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Economic Development and Ethics

Economic development (and redevelopment) proposals and projects involve a host of community values.  The political process in which these projects are debated and ultimately approved, modified, or rejected is infused with ethical assertions and judgments.  While the literature on urban development sometimes reports these ethical issues and assertions, the major theoretical perspectives used to explain the outcomes of developmental issues focus on political interests and the contextual forces that enhance or reduce the participation and power of various political interests.  From such perspectives, the resolution of economic development issues in urban American is often thought to be undemocratic, because of the greater participation and power of pro-development interests than that of their opponents.

But democracy is more than inviting widespread participation and giving equal consideration to competing interests.  Civic communitarians and theorists of deliberative democracy remind us that more expansive conceptions of democracy involve the inclusion of ethical considerations about the common good and justice.  If urbanists are to retain their role as leading observers and theorists of democracy, they must therefore pay more attention to the role that the moral and justice principles of elected officials play in policymaking.  The purpose of this paper is to encourage scholars interested in urban politics and public policy to include in their studies the ethical principles that city officials bring to bear on community issues.

Economic development is probably the crucial area of urban policymaking for testing the hypothesis that “ethics matter,” because here economic imperatives are particularly likely to override ethical concerns.  This paper thus explores the extent to which ethical principles are brought to bear on economic development projects and the kinds of principles that elected officials hold and employ on economic development issues.  In Part 1, we discuss our theoretical concerns.  In Part 2, we describe our 12-city study, drawing largely on interviews with 95 mayors and council members who served between 2003 and 2006, to examine the role of ethical principles on the resolution of urban issues.  In Part 3, we describe the most important and/or controversial economic development issue (as identified in the interviews) that arose in each of our cities, including the outcomes of these issues and the extent of support and opposition for these projects.  In Part 4, we briefly summarize the factors that officials reported as being the most important considerations in arriving at their positions on these issues, including the sorts of ethical concerns they expressed.  In Part 5, we report how these officials responded to four hypothetical development policies: (1) using eminent domain for private developmental projects; (2) approving proposals for gated residential communities (3) requiring applicants for tax abatements for developments to pay their workers a living wage; and (4) attaching linkage policy benefits for relatively disadvantaged citizens as supplements before approving developmental proposals.  In this section, officials’ support for these hypothetical issues is related to the ethical principles officials hold as well as a host of other factors more commonly used to explain policymaking behavior.  This section reports the extent to which moral principles are significant independent considerations in resolving the economic development issues that urban officials confront.

Part 1:  Theoretical overview: Synthesizing Marx and Hegel

The theoretical concern of our larger “Ethics Matters Project” is to assess if, when, and how the moral and justice orientations of public officials have an independent impact on urban policy making.  In short, we seek to bring to urban studies a greater Hegelian perspective that recognizes the role and impact of ideals on politics.  We believe that the dominant paradigms of urban politics each have a latent Marxist bias, in that they presume material interests, incentives, and conditions are the primary factors influencing urban policy (Lieberman, 2002).  The protagonists in the old pluralist-elite theory debate at the beginning of the behavioral revolution both viewed urban politics as a struggle for power that is motivated by material interests (Hunter, 1953; Dahl, 1961).  They only disagreed on whether power was narrowly concentrated among a few economic interests or was more widely dispersed to many other groups and the broader public.  The importance of economic factors was reasserted in the economistic paradigm of Paul Peterson (1981) that guided most research on urban power and policy during the 1980s.  During the 1990s, regime theory emerged to assert that politics could limit the importance of economics (Stone, 1989, 1993), and work in this tradition sometimes suggested the role that ideas and ideals could have in policymaking (Jones and Bachelor, 1993), but the ideas that were stressed tended to be pragmatic (would policies work at alleviating concrete problems and satisfying concrete wants and needs?), rather than ethical (did policies reflect underlying values and principles?).  Other work within the regime paradigm incorporated the idea of culture as a main determinant of the kinds of regimes that emerge in communities (Ferman, 1996; Ramsey, 1996; Reese and Rosenfeld, 2002) and while cultural analyses can include the sorts of values and principles that are important within the Hegelian tradition, these studies tended to emphasize how culture can constrain policymakers.  Perhaps the most innovative approach in urban politics in recent years has been the geographic perspective introduced by Dreier, Mollenkopf, and Swanson in Place Matters (2004).  While they emphasize a variety of policy options for alleviating the inequalities that arise from the spatial allocation of opportunities in metropolitan areas, their work can be read as stressing yet other kinds of economic constraint – those involving spatial inequalities of economic resources - that undermine the capacity of urban officials to pursue various goals.  In summary, the dominant paradigms that have guided past urban research have suggested that officials are captives of their environments, as their policy choices are severely constrained by economic circumstances and imperatives, by political pressures from private elites, by organized interests and constituents, by their spatial locations, and by their political cultures.  
 Perhaps no grand theory has emerged to guide urban research in the 21st century, as urbanists today seem content to explore a host of more particular research concerns drawing upon whatever theoretical perspective is useful for their purposes.  Perhaps this is as it should be.  Our concern is not to push any particular paradigm, but rather to encourage inclusion of ethical considerations as supplemental to other approaches.  In other words, our concern is to augment the dominant materialist perspectives with a Hegelian consideration of the role that ethics play in urban policymaking.  We hope that urban researchers can demonstrate that urban officials are not prisoners of the economic, political and jurisdictional constraints emphasized in urban theory and instead are able to bring their ideals to bear in policymaking in ways that can transform cities. 

Perhaps the closest predecessor to our approach is Eulau and Prewitt’s Labyrinths of Democracy (1974), which attempted to account for policy outcomes in 84 cities in the San Francisco Bay area by reference to “policy maps” held by city council members.  While these policy maps included different value orientations, they were conceptualized without attention to the sorts of moral and justice principles that have concerned contemporary political philosophers.  Perhaps as a result, Labyrinths had little impact on urban analysis and their theoretical perspective never achieved the kind of following among urban scholars that might qualify it for paradigm status.  Subsequent work referring to the moral and justice ideals of policymakers has been limited in scope.  For example, studies of “progressive” cities, movements, and politicians provide thick descriptions of certain ideals and the capacity of actors to translate these ideals into policy (e.g., DeLeon, 1992), but these studies do not provide the sorts of conceptual frameworks or systematic empirical analyses that enable a broad theoretical understanding of the role of ethics in urban politics.  As another example, studies of particular urban policy areas have sometimes included normative and ethical concerns.  Studies of educational reforms have often been motivated by concerns about equal opportunity (Henig, 1999), and those of urban redevelopment have often pointed out their unjust burdens on disadvantaged citizens (Fainstein, 1986), but such policy analyses been more evaluative than explanatory.  They suggest that urban officials fail to achieve ethical ideals, rather than explain how policy decisions were forged as a result of such considerations.


Given the pervasive distinction between normative and empirical theory in political science, analysts seeking to provide scientifically verifiable descriptions and explanations of political phenomena have focused on “realistic” factors, especially the interests and powers of actors.  There has also been a tendency for these analysts to dismiss ethical concerns as having their proper domain in normative theory; ethical considerations may provide prescriptions about a more ideal political world, but these prescriptions tell us nothing about actual political events and are not verifiable scientifically.  Such tendencies are unfortunate if political outcomes generally, and urban development specifically, are affected by ethical judgments -- as well as by interests and other "realistic" considerations (Stoker, 1992). 


 For several years, we have been working on an "idealistic" theory of urban politics which draws upon normative theories of political justice to explain urban policy outcomes in such areas as affirmative action, school desegregation, public welfare, and social ("culture war") issues (Schumaker and Kelly, 1994, 1997, 1998, 1999, 2005; Schumaker, 1995, 1999).  Interviews from our earlier "urban justice project" suggested that most urban policymakers hold a variety of principles about morality (what is good for the community and its citizens) and justice (what is a fair distribution of benefits and burdens among citizens), and that they try to apply these principles in making policy decisions.  Sometimes officials abandon their principles when faced with "realistic" constraints, but at other times, officials hold strongly to their ethical ideals despite such pressures.  In our view, theories of urban policies generally and of urban development policies specifically may be enriched by including "idealistic" considerations about what is good for their communities and what is just for the residents within these communities.


There are obvious theoretical reasons for believing that ethics matter, even on economic developmental issues.  All economic development projects begin when someone has an idea to invest resources by adding something to the physical infrastructure of the city, because they believe that the project will be a good investment.  Probably the vast majority of these ideas are dropped before they get very far because they aren't, on balance, very good ideas, either in the minds of their initiators or in the minds of others whose support is needed.  Many other ideas may be dropped because – despite being judged as generally good ones that are anticipated to yield more benefits than costs for the community as a whole – they are seen as unjust, as unfairly imposing significant burdens on some individuals or groups within the community.  But some proposals survive such evaluations, are pursued, and eventually come to fruition.
  In this commonsensical understanding of how urban development comes about, the key factors in explaining outcomes are ethical:  adoption of developmental proposals depend on collective determinations of their moral goodness and their justice.  


When we recognize the importance of ethical judgments, we are encouraged to ask a host of questions about the role of ethics in urban politics generally and in developmental outcomes in particular.  What kinds of ethical concerns are brought to bear on developmental issues?  Who raises such issues and who is moved by them?  Do certain kinds of ethical concerns tend to emerge in specific kinds of projects?  What kinds of ethical concerns are most likely to derail proposals?  What kinds of ethical concerns are most easily incorporated into developmental proposals, producing "better" modifications of them?  What kinds of ethical concerns are most likely to be ignored?  Do certain ethical concerns weigh in favor of development?  How important are ethical concerns relative to economic and political factors as determinants of developmental policies?  Under what conditions do ethics matter most?  This paper explores some of these questions.  

Part 2:  A New Study of the Role of Elected Officials in Urban Policymaking


For our “Ethics Matter Project,” we completed 95 interviews with mayors and council members in 12 cities in two regions and three states between March 2003 and June 2006.  In the greater Kansas City metro area, we studied four Missouri cities (Kansas City, Raytown, Lee’s Summit, and St. Joseph) and four Kansas cities (Kansas City, Overland Park, Lawrence, and Topeka).  In the San Francisco Bay area, we studied Berkeley and Richmond and in the California Central Valley, we studied Lodi, and Stockton.  Of course, these regions were selected for their convenience and proximity, but specific cities were chosen on the basis of a “most different” sampling strategy within these geographical areas; we selected cities having a wide range of economic, social and political characteristics.  Table 1 summarizes some of these differences.


In 2003, we began contacting current mayors and council members in these cities, asking them to participate in extensive two-stage interviews.  Between 55 and 100 percent of these elected officials, including all but two mayors, agreed to participate.  The first interview focused on officials’ responses to twelve “hypothetical issues” and to about 30 justice and morality principles.  Additionally, we asked each official to identify and provide basic information on what he or she regarded as “the most controversial and/or significant” issue that had arisen since 2000 in nine policy areas including economic development.  After completing the first round of interviews in a city, we determined the most frequently mentioned concrete issues that had been at least partially resolved (i.e., there had been at least some council votes on the matter).  We then researched these issues by examining minutes of council meetings and supporting documentation, staff reports, newspaper accounts, and occasional interviews with other informants.  We then proceeded to the second round of interviews, which focused on council members’ stances on each of the selected concrete issues, especially on the factors that they regarded as being important to the positions they took.  After providing a brief description of the issue as we had come to understand it (requesting officials to “please correct any misunderstandings”), we asked how they had voted
 and whether their votes reflected their independent judgments on the issues.  We then asked them to explain, in their own words, the basis of their preferences and votes.  Drawing on a technique pioneered by Kingdon (1989), we followed up on their responses by going through a checklist of factors that might have played a role in the positions they took.  Were their positions influenced by group pressures? public opinion? the views of other officials? legal considerations? jurisdictional considerations? the local political culture? economic considerations? their own principles of morality and justice?  In addition to scoring the degree to which each of these factors influenced their positions, we asked follow-up questions such as the nature and intensity of the group pressures and a specification of the moral and justice concerns that influenced their positions.  At various stages of the interviews, we also attained information on a variety of other matters regarding the backgrounds of the officials and the characteristics of their cities and districts that have frequently been considered by urbanists as important explanations of the policymaking behavior of urban officials.  The results below are based on these 95 two-stage interviews with urban officials and our examination of related contextual material.   

Part 3:  Recent Economic Development Issues in Eleven Cities


The economic development issues that the elected officials identified as “the most controversial and/or significant” were revealed to be, for the most part, resolved in a relatively consensual manner, at least if one focuses on how officials voted on issues involving them, as shown in Table 2.  However, in the interviews and supplemental documentation, officials indicated various degrees of support for these types of policies, and their reservations about them often led to modifications – to significant differences between initial proposals and the projects that were ultimately approved and implemented.  The first column in Table 2 indicates the percentage of officials who indicated they ultimately voted to approve the project (or projects) and the second column indicates their overall degree of support for the project during negotiations and deliberations regarding its approval.  Officials who gave enthusiastic support for the projects throughout that process were scored “5.”  Those who generally supported the project but sought relatively modest changes in it were scored “4.” Those who supported most elements of the project, but indicated opposition to other elements were scored “3.”  And those who expressed various degrees of opposition to such programs were scored “2” and “1,” depending on the degree of their hostility. 

Kansas City MO

TIFS.  In pursuit of economic development, Kansas City has provided 54 businesses TIF financing, a form of tax abatement, for a variety of projects.  Thirteen TIFs were provided during the terms of office of most of the participants in this study (between 1999 and 2006).  Among those granted TIFs were Cerner Inc.  (which produces health care information technologies) to built a facility in North KC, various developments in the Country Club Plaza, and a Wal-Mart in the old Blue Ridge Mall.  Several private developments downtown – such as the H&R Block international office and the Power and Light Entertainment District – also were TIFed.  As a result of its TIF program, $295 million in city-backed bonds have been issued.  The city currently must pay $20 million in interest on these bonds, but these costs are in principle recouped by the additional collection of property, sales, and earnings taxes that have resulted from these developments.  While it is difficult to quantify the benefits from these TIF projects due to displacement effects (to the taxes that would have been collected from existing or alternative developments), the city reports that TIFs have generated $2 billion in new developments (including over six million square feet in office space and three million square feet in retail space), resulted in $225 million in infrastructure improvements in the areas of the new developments (e.g., 23 miles of road improvements, 26 miles of storm drainage), and created 20,000 jobs.  Nevertheless, the issue of whether the city has been overly generous in its use has continued to reverberate.  Under Missouri state law, TIFs can only be granted if:  (1) the City reaps benefits exceeding its costs, (2) the project is in conformity with the City’s Plan, (3) the project is in a blighted area, and (4) the development would not have been economically feasible without the TIF.  It has been claimed by some that some projects have not adequately met these conditions.  A recent report by Acting Auditor Gary White shows that more than three-quarters of TIFed projects have generated less revenue for the City than originally projected, less than $230 million overall (KC Star, April 9, 2007: B6).  Mark Funkhauser, who had been City Auditor for many years and a critic of many TIFs, was elected Mayor on March 27, 2007, narrowly defeating Alvin Brooks, a City Councilmember who had been a consistent supporter of TIFs.

As shown in Table 2, TIFs have generally been consensually approved by the City Council, although almost half of its members indicated in interviews that they had raised objections to specific proposals, resulting in their modification or abandonment prior to formal council action.  A couple of council members indicated that they had voted against one or two projects.

Downtown redevelopment has been a main concern of Mayor Kay Barnes and the Council in recent years, and has resulted in more than $1.6 billion in downtown improvements since 2002.  These include:

• A 525,000 square foot world headquarters for H.R. Block was completed this year at a cost of $138 million, including TIF financing.

• The Power & Light entertainment district (involving nine blocks of new offices, restaurants, bars, shops, and garages) at a cost of $600 million, split about equally between the developer (Cordish Co. of Baltimore) and public financing, is expected to be completed before the end of 2007.

• The Julia Irene Kaufman Performing Arts Center, a $326 million project involving a 1600-seat concert hall, an 1800-seat ballet and opera hall, and a 250-seat celebration hall broke ground at 16th and Wyandotte in early 2007 and is scheduled for completion in 2009.  The city provided $18 million in land and $25 million for a parking garage.

• An expansion of the Bartle Hall Convention Center, with the city providing $75 million in improvements, will be completed in 2007.

• The Sprint Arena, seating 20,000 fans, will open in Fall 2007. This $276 million facility is a public-private cooperative venture, with the city coming up with 60 percent of the funds, and such private entities as Anschutz Entertainment and Sprint contributing private funds.  Voters approved bonds to be paid off through taxes on car rentals and hotels and surcharges on tickets.

• A wide variety of other developments – including a renovated Presidential Hotel by Hilton, the Kansas City Repertory Theatre, the NCAA Coaches College Basketball Experience, and the KC Star Press Pavilion - are also under construction in the core of the downtown.

As shown in Table 2, these various projects were unanimously approved by the Council, with only a couple of officials indicating that they had withheld support for some of these proposals pending modification of the contracts to meet their concerns.  The only major proposal encountering widespread resistance sought to build a baseball park downtown; surveys indicated little citizen support for abandoning Kaufman Stadium, the home of the Royals, and this proposal was soon dumped.

Raytown MO

BHA Retention.  BHA is Raytown’s largest employer (of 250 people) and the only corporation in the community that is involved in the global marketplace (exporting filters to control pollution in coal-burning factories).  When the company indicated that it was considering relocating in Overland Park, the city administrator initiated talks with BHA aimed at its remaining in the community, and the council reached an agreement with BHA in 2001 to: (a) provide a TIF tax abatement to help finance an expansion and a new façade of the BHA building; it provided a ten-year 100 percent tax abatement (and a 50 percent abatement for the next 15 years) on increased property values, and (b) upgrade and beautify the streets and area around BHA by building a Gateway Project at the intersection of  63rd and Blue Ridge Cutoff.  While grants from the County and State and private donations covered most of the costs of Gateway, the city committed $400,000 to it, which was completed in 2004.  As shown in Table 2, only one council member voted against these incentives to retain BHA, and others were mostly strong supporters of these initiatives.

Lee’s Summit MO

Summit Woods Crossing.  This shopping mall opened at the southwest intersection of I-470 and US-50 during October 2001, and retailers at the shopping center have brought the city over $1 million in sales tax revenues, even after tax abatements.  The council supported this project by providing the developers with a TIF and tax abatement.  It also created a TDD (transport development district) that financed improved highways providing access to the mall.  The city also used its powers of eminent domain to displace residents living in areas where the public improvements were built to support the Mall.  In return for such incentives, the developer agreed to a provision that tenets would not be businesses currently operating in the community.  As shown in Table 2, two members of the council opposed these public provisions in support of Summit Woods Crossing.

St. Joseph MO

Premium Pork Processing Plant.  In 2000, Seaboard Foods proposed to build a pork processing plant in the stockyards in southwest St. Joe’s, which had been abandoned for over 30 years.  Citing various problems with the proposal – such as paying minimal wages that were thought to attract only migrant workers and having inadequate provisions for waste water treatment – the City refused to provide incentives and approval for the project.  Two years later, the city received another proposal, this time from Premium Pork, to build a $138 million office and meat processing plant at the site.  Premium agreed to pay higher wages ($10.50 an hour), support unionization of workers, and deal with other concerns if the city would use TIF bonds to prepare the land and improve the roads for the project.  Believing this project would provide needed blue collar job opportunities in the city, all but one official supported the Premium Pork proposal.  The plant was completed in 2006 and currently employs about 500 workers, with an anticipated expansion to 800 workers. 

Kansas City KS

The Kansas Speedway and Village West.   These developments on the western edge of the city – at the intersection of I-70 and I-435 - have been heralded as a major rejuvenation of this declining city.  The Kansas Speedway has drawn capacity crowds of 82,000 to NASCAR events since it opened in 2001.  Village West includes a variety of hotels, restaurants, and retail stores including Cabellas Outdoor Sports, Nebraska Furniture Mart, the Great Wolff Lodge, the Legends Entertainment District, and the T-Bones minor-league baseball park.  During the late 1990s, Kansas City used its powers of eminent domain to purchase 135 homes in the area to facilitate these developments.  It issued a 30-year tax abatement to the owners of the Speedway.  And to support both the Speedway and the other developments in Village West, it issued over $300 million in STAR bonds, a Kansas developmental tool to attract commercial entertainment and tourism, patterned on TIF bonds.  Even though various facilities in Village West are still under construction, these developments have attracted about 10 million visitors annually.  As shown in Table 2, the Consolidated Wyandotte County – Kansas City Commission has been unanimous in supporting these developments, with only the initial use of eminent domain generating much controversy within the Commission.

Overland Park KS

Arena and Entertainment District:  Hoping to develop a “destination center,” the Overland Park City Council became receptive to a proposal by the RED Development Company in 2003 to build an entertainment and shopping district – along with an 8000-seat sports arena - on 57 acres at Metcalf Ave. and 115th  St.  The arena would become home to an indoor soccer team (the Comets) and perhaps a minor league basketball team (the Knights), which seemed eager or willing to leave their past home in the aging Kemper arena in Kansas City, MO.  The proposal called for a 290,000 square foot entertainment–shopping district adjacent to the arena, which would include a large dining/dancing facility, a sports hall of fame, interactive entertainment, and other facilities.  In early 2004, the city created a special district in the area (to secure $50 million in STAR bonds for the project) and agreed to become owner of the arena – assuming responsibility for $25 million debt on it.  The City also signed a letter of intent to have a private firm manage the arena.  In November 2004, it signed a letter of intent with RED regarding the financing of the project; the city would acquire the land, abate taxes for 10 years, and develop a transportation district to pay for public infrastructure improvements.  However, during the summer of 2005, a consultant’s report indicated reservations about the viability of the project, raising doubts that the metropolitan area could support both the Sprint Arena in downtown Kansas City (which was already under construction) and the smaller arena in Overland Park.  The developer also sought additional public incentives.  As a result, the extensive support that existed for the project on the City Council quickly evaporated and the project collapsed.

Lawrence KS

Wal-Mart.  In 2002, Wal-Mart sought to build a second, 225,000 square foot Superstore in Lawrence, this time on property at the NW corner of the intersection of 6th and Wakarusa St.  The Planning Commission and the City Commission quickly and decisively rejected this proposal on grounds that it was far too large for the location.  In 2003, Wal-Mart returned with a second proposal for the site, this time for a 132,000 square foot building.  Again the Planning and City Commissions denied a building permit on grounds that the project was still too large for that location.  It was also rejected on grounds of being inconsistent with zoning requirements and the City’s Master Plan (Horizon 2020), that permitted a “variety store,” but not a “department store” there.  Wal-Mart sued claiming the denial was based on political considerations rather than technical land-use requirements.  The issue loomed large in the 2003 election, and “anti-Wall-Mart” candidates won and have resisted resurrecting the issue.  In all 7 lawsuits have been filed on the case, and the city has spent about a $250,000 in legal fees defending itself.  So far, the courts have upheld the City’s denial of building permits to Wal-Mart for this project, but the issue will once again be before a District Court beginning April 16, 2007.  The retirement and defeat of two of the fiercest opponents of the project a few weeks earlier has renewed speculation about the City’s willingness to reach a settlement with Wal-Mart on the issue.

Topeka KS

Go Topeka.  In November 2000, voters in Topeka narrowly approved a 1/4 cent sales tax to facilitate economic development in the city.  It was estimated that the tax would generate $22 million during the four years for which the tax was authorized (from Jan 1. 2003 to December 31, 2006).  Most of these funds went to a program – Go Topeka – to promote economic development: to market the city to firms who might locate in Topeka, to procure land for new plants, to build the infrastructure (roads, sewers, etc.) needed by these new facilities, to provide other incentives for businesses to locate in Topeka, and to train the work force for new jobs.  Some of the money from the 1/4 cent sales tax went to repair old rural bridges.   Most council members actively supported this economic development initiative during the referenda, supported the creation of a Joint (city-county) Economic Development Organization  (JEDO) to administer this program, supported the purchase of 143 acres in the area between Topeka Ave. and US 75 at 57th St. as a site for future developments, and granted a 10-year property tax abatement for a Target Distribution Center.  As shown in Table 2, the often-polarized Topeka City Council has nevertheless been fairly consensual in supporting this initiative.

Richmond CA

Point Molate:  In 2003, the City of Richmond acquired the deed for the former U.S. Navel facility at Point Molate, which had closed in September of 1995. The site sits along part of the shoreline of the San Francisco Bay, near the San Rafael Bridge.  It also sits near existing industrial sites, most notably a Chevron refinery. One requirement of obtaining the deed was that the land be used for economic development purposes. The plan initially was to develop the site as a mixed use, residential, shopping, and Pomo Indian casino development. This was to “enhance the economic base and long-term economic viability of the city; create and attract job and business opportunities; improve the City’s regional presence and attractiveness; and Expand open space and recreational and opportunities.” <http://www.ci.richmond.ca.us/index.asp?NID=270> )  The proposed project was extremely controversial from the start. Individuals (both residents of the city and nonresidents) have opposed building the Casino, while others strongly supported it. Some members of the city council have been strongly opposed, arguing that the negative social effects on the community of a gambling resort far outweigh the economic development benefits. Environmentalists argued that the whole area or at least a greater proportion of it be left as open space, which of course would include public access to the shoreline. Despite this controversy, on November 9, 2004, the Richmond City Council voted 6 to 2, with one abstention, to enter into an agreement with Upstream Point Molate LLC, to develop the site as a destination resort including gaming facilities. While the original agreement has since been amended, the basic development plan remains in place. However, currently the city, Upstream, and the U.S. Navy are still engaged in negotiations regarding the environmental clean-up of the site, and ongoing controversy sheds some doubt on the viability of the proposed project, at least on the incorporation of a casino. 

Stockton CA
Stockton Events Center:  As so many cities do, the City of Stockton wanted to revitalize its downtown area.  In 2001 the city took steps to determine the feasibility of a downtown arena and entertainment area that would be a draw for both residents of the city and for the larger region.  After a series of steps, from requests for proposals to run feasibility studies to approving the final EIR in December of 2003, the city council in March of 2004, by a vote of 6 to 1, approved a series of actions that paved the way for the financing, construction, and operation of the Stockton Events Center. Their hope: that the Center would become a destination entertainment attraction for the larger region, even pulling visitors from the San Francisco Bay Area, just over the Altamont Pass.  When fully completed, the Center will contain a 10,000 seat indoor arena, a 5000 seat baseball park for the Stockton Ports minor league baseball team, a privately owned hotel and conference center, and approximately 60,000 square feet of retail and restaurant space.  While there was much community support for the project, some were concerned about the financial feasibility for the city.  The arena and stadium opened to large crowds, but the long-term success of the project is still unknown. 

 
Lodi CA
Four Corners:  In December of 2001, developers first presented a plan to the City of Lodi for a shopping center to be built on what was at that time undeveloped agricultural land.  The center was to include a Lowe’s retail store and garden center, a grocery store, and eight individual building pads.  Those in favor of the project argued that it would create jobs and bring revenue into the city as well as provide services to city residents.  Opponents of the plan (concentrated primarily in one group known as Citizens for Open Government), argued that this represented a loss of viable farmland and the development itself would increase local and regional pollution.  Of particular controversy was the adequacy of the environmental impact report, with Citizens for Open Government arguing that the report was inadequate.  The Council was not persuaded that the EIR was insufficient, and voted 4 to 1 to accept the report.  However, because of the public controversy regarding especially the loss of farmland, the developers offered to gift to the city at least 22.39 acres of contiguous agricultural acreage elsewhere within the city’s boundaries to be permanently protected from future development.  Some members of the city council were concerned that this would set a dangerous precedent that would hinder future development, but ultimately, the city council voted unanimously to approve the development.  The Lowes anchor store is currently open for business. 
Part 4:  Ethics matter in the approval of economic development projects

Not surprisingly, Table 3 shows that urban officials report that economic considerations were far-and-away the most important factors affecting their decisions regarding the concrete economic development issues in our sample.  The reported measures in this table are simply the average (mean) scores that officials provided concerning the importance of each of the listed factors in affecting their positions on the specific public assistance issues described in Part 3.  If an official said that a factor was irrelevant to his or her position, it was scored as “0.”  If it was regarded as a very minor consideration, it was scored as “1.”  If it was seen as the most important consideration, it was scored as “5,” with intermediate scores being provided depending on the importance attributed to a factor relative to others mentioned by the official.

Officials thought group pressures were irrelevant to their positions on over 71 percent of their economic development decisions, and they claimed these pressures were of moderate or high significance less than 10 percent of the time.  When they reported that group pressures were significant, they normally arose from the Chamber of Commerce and other groups supporting economic development.  Only on the Wal-Mart issue did group pressures weighted against the development, and most council members saw these pressures as congruent with their independent judgments.  No council members reported that they felt compelled to yield to group pressures on these issues.

Officials also reported being little influenced by constituency preferences on such issues.  About half of the time, officials said they thought citizens in their district and/or throughout the city had no meaningful preferences on the issue.  When officials thought constituent preferences were meaningful, they usually regarded such preferences as supportive of economic development initiatives, but not a major consideration in the positions they took.  In some cases, council members voted against their constituents even though doing so caused difficulties. For example, in Richmond, one member of the city council noted that she opposed the Point Molate resort proposal in spite of the fact that her voting base favored it.  She noted that this caused problems for her but she simply could not support urban gaming because of the social problems she believes it creates. 

About seven percent of the time, officials claimed that they were more concerned with influencing citizen preferences than responding to pre-existing public opinion.  On such occasions, they rejected that they were instructed delegates obliged to reflect constituent preferences and instead regarded themselves as better informed than constituents about the implications of a particular developmental proposal; they assumed the role of persuading their constituents to support the projects as well.

Despite usually arriving at consensual decisions, council members did not see the arguments of their peers on the councils as having a large impact on their own positions.  Almost two-thirds of the time, they claimed such arguments were irrelevant to their position and only ten percent of the time did they see these arguments as having a significant independent impact on their positions.

Legal considerations can obviously be relevant to many developmental issues, but officials only acknowledged this importance 30 percent of the time.  Persons who had reservations about providing TIFs in Kansas City usually mentioned that they believed that Missouri State laws governing their use were being too generously interpreted.  For example, the provision that the area be blighted to qualify for this tax abatement seemed to be flouted when TIFs were provided for projects in the upscale Country Club Plaza.  On other occasions, some council members questioned if particular projects satisfied the “but for” provision of State law – that the project would not be economically feasible without (“but for”) the tax exemption; they maintained that some businesses had every intention to proceed with expansions and other investments and sought the TIFs simply to enhance their profits.  Of course, the Lawrence commissioners have been highly attentive to legal considerations in their battle with Wal-Mart, as they realize that their justification for denying the permits for the project must be able to withstand court challenges, but such legal considerations did not determine their position on the issue; they simply thought the project would have negative economic impacts on the city as a whole and did not conform to the City’s Master Plan.  In Stockton, one council member questioned the legality of the city’s financing plan for the downtown events center.  This official even moved to amend the resolution on the events center calling for a halt to the project completely if the sale of bonds for the project was found to be legally improper (though that amendment failed).  In Lodi, one official in support of the Four Corners project, on a separate vote opposed accepting the EIR because of legal concerns regarding its adequacy.  Overall, however, city officials regarded legal considerations as significant constraints on their positions less than eight percent of the time.

Jurisdictional considerations were considered irrelevant 74 percent of the time, and seldom of more than minor significance.  A few council members cited jurisdictional competition as factors in certain cases.  Some officials in Lee’s Summit claimed that Summit Woods Crossing was needed to retain the retail sales that were being captured in Independence and other nearly communities from shoppers who could not find adequate shopping opportunities in Lee’s Summit itself.  Some officials in Raytown reported a need to provide economic incentives to BHA to keep the business from relocating in Overland Park.  Some officials in Overland Park justified their support for the arena and entertainment district as responding to an underlying metropolitan rivalry.  In their view, Kansas City, Mo, was the dying, unsafe, and unattractive central city, while Overland Park was the new dynamic center of the area, a place that residents from many surrounding suburbs felt to be a safe and attractive locale for entertainment.  Nevertheless, officials reported such jurisdictional matters as important considerations less than ten percent of the time.

Political culture considerations were cited less than 20 percent of the time, and council members almost never cited these considerations as having a positive impact on their own position.  One official in St. Joseph complained that his city still had elements of a racist culture, which enabled the Premium Pork people to play “the race card,” by claiming that their proposal, unlike that of Seaboard, would not result in the infusion of Hispanic migrants into their community and public schools.  Some council members in Topeka claimed that they had to make heroic efforts to get Topeka voters to approve the quarter cent sales tax on behalf of economic development, given that community’s sense of itself as a “government” town that was little dependent on corporate investment.  However, Lawrence officials were buttressed in their opposition to Wal-Mart by its history of broad citizen support for rejecting outside developments that threatened the community’s internally generated plan for its own growth, a plan that sought to protect its downtown from threats that surfaced on the outskirts of town.

City officials cited “the economic interests of the city” as very important to their position on these issues more than three-quarters of the time.  Most of the time, economic considerations weighed in favor of proposed developments, but on some occasions – as on the Lawrence Wal-Mart issue - officials thought that the economic interests required their opposition to projects.  On other occasions, officials who had reservations or opposed projects drew different inferences about their (often uncertain) economic impacts.  For example, in Stockton one opponent of the events center was largely concerned about the economic impact on the city of undertaking such an expensive development project, especially within a context of doubt about how much revenue to the city the center would bring in over the long-term.  In the remainder of this section, we will suggest that such considerations do not simply reflect an accounting of projected costs and benefits but broader principles that officials bring with them to these decisions.

Table 4 lists various principles that we explored with city officials and that are relevant to economic development issues.  During the course of our interviews with them, but removed from direct discussion of the concrete issues reported here, officials rated their support for each of these principles on a five-point scale.  After summarizing the extent of support among officials for such principles, we discuss how these principles were applied and resisted by officials when valuating developmental proposals.

Economic growth is in the public interest.  To measure broad orientations to economic development, we asked officials to rate the following statement:

Because wealth and money are especially important social goods – as their possession often allows one to purchase other goods – city governments should create policies that cause economic growth and development and that are economically efficient, even at the expense of other social goods.

Eleven percent of our officials strongly agreed with this statement and another 41 percent agreed; only 13% disagreed (rating this statement as a “1” or a “2.”  Few public officials position themselves as opponents of economic developments, and instead agree that, overall, such developments serve the “city’s interest,” as Peterson (1981) and Eisinger (1988: 34-54) noted decades ago.  When indicating that “economic considerations” were the primary factors affecting their positions on concrete issues, officials sometimes referred back to this principle, either directly or indirectly.  But beyond the obvious role of this principle lay questions of how officials interpret and apply it, and when other principles supercede it in importance. 


Subsidizing business investments.  Near the end of our interviews, we pointed out that we had heard many conceptions of “the economic interests of the community,” and thus wanted officials to rate some of these conceptions, again on a five-point scale.  One such conception was:

Subsidizing business investments is in the interest of the city because it provides jobs and enhances the tax base.

As shown in Table 4, officials (strongly and moderately) agreed with this statement 40 percent of the time, but 24 percent (strongly or moderately) disagreed with it.  Nevertheless, opponents of subsidies often voted to support subsidies on specific projects, explaining that they were an unfortunate fact of life, as cities were engaged in competition with other cities to attract or retain mobile wealth.  Despite their ethical objections to such subsidies, they felt compelled to provide them.  However, other officials stood by their ethical qualms.  Some questioned whether the city would actually benefit from the jobs provided. One council member from Richmond asked, “will the subsidy provide not only the economic investment you want, but also the social change you want.”  In Raytown, some council members claimed that most of the BHA jobs were filled, not by Raytown citizens, but by residents of neighboring communities (especially Kansas City).  St. Joe’s officials also opposed the original Seaboard proposal because they saw its low-paying jobs as being attractive only to migrant workers, not to St. Joe’s residents.  In general, officials thought that the mere provision of jobs was inconclusive about serving the city’s economic interests; the question was the quality and compensation of the jobs provided, an issue which we will explore further in Part 5 when we consider the “living wage” issue. 


Other officials questioned whether the mere enhancement of the city’s tax base was sufficient to justify subsiding business investments.  Depending on the specific terms of the TIF and STAR bonds and other tax incentives provided to businesses, the city could incur more costs in providing services resulting from the developments than they attained in revenues.  Opponents of Summits Woods Crossing in Lee’s Summit and the entertainment district in Overland Park cited such concerns as central to their positions on such issues.  Additionally, subsidizing certain business developments was seen by some officials as having potential adverse effects on other businesses, canceling out the anticipated benefits of the subsidies.  Some Lee’s Summit officials reasoned that they might lose more in sales and property tax revenues from stores downtown than they would gain in tax revenues from Summit Woods Crossing.  Such reasoning lead many officials to think that subsidies should be reserved for industrial developments and those entertainment projects that attract tourists and other travelers into their community; retail developments should be denied such subsidies.


Laissez-faire.  When pursuing officials’ conception of the “economic interests of the city,” we also asked them to rate the following principle.

City governments should not interfere with the free market, either controlling or subsidizing the business decisions of private citizens and companies.

More officials (41 percent) expressed support than opposition (33 percent) for this idea, though most officials were either neutral or weak in their support or opposition to it.  While most officials appreciate free market logic, they usually reject that such logic can dictate their concrete policy decisions.  They understand both that governments must subsidize economic developments to realize such benefits as the rejuvenation of downtown Kansas City and that they must control investments that can adversely affect the community.  The most frequent application of the laissez-faire principle was when officials sought to differentiate between governmental support for the development itself and for the public infrastructures (roads, sewers, and so forth) surrounding the project.  For example, in Raytown, some council members objected to the city providing TIF bonds for the expansion and the improvement of the BHA building itself, but had no difficulty supporting the adjacent Gateway project, which involved the roads serving BHA and the larger community.  The more difficult question for some advocates of laissez-faire was whether purchasing and/or preparing the land for new developments compromised their principles.  Most concluded that their commitments to the free market were not so strong as to preclude such governmental support for economic developments that served the economic interests of the community.


Controlling private investments.  Additionally, we asked officials to rate the following principle.

City governments should control business investments to ensure that they conform to the community’s broader future plans.

Zoning and land-use regulations are so etched into the job descriptions of city officials that this principle would seem uncontroversial.  While 52 percent of our officials agreed with it, 31 percent disagreed, and another 18 percent were neutral.  Obviously, officials recognized the zealous implementation of land-use controls can inhibit their ability to attract new developments and are the major weapon in the arsenal of opponents of developmental projects.  Thus far, Lawrence officials have effectively used this weapon to prevent a new Wal-Mart superstore.  For the most part, however, officials used this principle to seek modifications in developmental proposals during negotiations.  In Kansas City, for example, it was clear that developers seeking TIFs for projects downtown and elsewhere must enter into lengthy negotiations with the administrative staff, and the staff consulted with the mayor and council members about these developments.  Interestingly, in Lodi, developers offered a concession, offering to set aside land as permanent agricultural space to appease public opposition, even without the city first demanding that it do so. But this is unusual. Generally, to get developments that correspond to city standards and address neighborhood concerns, officials have often demanded many modifications in the proposals: smaller buildings, more attractive facades, landscape beautification, and other public controls over private developments.  Even officials with laissez-faire principles seem to recognize that such regulations are expected by the public and indeed, by the developers themselves.


Equal opportunity.  Among the many moral and justice principles that we presented to officials were several regarding their positions on equal opportunity.  One such principle was applied by some officials to economic development projects:

Local governments should include race and other such social characteristics as an important consideration when selecting among applicants, so that government can better approach to goal of “mirroring the diversity of the population.

More than half (52%) of our officials agreed with this principle, while 34 percent opposed it.  While this principle is most applicable to municipal employment policies, the underlying idea also gets at the notion of minority set-asides in contracting.  Several black council members in Kansas City, for example, insisted on the importance of “minority participation” in the various downtown redevelopment projects.  It was suggested that their support for the Sprint Arena was contingent on its developers agreeing to specific provisions that ensured extensive employment of minorities in the construction of the Arena and in jobs that would be available there subsequently.  This principle and this case seem revealing of the role of justice principles in economic development projects.  Such principles are not primary considerations in the positions of most officials, and such principles might be opposed or viewed as having little application by most officials when resolving specific developmental issues.  Nevertheless, if some officials support such principles and insist on their application, they can yield benefits for some citizens.  It is likely that officials in Kansas City could have secured approval of the Sprint Arena without any concessions regarding minority employment, but the desire to reach as much consensus as possible on such issues prompts inclusion of such “social justice” concerns into the overall resolution of the issue.

Utilitarianism.  Officials also rated on our 5-point scale the following statement.
Public officials should adopt those policies and programs that serve the overall public interest – that provide the greatest good for most citizens – and not be overly concerned about who is most benefited and who is most hurt by policies that service the public good.

Fifty-five percent of our officials (moderately or strongly) supported this principle, and only 15 percent (moderately or strongly) opposed it (with the other 30% being neutral). But even weak supporters of utilitarianism were troubled by policies that hurt some citizens.  The most prominent “hurt” involved in developmental projects involved eminent domain and relocation matters.  Displacing residents in the footprint of the Kansas Speedway, Village West, the Target store in Topeka, Summit Woods Crossing in Lee’s Summit, and many of the Kansas City projects stirred ethical concerns among most of the officials involved in these decisions.  Typically, they assuaged their guilt by agreeing to buy-outs at 125-150 percent of market value and making other accommodations to those displaced by the developmental projects.  We will return to the eminent domain issue in Part 5.


For the most part, utilitarian principles were used in much the same way as the idea that economic growth serves the common interest.  Indeed, when discussing specific developmental issues with officials, it was often difficult to disentangle their utilitarian and “pro-growth” principles.  We did, however, observe one distinction that guided our discussions and coding of these matters.  Sometimes officials spoke of competing values when thinking of the developmental issues.  Opponents of the Point Molate development in Richmond voice strong concerns about the overall quality of life in the City, believing that for the majority of the community the social damage brought on by gambling would far outweigh the economic benefits. Others worried about undermining the natural environment when supporting projects at the outskirts of town, as at the Kansas Speedway, and they worried about overall traffic congestion accompanying such projects as that at Summit Woods Shopping Mall.  When officials judged that a project had economic benefits for the community that outweighed such competing values, we concluded that their pro-growth principles were strong and operative.  At other times officials spoke of harmed segments of the citizenry when thinking of development issues.  They worried about traffic disturbing the residential ambiance of specific neighborhoods if such developments as the Lawrence Wal-Mart came to fruition.  When officials concluded that a project had overall benefits for the community that outweighed the burdens on specific groups, we concluded that their utilitarian principles were strong and operative.  While our officials expressed somewhat stronger support for utilitarian than pro-growth principles, they were overall more hesitant to harm specific groups than compromise competing values.  Because people complain and vote in ways that values do not, qualms about utilitarian principles have greater impact on developmental policies than qualms about pro-growth ones.


Rawlsian concerns.  To address the objections to utilitarian principles made famous by John Rawls (1999), we asked officials to react to the following principle:

Public officials should adopt policies that improve the conditions of the least advantaged citizens – those raised in unfavorable social circumstances of less endowed at birth.  They should reject policies that make relatively disadvantaged citizens worse off, even if such policies are otherwise beneficial.  They should normally try to make the disadvantaged better off, even if this imposes some costs on the more advantaged.

Overall 55 percent of our officials agreed with this principle and only 18 percent disagreed (with 27 being neutral).  Such social concerns are much more relevant to other policy areas such as providing social services and revitalizing deteriorated neighborhoods than the kind of economic development projects that we are considering here (see Schumaker and Kelly, 2005), but they can evaluate developmental projects for their impact on the poor.  Both the Mayor and the Vice-mayor in St. Joseph emphasized that their opposition to the original Seaboard pork processing plant was based on the unwillingness of the company to pay wages above the minimum wage and allow unions to organize their workers.  In the next section, we consider a hypothetical linkage policy to further consider the role of such concerns in urban policymaking.


Other ethical concerns.  We do not claim that the ethical concerns explored above exhaust the moral and justice principles that urban officials apply to the resolution of issues.  In previous research (1998), we pointed out that interviews with council members in other cities led to the recognition that economic development proposals can be derailed by principles emphasizing: 

Putting "Morality" First.  Adult entertainment districts are just the most obvious cases where economic developments can be opposed by those with moral reservations about pornography, gambling, and other “vices and sins.” (Sharp, 2005). 


Protecting the Environment.  Some developments, such as the Seaboard pork processing plant, impose environmental hazards that lead to their abandonment.


Preserve Historical Structures.  Some officials oppose development projects as a result of their concern for the preservation of their community's history and culture.  While historical preservation concerns did not arise in the issues in our current sample, and while few officials called themselves historical preservationists, those that did recognized that such concerns were normally incompatible with new economic developments or required costly modifications in them.  We are confident that some officials were prepared to restrict economic development on behalf of historical preservation.


Enhance Aesthetics.  Progressive regimes, especially in middle-class communities, have often controlled or curbed developments because of aesthetic values (Kann, 1986; DeLeon, 1992).  Officials in our cities were able to address such concerns before approving many of the projects in our sample. 


Avoid Municipal Liability. For most of our respondents, city liability was also a consideration when development decisions had to be made.  Is a proposed development going to leave the city open to a lawsuit in the future?  As one respondent said "people expect that when a city signs off on a development that it is a safe place to live or work.  They can sue us, and we owe it to the taxpayers not to lay ourselves open to that.”


Protect taxpayers.  We have seen that urban officials understand that economic development is good because it often serves the economic interest of the city.  But officials also understand that economic development has economic costs associated with it, and they have moral concerns about the distribution of these costs.  Some officials believe that new industrial and residential developments benefit disproportionately those who work and reside in these developments, but the costs associated with providing public services to these developments -- like police and fire protection and new schools -- may be born by taxpayers throughout the city.  

Protect other governmental entities.  Some officials believe that the methods of subsidizing new developments may impose costs on other governmental entities who have no voice on the issue.  The best example here is the practice of providing TIFs to subsidize new developments.  The problem in this regard is that school districts depend on property taxes that are abated; while TIFed developments yield no revenues for them, public schools must still provide services for families that locate in the community to work in the new developments (Weber, 2003).


In summary, an examination of the resolution of concrete policy decisions regarding economic development suggests that ethical concerns – though much less important than economic consideration – nevertheless play a significant role in the resolution of such issues.

Part 5: Officials responses to hypothetical economic development issues


Understandings of urban officials’ support for economic development that emerge from an examination of the concrete issues can be supplemented by examining their reactions to hypothetical issues that we presented to them.  Though such an examination cannot include any actual policymaking behavior, two gains can be had from such an analysis. First, economic development policy is always an evolving frontier at the local level.  Policy innovations with significant implications for economic development diffuse through cities, and officials can be differentially receptive to them.  We can capture this receptivity through the use of hypothetical issues. Second, our discussion of the resolution of concrete policy issues has been largely descriptive; thus far, we have merely described what the officials’ claimed to be the factors that influenced their policy decisions.  In contrast, our analysis of the factors influencing official support on the hypothetical issues can be more explanatory.  We can use basic correlation and regression techniques to detect factors that may explain why officials oppose or support developmental policies beyond those that officials themselves report.  Most importantly, we can use step-wise multiple regression techniques to see if officials’ support for economic development is associated with principles other than those they articulated as important, and we can assess whether such principles have any additive explanatory power when accounting for officials’ positions on issues.


During our interviews, we presented officials with four hypothetical issues with implications for economic development.  Two of these issues assessed relatively aggressive pro-growth initiatives:  using eminent domain on behalf of private developments and approving exclusive gated residential communities that wall off relatively affluent homeowners from the rest of the community.  Two of these issues assessed so-called “smart growth” policies, initiatives that may constrain without prohibiting new economic developments:  granting tax abatements for only those developments that pay their employees a living wage (Martin, 2001), and linking approval for developments to developers providing benefits for disadvantaged citizens in the community who are unlikely to be direct beneficiaries of the development itself (Keating, 1986).  The distribution of support for these hypothetical issues is provided in Table 5.

Eminent Domain for private purposes.  Suppose a large national corporation (Entertainment Incorporated) has brought before the Council a plan to redevelop a deteriorated section of the city, replacing older rundown buildings with a new restaurant and theatre complex.  Most of the owners whose buildings are located in the area have already happily agreed to sell to Entertainment Inc., but one owner (who leases store space to "mom and pop" stores) has refused to sell.  The current tenants of this and other buildings object to the proposed project, arguing that their displacement would put an end to their livelihood, as they would be unable to pay the higher rents a move would require of them.  However, the complex would be expected to bring the city millions of dollars in annual tax revenues, addition to proving jobs and amenities for citizens.  The City Council must vote on whether or not to take over the property of the lone holdout.

As shown in Table 5, two-thirds of our officials were supportive of using eminent domain for private developments, though most of these officials where only mildly supportive of the concept, suggesting that they would use such authority cautiously.  One-fourth of our officials indicated that they had (various degrees of) opposition to this concept.

Zoning for a Gated Community.  A group of developers (calling themselves Safe Haven) seek a variety of approvals from the Council to build a gated community – a highly exclusive development featuring large lots and expensive homes - on the outskirts of town.  The Council must vote on whether or not to approve this development. 

While almost a quarter of our officials said they strongly disliked the idea of gated communities, sixty percent claimed to be supportive of such developments.

A living wage ordinance.  Suppose ACORN - a national "Association of Community Organizations for Reform Now" - has organized a number of community organizations and activists to push for a living wage ordinance in your city.  They have proposed that any business receiving a significant municipal contract or a large financial incentive or subsidy to invest in the community must agree to pay its employees a living wage - a wage that would raise a family above the official poverty level as well as provide health benefits.  Many members of the business community object to this proposal, claiming that it would raise the costs of doing business throughout the community and would deter private investments in the city.  The City Council must resolve the issue.  

The officials in our sample were almost evenly split in their support for a living wage ordinance: overall, 47 percent they supported it while 46% said they were opposed. 

Linkage Economic Development policies.  Cybertech, a giant in the computer industry, is interested in locating in your community and is thinking about investing hundreds of millions of dollars on an office park.
  Cybertech seeks city help in obtaining land and getting necessary permits for the project.  They also have asked for a large and prolonged abatement on local taxes, claiming other communities will provide even more generous economic incentives for them to locate in these alternative locations.  There is widespread support for this project, but there are also a significant number of community organizations and activists who believe that Cybertech should be asked to provide “linkage policies.”  Such linkages would help those in the community who are not direct beneficiaries of the office park - for example by providing significant annual contributions to a community development fund providing improvements in the inner (or impoverished) part of the city.  The Council must decide whether or not to support efforts to extract such linkage policies from Cybertech.

Thirty-eight percent of our sample said they would oppose such efforts, while a larger number (57%) said they would support such efforts.  However, most of the respondents expressed some hesitancy in pushing too hard in efforts to extract linkage policies, of course for fear of loosing the project to another community that could be seen as more “business friendly.”
 

Correlates of support for hypothetical economic development issues.  Table 6 shows the correlates and beta coefficients of official support for public assistance on these hypothetical issues.  To provide a very broad overview, we constructed a summary index of “overall support for economic development,” which is simply derived by summing support scores for our two pro-growth hypotheticals and subtracting their support scores for the “smart growth” hypotheticals.  We also show the factors associated with each of the four hypothetical issues.  Three types of independent variables are reported here: (1) official perceptions of various characteristics about their communities and districts; (2) some broad characteristics describing the officials themselves; and (3) some morality and justice principles held by the officials.
  As discussed in Part 2, our basic hypothesis is that morality and justice principles are as important as other, more frequently cited, factors as correlates of support for economic development.
Table 6 shows that many principles of urban officials are related to their position on these hypothetical issues.  As shown in the column providing the correlates of the overall index of support for these issues, the more officials believe that the common good is enhanced by pursuing economic growth, the more they support the “pro-growth” alternatives of these hypothetical issues.  Beyond this obvious result, we see that alternative conceptions of the economic interests of the city are also related in predicable ways.  However, none of these principles have a significant independent impact on the overall index of support for the pro-growth positions on the hypothetical issues.  If one is seeking broad generalizations about support for such issues, then a simple focus on ideology and political culture will suffice.  Support for pro-growth initiatives is enhanced by having self-defined conservatives on the council and by having officials who find themselves in cultures where citizens are unlikely to participate in local political issues.  This does not mean that the principles of officials are unimportant, but only that the ideological orientations of officials suffice to provide broad generalizations.  Because self-defined conservatives are likely to have pro-growth principles, we need only focus on their ideology to predict their general orientation on pro-growth policies.

The results become more interesting when we consider the specific hypothetical issues.  While official support for using eminent domain for private developments is not highly determined by the variables in our model, two factors do seem to have independent impacts.  Not surprising, a broad tendency to see economic growth as a common good enhances support for eminent domain.  Perhaps more surprising is the finding that officials who think that their governing regimes are “progressive” tend to support eminent domain.  However, we defined a progressive regime as one that seeks to use governmental authority to address a variety of social problems – reserving the terms “liberal’ and “populist” regimes for those that focused on using that authority on behalf of the disadvantaged and in an anti-corporate manner.  With such definitions in mind, our findings that eminent domain is supported in order to address social problems like urban decay and promote economic growth are consistent with common sense.

Official support for gated communities is little determined by the variables in the model.  Only support for utilitarianism seems to have an independent effect on acceptance of gated communities, and this seems counter-intuitive.  The exclusivity of gated communities could be perceived as inhibiting their integration into the broader community, and one might think that gated communities could thus be seen as undermining “the greater good.”  But officials apparently do not see it that way.  In commenting on this hypothetical issue, supporters of gated communities often argued that they serve a niche within the housing market and that allowing developers to serve that niche served the public interest, broadly understood.

Official support for the living wage ordinance is enhanced by officials who regard themselves as Democrats, liberals and progressives, and supporters of Rawlsian principles.  Here we see most clearly where inclusion of justice principles enhances explanatory power in the economic development policy domain.  Knowing that officials are Democrats and liberals allows us to predict their willingness to impose living wage provisions on recipients of subsidies for economic developments, but the breadth of these labels limits their predictive power.  When officials believe that it is their role to focus on the disadvantaged in the community – however they label themselves in partisan and ideological terms – they are particularly supportive of living wage ordinances.  Our findings here suggest that living wage ordinances are not so much anti-growth measures (as opponents of living wage proposals allege) as they are social justice measures intended to have the least advantaged members of the community participate in the economic growth that developmental projects promise.

Requiring businesses who seek subsidies to provide benefits for those portions of the community who are not the direct beneficiaries of their development is positively related to such factors as Democratic and liberal orientations and negatively related to such principles as utilitarianism and libertarianism (protecting property rights).  However, our results emphasize that official support for linkage policies is directly and independently enhanced by having minority council members and by having council members who reject the idea that laissez-faire approaches serve the economic interests of the community.

Conclusions



Many factors affect the support of mayors and council members for the economic development issues that we have investigated – both the concrete issues in eleven cities and the hypothetical issues.  As emphasized by leading paradigms of urban politics, economic considerations command the most attention of officials.  Such political considerations as interest group pressures, public preferences, and the political culture of their cities have some impact, but officials report that these considerations are fairly minor.  On many issues, officials doubt that citizens have meaningful preferences, and they report little pressure from organized interests.  


Our examination of the resolution of concrete policy decisions regarding economic development suggests that ethical concerns – though much less important than economic consideration – nevertheless play a significant role in the resolution of such issues.  In part, this is because economic considerations are themselves ethical.  How officials conceptualize the economic interests of the city is dependent on their principles about the role of government in the political economy.  Officials who see the economic interests of their city served by either governmental subsidies of developments or by laissez-faire approaches are most supportive of economic development proposals.  Officials who see the economic interests of their cities further by more extensive land use regulations are less supportive of these issues.   Additionally, moral and justice considerations beyond economic ones can limit officials’ support for economic development projects.  Perhaps these concerns do little more than make developments more compatible with environmental, aesthetic, and neighborhood values, ensure greater compensation for those hurt by those new projects, or result in greater minority participation in the employment opportunities that new developments provide, but these impacts are not insignificant.


Our examination of hypothetical issues suggests that moral and justice concerns are important determinants of both “smart growth” policy innovations and aggressive growth measures like using eminent domain for private developments.  In part, these principles are embedded in the broader partisan and ideological orientations of officials, but these principles also can play a role independent of such orientations.  However, it seems to be the case that different ethical principles come into play on different issues.  For example, Rawlsian principles that prompt some officials to focus on the well-being of the disadvantaged seem especially important on the living wage issue, and opposition to laissez-faire principles seem especially important for the pursuit of linkage policies.  


In summary, the resolution of economic development issues is obviously most affected by economic considerations.  But just as politics matters, so too does ethics matter.   Theoretical understandings of urban economic development that ignore the impacts of moral and justice principles are deficient.

� Of course, some proposals that were thought to be good turn out badly after they have been developed.





� We have found no discrepancies between their self-reported voting and what the record revealed.





� In Berkeley, officials did not self-identify a controversial economic development issue, so this part of the discussion and analysis focuses eleven rather than twelve cities.





� Occasionally, officials said that a particular factor – normally citizen preferences – did not directly influence their position but was a factor in that they felt compelled to address its potential negative influence; for example, officials sometimes said “I successfully educated my constituents on the matter.”  Such occasions were scored as “-1” to indicate that the factor comprised a minor negative consideration, or constraint, on their position.  On a few other occasions, officials said that while a factor pulled them in one direction, their ultimate position was the opposite of the one they would have taken if that consideration was not outweighed by other ones.  Such occasions were scored as “-2.”





� The initial premise of this hypothetical was not too fanciful for most officials in the Kansas City metropolitan area, as Sprint Telecommunications had built such an office park in Overland Park a couple of years before this study was begun.





� In presenting the hypothetical issues, we gave officials opportunities to discuss the reasons for their positions and the conditions that might prompt them to change their minds.  Such responses led to the “strong” and “mild” positions presented in Table 5.  Future analyses will consider these responses in more detail.





� During the interviews, officials provided their perceptions and judgments about the variables in Table 6, usually on 5-point scales.  For example, we presented officials with five types of urban regimes, including whether the government was well characterized as (1) economically conservative (giving priority to keeping taxes low and not interfering with the free market), (2) progressive (using the authority of local government to address a variety of community issues in a proactive manner), (3) socially conservative, (4) liberal, and (5) populist.  A score of  “5” was assigned to that regime type that was thought to best describe the existing regime and a  “1” was assigned to that regime that was thought to most poorly describe the existing regime.  To assess the political culture, we explained that citizens in some cities where highly supportive of some orientation (e.g., having the local government subsidize economic development and growth) while others were highly resistant to such an orientation.  We asked officials to rate their city’s culture on a 5-point scale with “3” being “average.” 





Schumaker and Kelly
1
MW 2007

