β000; Pressman and Wildavsky 197γ). The effects of Florida’s GMA 

policies have seen extensive practical and academic research (Chapin, Carruthers and Higgins 

2007). Problems were identified with its implementation (DeGrove & Turner 1998), political 

interference (deHaven-Smith 2000) and modifications and policy abandonments in subsequent 

years (Steiner 2001). 

In practice, Florida’s primary steering policy for containing sprawl was the 

“concurrency” requirement that adequate transportation, potable water, wastewater, solid waste, 

parks and storm water infrastructure be in place at the time of an issuance of a certificate of 

occupancy, or within a specified time-certain of such a development order. Ideally, land 

development would be wedded to the provision of adequate public services (Pelham 1992).  

The policy was promulgated by the state’s land-planning agency, the Department of 

Community Affairs, via an administrative rulemaking section known as 9-J5. Local governments 

adopted Level of Service (LOS) standards which varied across municipalities, and its 

concurrency enforcement was conducted “in an ad hoc manner,” and was “poorly understood” 

even by local governments tasked with enacting it (Chapin 2007).  

Chapin utilizes a ambiguity-conflict model of policy implementation developed by 

Matland (1995) to examine the application of concurrency in 66 local governments, concluding 

the process enjoyed high ambiguity and low conflict due to its broad support. The result was 

contextual variation in how local governments sought to apply the rules.  

The Legislature would later allow exemption areas to be carved out of road-building 

capital planning elements of comprehensive plans to steer development toward urban infill, 

although empirical evidence suggests this discretionary approach also failed to prevent sprawl  

(Kim, Steiner and Yang 2014). 

 One frequently cited culprit for mixed outcomes was a disconnect between the “fiscal 

theory” of the law and its financial reality the backlog of transportation capacity that developed 
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without pledged tax revenues and as communities imposed more or less stringent infrastructure 

requirements. Nicholas and Chapin (2007) note that the state law was originally envisioned to be 

accompanied by a tax-revenue funding mechanism for transportation infrastructure that the 

state’s political leaders never provided. Yet, the “teeth” of the law went forward with 

implementation, thus ensuring the government provision of “steering” for growth was doomed to 

fail. Ultimately, many planners, state and local policymakers, and the general population adopted 

the position that the GMA had not remedied the negative externalities of sprawl and pollution, 

and may have exacerbated Florida’s growth problems by encouraging development on the outer 

fringes of urban cities instead of containing it (Chapin and Connerly 2007).  

Chapin and Connerly present survey results of public attitudes from 1985 and 2001 that 

suggests Floridians had soured on government intervention to manage growth across almost all 

population subgroups. Contradictory empirical evidence has been gathered in recent years as to 

the GMA’s effects on development patterns and whether it curtailed sprawl or merely “evened” 

it out between cities (Carruthers, Boarnet and McLaughlin 2007; Howell-Moroney 2008). 

Carruthers, Boarnet, and McLaughlin analyze population and employment densities and found 

evidence that Florida’s GMA brought some consistency in the regulatory effects on local 

governments, but did not significantly alter the spatial outcomes of growth. Song (2007) presents 

evidence that growth-regulation has had a negative effect on the supply of new housing. Mixed 

evidence is shown that “coastal high-hazard area” hurricane mitigation planning mandates have 

made much of a difference in development patterns.  

So, scholarship into Florida’s growth management experience is rich and 

multidisciplinary. However, the majority of Florida studies across disciplines have omitted or 

downplayed how administrative actors have influenced growth decisions and the structure of 

political institutions. Virtually none have contrasted cities and counties, or treated institutional 

effects as marginal and conditioned on both the strength of interest groups and uncertain 

information environments.  

 

2.3 Information Processing 

 

Political markets and the institutions that shape actor incentives are also embedded within 

larger environments in which economic and biophysical influences can alter agendas. In order to 
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explore the process of positive feedback, this dissertation links the Political Market theoretical 

framework (PMT) with Punctuated Equilibrium Theory (PET) advanced by Baumgartner and 

Jones (1993, 2009) which seeks to examine the patterns of policy stasis, incremental shift and 

major changes in which an equilibrium is “punctured.” Individuals and organizations both face 

choices which require the recognition of problems, definition of their severity, the formulation 

and evaluation of alternatives and the ultimate decisions.  

Whether this decision is which cereal to buy, how to vote on a City Council ordinance or 

how to implement a new state directive, this process is heavily contingent on sorting through 

available information from community comments or complaints, media coverage, and various 

forms of data collection. In formulating their “politics of attention” model for decision-making, 

Jones and Baumgartner (2005) argue that such decisions are not made in an information vacuum 

but rather an oversupply. With so much information to sort through, the cognitive limitations 

explored for decades empirically by Simon (1983) and based on individual serial processing 

capacity limits people to considering one problem at a time. Organizations may respond to 

changing environmental conditions the same way people do.  

When a problem emerges through information signals, organizations, whether they are 

legislatures, city councils, agencies or local government offices, must decide whether the 

problem is severe enough that it requires a place on the agenda. The problem must be 

investigated via available – and often conflicting – information, and its ramifications clarified. 

Potential responses must be proposed, or in the case of those awaiting a problem (Kingdon 2004) 

re-examined. Lastly, collective choices must be made. Although organizations may possess 

parallel processing capacity – breaking tasks into parts and assigning them to individual units – 

the problems of “human cognitive architecture” still apply to organizations made up of human 

beings. These limitations include biases toward the status quo, or weighting certain options more 

favorably because they are the way business have been handled in the past.  

The lag time between information signals and attention, problem definition, alternative 

postulation and reaching collective consensus are why Jones and Baumgartner describe virtually 

all policy arenas as characterized by periods of incremental policy change in which the status-

quo prevails and “punctuated” policy change in which governmental actors may overreact to the 

signals (2005, pg 55). Figure 2.1 depicts a simple representation of the Jones-Baumgartner 

behavioral model of collective choice applied to local governments. 



  
 

33 

 

Local governments may be structured to allow for parallel information processing 

through both council districts, planning councils, the mayor’s office, city planning departments, 

other bureaucratic waystations, and via some ordering of interests. Agenda-setting is the process 

by which the local government comes to pay attention to a new problem. It may be 

communicated simultaneously or sequentially via interest groups, media coverage, policy 

entrepreneurs, up or down the chain of command in an organization, and by aggregating the 

preferences of elected officials’ constituencies. The decision-delegation model suggests that 

agenda setting may be influenced at multiple levels of local governance.  

 

 

 

Figure 2.1 Model of Local Government Delegation of Decision-Making 

 

Administrative actors include city or county managers, planning directors and their staffs, 

financial managers and legal staffs whose decision-making is highly routinized by the procedures 

in place to steer the evaluations of new demands for policy output. But administrative actors 

operate in an environment that allows some flexibility or discretion in the implementation of 

growth policies.  
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Within this range of discretion, administrators may be subject to process bias by which 

managers evaluate demands based on prior patterns of evaluations irrespective of changing 

environmental conditions. This default to the status quo of applying programmatic standards and 

requirements to the evaluations of new applications for land-use changes may be resistant to 

environmental changes which increase demand for land-use changes. Administrative actors, 

despite the advantages of parallel processing capabilities which allow them to handle multiple 

requests simultaneously, may be slow to respond to exogenous shocks affecting the policy 

demanders. 

Problem definition involves determining the characteristics of problems, weighing the 

“pros and cons” or arguments about the dimensions or scale of the issue. Increased pressure for 

more intense land-uses may be interpreted or characterized as an undesirable overreaction to 

irrational over-supply of housing.  Or, it could be argued as a necessary step to adjust the supply 

to meet demand and prevent housing costs from skyrocketing in the face of scarcity. Both agenda 

setting and problem definition likely occur at many levels within local governments and between 

outside groups and policymakers. But all actors involved in problem definition likely defer to 

their prior information biases initially to evaluate changing conditions. 

Proposals for land-use changes may originate from landowners and recommendations are 

developed by city planning staffs. But the alternatives are weighted and debated at a higher level 

of the organization in order to reach the collective-decision stage. City managers have long been 

considered a peripheral but integral actor in this deliberative stage, and likely wield influence 

“behind the scenes” in weighting the various options, delaying some proposals from making the 

council agenda, or lobbying mayors and dissuading interests from pursing some policy 

alternatives. As Jones and Baumgartner note, these stages may occur sequentially or concurrently 

in organizations which are juggling many issues. 

Ultimate decision-making in policy processes such as land-use remain concentrated 

among elected officials (and to a lesser extent, the city manager and most advantaged interests in 

the community, who wield some influence over the decision-making process). Elected officials 

bring their own biases toward preferred political constituencies into their decision-making. This 

concentration of choice ultimately means the same ideologies, status-quo path dependencies and 

cognitive limitations of individuals will apply to organizational choices.  
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This political bias occurs at a higher level of decision-making where elite interests have 

outsized influence over the ultimate collective choices which set the policy direction of a 

locality. For instance, localities which have a pattern of “rubber stamping” small amendments to 

their land-use plans may have a “status quo bias” and be more probable to continue doing so 

when new applications are received. But as information signals on worsening housing markets 

increase, this process may be re-evaluated in light of how well the circumstances are understood 

and the increasing importance of re-examining past boundedly rational decisions. In the political 

marketplace, policymakers may be less willing to supply policy output given the market over-

saturation for housing. But the threshold for this re-evaluation is not a constant across all local 

governments. Thus, new information signals – economic conditions, electoral waves, natural 

resource degradation – may be ignored for a time or prompt over-reaction. In the growth-

management context, information signals in the local political markets may not produce a 

proportional response in quickly establishing a new equilibrium policy output level based on the 

changing conditions on the ground.  This model of environmental information signaling also 

does not capture the information flow from organizational decisions, which flow back into the 

environment and cause feedback. 

Growth-planning has appeared highly vulnerable to the uncertainties of political agendas 

and economic conditions, and the policy process can often appear not gradual but “disjoint and 

episodic,” (Baumgartner and Jones 2009). Modeling political markets as a dynamic system 

subject to policy punctuations provides a more complete analytic lens to isolate narrowly how 

the political incentives for boundedly rational actors, the institutional rules and issue definition 

that create “friction,” and the agenda-setting efforts of marginalized groups influence periods of 

relative stability and change.  

 

2.3.1 Institutional Friction and Durability 

The non-responsiveness of institutional arrangements has been explored empirically but 

never disentangled from the phenomenon’s potentially multiple points of origin. It may be the 

product of limited ability of the mind to deal with the complexity of sorting through multi-

problem environments. This discrete influence may be conceptualized as the effect of strategic 

management, in which local government managers attempt to buffer their organizations from 

outside threats via evaluations of resources as well as the internal and external environments. 
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Or, it may come from many places due to the number of veto points or decision-making 

venues. This is the effect of institutional design, which is the mechanism by which policymakers 

attempt to ensure the durability of public goods output to the targeted clients or constituents for 

the public good. Managerial efforts are efforts at buffering the organization which I explore more 

formally in Chapter 3. But first, some elaboration on institutional design and its manifestations in 

hierarchical or networked management structure is necessary. 

Institutional design varies because it holds the potential for not only the internalization of 

externalities such as unwanted land-uses or resource depletion, but also the distribution of 

benefits between unequal groups (Eggertsson 1990). In a growth-management context, 

policymakers have an incentive to design durable institutions that allow for heterogeneous 

groups of actors to receive benefits, engage in trade-offs, and provide certainty and an arbitration 

process in the face of potential future property-rights disputes.  

But the temptation to develop the perfect institutional framework may also give rise to 

overly burdensome governmental processes which while routinized and programmable, 

introduce greater uncertainty because actors may know less about others’ potential decisions. 

Policy changes are distributionally characterized as power-laws or Pareto-distributions, meaning 

a small number of changes or “tinkering” can lead to positive feedback loops that produce large-

scale punctuated change. Policy arenas such as land-use, with institutional “friction” to change 

from unequal distribution of resources among actors and highly technical nature of urban 

planning and environmental protection, are thought to be resistant to large, seismic changes 

(Baumgartner and Jones 2009; Jones and Baumgartner 2005).  

Horn (1995) describes the durability of the institution as key to assuring negotiating 

partners that future payoffs will not be drastically discounted. One key implication is that 

increased uncertainty in the durability may require greater pledges of special privileges for 

private investors. Thus, the design of political institutions moderates the effect-size of interest-

group support or opposition by influencing the transaction costs of exchange and how benefits 

get distributed, or simply “who gets what.” Baumgartner and Jones theorize that decision-making 

institutions play a moderating role in policy output by creating or reducing friction in the form of 

“information, decision and cognitive” costs (Baumgartner and Jones 2009). Thus, when supply 

and demand forces shift, the level of institutional friction may become a crucial determinant of 
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the force of policy feedback within a system. The desire for durability may also lead to trade-offs 

with less-desirable “friction” in the process. 

Their simple model of a decision-making institution may take the form: 

 ̂ =  −  where, 
 ̂ = %∆ � −  = �  �  =  � � , � � , � �  = �   � �   <  
 

in which the estimated percentage-change  in price for a unit of policy output is a function of the 

strength of information flow from the marketplace, the benefits which can be derived from 

having the information, and discounted by the institutional costs imposed. This Baumgartner and 

Jones model of a decision-making institution illustrates how a reduction in the information signal 

or increase in costs (search, bargaining, enforcement) my fundamentally alter valuation of the 

policy output.  A more succinct statement of the concept is that institutional rules may slow 

down the decision process (Jones, Sulkin and Larsen β00γ). This is relevant to Florida’s 

experience because when the state planning agency still reviewed proposed development 

changes, the time required for making a decision increased by months, if not years in cases 

where the state required revisions to the amendments. But it also has implications for hierarchies 

versus networked governance arrangements. Florida local governments in which landowners 

sought to make “small scale” changes to land use plans, which were defined as affecting 10 acres 

or less, may confront structural variation between more hierarchical or networked oversight of 

land-use planning which may create longer negotiation processes distinctly from the factors 

which influence information costs. 

 

2.3.2 Issue Expansion 

A second structurally related factor influencing the distribution of policy change may be 

a widening of public interest in the policy arena, or a so-called expansion of the “field of battle.” 

Institutional design is one way to shield preferred interests from outside forces through a 

cumbersome or inaccessible decision-making process. One of the implications of the work of 

Baumgartner and Jones (1993, 2005), Emmette Redford (1969) and others is that policy change 
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in such “subsystems” is often disproportionately controlled by a small number of individuals. 

Both the institutional arrangements in a policy area and the definition of the issue processed by 

the institution may lend stability so long as they minimize the points of conflict and do not 

engage larger portions of the population. Attention-shifts may overcome this inertia or 

incremental policy pattern.  

When attention turns to a policy subsystem through a triggering event, change may occur 

quickly. Thus, losing sides resort to agenda-setting, which involves reframing an issue like 

growth-management in a way that capitalizes on public enthusiasm for policy change or enlarges 

the number of interested actors (Robinson, Flink and King 2014). There were three potentially 

contributory sources of destabilization of Florida’s growth management system: issue-expansion 

brought about by gradual constituent disillusionment with growth management policy outcomes; 

worsening economic conditions which taxed government revenues and gave rise to calls to scale 

back the state’s “job killing” growth controls; and the presence of a potential threat to future 

property-rights represented by the 2010 Florida Hometown Democracy ballot amendment.  

At a point of structure-induced equilibrium, it is expected that the growth-management 

system in which policymakers -- elected and appointed – respond to market “pull” for 

development output may be stable over time, delivering durable benefits to all actors in the 

exchange (Feiock, Lubell and Lee 2011; Horn 1995). But as an equilibrium erodes, marginalized 

parties and even those engaged in the exchange gradually grow disenchanted with the political 

arrangement and policy change – first incremental, then system-changing – occurs. As Florida 

continued to experience rapid growth characterized by a migration to the exurban enclaves, 

survey data suggest segments of the population once highly supportive of the state’s nationally 

recognized growth controls became increasingly disenchanted, perhaps concluding that the 

results confronting them on their daily commutes did not match the promises made by public 

officials (Chapin and Connerly 2007). 

At the same time, Florida’s housing market was collapsing, household income was 

falling, and the state unemployment rate climbed from a historically low 3.3 percent 

unemployment rate in January 2006 to 11.4 percent by January 2010 (BLS 2015). The economic 

condition prompted candidates for public office in the 2010 election cycle – most notably 

eventual Republican gubernatorial winner Rick Scott – to pledge the dismantling of the state’s 

growth-management system, arguing it was “killing jobs all over the state” (Deslatte 2011). In 
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the run-up to the β010 general election, Florida’s growth agency, the Department of Community 

Affairs, claimed it had witnessed a deluge of local government comprehensive plan amendments. 

The combination of economic woes, one-party dominance of the state Legislature and executive 

branch, and gradual erosion of support for Florida’s decades of efforts to create an integrated 

state-regional-local coordinated system for managing growth created in the minds of some a 

“perfect storm” for punctuated policy change (Stroud 2012). 

Another potential source of issue-expansion was a ballot fight over future development 

rights. From 2006 to 2010, a citizen-led initiative to place more restrictions on the ability of local 

governments to sign-off on new development projects, known as Florida Hometown Democracy 

(FHD) collected 711,842 signatures from voters, placing the constitutional amendment before 

voters statewide in the Nov. 2, 2010 general election (Florida Division of Elections 2010).  

Appearing on the ballot as Amendment 4, the constitutional language would have 

required local governments seeking to adopt a new comprehensive land-use plan or amend their 

current plans to first submit the changes to a binding public referendum, which critics within the 

development and real estate markets claimed would cripple Florida’s development-dependent 

economy. Development interests waged an expensive campaign to defeat the ballot question. 

Although the amendment drew only 32.9% support from voters at the polls, policymakers 

attributed the initiative’s successful placement on the ballot as evidence of voter disenchantment 

with the state’s growth policies. Its presence on the ballot was also cited by administrators at the 

Department of Community Affairs with spurring a “wave” of new land-use planning changes 

submitted by cities and counties attempting to beat the effective date of the constitutional 

amendment.  

After the global recession decimated real estate markets, Florida’s governor and state 

Legislature substantially weakened Florida’s growth management regulations in β011, removing 

the requirement for state-approval of substantial comprehensive plan amendments, and 

dissolving the state agency that policed growth, among a myriad of regulatory changes (Florida 

League of Cities 2011).  

Examining the distribution of policy change over time provides an avenue for new 

research questions. The central question is simply “what factors lead to shifts in the 

distribution?” The primary method for empirically testing PET hypotheses is by measuring the 

level of leptokurtosis in the distribution of observed policy changes – in this study, “small-scale” 
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changes to county and city comprehensive plans increasing or decreasing the development 

intensity of future land-uses. Leptokurtic distributions are defined as clustering of observed 

values in the tails of a distribution and more tightly around the center than one would expect if 

the observations were normally distributed. Positive kurtosis features heavy tails and a pointy 

center. But policy processes in growth management may also be examined for their dynamic 

characteristics through conditioning the expectations of actors based on the external conditions.  

 

2.4 Political Markets and Information 

 

Political Market Theory posits that local government collective-choice rules harbored 

within political institutions influence the policy process in two ways: by impacting the 

transaction costs actors within the community incur when seeking favorable governmental 

action; and by affecting the distribution of benefits between community groups (Feiock, Lubell 

and Lee 2011). The framework is derived by integrating the property-rights and interest-group 

streams of literature, and envisions government officials and interest groups engaging in political 

exchange, seeking institutional and policy arrangements which minimize transaction costs and 

maximizing payoffs (Lubell, Feiock and Ramirez de la Cruz 2009).   

The institutional contribution of the framework is highlighted, because institutional rules 

limit the choice sets of human beings, determine the costs of bargaining for development, 

structure the flow of information to interested parties, and provide certainty on the conditions of 

the exchange (North 1990). Political markets may be thought of as a supply and demand curve 

for public policy outputs, but one in which the sides may have difficulty in negotiating when 

different values – the political market equivilent to “price” – are at play. For instance, the 

optimal “price” set by the intersection of a demand curve and supply levels, equates to the 

benefit the government derives from the action of supply. This benefit may be defined differently 

by the hetergeneous actors involved in formulating the supply function. Elected officials are 

thought to respond to electoral benefits, while public managers have a lower-powered career 

incentives to pursue economic development in their community but to also adhere to long-term 

growth plans to ensure intergenerational equity and that the locality becomes or remains a place 

citizens will want to live in. Information, in particular, plays a crucial role in how organizations 
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pursue such benefits, prioritize problems and consider alternatives. I attempt in Chapter 3 to 

expressely deal with how information-processing within political markets shapes exchange. 

This calibration of property-rights and information flow is not costless even in situations 

of relative stability. Developers must invest time and resources in order to engage with local 

government planners and elected politicians in order to gain approval for projects. Both these 

groups may routinely process different types of information. Politicians attempt to keep abreast 

of constituent concerns, donor demands and the overall political climate.  

Public administrators may pay peripheral attention to these political concerns, but they 

receive and process information relative to their positions which is deemed the most functionally 

relevant to their jobs. Like any environment in which some information flows and is processed in 

routinized fashion, both these groups have preferred sources for information and pre-conceived 

cognitive “shortcuts” for using it to evaluate conditions. Administrators may adopt an 

organizational identity which attaches emotionality to “outmoded solutions in the face of 

changing circumstances” (Jones 2001). These information-processing “biases” toward their 

status-quo methods of operating may at times make them less responsive to new information 

when the sources are deemed less trustworthy or the signal portends potential challenges to the 

ways they have operated in the past.  

Institutional rules within a political market are also subject to frequent revision. 

Institutional change over time can alter the costs of exchange, producing positive feedback in 

scenarios where rule structure overly constrains the choices for individuals to maximize the use 

of their property. Incentives for actors can also change over time. A framework which attempts 

to model the contours of policy exchange must take into account how durable institutional 

arrangements designed to minimize transaction costs by providing certainty via policies may 

ultimately be unhinged and outlive their usefulness.   

Florida’s case has witnessed multiple “eras” of varying sets of choices for local actors. 

The comprehensive planning of local governments experienced a prolonged and bumpy 

“implementation and maintenance” era from the early 1990s when growth plans were enacted 

until β005, when the Legislature added a “hard edge” to concurrency by requiring firm financial 

feasibility for capital improvement schedules but also changes to the calculations of how much 

developers would have to pay to mitigate the impacts of their development projects (Reich et al., 
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2006). These requirements were weakened again in 2009, and state-level enforcement was 

effectively neutered in 2011.  

While these policy changes were debated in the Legislature and through the 2010 

gubernatorial election over a period of years at the state level, local governments are the 

“laboratories” where the policy met the road. Local-level elected officials adopted and amended 

their comprehensive plans, while city managers, planning, legal and finance staff analyzed, 

interpreted and implemented the policies via state and local administrative procedures, 

ordinances and amendments to the plans.  

And these groups of policymakers were constantly interacted with by a universe of 

interested parties, including planned-community developers, homebuilders, homeowner 

associations, manufacturers and agricultural interests, community-action organizations, 

affordable-housing advocates, teachers’ unions and education entrepreneurs, and 

environmentalists. All these actors bring their own resources and bounded rationality to the 

process of lobbying decision-making institutions for preferable policy outputs. One way these 

varying limitations are considered is through the transaction costs imposed on the policymaking 

process. 

 

2.4.1 Transaction Costs 

Any theory of exchange in public policy must account for the cognitive processes of the 

individuals and groups within a political marketplace, which represent a balancing of altruism 

and selfish actions (Hirshleifer 1987).  Human decision-making is influenced by the complexity 

of the environment (Axelrod and Cohen 2000). It must also account for the conditions which 

influence exchange by limiting or expanding their choices. Transaction costs have been 

described as the barriers to exchange which arise within marketplaces thanks to information 

requirements for seeking out potential options, bargaining over jointly agreeable collective 

choices from a set of all possibilities, and enforcing the agreements (O. Williamson 1981). High-

powered financial incentives and low-powered social and career-oriented incentives motivate 

private market behavior, and financial motivations are so powerful people have incentive to 

behave opportunistically. One lasting influence of Florida’s effort was the development of robust 

professonal planning staffs within growth management departments created by local 

governments, as well as planing staff employed by RPCs and tasked with providing technical 
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assistance to lower-population local governments lacking the same professional expertise as 

larger cities and counties. The Florida Chapter of the American Planning Association boasts over 

2,600 members, the second-largest state chapter in the country. While its membership also 

includes private planners and those working for state and federal government, the highly 

specialized network development of local government planning has led to the development of 

professional norms and values likely to guide decision-making in ways far different from 

decades earlier when Florida was a state-level “growth machine.” 

Transaction cost logic holds that exchanges in the economic and political arenas do not 

occur in a costless institutional vacuum. Property-rights are an arena where government 

intervention is required to provide certainty, overcome search and bargaining costs, and provide 

for third-party enforcement of contracts through a judicial system (Coase 1960).  Here, certainty 

in the set of uses for property conflicts with the market notion of “efficient” outcomes if the 

institutional framework places too high a cost on the exchange or production within an economic 

market (North 1982). And institutional “rules of the game” are frequently altered in order to 

enhance or reduce the incentives for specific types of action. 

Incentives for political and administrative actors have also been explored from the 

perspective of high-powered incentives represented by the political support groups may provide 

to elected officials (Frant 1996). But transaction costs may be defined differently based on 

differences between elected and administrative officials’ motivations. Local government 

managers have been centrally involved in policymaking since the inception of the municipal 

reform movement (Childs 1965; Nelson and Svara 2012; Stillman 1977). In political markets for 

growth policy, institutional structure may influence the bargaining and enforcement costs for 

administrators and interested groups. Groups with greater resources can more easily organize and 

overcome the costs of bargaining and information.  

As with property rights, the degree of certainty and durability of the benefit provided is 

also a factor that influences these negotiations. But city managers and professional planning 

staffs are expected to be more tuned in to career advancement, and the norms of their peers and 

professional organizations such as the International City/County Management Association and 

wary of policy prescriptions such as economic incentives with a low probability of success 

(Feiock and Kim 2000). In this light, growth-management is a strategic planning effort where 

managerial incentives should align behind comprehensive, long-term planning done 
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deliberatively with many access points for citizens rather than catering to short-term demands for 

greater development rights on property when it might conflict with surrounding uses or be 

unnecessary for projected future growth needs of the locality. 

Analysts have considered whether managerial governments are equally as likely to give 

in to demands from “politically important” constituencies such as wealthy residents and business 

organizations (Carr 2015; Ramirez de la Cruz 2009). Sharp (1991) found evidence of a link 

between politically motivated mayoral governments and the level of financial incentives offered 

to businesses when cities experience fiscal stress. This suggests mayors are more sensitive to the 

electoral cycle and using governmental mechanisms to attempt to deliver short-term benefits for 

credit-claiming. Lubell, Feiock & Ramirez de la Cruz (2009) find that wealthy residents more 

successfully demand growth-restrictions in mayoral governments.  

Managerial form of government has also been studied from the perspective of the 

propensity to engage in comprehensive or longer-term planning, while mayoral governments 

have been found more likely to take symbolic policy actions. Krause (2011) found evidence that 

cities led by strong mayors were more likely to take the symbolic step of signing the U.S. 

Council of Mayors’ “Climate Protection Agreement,” which was a nonbinding agreement to 

meet emissions targets from the Kyoto Protocol, but which had no mechanisms for monitoring or 

enforcement. Subsequently, Krause (2013) found evidence that city managers were more likely 

to have followed up on greenhouse-gas reduction goals with implementation efforts. Researchers 

have also considered the “comprehensiveness” of policies by using additive indexes of 

sustainability policy tool adoptions, but found much weaker evidence that form moderates the 

demand for such policies (Carr 2015). Prevailing arguments for bureaucratic influence on policy 

output are that professional managers are either more buttressed from development industry 

pressure or more oriented toward a business-like focus on efficiency due to their public 

administrative training (Lubell, Feiock and Ramirez 2005). One exception is a recent analysis of 

business-group access to individual agencies within cities which found evidence that 

administrators in local agencies with planning and economic development duties are more likely 

to engage in informal bargaining with business associations over development and 

environmental policy decision-making (Feiock, et al. 2014). This suggests at a minimum that 

administrators provide a crucial linkage between groups that lobby for their preferred polices and 

the ultimate government output. Land-use is a particular policy output with its own demanders. 
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Specifically, growth management institutions may impose costs on political transactions during 

the implementation and enforcement of rules in the following ways: 

- The time and effort required for legislators to reach agreement on the technical 

application of the growth-management plan, including details of the policies, programs 

and public investments over time. Local growth management plans include future land 

use, conservation, transportation, potable water, and other elements mapping out in 

technical detail a cohesive strategy to both plan for growth in future decades but 

identifying community characteristics to be preserved. Local government managers and 

planning department directors are the primary architects of these comprehensive plans 

with years’ of input from citizens and stakeholders, followed by many subsequent 

mandated and voluntary amendments to the policies therein. 

- Opportunity costs for policymakers and interest-groups are involved in refining and 

periodically re-negotiating such terms, and ambiguity in the policies may be intentional. 

Local government comprehensive planning documents are periodically reviewed and 

amended in a process that involves consulting with regional planning organizations, state 

agencies and neighboring jurisdictions. That may require beneficiaries to subsequently 

commit time and effort in lobbying during the administrative process to try and ensure 

favorable outcomes in the promulgation of planning element details. In this scenario, the 

agency of the administrators may also impose costs as private parties such as developers, 

land owners, environmentalists and neighborhood associations face higher information 

costs in ascertaining whether planners’ technical and programmatic implementation 

significantly deviates from stated policies. 

- The potential for renegotiation of designated land uses within the comprehensive plan 

may introduce concerns between parties regarding the durability of the benefit. If policy 

demanders are uncertain about their payoffs over time, they may discount the present 

value of the output and be less willing to pay for it. Table 2.1 lists the various 

components of a Florida comprehensive plan and the potential costs involved in 

transacting for land-use output. While various stages of the comprehensive planning 

implementation and enforcement process may require financial costs from landowners or 

opponents, the common transaction cost across all levels of activity is the burden of 

information gathering and analysis. 
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Table 2.1 Growth Management Activities, Actors and Transaction Costs

Growth Management Plan Policy, Program, Public Investment Development

Activity Actors Transaction Costs

Vision Statement Cultural Arts Mayor/Council Information

Urban Design Stormwater Planning Dept. Opportunity

Future Land Use Potable Water Businesses Bargaining

Transportation Wastewater Developers

Housing Solid Waste Real Estate

Historic Preservation Intergov. Coord. Neighborhood Assoc.

Conservation Capital Imp. Community Orgs

Recreation Public Schools Environmental groups

GMP Monitoring (Implementation and Enforcement)

Activity Actors Transaction Costs

Planning Dept. Information

Citizen participation Businesses Enforcement

Updating Baseline Data Developers

Accomplishments, Obstacles, Problems Real Estate

New or Modified Goals, Objectives

GMP Amendment Process

Activity Actors Transaction Costs

Mayor/Council Information

when development is not Planning Dept. Bargaining

consistent with the Businesses Enforcement

goals, objectives, policies. Developers

Real Estate

State Planners

Five-year monitoring/evaluation

Amending GMP 

 

2.4.2 Distributive Consequences 

Distribution of benefits also shapes the patterns of policy output, but in a way which is 

also subject to fluctuation depending on structural and environmental conditions. Elected 

officials’ willingness to supply favorable policy output is a function of the opportunity cost of 

time and effort to reach an agreement, the degree to which provision of the benefit meshes with a 

policymaker’s ideology, and the costs and benefits they incur from constituents or other political 

principals as a result of their actions (Feiock, Lubell and Lee 2011).  

Under property rights assumptions, growth pressure leads to scarcity and greater public 

demand for growth-management. The reciprical relationship may also be true: tepid or no growth 
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may lessen the demand for rigid growth controls. Thus, changing conditions which increase or 

decrease key constituents’ support for a particular policy output may fundamentally alter the 

willingness of elected officials to increase supply. A simple specification of the elected official’s 

supply function for a quantity, Qsp, of public policy output, where the output in question may be 

a pro-development land-use classification is: 

 � =  , ,   
 

where POt represents the opportunity costs for a policymaker during the window of time for 

commitment to an agreement, PIt , is the policymaker’s stated ideological preference or political 

bias at a given time, and Gcb is the cost-benefit determination of the constituency group interested 

in the policy output under negotiation. Thus, when key constituents perceive the cost 

outweighing the benefit for growth-management policies, the reaction may reduce the quantity of 

development land-use policy output, holding the ideological preference or bias and opportunity 

costs constant.  

Of course, these influences are rarely fixed. Information processing is required to 

determine what will go onto a local government’s agenda by weighing competing issues due for 

consideration and prioritizing which is more “time sensitive,” and a higher priority to 

preferentially treated groups. Ideological preferences may remain more fixed, but policymakers 

do on occasion re-evaluate their positions on issues based on new information. The lag between 

receiving new information and the re-evaluation of policy preferences determines the threshold 

for making a policy change. If a problem has been “put off” for an extended length of time, the 

policymaking body could break the political logjam in a sudden dramatic fashion via 

renegotiation and trade-offs. It is also easy to conceptualize endogenous scenarios where cost-

benefit determinations may increase opportunity costs in a positive feedback loop which causes 

the quantity supplied to plummet, or vice versa.  

But administrative actors also influence the policymaking preference. Public 

administrative actors who evaluate the benefits of changes in supply differently from elected 

policymakers may be able to alter the decision depending on how much authority they hold over 

the process. Thus, administrators have a similar supply function for the willingness of a local 

government planner to influence the policy supply can be conceptualized as: 
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 =  , ,   
 

where AOt represents the opportunity costs for an administrator who must also balance the 

competing priorities and demands for time coming from both elected officials and citizens during 

the window of time for commitment to an agreement, and AIt is the administrator’s bias toward 

the routinized processes adopted either via organizational rules or mandated by higher level 

government authorities. Administrators may generally develop such a bias as a defense 

mechanism against outside shocks. The determination of supply by a local government is thus 

the determination of how much weight to lend to each actor’s preferences, W, and the summation 

of this aggregate institutional supply determination with a weighted mean for the supply 

quantity: 

 

� =  ∑ � � + ∑�
=

�
=  

  

where W for political and administrative actors alternates based on whether the local government 

is a Mayor-Council form which vests more administrative authority in a strong mayor, or a 

Council-Manager form which vests administrative functional control with the unelected 

manager. 

Information processing is internal to this equation. Organizations should process 

information signals from the community more effectively than individuals, and administrators 

within a city planning department likely subscribe to the organizational mission which requires 

specialized rules and procedures.  

This preference for process connotes a commitment to following comprehensive planning 

policies established via collective action, but it also encompasses the administrator’s 

organizational identification or isomorphism and the career incentives to adhere to professional 

norms for evaluating development requests and how adequately they conform with the 

collectively agreed-to community “vision.”  
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This process bias may serve to protect under-represented groups in the growth-

management realm, but it may also render the bureaucracy less responsive to individual voices as 

well as to changing environmental conditions which impact private-sector demand for policies.  

This private-sector demand for policy output is also influenced by economic or political 

upheaval within the environment. Local interests organized to seek preferred policy may include 

developers, real estate groups, environmentalists, homeowner associations, and community 

organizations, each of which with utility-seeking motivations but likely absorbing varying 

distributional effects from political decisions (Knight 1992; Riker 1982). Each group has 

incentive to pay for its preferences, but the level of support it is able to bring to bear on 

policymakers varies.   

Method of payment in the political market may be campaign-contributions, 

endorsements, grassroots organization support, or other side-payments.  

But each group’s demand for policy, Qd , is tempered by external environmental 

conditions, such as the state of overall employment and consumer demand for housing or 

shopping alternatives, Et , as well as the transaction costs, T, imposed by the regulatory 

environment.  

The level of support provided by groups should not extend much beyond that necessary 

to achieve the supply, to avoid the decreasing marginal benefit of “overpaying,” thus, 

 =  ,  

 

in which the marginal utility for an additional unit of policy output beyond the required level to 

secure support ≈ 0. 

In a typical supply-demand curve, policy suppliers will have less incentive to supply units 

of policy output when prices are low and demanders will want to buy fewer when the cost is 

higher. Thus, in static environmental conditions Political Market Theory envisions supply and 

demand curves intersecting in a region of equilibrium policy output, where increasing the supply 

of a particular policy – in the case of growth management, re-allocations of land-use rights – 

may be expected to fetch a lower price, holding all other influences constant.  

This would imply that under conditions in which uncertainty over future land-use rights 

and external conditions such as an economic recession lead to increasing constituent support for 
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development policy, prices may drop precipitously. But it also assumes both political and 

administrative decision-makers are capable of responding to information signals about the 

changing environment in something approximating real time, to discard useless information or 

noise, and settle upon a collectively agreed-to decision in short order. 

Because policymakers normally seek to maximize the political support they receive, they 

have some incentive even when development interests have comparative lobbying advantages to 

limit the supply of development rights delivered but to also be responsive to dominant pressure 

groups in their community. Likewise, managers have conflicting incentives to both make 

strategic community investments in economic growth while adhereing to long-term growth 

steering principles.  

Figure 2.2 illustrates a traditional equilibrium point established within a political 

marketplace. 

 

 

Figure 2.2 Political Market Supply and Demand Equilibrium 

 

But the inclusion of measures of political and process bias in the joint determination by 

policymakers of where to set supply suggests this process of recalibrating outputs does not 

happen seamlessly. This simple representation of the political marketplace is identical to the 

supply of a private good by actors within the economy. It also assumes demand is a linear 
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function. However, scholars from economics, political science and public administration have 

argued several differences within the institutional realm may alter this type of a functional 

relationship, including problematic property rights which could be created in periods of 

environmental or political uncertainty (O. E. Williamson 1996).  

This is true in arenas like land-use when future risks and enforcement become more 

difficult to foresee. In such instances, policymakers may have incentives to increase supply of 

development rights while demanders may be unwilling to deliver payment in the face of 

uncertain future discounts. While economists may call this a political market failure, it is 

conceptualized by other policy researchers as a situation in which the information-processing 

ability of the organization may not be keeping up with changing environmental conditions. 

Market failures, institutional frictions and disproportionate information processing may all be 

terms for the same phenomenon. But empirically, they all share a similar “punctuated” 

distribution of policy change.  

To illustrate the ramifications of information-bias on equilibrium price-points in political 

markets, I consider an example in which both the policy supplier and demander attempt to satisfy 

themselves in the presence of internal conflicting biases toward short-term responsiveness and 

long-term preservation of the organization’s growth mangement goals. If we start by setting the 

point of intersection as =  in which the demand is some quadratic equation which 

decreases as supply increases, like =  −. − . +  , then establishing a new 

equilibrium algebraically would be a simple process of substituting these values into the 

quadratic equation and including some level of preferred supply, = .  for example, to 

arrive at: . = −. − . +  = −. − . +  = − −. ± √ −. − −.−.  ≈  − . , . , 
thus, we would then substitute the solution corresponding to the scale of Figure 2.2, which is 

18.99,  into the supply or demand function, . ≈  . . , and arrive at an equilibrium 

price point of 3.789. However, this is all premised on the optimistic scenerio in which 

administrative and political actors within a government place the same value on a policy output, 
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or when ≅ � ≅ . I have argued that administrative and political actors have 

fundamentally different evaluations of opportunity costs as well as distinct types of information 

biases which shape their evaluations of the benefit they derive from providing preferred levels of 

development demand. The delay or refusal to adjust supply is thus partially a product of these 

competing internal biases, and are likely to be amplified in forms of government where more 

administrative control is vested with unelected managers. 

 

2.4.3 Empirical Evidence of Political Markets 

Political Market Theory has been extended to growth-management to estimate the 

likelihood of both specific policy tool selection for land management (Feiock, Tavares and 

Lubell 2008) as well as general grants of conservation policy output (Lubell, Feiock and Ramirez 

2005). The empirical analyses to date have been motivated by the incentives of different interest 

groups, mayors, city managers, council members and other political and community actors based 

on the assumption of a relatively stable equilibrium point of supply and demand.  

They  have found evidence of exclusionary forces at work in community support for 

growth-management policy where socio-economic status is modeled to predict the likelihood of 

adopting greater conservation uses for land as well as specific growth-management tools 

although the specific distributive consequences of different types of planning tools remains 

unexplored terrain. 

Sustainable land-use efforts involve the use of varied growth-management land-use 

techniques or tools to facilitate demand for developable land and economic growth while 

attempting to mitigate for environmental and social impacts. The methods for growth-planning 

have evolved from a period of “first generation” top-down command-and-control regulation and 

strict limits in the 1960s and 1970s, to more incentive-structured comprehensive planning and 

“smart growth” eras through the early β000s, to what some call the “Fourth Wave” of sustainable 

growth management policy in the United States (Chapin 2012).  

While “smart growth” emerged as a term around 1995 and has been used to cover a wide 

range of anti-growth and pro-growth activities (Ye, Mandpe and Meyer 2005), the current 

growth era is characterized by two common threads: decentralization and sustainable 

development (Wheeler 2008). This present era of sustainability emphasizes “community 

visioning,” regional partnerships, and horizontal collaboration instead of state-level coordination 



  
 

53 

 

of all elements of planning. Advocates highlight its focused attention to the importance of 

addressing climate change, energy demands, and matching incentives with more flexible 

regulations which can guide urban, suburban and rural development.  

Empirical analyses have suggested these “first-generation” growth control tools such as 

zoning, housing supply restrictions and urban service boundaries are connected to community 

growth, wealth and social status (Feiock and Tavares 2002). In particular, socio-economic status 

on the demand side has been found to influence the choice of first-generation growth-control 

tools (Kang and Feiock 2006). So-called “smart growth” policy instruments have also been 

found to be tied to redistributive political motives. Feiock, Tavares and Lubell (2008) find more 

evidence of exclusionary influences, specifically that Florida county adoption of both first- and 

second-generation land use tools including urban service boundaries, incentive-zoning, impact 

fees and transfers for development rights are associated with higher socio-economic populations 

and fiscal means. Ramirez de la Cruz (2009) also found evidence that Florida cities were more 

likely to adopt density bonuses and smart-growth zoning than another tool with greater 

redistributive consequences, urban service boundaries, when concerns for urban sprawl were 

greater.  

In the fullest specification of the theory, the Lubell et al, study (2009) presents the 

strongest evidence that professional managers pursue growth and development as a function of 

their career goals and technical orientation while electorally incentivized mayors are more likely 

to be responsive to both wealthier residents who support conservation goals and diffuse 

environmental interests which are often blocked from administrative processes and decision-

making.  

The strength of development interests in both models is enhanced in communities where 

the balance of executive power tilts toward professional managers. But the study also suggests 

executive power tilted toward the mayor may also influence more housing construction in 

wealthier communities, a seemingly contradictory finding unless making the assumption that 

wealthier residents have a utility for both environmentally protected areas in their cities and for 

houses to live in next to them.  

Lubell et al. (β009) call this a “sustainability paradox” in which mayoral agents cater to 

richer, environmentally aware interests to set aside more open space but also fueling greater 

housing development. In Florida, this scenario may not be such a leap. 
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These findings collectively suggest that localities are engaging in a series of trade-offs 

between the job-creation and growth forces within their borders and the wealthier (and possibly 

more environmentally concerned) residents. Elected policymakers intuitively will be more 

responsive to more resource-endowed interests, which may vary from developers in cities where 

economic development is a priority to wealthy environmental groups in high-income 

communities. This responsiveness to the powerful is moderated by whoever within the local 

government has more control over the regulatory apparatus, the mayor or a professional 

manager. But it is not fundamentally altered in any institutional arrangement examined 

empirically to date, which raises normative equity concerns about the relative access and 

influence citizens have to growth-planning decision-making in their communities. But the extant 

research has also been limited by modal specification and measurement limitations which make 

it difficult to estimate models based on anything other than an assumption of equilibrium. 

Analyzing the distribution of policy changes over time as well as the potential environmental 

conditions giving rise to positive feedback and institutional changes can help us more fully 

examine the characteristics of political markets for growth. 
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CHAPTER 3 

FRAMEWORK FOR MANAGERIAL FRICTION AND HYPOTHESES 

 

 

 Land-use decisions like most policy processes are conditioned by the limited cognitive 

ability of individual actors to process information, the constraints of institutional rules and 

procedures, and changes in external conditions.  

But organizations also have the ability to perform many simultaneous tasks, and should 

therefore have greater capacity to parallel process information signals (Simon 1983). This ability 

is a function of management. 

A holistic approach to modeling policy output should account for both the behavioral 

influences on choices as well as institutional structure. Political economy and interest-group 

pluralism traditions have tended to consider development policy from its macro-effects, for 

instance the distributional effects of local zoning laws on income, transportation, housing, and 

socio-economic and demographic population sorting within metropolitan regions (Dahl and 

Lindblom 1953; Windsor 1980).  

We know the policy process does not play out as if the policy suppliers and demanders 

were working within a frictionless environment unimpeded by larger exogenous shocks and 

variation in institutional arrangements (Feiock and Tavares 2002). But it also influenced by the 

ways that managers formulate goals, define benefits, and organize incentives and workloads 

within that structure.  

Managers in organizations structured similarly relative to hierarchies may determine the 

value of a public good much differently. When this occurs, the model for managerial influence 

on the process must account for it. 

This chapter outlines a logic for augmenting the institutional analysis limitation by 

conceptualizing political markets as dynamic systems where supply and demand are not only 

moderated by institutional arrangements, but by the ways managers determine the value or 

benefit of a public policy output and buffer their organizations against threats within an 

information-processing environment. In these organizations, such interactions are altered or 

reinforced by positive or negative feedbacks. 
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3.1 Counties, Cities, and Form of Government 

 

This analysis examines counties and cities distinctly during two time periods with 

differing economic and political climates to fill a gap in the form of government research to date. 

The design is premised on the work of many urban scholars, including Svara and Nelson (2008) 

who argue that the single most important characteristic of “reformed” municipalities for 

empirical work is the combining of executive and legislative authority under a Council and the 

empowerment of the City Manager with administrative responsibilities. The design accomplishes 

two interrelated empirical goals: examining local government output in two periods of different 

environmental conditions, and when two types of local government – cities and counties – have 

cause to value the output differently irrespective of hierarchical structures. 

 

3.1.1 Counties and Cities 

Counties are frequently unincorporated and less-developed areas which are the locus of 

sprawl.  Unlike cities, counties are an apparatus for the execution of state functions such as 

administering elections, enforcing laws, and recording tax and property transactions. But we 

understand much less about how these governments – which make up more land-mass than cities 

– manage development pressure. They have also been criticized as too clumsy and archaic with 

fractured executive authority (Maddox and Fuquay 1975), and unable to respond to the modern 

demands of urbanizing society (LeBlanc and Allensworth 1971).  

The classical – and still most widespread -- form of county government is the 

Commission form, in which a board of commissioners holds both executive and legislative 

authority and divides administrative functions and duties between its commissioners or 

supervisors. Commissions both propose and approve budgets, makes some departmental 

appointments, and may share other management responsibilities with elected “row” 

constitutional officers such as clerks, treasurers, assessors, and sheriffs (Kemp 1999). While 

Council-Manager forms of government are less common nationally, they are the predominant 

form in Florida where the home rule movement is more prevalent and 79 percent of counties 

have appointed managers who oversee administrative duties.  

Commission versus Council-Manager debates have resembled the potential efficiency vs. 

responsiveness and professionalism vs. cronyism trade-offs which echoed through the municipal-



  
 

57 

 

reform movement. But unlike in cities, the supposed political advantages of reformed county 

government revolve around streamlining decision-making and breaking diffuse group influence 

and “agency capture” over the more fractured and parochial commission members, rather than 

the political dominance of a single powerful mayor.  

Scholars considering the impact of “reformed” city governments, which combine 

legislative and executive powers under an elected Council and give greater functional authority 

to a manager, cite the propensity of the manager to allow for taking a long-term view of 

community goals (Svara and Nelson 2008; Wheeland, Kelleher Palus and Wood 2014). But 

disagreement exists over whether cities have “adapted” their forms to such an extent they have 

lost explanatory power when it comes to fiscal policy, service-demands, innovation and 

responsiveness to citizen preferences  (Frederickson, Logan and Wood 2003, Nelson and Svara 

2012). Counties have largely been avoided in such empirical studies, even though the form of 

government has also evolved from commissions to include variants that include council-

manager, council-elected chief executive, and appointed managers and administrators.  

Broadly, this debate has focused on responsiveness of form, its influence on effectiveness 

and functionality, and policy output, although these streams focus almost exclusively on cities 

instead of counties, which are the administrative arms of the state in the U.S. federalist system 

(Carr 2015). This dissertation focuses on the pricing difference between the two types of 

government – cities and counties – as well as the form of government. 

Government type may be meaningful in how managers and politicians evaluate the 

benefits of making small-scale changes to their comprehensive use plans. While managers in 

both cities and counties may be expected to generally support “large-scale” land use changes 

such as planned communities or larger commercial investments in the communty, they may view 

the benefit to themselves and the community much differently when the change is a small-scale, 

“leapfrog” type of development change which may fuel sprawl incrementally without 

contributing much fiscally to the government. Although this study does not directly compare 

land-use choices between cities and counties for the same time period, counties can be expected 

to face greater development pressure due in part to state-level policies which steered more 

development into unincorporated areas. The comparative abundance of land may lead to more 

pressure from diffuse landowner interests to win approval for requests of greater development 

intensity than in cities, where population density is greater, developable land is more scarce, and 
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the necessity to balance competing demands from disparate political constituencies may be 

greater. Thus, I expect the signal from development pressure – as moderated by form of 

government and district-level representation – to generally be stronger in counties than in cities. 

But, that abundance of land may also reduce the aggregate determination of the “price” the 

government receives for granting the land-use change. 

 

3.1.2 Legislative Authority in Local Governments 

Administrators and council members fill fundamentally different roles in local 

governments, although their roles frequently require interaction and likely have some functional 

overlap. Svara (2002) has pointed out that while administrators would prefer for elected 

representatives to stick to clear commitments and stay out of the daily dealings of government, 

citizens expect their elected representatives to play an activist role is resolving their issues. This 

implies that the types of problems and constituencies elevated to the attention of politicians 

likely vary in scope with the spatial span of the geography being represented.  

A city councilwoman with 10,000 constituents is more likely to pay attention to the voice 

of a single person than the councilwoman with 100,000 citizens to represent. The policy effects 

of local government legislative institutions have generally been explored from the expectation 

that councils with more seats filled via at-large elections will tend to favor the wants of 

economically advantaged groups (Clingermayer and Feiock 2001). District-based elections are 

thought to advantage traditionally discounted groups in urban politics, such as minorities, the 

poor and other territorial rather than occupationally or financially defined interests.  

But they also may experience more fragmented decision-making that complicates 

negotiations and presents developers with higher bargaining and greater opportunity costs if they 

were to take projects elsewhere (Mayer and Somerville 2000). Virtually no studies have teased 

out whether these expectations hold for both cities and counties, in which legislative districts 

generally look different in terms of scale and represented populations. Counties are larger 

geographically than cities, tend to be more racially and ethnically homogenous than central 

cities, and also tend to have larger swaths of less expensive, developable land. Geographically 

limited development projects – smaller scale projects such as stores or restaurants as opposed to 

than larger planned communities or shaping centers – may be also able to more effectively 

petition district-based representatives for greater land-use intensity.  
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Another possible angle rarely explored in the literature is the potential for district-level 

seats to more effectively process competing information signals from far-flung community 

groups. At-large councils or commissions may be more susceptible to “capture” by powerful 

economic interests in part because they pay lesser attention to smaller voices from the locality 

relative to district-level representatives.  

From an information-processing perspective, the dysfunction or conflict at the council 

could be produced by the aggregation of competing signals from disparate groups who would 

otherwise be drowned out by more prominent and dominant policy demanders. Either way, this 

structural variation in the legislative bodies of cities and counties is expected to have a direct and 

interactive influence on the supply of land-use policy changes more fully articulated within the 

political market framework. 

 

3.2 Formal Model for Managerial Friction  

 

 Managing within hierarchies reinforces stability in two ways: through features of a rigid 

ordering of authority which can be thought of as structural; and through the more intangible 

strategic leadership role managers play in setting a tone for the objectives of a public 

organization and protecting it to some extent from external environmental influences. O’Toole 

and Meier (1999) describe management as a function which includes motivating and 

coordinating actors toward performance consistent with some type of established objective. 

Here, I offer a more formal specification of the influence management information-processing 

has distinct from the hierarchical nature of organizations which may also create “friction” in 

responding to dynamics of political demand. 

 First, I follow the lead of O’Toole and Meier (1999) by specifying how variation in 

hierarchical versus collaborative governance arrangements influences the resilience of 

organizations to exogenous shocks. They define a key dimension of hierarchy versus networked 

governance as a set of stable relations in which the formal authority to compel is vested with 

higher-ups. Organizations with strict lines of communication and direction represent the classical 

compliance structure which can be more resilient to outside threats provided no internal feedback 

influences its decision-making process. These types of organizations have routinized behavior, 

and offer more stability in the face of changing circumstances, as opposed to networks where 
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changing conditions may cause more disruption in management. The degree of hierarchy within 

an organization is reflected as the intercept of a general autoregressive model for the combined 

quantity of supply and an exogenous shock  

 

 =  − + + �   
 

where the combined quantity of supply in a given year  is a function of the degree of hierarchy 

H where =  and the strength of hierarchical organizations as opposed to networks 

increases as  → 1. Here, the past quantity supplied at t-1 matters more in influencing the 

present determination of supply when the strength of the hierarchy to enforce the status quo is 

high. If the degree of hierarchy were .7 instead of .95 (indicating managers working in a more 

collaborative or networked governance structure) the present may be less bound by the past 

decisions of one organizational node in this network. Hierarchies are also more capable of 

withstanding the influence of some exogenous circumstance such as a deteriorating economy,  

, unless the effect of the shock penetrates the buffering from the orgnization’s compliance 

structure. When  ≠ 0 it influences the supply function in the present but also creates a feedback 

at time t+1 in which future supply decisions still influenced by the prior year in hierarchical 

organizations are amplified.  The impact I may be specified as  =  / −  in which a 

shock producing a 1 unit increase in quantity in the year t or the beforementioned more 

hierarchical organization leads to an ultimate impact of =  / − .  for a total impact of 20 

units compared to an increase of 3.33 in more networked structures.  

As this model suggests, status quo-bias in policy output may be in part structurally 

induced. The strucutural component of disproportionate information processing also interacts 

with managers re-orienting subordinates to re-alligned organizational goals or mission in the face 

of changing environmental attributes. Once shocks permeate the organization’s decision-process, 

this has key implications for the ability of decision-makers to re-establish an equilibrium because 

hierarchies with many decision-points cannot “turn on a dime.” Once a collective reorientation to 

an organization’s new mission is made, if the organization “shoots and misses” at a new 

equilibrium level of policy output, it may be too slow to respond to the dynamic demand changes 

and undershoot the new demand. It may try again and overproduce output, over-reactions that 
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produced the “punctuated” evidence of the Baumgartner and Jones “error accumulation” 

conncept. Managers are aware of these risks in attempting to re-allign their employees and thus 

may prefer to default to prior processes when confronted with new information and “ride out” 

the exogenous condition. This managerial friction may be distinctive from institutional friction 

because it is a function of strategic management actions within the institutional arrangments 

which may also contribute to delay or overshoot. Local government growth management 

departments or offices may exemplify such status quo preferences because a basic prerequisite of 

decades of heuristic learning suggests developing long-term plans and sticking to them is 

preferable to amending them at-will or ignoring growth plans. Growth management is also a 

rule-intensive effort in which process compliance may be highly programmable and 

administrative discretion minimized particularly in determining compatable uses for property, 

and evaluating traffic and infrastructure impacts as means of exluding new entrants or less 

desirable land uses.   

Now I respecify the model of quantity supplied accounting for the prior discussion of 

political and process biases in the role of decision-making – and thus, the vary influence of 

admnistrative process-bias – has an interactive influence with both structural form and 

environmental shocks. The Management Buffering Model introduces managerial influence (M) 

as the general form: 

 =  − + + + − + + �  

      

where M takes the nonlinear form to influence Q both additively and by interacting with prior 

quantity decisions and an evaluation of the environmental conditions independently of the level 

of hierarchy present in the organization. Recalling the weighted means of political and 

managerial supply functions in Chapter 2, local governments featuring managers with unitary 

authority of administrative functions allow public managers to directly and indirectly steer the 

organization’s agenda setting, problem definition and choice sets. This managerial preference for 

policy change will be weighted more heavily, and influence change over time as past managerial 

influence is carried forward to future years. It will also shape how the overall organization 

recognizes and evaluates potential threats. One unanswered question beyond the scope of this 

dissertation is the extent to which hierarchical structures and managerial form are correlated. But 
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to some extent, the structural influence of the organization is endogenous to the cognitive 

process, because strategic managers are familiar with the bureaucratic intransigence and draw on 

this experience and training to help formulate their decisions.  The next section postulates 

hypotheses based on the assumption that the managerial form influence on growth-management 

decisions is a function of managerial cognitive architecture, but it is also produced by the size of 

hierarchies in local government institutions.   

 

3.3 Dynamic Political Market Propositions and Hypotheses 

 

 I now formulate the logical propositions and hypotheses for my analysis of dynamic 

political markets, the marginal effects of form of government and managerial influence on 

benefit evaluation, interest-groups and information signals. Because there is little recent 

theoretical or empirical literature that makes a distinction between cities’ and counties’ land-use 

regulation, I make few distinctions in the propositions and hypotheses for mayors and managers 

between cities and counties. This decision may be highly debatable given the Florida experience 

in which state-level policy decisions may have driven development from central cities to the 

counties, and the empirical results suggest such a distinction should be further developed for 

future research. 

 

3.3.1 Form of Government Hypotheses 

Local government managers seek to balance the demands for growth within the broader 

framework of comprehensive planning. Comprehensive planning represents the attempt to 

fashion a unique and binding community “vision” for future sustainability and provide some 

keyhole into the “basket of goods” a locality has determined it will provide via levels of service 

for schools, roads, parks and amenities, and other public services. I expect that local 

governments with professionalized management organizational traits will pursue growth policies. 

But in keeping with their own professional norms, this willingness to support requests for greater 

development rights will be tempered by how broadly beneficial the policies are to the entire 

community. I test the implications of this dynamic theoretical expectation by following the 

guidance of Berry, Golder and Milton (2012) to explore form of government interactions by 

conditioning both reformed government, representation and development interest demand upon 
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each other. This produces four propositions forming the logical arguments for the conditional 

hypotheses this dissertation tests. 

 

Proposition 1: The marginal effect of development pressure is positive when form of 

government is a unitary political authority under a council and manager. 

Extant research has made conflicting claims about the relationship between professional 

managers and developers. Managers may resist development pressure when they adopt a 

“planning” orientation, while they may be more sympathetic toward the business community 

given their own management training and experiences (Lubell, Feiock and Ramirez de la Cruz 

2009). Both of these perspectives may be two sides to the same managerial buffering effort, 

which should involve more strategic action to protect a locality from “growth machine” 

externalities while also stewarding its fiscal health. In either case, development interest group 

influence likely increases the supply of the policy output mainly through access to political 

decision-makers. Managers may be expected to lend less marginal support to facilitating requests 

for greater development rights on small tracts of property in periods of economic and political 

stability.  

 

Proposition 2: The marginal effect of development pressure is positive when formal 

authority is divided between an elected mayor and council. 

While the size of the effect may vary, I do not expect the direction of the marginal 

influence of development pressure to reverse as conditioned on governmental form. Even the 

most rigidly anti-growth cities allow for some redevelopment as infrastructure ages and buildings 

degrade. The distinction between governmental form is clearer when the moderating effect of 

interest group strength on form is considered. Cities and counties led by strong mayors may be 

more responsive to development interests generally due to the high-powered political benefits 

mayors receive for electoral pursuits, while managerial support may be more complex, based on 

a reading of the internal and external environment as well as evaluations of long-term fiscal and 

quality-of-life conditions. 

 

Proposition 3: The marginal effect of managerial form of government is positive when 

development pressure is at its lowest level. 
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Here, we explored the full range of the theoretical implications. Managers have been 

expected in prior research to have either a positive or a negative effect on development output. 

This confusion may be caused by which side of the coin is being measured. When the presence 

of development interests is low in a community, I expect administrators may be more willing to 

behave strategically and act in the long-term fiscal interest of the locality by more freely 

agreeing to requests to amend land-use plans in order to protect or attempt to grow that sector of 

the local economy. This proposition is in keeping with public managers’ long-term goal 

orientation, and may align the high-powered incentives of elected officials and the low-powered 

incentives of administrators. The absense of such adjustment may reflect managerial buffering or 

hierarchical constraints on decisions, although I do not expect that hierarchical complexity varies 

generally between counties and cities relative to growth management.  

 

Proposition 4: The marginal effect of managerial form of government is negative when 

development pressure is at its highest level. 

Professional managers are more likely to resist development pressure only when 

development is a major cog in the local economy and city administrators have the advantage of 

being more selective in the types and locations for granting development rights. Managers will 

have career incentives to adhere to the comprehensive plan as adopted, which specifies where 

development should occur for decades to come, and less willing to deviate from it when growth 

is already robust and development capacity within the plan is already adequate to provide for 

government revenues. This does not mean manager-led governments will be more resistant to all 

forms of growth. Types of development which are larger scale and represent more coordinated 

efforts to improve the area’s housing or labor markets or the government’s fiscal position may 

still be supported. Also, development within the pre-designated areas for growth may also be 

favored by managers because it conforms with the community vision for its future. But managers 

may wish to avoid the appearance of “rubber stamping” development requests for greater land-

use rights in areas where they had previously been restricted, and behave strategically to slow or 

thwart such projects. Managers seek to buffer their organizations from ebbs and flows in the 

economy. 

These four propositions form the logic of the theoretical predictions that in political 

markets in times of relative stability, managerial forms of government will be more likely to 
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resist development pressure when it is at its strongest or when “rubber-stamping” greater grants 

of development rights may undermine the long-term health and quality of life of all citizens. This 

conjecture is specified in the following two conditional hypotheses: 

 

Hypothesis 1: The marginal effect of development pressure on grants of greater 

development intensity is positive for all forms of government, but weaker where 

administrative authority is vested with an unelected manager. 

Hypothesis 2: The marginal effect of managerial form of government on grants of 

greater development intensity is positive when development pressure is at its lowest level. 

This effect declines as development pressure increases. At some level of development 

pressure, managerial form has no effect on development grants. As development pressure 

rises further, managerial influence negatively effects grants of greater development 

intensity.  

 

Legislative institutions are also expected to condition the policy exchange. With small-

scale development decisions, the moderating effect of district-based representation should 

encourage more grants of greater development intensity, which is the opposite of what Lubell, 

Feiock and Ramirez de la Cruz proposed when examining large-scale land-use changes. The two 

expectations may not be contradictions. While environmental interests may be empowered in 

localities with district elections, smaller-scale development projects are more likely to fly “under 

the radar” as they progress through the administrative review and public hearing process. This 

means district-level representation and managerial form of government should generally stake 

out contrary positions when it comes to changing future land-uses when they are smaller.   

 

Proposition 5: The marginal effect of district level representation is zero when executive 

authority is vested within an elected mayor. 

Strong mayors and councils may conflict with each other when it comes to making policy 

decisions. That such bodies frequently quarrel to gridlock was part of the appeal of the council-

manager reform.  Mayors, though, have high-powered electoral incentives, a larger bully pulpit, 

and likely greater bases of financial and political support. Therefore, they may be able to 

assemble a majority of councilmembers behind their agenda. District-level representation likely 
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makes the most difference when the council itself is driving the policy agenda of a local 

government. 

 

Proposition 6: The marginal effect of district-level representation is positive when 

executive authority is vested in a manager. 

Unelected managers may frown upon the “meddling” and short-term political 

calculations of council members, but they ultimately must adhere to the will of the elected 

representatives. When the council or commission has more district-level seats, diffuse and 

territorially based constituents are expected to have greater sway over decisions.  Thus, cities and 

counties with higher proportion of districts seats should have more ability to drive policy 

agendas when they don’t have to negotiate with a strong mayor or adhere to their agenda. This 

proposition is based on the assumption that smal-scale amendments will be valued the same in 

cities and counties. If actors within cities place a higher “value” on proposed development on 

such small-scale sites given the relative scarcity of the resource, locality-wide actors may 

become more active is promoting them and the expected marginal effect of district representation 

in manager-run localities could be nullified. 

 

Proposition 7: The marginal effect of managerial form is negative when district-level 

representation is at its lowest level. 

Specific to small-scale development, councils with all at-large representation are 

expected to be less receptive to the appeals of smaller land-use players. Although this distinction 

may be blurring, at-large representatives may also adopt more of a “trustee” role in which they 

are more attuned to the “governmental” role of their position is which they pay mind to long-

range goals, service-delivery and oversight as opposed to a “representational” role which is 

focused more on constituent and election-related obligations (Svara 2002). Again, this trustee 

role assumes that potential small-scale changes to land use plans are evaluated similarly between 

cities and counties. 

 

Proposition 8: The marginal effect of managerial form is zero when district-level 

representation in at its highest level. 
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Holding other influences constant, managers will bow to the will of elected policymakers. 

When those policymakers are more in tune with territorial interests, the resistance from 

administrators to deviating from community growth-plans will be minimized. These conditional 

expectations lead to the hypotheses that managers and district-elected council members pull in 

different directions in the face of demands from diffuse groups for greater land-use intensity, but 

that managers are less likely to carry the argument against legislative majorities than strong 

mayors. 

 

Hypothesis 3: The marginal effect of district-level representation on grants of 

greater development intensity is positive under managerial form of government. This 

effect becomes negligible under mayoral forms of government. 

Hypothesis 4: The marginal effect of managerial form on grants of greater 

development intensity is negative when the ratio of district-level representation to at-

large seats is at its lowest level. This negative effect weakens as district-level 

representation increases until it becomes negligible. 

 

3.3.2 Issue Salience Hypotheses 

Empirically examining how both structural and cognitive factors influence mangerial 

decision-making requires some way of disentangling the two. I attempt to measure how localities 

respond to environmental information signals – the state of the economy, and potential property 

rights threats – under varying structural conditions and scarcity of land for development between 

cities and counties.  

Much of the work studying policy processes and institutional choice makes a necessary 

trade-off in the utility function of the individual – namely, that the actor has stable preferences 

and operates in a state of informational awareness to maximize those preferences. In exchange 

for this unrealistic depiction of human decision-making, the analyst receives parsimony in 

making predictions. However, North and others have convincingly argued this assumption stands 

in the way of advancing theories explaining institutional formation and evolution (1990).  

Individuals do act in repetitious fashion on many tasks where rational behavior can be expected, 

but they are also confronted by unique circumstances and uncertain futures. Florida’s growth-

management experience examined post hoc appears inductively as a case where preferences of 
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actors – politicians, planners, developers, citizens – evolved over time in the face of greater 

future uncertainty.  

Baumgartner and Jones (2009) identify one source of instability in a policy system as the 

shifting attention span of the media, in which outlets often latch onto stories once they become 

“crises,” and imitate each other in coverage. The effect of issue salience on policy change has a 

rich research history in political science, and is generally thought to influence the actions of both 

policy elites and the public when awareness of a particular topic is high (Epstein and Segal 

2000). Shocks or crises such as the Three Mile Island nuclear disaster and 9/11 attacks galvanize 

the importance placed on a subject by voters and policymakers (May, Sapotichne and Workman 

2009).  

Rising public awareness or concern about issues such as climate change and energy use 

have been shown to influence the level of debate aid to the topic within political institutions 

(Lachapelle, Borick and Rabe 2012), while socio-economic and political events or threats are 

thought to be determinants of increasing salience itself (Lowry and Joslyn 2014). But issue 

salience on behalf of administrative actors is a lesser understood phenomenon. In one notable 

exception, Avellaneda (β01β) finds evidence that issue salience does influence how mayors’ 

perceive threats and centralize their decision-making in the context of education and 

infrastructure projects.  

Utilizing a count of print media stories on the Florida Hometown Democracy amendment 

from 2006 through 2010, I explore whether variation in coverage within Florida’s regional 

planning areas  (surrounding Pensacola, Panama City, Tallahassee, the Big Bend region, 

Jacksonville, Gainesville, Orlando, Tampa Bay, Fort Myers-Cape Coral, Miami-Fort Lauderdale, 

and West Palm Beach-Treasure Coast) reflects increased issue salience among landowners and 

policymakers. Through use of this measure, I empirically examine information signals on the 

economy from multiple sources -- unemployment; homeownership and vacancy rates; poverty 

and income levels – with the expectation that manager-led governments will be more active in 

attempting to buffer their localities from strong variation in these signals. Thus statistically 

significant responsiveness to any may be evidence of some information flow penetrating the 

organization buffer and altering future land-use decisions, although the precise effect of 

“information process bias” can only be measured directly at the individual level. The lack of 



  
 

69 

 

significance may suggest organizations successfully buffered their organization from the 

potential threat posed by either economic volatility or eroding property-rights. 

Although the Florida Hometown Democracy amendment was defeated, it generated years 

of debate and a multimillion-dollar opposition campaign financed by Realtors and the Florida 

Chamber of Commerce, which claimed it would hamstring the development industry. Thus, the 

study treats issue salience surrounding FHD as a second-level measure of uncertainty regarding 

future property rights. The concept is operationalized with a count measure of newspaper 

coverage of the constitutional amendment over the four years prior to the 2010 statewide vote. I 

use news coverage from newspapers within each regional market as a proxy measure for issue 

salience of the future property-rights threat potentially posed by the amendment.  

The number of articles printed within each region each year is expected to be responsive 

to development industry presence, and to represent the amount of media attention paid to an 

issue. My general theoretical question is whether increased issue salience surrounding Florida’s 

growth-management processes and the potential threat to future property-rights posed by the 

Florida Hometown Democracy amendment caused a shock that destabilized the structurally 

induced equilibrium and shifted the incentives for public managers to approving growth-

demands rather than attempting to curtail or slow them in periods of high issue salience. I outline 

this expectation in the following six propositions and two conditional hypotheses of the marginal 

effects:  

  

Proposition 9: The marginal effect of development pressure under managerial form of 

government is positive when issue salience of property-rights threats is low. 

I generally agree with the findings of Advocacy Coalition Framework researchers that 

when issue salience around a particular policy area is low, interest-groups involved in 

maintaining the growth-management regime will tend to dominate reforms at the state level and 

policy demanders – predominantly wealthy and development interests -- control the 

determination of policy output locally (Sabatier and Weible 2007). However, as public attention 

to growth-controls increases, “policy entrepreneurs” will attempt to re-shape policy at the state 

level and demanders will increase their requests or future land-use rights locally.  
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Proposition 10: The marginal effect of development pressure under managerial form of 

government is positive when issue salience of property-rights threats is high. 

The threat that Florida Hometown Democracy could erode property-rights increased 

uncertainty among state and local actors. Increased awareness of FHD is expected to be 

positively associated with efforts to ascertain future land-use certainty through greater numbers 

of plan amendments. I expect that rather than a single equilibrium point of exchange, the 

constant “tinkering” with the law and changing environments produced multiple equilibria at 

various points in time, as agent-preferences evolved and led to institutional change. Specifically, 

during periods of rapid growth, incentives should align around an equilibrium policy output that 

places a higher price on deviations from comprehensive plan elements, and this “premium” for 

greater development output should be reduced during periods when economic conditions sour. 

But the public perception of property-rights threats could give greater influence to land owners in 

localities to demand guarantees of greater future land-use densities or uses in the form of 

comprehensive plan amendments. 

 

Proposition 11: The marginal effect of managerial form of government is positive when 

development pressure is low and issue salience of property-rights threats is low. 

 This is in keeping with the logic of Proposition 3 that managers will support 

developmental policies when the overall presence of the development industry in the locality is 

low and administrators have career incentives to stoke the economy and compete for jobs when 

they have the opportunity. 

 

Proposition 12: The marginal effect of managerial form of government is negative when 

development pressure is high and issue salience of property-rights threats is low. 

 This expectation also conforms with the prior rationale behind Proposition 4 that 

managers have career incentives to generally adhere to long-term growth periods given the lack 

of an exogenous shock which would re-orient them toward the more short-term objective of 

weathering potential shock to the political marketplace. 

 

Proposition 13: The marginal effect of managerial form of government is positive when 

development pressure is low and issue salience of property-rights threats is high. 
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 I do not expect the direction of the marginal effect of managerial form in the presence of 

low development pressure to change once issue salience increases. However, the willingness of 

local government managers to provide development policy may led to a larger effect size. 

 

Proposition 14: The marginal effect of managerial form of government is positive when 

development pressure is high and issue salience of property-rights threats is high. 

 Policy output in a political market context is explained by the equilibrium achieved when 

policymakers adjust the supply of a particular output to meet the policy demand from 

constituents and interest-groups. When demand or “pull” increases, policymakers may respond 

by increasing the supply of the particular policy, subject to transaction costs such as information 

asymmetry and agency concerns. City and county mangers, however, also attempt to balance the 

demands of influential groups with the broader needs of the community, in keeping with their 

professional training and peer orientation. But this resistance to all-out growth policy output 

stretches only so far. During the study period, I anticipate that local governments confronted with 

high growth-pressures and the threat of potentially destabilizing shift in the regulatory 

framework for growth management will give in to demands by the development industry for 

broader land-use development capacity. As issue salience of the threat increases, local 

policymakers relented and attempted to provide more developable land in order to prime the 

growth engine or protect long-term property-rights. These propositions lead to two conditional 

hypotheses I test empirically in this study:  

 

Hypothesis 5: The marginal effect of developmental pressure is positive for 

managerial form of government, and strengthens as the issue salience of property-rights 

threats increases. 

Hypothesis 6: The marginal effect of managerial form of government on grants of 

greater development density is negative when development pressure is high and salience 

of property-rights threats is at its lowest level. This negative effect weakens as threat 

salience increases. At some level of salience, managerial form has no effect on 

development grants. As property-rights threat salience increases further, managerial 

influence positively effects grants of greater development density.  
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3.3.3 Punctuated Equilibrium Hypothesis  

Lastly, another important theoretical and empirical curiosity is why some localities enter 

into the amendatory process at all. Political market theory has examined the moderating or 

mediating influence that institutional form plays in crossing this threshold. Theories of 

incremental and punctuated equilibrium predict this threshold varies has a function of 

environmental changes and disproportionate information processing. Thus, the policy demand 

may be met with political or administrative delay – followed by under- or over-response in some 

cases. Attempting to predict which distribution a policy system opts into has been the 

fundamental drawback to developing the theory empirically. 

Cities and counties are fundamentally different institutional structures due to the 

differences in available developable land, and thus likely have different thresholds for 

responding to interest-group demands for greater land-use rights. But they also are likely to 

behave in a similar fashion when it comes to information-processing limitations. Policy 

punctuation may occur based on the environmental demand and institutional “tinkering” that 

upends the status quo and forces agenda re-evaluation. The response may be complicated by 

“institutional friction” of decision-processes under specific institutional arrangements. Thus, the 

punctuation may be from the underlying demands on an organization compounded by the nature 

of its institutional arrangements. For instance, Florida was pummeled economically by the 

bursting housing “bubble” and subsequent recession of β008. The job losses and reduction in 

construction activity, coupled with the financial meltdown afflicting the home loan industry, 

waylaid the state’s core development-based economy and quickly shifted the incentives for state 

and local policymakers attempting to fashion responses. But the regulatory processes and 

decision-making chains in place to handle rampant growth remained largely intact through most 

of the downturn. 

Robinson, Flink and Kling (2014) propose two contrasting models for testing for 

punctuated policy change within a regression context. The first, an error-accumulation model, 

presumes that organizations and policymakers do not keep up with demand for policy change. 

They specify this notion by imagining a process generating policy change as x, and the demand 

for change as x*, which is a latent concept. The process is in equilibrium when x=x*, and the 

representation of pent-up demand for change, when x < x*, is Φ. Error-accumulation models 
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assume Φ can increase without response for some period before reaching a critical threshold (τ), 

at which point the system generates an x more approximate to x*.  

A competing model is the idea that punctuated policy output is the product of institutional 

arrangements that predispose them to rapid change as mismanagement, poor organizational 

design or changing levels of enforcement leading to “fumbling” attempts to search for an 

equilibrium policy output.  Florida experienced several periods of changing state-level 

enforcement of growth management which make this model also appropriate. In 2005, the state 

increased the requirements for local government growth-planning by requiring feasibility, and in 

2011 the state abandoned its enforcement role. There is likely no way to disentangle analytically 

the likely interaction of Florida local governmental delays in processing information signals and 

the constant state-level tinkering with higher-order rules and procedures. Workman, Jones and 

Jochim (2009) posited that policy changes suffered from disproportionate information 

processing, characterized by little to no response to small changes in conditions and over-react to 

large changes when previously overlooked conditions capture more attention in the 

policymaking arena. I make two theoretical implications from the research: the first is that the 

threshold to enter into the land-use amendatory process will be different between cities and 

counties; the second is that managerial forms of government in both cities and counties will 

experience more punctuated equilibrium policy outputs. 

Information-processing thresholds for policy change likely vary across public 

organizations depending upon a range of influences, from ideologies of the decision-makers, size 

and structure of the organizational hierarchy, and rules and procedures governing collective-

choices. But I also expect that scarcity of developable land will influence the likelihood of 

entering into the amendatory process. Cities generally are more developed than counties, with 

less sprawling, unconnected parcels of light or no development. They have fewer locations for 

planning future economic development projects, and more blighted and polluted industrial 

locations. Population density should be a negatively associated indicator of entering into the 

amendatory process in both cities and counties, but the effect size will be larger in cities which 

have fewer developable tracts of land. Measures of exclusionary preferences in municipalities 

such as income will also be negatively related to entering into the process as those interests seek 

to preserve their quality of life and keep “undesirable” uses. 

 



  
 

74 

 

Hypothesis 7a: Property rights measures capturing scarcity such as population 

density will be negatively related to the decision to enter into the amendatory process for 

both cities and counties, but the effect will be larger in cities. 

Hypothesis 7b: Exclusionary measures such as income and education will be 

negatively related to the decision to enter into the amendatory process, and the effect will 

be larger in cities. 

  

I also expect that managerial form of government influences the threshold for policy 

changes. Because I expect city and county managers to be more resistant to land-use changes, 

local governments in which executive authority is tilted toward professional managers should 

experience more punctuated policy output than governments where administrative oversight is 

housed under elected mayors. Because small-scale changes may be viewed more favorably in 

cities where developable land is abundant, I expect the punctuation to be larger in counties than 

in cities. 

 

Hypothesis 8a: Institutional friction as measured by kurtosis in local government 

development policy change will be higher in localities where executive power is tilted 

toward professional managers, and larger in counties than in cities. 

Hypothesis 8b: Institutional friction as measured by kurtosis in local government 

development policy change will be larger in counties than in cities. 
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CHAPTER 4 

RESEARCH DESIGN 

 
 
 The data analysis for this dissertation was conducted in two stages: a model for adoption 

of small-scale comprehensive plan amendments by Florida’s 67 county governments was 

estimated utilizing probit and linear mixed-effects models to capture the moderating influences 

of managerial form and development pressure in a period of relative economic calm from 2002-

2007; and a second analysis of amendments adopted by Florida’s 411 cities from β006-2010 was 

estimated using hierarchical models to test for effects of property-rights issue salience on the 

marginal effects of form of government (Gelman and Hill 2007). The distributions for both 

dependent variables were also examined for evidence of leptokurtic dispersal, which is evidence 

of a punctuated equilibrium. Exploring the conditional, interactive institutional and information 

effects on land-use in cities and counties requires multiple analyses which I now specify. I first 

discuss the statistical procedures employed for testing the effects of managerial form of county 

government, including the data utilized for my dependent variable. I then discuss how I test 

hypotheses of information-processing and punctuated equilibrium.  

 
4.1 Marginal Effects of Managerial Form 

 

In order to test the complete range of theoretical expectations for governmental form and 

development demand in static and dynamic environments, two unique datasets were necessary to 

ascertain the marginal effects of managerial form on local governmental land-use decisions in 

multilevel governance arrangements. In the next section, I summarize the data collection and 

processing involved for creating the datasets for both county and city analyses. In the second 

section, I describe the linear multilevel county development model. I then describe the city 

development models to estimate the uncertainty surrounding future land-use changes in dynamic 

environments. 

 

4.1.1 Dependent Variable 

For the dependent variable, I modify the design of Lubell, Feiock and Ramirez de la Cruz 

(2009) by utilizing Florida city and county small-scale comprehensive plan amendments to 
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create a development index capturing policy shifts from pro-development and pro-conservation 

changes – and vice versa – over the two study periods. The Lubell et al. (2009) study coded 

large-scale changes to Future Land Use Maps (FLUM) for cities only from a period of 1998-

2003, a sample frame and strategy which produced a high rate of zero outcomes for the 

dependent variable. For a roughly 25-year period following the 1985 reforms, Florida allowed 

local governments to submit large-scale amendments to the land-use elements of their 

comprehensive plans twice annually. These amendments were transmitted to the Department of 

Community Affairs, which decided whether the changes in land-use density were consistent with 

the overall plan. Subsequent to the 2011 reform, the amendments were transmitted to the 

replacement agency, the Department of Economic Opportunity.  

In their 2009 study, Lubell, Feiock and Ramirez de la Cruz utilize a coding form to 

classify each amendment based on the direction of development intensity. The index classified 

amendments along an 11-point ordinal scale from highest- to least-intensive use for both the 

existing land use and the proposed change, producing a simple calculation of: (new land-use 

score - old land-use score). The categories range from multiple uses, which was coded a 0, to 

conservation use coded a 10. Thus, the score for an amendment that re-classified land from, say, 

low-density residential (scored 6) to open-space recreational (scored 9) is 9-6 = 3. Because cities 

often submitted multiple amendments in one cycle, the change scores are summed for each 

submission window into an index. I amend this measurement strategy by reverse-coding the 

index, with conservation coded as 1, and industrial coded as 11. I add one category for “office” 

which I placed between Mixed Use and Commercial/Institutional. Table 4.1 outlines the 

modified Lubell, et al., coding scheme. I also focus on small-scale amendments for both 

methodological and substantive advantages.  Small-scale amendments are defined by statute and 

administrative rule as changes to the FLUM equal to 10 acres or less. While large-scale 

amendments may involve a host of other policy changes, transportation impact calculations, 

environmental resource measurements, economic and demographic need determinations, service 

delivery forecasts, or other technical updates to the local government comprehensive plan, small-

scale amendments deal exclusively with land-use changes. With few exceptions, they are 

approved without state-level GMA compliance review. Thus, they are a more direct 

measurement of the strength of the “pull” from local landowners and willingness of local 

policymakers to supply changes to development densities allowed under the plans. The small-
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scale amendments are predominantly increases in land-use intensity, either adding housing units 

per acre or converting allowable future land uses from residential to mixed-use, commercial or 

industrial uses. I obtained a data dump of all electronically imaged paper amendments submitted 

from 1989 through 2014 from the DEO via a public records request in 2014. A total of 1,487 

county amendments and 2,097 city amendments were hand-coded in accordance with the 

strategy developed by Lubell, et al. 

 

Table 4.1 Coding Form for Land-Use Amendments

Land Use Types

1 Conservation

2 Open Space-Recreational

3 Agricultural

4 Rural

5 Low Density Residential

6 Medium Density Residential

7 High Density Residential

8 Mixed (Commercial/Office-Residential)

9 Office

10 Commercial/Institutional

11 Industrial

 
 

The outcome variable for both analyses and thus both datasets utilizes the same coding 

scheme, although the distributions vary considerably between cities and counties. The 

descriptive statistics and patterns of land-use amendment are described in more detail in Chapter 

5. 

 

4.1.2 Predictor Variables 

For predictor variables in the county analysis, I utilize U.S. Census data from GeoLytics, 

Inc., capturing demographic, business industry, population, income, housing, and other socio-

economic variables.  

For the county panel covering 2002-2007, U.S. Census data on the unemployment rate is 

included to control for economic conditions. As economic conditions worsen, counties poltical 

actors may be under greater pressure to amend comprehensive plans to allow for greater 

development land uses. The percentage of white population is also used as a control variable, 
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although it could also have som theoretical significance in areas where exclusionary land-use 

policies have the effect of racial stratification. Both measures of population and population 

density are included as controls to capture over size of the locality as well as the scarcity of 

parcels in land in areas where population is more dense.  

Because affluence and higher educational levels often correlate with more support for 

environmental policies, growth controls and exclusionary land-use policies, I include a variable 

for the percentage of the adult population with bachelor’s degrees. Increased educational levels 

can be associated with either increased support for growth-management or it can reflect a more 

afflunt locality engaging in exclusionary tactics to preserve its community characteristics or keep 

unwanted people ou. 

To compensate for that I include measures of household income. I also include an 

income-squared variable to adjust for the expectation that the effect of income is non-linear at 

some turning point. 

I augment this with elections data for county-level voter-performance from the Florida 

Division of Elections for the 2002 and 2006 gubernatorial electons and 2004 presidential 

election. Partisan preferences for growth are expected to drive increases in land use intensity.  

I also include a measure of Regional Planning Council funding per capita for Florida’s 11 

RPC’s modeled as a Level β variable. This is for both methodological and theoretical reasons. 

Grouping observations by regions allows for making more precise county-specific predictions 

and takes into account the unique regional distinctions in growth patterns by partitioning the 

variance. I expect land-use decisions to be clustered at the regional level as decisions within 

some localities affect the decisions others, as neighboring counties and cities compete for 

development, and as regional collaboration on larger projects influences the patterns of small-

scale land development. 

Form of government descriptions of whether the counties and cities are mayor-council or 

council-manager, and the ratio of at-large and district-level council or commission elections were 

collected from the Florida Association of Counties and Florida League of Cities.  

Although hierarchical models require centering the data, Table 4.2 contains the variable 

descriptions, sources and descriptive statistics for the uncentered predictors utilized in the county 

analysis for ease of interpretation. 
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Table 4.2 Descriptive Statistics for County Analysis 

Variable Description Obs Mean SD Min Max

Development Index (amendment index) 396 8.532 14.223 -67 73

Unemployment (%, U.S. Census) 396 4.353 1.124 2.1 8.4

Mayor (1=Mayor-Council) 396 0.0303 0.172 0 1

Manager (1=Council-Manager) 396 0.787 0.409 0 1

Commission (1=Commission) 396 0.181 0.386 0 1

District Seats (% district-seats) 396 0.5705 0.4706 0 1

White (% White) 396 82.667 9.364 42.3 95.2

Population (U.S. Census) 396 253102.7 420471.5 7141 2453567

Pop. Density (Pop./square-miles) 396 294.713 482.502 8.5431 3303.187

GOP vote (% vote 2000-04) 396 54.972 9.298 30.9 77.7

College (% w/ 4-year degree) 396 17.781 8.445 5.8 41.7

Construction (% construction) 396 0.0791 0.0331 0 0.257

RPC budget ($ per capita) 396 2.959 1.824 0.484 8.923

Income ($1,000s) 396 38.517 7.786 24.031 63.728

Income^2 (income-squared) 396 1544.07 637.193 577.489 4061.258

 

The city analysis utilizes a panel dataset which required several compromises in how 

theoretical concepts of interest were measured. GOP voter performance is operationalized at the 

county level based on percentage of votes for Republican candidate for Florida governor Charlie 

Crist in 2006, the voting percentage for Democrat Barack Obama in 2008, and the Republican 

gubernatorial candidate Rick Scott in 2010.  

Because the time-period of 2006-2010 encumpasses more economic upheaval, I add a 

measure of poplation change as a percentage from the baseline year of 2000. 

The percentage of construction employment is also measured at the county level for each 

year in the city panel, and drawn from Florida Occupational Employment and Wages data 

obtained from the Florida Department of Economic Opportunity.  

Unlike the U.S. Census estimate, which includes a broader-measure of construction-

related employment, the FDEO occupation measurement captures four construction 

subcategories (laborers, managers, “construction and building inspectors,” and “construction and 

related workers, all others”) which sum to a smaller percentage of the overall workforce than the 

U.S. Census estimate.  
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However, the FDEO measure remains normally distributed and does not appear to be a 

weaker predictor than the Census measure with the exception of the loss of precision arising 

from being measured at a county-aggregate level.  

I also add several variables capturing the real estate market to the city model which were 

excluded from the county model. I do this to create a model more sensitive to the fluctuating 

economic conditions. For instance, I substitute a measure of the percentage of population below 

the poverty level instead of household income. I also include a measure of the percentage of 

homeownership as well as the percentage of home vacancies at the city level in order to more 

precisely capture the declining housing market during the study period. These variables are 

substantively important because they affect how local government actors value the need for 

additional changes to land-use plans to accommodate more development. A land-use amendment 

allowing a new housing project may be a tougher sell in a city where homeownership and 

vacancies are increasing.   

While the county model includes a measure in the Heckman selection-bias model for 

single-family home permits, the city model utilizes homeownership rate and rental vacancy rates. 

I make this change because homebuilding slowed to a near halt in the latter years of the city 

panel, and I expect the measures of housing occupancy to capture the deterioration of the real-

estate dependent economy with minimal multicollinearity.  

To capture property-rights threat salience, I created a variable based on a count of 

newspaper articles providing coverage of the Florida Hometown Democracy amendment from 

Florida’s 11 regional planning areas. This is an attempt to generate a proxy measure for an 

external threat that may cause property owners to seek additional property-rights certainty in the 

form of locking in future development land uses. I exect this additional pressure may prompt 

public managers to attempt to buffer their organizations to defend against undesireable sprawling 

or leapfrog development patterns. The 783 newspaper articles were collected from Lexis-Nexus 

searches of news coverage from 2006-2010 from all newspapers within each of the 11 regions. 

Because some regions have more than one newspaper media market, the level of analysis is the 

region and the regions with multiple media markets are aggregated up. I discuss this measure in 

more detail in Chapter 5.  

Table 4.3 provides descriptive statistics for the city analysis. 
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Table 4.3 Descriptive Statistics for City Analysis 

Variable Description Obs Mean SD Min Max

Development Index (amendment index) 1975 1.366 6.424 -41 128

Mayor (1=Strong Mayor) 1975 0.118 0.323 0 1

Manager (1=Council-Manager) 1975 0.668 0.47 0 1

Commission (1=Commission) 1975 0.007 0.086 0 1

District Seats (% district-seats) 1975 0.141 0.316 0 1

Media (Count of coverage) 61 12.489 10.445 0 44

White (% White) 1975 0.682 0.222 0.025 1

Population (U.S. Census) 1975 28347.48 61281.83 23 841646

Pop. Density (Pop./square-miles) 1975 1826.724 2508.032 2.1 20150

Pop. Change (% Change since 2000) 1975 12.7862 24.614 -49.3 134.6

GOP vote (% vote 2006, 08, 10) 1975 0.507 0.111 0.258 0.819

College (% w/ 4-year degree) 1975 0.099 0.061 0.008 0.329

Construction (% construction) 1975 0.012 0.003 0.004 0.026

Homeowner (% Ownership rate) 1975 0.616 0.128 0.1509 0.929

Poverty (% Below Fed. Line) 1975 0.098 0.061 0 0.397

Vacancy (% Housing vacant) 1975 0.165 0.12 0.019 0.675

 
 

 

4.1.3 County Development Interaction Model 

One problem with the county amendment data is that among all counties i adopting 

amendments in year t, there is high prevalence of zeros (34.8 %) out of a total sample frame with 

N= 402. Do counties that adopt small-scale amendments differ from those which utilize only the 

large-scale amendatory process, or make no land-use changes to their comprehensive plans? In 

other words, is there a sample-selection bias? 

I suspect the answer is yes, and that the latent development pressure within some counties 

is met without amending comprehensive plans. If this is the case, we may have some censoring 

of the data since the amendment index is capturing development policy change. For linear 

models such as OLS, censoring can produce a violation of the Gauss-Markov assumption of zero 

correlation between independent variables and the error term.  

To address this empirical and theoretical concern, I utilize a method of Heckman 

selection modeling to address the probability of counties not adopting any small-scales changes 

(Heckman 1976). The standard technique involves using a probit model to estimate the 



  
 

82 

 

likelihood of entering into the amendatory process and calculating an inverse Mills ratio 

regressor for inclusion into the full model to address potential endogeneity.   

The first step of the process is fitting a probit regression model for the probability of 

amending a plan with the form 

 � = | = Φ  

 

where A is a dichotomous measure (with 1 = entering into the small-scale amendatory process 

and 0 = No amendments adopted by county i in year t), while Z is a vector of predictors,  is a 

vector of unknown parameters, and Φ is the cumulative distribution function of the normal 

distribution.  

In this probit, I test the hypothesized expectation that counties with a greater proportion 

of district-level council/commission seats will be more likely to enter into the amendatory 

process given they will be more sensitive to diffuse landowner demands generally, and I find 

support for this expectation displayed in the Chapter Six results. The predicted probabilities from 

this probit model are then used in the second step to generate an inverse Mills ratio, or the ratio 

of the probability density function to the cumulative distribution function (Greene 2011). 

Intuitively, this Heckman two-step procedure is correcting for omitted variable bias by 

estimating and retaining the predicted values for when the demand for amendments crosses over 

some threshold, T, for development rights. The ratio takes the form 

 − =  � −− Φ −  

 

where α is the coefficient of the vector of predictors, ϕ is the standard normal density function, 

and the inverse mills ratio is determined for each observation by dividing the normal density 

function evaluated at - −  by 1 minus the cumulative density function. I then fit this as a 

linear mixed effects model in R including the inverse Mills ratio regressor to address selection-

endogeneity problems for county- and regionally varying effects (Bushway, Johnson and Slocum 

2007). 
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I use a hierarchical linear model (HLM) to test Hypotheses 1 through 4 with a Gaussian 

distributional form because of the clustering and nonconstant variance present among cities 

nested in regions. I choose a hierarchical linear model based on both statistical and substantive 

motivations.  

First, the land-use decisions of local governments are not truly independent but 

influenced by their neighbors and nested in larger metropolitan regions (Steenbergen and Jones 

2002). County (and city) land-use outcomes are thus dependent upon some contextual factors 

within the regions, and thus vary both within and between them. For example, in regions such 

the Orlando metropolitan area which has experienced intense development interest, the pressure 

on municipalities to compete or collaborate in growth planning may vary from regions where 

fewer people and businesses are relocating, such as the Withlacoochee planning region which 

encompasses rural and exurban areas north of Tampa and Orlando.  

If such pressure manifests itself with localities more similar to others between regions 

instead of within (supposedly, where cities were differentiating themselves relative to other intra-

regional competitors) I would expect to find a negative intraclass correlation. That is not the case 

in this model which has an intraclass correlation coefficient of .11, which indicates a moderate 

but significant amount of clustering within regions.  

In short, counties within the same region are expected to be more similar than those in 

other regions of the state, increasing the likelihood that they will resemble duplications of each 

other rather than independent observations, increasing the likelihood that standard errors will be 

too low and Type I errors may be made in a standard linear model. 

Second, county predictors interact with regional planning efforts to shape outcomes. Prior 

to the 1985 growth management legislation, Florida had already witnessed the voluntary creation 

of 11 Regional Planning Councils tasked with assisting local governments in implementing 

community planning requirements, providing a forum for problem-solving, economic 

development, emergency planning and other advisory functions.  

While initially robust, the RPCs were substantially weakened in 2002, re-envisioned as 

organizations that would play less of a regulatory role, and have subsequently seen their funding 

and staffing reduced over the study’s time-horizon. I expect that the gradual reduction in 

resources impacts local political markets in complex ways. The reduction in funding is modeled 

at Level 2 and measured on a per capita basis for each region.  
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This captures the fiscal capacity of regional planners to timely review amendments, 

provide technical planning assistance such as developing Geographic Information System (GIS) 

maps required by the state land-planning agency. A reduction in resources can thus be correlated 

with a reduction or delay in development policy output.  

Thus, the model is fitted as random intercept model with the expectation that the RPC 

resources capture contextual commitment to regional planning, the number of localities in each 

region who contribute financially, the degree of dependence upon regional planners for 

professional services related to comprehensive planning processes, all of which vary between 

regions of the state and have substantive value for theory. The multilevel model takes the 

following general specification: 

 

Level 1: =  + + + ∗+ � � + � � ∗ + � … + + �   

 

Level 2: =  + � +   

 
 

 

Here the intercept is allowed to vary at Level 2 and to incorporate the contextual 

information from each region. The other Level 1 parameters are estimated across-groups but not 

separately within them. I then follow the advice of Berry et al., (2012) by fitting marginal effects 

plots to examine both the marginal and conditional effects of form of government and 

development industry presence on each other. Marginal effects plots for both form of 

government and development industry strength, as well as random intercept dot plots for the 

regional clustering effect are displayed in Chapter 6.1. 

 

4.2 Policy Punctuation and Exogenous Shocks 

  

One of the key contributions of this study is the expectation that the marginal effect of 

managerial form is conditional upon exogenous conditions. In the next section, I briefly outline 

the city development model which analyzes city decision-making in such an environment. 
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4.2.1 City Development Model 

 My city development analysis closely resembles the county model, with the notable 

exceptions that the number of observations is larger (N=396 for the county model and N=1975 

for the city model due to dropping Duval County from the county model and 65 missing 

observations for cities), the panel years are different (2006-2010) and a predictor for Florida 

Hometown Democracy issue salience is added.  

For city propensity to enter into the amendatory process, I again utilize a Heckman 

selection-bias probit model initially to test the effects of property-rights and economic variables 

on the choice to amend city land-use maps.  

Because cities produced a much higher level of censoring in which the observed 

outcomes were zeros (72.4 %) the higher leptokurtis makes a linear model more problematic 

because the hierarchical models are not robust to violations of normality assumptions of 

homoskedasticity and zero autocorrelation. I utilize a HLM model with robust, panel-corrected 

standard errors to estimate the effect on amendment adoptions. The city data was also 

standardized by subtracting each observation by its grand means and dividing by the standard 

deviation in order to assist in model convergence. 

 As previously discussed, one public narrative for the 2011 reform was stakeholder 

concern regarding Florida Hometown Democracy.  

Appearing on the Nov. β, β010, statewide ballot as “Amendment 4,” the measure would have 

made it more cumbersome and time-consuming to amend comprehensive plans in the future by 

requiring public referendums on proposed amendments. The issue salience measure of media 

coverage is allowed to vary to Level 2 in the model.  

 

Level 1: � =  + + + ∗+ � � + � � ∗ + � … + + �           

 

Level 2: =  + � +       

 

Thirteen cities (Alford, Brooker Doral Islamarada, Lazy Lake, Live Oak, Loxahatchee 

Groves, Malone, Otter Creek, Raiford West Park, Worthington Springs, Zolfo Springs) had 

unobserved district-vs-at large election measures in the city data set. I estimated a second mixed 
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effects model in Stata 13 in which the missing observations were imputed utilizing a bivariate 

imputation technique that produced 60 imputations using the selected linear model.  

The completed data analysis produced results that were substantively the same as the 

model fit with the missing observations dropped, so the model with stepwise deletion of the 

missing form of government measures is reported in this dissertation. 
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CHAPTER 5 

PATTERNS OF COMPREHENSIVE PLAN AMENDMENT ADOPTION 

 

 

 This chapter examines and provides descriptive statistics for two key sources of 

information in this analysis which I argue are related, and provides historical context for the era 

within which they were generated: measures of city and county amendments to their 

comprehensive plans; and media coverage of the proposed Florida Hometown Democracy 

constitutional amendment.  

 

5.1 Local Government Actions and Statutory Changes 

 

No analysis of local land-use change over time would be adequate without some 

discussion of the economic and political climate, as well as the policy implementation 

adjustments made at the state and regional level. In the 2000s, Florida witnessed a major housing 

boom and bust which saw precipitous increases and declines in home values, and nine major 

hurricane strikes in the span of two years (2004-2005) which fueled the construction industry 

(Rojas, et al. 2007). Despite a major recession, Florida’s population had grown from 15.98 

million in 2000 to 18.8 million by 2010.1 Growth pressures prompted state policymakers to enact 

multiple changes to the state growth management act during the study period. 

For instance, in 2005 the Legislature made mandatory school and potable water 

concurrency requirements, an acknowledgement of the failure of intergovernmental coordination 

regulations to solve such problems over time (Stroud 2012). That same year, the Legislature 

made a major concession to the development industry by adopting a “proportional fair share” 

system for funding concurrency requirements which allowed developers to obtain permits by 

only contributing their proportional share of the funding for required transportation and school 

improvements necessitated by new projects. This change created greater uncertainty for local 

governments over when such improvements would be completed (Trevarthen and Friedman 

2005). Incremental efforts were made to reduce state involvement from 2000 through 2008 via 

                                                           
1 Florida Legislature Office of Economic and Demographic Research: http://edr.state.fl.us/Content/population-

demographics/data/MSA-2014.pdf 
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reducing the thresholds for state Development of Regional Impact (DRI) review of plan changes. 

In 2009, the Legislature and Gov. Charlie Crist enacted major legislation creating transportation 

concurrency exemption areas for “dense urban land areas,” which were defined broadly enough 

(cities larger than 5,000 people or counties with an average population of 1,000 per square mile) 

so as to apply to roughly 18 million of the state’s 18.8 million population.2 The changes were 

described at the time as “economic stimulus” efforts and foreshadowed the larger changes two 

years later (Pelham 2011; Stroud 2012). Most of the changes prior to the 2011 reform may be 

considered amendments to the processes by which state and local government respond to 

development pressure (Pelham 2007). While such processes are not directly controlled for in the 

model specifications of this analysis, it is possible they may be absorbed by variation in the unit 

years of the study.  

Florida’s 478 cities and counties submitted 2,551 large-scale amendment packets to the 

state planning agency during the study window of 2002-2010. Local governments submitted 

6,340 small-scale amendments during the same time period. Hand-coding these amendments is a 

time-intensive process, and efforts to automate the coding proved unsuccessful largely over 

different terminologies used in land-use classification between units. While “conservation” was a 

virtually universal classification and varied levels of high- and low-intensity commercial and 

industrial classifications were collapsed into catch-all “commercial” and “industrial” categories 

in the Index, “single-family residential,” “suburban residential,” “suburban enclave,” “low 

density,” and several other designations were used by localities to classify parcels with 

development density of less than 4 housing units per acre, as well as parcels with 4-8 units 

allowed. This made creating a “library” of terms for automated text analysis too problematic.   

As previously noted, large-scale amendments to comprehensive plans may include a 

hodgepodge of state mandated or optional policy changes not directly impacting the Future Land 

Use Maps, which previous research has identified as the most relevant outputs impacting “on the 

ground” property rights and allowable types and densities of development (Lubell, Feiock and 

Ramirez 2005). By contrast, small-scale amendments deal almost exclusively with changes to the 

FLUMs, made for parcels generally 10 acres or less.  

                                                           
2 List of Local Governments Qualifying as Dense Urban Land Areas, Florida Department of Economic Opportunity 

(June 13, 2014): http://www.floridajobs.org/community-planning-and-development/programs/developments-of-

regional-impact-and-florida-quality-developments/list-of-local-governments-qualifying-as-dense-urban-land-areas 
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There is little prior research to provide guidance on whether large- and small-scale land-

use changes are distinct public goods which may be expected to produce different cleavages of 

demanders. In other words, are larger land-use changes disproportionately demanded by more 

organized business interests than smaller-scale amendments sought by weaker land-owners? 

Without such guidance, I anticipate that small-scale amendments are “purer” examples of 

property-rights changes and confined this analysis to 1,487 small-scale amendments submitted 

by counties from 2002-2007, and 2,097 small-scale amendments submitted by cities from 2006-

2010. To examine the intergovernmental interactions, amendments from cities and counties 

would ideally be coded for the same time period, but such an analysis is beyond the scope of this 

dissertation. Figure 5.1 shows the count of amendment adoptions per year for the study period. 

 

Figure 5.1. Distributions of Amendment Counts for Cities and Counties, 2002-2010 

 

The frequency distributions suggest the potential for a punctuated equilibrium for policy 

output. Both counties and cities witnessed relatively stable counts of small-scale amendment 

submissions from 2002 through 2006.  

Both counties and cities’ amendments spiked in 2007, and both government types see a 

decline in amendments during the 2007-2010 period.  
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This distribution justifies the assumption made in this study that the early half of the 

decade is an appropriate window for examining equilibrium output, while the latter half 

represents a potential political market shock. 

The Lubell, Feiock and Ramirez de la Cruz (2009) study which informs this work found a 

pro-development direction within its measurement of large-scale amendments adopted by cities 

from 1998-2003.  

The same general direction toward greater development intensity was evident in this 

study’s measurement of small-scale land-use change for both cities and counties during the 

subsequent periods.  

The index captures the balance between environmental and pro-development policy 

output. For counties from 2002 through 2007, the index is normally distributed with a mean of 

8.4, a maximum value of 73 and a minimum value of -67. For cities from 2006 through 2010, the 

index is skewed by the city of Jacksonville, which is the state’s lone consolidated government 

and therefore represents a problematic outlier for this analysis given the city planning agency 

oversees a much larger, rural amount of land more comparable to Florida’s unincorporated 

counties than its cities.  

With Jacksonville included, the city index has a mean of 1.35, a maximum value of 128 

and a minimum value of -41. I opted to resolve this by dropping Jacksonville/Duval from the 

county model because inclusion in the county model wielded more leverage over the results than 

in the city model. 

Both sample spaces include a high number of 0 values (0=36.3% for county-years in the 

study and 0=72.4% for city-years), a majority of which were governments which made no 

changes and a much smaller proportion (< 1%) of locality-years in which pro-conservation and 

pro-development changes negate each other. Figure 5.2 plots the distributions of the 

development index scores for both the county and city panels.  

For the models estimated and discussed in Chapter 6, these zero outcomes are explicitly 

modeled via Heckman correction and zero-inflated binomial statistical procedures.  

But the development index scores demonstrate that when local governments do adopt 

small-scale amendments, they are primarily changes which increase allowable development 

intensity.  
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Figure 5.2 Scatterplots of County and City Development Index Scores 

 

We also see the distributions are characterized by tight clustering around zero (due in part 

to the high occurrance of no changes) and the potential leverage of a few outlier governments. In 

the county panel, the rural northern Florida county of Bradford had a score of -67 in 2002 in 

which the county converted a large number of parcels from higher- to lower-density residential 

uses. In the city panel, Jacksonville in 2007 adopted 39 small-scale amendments with a 

combined index score of 128, which were largely residential properties reclassified for 

commercial uses. While the outliers are concerning if they wield leverage on the parameter 

estimations, the tight clustering might also be evidence of “friction” as measured by 

leptokurtosis. Figure 5.3 examines the kernel density distributions for county-years, and finds 

evidence that while the data generating process shows evidence of leptokurtic form, this 

distribution does not vary substantially by year. While two years show outliers, they are 

relatively close to the center of the distribution. 
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Figure 5.3 County Kernel Density Plot 

 

Punctuated equilibrium in policy output means that policy change occurs unevenly. 

Leptokurtic distributions are characterized as having a spiky clustering around the mean 

indicating that smaller changes are less likely to happen. But positive kurtosis scores also reflect 

smaller standard deviations and a higher risk of large fluctuations as represented within the fatter 

tails of the distribution.  

Here, I briefly disentangle how punctuated equilibrium is interpreted empirically in this 

dissertation. Kurtosis tells us something about the robustness of estimations, outliers and 

potential for bimodality. I explicitly utilize kurtosis measures to examine risk of large change 

between years, between cities and counties, and between forms of government. Hypothesis 8 

predicts that managerial-led counties will be more at-risk of punctuated policy change and the 

risk will be heightened in counties because they are generally under more development pressure 

than cities. I expect county managers to engage in more buffering to protect orgnizational goals 

from outside threats, but this effort to eventually be overcome by positive feedback as outside 

shocks penetrate the organization. While form of government may make a difference in cities, I 

expect the evidence of punctuation between forms to be weaker there because managers will be 

more oriented to pursuing development where they can, and the value of re-developing small 
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plots of land will be higher than the value of undeveloped acreages in exurban county areas. 

Thus, city managers will engage is less buffering to prevent their organization from altering its 

behavior in the face of deteroriating economic conditions. 

What this means intuitively is that – by comparing the kurtosis between locality years – 

higher risk of large fluctuations is present in the county panel during 2005 (kurtosis=12.2), but to 

a lesser extent in 2007 (kurtosis=9.09). In those years, the risk of lager changes to land-use was 

generally higher and can be attributed to outlier events (DeCarlo 1997). The county panel is far 

less threatened by outlier risk than the city panel. 

 

Figure 5.4 City Kernel Density Plot 

 

The city kernel density plot in Figure 5.4 demonstrates much stronger evidence of a 

leptokurtic distribution which shows much higher clustering around zero in each city-year and 

one year (2007) in which the distribution is right-skewed. Here the kurtosis for the panel = 130.5, 

but fluctuates from a low of 41.5 in 2008 to a high of 145.4 in 2007. In every year of the panel, 

the distribution is highly leptokurtic relative to the county panel. This renders a standard linear 

multilevel model less ideal due to the expectations of violations of Gauss-Markov assumptions. 

Each year is characterized by a higher degree of zero outcomes, and outliers which are much 

larger than in the county model. One likely explanation for the differences in kurtosis values is 
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the relatively steady development pressure steered toward counties. Counties were more likely to 

enter into the small-scale amendatory process during the panel period, and they were more likely 

to aprove larger increases in development intensity once they did. Although in the next chapter, I 

present further evidence of a distinction at the county level between managerial responsiveness 

to development demands and mayoral governments, counties were the locus of development 

interest while cities were less likely to amend their plans – perhaps because developable parcels 

are harder to come by in cities. The comparison of distributions also yields other interesting 

insights: neither panel appears to suffer from bimodality, and 2007 is clearly a less predictable 

year for modeling land-use policy outputs. I discuss one potential source of that instability – 

issue salience of Florida Hometown Democracy – in the next section. 

 

5.2 Issue Salience as a Proxy for Property-Rights Threat 

 

We know from decades of research that issue salience provides a context for 

understanding how both elite and commonplace actors evaluate and behave on matters of 

concern to them. In their seminal study of U.S. Supreme Court decisions, Epstein and Segel 

(2000) utilize front-page coverage from The New York Times of legal cases before the court to 

demonstrate that high issue salience for such questions influences how the justices themselves 

are likely to rule.  

Likewise, Barabas and Jerit (2009) utilize a simple count of stories from three national 

media outlets (The Associated Press, USA Today, and CBS News) to measure the causal effect of 

news coverage on policy-specific knowledge among survey respondents asked about timely 

issues covered recently in those outlets.  

Baumgartner and Jones (1993, 2009) offer perhaps the most comprehensive argument for 

how media coverage is associated with agenda instability in national political contexts, arguing 

that media industry economic forces lead to heightened coverage of issues where conflict may be 

amplified or exaggerated, multidimensional issues may be simplified for a general audience, and 

the images of public issues may be manipulated by policy entrepreneurs.  

Their work examines how the tone of coverage – “positive” or “negative” relative to 

issues such as the use of pesticides – shift over many decades and how such shifts influence 

public perceptions. This study utilizes media coverage as a proxy for policy elite awareness of 
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the looming potential for changes in local growth management represented by Florida 

Hometown Democracy. 

The policy entrepreneurs who authored and advocated for the Florida Hometown 

Democracy constitutional amendment consisted of a small group of land-use lawyers and 

environmental activists who began collecting signatures at the peak of Florida’s mid-β000’s 

housing and development boom (Blackner 2007; Spear 2007; Valdemoro 2007).  

Public concern with the perception that developers controlled local government growth 

decisions, and that over-development was widespread permeated the media coverage in 2006-07 

(Branch-Brioso 2006; Gschwind 2006; Littlepage 2007). The amendment catered to such public 

perceptions and stated that “[p]ublic participation in local government comprehensive land use 

planning benefits the conservation and protection of Florida’s natural resources and scenic 

beauty, and the long-term quality of life of Floridians.”3  

Both the ballot summary and full text state that the amendment would require a 

referendum within any county or municipality before a local government could either adopt a 

“new comprehensive land use plan,” or “amend a comprehensive land use plan.” As the state’s 

economy was peaking in 2007, the amendment organizers were actively attempting to gain the 

611,000 required voter signatures to make the following year’s ballot while development 

interests were attempting to undermine the effort with their own ballot initiative called 

“Floridians for Smarter Growth,” which was financed by he Florida Home Builders Association 

and would have required 10 percent of a locality’s electorate to sign a petition before a 

referendum could be held (Kam 2007).  

Other business interests decried the amendment as “devastating” to economic 

development, while groups such as Associated Industries of Florida and policy actors such as 

then-Walt Disney World lobbyist and former Florida House Speaker John Thrasher created an 

electioneering organization called Save Our Constitution which targeted Hometown petition 

signees with phone calls and direct-mail appeals to utilize a newly enacted state law allowing 

them to “revoke” their signatures (Deslatte 2007).  

Uncertainty over the amendment’s effect on future property rights was a frequently cited 

rationale in media coverage for an increase in the volume of land-use amendments filed by 

                                                           
3 Florida Division of Elections Constitutional Amendment Petition Form (Accessed February 7, 2015): 

http://election.dos.state.fl.us/initiatives/fulltext/pdf/37681-2.pdf 
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landowners in advance of the ballot question’s potential appearance on the β008 ballot (Van 

Sickler 2007). FHD backers ultimately failed to raise enough signatures to make the 2008 

general election ballot and shifted their objective to the 2010 general election (Deslatte 2008). 

The cycle of increasing then decreasing media coverage follows the “politics of attention” 

pattern of information oversupply first articulated by Simon (1997) and later modeled by Jones 

and Baumgartner (2005) as disproportionate information processing in which there is no one-to-

one correspondence between the signal from a potential change in the external environment and 

the government response. 

Because larger metropolitan areas in Florida tend to have greater variety and intensity of 

media saturation, I attempt to generate a standardized measure of media coverage by coding 

newspaper articles covering Florida Hometown Democracy and originally generated by news 

organizations within each of Florida’s 18 metropolitan statistical areas as well as the 18 counties 

which are in combined “balance of state” combined statistical areas4.  

I then combined the counts for MSAs nested within the same Regional Planning 

Councils. (So, the Palm Bay-Melbourne-Titusville MSA in Brevard County which is served by 

the FLORIDA TODAY newspaper and the Deltona-Daytona Beach-Ormond Beach MSA which 

is home to the Daytona Beach News-Journal  in Volusia County were grouped in the East 

Central Florida Planning Council with Metro Orlando. All three metros are served by the same 

local network television affiliates and have other overlapping media sources). I take the square-

root transformation of the measure to more appropriately allow for linear model fitting. 

Newspaper coverage is by definition a convenience sample in that it excludes the 

television news coverage most Florida residents receive their information from. But as 

Baumgartner and Jones note, news coverage, particularly wire service reports which are 

transmitted to print, online and broadcast news outlets, tends to follow a “pack” mentality in 

which reporters imitate each other’s reporting.  

Besides counts of original bylined articles in newspapers, I code wire service reports 

from the Associated Press as a ‘1’ for each market since the AP is the widest disseminated news 

source in Florida and smaller markets are disproportionately dependent upon the AP for their 

own coverage of state policy issues.  

                                                           
4 Executive Office of the President, Office of Management and Budget (retrieved February 7, 2015): 

http://www.whitehouse.gov/sites/default/files/omb/assets/bulletins/b10-02.pdf 
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I do not claim that elite actors and landowners received all their policy-relevant 

information from the newspapers utilized in this study. I simply assert these sources represent a 

reliable proxy for the level of attention media outlets in distinct markets around the state were 

paying to the Florida Hometown Democracy signature-gathering process, the subsequent 

pushback from business organizations, and the culminating 2010 defeat at the polls.  

 

 

Figure 5.5 Media coverage of Florida Hometown Democracy by RPC, 2006-2010 

 

I operationalize the MSA-level media measurement by coding 783 news articles accessed 

through Lexis-Nexis and produced by 22 news outlets. The count of articles at the county level is 

shown in Figure 5.5, approximating the level of coverage for the city-level model. In other 
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words, an article that appeared in the Orlando Sentinel was counted for the four-county Orlando 

metropolitan statistical area, and coded identically for Orange, Osceola, Seminole and Lake 

counties.  

I make this compromise because media coverage does not respect municipal lines (Hill, 

MacManus and Moreno 2004). Most of the state’s 10 media markets are home to one major print 

newspaper (the exceptions are the Tampa Bay market with the St. Petersburg Times and Tampa 

Tribune, and the South Florida market with the Miami Herald and South Florida Sun Sentinel), 

while some media markets hold two or more MSAs which share the same network television 

affiliates but have their own newspapers.  

Measuring coverage by MSA is thus a more precise measure to operationalize than to 

group multiple MSAs together at the Regional level. The mean count was 12.34 articles, with a 

maximum of 44 and a minimum of 0 (zeros were only present in 2006). Coverage counts were 

the highest in the Tampa Bay, Orlando, Palm Beach, and South Florida (Miami-Dade and 

Broward counties) media markets, peaking in 2007 during the build-up to the Florida Hometown 

Democracy organizers’ first unsuccessful attempt to collect enough voter signatures to make the 

2008 general election ballot.  

Coverage intensified again in 2010 but not to the same levels as in 2007, perhaps in part 

because of a  high-profile gubernatorial race in 2010 and the widely reported perception based on 

publicly released surveys of likely voters that the FHD amendment would fall short of the 60 

percent supermajority of voters necessary to pass. 
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CHAPTER 6 

RESULTS 

 

 Political institutions matter in complex and contingent ways. To empirically examine the 

marginal effects of form of government, interest-groups and environmental change, I fit four 

distinct probit regressions (interactive and non-interactive for both city and county panels) to 

examine thresholds for policy changes and four multilevel models (two city and two county 

models) to test the conditional hypotheses enumerated in Chapter 3. I find evidence that the 

effects of managerial form are conditional on both managerial interaction with development 

pressure as well as legislative institutions. But the relationships are fluid. I report the results of 

the analysis by describing the significant results from the eight (8) model fits in order and the 

hypotheses they test. In the next section, I discuss the insights gleaned from addressing the data 

frames’ zero-inflation. Next, I discuss the effect of managerial form. I then examine evidence of 

disproportionate information processing effecting the policy output equilibrium.  

 

6.1 Thresholds in the Policy Process 

 

 As explained in Chapter 4, estimating models with high counts of zeros required first 

fitting a probit regression model to generate predicted probabilities that the units would enter into 

the amendatory process. This inverse Mills ratio variable is the ratio of the probability density 

function to the cumulative distribution function of the distribution of counties and cities entering 

into the amendatory process in any given year. Probit is required over other Generalized Linear 

Model (GLM) procedures because it imposes the important assumption of equality of the error 

variance. Intuitively for this study, the technique is a way to correct for the expected unobserved 

development pressure within political marketplaces which is not – for whatever reason – met by 

governmental decision-makers authorizing small-scale changes to future land-use maps. The 

outcome variable is a dichotomous “1” if county i submitted an amendment in year t, and does 

not differentiate between whether the amendment grants an increase or decrease in development 

intensity.  

The Heckman selection bias model was fitted with predictors expected to contribute to 

the overall climate for land development demand, including measures of community wealth, 
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racial composition, employment, population density, and the overall supply of housing. The full 

results for the linear mixed-effects model for counties are shown in Table 6.3 and for cities in 

6.4. But in addition, this decision to enter into the amendatory process is theoretically useful 

given the hypothesized differences in thresholds based on administrative influences such as 

managerial buffering, environmental conditions and electoral incentives at the county and city 

level.  

The extant research on managers generally concludes a strong professional manager will 

be oriented by training and background to favor economic development and efficiency 

objectives, and will be more insulated from city council, mayoral and community-group pressure 

(Lubell, Feiock and Ramirez de la Cruz 2009; McCabe, et al. 2008). Indeed, that was one take-

away from the prior empirical work on political markets for land-use. Scholars have also 

contended that professional managers will pursue such objectives with a view toward the long-

term objectives of maintaining and improving their cities or counties and be less motivated by 

short-term electoral payoffs. This expectation of managerial friction is underlying my hypotheses 

that managerial form influences the processing of applications for amendments and will be 

influenced by information signals from the environment.  

But the interaction between mangers and the structure of the unitary councils or 

commissions they report to should also influence these land-use decisions. The second important 

structural variation at the local level is district-level versus at-large election of seats. Lubell et al., 

argue that district-level city elections result in more fragmented decision-making and a more 

complex political environment generally in which traditionally empowered economic interests 

may become bogged down in more complicated negotiations to win over council members 

elected by smaller geographic districts, and who may be more beholden politically to such 

geographically bound interests such as homeowners associations, community organizing groups, 

or socio-economic and ethnic-racial voting blocs empowered by easier access to their 

representatives on the governing body. Utilizing large-scale amendments (which may result in 

hundreds or thousands of acres of land re-classified) as their outcome variable, they hypothesize 

that district-level systems of representation will allow for more pro-environment land-use 

changes, but their analysis produced null findings. Their logic may be applicable to small-scale 

amendments in cities where the value of the re-classification is higher (I revisit this argument in 

Chapter 7). However, taking a step back theoretically and methodologically I find evidence that 
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district-level representation does influence the basic threshold decision to make small-scale 

changes to land use plans. 

 

Table 6.1. Probit Models for County Selection Into Amendatory Process

Model 1 Model 2

Construction Industry 8.17E+00 ** 8.78E+00 **

Manager -6.89E-01 -9.76E-01

Commission -1.36E+00 * -1.54E+00 *

District Seats 5.57E-01 ** 5.23E-01 **

GOP Vote 2.29E-02 . 2.75E-02 *

Home permitting 1.79E+01 . 1.89E+01 .

Interaction Terms

Construction X DistrictSeats 6.09E+00

Manager X DistrictSeats 9.08E-01 *

Signif. codes:  0 ‘***’ 0.001 ‘**’ 0.01 ‘*’ 0.05 ‘.’ 0.1

 

Table 6.1 displays relevant results from both an additive general linear model (Model 1) 

in which the ratio of district-level representation and managerial form are estimated directly, as 

well as in an interaction model (Model 2) in which construction-industry strength and managerial 

form are both interacted with the ratio of district-level representation to at-large elected county 

commissioners.  

District-level representation is significant and positively related to amendment adoption 

in both models. Construction industry presence is also positively associated with the decision to 

enter into the amendatory process, while commission-form county governments are less likely to 

do so. Commission forms are generally considered antiquated organizational structures which 

divide administrative authority between individually elected commissioners and may therefore 

fragment more fundamental decision-making and increase transaction costs for landowners 

seeking to re-classify land-use density. The strength of Republican voting preferences in the 

community is also positively associated with amending land-use plans, but significant at only the 

.1 level. Republican partisan preferences are generally assumed to line up on the side favoring 

growth and development over environmental protection, and this model merely captures the 

willingness of localities to enter into changing their growth-map – not necessarily capturing in 
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which direction, pro-growth or pro-conservation.  Managerial form displays a larger negative 

coefficient in both Model 1 and 2, but is not statistically significant as a direct influence on the 

policy process.  

The most important finding of the model is the direct effect of district level 

representation. The relationship is displayed in Figure 6.1, in which the mean of district-level 

seats (centered at 0, which is equal to approximately 3 of 5 county commissioners in county i 

elected via district) corresponds to a roughly 65% probability of entering into the amendatory 

process in any year of the sample space, holding all other predictors in the model constant. This 

probability climbs to 75 % for counties where all seats are elected by district. 

 

 

Figure 6.1 Representation Effect on Probability of County Amendments, 2002-2007 

  

 But does this district-level effect vary based on where executive authority and 

administrative functions are housed within the locality? Form of government scholars who argue 

that structural form – in particular, the division or unification of executive authority – still matters, 
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might contend that district-level representatives aggregating the preferences of diffuse community 

actors might “balance out” the tendencies of strong mayors to be more responsive to powerful, 

entrenched economic actors.  

 

Figure 6.2 District-Level Representation Effect on Managerial Land-Use Influence 

 

In Model 2, I find some evidence that more geographically responsive district 

representatives may instead overwhelm the negative influence of managerial friction. The 

interaction of managerial form and district-level representation is also positively related to 

adoption. Figure 6.2 plots the marginal effect of district level county representation conditioned 

on managerial form.  

We see that when counties in the sample vest greater executive and administrative 

authority in a professional manager, the proportion of district level representatives is expected to 

make the difference between a roughly equal probability of entering into the amendatory process 

– a coin flip in any given year – to a 75 % probability. But the model suggests that when 

executive authority is in the hands of a strong mayor in the traditional mayor-council structure, 
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district-level representation makes no substantive difference. The model predicts the probability 

of amending the map is approximately 90% in any given year. Thus, in environments in which 

decision-making in subjected to more high-powered electoral incentives for both legislative and 

executive actors, the legislative structure would appear to make much less marginal difference.  

These two models, of course, tell us nothing about direction of policy change. They 

merely provide evidence in support of the broader argument of this dissertation that structure 

matters and managerial and political incentives shape decisions differently. 

Florida cities adopted small-scale amendments less frequently (28% of all observations) 

during the 2006-2010 panel period than counties (74%) earlier in the decade. The mean city 

development index value was also substantially lower (+1.37 for cities compared to +8.5 for 

counties).  

Consistent with both property-right theoretical expectations for scarcity and urban 

planning research into sprawl, the descriptive differences might indicate that counties were 

receiving stronger demands for increases in development intensity during the first half of the 

decade than cities in the latter. Before turning to the equilibrium and form of government 

hypotheses, I assess the evidence for more classic exclusionary tendencies of local governmental 

actors. 

Hypothesis 7a: Property rights measures capturing scarcity such as population density 

will be negatively related to the decision to enter into the amendatory process for both cities and 

counties, but the effect will be larger in cities. Why do cities enter into the amendatory process to 

begin with? Urban politics and economics research suggests localities may engage in 

exclusionary measures to prevent growth when scarcity increases. Developing this argument, I 

expect that within cities, the scarcity results in a higher price point for the conversion of land to 

higher development intensity.  

I find some support for this expectation. Population density is negatively associated with 

the decision to opt into the amendatory process in cities, but positively associated with the 

decision in counties. Interpreting this result, cities which are more population dense to begin with 

tend to exclude new small-scale land uses generally because the availability of the resources is 

scarce, holding all other variables constant. In counties, where population is rising and 

development pressure is steered by higher development costs in cities, the resource is abundant 

and the value less. Controlling for all other influences, entering into the amendatory process in 
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counties generally requires comparatively less bargaining with administrators and influence-

peddling with politicians by landowners.  

The housing market crash of 2007 was the worst in U.S. history and Florida was one 

epicenter for the collapse brought on by the gradual shift in institutional and consumer 

investment from stocks to mortgage-backed securities, the relaxation of mortgage loan standards, 

and subsequent mortgage crisis.  

Some financial analysis has pointed growth management controls in places such as 

Florida and California with rendering the local markets less able to respond to increased demand 

from mortgagees, thus driving up prices and fueling speculation (Cox 2011). Measures of 

homeownership, housing vacancies, and economic conditions such as income rates below the 

poverty line should be indicators of land scarcity and the general willingness of cities to re-visit 

their land-use plans in times of heightened uncertainty. 

Table 6.2 displays the results of the probit direct and interactive models for cities. As 

both Models 3 and 4 show, population density is negatively related to the decision to enter into 

the process for cities. Population density for counties, meanwhile, is positively associated with 

the decision to amend maps (shown in the Heckman results in Model 5 in Table 6.3). Counties 

absorbing the spillover development appear more likely to allow small-scale changes as their 

population concentrations grow. Education and income-levels in counties appear to have no 

effect while the number of single-family housing permits in counties does have a positive 

influence. 

Hypothesis 7b: Exclusionary measures such as income and education will be negatively 

related to the decision to enter into the amendatory process, and the effect will be larger in 

cities. I find contradictory evidence to support this hypothesis, but only in cities. Education is 

negatively associated with entering into the amendatory process in the city panel, which 

conforms to the expectation that higher-educated citizens may oppose deviating from a locality’s 

comprehensive growth plan whether for environmental or NIMBYism (Not In My Back Yard) 

concerns. But education level is not significant in the county panel.  

However, income is statistically insignificant in counties, while poverty is significant and 

negatively related to entering into the amendatory process in the city panel. This poverty finding 

is unexpected given the expectation that higher levels of income in a community would capture 

the preference for exclusionary growth policies. My analysis finds that increases in poverty (the 
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inverse of increases in income) produce the opposite effect, making it less likely that a city will 

enter into the amendatory process.  

This could reflect the deteriorating economy and fewer economic development 

opportunities in communities with more urban blight and fewer developmental policy avenues.  

It also presents an opportunity to assess differences between city and county managers, 

which may not be attributable to hierarchical differences. It is reasonable to speculate that 

manager-run localities may be more hierarchical than mayor-led local governments. But there is 

little reason to assume there are differences in bureaucratic structures generally between cities 

and counties run by mayors.  

Thus, distinctions between cities and counties within Council-Manager governments 

should be attributed to some drag other than structure, which I have argued is managerial friction 

or buffering. 

County managers may put up more resistance to incremental growth pressure requiring 

comprehensive planning changes, while city managers with less developable land and fewer 

relative growth opportunities may be more supportive of changing the plans.  

This may also be influenced by the differing characteristics of land-uses in cities 

compared with counties. Small-scale amendments in cities may be more re-development oriented 

while county-level requests may represent more leapfrog type requests converting previously 

undeveloped land into higher-intensity uses.  

The model suggests cities experiencing declines in homeownership and increases in 

vacancies are more likely to opt into the amendatory process.  

This evidence appears to contradict the assertion some political actors have made that 

Florida’s growth management system prevented local governments from responding to the 

increased demand for developable land.  

It may also run counter to the expectation of property-rights models that scarcity will 

breed more willingness to restrict growth, although the dichotomous outcome measure here does 

not capture the direction of the land-use change (although roughly 90% of all city amendments 

increase density). 
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Table 6.2 Probit Models for  City Selection Into Amendatory Process

Model 3 Model 4

Manager 7.31E-01 *** 7.71E-01 **

Commission -4.00E+00 -4.00E+00

District Seats 4.79E-02 3.70E-01

Construction 1.70E+01 . 1.97E+01

GOP Vote 5.51E-01 5.20E-01

Education -3.89E+00 *** -3.93E+00 ***

Homeower -6.70E-01 . -6.58E-01

Vacancy -7.66E-01 . -7.60E-01 .

Poverty -2.46E+00 ** -2.45E+00 **

Population 7.53E-06 *** 7.38E-06 ***

Population Change 1.72E-03 1.82E-03

Populaton Density -8.58E-05 *** -8.59E-05 ***

Media -3.06E-02 -3.08E-02

Interaction Terms

Construction X DistrictSeats ------- -1.17E+01

Manager X Construction ------- -7.01E-01

Manager X DistrictSeats ------- -2.23E-01

Signif. codes:  0 ‘***’ 0.001 ‘**’ 0.01 ‘*’ 0.05 ‘.’ 0.1

 

Next, I turn to a methodical evaluation of the evidence for punctuated equilibrium and 

issue salience hypotheses (H5, H6 and H8). A methodological challenge for testing the 

hypotheses for disproportionate information processing is distinguishing the managerial 

buffering as a result of the dire economic conditions during the 2006-2010 panel from the 

increasing threats to property rights represented by the Florida Hometown Democracy 

amendment. I attempt to address this modeling question by both including a measure of 

property-rights issue salience, while also comparing across cities and counties and form of 

government. But the first step is determining whether there is evidence that policy changes 

occurred consistent with the punctuated patterns Baumgartner, Jones, Robinson and others have 

discovered in other policy domains.   

Hypothesis 8a: Institutional friction as measured by kurtosis in local government 

development policy change will be higher in localities where executive power is tilted toward 

professional managers. Both city and county panels show evidence of punctuated equilibrium, 

but managerial form has a more punctuated influence in counties and not cities. One distinction  
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Figure 6.3 County and City Kurtosis by Managerial versus Mayor-Council Form 

between cities and counties in this analysis is that the coefficient for managerial form of 

government reverses direction when the outcome variable is the threshold measure. County 

managers have a negative effect (statistically significant indirectly through the interaction term in 

Model 2) on whether a locality enters into the small-scale amendatory process, while city 

managers have a positive direct effect in both Models 3 and 4 (although the manager-district 

interaction in Model 4 is insignificant). What does this mean? The evidence suggests a more 

complex interplay of interests and institutional arrangements.  

One limitation of this analysis is controlling for the differences in economic conditions 

between the two panels. Obviously, the county-level observations span a period encompassing 

dramatic economic growth and cooling, while the city-level data were generated during a 

pronounced economic downturn. I attempted to address this by including more measures likely 

to capture volatility specifically in the housing construction and real estate arena. But, the 

alternative modeling arrangements do not alleviate the basic question of whether differing city-

county functional form or shifting economic conditions account for the reversal of direction 

between panels. Thus, I could not directly test a hypothesis dealing with county-city differences. 

Instead, I hypothesized that managerial form of government would have higher kurtosis levels 

generally compared with mayoral form representing the likely institutional friction. Here, the 

support was mixed. Figure 6.3 displays density plots for development index changes grouped by 

manager vs. mayoral forms for counties (the left pane) and cities (right). 
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Hypothesis 8b: Institutional friction as measured by kurtosis in local government 

development policy change will be larger in counties than in cities. I find evidence that form 

does matter. While cities overall displayed more punctuated policy change than counties when 

considering the number of amendments (Figures 5.3 and 5.4), there is no significant distinction 

between city managers and strong mayors in punctuated policy output. With counties, 

managerial form does display evidence of more punctuated policy output (a kurtosis value of 

6.39 compared to 1.39 for mayors). This could be interpreted as managerial influence being 

greater in situations in which development pressure is greater irrespective of city or county 

government, or a distinction owed to the uniqueness of unincorporated land governance from 

that within municipalities. In other words, county managers may be more resistant to changing 

comprehensive plans in the face of greater development pressure than cities. But ultimately, this 

possibility needs to be empirically explored through panels of cities and counties in the same 

timeframe to determine more convincingly that managerial form poses more resistance to 

sprawling development patterns than in cities with less development pressure. 

Examined cumulatively, the analysis finds strong evidence that thresholds for entering 

into the amendatory process fluctuate between forms and between cities and counties. The 

political marketplace appears to operate in dynamic fashion sensitive to environmental and 

institutional arrangements. Counties with unitary administrative authority vesting in a manager 

are less likely on average to enter into the amendatory process. Homebuilding permits – both an 

information signal on the condition of the economy and an actual measure of a resource 

consumed – increases the supply of land-use changes. The combination lends some empirical 

support to my conceptualization of managerial friction, given the punctuated nature of policy 

change and the responsiveness to building permits – that is, the positive effect of permitting 

suggests information was penetrating the county organizations, while the punctuated nature of 

small-scale changes suggests buffering was attempted but resulted in positive feedback.  The 

managerial effect is mitigated by the strength of district-level representation. In cities during a 

period of heightened economic distress, managerial form is positively associated with making 

small-scale changes to the comprehensive plan, and the district interaction has little affect 

although community affluence and market conditions both play heightened roles in influencing 

the process. Next, I review the precise conditional effects of these institutional influences. 
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6.2 Form of Government Hypotheses 

 

The property-rights theoretical tradition holds that scarcity of land and infrastructure 

influences a locality’s decision to encourage or restrict growth. Interest-group models contend 

that concentrated development interests and less organized community or environmental groups 

will fight over what to do with scarce natural resources, and political institutions will play a role 

in resolving such conflicts. The most relevant research to date integrating these perspectives in 

the land-use arena has been the Lubell, Feiock and Ramirez de la Cruz studies (2005, 2009) 

which apply the political market framework to test the mediating effect of institutions in 

Florida’s land use arena. These scholars’ empirical work differs from mine in two important 

respects. While they analyze decisions at the city level (2009) and determined managerial power 

correlated with a pro-development direction in land-use changes, I also consider whether county 

governmental forms – the locus of sprawl and generally less politically diverse and overcrowded 

– behave in the same way. I expect that they do not based on the different value land has in 

exurban communities, and the subsequently different strategic management local administrators 

will employ to protect their organization and adhere to long-term community planning. 

I find evidence that within counties, this may have occurred. Table 6.3 presents the 

results of the linear mixed-effects county model and Heckman selection-bias model (Model 5) 

and the interaction equation (Model 6). In both models, managerial effect has a statistically 

significant direct negative effect on pro-development land-use intensity changes. Higher 

proportions of district-elected representatives are associated with increase in pro-development 

land usage. Commission-only forms of county government are less likely than mayoral forms to 

adopt pro-development density changes.  

This finding – while statistically significant – may be partly the result of the high 

proportion of rural, economically challenged counties which adopted no amendments and are 

among the censored observations. These counties generally witnessed less economic activity and 

development pressure over the study period. They are also believed to represent more fractured 

authority which may make it more difficult for interests to marshal support for small-scale land-

use changes. 

The second distinction with the Lubell, et al., 2009 study is that I measure policy output 

at the “small-scale” amendment level, which may capture less state-regulatory interference than 
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large-scale amendments which must be sanctioned by the state. In terms of its effect on the 

political marketplace, this distinction is key. Paying attention to the property-rights and interest-

group variables, the results conform closely with prior findings. Construction industry presence 

is positively associated with pro-development policy change. So is the proportion of the 

electorate which voted Republican in the 2002 and 2006 Florida gubernatorial races and 2004 

presidential contest. 

In the selection model, counties which permit more housing projects are generally more 

likely to enter into the amendatory process, as are counties with higher population densities. The 

property-rights literature suggests higher population densities may spur more conservation land 

uses, but this analysis suggests higher concentrations of population may create a premium for re-

classifying smaller parcels of land for greater development densities.  As stated in the last 

section, this is evidence of managers both responding to market demand while also creating 

some drag on the supply of increases in development intensity. 

Smaller-scale amendments often represent individual family landholdings or smaller 

parcels of larger open spaces. It is possible these types of land-use changes attract less public 

attention when they governing bodies opt to make the land-use changes. Indeed, a large number 

of the small-scale amendment packets (the exact count regrettably went unrecorded during the 

hand-coding of these amendments) submitted to the state land-use planning agency noted that no 

citizens signed up to speak on the changes at the planning board of council/commission public 

hearings. 

Three interaction terms were included in Model 6 to capture the interactive effects of the 

development industry, legislative and executive institutions, however none were statistically 

significant.  

Prior to dropping Jacksonville/Duval County from the panel, the interaction between 

construction and managerial form had been statistically significant at the .05 level, evidence of 

the leverage the consolidated local government wielded as an outlier. 
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Table 6.3 Linear Mixed Effects Models for County Land-Use Index

Model 5 Model 6

Value Std. Error p-value Value Std. Error p-value

Government Form Predictors

Manager -11.15 4.32 0.01 -11.689 4.456 0.009

Commission -15.631 5.086 0.002 -15.921 5.125 0.002

District Seats 4.419 1.568 0.005 4.403 1.584 0.005

Interest-Group Variables

%GOP Vote 0.302 0.098 0.002 0.308 0.102 0.002

%Construction 68.255 24.841 0.006 67.987 25.2 0.007

Level 2

RPC Budget (logged) -0.836 2.011 0.677 -0.886 2.02 0.66

InvMills -2.526 3.527 0.474 -2.353 3.713 0.526

Intercept 8.767 1.583 0.000 8.88 1.598 0.000

Heckman Selecton Equation: Amendments Submitted or Not 

Income (1000s) 0.085 0.089 0.341 ------- ------- -------

Income2 -0.001 0.001 0.515 ------- ------- -------

Population density 0.263 0.085 0.002 ------- ------- -------

Unemployment 0.00687 0.0721 0.924 ------- ------- -------

%White -0.012 0.008 0.131 ------- ------- -------

College -0.02 0.013 0.141 ------- ------- -------

Home permits 29.367 8.455 0.001 ------- ------- -------

Constant 0.442 0.069 0 ------- ------- -------

Wald Test of Ind. Equations χ^β = .00
Wald Test of Model Fit χ^β(7 d.f) = 66.67

Interactions

Manager X Construction ------- ------- ------- 25.895 51.412 0.614

Manager X DistrictSeats ------- ------- ------- 3.778 3.791 0.319

DistrictSeats X Construction ------- ------- ------- 1.269 45.918 0.978

Note: Bold indicates statistically significant at the .05 level or smaller

 

 Despite the lack of significance, the marginal effect of form of government at different 

levels of construction industry presence can still be evaluated in the context of the theoretical 

propositions and hypotheses I explore.  

Hypothesis 1: The marginal effect of development pressure on grants of greater development 

intensity is positive for all forms of government, but weaker where administrative authority is 

vested with an unelected manager. Figure 6.4 follows the advice of Berry, et al., by plotting the 
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marginal effects of construction industry for both mayoral and managerial forms of county 

government, as well the marginal effect of both forms of government when construction industry 

presence is low, at the mean for the data, and mean and at high levels. Plotting marginal effects 

for interval and dichotomous measures captures changes in the level of the categorical variable 

rather than changes in the slopes. Figure 6.4 considers the predicted values for the direct effects 

of the variables even though we can make no claims of true statistical moderation. 

 

 

Figure 6.4 Marginal Effects of Managerial Form and Construction Industry 

  

 I proposed that the marginal effect of the strength of development interests would have a 

positive influence on increases in land-use intensity for both mayoral and managerial forms of 

government. The results conform to this expectation. The construction industry coefficient is 

large and positive for both mayoral and managerial counties, as evidenced in the top two panes 

of Figure 6.4. Following the prescription of Berry et al., (2012), I considered both the marginal 
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effects of managerial form at high and low levels of construction and the marginal effects of 

construction would be positive for counties with managerial or mayoral administrative authority. 

Specifically, the theoretical expectations are that the marginal effect of construction would be 

positive when the value of manager=1 as well as when it is = 0. Both marginal effects on 

development index are formalized as, 

| = �� =  + �  

| = �� =  � + �  

where Z is construction and X is manager. This means that for the construction percentage 

variable, the intercept of 67.987 is the marginal effect of development when formal authority is 

divided between an elected mayor and council and 93.875 when form of government is a unitary 

political authority under a council and manager. Although the interaction term is not significant, 

the larger effect size for the construction*manager interaction is the opposite of the expectation 

in Hypothesis 1.  

Hypothesis 2: The marginal effect of managerial form of government on grants of greater 

development intensity is positive when development pressure is at its lowest level. This effect 

declines as development pressure increases. At some level of development pressure, managerial 

form has no effect on development grants. As development pressure rises further, managerial 

influence negatively effects grants of greater development intensity. Managerial influence was 

expected to be positive when development pressure was at its lowest level, and negative at its 

highest level. The model specifies the marginal effect of manager to -11.689 + (25.895)(.00)= -

11.689 at the lowest level of construction industry presence, and -11.689 + (25.895)(.258)=-5.01 

at the highest level of construction industry presence. Thus, managerial form in counties has a 

consistently negative (although weakening) marginal effect regardless of construction industry 

strength, which also deviates from Hypothesis 2 which expected a positive effect at low 

development pressure and a negative effect for higher levels of development pressure.  

The logic for this expectation was that managers would be more willing to cooperate with 

landowners requesting to amend land-use plans when the choice is more likely to be diagnosed 

in the context of economic development. Smaller counties with less development pressure should 
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be more likely to approve such changes as they pursue jobs and growth. But managers would 

also have career objectives to consider, and could be choosier about such decisions in localities 

where development is already a major player in the economy and adhering to the community 

“vision” for growth may be more likely to play into the problem definition. While I find some 

limited evidence to support this conditional hypothesis, the lack of statistical significance for the 

interaction of construction and manager form means I cannot reject the null hypothesis. 

However, the bottom-center and bottom-right panes of Figure 6.3 do plot some interesting 

implications that both challenge and support this theoretical expectation. When construction 

industry strength is held at its mean in the sample, the negative coefficient for managerial form 

appears to run in the opposite direction from what was expected. Managerial form has a 

statistically significant, negative effect on the pro-development changes, rather than the positive 

relationship found in the 2009 Lubell, et al, analysis. This may be a result of both the shift in 

venue and output. The county panel overlaps a portion of the same period as the 2009 study 

(2002-2003) but considers how the choices of county managers – who often found themselves 

dealing with growth spillover resulting from more stringent growth-management concurrency 

requirements in cities shunting development projects into unincorporated areas. In light of this 

pressure, county managers may generally be under more pressure to “hold the line” on land-use 

plans, particularly when they come in the form of small-scale amendments more likely to 

encourage sprawling, “leapfrog” patterns of development which professional urban planning 

staffs have been trained to resist. When development pressure is at its highest, the marginal 

effect of managerial form shifts downward on the y-axis. The city models in Table 6.4 were fit 

with a similar linear mixed effects procedures with a Heckman selection-bias regressor included 

and Level 2 random effects for estimation of the media salience parameter. Unlike the county 

models in which the data were centered, the city models required standardization of the variables 

for convergence. The media measure was insignificant, and the Intraclass Correlation Coefficient 

of .02 for the null model (which includes only the dependent variable and a random intercept for 

Regional Planning Commission at Level 2) suggests there is little clustering at the regional level 

with cities. In other words, there is no evidence that cities within the same region are no more 

alike in their developmental preferences than cities across regions, at least based on the measures 

of the explanatory variables included in the analysis. There was no statistical justification for 

favoring a fixed-effect treatment for media, although I fit both random effects and random 
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intercept versions of the model. An analysis of variance (ANOVA) found the models too similar 

to distinguish a significant difference in means (AIC = 5504 for the random effects; AIC= 5501 

for random intercepts; ANOVA p-value=.574). Although I fit both models, I display results 

(Models 7 and 8) for the random effects estimation.  

 

Table 6.4 Linear Mixed Effects Models for City Land-Use Index

Model 7 Model 8

Coef. S.E. Coef. S.E.

Manager -0.0506 * 0.025 -0.054 * 0.024

Commission 0.0001 0.022 0.005 0.021

District 0.019 0.023 0.049 * 0.023

Construction 0.005 0.025 0.011 0.024

GOP -0.007 0.031 -0.011 0.031

Education -0.013 0.025 -0.032 0.025

InverseMills -0.24 *** 0.024 -0.21 ** 0.024

Level 2

Media (square-root) -0.011 0.031 -0.0005 0.03

Heckman Selection Into Amendatory Process

Homeownership -0.876 * 0.399 --------- ---------

Vacancy -1.363 ** 0.417 --------- ---------

Poverty -1.168 * 0.582 --------- ---------

Population 7.36E-06 *** 7.46E-07 --------- ---------

Population Density -0.0001 *** 0.00001 --------- ---------

Population Change 0.0026 * 0.001 --------- ---------

Constant 0.205 0.35 --------- ---------

N= 1975

χ^β= 190.92 ***

Log likelihood -1107.3

Manager x Const. --------- --------- 0.005 0.022

Manager x District --------- --------- -0.157 ** 0.024

District x Const. --------- --------- -0.019 0.022

Signif. codes:  0 ‘***’ 0.001 ‘**’ 0.01 ‘*’ 0.05 ‘.’ 0.1

 The models indicate managers in cities take a different approach to increasing the 

development intensity via small-scale amendments. Manager is negatively associated with 

increasing development intensity. But the results for construction and the managerial-

construction interaction term are statistically insignificant. Thus, I find insufficient evidence to 

evaluate Hypotheses 5 and 6, my expectations that issue salience of property rights threat and 
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development pressure both condition the influence of managerial form. However, following the 

logic of Hypotheses 1 and 2, the marginal effect of managerial form in cities would be -.054 + 

(.005)(-2.09) = -.065 at the lowest level of construction industry presence and -.054 + 

(.005)(4.073) = -.034 at the highest level of development pressure.  

Predictively, the models expect that on average city managers will have a negative 

marginal influence on the size of the increase in development intensity granted by governments, 

but their effect weakens as development presence increases. The lack of significance of the direct 

and interactive effect for construction, however, again limits the theoretical conclusions we can 

derive from the empirical results. Nevertheless, the suggestion that county managers resist 

development pressure to a greater extent than do city managers deserves further empirical 

exploration beyond this dissertation. I now turn to the conditional effects of representation. 

 

 

Figure 6.5 Marginal Effects of City Council Districts and County Manager 

 

Hypothesis 3: The marginal effect of district-level representation on grants of greater 

development intensity is positive under managerial form of government. This effect becomes 

negligible under mayoral forms of government. Both county and city models find evidence that 

managers and councils interact in complicated ways. Figure 6.5 plots the marginal effect of city 

council district-elections conditioned on managerial form (left pane) and the marginal effect of 

county managerial form conditioned on the level of district-elected representation on the county 

council/commission (right pane).  I expected legislative institutions to moderate the supply of 
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policy output differently based on where administrative functions where housed within the local 

government. This expectation is based on the differing information-processing priorities and 

biases of divided authority versus unified authority. I find mixed evidence to support this general 

hypothesis. District-level representative does have a positive influence on increases in 

development intensity in manager-run counties. But the opposite effect is present in the city 

panel. As the left panel indicates, cities see managers and at-large legislators “pulling together” 

to support increases in development intensity. In other words, when all the city council seats are 

elected by districts, the marginal effect is negative in managerial-led counties. District-elected 

representatives are less successful in adopting amendments that increase the intensity of the land 

usage. But when the council seats are all elected at large, legislative institutions have a positive 

marginal effect on development increases in manager-run cities.  

I argue in Chapter 2 that mayors with administrative power may nonetheless be more 

biased by political information-processing, and more sensitive to their own political 

constituencies. I expect that strong mayors and councils may conflict with each other when it 

comes to settling on the level of development policy output, but strong mayors are also more 

likely to win over a majority of councilmembers behind an agenda driven by the preferences of 

the mayor’s most supportive interest-groups. District-level representation thus should have more 

influence when the council is driving the policy agenda of a local government. Managers are 

expected to resist the “meddling” and short-term political calculations of council members, but 

ultimately bow to the will of the elected representatives.  

When the council or commission has more district-level seats, diffuse and territorially 

based constituents are expected to have greater sway over decisions under council-manager 

form. The key to these expectations is the unique nature of the public good, and I find evidence 

that supports these theoretical expectations.  

For counties, the marginal effect of district-level representation on grants of greater 

development intensity is positive under managerial form of government and negative under 

mayoral forms of government. Under mayor-council forms of government, the marginal effect of 

district-level representation = 4.403 + (-.7761)(3.778) = 1.471. Under manager-council form, it 

becomes = 4.403 + (.2239)(3.778) = 5.249. One implication from this result is that in counties, 

district-level representatives are less successful in advancing the territorially based preferences 

of smaller landowners when a strong mayor is advancing her own agenda. Hypothesis 4: The 
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marginal effect of managerial form on grants of greater development intensity is negative when 

the ratio of district-level representation to at-large seats is at its lowest level. This negative effect 

weakens as district-level representation increases until it becomes negligible. In council-

manager forms of government, district-level demands for increases in development intensity are 

more successfully supplied. The marginal effect of managers conditioned on district-level 

representation, however, remains negative at the county level and this distinction is reflected by 

the shift in intercepts in the right pane of Figure 6.5. The marginal effect of managerial form in 

conditions in which all councilmembers are elected at-large is -11.689 + (3.778)(-.573) = -13.854 

while the negative managerial marginal effect weakens to -11.689 +(3.778)(.427) = -10.076 

when all county seats are elected via districts. The substantive interpretation of this marginal 

effect as displayed in Figure 6.5 is that once counties cross the amendatory threshold, county 

managers are more likely to favor reductions in land-use intensity while increases in district-

level representation will reduce managers’ negative impact on pro-development land-use output. 

In cities, I find the strongest evidence in support of the hypothesized conditional 

relationships, but city managers and district-elected councils appear to have a more complex 

interaction. Professionally managed city administrations, district-level elections, and their 

interaction all statistically significant in the expected directions. Managers appear to have a 

negative influence on increases in development intensity, while district-elected representatives 

appear positively related to them. But the interactive effect of these two arrangements challenge 

the traditional theoretical expectations. The marginal effect of district-elected representatives 

under mayoral form is .049 + (-1.391)(-.157) = .267, and .049 + (.7187)(-.157) = -.064 under 

managerial form of government. This is the opposite of the hypothesized relationship, the 

expectation that diffuse and territorially based pockets of residents would be more capable of 

driving the agenda when district-elected representatives were driving the policy agenda of a local 

government. In cities during this time period, district-based elections appear to be a less effective 

institutional arrangement for aggregating smaller landowner preferences for greater development 

intensity than at-large elections. When district-elected council members must negotiate with a 

strong mayor, the pro-development output is greater, potentially representing the ability of those 

agents for larger economic and communitywide interests and geographically based and less 

powerful ones to come together behind growth policy output.  
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Under council-manager forms of government, smaller-scale interests appear to have a 

tougher time getting increases in pro-development policy output. It is possible this is because 

larger interests in cities, when faced with unitary city council authority, attempt to make the 

larger investment of lobbying and campaign resources to win over council majorities and crowd 

out minor players. But what about the influence of managers? Here too the empirical evidence 

runs counter to the hypothesis. The marginal effect of managerial form in all at-large councils is 

-.054 + (-.157)(-.4477) = .016, and in all district-elected councils it is -.054 + (-.157)(2.712) = -

.48. Thus, city managers during this time period had a positive influence on increases in 

development intensity when city councils were chosen by electors citywide, and managerial form 

had a negative influence when geographically concentrated clusters of voters were allowed to 

elect their representatives. Again, I had hypothesized that district-elected councils would 

overwhelm managerial resistance to incremental, small-scale changes to land-use plans, but the 

opposite effect is shown by the empirics. Managers are more successful on the margins in 

fighting against increases in development intensity when the City Council is divided amongst 

wards of the community. When all the Council is elected citywide, managers have a positive 

effect on increases in development intensity.  

 

 

Figure 6.6 Random Intercepts for Regional Planning Commission Groups 
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 For counties, the models also find evidence that development intensity increases vary by 

the planning region. Figure 6.6 plots the group effects for the model intercepts which were 

allowed to vary. The plot shows clear clustering among regions in the four South Florida and 

Tampa regional planning commissions, where the lower intercepts imply that these regions – 

which are generally the most highly developed and population-dense – are predicted to adopt 

fewer county small scale amendments during the panel period.  

The regions with the highest intercept values – the Central Florida region surrounding 

Lakeland between Orlando and Tampa, and the Withlacoochee region encompassing Ocala – 

experienced high development pressure during the study period but have undeveloped land in 

great abundance. These regionally varying intercepts conform to property-rights theoretical 

expectations that scarcity of land influences development choices.  

 Hypothesis 5: The marginal effect of developmental pressure is positive for managerial 

form of government, and strengthens as the issue salience of property-rights threats increases. 

Hypothesis 6: The marginal effect of managerial form of government on grants of greater 

development density is negative when development pressure is high and salience of property-

rights threats is at its lowest level. This negative effect weakens as threat salience increases. At 

some level of salience, managerial form has no effect on development grants. As property-rights 

threat salience increases further, managerial influence positively effects grants of greater 

development density. The city model finds no support for the hypotheses that the threat of 

property-rights uncertainty represented by Florida Hometown Democracy produced an increase 

in requests for small-scale increases in land use intensity. Based on the results of the city probit 

models, cities in media environments where the amendment garnered more coverage were also 

no more likely to enter into the amendatory than those with lesser coverage, controlling for all 

other influences. One interpretation from the null findings is that managers here – unlike with 

economic conditions – successfully buffered their organizations from the potential threat of 

property-rights upheaval critics of the amendment had feared. If local government managers 

received information signals on the amendment and its potential ramifications – a highly likely 

scenario, given the statewide debate which played out over four years – and it produced no 

significant alteration in small-scale amendments, a reasonable conjecture is that managers 
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viewed the problem as too insignificant to directly influence their decision-making relative to 

small-scale changes to their land-use plans. 

I offer three significant caveats to drawing any larger conclusions from these null 

findings. The first is that my analysis of issue salience omits the effect in counties. Given that 

counties are the locus of sprawl, the amendment’s potential threat may have impacted decision-

making in the suburbs and exurbs not considered in this analysis. 

The second is that my measure of issue salience no doubt leaves much to be desired. 

Information diffusion takes many forms, and the vast majority of Florida’s population receives 

its information from news outlets other than print publications. Many of the less urban regions 

targeted for development are also poorly served by Florida’s print media.  

The third is the absence from this analysis of large-scale changes to local government 

future land use maps (FLUMs). Large-scale development projects were the visual ammunition 

for the supports of the FHD amendment, and it is possible that coding the proposals for large-

scale changes in development intensity – the planned communities, shopping centers and 

corporate office parks – would have picked up an information signal. The city model finds clear 

evidence that the deteriorating housing market had a significant influence on the small-scale 

land-use amendment process. But granting the unavoidable measurement error present and 

limitations of this analysis, I find no support for the contention that the Florida Hometown 

Democracy ballot fight also impacted the political marketplace for local government growth-

management policy output. 
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CHAPTER 7 

DISCUSSION 

   

In order to develop stronger, theoretically content-full predictive models for how 

assemblages of local public organizations -- metropolitan governance arrangements – 

collectively shape growth patterns, urban scholars need a logic for decision-making. This 

dissertation makes a minor stab toward the development of a behavioral logic of administrative 

decision-making for resource management. While the resource in question here is land, it does 

not require too much conceptual stretching to imagine scenarios in which administrative process-

biases toward the status quo in the face of an overload of information may be applied to 

financial, physical and human resources. Managers engage in a wide range of strategic behavior 

to enhance or safeguard their employees and adhere to organizational goals. It should be obvious 

that just as any other humans, these managers have cognitive limitations which may bias their 

decisions toward previously acceptable processes. 

The second, inter-related requirement for the development of new predictive modeling is 

the collection of stronger empirical evidence about the dynamics of public goods provision in the 

political marketplace. This dissertation expands Political Market and Punctuated Equilibrium 

theoretical frameworks and provides a preliminary empirical test of their combined utility in 

studying the policy process. But it represents only incremental steps toward my stated research 

objectives. Both frameworks have been limited in the past by their isolated empirical application 

at only one level of analysis (cities) or in one policy area over such a long time period that the 

potential explanations for policy punctuation cannot be explored (school district budgets; 

Congressional spending).  

The theoretical contribution is the integration of the two policy process theories by 

extending the concept of status-quo bias in policy preference to both administrative and political 

actors. Administrative actors have specialized decision-roles in local political markets and may 

be subjected to process-errors in their choices, while elected actors are the ultimate deciders and 

are more likely to suffer from political bias in evaluating competing demands for policy 

outcomes. This political bias may cause them to refuse to re-evaluate past decisions in light of 

new information given the bottleneck of decisions they must make.  The implication of the 
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theory is to further develop our understanding of how the decisions of administrative and 

political actors are conditional on both their interactions within government and the external 

conditions and demands placed on them. Lastly, employing the conditional hypothesis testing 

recommendations of Berry et al., to structure the expectations for these interactions allowed for a 

fuller exploration of the theoretical ramifications of our hypotheses for managers, legislators, 

interest-groups and information. 

 

7.1 Strengths and Weaknesses of the Empirical Findings  

 

Theories of interest groups and property rights have been utilized for decades to make 

general predictions about a cacophony of policy choices by local governments. They generally 

don’t give public managers room to breathe. Generalizability of theories is essential for scientific 

progress in the social sciences, but empirical limitations and overly broad generalizations of 

distinct local political economies have stymied the full exploration of the implications and 

limitations of these frameworks and led to conceptual stretching. The political market framework 

was developed to explain the moderating role of varying governance institutions on the supply 

and demand of various policy outputs, primarily in land-use and its relation to environmental 

protection and economic development.  

This dissertation has advanced the argument that since policy demand and supply occur 

in constantly changing environmental conditions, it is unreasonable to assume that the 

moderating role of institutions creates a static equilibrium for this exchange. Rather, the interplay 

of institutional arrangements likely combine in distinct ways given the supply of resources and 

environmental conditions shaping demand. This equilibrium shift can be conceptualized as a 

dynamic adjustment or “political market correction” process as managers, elected officials and 

community interests seek to establish or re-establish stable processes for dealing with problems. 

But the threshold for making “price” adjustments itself is not fixed due to institutional 

intransigence brought about by either political preferences, structural impediments such as 

hierarchies, or managerial “friction,” which have long been explored within the conceptual 

framework of transaction cost economics. Thresholds vary as a function of outside shifts in 

conditions and stimuli in combination with the information-processing capabilities of the 
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organization or individuals making supply decisions. Status quo biases cause decision makers to 

delay decisions, or to over-react once problems reach a “crisis” stage. 

This dissertation has laid out empirical evidence that thresholds for amending local 

government comprehensive land-use plans are influenced by indicators of the health of the 

economy such as housing permits, homeownership rates, and poverty. They are also influenced 

by exclusionary preferences on wealthier and more highly educated populations. Institutional 

arrangements such as the balancing act between legislative and executive authority at the local 

level also plays a role in setting thresholds. Once thresholds have been crossed, I find evidence 

that professional managers, district- and at-large representatives, and strong mayors can both 

compound the probability of increasing development intensity or offsetting each others’ policy 

influence. This is an advancement of the existing literature, although the interactive findings do 

not always sync with our notions for how they should. 

I also show that the policy process in punctuated and the instability varies between 

governmental form, which is the first empirical evidence supporting my argument that 

managerial friction caused by disproportionate information processing may play a role in public 

organizations’ response to threats. 

The body of research into managerial influence has made conflicting claims about the 

degree of insulation between public administrators and wealthy and powerful interests which 

influence political agenda-setting. Local government managers in this dissertation were 

hypothesized to generally resist development in keeping with their “planning” orientation, rather 

than being more sympathetic toward the business community given their own management 

training and experiences. When construction is a relatively small percentage of the overall 

employment base and development opportunities more rare, professional managers were 

hypothesized to have a positive marginal effect. But they would be more likely to resist 

development pressure when development is a major cog in the local economy and administrators 

could be more selective in the types and locations for granting development rights. In both 

analyses, the opposite appears to occur.  

County managers have a negative influence on grants of greater development intensity at 

all levels of construction industry presence and the effect size is smaller at the highest industry 

level. The measure of the marginal effect for city mangers is also negative at all levels of 

construction, although neither construction nor the interaction term are statistically significant. 
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This presents us with the first curiosity of the study. Managers appear to have preferences against 

increases in development intensity via incremental small-scale amendments irrespective of the 

size of the industry, although manager-led cities are more likely to enter into the amendatory 

process. What does that mean? More willingness to support the process but not the policy 

demanders could speak to the “planning orientation” managers are believed to adopt, which is 

also in line with the argument that managers may be insulated from diffuse interest-group 

pressure. Support for entering into the amendatory process is not support for a specific direction 

of land-use change.  

During the city panel period, managers may have been more willing to support small-

scale changes when the threats of economic recession and property-rights erosion were higher. 

Resistance to increases in intensity could mean that managers may suffer from process bias in 

changing economic and political environments, even though the city models suggest managerial 

form is more responsive to demands to amend plans when the economic indicators have stronger 

predictive power. However, these possibilities require more empirical examination. 

A central addition of this dissertation is the moderating effect of legislative institutions. 

When local governments choose their council members via district elections, those politicians 

have high-powered motivation to listen to the territorially isolated voices within their political 

turf. Environmentalists and development-seeking smaller landowners should both be able to 

more easily influence district-level council decision-making.  

Contrary to prior expectations that district-elected representatives would negatively 

influence development-rights, this analysis suggests they have a positive effect when the 

development demand is smaller in scale. But the conditional relationship between 

representatives, managers and mayors did not conform to all my expectations. I proposed that 

district-level representation likely makes the most difference when the council itself is driving 

the policy agenda of a local government and does not have to negotiate an agenda with a strong 

mayor. In counties, district-level influence on development intensity increases is strongest under 

council-management form and weaker – although still positive – under mayor-council 

governments. However, this relationship is inverted in cities. District-elected representatives 

have a positive effect on development intensity under strong mayors and a negative effect when 

managers set the administrative direction.  
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There are many reasons why this might be the case. The nature of the demander may be 

fundamentally different in cities. With fewer opportunities for large-scale development in cities 

which lack large tracts of undeveloped land relative to counties, the same developers supporting 

the mayor’s agenda may make greater use of the small-scale amendatory process. At-large 

elected representatives are expected to be more sympathetic to these more organized 

development interests. Conversely, strong mayors may be more successful in fashioning an 

agenda and convincing council members to get on board, relative to a unitary council structure 

which may be more divided without a strong leader advancing development goals.  

Another possibility is that the city findings are more of an anomaly given the dire 

economic conditions, and district-level representatives were more successful during this period 

when they faced less managerial resistance to making incremental growth-related changes to 

land-use plans. In that case, the positive relationship may be spurred by all the political actors 

“pulling together” during a once-in-a-lifetime recession.  

The interplay of managers and councils also appears more complex. Managers conform 

to expectations in counties, where their effect on the development index is negative but weakens 

when county commissions or councils are elected via districts. But in cities, the marginal effect 

is positive for at-large elected councils and negative for district-level seats. Again, the city results 

may reflect the distinct political economy surrounding the good as well as the extraordinary 

confluence of environmental conditions. All things being equal, at-large city councils were 

expected to be less receptive to the appeals of smaller land-use demanders. Scholars such as 

Svara, for example, have argued that at-large representatives may adopt more of a “trustee” role 

in which they are more attuned to the “governmental” role of their position as opposed to the 

“representational” role which is focused more on constituent and election-related obligations. 

But the city analysis finds that managers and at-large council members come together to have a 

positive influence on pro-development policy change.  

Much like the interactive effect of district representatives and strong mayors, it is 

conceivable this effect is capturing the willingness of managers and council members in 

extraordinary times to re-think their status-quo biases and support more of a growth and 

property-rights agenda. Although urban politics research has often been animated by a 

fascination with mayors, machine politics and more recently the complexities of inter-

governmental collaboration, these empirical results should reinforce the notion that micro-level 
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influences remain a poorly illuminated component and none of these actors influence the policy 

process in a vacuum.  

Just as no data analysis achieves a state of perfection, this dissertation has two critical 

shortcomings which represent avenues for future theory advancement. The first is that it does not 

allow for inference from the comparisons of cities and counties. Because the analysis does not 

look at cities and counties during the same period (except for 2006 and 2007, when the panels 

overlap), I cannot directly infer that political institutions function differently on opposite sides of 

the city limits. The differences between the two panel results may be keyholes into the different 

political markets of two distinct modes of local governance or illuminations of functionally 

similar institutions during one period of economic growth and another of crisis. These two 

scenarios are not mutually exclusive.  

What I suspect to be the most likely case is a little of both: cities and counties generally 

regulate the political marketplace for land-use differently based on their land endowments and 

the state-level structural forces which made sprawling into the counties more attractive than 

redeveloping blighted or less attractive cities. But once the economic and political threats 

reached a certain threshold, the status-quo preferences of actors were re-aligned. But the 

limitations of data available made directly teasing out these distinct implications impossible for 

now.  

Appropriately for this effort, the second limitation is conditional on the first. Besides 

exploring variation in form of government effects, empirically exploring the reasons for 

punctuated equilibrium depends on properly measuring the information signals which 

communicate changing environmental conditions to decision-makers. The null findings for the 

hypothesized relationship between form of government, interest-groups, and property-rights 

environment needs further investigation. It is possible the effects of the Florida Hometown 

Democracy amendment were overstated in the media and public spheres. Measurement error 

could also contribute to the lack of results.  

A better measure of issue saliency – perhaps measures of fundraising, data on the gross-

rating points for television advertising around the Florida Hometown Democracy campaign, or a 

tracking of broadcast and television coverage -- may improve the analysis. Or, the existing 

measure of newspaper coverage may not be properly appreciated as a useful control. With a 10-

year panel of city amendments, for example, it is possible we would pick up an effect masked by 
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the noise in the five-year sample frame. These “what if’s” could all be fruitful next steps for 

furthering the empirical findings. However, there are also methodological advancements would 

stand to advance urban studies of land-use. In the final section of this dissertation, I outline two 

under-utilized approaches to predictively modeling land-use decisions in the political 

marketplace. 

 

7.2 Extensions of Dynamic Political Markets to Future Research 

 

Although the time constraints and data limitations prevented further advancement of the 

theoretical additions of this dissertation, there are two strategies for advancing the work beyond 

filling in the data “blind spots” in the city and county panels. I outline both of them and their 

potential to contribute to our understanding of growth-management policies as complex adaptive 

systems. 

 

7.2.1 Multilevel Model using Bayesian Estimation 

Because the data on local governments is population data rather than a sampling, 

extending the theoretical contribution of this dissertation may lend itself to a Bayesian estimation 

strategy for making probabilistic statements about land-use policy change (Wagner and Gill 

2005). Bayesian statistical inference is fundamentally a method for updating a probability 

estimate for hypotheses based on acquiring new data. 

So why Bayesian?  

 First, there is a philosophical argument for Bayesian inference. Public administration 

scholars are often dealing with data that are not compatible with the Frequentist statistical 

paradigm in that they are collections of one-time events which cannot be re-sampled as if from 

an experimental data generating process (Gill and Witko 2013). The classic null hypothesis 

significance test (NHST) fashioned together from two distinct and conflicting statistical tests 

developed by Pearson and Fisher is based on the notion that the data used to test for significance 

can be infinitely re-sampled. Here, I am studying a population of decisions made by political 

actors at set points in time, under circumstances and conditions which cannot be repeated. The 

data here of city and county government land-use decisions are not infinite and IID; they are, in 

fact, the opposite, clustered and contextual. 
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The second is substantive and practical: actors in this study are believed to update their 

preferences and beliefs based on prior experiences (Boyne, et al. 2005).  A Bayesian analysis 

flips the classical assumption of “true” fixed population parameters by treating observed data as 

a fixed quantity and the model as a random process that may be updated based on past 

experiences and beliefs. 

There remains a lot of confusion about Bayesian inference and its advantages. Bayesian 

involves specifying prior distributions based on unknown parameters and updating these priors 

into a posterior distribution with observable data via a likelihood function.  The prior distribution 

injects some subjective belief about the structure of the relationships into a model, although the 

influence the prior wields can vary. If the research has little knowledge of the unknown 

parameter, a research can use a uniform distribution, = , < < , which means there is 

a constant probability that  takes on a value between a and b. With the Florida development 

index, I am updating a model previously estimated in the Lubell, Feiock and Ramirez de la Cruz 

(2009) study, in which the distribution is roughly normal, ~Ν , � , therefore my prior will 

take the same distributional form for the mean and variance, and the expectation is this will flow 

through to the final distribution. Simply, the prior analysis was normally distributed, and subject 

to new parameter estimates from the data, this analysis is also expected to take a normal 

Gaussian distribution.  The proportional version of Bayes’ Law is: 

 |Χ ∝  × |Χ  

 

or, the Posterior probability ∝ Prior probability × Likelihood function.  

The posterior summaries everything we know about an effect through the distribution – 

the mode, mean, median, and quantiles of interest -- rather than a single point estimate. Thus, 

one benefit of Bayesian inference is its ability to generate probabilistic statements about the 

effects of interest. So, my analysis may yield a probabilistic statement such as “the probability of 

a city increasing land-development density conditional on X (variables for environment or 

institutional arrangements) is .91.”  

This dissertation set up frequentist-style significance tests with null hypotheses. Thus, the 

first step of this longitudinal analysis treats the data as if they are generated from an unchanging, 

data generating process for comfort in interpretation. Although doing so was a step beyond the 
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scope of this dissertation, I plan to estimate Bayesian versions of the models to demonstrate the 

similarities and differences in empirical findings and to make probabilistic forecasts about 

development policy output given different constraints. Bayesian estimation allows for a more 

robust collection of model comparison tools. The Bayesian versions of the models are identical 

in terms of the outcomes and predictor variables utilized. For example,  

 

    ~Ν( [ ] + Χ [ ], �� ), for i = 1,…,411       ~Ν ΖΥ, �� , for j = 1,…,11    

 

where X is 411 × x matrix of individual explanatory variables for cities, and Z is an 11 × 2 matrix 

of explanatory variables for regional planning districts. Here, I specify random slopes and 

intercepts for the model with the Level 2 measures of interest being media markets across the 

entire study period, although FHD will only be measured during the four years prior to the 2010 

referendum. This is because I expect the city-level data to be clustered around metropolitan 

regions, which overlap with the regional markets. The primary advantage to a Bayesian 

estimation is the ability to dissect a long timeframe into distinct panels (say, 2000-2005, and then 

2006-2010) and allow prior information gained to inform future models. Thus, the more updating 

one does, the more accurate the analysis becomes for forecasting whether cities or counties are 

likely to remain within their comprehensive planning goals to keep commercial, residential or 

industrial uses from surpassing a set percentage of the citywide developable land available.  

 

7.2.2 Agent-Based Modeling for Dynamic Political Markets 

The study of Complex Adaptive Systems is another avenue for advancing this work. CAS 

is the study of social systems characterized by dynamic networks of interactions between agent-

based objects which adapt and self-organize in the face of changing conditions or micro-events 

(Anderson 1999; Axelrod and Cohen 2000). As such, their relationships and co-evolution cannot 

always be reliably aggregated as if they were static automatons (Miller and Page 2007). 

Complexity science is a loosely organized, multi-disciplinary field with no single theoretical 

frame, but one that has contributed to advancements in biology and economics in modeling the 

interactions of cells, firms and stock markets (Johnson 2010).  
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Applied to organizations, complexity theory has been used to model strategic 

management (Brown and Eisenhardt 1997). In the land-use arena, political marketplaces are 

populated with a range of heterogeneous agents including elected officials, managers and “street 

level” planners interacting within environments of changing rules and conditions with policy 

“demanders” in business groups, corporations, environmentalists, neighborhood groups, 

community associations, and other local, regional and state governments.  Although this process 

is dynamic, it is often treated empirically as a static one in which policy exchange reaches a level 

of economic efficiency based on the assumption of jurisdictional competition and residential 

preferences (Brown, et al. 2008). These dynamic processes at the local level involving zoning 

and land-development for urban uses have only started to be empirically explored utilizing 

agent-based modeling (Zellnera, et al. 2009). Future work should employ techniques to study 

patterns of agent adaptation in the presence of differing levels of economic and political shock, 

as well as in systems of governance that move from highly ordered (state-level planning) to a 

complex system (local autonomy) which Florida has experienced.  

By now, I have outlined in great detail the shortcomings of modeling political markets 

based on static representations of exchange and equilibrium. While equation-based modeling has 

provided useful empirical evidence for developing theories of political institutions, what is 

required to further advance the field is the ability to test theories of institutional change and the 

evolution of individual preferences. PET is one way to empirically test for the presence of 

punctuated periods of policy output, but it cannot yet lend us insight into the counterfactual of 

what might have happened without a recession, or a threat to future property-rights. 

The goal of this research is to find causal relationships between policy interventions and 

development outcomes (Morgan and Winship 2007). Natural experiments are a more rigorous 

method than observational studies for testing general theories of economic, political and 

institutional behavior (Dunning 2012; Gerber and Green 2012). Social scientists attempting to 

study governmental interventions aimed at economic development, international aid, grants and 

other forms of assistance to national and local governments have become increasingly aware of 

the limitations of observational studies using controls, instrumental variables, propensity score 

matching and regression discontinuity designs when assignment processes are unclear 

(Humphreys and Weinstein, 2009; Oakley, 2000).  
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But even in the well-developed field of natural experiments, isolation of the populations 

is generally difficult. Computational models have the advantage of isolating agents in a 

programmable environment which may be designed to scale, in which “ideal-type” 

characteristics may be exaggerated for simplicity, and the ability to be repeated with varying 

parameters.  

Agent-based models are distinct from other computational models in that they allow 

individual agents to interact and pass messages to each other. Thus, agents act based on the 

information flow within their environment. In political markets, the cost of information is one 

major theoretical impediment to exchange, and it can be modeled explicitly in this type of 

simulation. 

Environments are the simulated world in which agents interact. In a model for land use, 

the environment could be a city – say, Orlando – in which specified long-term land-use goals for 

how much residential, commercial, industrial, conservation and other types of land uses are 

specified in the decision-rules. The environment may also include state-level constraints on the 

types of activities agents can undertake. The program for the environment can take into account 

the amount of developable land, the state of the economy, and the degree of certainty in future 

land-uses and rights provided by the current configuration of rules.  

In the most widely recognized urban computational model, Thomas Shelling (1978) 

proposed a simple, agent-based model to explain segregation in American cities which has since 

been applied broadly in other countries to explain the persistence of such population sorting 

(Wilensky 1998). The model is a grid of cells in which each cell represents a household, which is 

either “red” or “green.” At each time period, each household surveys its neighbors and 

determines the ratio which is the same color.  

If at any period, the ratio reaches a constant “threshold” for tolerance, the agent considers 

itself unhappy and relocates. This incredibly simple model detected that thresholds above .3 for 

tolerance would lead to clustering of similarly colored households over time, which Schelling 

interpreted as an indication that low levels of racial prejudice could still lead to highly segregated 

housing patterns within the U.S. Likewise, agent-based models of urban phenomena have been 

utilized to examine growth and development patterns in American cities as well as contracting 

processes in governments (Brown, et al. 2008; Brown and Eisenhardt 1997; Brown, Potoski and 

Van Slyke 2010). 
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Agent-based models are conceptual and only as useful as the validity of their findings, 

which requires that they be theoretically grounded and where possible, empirically informed. In 

this research design, is will be possible to calibrate the ABM based on the empirical findings of 

the longitudinal analysis of growth management plan land-use changes over time. 

In an agent-based model of dynamic political markets, home-buyers would purchase 

based on their preferences for cost, proximity to employment, quality and other amenities. 

Home-builders would construct based on the market demand, the supply of developable lots, and 

the institutional rules for converting other land into development usage. Existing homeowners 

will have utility functions for both conservation and economic development, a parameter varying 

based on personal wealth, ideology and other programmable characteristics based on bounded 

rationality. Elected officials will have utility functions derived from their need for political 

support, their own ideologies, and the demands of developers.  

And managers motivated by career-advancement incentives and professional orientation 

will be more responsive to demanders of pro-development policy output.  The ABM would allow 

for different levels of executive authority invested in the position of mayor or manager. 

Therefore, simulations could be executed in which our imaginary city has a “strong mayor” form 

of government or more authority vested with the city manager. 

The institutional rules themselves are part of the programmable environment, in which 

the degree of “institutional friction” represented by potential veto points and certainty of 

property-rights can be increased or relaxed in experimental simulations. This way, simulations 

can be run with and without state-level constraints on local governments’ land-use decisions to 

look for different macro-level patterns. Or, the property-rights uncertainty hypothesized to be 

related to the Florida Hometown Democracy amendment could be lessened or removed entirely 

as an environmental condition in order to test the resiliency of the institutional framework to 

economic shocks in isolation.  

Lastly, the environment could be programmed with parameters for those economic 

conditions to test whether medium-sized recessions would have produced the same positive 

feedbacks as Florida witnessed, or whether it took the Great Recession – perhaps the economic 

equivalent to a 100-year hurricane – to destabilize the system. Builders and homeowners would 

be programmed with their own heuristics for their own preferences, such as personal income and 

employment status, which could determine whether they buy a new home, stay put, or re-locate 
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to another jurisdiction. For each time period, a set number of new homebuyers would enter the 

environment (say, N=10).  

The strength of property-rights can be modulated based on the probability that Florida 

Hometown Democracy passes and lots not classified for more intense development become less 

financially feasible due to the citywide referendum requirement. And the form of government 

can be alternated with the theoretical expectation that manager-forms of government will be 

more responsive to development interests and strong mayors will require greater investments of 

time and resources for lobbying and political support on the part of the developer. 

Thus, ABMs can demonstrate how micro-level assumptions lead to divergent 

development patterns and can be a fruitful addition to the analytic “tool box” of researchers 

ultimately seeking to forecast how institutional rules and environments produce outcomes. 
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