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1. INTRODUCTION

1.1 Background

Green open space is anpartant amenityhat affectshe quality of lifeoffered by a local

government. Green open space not only increases property values (Aredexts@006;

Nicholls, and Crompton, 200%sabereand Huffman 20M) it also provides public health

benefits (Tzalaset al, 2007) and ecological servica&/¢lf, 2008. In the last two decades local
governments have found overwhelming support for the creation of green open space through
referenda (Lubekt al, 2005).

Referenda are tools of direct democracy. Theeproposals toepeal orenact laws or
constitutional amendments placed on the ballo
(Initiative and Referendum institute, 20). Data collected byhe Trust for Public Land (TPL)
shows that from 1988 locabgernments in the US have voted on 2,331 open Spefegenc
of which 1,754 were successful. About 87 percent (203tt)edfallot measures were voted on in
the last two decades (192010).

Two plausible explanations for the popularity of green opace referenda are
i ncreasing 6growt hepv e s e n meehd, B999) andndmerfitiKbasegp ma n
competition (Rogerson, 199Rambiri et al, 2007). Most academic inquiry on local green open
space referenda has centered on the former. Ggiook from empirical inquiries have
comprehensively identified the median voter demand factors associated with occurrence of

successful green open space referenda.

! The term open space is consistent with TPL terminology and othdslipedbistudies (Kline and Wilchens, 1994;
Nelsonet al, 2007). | adopt the terngreenopenspacen the study.



Other explanations for the occurrence of green open space referenda, including the role o
amenity based competition, have not been explored in the literature. Research from public
administration has shown that spillovers from public goods provision results in fiscal and policy
interdependence among neighboring local governments (Brueck@a), 20

This dissertatiofiocuses orthe role of green open space referenda in spreading
information about green open space policies in a region. Information is generated as part of the
campaigning conducted before a green open space referendum is vdfetlyoard Zieper,

2001; McQueen and McMahon, 2008ampaigning and adoption afeferendum generates an
information flow tothe neighboringelected representatives and voters abouttieeedchange

in tax/services bundldsr referendum government @éns. It is expected this information
would facilitate a comparative performance of neighboring governments by its atgersalled
ayardstick competition which leads to policy dependence.

A successful greeopenspace referendum creates additignablic goods in a region. In
this process, the produced benefit spilloy@mmote a yardstick competition effect or a free
riding behavior among neighboring jurisdictions. Asult itis possible to obsenfescal
interdependence among neighboring@ownents. The research on green open space has not
ventured into the areas of fiscal and policy outcomes including interdepertdanceuldbe
affected by the occurrence of green open space referendum.

The phenomenon of green open space referendunigsaito the US Even amidst
growing economic uncertainty 112 green space referenda were voted on in the last three years

(20092011). Of these 78 referenda were successful. In the context of continued popularity of the

2 The occurrence of green open space referenda is only observed in the US. Recent research on green open space
provision by governments in Europeknowledge the potential of interjurisdictional competition among local
governments to promote voluntary actions by local governments in creating green open space (Choumert and
Cormier, 2011).



green open space referenda it isgssary to expand the literature on how referendum decisions
translate into policy implementation and expenditure effects.

This dissertation examines three research questions related to fiscal and policy effects of
green open space referendum. Two ofthitee questions concern expenditure effects of the
green open space referenda. Specifically | &stw doesa successful referendum affect local
government 6s gr een angBoesasyceesskl reeremdermadfectt ur e s ?
nei ghbor i ngexgendituees onmgrean bperospadé® third questiomxplores the

causes o$uccessful referendgigure 1presents the spatial distribution of successful
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Figure 1: The spatial distribution of green open space referenda from 1988 to 2011



referendum across states. The distribution of successful refesieodsthatthe green open

space referenda agglomerate in specific regions. Studies have identified demanthfgtctors
predictthe occurrence of referenda. However there is no exammnattioow governments in
regional proximity consider the same policy tool for green open space creation. The policy
guestion examined in this dissertationBy:which mechanisms do successful green open space
referenda diffuse in a region?

The spatial it of the referendum occurrencégire 1] shows regional concentration of
successful referenda. Such distribution increases the potential for adjacency effects. Previous
studies have concluded that spatial policy dependence is a result of shared abiatetits,
resources or incentives (Moscone and Knapp, 2005). The regional concentration of green open
space referenda and conclusions about adjacency effects prompt an inquiry into how referenda is
brought for a vote by multiple governments in the sa@gen. Chapter three examines the
guestion of mechanisms responsible for the diffusion of successful green open space referendum
in a region.

A qualitative research design is adopted to answer this question. Interview data along
with content analysis gdublished records helps to identify diffusion mechanisms. The results
show domination of two policy diffusion mechanisms namely policy learning and incentives.

This finding is useful for stakeholders who are interested in promoting voluntary action to
preserve more green open space in municipal actors.

The first empirical analysis presented in chapter four examines the effect of referendum

on own green open space expenditures. Expenditures for referendum cities, from six different



states in the US, is emaned for a period of ten years (192606). Results show that municipal
expenditures on green open space are significantly higher after the referendum. This finding is
important fortheliterature on green open space referenda because it tests an agsumpti
literaturé. The analysis finds that financing instrumeinfiuencethe per capita expenditures
change caused lgreen spaceeferenda. Bndfinancingyields a positive and sustained
expenditure slopeompared to property taxes finance

The secod empirical chapter studies the effect of green open space referendum on
nei ghborso expenditures. Research has shown
to the positive or negative spilis from neighboring jurisdictions. As a resultardependency in
fiscal behavior can be detected in a regional sp@esdet al 1993. Local governments in
Florida areused as case study for this question. Data shows that neighboring cities in a ten mile
radius increase their expenditures with atrease in the number of green open space referenda.
The spatial dependence of green open space expenditures is found to vary with the number of
referendum in the region.

The dissertation is structured to feature three independent yet connected quastians a
from green open space referendum. The green open space literature is still evolving. However
guestions of expenditure and policy effects of green open space referenda have not been explored
in literature. The dissertation provides insight into hpelicy developed through direct
democracy affectexpenditures foa governmentThe effect ofinformation spillovers, generated
in the process afeferendumon strategic expenditures response by neighbors istlded.A
policy implication of this finthg is that green open space referendum can be viewed as tools to

boost total regional expenditures on green open space. The dissertation also provides an insight

% Increase in expenditures signal either creation of reewig or extension of services both of these are required
conditions for the assumption of benefit spillovers becoming available to the neighbors.



into how spatially proximate green open space referenda are an outcome of policy diffusion
mechanisms. Tis finding providesan alternative explanation for the occurrence of green open
space referenda. In literature referenda are perceived to be an outcome of citizen demand. This
finding presents referenda as a result of institutional factorg alth median voter demands.

The dissertation is organized in the following manner. The next chapter, Literature
Review introduces the existing research which supports inquiry into the three aforementioned
guestions. It features the methodology sectadndissertation which outlines the research
approach adopted for the three analysis chapters.

Chapter three presents the analysis for the first question. It is a qualitative inquiry on
green open space referendum diffusion. The chapter is followedebtyvdb empirical chapters,
four and fivethatare exclusively concerned with the effect of referendum on green open space

expenditures. Concluding thoughts and directions for future research are presented in chapter six.



2. LITERATURE R EVIEW

2.1 Introduction

In US the local governments providenypublic goods. The provision of such goods
enables interjurisdictional competition and residential sorting among regional local governments
(Tiebout, 1956; Oates, 1999). Green open spaoeligded in the bundle of goods provided by
the local governments. There is no single definition of what constitutes green open space. As
Backlundet al(2004) have found the perception of what constitutes green open space varies
among citizens and resehers. In published literature green open space is ternmabasspace
green spaceyr public green spaéeln this study luse the termgreen open spaand adapt the
definition Backlundet al(2004). | define green open spaces as publicly accessitleal areas,
parks and recreation areas, wildlife habitat, and lakes and streams

Historically governments have adjusted the supply of public goods on the basis of public
demandhat filters up through elected representatives (Bergstrom and Good8%8),deacon
and Shapiro, 1975; Holcombe, 1980). In some cases governments present proposal for public
goods provision through ballot measures. These ballot measures are viewed as instruments of

direct democracy i.ehe unmediated public opinion expressiaugh majority voting.

* The literature uses three different terms to describe green open spaces. The most widely usefaespase,

thisterm isconsistent withuse byTrust forPublic Landandsome peer reviewed literatufi€line andwWichelns,

1998; Nelsonet al, 2007). There is no operational definition of open space provided by the literature. The other term

in use ispublic green spacéChoumert and Cormier, 201)hi ch i s defined as open space:
vegetation which are directly (active or passive recreation) or indirectly (positive influence on the environment)

available for users (Leveitaycanand Nikamp, 2005)

5Agricultural areas are not considered green open spaces because they are not accessible to the public.



Over the last two decades there has been a notable increase in the number of ballot
measures for creation of additional green open space. In general ballot measures serve a range of
roles from being strictly advisory to seekig er approval for an increa
resources through sale of bonds or tax increases. In the US green open space ballot measures
have unequivocally approached the public to increase the revenue sources available to create
additional green open apé. Above 75 percent of such ballot measures have tagiéied over
the last two decades. The popularity of green open space referenda and its unique method of
supply through direct public participation make it a subject of res@amhblic administréon
and public finance.

2.2 The Benefits of Green Open Space
Green open spaces like parks, ball fields and greenways are valued amenities. Provision

of green open space involves positive spillovers and joint products, i.e. private and public goods.
(Rewelli, 2003)classified green open spaes an impure public goddGreen open space goods

are consumed by residents and non residents in varying dbgrsaiting in a different set of
localized and regional benefits.

Another way to categorize benefibtained from green open space is to classify the
categories of benefits received. This characteristic of green open space is tecmed as
occurrence obenefits’(Ahern, 2002)Localized benefitare classified intdiscal benefits
gained in the form ohcreased property valuéSausold and Lilieholm, 1999; Nicholls and

Crompton, 2005; Anderson and West, 2006; Asabere and Huffmarn, 280@zelman, M.,

® About 45 percent of successful referenda are financed by bonds, compared to 39 percent that are financed by
property taxes. Other finaimg mechanisms include 7 percent by sales taxes and 3 percent by income taxes.

’ A good that generates both public and private benefits (Kotchen, 2005)

8 Fursethand Altmann (1991) found that local greenways drew gércentf its users from a distance o¥er 5

miles.

° That ecological, physical, recreational and cultural resources are spatially concentrated (Ahern, 2002: 37)
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2010, andaesthetidoenefitswvhich are public and occur in the form of amenity and existential
value(Brueckner, 1998 Smithet al, 2002, quality of life, health, economic development and
nature conservatio.@mbiri et al, 2007; Tzoulaset al, 2007).Green open space also contributes
to community benefitgy increasing the cohesiveness among resiq@hdf, 2009.

The regionakcological benefitglerived from greeopen space come the form of
avoided environmental costs, and enhanced ecological bdikefitscrease irthewater table,
better air quality etcfe Groot, 1994Stanners and Bourdeal 995;Wolf, 2008)
2.3 Quality of Life and Green Open Space

The competitive behavior of local governments with regard to tax and expenditure
deci sions is an establ i s h e8il Complameritary observatmisc e 6 ¢
in urban econonasliterature noteghattheé gual i ty of | ifed offered by
competitiveness for capital and human resourcasbiri et al, 2007). Empirically,urban
growthandproductivityhave been associated with positive quality of life, and fdlera
environmental quality in particular (Nelson, 1978; Marans and Mohai, 1991; Rud2&09).
Theories of urban development have moved beyond the industrial framework of intensive land
use for maximizing rents (Molotch, 1976) and now focus on how arassyitur urban growth
(Loganet al, 1997; Molotchet al, 2000).

Upon studying the migration decisions of p
an important role in deciding residential location (Wingo, 1973; Rogerson, 1999, Shapiro, 2006,
EzztLof strom, 2006). The i mportance of environn
is summarized by Marans (2003) as:
A é [ arbagn areas continue to grow throughout the world, it is likely that the quality of cities and

their suburbs and the dug of ambient environment will become even more important in defining
guality of 1ife. o
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U.S. economy is dominated by the services sector, which employs higher educated, high
income, human capital that values amenities like envirorahguoality.i T hngportant local
amenities are no | onger schools, churches and
population of young professionals with more education and fewer children create a social profile
geared towards recreat i orkeenah2002c500)Gaeemgpeni on c on
space offers many recreational opportunities like parks, trails, hiking, wildlife habitat etc.

It is plausiblethatthe decision o&local governmento hold agreen open space
referendunis an attempt by the governmeatimprove itsé i ma g eonpettimetess by
enhancing the basket of O6éamenitiesd that high
Governments can rely on the campaigning process involved in the referendum process to
disseminate the information aliats green open space policies.

The overwhelming citizen support received by green open space referenda signal that

green open space is a valued amenity and is increasingly being preferred by the citizens.

24 Trend in Green Open Space Referenda Literare

Green open space literature is multidisciplinary and reflects the variety of benefits
obtained from this group of goods. Primattiie disciplines of public economics and urban
planning have been associated witha study ofyreen open space and mefiedum successes.

Some research has also been linked with the disciplines or urban sociology and public health.

The majority of research on green open space referendum describes the success of
referendum measures. Public voting data has been used tonfeskaces about individual
demand for public goods (Borcherding and Deacon, 1972; BergstnadhGoodmanl973;

Baumgardner 1993; Turnbull and Djoundourian,39d8cluding environmental goodslicholls
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and Crompton, 2009Murdochet al, 1993; Bates andaaterre, 2001; McAusland, 2003). The

framework to determine the demand for environmental goods was outlined in Deacon and
Shapiro (1975). The authors modified the O6med
as the dependent variable instead ofage expenditures. The use of referendum voting data

helps to approximate the revealed preference for the public good.

Studies examining the demand for green ope
(1975) methodology. Voter characteristics like @mme, education, homeownership, family size,
raceand political ideologyhave been found associated with likelihood ofa succesful green
openspaceaeferendum (Kline & Wehelns 1994,1998; Kline, 2006; Bates and Santerre, 2001,
Halbheeret al, 2006;Kotchen and Powers, 2006; Nelsatral, 2007; Bornstein and Thalmann,

2008; Bornstein and Lanz, 2008; Banzlilfl, 2010™). The majority of published research
concerning green open space referendum is dedicated to identifying the determinants of
successil referendum.

A parallel research track visible in the literature is contributethéyrban planning
literature and echoes the opinion of smart growth advocates. The common view adopted in this
group of research studies is that changing land usemsifteigger the demand to preserve land.
Increasing population density, rapid development and loss of open space prompt preventive

measures in the form of a referendum to protect undeveloped land. Studies have found that green

1% studies have used contextual variables to improve the explanatory power of the model. Some variables used in the
studies are physal locational characteristics, employment in construction and industry, environmental disamenity,
percentage migrant population, environmental substitutes, advocacy organjzakigatesgeneral economic

conditions and land ownership to estimate dedrf@r environmental goods (Dubét al, 1992; Kahn and

Matsusaka, 1997; Halbheet al, 2006).

" This is not an exhaustive list of studies on green space.

12" studies found in urban planning propose that demand for protection of green space originaties fnarnlem

of sprawl and increasing population density. These studies include location specific characteristiedugien of
farmland protection, availability of state/federal protected lands, proximity to high amenity natural areas, and open
spaceloss, along with individual income and education as the explanatory factors (Staley, 2001; Rachero
Liserio, 2002; HowelMoroney, 2004). The conclusion that open space conservation promotes growth management
has been challenged in literature (Wu &ahtinga 200)
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open space ballot measure aommon in communities who have access to green open space,

who recognize its value and take steps to preserve it. Green open space referenda are associated
with local government efforts of growth management. (Romero and Liserio, 2002; Howell
Moroney, 20@; Kotchen and Powers, 2006; Nelsaral, 2007;Schmidt, 2008).

A separate set of inquiries theliterature originating from urban design and public
health disciplines include green open space planning and allocation (Wu and Plantinga, 2003;
Maruani ad Amit-Cohen, 2007)Allied to this research area are inquiries of green open space
access by different age and income groups (McGonagle and Swidlkywenet al, 2006;

Hillsdon et al, 2005; Schmidt and Paulsen, 2009).

The role of local governments imeggn open space referendum process has not been
addressed by any published study. Existing research presents governments as conduits of green
open space supply. It does not consider an entrepreneurial role of the government commonly
assumed in studies ona@omic development and tax policy (Wasylenk®97). The presence
of spatial agglomeration of green open space referenda, shdwgara 1(pg. 3)supports an
interjurisdictional strategic interaction inquiry (Brueckner, 1998; 2003). In general théogsest
that need to be addressed &v do green open space referemtlzsster? andwhat expenditure
effects do they have on governmeniis the next section | present thesearclguestiondor the
study.

2.5 Research Questions
Green open space polisie ar e deter mi ned by t he opol i

governments (Press, 2002). Local initiative in protecting green open space is influenced by

public demand along with the state policy environment. State policies such as fiscal incentives
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stimulate loal initiativesto protect green open spaddternatively state owned preserved land
crowds out local investment in green open spBeg¢es and Santerre, 2001).

Figure 1(pg.3) shows thegeographiadistribution of local government referenda in the
county from year 1988 onwards. As previously noted the spatial aggregation of referenda is a
distinctive feature which has not been examined in the literature. The geographic proximity of
green open space referenda measures indicates a regional effort teepliaser This is a result
of similar policy positions adopted by neighboring governments.

From studies in policy literature it is known that spatial dependence of policies and policy
instruments are motivated by one or more of the following mechanismslynaoercion
competitionlearningandimitation (Elkins and Simmons, 200%hipan and Volden, 2008

Coerciondenotes a vertical direction of government interaction through which policies
are dictated by a hierarchically superior institution. Coerdgomrchanneled through a set of
carrots and/or sticks. The latter is visible in the form of strict regulations and strong penalties
while set of incentives offered to promote a desired behavior is an exampie chrrots
approach(Franzesand Hays 2007. In this dissertation | will be focusing on the role played by
incentives, as a form of coercion, to stimulate desired policy response.

The mechanism afompetitionis supported byheoriesof interjurisdictional competition
that predicts mimicking of policy positionsamong neighboring governments maximize
revenuesin public policy literaturdearningrefers to adaptation of a successful policy position
to the local context with the expectation of similar outcomksis one of the most widely
examned mechanisms of policy diffusion. It involveatisficing where the rational decision

makers look to other successful examples as a heuristidraiition as a policy diffusion
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mechanism is understood when contrasted with learning. Unlike learningtation there is no
customization of policy content or instrument to suit local context.
Literature on local government -@perationto solve regional environmental problems

has shown that local governmentmadopt the sam policy. . Green open spaaalike air and

water is not a pure public good. Secondly there are no prescribed directives on land preservation.

In this context, voluntary adoption of similar policy tool by multiple governments in a region
justifies aninquiry into the mechanisrhat could be responsible for tr@usteringof referenda.

The first question considered in this dissertation is,

Research Question 1Which policy diffusion mechanism contributes tothe occurrence of
multiple referenda in a region?

Public land use decisionseanot solely determined by public demand. Theoretically,
fiscal decision® making in a local government has been approached in three ways. A view given
by Westhoff (1977) and Ros&ckerman (1979)osits thatmajority votingshapes community
tax and spendmn policies. A competing view suggested by Wildasin (1979) and Brueckner
(1979), proposes that local policies are chosen to maximize aggregate property values in a
community. Apotential synthesis othese two views is found in theomevoters hypothesis
which suggests that homeowners vote to maximize their home values (Fiscigl, T2@0third
alternative viewbuilt on the work of authors likeolotch (1976) andHall and Hubbard (1996)
that assigns an entrepreneuriatageto local governments andiscussedhe role of private
actors. The radian voter approadk congruent witlthe first view of government fiscal decision
making where policies are decided by the choice of majority voting. The remaining views

promote a strategic image of local governmengsuirsuit of maximizing the taxable resources in

BA 1l and use decision is inherently fiscal in natur e,

0

I
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their jurisdictiot”. The literature helps to argue that public goods are provided not only in
concert with local demand, but also serve as a means to attract new r&sitlésislausible that

cities hold geen open space referenda not only to meet local demand but also to signal the
availability of a higher quality of bundle of good&his leads to the expectation that the policy
diffusion mechanism ofompetitionwill be evident in the context of green opsgpace referenda
diffusion. The role oflearning incentivesand imitation cannot be dismissed in the context of
green open space referenda diffusion.

Invariably, it is assumed that any local governntbiat experiences a green open space
referendumwill improve on its bundle of green open space goods. The improvement in the
availability of green space goods is associated with higher quality of life, attracting high income
residents and increasing the competitiveness of the jurisdiction. One way in chiaiches in
green open space bundle is examined, is through changesixpdmaituresifter the occurrence
of areferendim. The link between referendum occurrence and change in expenditures has not
beenempirically verified. The second question addressehis dissertation is,

Research Question 2What is the effect of a referendum on own expenditures on green
open space?

It is important to empirically link expenditure changes with occurrence of referetadum

transition into the third question consideia the dissertation. The third question considers the

14 : : :
Theoretical constructs which promote a self interest
budget naximizing bureaucrat (Niskanen, 187 On the basis of principal agent theory, Niskanen proposed that
bureaucrats are rational individuals interested in maximizing their profit, i.e. the budget of their agencies. In order to
achieve this, bureaucrats prggoan inflated budget to the legislature, which lacks sufficient information to verify
the budget estimates. This results in the bureaucrats getting their way and is ultimately linked with the growth of
government sector (leviathan hypothesis). Furtherifigation of self interested bureaucrat is visible in the agenda
setter model in which the bureaucrats present a budget which has the highest likelihood of getting accepted by the
voters when compared with status quo (Flowers, 1981).
15 Fiscal policies ee also designed with mobile capital in mind. There is expansive literature on local fiscal policies,
competition for capital and provision of public goods. For some leading conclusions refer to Oates(1999).
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role of referendum as an information shock in a region and examines the effect of green open
spacaeferend on nei ghbord6s expenditures on green 0|
Local government strategic interactionsy@deen modeled through studiesar
competition(Wildasin, 1986)spill overexternality mode{Caseet al, 1993) angolitical
agency or yardstick competition mo@Besley and Case, 1995; Bivand and Zymar2i@0*°.
Literature on strategic interacti@among local governments is extant and dominated by
investigations of horizontal tax competition (Ladd, 1992; @Gasd 1993; Brueckner and
Saavendra, 2001; Hendriek al, 2007 Pinto, 2007J. More recent workn this area has examined
the vertical and horizontal dimensions of tax competitMadiéset al, 2004;Foucaultet al,
2008; Wu and Hendrick, 2009).
Tax competition is the extensively examined strategic behavior among governments.
Expenditures are equglimportant fiscal tools available to local governments and have the
potential to stimulate strategic behavior among governrifeivist there have beamly a
handful of studies in the UtBathave considered expenditure competition (Goraloeh Wilson
2001) or empirically examined it (Murdoatt al, 1993; Turnbulbind Djoundourian, 199&een
and Marchand, 1997, Rincke, 2802009). From the work of Peterson (1981ity Limitsit is
shown that local governments increase developmental expendituressiasi their
competitiveness.
Due to the association between green open

(1981) criteria, green space goods would cons

18 According to Brueckner (ZB) strategic interetion modelscan be split intespillover modelsand resource flow
models. Pollution externalities are an example of spillover models, and models of tax and welfare competition
represent resource flow modé&aavedra, 2000

17 Local governments have beeouhd to engage in strategic interactions in policy areas like, land use change
(Brueckner, 1998), mental health expenditures (Moscone and Knapp, 2005) and education policies (Rincke, 2007).
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review of Peterson (1981) it is expected tratedlopmental expenditures promote strategic
behavior. Empirically, Murdocht al (1993) examined expenditures on parks and recreation for
85 cities in Los Angeles region and found evidence of complementary strategic expenditure
interaction. The authors fad that an increase in parks and recreation expenditures for a city
stimulate its neighboring cities to follow suit. Similar conclusions for parks and recreation
expenditures have been drawn from the study of 161 cities in France (Chetale2007) and
205 cities in Czech RepubliG(egorovaandGregor 2007) However Hanes (2002) and
Lundberg (2006) have concluded that there is a strategic substitution relationship between
jurisdictions. This means that neighboring cities free ride on the benefivepglexperienced

due to the expenditure increases by a city.

The change in expenditures and benefit spillovers from the creation of additional green
space goods promote the likelihood of strategic behavior from neighboring local governments.
The thirdquestion addressed in this dissertation is,

Research Queston3Wh at i s the effect of a referendum
green open space?

2.6 Methodology
The three research questions outlined for examination in this dissertation justify a mixed

methods research. Questions one and three are concerned with a regional phenomenon, while
guestion two is a more generalized inquiry. Question one investigates the mechanism (s) of
policy diffusion responsible for multiple referenda occurrences in a reQuoestion three

concerns the strategic behavior of neighboring governments in response to expenditure increases

and benefit spillovers after the referendum.
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Question one is exploratoand requiregmvestigation into the diffusion of green open
space eferendum. The qualitative methodology is usefulnderstandingreen open space
referendum diffusion. Use of secondary data for this inquiry will not be helpful because it would
not capture the role played by political actors and policy entreprendwgefdre a qualitative
case study research design is adopted to answer question one. Two metropolitan areas in North
Carolina, which show multiple referenda, are chosen to investigate this question.

Question two is an inquiry into change in expenditaxels on green open space goods
before and after the referendum. An interrupted time series research design is adopted to
examine the changes in expenditures on green space good. The analysis examines local
government expenditure data for a period of teary to observe differences in trend attributable
to green open space referendum.

Question three is an empirical inquiry into the expenditure reaction of neighbors after the
occurrence of a green open space referendum. A quantitative research meyhibaoltests for
the presence strategic interaction between neighboring governments is adopted. The
investigation of strategic expenditure responses is carried out at the regional and metropolitan
level. To limit the influence of contextual variables émepirical inquiry is limited to data from
one state. Local government expenditure data for the state of Florida is examined to observe
neighbors expenditure responses to green open space referendum.

In the next chapter | present the qualitative analgsithe first question.
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3. GREEN OPEN SPACE REFERENDUM: DETECTING POLICY DIFFUSION
MECHANISM IN NORTH CAROLINA LOCAL GOVERNMENTS

3.1 Introduction
Decentralization of environmentablicy makinghas been a long standing debate in the

literature (Schwab 1988, evinson, 1997KunceandShorgen 2005)rovision of environmental
goods is accompanied by spillovers. Clear definition of property rights solves the problem of
spillovers. Howevertteissue iscomplicatedbecause natural resource bounekararely coincide
with political boundaries. This dissertation concdamsl and its protection. Being a localized
environmental resourdand is not prone to jurisdictional issues and hasorically been
managed and protected logal governmerst (Phtt, 2004)

The involvement ofhefederal government in land protection has been through its
di fferent agenci es. Bureau of Land Management
has t he wmonsewd, pratect, ahdaest@renationally signifcant landscapes|[ o f ]
cultural, ecological, and scientificvalue Thr ough this program signi:
like the Red rock canyon and the Sonoran desert are preseved(BfLandManagement
2011).

The national park system protects o8érmillion acres of parks across the countiye
federal government also offers grants to subnational governments for the protection of land
resourcegZube, 1995)Even though the federal government manages land resources across the
country, the bulk ofesponsibility to plan, manage and maintain land resources rests with the

local government.

18|_ocal governments shape and plan their land resothmmsgheuclidean zoningPlatt, 2004:263) on the basis
of police powers of the granted to state and local governments through the tenth amendment.
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In the late 1990s and early 2000s local governments displayed an increased activity in
land preservation through public referenH@a¢per and Cook2004). Thenoticeable focus on
land preservation by governments coincides with rising civic consciousness about maximizing
quality of life (McCann, 2004L.ambiri et al, 2007) through environmental goods. In literature
this notable shift towards environmental prateoth has been termed as 6ci
and the rise of New PoliticdThe®uvidetceafe in |ite
transformed government priorities is visible in how governments embrace the idea of smart
gr owt h ( O06 Co nateechahge (Whéeler32008) and landrconservation (McQueen
and McMahon, 2003) which prioritize environmental quality. The rise in land preservation
within urban areas through referendum supports the observatiameof political culture and
shifting priorties of governments.

The observation of referendum occurrences infifsife 1, pg. 3 reveals two
characteristics. First, referenda occurrences are proximate. Second they more frequently occur in
countiesthat have experienced a referendum. Green gpeace referenda appear to be a
regional event.

Clustersof green open space referenda is similar to policy clusters formed after policy
diffusion in a regionEssential step mediating policy diffusion is the spread of information
(Rogers, 2003). In thease of green open space referenda, the occurrence of a referendum
provides the necessary information through the campaigning process that is conducted with the
help of mass media resources. The availability of information promotes awareness and gives
momaentum to issue networks within neighboring jurisdictions to initiate a similar discussion in

their jurisdiction. Regional clustering of referenda implies that neighboring jurisdictions with

19 New Political culture emphasizes issues rather than political parties (Cla8y,dréiPa lifestyle in which
ervironmental issues take pesminence (Inglehart, 1997).
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successful referendum share similar land preservation policy.gdas creates spatial
dependence in policy choié8s

Previous studies have shown that spatial policy dependence results from contextual
factors orademonstration effect among local governments (Moscone and Knapp, 2005). A set of
directives or incenties received from a higher tier government may induce policy dependence as
well (Revelli, 2002;Shipan and/olden, 2006).

The literature on green open space referendum has not explored the spatial
agglomeration observed figure 1(pg.3) It is plausibé that green open space referendum
clusterin a region due to overlapping boundaries of an environmental resource. For example a
joint action to protect a wetland would require all governments along the boundaries to adopt
similar policy goals and tools.gRerendunctlusterscould also result from a shared resources
effect seen in the context of intergovernmental grants. For example, the state of New Jersey has
an incentive matching grant program for land protection. It is not a coincidence that New Jersey
also has the highest number of municipal green open space referendum in the (Snletkiet
al, 2004) Finally, referenda clusters could simply be a result of similarity in demand for more
environmental goods (Fieock and West, 399

In the publishediterature on green open space referenda, advocacy organizations like the
Trust for Public Land and Nature Conservancy have highlightedetbe for green open space
(Sherer, 2006) and trstrategy of organizing the referenda (McQueen and McMahon; 2003
Hopper and Cook, 20Q04However, the cause of spatial agglomeration of green open space

referenda has been unexplored in advocacy literature as well as peer reviewed research. This

2 Homogeneity in regional policy choices is not a new idea and has been widely stutiepiiitical science
literature (Franzeeand Hayes, 2006).
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chapter explores thgolicy diffusion mechanisms through which green open spaterendum

are adopted by governments in a regional space.

3.1.1 Importance of Research Question
This chapter sheds light on two related questions

1. Which mechanisms of policy diffusion are identifiable among local governments holding

a green space retsrdum in the region?

2. Which diffusion mechanism is responsible for the referendustersobserved in the
regional space?
Studying the mechanism of referendum adoption and subsequent referenda diffusion in a
region is important for the field of public atmstrationand publicpolicy. The question relates
to the emerging field of subnational policy diffusion mechasism

The usefulness of the studytimt itidentifiesthe mechanisrthatdrives the local
governments to voluntarily adopt favorable enmimental policies like green open space
referenda.

The analysis will highlight the role of risk taking among elected officials by examining
multiple referendum in a region. The decision to hold a referendum is important and has
political repercussions fdhe elected officialdf voters view the referendum as unnecessary
spending and perceive elected officials as fiscally irresponsible, then they hold them accountable
by voting them out of office (Hirschmann, 1970). On the other hand, if a referenduimes
with public demand then the political payoff is substantial in terms of achievement of the

administration and legacy of the elected officials.
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| shed light on these issues by collecting interview data from representatives from cities
in a regionthat hasnultiple referenda. Document search and content analysis of popular media
provide other sources of information in the analysis.

The remaining part of the chapter is arranged in four sections. In the next section, |
survey theoretical and empialcconclusions related to policy adoption and diffusion. Section
three conveys the research design of the study and introduces the case study area. Section four
presents the analysis. In the final section, | discuss the findings and present relevartesfere

3.2 Policy Diffusion among Governments
Policy diffusion is defined as the, fpatte

practice, policy or programo across different
Freeman, 200. Policy diffusia is an umbrella terthatconcerns the transfer of policies
across governments. The study of policy diffusion cuts across government hierarchies.
Researchers have examined the diffusion of policies at international, national and local
government level€vidence of international policy diffusion is found in studies of international
relations (Gilardi, 2010). At the national and local government levels, policy diffusion has been
examined among governments in the samehieriZonta), as well as\ertical) top-down and
bottomup Boehmke and Witmer, 2004Shipan and/olden, 2006).

The theory of policy diffusion borrows heavily from the theory of technological
innovation diffusion given by Rogens 1962(Rogers, 2003) Essenti al |l vy, Roger o
basedon the model of social learning (Mooney, 2001) and is recognized by distinct steps in the
process of innovation diffusion. At first, therekisowledgeof the innovation, followed by
persuasiorwhere innovation is viewed as an advantage. Persuasiondedetssion

implementatiorand a feedback loop ebnfirmationthatasserts the positive change induced by
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the adopted innovation. Earlier literature in policy diffusion was dominated by the systems
perspective (Walker, 1969). However, with an expanefastholarship it is now known that
diffusion is a complex non linear procég&sarch, 2007)

A government s deci sion t o (pasthandéextemal pol i cvy
(pull) factors (Berryand Berry, 199 . A pr omi nent ai hnzednakefilacfor
adoption in the community (Feiock and West,399 Ot her O6i nternal 6 factc
include city wealth, city size, political ideology, severity of the issue, and pressure from
advocacy groups (Walker, 1969, Cral866; Gray, 1973; Nalbandian, 198Baley and Garand,
2005 Grossbaclet al, 2004 Shipan and/olden, 2006)).

The role of external factors in policy diffusion has been examined following Walker
(1969). Scholars have found that geographical proximity @eology are important factors
contributing toward policy diffusion (Walker, 1969; Berry and Berry, % %®iock and West,
199B; Grahamet al, 2010). Other factors include intergovernmental grants (Welch and
Thompson, 1980) and activity of interest groapd professional network$/introm, 1997;

Mintrom and Vergari, 1998Vlossberger, 2000; Balla, 2001

3.2.1 Mechanisms of Policy Diffusion

Policy decision is partly a function of the type of public policy being considered (Gray,
1973), along with a host gbolitical factors including the activity of interest groups, action of
neighboring jurisdictions, and the presence of a policy entrepreneurs (Mintrom, 1997). In the
case of green open space, due to its implication on growth and development oppdttuhéies

guestion of what motivates local governments to pursue land conservation is intriguing.

% Land conservation reduces developable lana locality. Therefore, the decision to conserve land within
corporate limits of a jurisdiction has implications for growth and economic development (Platt, 1972).
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Although policy diffusion has been examined in a number of subfields related to political
science, literature in policy diffusion is mainly empirical and witreunified theoretical
framework (Glick, 2011)Recently research in the field has concentrated on the mechanisms
through which policies diffuses (Braun and Gilardi, 2006; Shipan and Volden, Z2B@fjrical
evidence has shown support for learning fronghlkeors (Berry and Berry, 199and
ideologically similar governments (Grossbastkal, 2004). At the same time empirical evidence
has accumulated on learning through mimicking of successful pol&igsan and/olden,
2006) and imitating the experienceathers (Weyland, 200%)

Four mechanisms of policy diffusion are identifiedhe literature namely policy
learning, economic competition, imitation and coertigglkins andSimmons, 2004\Meseguer
2006; Weyland, 2005Braun and Gilardi, 2006; KarcB007; Shipan and Volden, 2008).

Policy learning as a mechanism of policy diffusion was one of the main ideas contained
in the article by Walker (19697.he idea of policy diffusion as social learnioiglesson drawing
has beenraimportant concept ithediffusion literature Rose, 1991Dolowitz and Marsh, 1996;
Bohemke and Witmer, 200&lick, 2011). Freeman Z006) identifies three different approaches
to thinking of policylearningin literature. The first is the rationalist perspective which assumes a
causal effect between a problem and policy choiblee chosen policy is arrived at by evaluating
the information associated with the probland using prexisting methods of judging its
effectiveness.Governments rely on bounded rationality to idenpidficy options.Studies have
found that policies diffuse amomggo v e r nthetaretidsofogically close (Grossbaekal,

2004).

2 prawn from the discussion in Glick (201165

23 A fifth category called socialization which is defined as inducting actors in a process of norms and rules of a
community, to change their preferences (Checkel, 2005: 804 as cited in GrhRR010) is observed in studies of
international relations. It is a form of coercion, disguisedamlitionality (Simmongt al, 2007) andrivileged
membership into a group of regional or international organizations.
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Freeman2006)t er ms t hi s type of policy | earning t
dr awi ngo6 b yPolRyeareingin thi8 @elv)s understood by applying tregional
choice theory (Braun and Gilardi, 200garticularlybounded rationalitgubsumed in Rogers
(2003 and Walker (1969). n t he process of policy | earning
expectations chandmsed on the experience of others (Braun and Gilardi, 2006).

In the second viewolicy learning is understood from an institutionalism perspective.
The literature pays attention to how thstitutionalcapacity of a government exposes them to
flows of information. Important role is attributed to bureaucrats and professionals (He@p, 197
who are the receivers and interpreters of informafitweir activity determines how the
information reaching the institution is defined and used.

The third view foases on the collective and interactive procegmbty learning. It is a
constructionist perspective which defines policy problem as a function of local context and tries
to identify solution through practice. Freem@006)cites Pressman and Wildavsiy©84) view
of i mpl ementati on a 80)dtrecavel buregucrasnndhislviewpofdolicyd s (1
learning.

Wolman and Page (2002) propose that policy diffusion is essentially about learning,
which in turn is about transfer of informatidn.this dissertatn referenda act as source of
information for the community and itse i g h Bhe ecsudence of referendum provides the
information and using that information to arrive at useful policy actions constitutes policy

learning.
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A characteriics stepin learningis the evaluation of policy success in other cont&kts
(Shipanand Volden, 2008 This is a particularly difficult task in the process of diffusion
(Mossberger and Wolan, 203). For this reason, decision makers rely on bounded Heditipto
evaluate the policy and its potential. Policy learngnglentified if there is diffusion of
institutional designpolicy instruments angolicy goals (Wolman and Page, 2002).

Economiccompetitionis recognized as policy diffusion mechanis theliterature
(Mossberger, 1999; Boehmke and Witmer, 208)wever the literature othe mechanism of
economiccompetition is sparse in comparison waiblicy learning Baybecket al, 2011).
Generally, he mechanismf competition can be understowdthe larger design dfagmented
governance structure in the UBhis structure forceecal governments compete for residents
and revenue sourcéEiebout, 1956)Policiesthatincrease the revenue stream of local
governmentgfor example liquor sakelaws,or tax incentiveyare popularly diffused among
local government$>( Boehmkeand Witmer, 2004)Policy makers focus on policy effectiveness
in this mechanism (Braun and Gilardi, 2006).

Policy learning and economic competition are compared byrBkeand Witmer
(2004¥° in astudy on the diffusion of Indian gaming pacts. The authors found that policy
learningaffectspolicy innovationwhile competitionaffects innovation and leads to policy
expansion among neighboring governmépts 47).

Berryand Baybeck (2005) examine the role of economic competition in the diffusion of

state lottery and welfare policieBhe authors find support for role of economic competition in

% The definition of policy transfer given by Dolowitz and Marsh (1996) resembles the mechanism of policy
learning. They define policydnsfer as the process by which actors borrow policies developed in one setting to
develop programs and policies in another region (pg:357).

% The opposite is also true, for example the race to the bottom by states in the case of welfare policies@Bailey
Rom, 2004)

% Authors use an event count model to separate the differences in policy innovation and expansion owing to
learning and economic competition.
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the diffusion of state lottery policies but not in the spread of state welbiioges. The
conclusion points to stateds preferences in a
while shying away from policies which increase their liabilities.

Baybecket al (2011)furtherinvestigate economic competition as a diffusiorchamism
in state lottery policiesin this study the authors point out tlegmpirical studies on economic
competition showcase governments acting defensively against potential revenue loss. They argue
that governments can act strategically in policy @iffa, by reducing costs and increasing
revenue while operating through the mechanism of economic competitiey differentiate
between defensive, offensive and anticipatory competition mechanisms in theff. sty
conclusions drawn from the analypresentsvidence of competition as a diffusion mechanism
in state lottery policy adoptions.

Green open spaadfers specificeconomicaesthetic and ecological benefithiey are
viewed as important amenity goods by residents and businesses lookingaterelt is
pl ausi ble that by creating a green open space
engage in an offensive competition mechanism. They use a referendum to signal a commitment
on part of the government to provide the green open spaeaities to its residents.

The third mechanism identified theliterature is policymitation. It is identified in cases
when a successfpblicy from a reference governmestadopted a s, i.el tBeée is no
modification of policy at the time o&doption. This is the case when governments facing some
socio economic conditions adopt a policy innovatiomtéte) thathas worked in a similar
context elsewherehile expecting similar results. Tisganple mimicking of policys one of the

reasonsvhy successfupolicy solutions fail in a different conteglay, 1992).Thecritical

27| do not discuss the three economic competition mechanisms in detail. For a detailed dismastieory
development see Bayeekal (2011).
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factor for policy adopters in this mechanism is the knowledge that the problem, context and
actors of a policy problem are the same as in the reference gove(@hipeain ad Volden,
2008).

Braun and Gilardi (2006: p31R)rther characterize this mechanism by coining the term
symbolic imitationAccor ding to them symbolic imitation
effectiveness of policies; rather, it rewards behaviorthatd or ms t o socilal |l y va
comparison when policy learning occurs, the adoption is contingent on who identifies the
innovation, the content of policy and its political consequences (May, 1992; Mooney, 2001,

Shipan and Volden, 2008).

Given tre public support for green open space, governments pegre®e open space
referenda to create more green open spadesirableAs a result, governments could be
motivated to adopt a green open space referenda without much customization to tHer speci
needsln short, they symbolically imitate a policy which has proven to be success in a different
context.

The finalpolicy diffusionmechanism distinguished in literaturecercion Generally
coercion is identified when one government forces ardthadopt a policylhe reference to
coercion as a policy diffusion mechanism is cominatservedn cross nationgbolicy
diffusion (Simmonset al, 2007). toperates among nation stavesena powerful nation
pressuriesa weaker nation into accepgja set of policies or standards.

Dolowitz and Marsi{1996 make a distinction between direct and indirect coercive
policy. Indirect coercive policies are a result of negative externalities (in environmental policy
issues)requirement ofechnological ompliance andhe6 f e ar of behyotlger | eft be

governments
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In a hierarchical system of governance coercion operates in a top down direction.
Conceptualized differentlgoercion could be comprehended as a network of incentives designed
by a higler tier governmerthatconditions the policy responses of the subordinate governments
(Dolowitz and Marsh, 1996)n theliterature the coercive role of the federal government has
been identified in instances where states have been forced to adoptgetieies {Velch and
Thompson , 198Kincaid, 1990Allen et al, 2004). Cases of coercive policy diffusion from
counties to citieare rare (Shipan and Volden, 2008).

Coercion connotes a negative external pressure which forces a government towards the
adoption of a particular policy. However coercion eésobe expressed through a set of
incentives to encouragel@ption of gpolicy. A strong example of the use adercion and
incentives is seen in the environmental policy area. Federal governmentbasaged green
technology diffusionthrougha s et of O6command and control é& me
setting and mandatory technology changes. At the same time, federal government has also
resorted to O6mar ket b as e dhersabsidies to eneosirage greeh as t
technology diffusion in the industrial sec{@affe and Stavins, 1995)

A strongcase for incentives is suspected in the diffusion of green open space policies in
some statethathave aggressive matching grant funaislécal governments. An example is
seen in th&reen Acres programf New Jerseyhat providesnatching grants tocal
governments for green open space protection. The grquires that certain percentage of the
funds are expended on objectives ofdnist preservation and affordable housaigng with
green open spacBlew Jersey has the highest frequency of successful green space referenda in
the countryGovernments react favorably towards the availability of matching grants for green

open space prettion. Alocal government desiring to avail the matching grant monies for green
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space preservatianvariablycommits itself to promoting affordable housing and historic
preservation objectives and vice versa.

Incentives offered by state and county goweents in the form of matching grants can explain
the cluster of green open space referenda in a region.

Conceptually policy diffusion mechanisms of imitation and coercion resemble the
processes outlined in the institutional isomorphism theory given llka@gioand Powell
(1983). The theory explains homogeneity of institutional structure for organizations that face
similar environmental factors. The authors argue that institutional homogeneity can result from
uncertainty which causes firms to mimic tharstard processes of other successful firms. This
process is termed asimetic isomorphisnCompetitive pressure and governmental regulations
force the institutions to undergoercive isomorphisiwhere the production processes are
standardized within an dustry.

A complementary discussion of policy diffusion mechanisms is found in Weyland (2005)
in the form of a simple heuristic. Weyland (2005) differentiéietsveertwo distinctcauses
of policy diffusion, they areexternal pressuresnddomestic inititives The external pressure
framework leads to the discussion of coercion as a policy diffusion mechanism.

The second impetudpmestic initiativess differentiated into guest for legitimacy and
pursuit of interests. The quest for legitimacy is seea mechanism driving the adoption of
policiesto conform to a socialized norm among governmértis. difference between external
pressure and quest for legitimacy is that the latter isdgefted (conceptually close to mimetic
isomorphism), whereabé¢ former is forced (example of coercion).

Rational learning and Cognitive Heuristics are identified as two amesfms which are

differentiatedfrom pursuit of interestsPathways of rational learning and cognitive heuristic



33

include themechanism of poliglearning Cognitive heuristics particularly applies to the role of
bounded rationality in the operation of policy learning as a a diffusion process.

The discussion of policy mechanismthis sectiond helpful to recognize thgossible
pathways ohow green open spaceferenda spread in a regidtowever, the discussion is
limited in its scope becaugedoes not convegetailsabouthowthe process of referenda
diffusionunfolds in a regionThe process of policy diffusion proceeds through motivatgdrs
who are an important part of the narrative in the discussion of how green open space referenda
spread in a regiorn the next sectionguccinctlydiscuss twaconceptsvhich help tadentify
actors involved in the process of policy diffusion. Theedssion will aid the understanding of
howthe process unfolds on the field.

3.2.2Process ofpolicy diffusion
Policy diffusion literaturelacks theoetical modelwhich address the variety of research

guestionsoriginating fromthe process of diffusiofGlick, 2011) Thestudy of policy diffusion is
traced back to tharticle byWalker (19693 who examinedhe diffusion ofeighty eightpolicies
among US states. The article watended to ban exercise in theory buildingith two central
guestionswhy states innovate and how do policies spread among states (Walker, 1969: 881).
Thelatter question is of interest to this dissertatiortrying to present a rationale of
how policies spread among states, Walker theorized about policy diffusion mechavinschs
have been discussed in the previous sectind the role of professional associations. According
to him, policy makers take cues from otgewernmentsn the region, and operating under
bounded rationality satisfice in their decision makimgpdicy adoption. Thispathway of

policy diffusion among governments is the mechanism of policy learhimgothepolicy

BWal kerds conclusions were challenged by Gray (1973) wl
varied with respect to time and policy content. Subsequent research by Savage (1985) dispatedukien and
reported that some states are more innovative, hence more prone to adopt new programs.
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diffusion mechanism Walker mentioned was economic competitiuoh is driven by the
competitive behavior among stat®galker presentéa theory of policy diffusion which credits
external influences, namely regional neighbors as a source of policy diffusion. In addition he
emphasized the role pfofessional associations and formal networks of bureaucratic
organizations in the processpdlicy diffusion.

The model of policy diffusion presented by Walker serves as a heuristic to arrange
various processes involved in the process of diffusion. Walker himself acknowledged that the
diagramwas an abstraction ofh e o6 f u n d a me nithadcur ;n mostcasessok s 6 wh
diffusion (pg: 896).

Wal ker 60 s was naodifeedviry Bekry and Berry (199who added internal
determinants of policy diffusiit o Wal ker 6s construct. The aut h
introducing the empirical methodology event history analysis to study policy diffusion.

Building on insights from Walker and other scholars in political science, politsiin
can be explained through the action of policy netw@Reab, 200 Different forms of interest
group activityare evident throughout the policy cycle, especially in relation to policy diffusion
(Sabatieand Smith 1993).

A different way of presenting policy diffusion process is found in the adaptation of
Kingdond €1984) multiple streams modey MistrettaandNess (200). The adaptatiorof the
modelhelps to identify different group of actors involved in the policy diffusion prodesthis

chapter, | willdiscusgolicy networks a bearers of information in policy diffusion process. |

®The external determinants are r epresented in two type
model sd hypot hesi z elicytadoptiobn by astate 5 mftueneed bylhawtmany of fits npighboring

states have adopted the poftg nd t he 6fi xed region model sd& which assum
preferences from those who share its geographical region. The two conceptatateand used interchangeably
(Stoutenboroughnd Beverlin 2008), however researchers have found that diffusion can occur in spite of large
geographical distances, where the definition of a 6énei
similarities (Grossbackt al, 2004;Shipan and/olden, 2006).
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add insights fronMistrettaandNess (200) to discuss the role and activity of varicastors

involved in the policydiffusion processn the case study area

3.2.2.1 Policy Networks

Policy process is affected by the influence of external aghtwsafism), namely interst
groups (Cobb and Elder, 19. Placed under the rubric pblicy networksRaab 2002)states
thatdifferent forms of interest group activity is evident throughout the policy ciyatenot
necessary that interest groups or issue networks consigeof@xactors. Sometimes internal
actors, namely bureaucrats, are a part of issue networkgenda setting literatutbe role
played byissue networks (Heclo, 1978) and advocacy coalitions (Sabatier, 1993) is well
documentedinterest groups have betound to push an item on the policy agenda (Cobb and
Elder, 191), create a policy image (Storl997 Baumgartner and Jones, 1993) and engage in
policy implementationRhodes, 1997).

The role of policy networks is recognized in policy diffusiBolicy retwork is defined
as a group of actorgho have an interest in a policy area and are linked to each other through
direct and indirect contacts (Mintrom and Vergari, 1998:1P83 discussion on policy networks
oftenhighlights the role opolicy entreprengrs (Mintrom, 2000) However, policies have been
found to diffuse across state and national boundaries through the activity of social and
professional networksviintrom and Vergari, 1998ylossberger, 200@alla, 2001McNeal et
al, 2003. According to Raalf2002) the need for policy networks arise due to a) ease of access
to technical information, jomparative advantages of network forms of governance in specific
situationsc) power and interestl) contextual factors, and formal and informal institusion

(Raab, 2002).
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Walker (1969) pointed to the role of well informed and competent staff as one of the
explanations of why some states are pioneer innovators (pg:38blarly in their analysis of-e
gov innovation diffusion, McNeat al (2003) reportedhat states with highly professionalized
legislatures were leaders in offering online services to their residieriddition,stateswith
moredeveloped professional networks had more advanced welfsigsgnce of a highly skilled
and informed bureaucra@xpedites the adoption of policies.

Walker(1969)emphasizé theinformation availability througlprofessional associations
which helps irpolicy diffusion. He statel that professional associations help in the exchange of
ideas by gathering professiosdtom different parts of the country. As a result the participants
increase their 6éawarenessd about the best pra
individuals to locate new work opportunities, as a result officials and their inherénis&il
transferred between different regions of the country. The transfer of officials contributes to the
diffusion of best practices and policieBhe role played by professional associations was
empiricallyestablishedhrough a study dfiealth maintenace organization modeHMO)
adoption by Balla (2001). Trempiricalanalysis proved that participation in a professional
association was positively associated with policy ado@@oss states

Mintrom and Vergar{(1998)classify two kinds of state paly networks in a federal
system. They make a distinction between external and internal policy networks. External policy
networks are formed around an issue. It provides a platform for exchange of ideas and building
strategies for policy lobbying. The exctge of information is a main function served by an
external policy network. On the other and, the internal policy networks are constituted by local
actors interested in the issue area and who are linked with local policy making. The internal

network partigpants are also exposed to the external policy network which helps them to be
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informed of the current policy trendsis possible for the external network to be a formal policy
network whereas the internal network can be established and sustéamedily, through social
contacts. The formal and informal policy networks channel relevant information for policy
diffusion (Mintrom and Vergari, 1998; True and Mintrom, 2001; Freeman, ZR&3)gnizing

the importance of information flow in a policy netwaikolman and Page (2002pnstructed a
communicationinformationanalyticalframeworkto study policy transfer. The authors
concludel that informal networks play a significant role in policy diffusion among local
government bureaucrats.

Policy networks restifrom the activity and involvement in professional organizations
(Balla, 2001), that play a role in horizontal policy diffusion across states. However in the vertical
diffusion (topdown or bottorrup) of policies the activity of intergovernmental polictworks
has been noted. The activity of federal and state organizations tied in an interactive network was
pivotal in explaining the diffusion of enterprise zone policy across the states (Mossberger, 2000).

In thediffusion ofgreen open spaceferendathe occurrence of i@ferendim actsas a
source of information to the neighboring governmeBésed on théterature on green open
space referenda,role for informal policy networks is expected due to the activity of advocacy
organizationgKline andWichlens, 1998)However there is no previous literaturestgoport an
expectation of @ole of hierarchical governments and formal policy netwank&e diffusion of
green open space referenda and policy.

3.2.2.2Adapted multiple streams model
The seondframeworkreviewed for this study ian adaptation af h e 6 mswebmsi p | e

model 6 wdevelopedywmgdon (1994, 1995). The model shares its intellectual roots
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with the 6garbage can model 6 of or ghhisiasaati ona
critique of the rational (linear) model of decision making (Simon5L95

The multiple streams framewovkews thepolicy process as@onlinearinteraction

bet ween three streams namely Opol i cthethrger obl em
streams is necessary around the time of the 0
Ki ngdonds model I's widely used to examine age

study of policy diffusionless and Mistrett&2009. However this is a limited model to describe
the policy diffusion process. The limitations of the model are summarized at the end of the
section.

Figure2di spl ays the adapt ed.IdseusfNessoand Misfrettasi ngd o r
(20M) version of the mitiple streams model for this chapter.

In theadaptednodel,Ness and Mistretté?009 presentevisedpositiors androle played
by themultiple streamsThe inclusion of institutional variables through the rubric of policy
milieu expands the applicalijiof Ki n g d o n 6 s Thereaogretisnafndtitutional
variablesin policy adoptiorhelps toexplain the influences of fischkalth and ideology on
policy diffusion.In the adapted model theyer of policy milieu contains all thastitutional and
organizational variablethat affect policy adoptiofi.

Given the knowledge dfow governments process information and incorporate it in
policy making decisionghe policy stream is modifiei serve as #amework in whiclpolitics

and problem streanase defined anthteractwith each otherIn the adapted model the policy

% As national and regional trend of information is a much larger stream of influence than the state institutional
structure policy milieu should be drawn within the policy field. However WolerahPage (2002) report that
institutional structure provides the incentives which prompt the governments to seek information about policies.
Following this rationale the position of policy milieu determines the information flow contained within the policy
field. As a result the positioning of policy milieu in the model can be explained.
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stream is termed as a policy figldlt is defined to contaiimformation on national and regional
trendsin the policy arean addition to the policy issues (refer to fig@)e It has to be pointed
that use of policy o6fiel dbé as. Tepoleywiadisthfeo r
exclusive source of information in the modaformation is important at every juncture in the
policy making process within the mulkgpstreams settindnformation contained in the policy
stream helps to define the issues in the problem stream. For example information on best

practices, regional efforts etget introduced in the system through the policy stream. After

processing thenformation introduced in the system, the problem stream is identiiétether

used to define a problem or mobilize support; information is required throughout the process to

arrive at a policy adoption.

The plitics stream is a set of actions by vaisaactors involved in the policy making

pol

process. Elected officials, ideological leanings, popular opinion and interest groups influence this

Paolicy Milieu  Organizational Structures of State Government and Higher Education System

Policy Field Mational/Regional Trends and Information Regarding Relevant Policy lssues

Paolitics Stream

Constituent preferences / Public opinion Paolicy Window
Gubematorial & Legislative tumover .
Interest group activity Poltical strategy .
Partisanship Elemc.ral co nljectlcun _
~ Credit claiming Final
%F"v::ulic\,\.r Entreprensur \ Position taking Lcrrt.e.r'_.r
! Preferrad snll,rtionf * * Beneficiary
e ————————— 7 ng rams
Problem Stream Uze of information Decision
State performance on educational indicators Issue experts
Consideration of state-sponsored gambling Intemal
Economic instability or stagnation Extzrnal
Affardability of higher education

The terminology of policy o6fielddé instead of policy 6

model. In their explanation of policy field Nead Misrettta (2009) state that expanding policy stream to contain
problem and politics stream conveys the importance of information in the policy process. The policy field also
contains concepts of the advocacy coalition framework namely the use @ridtiater state sources of policy
information (pg:492).

S
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stream. This stream showcases the groups of actors involved in the policy adoption process.
Source: NesandMistrettg 2009707

Figure 2: Adapted Multiple Streams Model

It is notable thain the adapted modéhe policy entrepreneis placedoutside the
politics stream, 84 orignalframewarkoltiskdiffioulj td predidtshe ( 1 9
sourceof the polcy entrepreneur in any given policy process. In some cases there might be more
than one policy entrepreneur. The separate placement of this strategic actor in the policy
adoption process indicates the catalytic role they play in the process.

The problen stream supplies informatidhat serves to increase awareness about an
issue. Through traditional media sources and use of symbols ($8&%the policy issue
achieves a problem status. The windownedf oppo
in Ness and Mistretta $2009) framework. The outcome explains the policy adoption.

Discussion ofNess and Mistrettas  ( @dl€i® useful for the study as it helps to
placethe actorsprocesses and institutional variaktlestaffect policy adopon. However he
model is a limited framework to examine policy diffusion among governmigntike other
frameworks available to study policy diffusion, the model presentédelg and Mistretta
(2009)has limitations. ldoes not acknowledge the rolapéd byexternal precursoit® policy
diffusion. There is no discussion of how policy diffusion mechanisms may manifest themselves
in the adapted multiple streams model. The model does not provide an opportunity to explore
the role played by advocacy orgzation and policy netwoss whether they anaternal or
external. The model does not have the space to discuss vertical and horizontal directionality of
policy diffusion and information flow through networks in the process of diffugibaonly

sourceof information acknowledged in the model is through the policy field. However it is
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known that information can be introduced through technical experts, policy entrepreneurs and
professional networks.

As previously stated the model is introduced inghapter to help discuss the actors
involved in the policy diffusion process.

3.2.3 Diffusion of Green Open Space Referenda

Figure 1 shows the spatial pattern in the occurrence of green open space referenda.
Existing literature on green open spaceneidum which extensively uses median voter model
can be used to explain thkusteringof referenda. It could be argued that the neighboring
jurisdictions share similar socio demographic profile and median voter demands. The result is a
common policy choie; a green open space referendum.

However, this is a limited explanation of the green open space referenda in a region. It
ignores the literature on policy diffusion mechanisms. Based on the literature | propose that
governments act on a variety of reasavhen holding a referendum for green open space
(Dolowitz and Marsh, 1996). Available literature offers some clues about the role of government
in the adoption of a referenduihe gructure of governments (Nelsenal, 2007), and
favorable policy climee (Press, 2062 affect the outcome of a referendum. In a separate study
of county open space policy decisions Smith (2009) found that local government officials
exchanged information during professional conferetitasaidedhe adoption and diffusiorfo
land preservation policy.

On the basis of literature on mechanisms of policy diffusioypbthesizethat green
open space referenda diffuse as a result of competition, policy learning, imitation and coercion.

The argument for competition is drawworin thetheory of yardstick competition (Kenyon,

%2Environmental Policy capacity initially proposed by Robertson and Judd (1989) is comprised of 1)past and present
land use policies 2)administrative capacity of local governments 3)nature of laedsbvp and use 4)political
culture and demographics and 5) principal sources of funding (Erak49%)
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1997. The ole ofincentivess anticipated due tetate poliees particularly matching grant
programs, which influence the frequency of referenda. This is demonstrated in the case of
Massachusetts and Nelgrsey where higher frequency of referenda is linked to the aggressive
state matching grant programs for land preservation (Nelsah2007,Hopper and Cook,
2004). The pesence of policy learning and imitation are suspected in cases where there is a
cluster of similar policy actions within the region.

The models reviewed in this section provide the analytical framework to position the
concept and actors involved in the process of diffusion. The next section presents the research

design of the study.

3.3 Research Design

To explore the mechanisms of referendum diffudiadopta qualitative research
desigri®. In theliterature the evidence on subnational policy diffusion mechanisms has been
gathered from secondaspurcegBohemke and Witmer, 200&hipanand Volden, 2008). In
this chapter, primary data, in the form of interviews, will provide nuanced details about the
policy processhataccompanies referendum adoption and diffusion.

A case study methodology as efficient way to explore the destonsof local
governmentslt involves exploration of an issue through one or more cases within a bounded
context (Cresswell, 2009: 73}00d @se studylesignrequires that all cases have a similar
context,sothahec ases di spl ay pioblénes identfiedanrthe andearlying a n d
theoretical p r o fd wuss thdodusedramparigordnalytical ap@rdach jn the
case study design, which collects data on a limited number of cases to examine the research

problem (Denters and Mossberg2906).1 limit the case studto twotwo metropolitan areas in

3 There are five approaches in qualitative research inquiry: Narrative research, Phenomenological research,
Grounded Theory research, Ethnograpbiearch and Case Study research (Cresswell, 2009: 53).
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North Carolinathat had clusters of referendde policy framework of North Carolina is suitable
for generalization as it resembles the green open space policies of most states in the countr
In each case, | identify the agenda setting of the referendum (i.e. how was it first
propose@ how did it get on the ball@}, policy procesg¢pre referendum policy activitieghd
information on relevant policy outcomes that occurred followingeferendum (e.g. changes in

the level of expenditres, new land use policies gtc

3.4 Case study of local governments in North Carolina
Since 1988 local governments imith Carolinaand the state of North Carolihave

brought 58 green open space refela to the public for approval. In the time period of this
study, 19962006, a total of 42 local government referenda were vote@ilencase study is
bound between 1990 and 2010, due to the availability of documents requstgmbtement the
information from interviews.

3.4.1 General Context of land conservation policy in North Carolina
North Carolinavas the first state in the countrydnacta conservation tax credit

programin 1983. This program is still offered by the state government. Tteedtablished the
parks and recreation trust fund (PARTF) in 1994 which is a dedicated source of grants available
to local governments for land acquisition. Since 1995, PARTF has leveraged a total of $230
million in local matching, for a total investmewit$370 million in state and local parks and
recreation infrastructure @\th Carolina Parks2010).

Along with the above programs the Agriculture Development and Farmland Preservation
Trust Fundporomotes sustainable agriculture, and purchase of ammalutonservation

easementdNCADFTF, 2010) and the Natural Heritage Trust fund provides supplemental
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funding to state agencies for conservation of natural areas (NCNHTF, 2010). Both grant
programs are financed by proceeds from real estate deed tsearsfidicense plate fees.

North Carolinadisburses grants through the Clean Water Management Trust fund
(CWMTEF) established in 1996 for the protection of water quality. The fund supports
conservation of unpolluted water bodies and the creation of a edfvoparian buffers and
greenways.

State policy goals for green open space conservation are visiblenmillibe acre
initiative thatwas started in 1999nder Governor Michael Eas&lyThe program aimed to
invest $1.25 billion (UNC, 2001) to consera million acres of land in North Carolina by 2009
(NCDENR, 2010). The 2010 annual report of the million acres program revealed that the state
had not met its goal due to insufficient funds. In 2008, the amount of land preserved through the
program was les than two thirds the acreage initially planned to be preserved. Resources notably
deteriorated in 2008, as the funds were diverted to awate budget deficit (Environment
North Carolina, 2010). Unmet obj wattlackefs of t h
political commitment on behalf of the state government. In this context the voluntary referenda
on green open space demonstrate the ability of local governments to create and fund

environmental policies.

3.4.2 Case Study

3.4.2.1 A Background of the Triangle Region in North Carolina

TheRaleighCary and Durhar€hapel Hill metropolitan arsare chosen for the case
study. They include three counties: Durham, Wake and Orange. Figure 3 displays the spatial

location of the case study counta cities.

% N.C. General Statutes § 113241] (NC General Assembly, 2010).
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Between 1996 and 2008 the case staidawitnessedl9 successful green open space
referenda. Of thes&4 were voted on in the cities. Four land trddtse active in the region
including the Trust for Public Land, a national level stakddroin greeropenspace
preservation. The details of the referenda, including the amount voted and percentage of votes

approving the referenda are providedahlel .

3.4.2.2 Data Collectiorand Field Work

For case study analysis, Yin (B)decomnends the following types of data: documents,
archival records, interviews, direct observation, participant observation and physical artifacts. |
usal a semi structured interview sched(@ppendixA 3.1)to collect information and
impressions from relevaattors in the referendum process.

Al nterview is an alternati veservenehatfijonght s eeki
not have seen for my selfatéAsmewseprandd€r as
context of pe oherebypreviddaemayafor theoreseaeciedto understand the
meaning of that behaneavewsoffelti®advahrageadpturiag0 0 6 : 1 0) .
impressiongrom theactors who were associated witte referendunprocessOne disadvantage
of interviewsis that they constitute subjective dafa.correct for response bias in the intensew
| supplement the interviews with information from other sources.

Use of supplementary information, call@g@ngulationis anextremely importantool

because it atiws a researcher to become confident of the interpretations emerging from the

% In wake county two local land trust are operatiahaltriangle greenways council and the triangle land
conservancy. In Durham a@ange County along with the two non profit organizations previously mentioned, the
Eno river association is actif€onservation Trust of North Carolina, 2010).
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analysis (Stake, 1995). In this studysemethodological triangulatidhwhich combines

interviewswi t h a Or evi eibid,polfid).ol d recordsod (

M

North Carolina Case Study Counties and Cities

| Hillskoraugh

Hillsliarough

" Miles

Figure 3: Spatial Location of Case Study Counties and Cities

% Other types of triangulation include Data triangulation which involves multiple sourdesapfinvestigator
triangulation which uses multiple researchers; theory triangulation which uses more than one theory to comprehend

the research problem (Denzin, 1978).
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Table I: Amount Voted and Percentage of Votes Approving the Referendum in Case Study

Area
Jurisdictio  Jurisdictio Year Total Conservatio  Total Funds Vote Vote
n Name n Type Fundsat n Funds at Approved Yes No
Stake Stake (million)
(million) (milli on)
1 Apex Municipal 1996 $6 $6 $6 85.3% 14.7%
2 Durham Municipal 1996 $20 $5 $20 67.4% 32.7%
3 Chapel Hill  Municipal 1996 $14 $3 $14 65.3% 34.7%
4 Orange County 1997 $6 $3 $6 54.4% 456%
County
5 Wake Municipal 1998 $3 $3 $3 68.9% 31.1%
Forest
6 Garner Municipal 2000 $4 $4 $4 68.5% 31.5%
7 Wake County 2000 $15 $15 $15 76.6% 23.4%
County
8 Orange County 2001 $20 $20 $20 66.9% 33.1%
County
9 Carrboro Municipal 2003 $5 $3 $5 72.9% 27.1%
10 Cary Municipal 2003 $30 $15 $30 56.1% 43.9%
11 Chapel Hill Municipal 2003 $2 $2 $2 76.1% 23.9%
12 Raleigh Municipal 2003 $47 $47 $47 69.1% 30.9%
13 Wake County 2004 $26 $26 $26 74.8% 25.2%
County
14 Apex Municipal 2004 $13 $13 $13 85.8% 14.2%
15 Morrisville  Municipal 2004 $4 $4 $4 78.4% 21.7%
16 Cary Municipal 2005 $10 $10 $10 75.2% 24.8%
17 Fuquay Municipal 2007 $2 $2 $2 79.2% 20.8%
Varina
18 Raleigh Municipal 2007 $89 $40 $89 72.4% 27.6%
19 Wake County 2007 $50 $50 $50 71.4% 28.6%
County

SourceLandVote Trust for Public Land
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| triangulate information collected from interviewsth areviewof publicly available
policy documents includingomprehensive green space plans, open space qlgnsdinances,
councilmeeting minutes, newspaper articles and special regattktionalsources of
information used in the analysis include reports published by local land trusts, and archived news
paper and television report transcripts. In addition | explorditie citizen discussion boards and
blogs to gather expressed public opinion about green open space in the region.

Designing the intervieyprotocol:. The interview schedule approved by the Institutional
Review Board (IRB) contained 12 questions orgatha@und three themé&ppendix A3.1)

The first part of the interview schedule asked information about the start of green space policy
dialogue (agenda setting) in local governments. Subsequent questions (policy process) related to
the details referendusampaigning, future strategies and local partnerships. The final part of the
interview schedule (policy outcomes) gathered opinions related to the outcomes from the
referendum. All the questions in the interview schedule were open ended to facilitataimaxim
response from the respondents.

The interview schedule was pilot tested on one of the municipalities and two planners
who had experience working with local governments. Their comments and suggestions were
incorporated after the pilot testing and miew schedule was revised. The revised interview
schedule was submitted to the IRB in March 2010 and was approved in May 2010.

Sampling Strategy Method of ContactA purposive sampling strategy was adopted
(Miles and Huberman, B4) in identifying theintervieweesFor each local government within
the two metropolitan areas, | started with accessiagemployedlirectoly listed onthe city
website.In the case study area | found some cities with a dedicated planner for green open space.

Therefore | deided to contact both the department of planning and the parks and recreation
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department. To identify preliminary respondents from each government | targeted the employees
listed with the departments of parks and recreation, and planning.

In governments wére a green open space planner was listed, they became my first
contacts, otherwise | started primary contact with planning and parks and recreation department.
In most cases | spoke with representatives from the parks and recreation department. They
commaly handle all issues associated with green open space planning, acquisition and
development.

| emailed the officials with an introductory script and a document approved by the IRB
which conveyed the purpose of the study and information on interviewansgepippendix
A3.2]. If the staff responded to the email, | set up an appointment with them to conduct the
interview. If there was no response then | made a second contact by telephone and set up an
interview time. In cases where they were out of offideft a voice message and followed up.

When there was no response, | made one more attempt to contact them through email and then
stopped. In the course of the interview | was not able to make any contact in three cities.
Officials from two cities resporadl to the initial contact but declined to be interviewed further.

In the process of the studgdnductednterviews withcurrent or past employees 1i?
governments including countidsconducted a total of 17 interviews, including cities, counties
ard local land trusts. The respondents included planners (5), departmental directors (7),
greenways advisory members (2) and a representative from the land trust (1).

The variance in the title of respondents is explained by the size of the city. In iieger ¢
with more personnel it was easier to find one person, often a planner, associated with green open

space issues. In smaller cities, the parks and recreation department was represented by one or
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t wo personnel . | n s uch seraes alstofttunctionglaadoweere thene nt a |
best and only source of information.

| engaged in snowbadlampling tadentify second and third interviewees in the cities for
additional information. As a result | was referred to and interviewed the finaectods (2) and
director of public safety (1) of two case study citiegble 2 presents the two metropolitan area

counties, their incorporated cities and the status of their involvement in the case study.

Table Il : Distribution of cities and interview status for the case study

Raleigh-Cary Metropolitan Area

Counties Cities Referendum Year Status

Wake 2003,2005,2007 Interview ( 2)
Apex 2004 Interview (1)
Cary 1994, 2003, 2005 Interview (2)
FuquayVarina 2007 Interview (1)
Garner 2000 Interview (1)
Holly Springs Declined
Knightdale No response
Morrisville 2004 Interview (3)
Raleigh 2003, 2007 Initial contact. No response furthe
Rolesville No response
Wake Forest 1998, 2005 Interview (1)
Wendell Interview (1)
Zebulon No response

Durham-Chapel Hill Metro area

Counties Cities Referendum Year Status

Orange 1997,2001 Interview (1)
Carborro 2003 Interview (1)
Hillsboro No parks department
Chapel Hill 1989, 1996, 2003 Interview (1)

Durham Interview
Durhamcity 1990, 1996 Interview (1)

Land Trusts Trust for Public Land Interview (1)
Triangle Land Conservanc No response

While conducting the interview, | pre arranged for the respondent to look over the
6subj ect i n boahatthey hee duh knevtedge dbdut their rights and participation
during the interview. This sheet was sent to them as part of the initial contact email. In cases

where the respondent first replied through a phone, | asked for their email address so that | could
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sendthemthed s ubj ect i n .fBeforarstatting the intenhiew easkad the respondent
for their permission to use a voice recorder. The shortest interview in the course of this study was
23 minutes and longest was 1 hour and 15 minutes.

The next setion presents the information collected from the case study. The analysis is
arranged according to the Lasswe{1950) policy process mod&ito follow the process of
referendum and policy adoption. [ discuss the policy stages as they apply to theudgson of

open space policy and adoption of open space referenda in two metropolitan areas.

3.4.3 Analysis

3.43.1 Agenda Setting: Awareness of problem
Between 1999 and 2000 state, many county and local governments in North Carolina

took action to presee land through green open space referenda. In the case study area, as one

respondtevats pwtmed hi ng that everyone was tal kin
The role played by contextual factors in the case study area needs to be highlighted. In

the 1980s and 199@mincrease in theevelopment pressuexperienced by the region led to a

felt need in the community to protect available green open space. Settendhundance of

natural resourceslue to the Neuse river basin justified policies and action for land portéc

the regionThese two factors influence the problem stream following the theoretical framework

of Mistretta and\less (200).

37 Laswellian policy process model starts with the problem identification and tlesrirgo the policy making

process, policy adoption, implementation and loops back into the problem identification. Even though there is
consensus in literature that the policy process is more fluid than the stages model predicts, the utility of the model
lies in isolating important steps in the policy making process.
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3.4.3.1.1Agenda setting in Wake County and its municipalities
Wake County articulated the need for green open spatecfipn in its master plan

published in 1989 (interview notes). In interviewing a past member of the county government, |
learned that there were multiple attempts to initiate green open space conservation in early
1980s. The impetus came from the bureacy’® but these attempts did not get political traction.
Even though the parks and recreation master plan (1989) highlighted the need for green open
space (pg:B) it took 17 years for policy implementation (Wake County COSP, 2a06:1

The first concretastep for the county in green open space creation came in 1998 with the
appointment of Open Space Task Force (interview notes). Wake County appointed the task force
after recognizing the rapid pace of land development. According to the county statstics, e
year 10,000 acres of land was being developed, which convinced the elected officials that an
intervention was necessary. On recommendatfdhe task force the county held its first bond
referendum for green open space protection in 2000 for $1ismahich was approved by 78
percent of the voters.

The novelty of Wake countyds approach | ies
referendum was passed. In 2000, the county approached its 12 cities and provided them with
grants from the bond issue teepare a green open space plan. The funding had two conditions.
First, cities were to aim for a linked green open space component as a connector between
neighboring cities. Second, greenways were mandatory in the plan. The county forged
partnerships withdcal land trusts and citizens groups meeting them for periodic discussions on
the strategy to procure land for green open space.

In 2003, the county released a consolidated open space plan ) @OI8&edthe plans of

its constituent municipalities, amdmap of proposed interconnected green open space (Wake

¥The agents for o6agitationd (Walker, 1969) in this cas:¢
mobilization model of agenda setting given by CebH (1976) where the policis initiated by the bureaucrats.
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COSP, 2003). In the plan, the county identified 11 stream corttlaairsvereprioritized for land
protection throughout the county. About 90 percent of the land identified for acquisition was
drawnfrom municipal plans (Wake COSP, 2006:-ES The consolidated green space plan for
the Wake County is attached in Appendid.3.

The COSP set a goal of conserving at least 30 percent or 165,000 acres of county land as
open space. As of 2006, the couhd 9.5 percent of its land protected. In order to reach its
goal, the county actively acqudéand along the 11 identified stream corridd@2©SPfeatures a
matching grant program to provide funds to cities, non profit organizations and other actors to
jointly protect land primarily land outside of the prioritized stream corridors.

In Wake County the agenda building for policy action on green open space began with
awareness of the pace of developmend byireaucratiactor To overcome political hogitiy,
the bureaucractedas a policy entrepreneur educating the county management about green
spacePart of the strategy to convince the county managerheriureaucratrganized parks
and recreation representatives from constituent municipalitieam&ssociation. Theartners
for Open space and Environment (POSE) included parks and recreation representatives from the
12 municipalities and served as a strategic think gsnkell as a platform to provide green open
space policy idea3 he associatio was instrumental in building a consensus among constituent
municipalities to lobby for open space protection with the county governift@atassociation
met monthly from the 1980s to the mid 20@@s! included government representatives. Land
trust orgaizations were invited to participate on significant issues and for information sharing
The initial objective was to form consensus on need for green open space protection. Later the

objective changed to strategize policy making on green open space.
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The POSE was an internal (informal) policy network formed in Wake Colihty
internal network benefitted from the occasional involvement of the land texsésr(al netwrk)
that provided relevanhformation abougreen open space policy trends in therdoy.

In the 1990s, a change in county leadership provided thewigtdbw of opportunityor
the bureaucrat turned policy entrepreneur to lobby the issue. His efforts were supplemented with
the activity of a citizen policy entrepreneur. The combirféatts of these two policy
entrepreneurs led to the first successful bond referendum for green space in 2000.

The county held subsequent referenda in 2003 and*200tal investment of
$91million dollars has been made in land conservation by theycand its partnersn 2006 a
total of 55,000 acres of protected land existed in Wake County (Wake COSP, 2006).

The municipal grant issued by Wake County in 2000 facilitated policy action on the issue
of green open space. From theerviewsl infer tha the issue gained relevance for the municipal
representatives as a result of monthly meetings of POSE. The grant in 2000 gave the cities a
fiscal push to create additional green open space. Among the 12 municipalities in Wake County,
seven have held a ssEndum to get voter approval for additional funding to create green open
spaces.

Agenda Setting in Wake County Municipaliti@¥ake County has a population@d0, 993

people US Census Bureau, 20/L1ts 12 municipalitiegfigure 4 differ in size fromRoxboro

(population9 , 000) to the city of Raleigh which has
capital.

Raleigh differs from other municipalities as it is the state capital and the largest city in the

county. It had an early stayh green @en space protection. Thapital area greenway system

¥Although the countyods referendum was a success the vot
registered voters came to cast a ballot, sparking an interesting citizen discussion on local chat boagifofavori
turnout for vote on issues like green space (ApexNC.com, 2007).
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began in 1974 to preserve green space and land prioritized for an interconnected green space
corridor in t he staiedthatthe chpita greenwhyysysem was Stelitezito e
aconcem over Orapid growth and wurbanizationé (Ci
to enact ordinances to protect stream corridors, along with actively purchasingHara.t y 6 s
bond referenda are todlsatextend the implementation of a policy §agreed to by the town
since the 1970s. In the last 40 years, the city has constructed 63 miles of interconnected
greenways and about 300 acres of protected land within city boundaries.

The second largest city in Wake County, the Town of Cary, statés website that it
has been involved in creating greenways since the 1980s. However this information could not be
verified. The first documentary evidence of t
parks and recreation master plan adopted i81®6this plan rapid population growth and land
development were listed as the justification for green open space protection. It was not until 2001
that the town council allocated $12 million for green open space protection (Town of Cary,
2001). In 2001thet own adopted its 6Open Space and Hi st

prepared with the grant given in 2000 by Wake County to all municipalities.
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Figure 4. Wake County and its Municipalities

In the remaining ten municipalities of Wake Countptice a geographical difference in
green open space policy. Towns east of Raleigh show less activity in green open space
development. The towns on the west have a mdireegpolicy framework along with a higher
economic and demographic profile in compan. This observation is interesting because it fits
the conclusions of previous studibat have linked higher socieconomic profile with demand
for green open space (Kline and Wilchens, 1994; Bates and Santerre, 2001 ;eials?@07).

Towns ofMorrisville and Apex occupthenorth western part of Wake County. They
share boundaries and have a similar seconomic profile. A large percentage of residents from
both towns are employed in the Research triangle park which borders Morrisville gnd Car
towns. In the interview with the towns, Apex and Morrisville, respondents invariably focused on
oqguality of Iifed and Opublic demandd as two

put it:
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Al n this community bondeatioedrearnebranar@sll. Thefolkspar ks
that may have moved here expect a certain level of service, most of them are folks with younger
familiesé..highly educated from places that h
understand quality of life isgus. 0

Before the grant given in year 2000 by the county Apex and Morrisville did not have an
active green open space acquisition program or a policy position on the issue. The issue
awareness in these municipalities started as a result of the POSE médimgrant for green
open space plan by the county in year 2000 provided added incentive to think and plan for green
open space.

The observation fits the account from other municipalities as well. In most cities land set
asides were built into the codad development review process. It was the only tool available to
protect land within the jurisdiction. The grant for green open space plans by Wake County
served as the push factor for towns to think and build a green space policy. Among the remaining
towns, Garner, Fuquayarina (Niolet, 2007) and Wake Forest (Town of Wake Forest, 2007)
held successful green open space referenda. Smaller towns like Zebulon, Wendell and Rolesville
have not held referenda but have avaiteemselve®f county grants to deg a plan and
acquire land along targeted stream corridors (interview notes).

3.4.3.1.2 Agenda Setting in Orange Countgnd its_municipalities
Orange County borders Durham and Wake Counties and is part of the Durham Chapel

Hill metropolitan area. It cdains the following incorporated municipaliti€hapel Hill,

Carrboro and Hillsborough and parts of Durham and Mebane. Orange County has experienced an
increase in population in the last two decadeecent county comprehensive plan reports that

the poplation doubled from 57,000 in 1970 to about 121,000 residents in 2005 (Orange County,
2008:A22). Between 2000 and 2009 the population grew by 12 percent, and the 2010 census

estimated a population of 131,801 living within the county boundaries. Incagorat
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municipalities only account for eight percent
of its population. The population density is highest in the town of Chapel Hill due to the presence
of the University of North Carolina Chapel Hill.

Agenda Setting: Orange Countyhe respondent from Orange Courtigtedthat from
the 1980s concern for pr aeaalchmaad of dfhenatowmdly
being voiced. The growing population and urbanization of the county deepenesoems.

The pesence of a strong agricultural community in the county was key in the establishment of a
voluntary farmland preservation plan and an agricultural district program in 1992. The program,

the first of its kind in the state, aimed to incretase ielentity and awareness of agricultural
community and its role in the econ‘@nm2e9,and cu
the county had 11 farms and 2,700 acres of farmland enrolled in the program (Schultz, 2010).

The county has ideified 38,000 acres of rural buffer beyond the extra territorial jurisdiction

(ETJ) that surrounds the towns of Chapel Hill and Carrboro. This rural buffer is not available for
annexation and functions as an urban growth boundary.

A 1996 reportbythecout y pl anning director titled O6Pr
Government 6 started the discussion for the pr
land. This report was the basis for county commissioners to establish a new Environment and
Resource Conservation department in 1998.

In 1999, the county commissioners requested the Environment Recreation Conservation

Department (ERCD) to prepare a report to guide future land preservation strategies of the

““The county is divided into seven preservation districts and each farmland owner who enrolls in the program enters

into a 10 year renewable non binding conservation easement agte&heefarmland owners are offered benefits

such as community O6recognitiond by placing signs on th
also offered waiver of water and sewer assessment as long as they are connected to thampddggaome eligible

for preservation funds whenever funding was available.
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county. There was one county commissiangrarticular who operated as a policy entrepreneur
and lobbied common consensus among her colleagues.

The report prepared by the ERCD developed a point system through which the county
was able to prioritize and weight land parcels for acquisition tiifiag of the county report
coincided with an assessment the Triangle Land Conservancy (TLC). The conservancy is a local
land trustthat owns significant parcels of conserved land in the county. Its report assessed the
ecological value of conserved landthe county (TLC, 2002). This repavasimportant in the
discussiorof green open space in Orange County.

On the basis of available information, from the county and the land trust, the county
commi ssi onerlandsldgagyt @ d 0 g h @ m&*f. The ERED reporpradlided
in 1999showed that Orange County had a parkland deficit of 245 acres. Initially parks
acquisition was the sole priority for the Land Legacy program. In the last ten years, the program
has acquired 1,275 acres of parkland aff@l &cres of open space (Orange County, 2010; Ferral,
2010).

The ERCD report recommended that the county government should increase its funding
for environment and resource conservation. One option suggested in the report was a bond
referendum, in the forraf aparks bond or an open space bond. Throughout the report, there was
a mention of the rise in the number of local governments in the US (pg: 4, 54) who were opting
for a general obligation bond referendum for land acquisition. There is documentanyoevid
that the Trust for Public Land (TPL), a national land trust, approached Orange County with a

suggestion to hold a referendum. The respondent acknowledged the solicitation of TPL.

! Lands Legacy program was established with the following priorities: natural areas, wildlife habitat, lands of
cultural and archeological significance, future parkland, watershéediparian buffers.
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However it was maintained that the county conducted the referenduoutatity help from
TPL.

A coordinated bond referenda was proposed in the ERCD 1999 report as a strategy for
land acquisition by the county and its towns (p: 3B agenda for Orange County to establish a
green open space protection and acquisition pnogvas set in motion by the action of the
bureaucracy, supported by one of the county commissioners and the local land trust.

Agenda Setting: Orange County Municipaliti#&ree of the five municipalitiesChapel
Hill, Carrboro and Hillsboroughwhich arecompletely within the corporate limits of Orange
County will be discussed here. Towns of Chapel Hill and Carrboro have an independent green
open space program. The town of Hillsborough relies on the county for its parks and recreation
services.

The bwn of Chapel Hill proposed planning for green space in the decatie bd60s
(Town of Chapel Hill 2006: pg). The town adopted its first open space plan in 1965, but the
council did not agreto the acquisition and construction of greenways until 19¢@oAding to
ar e s p o rthet ®wntcouncii supported the idea as long as they did not have to spend any
money .

From the interview learnedthat the pace of development in the 1970s and 1980s
mobilized public opinion in favor protecting land and presgrthe character of the town. The
respondenttatedt hat t he town has a significant presen
environmental group which influences public opinion and consequently the decision of the
council.

The town has implemented two thpreservation strategies since early 1970s. On the

insistence of one council member the town started collecting conservation easements along a
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maj or stream that runs through t hresource wn. Ano
conservation distriéiin downtown. Both policies have resulted in restricted and controlled
development in downtown Chapel Hill.

The towndés Greenways Compr etheédBGasvtee mast er
decade when efforts in greenway development became formalizetbritedization process
included citizen surveys and setting up of a greenways task force, which was later converted into
a permanent Greenways Commission in 1985.

A bond referendum was held in 1986 for $2.5 million for parks and green open space.
Subsequet referenda were passed in 1989, 1996, and 2003. Voters have approved a total of
$17.5 million through public referendum for greenways acquisition in the town. The town also
received $ 1 million from the bond that Orange County passed in 2001, spldificgreenway
development.

The town of Carrboro also had an early start in forming a green open space policy. The
town introduced a planned development strategy in the early 1#8&@scused on limiting
development to selected pockets of the tolims strategy was the brainchild of a prominent
urban development expert who was appointed as a consultant. The town supported the strategy
with a tough development ordinant@trequired five percent open space dedication in any new
residential developnm. The dedication requirement was revised in 1987 to 15 percent and in
1995 to 40 percent. Carrboro is the only town with a 40 percent dedication ordinance in the
entireresearchriangle area.

The town commissioned a greenway plan in 1980. It wasapedby the staff with
inputs from a citizens group who proposed dth

nei ghborhoodso. Although the plan was voted d
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to go ahead with the recommendations ofgthean. The counci | Awor ked
introduce the open space requirement in the development review process. According to the
respondent-ddiwh wasthaatopeo.

Compared to other towns Carrboro adopted a different policy route by negaitarge
percentage of its land to be left protected in the development review process. The town held one
referendum in 2003, for the purpose of gathering matching funds for a grant program available
from the federal government.

A document search shodi¢hat Orange county government had commissioned a joint

study of green open space issues with the mu

Recreation and Parks Work Groupdé encouraged
protect gren open space. In the report joint bond referenda with the municipalities was
identified as one of the future strategies.

The report shows that Orange Coudgmonstrated leadershipcreating a common
vision for green open space in the county. A nuntibéssues ranging from funding constraints
to mixed program priorities proved bebarriers in the implementation of the vision. The county
and its municipalities have functioning green open space programs but the lack of interlinked
green spaces anccaordinated green space policy limits success.

3.4.3.1.3 Agenda Setting: Durham County and Durham city
Durham County contains only one incorporated city, i.e. Durham city in its boundaries.

According to census information since the last census in 2@0€btimty grew 19.8 percent in
population to 267,587 in year 2010.
Agenda setting in Durham County and the city of DurhBorham county and Durham

city have merged departments that provides parks and recreation services irc¢bardyy

w

n

t
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region. The intrview with Durham city representative conveyed the idea of support for green
open space. The county is not as active as the city in this policy area.

The county receives recommendations from an advisory board consisting of
representatives from the coyrgnd Durham city government. The Durham Urban Trails and
Greenways (DUTAG) commission was constituted in 1983 following a feasibility study of
greenways and trails in Durham. This study was undertaken in the early 1980s at the request of
the chairman offte Public Works Committee in the Durham city council.

DUTAG was a citizens group and its mission
trails and greenways systemdé. A plan for deve
The plan recommendebe use of bond referenda for funding greenway land acquisitions. Acting
on this recommendation the city held two successful bond referenda in 1990 and 1996 for a total
of $7.3 million (City of Durhan{a), 2005).In 1990 the name of the commission chanigetthe
Durham Open Space Trails commission (DOST)

Durham County started a matching grant program suggjegtthe DOST in the 1990s.

The initial funding for the matching grant program came from the bond referendum that was
conducted in 1986. Since Jarp@009, the matching grant program has been suspended due to
budget defici.

From 1988 Durham County started requiring dedication of open green space as part of its
land development ordinance. Publicly available documents shodadahal 996 onward the
county offers a voluntary farmland preservation progtiaatis managed by the soil and water
conservation district.

Durham city and county documents note the long history of green space development and

conservation efforts. It appears that the appointrokaitizen advisory committee in the 1980s
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resulted in agenda building for green open space in the county and city. The committee lobbied
for action on the greenway plan which was adopted in 1985.
Il n the case studngf ar gderdifiedoasedrstiativeroicceuaty o f 0

governments, intergovernmental communication, exchange of ideas in professional associations,

presence of o6reference citiesé, and influence

| found that county and city governments in botétropolitan areas developed distinct
approaches to green open space protection. They differed on leadership and the coordination of
countymunicipality plans for green open space. County governments were focused on
conservation while municipal governmertswed green open spaces as recreational amenities.

3.4.4 Policy Process
The questions asked within this section provide insight into the policy diffusion processes

active in the case studyA summary of the central points gathered from the analypiesented
below.

3.4.4.1 Why Bond Referendum?

In the last section | gave the background on how green open space policy and its tool i.e.
the referendum wassedin the case study area. In this section | delve into the details of the
referendum process. the case study arélaereferendum was considered as an important tool of
green open space policy. The decision to pursue bond referendum was adopted by cities
selectively and at different time periods. When asked why the city chose to have a bond
referendim the responses fell into the following categories.

1. Appropriateness of Bond Referendum: Land acquisition and green space

devel opment is a capital i nvest ment. Gov

taxes (pay as you go) for such expenditures. ThEe@e ct of bonds on

vV O
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negligible as the repayment schedule of bonds is long (30 years). This minimizes
the political repercussions. In the words of one of the respondent:

i @r town council has been very clear that they would support bona:nefien é
provided the result of that was not a property tax increase

2. Trend of Green Open Space Referendum: The comprehensive plans of many local
governments referred to the similar referenda across the country. The referenda
were seen as a trend or sigmatmove of local governments interested in
preserving green space.

3. County Strategy: In Orange County, the comprehensive plan suggested a series of
coordinated bond referenda in order to ensure funding for interconnected green
space.

4. Availability of matchng grants: Availability of matching grants featured in the
decision of cities to conduct a bond referendum. Towns of Wake Forest and

Carrboro held referenda to avail matching intergovernmental grants.

3.4.4.2 Campaigning
Campaigning is identified as attcal and strategic step in winning public support for

referendum. NGO actors and land trusts argue that it is important to have a campaign and media
strategy before embarking on public approval for increasing indebtedness (Mc#tatid2000;
Kelly andZieper, 2001). The important role played by media in promoting the desired policy
image has been establishedhrliterature Edelman,1985 ; Baumgartner & Jones, 1993
Stone, 199y

In the interviews the unanimous response was that that campaagrigond
referendum in neighboring government does not impact the decision to follow suit. It is

important for the local politics, financing and timing (general elections preferred over special
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elections) to align before considering a bond referendum. eMenyin the case study it is
interesting to notice that towns of Morrisville and Apex held referenda in 2004 after their
neighboring town of Carydéds referendum in year
serves as the reference point for smaliges in the region. The spatial proximity of Apex and
Morrisville to Cary and the assumed intergovernmental competition for residents among cities
supports the notion that Caryo6s referendum in
respondents froraither town accepted that notion.

Responses demonstrated that governments with growing population and public consensus
on need for growth management were confident of referendum success. As a result there was a
wide variation in campaigning approachesoagngovernments. Literature has shown that along
other considerations, the level of campaigning, is affected by the fiscal condition of the
governmerit, the necessity of the referendtirand whether or not there is overt opposition to
the referendum propoas&ities invested resources into campaigning for their first green open
space bond referendum or in the face of unfavorable public opinion. In cities with positive public
opinion and political will, | found minimal referendum campaigning, yet in cer@se<cies
actively campaigned for the referendum to fass

Before beginning the campaign, <city offici

opinion surveys. In the case study area cities with larger staff the referendum process was more

42Compar ed to Orange and Durham counties, Wake Countyds
incorporated current social marketing tof@Bazella Communications, 2010)

“3 Every local government considering a referenduminNorth€d i na requires the approval
Government Commission. The commission evaluates whether the fiscal health of the local government is sound

enough to undertake the debt obligation. Upon approval from the commission a government can pursue

campaigning.

“ This is an example of how cities can do active campaigning and put money into it. In 1999, the town of Cary had

a sidewalk and street improvement bond. The bond package also contained funding of 10 million for parks. TV

news reports thatThe Town of Cary spent an estimated $30,000 on an “education" campaign for the bonds (1999)
whereas, last year, Raleigh spent only $2,000 for a similar campaign on a $50 million bond issue
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organized (NHBpandian, 198) and usually followed projects identified in a capital improvement
plan. In smaller cities, the process was not as structured.

Campaign media products included brochures detailing the type of projects targeted for
development, funding reqements, promotional videos, press releases, and comprehensive
plans. A common product released by all governments was a list of frequently asked questions
[FAQs"], in which the information is packaged as answers to common questions that citizens
could a& about the referendum [refer to appendix 3.4].

One respondent stated that when the bond referendum causes the property tax rates to
increase, campaigning helps them to present their case in front of the public, and change the tone
of the public opinion

iYea if they say we do not want any taxes r1 ai
this is all that you get for it. We slant the campaign

Along with print medi&’, cities actively used their websites to spread information about
the referedum. Some cities had separate webpages and websites crated for the purpose of
campaigning for the referendum (for example: Apex, Durham, Cary, Raleigh, and Wake
County).

Most cities campaigned through an invited group of citizens from the comunity
referred to as théond campaigning committekm select cases these committees were allowed

rights for fundraising towards bond publicity (for example Chapel Hill, Apex). In smaller

“5The samples collected from the field showed that FAQs comtaiessages of fiscal prudence and responsibility.
Governments find it important to highlight past success in fiscally conservative communities. In cases of repeat
referenda subsequent FAQs contained information on the status of projects funded byrdierpagum (City of
Durham(b), 2005; City of Raleigh, 2007).

“® There was limited mention of endorsement of open space referenda by local organizations in th&/akedia.
County bonds for open space were endorsed by one of the most popular news papegiarththeNews and
Observer Another popular newspap&he Independenendorsed city of Raleigh bonds in 200h¢ Independent
Weekly, 2007). Town of Cary bonds were endorsed by Rotary Club in 2003.

" One of the newspaper reports states that Mayankibinvited citizens to form a committee.
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municipalities, staff and elected officials assumed an important role inaogmnug. Larger
cities did not allow their staff to participate in any politicking (for example Cary, Durham,

Morrisville).

3.4.5 Policy Outcome

The third part of the interview schedule asked respondent about the outcomes as a result
of green open spaaeferendum. Most respondents agreed that referendum has helped in active
acquisition of land (Orange County), for an interconnected greenways system (Chapel Hill) and
has helped in achieving the goal set out in the green open space plans (Wake ttasty). |
provided required funding for new parks and green space in growing municipalities (Fuquay
Varina, Apex and Morrisville). In some cases the referendum provided the funding to preserve
existing community resources, for example in the town of Wake Fohesreferendum proceeds
helped the town to protect historic fruit grove within the Joyner Park (Town of Wake Forest,
2005). Respondents agreed that referendum has helped improve the quality of life for residents in
the cities and countyThrough the iterviews it was clear that there is a caveat to the use of
bonds. Many municipalities had not expended the bond authority approved through the
referendurf®. Table 3 shows the distribution of available bond funds among with thetbiies
heldgreen open sre referenda.

Table lll: Sale of Bond funds approved by voters by referendum

Raleigh-Cary Metropolitan Area

Counties Cities Referendum Status of bond funds Comments
Year approved
Wake 2003,20052007  All bonds sold
Apex 1996,2004 6 million unsoldfrom

8 Few exceptions to this were 1) Wake county respondent who informed that they are in process of proposing a 100
million bond to the county commissioners and 2) Town of Chapel Hill who informed that they hawet iaf space

to acquire in the town, i.e. the town is totally built up. Raleigh voted on another green space referendum in 2011
which was approved.
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2004 referenda
Cary 1994, 2003, 2005 some bonds not sold Bond anticipation notes
issued in 2010.

Fuquay 2007 some bonds not sold
Varina
Garner 2000 some bonds not sold
Morrisville 2004 some bonds not sold Bond anticipation notes
issued.
Raleigh 2003, 2007 Not sure
Wake Forest 1998, 2005 some bonds not sold
Durham Chapel Hill Metropolitan Area
Orange 1997,2001 All bonds sold
Carrboro 2003 Bond not sold yet. Bond anticipation notes

issued in 2010.
Chapel Hill 1989, 1996, 2003 All bonds sold
Durham city 1990, 1996 All bonds sold

Source: Field interviews

Two outcomes from the green open space referenda are summarized below.

3.4.5.1Professionalismin Bureaucracy

In the study ofnterstateHMO policy diffusion,Balla (2001) mentions the role of various
committeeswithin the professional associatiod$ie committees are constituted on the basis of
their expertisen different area®f policy for example finance, evaluation, planning dice
committees help the professalrassociation to develop in the advisory role, produce guidelines
for best practices and suggest future initiatives.

In the case study arelaetlocal governments showed a notable increase in the number of
advisory commissions and boards (pauaeaucracyon green open space. Table 4 lists
additional details of the commissions set up by the cities and counties.

Table IV : Green space advisory commissions in case study cities

Town Number Specific to Created Members  Appointed Frequency
green open of meetings
space
Wake 1 1 1997 All Monthly
county

Apex 1 1987 8 All Monthly
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Cary 1 1 1982 10 All Monthly

Fuquay 0

Varina

Garner 1 1 1981 8 All Monthly

Holly 1 1982 9 All Monthly

Springs

Knightdal 0

e

Morrisvill 3 1 1990 5 Monthly

e

Raleigh 3 2 1985 15 All Monthly

Rolesville 1 1 N/A 7 All Monthly

Wake 3 2 1985 9 Monthly

Forest

Wendell 1 N/A 9 All Monthly

Zebulon 1 1991 7 All Monthly

Durham 4 2 1983 15/8 All Monthly

Chapel 1 1977 11 All Monthly

Hill

Carrboro 2 1 1979/ 11 All Monthly
2007

Sourcefield interviewsand local government documents

3.4.5.2 Effect on competitiveness of the city in the region
The final question in the interview schedule, inspired by Tiebout (1956), probed whether

the citybés compet dbycreaionefadditioma greerbopan space hfferdhe t e
referendum. Most respondents agreed that green space development has contributed to the
quality of life which is an important aspect in attracting new residents. A very small number of
cities realizedhe importance of green space as a tool for attracting businesses.

A systematic assessment of the impact on economic competitiveness has not been carried
out by any local government. There was skepticism among officials about conducting such a

study.

| think it would be a complicated study for someone who wanted to do it, but we have not done it.

In other cases, if the bureaucrats are interested in demonstrating the effects of additional green

space, they face an unsympathetic council:
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fAEvery time we gand talk to them about money we take statistics with us how much value
properties next to parks have and how much property tax value it is and how much it is saving
them in water and air quality manageaemneust . We
or noto

There is anecdotal evidence from one thigt has realized that green space gives them
an edge over their competitors in the region. In the words of the respondent
AThere maybe statistics out t heeamgled.whHenthegxsap ot p L

Caterpillar was |l ooking for | ocationéquality
really gets down to parks and greenways

3.5 Discussion

3.5.1 Mechanism of Policy Diffusion
Literature suggests that policy diffusesdiigh the mechanism of competition, coercion,

imitation and learning. Imitation and learning have commonly been associated with local
government policy diffusion (Shipan and Volden, 2008). Coercion is common in the diffusion of
policies among nations. lhe US coercion is visible in policy mandates dictated by federal to
state government in the U.S (Shipan and Volden, 2006). The other form of coercion, also known
as incentives are commonly visible in the federal to state caivieetth and Thompson, 1980)

It is rare to find an example ofcentivesin subnational policy diffusion literature. | summarize
findings pertaining tehe different nechanismsof diffusion identified in the case study area.

3.5.1.1Incentives
Governments in Wake County were gémnsd about green open space conservation

through the actions of the county government. Before 2000, when the county approached
municipalities to design a green open space plan, only two of the 12 cities were active in green
open space protection. Regass$ of how many cities have held bond referenda after the plan, it

is clear that all 12 have been sensitized to the issue of green open space conservation and the



72

potential of implementing it within their boundaries. In this manner, the consolidateldgsan
provided a roadmafor local governments to move ahead in an integrated manner.

The term coercion can be viewed as a set of incentives to condition the response of
subordinate governments. In Wake County, the mechanigsmaitives was introduced a
matching grants for completing a municipal open space preservation plan. The county continues
to offer matching grants for green open space land acquisition. The respondent from the town of
Wake Forest stated that if it were not for the matching granemahey would not have created
a plan or conducted the bond referendum to protect the green space around the town.

The tool of bond referendum to protect green open space was strictly suggested to the
bureaucratic actors during monthly discussionsG$P meetings. In the words of one of the
respondent:

AThe idea of referendum was discussed in PC
encouraged the municipalities to pass bond measures, or have some dedicated source of funding
for open spacebo

Incentives are important for the counties to achieve its green open space policy goals.
Due to the fragmentation in tlg@vernancef land resourcegounties requir¢he collaboration
of other local governmen{&mith, 2009). Hence incentives prove an effectiag v enter into
collaboration with other governments. The presence of federalism in US governance system has
aided in the policy diffusion by limiting the arena of policy decision making to the state, local
and federal levels (Baumgartner and Jones, 1993)

It needs to be stated that incentives are one of the ways through which intergovernmental
interaction manifests itself in the process of policy diffusion. The role of intergovernmental

policy networks irproviding the information required f@olicy diffusion has been identified in
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literature (Mossberger, 2000). In the case study area,docal e r nimeracttorsardd
information dissemination was facilitated through ploécy networks formulated at the county
level. The interactionsf such policy netorks visible in the case study ansdl be further
elaborated on in the section on policy networks.

3.5.1.2 Competition
Interjurisdictional ompetitionis a prominent mechanisthat promotes the diffusioof

economic development policies (Boehmke anithWgr, 2004).Green open spagmlicies be
classified as an economic development palimyrdan, 2003; Choumeahd Cormier2011). On
the basis of demonstrated economic effects due to green $peleells and Crompto20(b)
competitioncould potentiallyaffectbond referendum decisiofisFrom the interviews and
content analysis of the documents, | learned that competition is not a pervasive mechanism of
green open space referenddifiusion.

Therespondentdid notbelievethat cities compete with eacdther in providing quality
of life amenities like green open spacéeTocal governments viewed the issue as meeting the
median voter demands aptbviding a goodjuality of life. However traces of interjurisdictional
competition are visible in the timgnof the referendum among the cities of Cary, Morrisville and
Apex. The timeline of referendum conduced in these three cities are very close suggesting
6adjacency effectsd afolowing comments tedeived fommreiofg hb or s

the responddsr suggests that intercity competition played some role in the timing of these

referendum
| would say that subconsciously thatdoesgg@n. say i f Cary puts a bon
program and there is a buzz aboertofthet éi t 6s t

conversation that people are having. You know Cary may be just talking too much and that
creates this awareness and other communiikesApex say we need to do
that.

“9 By extension of the median voter model which is popular in literature on green open space.
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The effect of green open space rcalf erenda o
examined in chapter five. The chapter investigates the hypothesis of Interjurisdictional

competition on the expenditure behavior of neighbors after the green open space referenda.

3.5.1.3 Policy Learning
The case study shows that local governmerdk into consideration the example of

other cities before settling on the tool of green open space referendum. This is the mechanism of

policy learningthati s al l uded to in Wal kerdos model

Orange County and the town of Carrboro reference other chgesen open space
referendum in the master plans. The town of Cary referred to the referenda held in Colorado and
Pennsylvania in one of its earlier master plans and suggested referendum as one of the ways in

which funding forgreenopen space could baitpered.

Looking at the timeline of policy development in the three counties, | asked whether
counties learedfrom the policy approaches of their neighbors. | was surprised to learn that the
counties did not ged opemspagebga aganwikd leatntirenr. 6 s
Neither have the three countiégsveloped goint strategy to protect green space in the region. In
the words of Orange County respondent
AWake County is a few counties over, we are
The respondents denied any policy learnmgreen space issues lagknowledge thah
economic development and public health policy areas they try to obgerpelicy practices of
neighboring governmentB my opinion, the respondents were not gl to admit that they

consider others in the region as a model for their policies.
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3.5.1.4 Policy Imitation
Policy adoptioras symbolisms called policy imitation, where policy is adopted without

policy learning. In other cases, it may mean adoptiorague terms and processimst
resemblegnitiatives in a reference group (Mossberd@00. In the issue area of green open
space local governments have the incentive to hold a referendum and join in a notable trend
within the region.

One case stas out as an example of policy imitation. In Wake County, the town of
Morrisville held a bond referendum along with Apex, in 2004. The town does not have any trails
according to the last updated master plan (Town of Morrisville, 2006). The town was found
under the national average for park acreage per resident (Town of Morrisville, 2096: B2
town has one greenway of 1.8 miles, while its neighboring community of Cary has 31 greenways
totaling 35 miles, and Apex has six greenways and a nature pagkdssialoped in 2011.

When interviewed in 2010 Morrisville officials mentioned that bond referendum was a
way to fnlet others know that the town was acgq
devel opment 0. | t was ¢ onsdadkeawledie. mthepsarhet cy posi
interview | learned that a part of the approved 2004 bond was yet to be sold. The authorities were
in process of acquiring the land. After the 2004 bond the town used the proceeds and other grants
towards acquiring a 25 acre pespy. Plans for its development were drafted in 2005 and
assumed a contiguous parcel of 30 acres. The town expected to acquire the remaining 5 acres.

In 2010 the town council was informed that the drafted plans failed to align with the land
preservatiomequirements attached with the county grant used to acquire the property (Cooke,

2010). In addition the town had failed to acquire the remaining five acres of contiguous parcel.

0 The guidelie for standard park acreage per resident is given by National Recreation and Park Association, a
national norprofit organization. The mean acreage of parkland according to NRPA standards is 8.3, and the town
recorded its provision at 7.77 acres in 2006ias expected to acquire 8.3 acres annually to sustain its 2006 level of
service, and more to reach national standards.
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Unfortunately in 2010 the town council voted to return 40 percent of thefgratg received
from the county. The current plan shows that Morrisville will leave 11 percent of the property as
open space, while developing other recreational amenities as pl&uowd( 201D

Morrisville is a good example of a cabat showgitiesoperating under the mechanism
of policy imitation do not always have desired outcomes. The town council of Morrisville was
willing to let go of the grant funding from Wake County, but not alter plans to incorporate more
green open space. The lack of effor land acquisitions and development of plans without
concerns for grant conditions from the county convey a picture of an uninterested local
government and lack of green space policy vision. According to literature policy imitation is
characteristicajl temporal (Shipan and Volden, 2008). In Morrisville this temporal quality is
visible. The town was quick to conduct a bond referendum in 2004 following its neighbors but
six years later they were not able to effectively translate it into additional gpeea.

Through the case study approach it has been demonstrated that the above four
mechanisms are not solely responsible for policy diffusion. The role played by county
governments and policy networks are part of the explanation of how green operefgrarela
spread in the region.

3.5.2County Policiesand Institutional Capacity
In the case study, the three counties differed from each other substantially in terms of

their institutional structur€examining the transfer of urban regeneration poliaieeng local
governments in UK Wolman and Page (2002) foundttienstitutionalenvironmenin which
local governments functioaffects theactivity to search for new policy initiatives. The set of

rules and regulations create different incentieeglifferent kinds of search activity.
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In the case study area, the three counties with markedly different institutional set up
created different opportunities for their local governments to seek information on green open
space policiesThe counties vary inheir policies on green open space creati@mone extreme
is Wake County which is the second largest county in the #tates an organizeaind well
establishegbarks and recreatmodepartmentOn the other extreme is Durham County which does
not havea parks department.

In a study of collaboration across county governments Smith (2009) concluded that
county institutional variables have an impact on the collaborations formed in the issue area of
green open space polichhe author empirically demonsated the positive association between
collaboration in green open space policy area and the presence of a county manager form of
government, general obligation debt for green open space and established green open space

office.

Wake County has a dedicateebgram in the parks and recreatagpartment for green
open spacacquisition. Wake County had experienctiitee green open space referenda
between years 2000 and 2007. According to Smith (2009) Wake county government is highly
likely to enter intocollaborationwith other governments. Orange County haedicated
department for green open space and a clear policy for green open space acquisition. However
the county has only experienced one green open space referenda since the initiation of the
program n year 2000. Durham County is the other extreme of the spectrum as it does not have a

program on the protection of green open space.

Looking at the case study area there are two distinct approacheésible among local
governments and their adoptiongrEen open space referendihe first approacha coordinated

effort, is visible in the case diVake Countyand its constituent municipalities'he county
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governmenemerged as a leadergneen open spagmlicy makingthrough the creation of an
informd professional association of municipal representatiVagpartners in open space
(POSE)was the brainchild of a county bureaucrat who was an instrumental policy entrepreneur.
The association played a role in lobbying for green open space policy wibuhty

management. The activity of the association also prepared participant municipal representatives

to initiate green open space policy objectives in their own governments.

The county sustained its position as a leader and coordinator of locaivegiahen it
approached its municipal governments with grants to create a green open space plan. The county
provided technical support for creation of the plan and consolidated individual plans into a
county wide greenprint to guide land acquisition effantthe county. Wake County continues to
provide matching funds to municipal governments for land acquisition identified in the

consolidated plan.

The second approach afitonomougpolicy development iseen in the municipal
governments oburham and Onmage countiesDurham County has shown limited efforts for the
protection of green open spadée city of Durhanwas in the process of creating a green open
space policy document to guide its policy at the time the interview was condiédtieough the
city has been advised by an advisory commission on green space related policies, the initiatives

taken by Durham city and county on green open space is limited.

Orange County, which is organizationally more evolved than Durham Cdaicitg,the
financial canmitment as Wake County, toward its green open space politiege is some
documentary proof that Orange County tried to get its municipal governments to collaborate and
work together on a joint green open space plan. There was no evidence that ioeatmiawas

actually attempted or whether it resulted in any tangible pefimyt. The towns of Chapel Hill
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and Carrboro have distinct approaches to green open space protection. Town of Chapel Hill is
inclined towards restricting development whereaddan of Carrboro had adopted the route of
planned development areas. The latter is influenced by the thinking of a policy expert whereas
the efforts in Chapel Hill are a result of a strong agricultural lobby in the local government that is
focused on preicting farmland. As a result both towns have a green open space policy, but their
focus is different and their efforts are not synchronized with the county efforts. Consequently,

the green open space acquired and protected within Orange County is hiokeder

Governments that are institutionally strong and have the policy capacity (Press, 2002)
defined as fiscal resources and political will, are much ahead in the implementation of the green
open space policies. Wake County, Raleigh and Carrboro fiketheription outlined by Press
(2002)Thelocal political context in the case study an@as a non issue due to favorable public
opinion sincehe1990s. However, ithe 1980s and early 1990s, institutional factors, ideology,
and lack of political will catributed to failed policy making attempts. Institutional inertia in
Wake county, defeated land use refesendCarrboro and Orange County are examples of an
ideologythatwas present in the 198ASomparativelyin the cities of Raleigh and Chapel Hill,
political willingness to take action on land use issues resulted in an elaborate greenways program

in both jurisdictions in the late 1970s.

In the case study area, non referendum cities identified limited institutional and fiscal
capacity as reasons fortnandertaking debt to develop green open space. Lack of green open
space is not a problem for these cities. The jurisdictions contain large tracts of undeveloped land
becausehey areeconomically under developed. Lack of high income residents further

cortributes to lack of demand for green open spaces.



80

3.5.3 Policy entrepreneurs
Policy entrepreneurs have been associated with policy making (Walker, 1969; Kingdon,

1984; Sabatier, 1991; Mintrom, 1B%and their diffusion (Mintrom, 1997, 2000). They are

defi ned as o6épolitical actors who promote policy
leadership and empirical work suggests an entrepreneurial role played by elected officials in

policy making at the state (Weissert, 1991) and local government levelgj8ehand Teske,

1992).

Citizen actors also function as policy entrepreneurs when they influence policy making,
especially policy innovation (Roberts and King, 1991). Policy entrepreneurship can arise from
within government too. The role tfebureaucat in policy making has been debated
passionately in public administration, in the context of the poladmsinistration dichotomy
(Lipsky, 1980). Literature suggests that bureaucrats play a very important role in the policy
process. In agenda settingiaities themobilization modetlescribed by Cobbt al(1976)
features bureaucratic actors initiating a policy change from within the government.

In the case study I noticed instances where the role of policy entrepreneur was played by
citizen represeatives, bureaucrats and elected officialsElected officials have played a major
part in acting as policy entrepreneurs. According to one county respondent,

This had interestingly enough driven, by leadership. This is being driven on eipallgvel as
a result of a visionary may(®)in a respective town, who recognized the value of something like
[green space].

Visionary mayors view green open space effags way of leaving an administrative
legacy. Within the case study area, mayors and coureiibars in Orange County, Durham
city, Wake Forest, Chapel Hill, and Carrboro have promoted green space creation within their
jurisdictions. The concern for the kind of legacy their administration would be remembered for

was a factor in them promoting gregpace policies.
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In Orange County theounty commissioners were especially active in recognizing that
rapiddevelopment was threatand land needed to be protectédis movement was
spearheaded by a county commissioner who is recognized for beingzpomerent and has
served the town for six term# the town of Carborrelected officialgointly acted as policy
entrepreneurs when they adopted pro rural development stratemcargbratech high land
dedication ordinancmto the development revieprocess

In some instances bureaucratic actors in countycapgovernments serveas policy
entrepreneurs. The bureaucrats aided diffusion of green space policies by becoming aware of
policy options and supporting implementation with data and methgidalaapplication. Br
example inWake County, it was the bureaucratic actor who first started lobbying the
management for a policy on green open spake.tdwn ofWakeForestis another example
wherethe staff first became aware of the grant being gwewakeCounty for land
preservationThe bureaucraicively pursued the idelay lobbyingfor it with the city council
before the mayor bought into the idea of green space protection (Town of Wake Forest, 2005)

Generally interest groups act as policyrepreneurs. Their activity is visible especially
in bringing an issue to the attention of elected officials in the agenda setting igimggo(,
1984). In the case study area four different land trusts are actively working to protect land.
National levéland trust, the Trust for Public Land (TPL) is one of them. The agency has been
associated with bringing the issue of green open space to the attention of political actors and
media through its vigorous advocacy campaigns. Local land trust the Triamgleconservancy
acquires land within Orange County. One of its white papers was significant in framing the issue

for political action in Orange County.
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| expected that the land trusts will be associated with the spread of green open space
referenda inle region. However, in the interviews and through the content analysis it appeared
that they were not directly involved in the green open space referenda in any of the local
governments. The Trust for Public Land was consulted by Wake County for itdidatesb
green open space plan. The land trust helped the county and its local governments to locate
independent technical experts for the design of county and municipal green open space plans.
Trust for Public land was not politically involved in any prexef Wake County referenda or
municipal referenda.

Respondents shared that they did not directly hire any land trust or probn
organization to design and execute the referendum campaign for them. Although government
officials do consult and pamér with the land trusts on legal matters pertaining to land
acquisition, the interest groups did not play a significant role in the referendum process. One of
the reasons that interest groups were not so involved was because the governments were self
motivated to create additional green open space. The governments were on a land protection

trajectory that the interest groups approved of.

3.5.4 Policy Networks
Through the case study it is demonstratedbéty networks played an important role

in the @ttern of referenda observedWakeCounty Literature on policy networks emphasizes
the interaction of actors across the horizontal level. However the case study shows that the policy
network in operation within the spread of green open space referandeends municipal

interactions, but it is mediated by county governments.
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In literature he working of an intergovernmental network involving interstate
professional organizations was highlighted in the study of diffusion of enterprise zones by
Mossbergr (2000). The author found that thigjanizations were involved in amteractive
networkwhich helped in the diffusion of enterprise zones. Mossberger defines this as
polydiffusionas it involves interaction with the hierarchical government organizafenscal
level). In the case of diffusion of enterprise zones these organizations included federal
organizations such as housing and urban development (HUD)monteasionabrganizations
such as National Conference of State Legislatures (NO®le)federal organizations were a

major source of information in the policy network.

Similarly, in the case studpe policy network formed illVake Countyncluded both the
countydepartmenandthe municipal government professional associaticem interactie
network. The network was initiated bye county department that provided the information
once the green open space referenda were initiated by municipalities in the county. The county
department provided technical support through the trust for paipict |

3.55 Consolidated Model of Referendum Adoption in the Case Study Area
In the interviews respondents cited rapid land development and population growth in

1990s as the point of ideological change. Coupled with the presence of issue experts and policy
entrepreneurs, the problem and politics stream, explairextbat of green open spag®licy

among city and county governments in the region. The preferred solution for fingneamy

open space protection was referendum, as indicated by documenmntteavidw responses. In

the case study the mechanism incentives appears to be dommanicé&ntives were channeled
through the action of the green space advisory commissienfifancial stimulus plus the

institutional support from Wake County helpée tities to take fiscal responsibility for creating
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additional green space. Policy learning was another mechanism of policy diffusion which was
evident in the case study cities. The mechanisms of competition and imitation were not
supported by therespoacht s 6 vi ews. However through the ti
documentary evidence they could be identified in the case study area.

On the basis of case study research | propose the following ffagiete 3 which
portrays the main actors in the pgldiffusion procesglentified in the case study arees seen
from the structure of the model, I rely heavily on Nasd Mistrettéd s ) idtBrretation of
the multiple streams model because policy diffusion is a non linear process. Throughout the
interviews | noticed that governments were aware of the policies and actions of the perceived
leaders in green space policy within the region. Their response often inodfieleshces to the
values held dearly by the community. In addition, they were carehdw these values were
being affected by the action of their neighors. This process inchadaduring thamenities
provided by theijurisdiction against the perceivéidst adopters in green open space policy.
These two observations led me to coneltight there is an actiwaevareness of neighboring
governments policies Figure5s hows t he i nfluence of the cor
val uesd on t he thatpiankared greewm dpenlispade @rotectidbn in 19é0s and
1980s were motivatelly their concern to preserve green open space as it was highly valued in
the communityCities like Raleigh and Carrboro are prime examples. Therefore, preservation of
green open space can sometimes be motivated by a system of values and beliefsosiecific t
government. In literature scholars have found that agricultural communities support growth
management efforts because they value the rural setting anthe@é&ation aan unwelcome

change to their quality of life (Kline and Wilchens, 629



Policy Field: Information on Policy Trends and Policy Adoption by

reference groups

Policy Milieu: Institutional structurs in support af the

r
i |
i ]
' gresn space palicy andrgferenda I
i ]
! [Compariscmof menitie i Colleckvehy hekl suesliizes |
i Advizory 1
| valpes | t ] .. 1
1 1 | = COMUTHEH 0N :
i / |
i Politics Stream Eroblem Stream B I
| ! Etecrst Ofcizls | Fesdfor graen = :
| spars : 1
Public Opinion c t !
_"'i ic Opinion R N Aﬂf— 100 :

Lagzcy Concsms spEce b ==

: i \'-‘Pi"f'-i 2 1;-; i
i : a space i
: | Policy Entreprensurs |—- d referends !
I e i
i w i
i [ | i
i i
i i
i i
i i
e e e e e e e e e i

Figure 5 Consolidated model of diffusion process in the case study area
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affect s

determne the actions of the political actors. Legacy concerns feature within this sffé&sn

stream containgactors thainfluence the political actors to strategically support a policy and

referendum on green open space.

The problem stream includes thertnd factorshat havebeen identified by previous

studies on the success of green open space referendum (Bleds007; Banzhaét al, 2010).

The demand factors help to elevate the issue to a problem status. Through interviews | learned

that some gaernments struggle with funding to implementing green open space policy. For such

governments referendum is considered an appropriate policyftaotole of green space

advisory commissions is crucial in defining the problem and providing the solutioitsifo

most cases, the occurrence of green open space referendum in a local government has been

precededy the establishment of a green space advisory commission.
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3.6 Conclusion
The chapterdcusen citiesand counties in two metropolitan areas iortd Carolina

thathave experienced numerous green open space referenda. To answer the question of how
referenda diffuse in a region the study adopted a case study apgreagrimary questiom

the analysisvas to identify the diffusion mechanisms dagsmultiple referenda in the region.
Through the interviews and document sedhafollowing conclusions are drawn

3.6.1 Role of County Leadership
The study found counties more inclingdn municipalitieso protect land for ecological

purposes. Munipal governments favored green space provision to meet voter demands. In the
context of this difference of motivation, the case study provided insight into how county
leadership alters green space outcomes.
Wake County is a good example of a county assg a leadership role and encouraging
its municipal governments to adopt a similar policy position. The result is a sustained, shared
vision for interconnected green space in the region. In the case of Orange County and its
municipal governments public seensus on limiting growth and preserving the rural setting led
to the formation of green open space policies. However weak leadership by the county resulted
in independent and uncoordinaiecisions by the county and municipal governments with
regard tahe trajectory and goals of green open space poli©esurrence of county referenda
provided the financial resources required to provide the incentive to local governments to enter
into an agreement with the county governmaéithough the county and itaunicipalities did
vote on areferenduthec ount yés role in such decisions was
The case study exampeaggestshe importance of interaction and networking between

county and municipal governments in a policy area (Mossberger, 2000). Thecpreta
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network of bureaucrats made a differencthe policy activity between Wake County and others
in the case study area.

In the empirical exercise included in this dissertation (chapter five), the role of county
gover nment 6s t huresandland préservation @ogranesnsdliscussed. The
findings show that county land preservation programs positively influence the expenditures of
municipal governments. County governments have emerged as critical actors in the effort to
protect green opespace at the local government level.

The case study suggestéink between municipal and county referendum. Nekstos
(2007) examined this association in a nationwide dataset, and did not find any association
between municipal referendum and a pdounty referendum. However the authors assume that
county referendum occurred prior to municipal referendum. If the inquiry is set up as a
correlation without assuming that county was the first mover, then results would be different.

An important obsermtion with regard to county governments needs to be addressed. In
the case study area, county leadership was extended to the municipal governments but counties
did not cooperate with each other on green open space issues. When asked whether they were
awareof what the other counties were doing, the response received showed indifference. The
lack of strong collaboration among counties in green open space policy, which is a policy that is
most effective if implemented regionally, is discouraging. The findirgge the case study show
that counties need a hierarchical agency like the metropolitan planning organizations or a federal
agency field office to cordinate such efforts. Threle played bylederal agency in interstate

policy diffusion efforts was dis@sedoy Mossberger (2000).
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3.6.2Mechanism of Diffusion
The study has attempted to identify the presensmadus diffusiormechanisms namely

learning, competition, imitation andcentives The analysis isolatkexamplesvhere learning
andincentiveswere dominantPolicy learning was identified as a main mechanism through
interviews and content analysis. Howewmilar to the finding of Wolman and Page (2002), the
local government representatives did not acknowledge that it was a major factar decison
making.

Although there was a theoretical expectation in this study that competition is an
important diffusion mechanism, the interviews did not support this \rethe following
chaptergchapter four and chapter fivije empirical questiowill provide evidence of how
interjurisdictional competition affects expenditures of neighboring communities.

Imitation as a mechanism, although identified in one city was not generally supported by
the study. Policy learning and imitation are diffidaltdisasociate and are often assessed in
terms of policy implementation. As the case stdiiynot focus on thenplementatiorprocess
it was difficult to point out the differencé®tween policy learning and imitation

The anecdotadvidence in this stly complements the empirical conclusion drawn by
studies that have provided evidence of coercion and learning as policy diffusion mechanisms
(Shipan and Volden, 2008 and Boehmke and Witmer, 2004).

In the matter of diffusion mechanisms, incentives seehotd the most promise for
creating a mature and interlinked policy on green space. Future efforts by state and non profit
agencies should involve the county governments in designing an incentive mechanism. This will
create common ground for green spagkcy for the region. Suchnapproach will ensure an

integrated, evenly paced development of green open spaces.
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It has to be acknowleddehat policy diffusion mechanisms are not complete explanation
of how green open space referenda spread througbdlmn. County leadership in green open
space policy making and the role of policy networks requires acknowledgement in the spread of
referenda in the region.

Within the issue area of green open space, the details on diffusion mecham@sm
relevant toand trusts and private foundations who are working toward adoption of more green
space referenda. Knowledge about diffusion mechaisalso important for higher tier
government organizations such as metropolitan planning organizations, regional goxgrnme
and county governments in order to recognize the potential for green space policy diffusion.

3.6.3 Elected Officials
The analysis has highlighted the role of elected officials who consider gpeespace

policy as an issue area through which tbay demonstrate the achievements of their

administration and leave a legacy. A recent study by Lewis and Nieman {2@i33hat the

city mayor and council act as Ocust oidionafns é o f
what their community odgt t o b e c Bhenease st(dy loas iBentified multiple cases

where elected officials functioned as policy entrepreneurs and promoted green space policy and
referendum. The elected officials associate themselves with green space policy because it is

viewed as a progressive policy.

The role of elected officials and the valu
green open space policy literature. This is a new insight that could be used to generate interest of
elected officials on the gre@penspace policy issue by advocacy organizations.

In general, the study has found that multiple green open space referenda are an outcome

of multiple diffusion mechanisms including but not limited to competition. This finding is
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complementary to the stueli of Bohemke and Witmer (2004) and Shipan and Volden (2008)

who examined the presence of more than one diffusion mechanism in a given policy context. The
limitation of thecase study approach is that its inferences cannot be extended to other cases of
green open space referenda clusters in the country. Future research in this policy area should
empirically study the referenda clustering phenomenon.

The case study has provided an exploratory look into the agenda setting and policy
process involved in theecounties and their constituent cities in the policy area of green space.
The aim of the chapter was to find out what causes cities to hold green space referenda. The
evidence is a mixed bag tife role played by policy networks, county leadership and the

influence ofincentivesandpolicy learning
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4. EXPENDITURE TRENDS IN REFERENDUM CITIES: EVIDENCE FROM SIX
STATES

4.1 Introduction
Literature on green open space referendum emphasizes the increase in frequency of

referenda acis the country in the last decatiécQueen and/icMahon, 2003; Nelsoat al,

2007; Banzhatfet al, 2010). Local governments holding green space referenda are labeled as
progressive entrepreneurial governmehrtsgper and Cook, 2004y issueadvocates. The

recognition of local government referenda by national level green space advocates and associated
accolades cultivates a positive image in public.

The main assumption that the issue advocates operate under is that successful referendum
results in greaterunding for the protection of green open spaces. More funding for green open
space ighought to yieldoenefits associated with green space goods including a higher quality of
life. Following the logic of the assumption refereradatied to the expenditur@creass on
green open space goods. Howeveth#aliterature, the assumption persists without empirical
proof or systematic questioning

Over the course the last three decades local governments have gained public support to
spend$73billion throughgreen open space referendum. Of this amount $33 billion was solely
dedicated towards land conservatidnust for Public Land2010). There is no statistic available
on how many state and federal dollars were leveraged as part of matching grant programs
towards additional green spadéeither is there a study on how expenditwwegreen space

differ after a referendum.
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It is important for this chapter to establish an expectation for the trend of parks and
recreation expenditures over the study period. &xtamination of expenditure trends and
changes is critical to the argument presented in the introduction of the dissertation that green
open space referendum exert information and benefit spillovers which cause policy and fiscal
interdependence among ndigining governments. The information externalities are generated as
part of the referendum campaigning process. Benefit externalities result from the provision of
additional green open space goods after the referendum. This chapter examines whether there is
a change in the expenditures on green open space good after the occurrence of a referendum. In
this way the chapter tests for the availability of benefit spillovers assumed in the dissertation. In
addition this chapter functions as the logical bridgete argument that referendum impacts
neighborsodéo expenditures (chapter five) and as
observed among the governments in a region. By establishing that a referendum causes a change
in own spending on additiahgoods and services, the argument can be made that neighbors are
affected by the benefit spillovers from the additional green open space goods. Hence they are
faced with a decision to adjust their own spending resulting in an observable expenditure
readion function (Brueckner, 1998).

| ask two simple questions from the data.

1. Does referendum affect spending of local governments on green space goods? If so

does the spending increase after the referendum?
2. Are green open space expenditures of referengtmrarnments different fromon
referendungovernments?
| compare referendum cities to a control group of citg#sce | do not directly observe

green open space spending | stpdyks and recreation expenditure differences. If referendum
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cities are foud similar in expenditures before referendum and different after referendum then |
will conclude that, all else equal, referendum affects expenditures. If expenditures increase after
the referendum and are sustained, then | can infer that referendumsisyperating on green
openspace goods.

Theoretically it is possible for a local government to experience a referendum and not
show an increase jparks and recreaticexpenditure. However these conditions are rare.
this analysis hssume that thexpenditurechange is observable in all the referendum cities.

| answer the two questions with the help of an interrupted time series study design with a
control group. Annual expenditures on parks and recreation for referendum and control cities
from six stategFlorida, North Carolina, Pennsylvania, Colorado, Washington and California)
are analyzed to detect the effect of the referendum. The sample drawn from the six states offers
variability in the use of different financial mechanisms by local goverisriersupport the
referendum. | use this additional detail to comment on the effect on expenditures post
referendum.

The chapter is organized in the following manner. Section two reviews literature
which aids hypothesis formation about local governmenual expenditures. The third section
profiles the parks and recreation expenditures data drawn from the six states. Section four
presents the research questions and hypotheses to be tested in the empirical analysss. Section
five and six introduce the ttaand methodology and section seven contains findings. Section

eight and nine discusses the findings and its relevance to public administration literature.

*L There are some possible scenarios in which there will be no change in total expenditures on parks and recreation
immediately aftethe referenda. In the case of bond supported green open space, if governments are faced with an
unfavorable economic environment it will delay the sale of bonds and consequently delay the change in
expenditures. If the government reallocates resoaitesthe referenda and substitutes its existing program funding
with the anticipated expenditures on green open space with, then the net change will be un observable. If the
government loses population after the referenda then total expenditures will ndrshwsease.
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4.2 Literature Review
| have not found any other study that has examined the effect of greespamen

referendum on the expenditures of local governmdmt®bserve the effect of referenddim
formulatea theoretical expectation of annual parks and recreation expenditures in the absence of
a referendum.

There are many theories of budgetthgtpredict the process and outcomes of aimaual
budgesry allocations for governments These theories have tried to answer the basic question
posed by Key (1940) Aon what basis shal/l it
of activity B?0

Over the years, budgeting theories have provided different frames to view the political
and bureaucratic actors involved in budgeting and expenditure decisions. They have also
provided different techniques and tools to study the government budgets. Haweygesence
of multiple views on budgeting process has contributed to a lack of a unified budgeting theory.
There is no consensus among scholars about how governmentarmalaallocation decisions
(Key, 1940; KahrandHildreth, 2002)1 will be disaissing two prominent theories in
government budgeting in this chaptémcrementalisnandpunctuated equilibrium theoryrhese
theories are relevant to drawing conclusions about the effect of referendum on parks and
recreation expenditures.

Incrementalis is a popular theorthathascaptured thattention of the public
administratiorfield from the time it was introduced Byaron Wildavsky in 1960s. He defined it
a s @néagency budget ik . ] based on last year's budget, with special attentiomgwve
narrowrange of increases or decreases. Tthesmen who make the budget aoscerned with

relatively small increments to an existing kiase ( Wi | d a 5. khgrementaBs@pdsits

2 There are seven identified theoretical perspective of public budgeting: incrementalism, budget process,
organization theory, post modern, greedy bureaucrat model, transaction cost and median voter model (Bartle, 2001).
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stabledecision rules or bounded rationality of budgetary decisaking actoranddoes not
allow for drastic deviations from the observed trend.

In lay terms budgetary incrementalism is understood as small deviation from previous
year 6 s boudgnectr ebmeesnet al i sm i s definedcisi@es O6r outin
(Davis, Dempster and Wildavsky, 1966).a review study Berry (1990) argued that the term
incrementalism has multiple interpretatiome author identified 12 different meanings of
incrementalism intheliterature, with little concurrence amoniidies. In part the varied use of
the term édincrementali smé has to do with its
(Lindbloom, 1959; 1963) and its simple application by Wildavsky {1 8& government
budgeting. The theory afisjointed ncrementalisniLindbloom, 1963) was a process based
theory focusing on the bounded rationality of policy makers and its differences with the rational
comprehensive model. Its application to budgeting by Wildvasky resulted in separate set of
predictions fotudgetary outputs as well as processes.

There are three commonly used interpretations of incrementalism theory @&mjine
2000). First, it is understood as a change in budgetary outpattsireclassified as incremental if
a marginal changeisobseed fr om previous yearsoO base. Secc
termed increment al if the decisions follow si
decision rules. Finally, incrementalism is understood to be a theory where incremental budget
outputs result due to application of simple budgeting rules. In their examination of English
municipal governmentBoyneet al (2000) isolate two concepts meshed in the general
understanding of incrementalism theory. Incrementalism is understood in femmasginal
changesn budgetary outputas well asninimal deviations from the rulélat govern the

budgetary processes.
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The theory of incrementalism has drawn a fair amount of criticism. Over the years studies
have not found support for the incremenitedory of budgeting in empirical analysBafley and
O'Connor, 1975Tucker, 1982; Rubin, 198. The defenders of incrementalism argue that it
could be a result of confusing conceptual definition of incrementalism (Berry, 1990) or a mis
specification othe model and problem of size of change (Tucker, 1982). Rubin (1989) in her
article AAaron Wil davsky and the demise of
about application of incrementalism theory to present day budgeting. The author aagues th
Wildavsky himself acknowledged that the theory is limited and does not explain budgeting
realities like entitlements, cutbacks and role of interest groups.

The punctuatecequilibrium theory of budgeting came out of the worklomes,

Baumgartner andriie (1998. The authors extended the punctuated equilibrium theory, found in
policy literature, to apply to federal budgets. Toee insighof this theory is that a budget is a
policy document governed by the agenda of political actors. The theoryataisnegard the
existence of incrementalism in budgeting. Instead it argues that over time fairly stable budgets
show fApunct uat i agesdaofpolitieal actors. Delvedopirg ithis theory further

in their book, Jones and Baumgartner (2006ppse thalisproportionate information

processing modeavhich is the main framework through which they explain the times of stability
and punctuations observed in the budgets. This model assumes bounded rationality and
institutional friction in decision mang (Breunig et al, 2010). Stability and punctuations in the
model are determined by thé&entionpaid by the policy makers to the issues. Their willingness
to adjust the agenda to reflect a change in policy priorities résutasionatramatic

budgetary changedVhen the decision makers rely on identified serial processing methods and

exclude new issues and policy priorities, it results in the period of stability. In this manner
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incrementalism is a special case predicted by the model. When tbesigraficant changes
made to the policy agenda and the policy makers are paitgrgionto the need for change, the
budgeting priorities are redirected (True, 2000) resulting in large fluctuations.

Another interpretation of the mechanism of how inoeatal and punctuations occur is
presented by True (2000). According to him the US political system is highly fragmented and
policy making takes place in the largeacro politicalsystem as well as within policy
subsystems. Incremental decisions in bugigesllocations are a result of times of political
stability when decision making occurs comfortably within the subsystems. In the event of a new
problem, or policy concern, if the subsystem is incapable of dealing with the political tradeoffs,
the decisio making takes place at the largesacro politicalevel. When new interest groups and
previously disengaged actors participate in the policy process, there is the potential of redirecting
the political priorities and setting new agenda for spendibgupt change®r punctuationsire a
result of theshiftin spending prioritiesTheyresult in extreme changes in spending and trade
offs in budgpt alocations.Green open space referendum actsuactuationn the expenditure
allocations of the local goverrent. It provides an infusion of financial resourcése
occurrence of a green open space referendum in a neighboring jurisdiction provides the
information and momentum to the interest groups and other policy entrepreneurs. The
information forms the bas@f challenging the status quo of spending priorities and may lead to a
change in the expenditure allocations of neighboring jurisdictions.

The punctuated equilibrium theorgsumedhat budgeting data followspartisan
probability distribution over the. This distribution is marked with high frequency of values
around zero and at the ends of distribution. This results in flat tails of the distrith&tane

typical for the distribution function. The pattern of the distribution conveys that there is
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tendency for small changes as well as extreme fluctuations in the budgeting data over time.
There are few values in the middle of the distribution. This observation has been verified by
other scholars who have investigated the punctuated equilibriumy tihdmudgets (True, 2000;
Jordan, 2003; Breunigt al, 2010).

As pointed out before, incrementalism can be understood to be a special case of the
punctuated equilibrium theory of budgeting. In other words, incrementalism and punctuated
equilibrium theoryof budgeting can be considered as two complementary theoretical
frameworks

Most research on theory of public budgeting is focused on federal budgets (Wildavsky,
1964; Daviset al, 1966; Jones and Baumgartner, 2&uniget al, 2010). Few studies on
local government budget decisions are available (Beya¢ 2000; Kacynzski and Crompton,
2006; Jordan, 2003; Zhat al, 2010). Evidence from studies conducted in the UK (Baatett
1991; Boyneet al, 20@0) and Europe (Mortensen, 2005) support botlhemental and
punctuated equilibrium models of budgeting. In the US empirical studies concerning local
governments have favored the punctuated equilibrium model (True, R8@@n, 2003;
Robinson, 2004Breunigand Koski, 2006Ryu, 2009. There is littleor no evidence of
incrementalism being applied to local government budgeting (Zhap2010).

4.2.1 Parks and Recreation: An Overview of Annual Allocations
Local governments expenditures are concentrated in two policy areas namely allocational

and deelopmental® (Lowi, 1972; Peterson, 1981). Traditionally parks and recreation spending

53 Working with poligy typology given by Lowi (1972), Peterson (1981) decomposed government expenditures into
developmental redistributive and allocational categories Developmental expendituresare incurred o
infrastructure; redistributive expenditures involgevernment spnsoredwelfare services, andunctioning of
government compriseallocational expenditurefetersonprediced that governments would focus on increasing
their competitiveness by engaging in developmental expenditure category.
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has been viewed as allocational policy (Jordan, 2003). Lately some authors have argued that
parks, green space and other amenity factors contribute towards the coeresgiof cities
(Rogerson, 1999;ambiri et al, 2007). This argument qualifies parks and recreation as a

category within developmental expenditures. It helps to reposition the legitimacy of parks and
recreation departmerdtallocation and brings it in conefition with services such as

transportation and economic development (Jordan, 2003; Kaczynski and Crompton, 2006). The
shift in policy perception of parks and recreation expenditures, from allocational to
developmental, warrants a close look at annuatedipure variations for local governments.

There are few studies in the W#&twhich have examined changes in the outlay of local
government parks and recreation expenditures. Literature related to fiscal trends among park and
recreation agencies (hencgh PRA) is found in the discipline of leisure studféshaumleffel
et al(2003) note a bias in published literature that PRAs experience annual budget decreases,
and services like police and transportation are often prioritized over parks and recfidegsm
assumptioawould imply that the PRA budgets cannot be incrementally predicted and
experience fluctuations due to the tradeoff in budgeting priorities. AccordBghtmumleffelet
al (2003) these assumptions, although predominant in the field,desn challenged by
subsequent studies. Later investigations of PRA allocations have found that political cycles have
affected parks and recreation spending at the local governmentf.|&ezlexample the
introduction of 06 Re g anenvironmenbof financial Setbacks far@dh@é s cr e
PRA personnel (McCarville and Cromptdré88; Gladwell and Sellers, 1997 cited in

Schaumleffekt al, 2003). The ratio of parks and recreation expenditure to total expenditures

> Among other factors, local government size has also played an important role in the literature. Small towns have

been found to spend more per capita to provide services than large cities. The ratio of personnel per capita is much
higher in small towns, yehey struggle to provide similar services because they do not have enough personnel to do
the grant writing and development activities.
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increased in the 1990s for selgobup of cities examined by Gladwell and Sellers (1997). This is
a complete opposite of the trend observed in the earlier two decades.

A study of select local governments in North Carolina examined operating, capital and
per capita spending over a peradl5 years. The study was based on dapartedoy
municipal and county governments. The results found inflation adjusted increases in the annual
budgets of the local governments. Overall the government budgets did not show major
fluctuation in spendingGladwellet al, 2003). Similar conclusions were drawn from a study of
local governments in Ontario. A study of revenues and expenditures, including parks and
recreation expenditures, from local governments over a nine year period supported
incrementalisn{Connolly and &ale, 2001).

A study of parks and recreation expenditures for four years from 30 small Illinois cities
by Schaumleffekt al, 2003 supported incrementalism. The authors examined annual budgets as
well as per capita expenditures over fgaars which were found to have a positive trend. While
Schaumleffeket al, 2003 examined a relatively small sample of cities, Kaczynski and Crompton
(2006) compared the allocations for parks and recreation with nine other public services for all
US local gpvernments. Data from 1989 to 2003 was analyzed for the study. Studying annual
changes, over the 14 years, the authors found support for the incremental method of budgeting.
More than 80 percent of the cases displayed an annual percentage change aofdiveopéess
in the budet alocations. This finding was common to the nine other public service sectors
examined in the data. In the instance where only operating budgets were studied the margin of
change in annual spending was further reduced. Mosu#itions were due to capital spending.

The authors note that parks and recreation services extapitecremental pattern of annual

expenditure change.
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A shortcoming of Kaczynski and Crompton (2006) is that they study the aggregate
allocations for almunicipal governments in the US drawn from the Census of Governments.
Their study fails to pick upon the changes that individual governments experience. As for other
studies that have supported incrementalism, their data either focus on cities of éapardey
for exampleSchaumleffekt al, 2003 solely study small cities. Or the studies use survey data
(Gladwell and Sellers, 1997; Gladwetlal2003) for a small number of years (Connolly and
Smale, 2001 Gladwellet al2003).

In comparison to studs that support incrementalism, there are examinations of parks and
recreation datéhat supporthe punctuated equilibrium framework. One of the prominent studies
is Jordan (2003) who examined the expenditures for 38 cities with population over 30&000 ov
a 27 year time period. Data for cities was taken from the City Government Finances from 1962
to 1992. Five functional areas of public spending along with parks and recreation were examined
in the study. The functional areas were chosen on the baskeettiev they would constitute
allocational or non allocational spending. Data were examined for the frequency of punctuations
for each spending area. The analysis revealed that the agenda, hence spending, is more stable for
the allocational categories ofwgrnment expenditures. Twenty percent of annual change in
parks and recreation expenditures, which is classified as a non allocational spending category in
the study, showed punctuations. Comparatively, in the allocation category the average
punctuationsn annual spending change were three percent. Jordan (2003) systematically
presents the leptokurtic distribution of the different expenditure categories. This distribution is
characteristic of punctuated fiscal trends (True, 2000) resulting from the disjiwopte
information processing model. The author argues that the results strongly support the punctuated

equilibrium theory for budgeting.
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Other studies in Ushat haveexamined fiscal trends with the help of punctuated
equilibrium theory have used taexpenditures (Ryu, 200@ndschool expenditures
(Rohinson, 2004), so their conclusions are not directly applicable to the present discussion.
Based on the preceding discussion | profile the parks and recreation expenditures for six
different stateghosen for the study. The section comments on the trend and distribution of
observed expenditures.
In order to show that cities with referendum register a difference in their expenditure
trend, it is important to establish a pattern of parks and rezneatpenditures over time. The
next section presents an analysis of the parks and recreation expenditure trends for the six states
chosen for the study.

4.3 Distribution of Parks and Recreation Expenditures in Select States: An analysis
For the presentisdy parks and recreation data has been gathered from six states at the

municipal level. States are selected on the basis of two criteria namely, the number of city
referendum and availability of city level expenditure data over time. The six statesdealect
California, Colorado, Florida\lorth CarolinaPennsylvania and/ashingtonThe collected data
spans ten years from 1996 to 2006. For the purpose of the study | make a distinction between
municipal governmentthat haveexperienced a green open spaeferendum and those that

have not. In this section | preseheé trendof expendituredata shown byll municipal

governments from the six states. | discwbether the observed expenditure trends fit the pattern
predicted by incrementalism and puncaghequilibrium frameworkst is important to establish

the trend of parks and recreation expenditures to discuss the difference made by the occurrence

of a green open space referendum.
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Table5 shows a summary of theunicipalexpenditure data obtaineadim the six states
for years 1996a2006.

Table V: Descriptive Statistics for Municipal Expenditure data 19962006

State Number Average AveragePer  Standard Average Average
of Number of Capita Deviation Minimum  Maximu
Municipaliti  Municipalities  Expenditures m
eqa) Reporting (%)
expenditures
(b)
California 478 439 69.5 75.7 0.1 723.3
Colorado 270 50 227.4 333.8 2.3 1908.6
Florida 411 335 82.2 84.4 0.2 766
North 548 159 162.6 481.6 0.1 3392.2
Caroling*)
Pennsylvania 2562 1862 14.9 46.3 0.1 1373.3
Washington 281 240 41.7 46.1 0.1 436.2

Note: (a) The number of municipalitiesportedn the Censusf Governments2007. (b) For Pennsylvania the
count represents both municipalities and townships because both report parks and recreation exgéndieres.
values for North Carolina aiaflated due to an outlier. Without the outlier the average is $54.2

Column (a) shows the number of cities in the state according to the Census of
Governments survey 2007. Column (b) displays the average numbge®feporting parks and
recreation expenditures in the ten year perdatording to the figurems tablefive, the average
number of cities reporting parks and recreation expendituxesydow for cities fromColorado
and North Carolina.

The averagger capita expendituresd the standard deviation figures are the higloest
municipalities in Coloradal his suggests a greater variability in reported expenditures for cities
in Colorado over the ten year period. Citie$\lashington are more homogeaun thereported
expendituresver the ten year periodd detailed table of yearly average expenditures is
presented in the appendix [A4.

Following incrementalism | expect a normal distribution of parks and recreation
expenditure changes over tinfde punctuated equilibrium theory would predict a leptokurtic

distribution for the expenditure changes (Jordan, 2008 way tagauge thaon-normality of
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the distribution is to measure its skewness and kurtosis. Meadsleewness and kurtosis help
approximate the slope and thickness of the distributionAddurtosis value of three and above
signals a leptokurtic distribution (Jordan, 2003). Taibtedisplays the kurtosis values for the
annual change in per capita expenditures of the six skatespt North Carolina and
Pennsylvania the remaining states show large values for kurtosis.

Table VI Descriptive Statistics for Annual Change in Per Capita Expenditures 1992006

Florida North Pennsylvania Colorado Washington California
Carolina
Mean 0.04 0.09 0.18 0.06 0.05 0.05
Skewness -0.50 0.31 0.07 0.77 1.58 0.19
Kurtosis 3.92 2.87 241 5.32 7.86 3.85
ShapireWilk 0.97***  (0.98*** 0.98+** 0.93+** 0.84*** 0.96** *
KolmogorovSmirnov 4.28** 3 25%* 2.88*** 4. 17%* 5,59+ 3.71%+*

Note:** *significant at p<0.8

Statisticallythe ShapireWilk statistic (Shapiro and Wilk, 1965) is useful in
distinguishing a normal and narormal distribution. The null hypothesis for the test posits that
the sample is derived from a normally distributed popula#op.value of less than the alpha
level of 0.05 helps to reject the null hypothesis. The Shapitk test statistic for each state is
shown as significant itablesix. According to the statistics the null hypothesis that the sample is
drawn from a normatistribution is rejected for the data.

An additional test to check for the normality is performed. A one sakgifeogorowv
Smirnovtest evaluates the distribution of the data against a theoretical normal distribution. The
null hypothesis is that the digiution is normal. The highly significant coefficients reported in
tablesix help to reject the null hypothesis. Both Shapiro Wilk Kotmogorow+Smirnovtest
show that the expenditures data from the states hawa-@ormaldistribution.

In this sectiortablesix illustrates the distribution of expenditures data statistically for the
ten year period. In the following figursevenl present the expenditure trend of a randomly

selected city from each of the six states.
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Figuresix is a table of graphhat showshe trend in expenditures for sample cities. The
graphs present a mixed picture. Aventura city in Florida clearly shows a cyclical pattern with
highs and lows in the total expenditures. The cyclical pattern would supporidtaereng of
priorities suggested by the punctuated equilibrium theory. In North Carolina, Canton city shows
a much steadier trend of expenditures, the changes that otlearspending appear incremental
except for the expenditures from 26B806. The last year shows the highest increase in total
spending for the city and possibly reflects a reordering of priorities by the policy makers or a big
capital investment.

The gaph for Bangor City, Pennsylvania is full of fluctuations that do not fit the
expectation from the incremental model of budgeting. Graphs from cities in Washington,
Colorado and California are marked with distinct phases of small changes. These stdble smal
changes over a period of time support the incrementalism view. The cities display some large
changes but they are fairly sparse in the distribution.

The analysis so far has shown that parks and recreation spending, beirg a non
allocational expenditur@lordan, 2003), is less steady over time and susceptible to large
fluctuations. Therefore, conventional statistical assumptions of normal distribution will have to
be set aside. Rules of thumb for checking on the robustness of results will requiragdtteni
the interpretation of coefficients. | will be paying attention tosige ofthe coefficients more
than thep value. There are two main questions which will be answered in this chapter. The next
section introduces these questions.

4.4 Research Qustions and Hypotheses
As discussed in the introduction the two questions asked in this clpaptde critical

foundation for the research described in chapter Titiey are also linked to chapter three which
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raises questions abdubw referendum dissanate in a regional spack this chapter| measure
changan spending after thgreen open spaceferendum. The first question simply asks
whether there is a difference in referendum aoreferenduncities before and after the
referendum. This is iportant to establish that referendum cities are no difféhamtother cities
before a referendum.

Research Question 1Do referendum cities differin per capita expendituresfrom control
cities before and after the referendum?

The null hypothesis foihis question is that there is no difference in the per capita
expenditure on parks and recreation for referendurmandeferenduncities. The referendum
cities are considered as the treatment group. A control group ofthaidegvea similar socie
ecanomic profile as referendum cities is chosEme two groups of cities, treatment and control,
are examined before and after the referendum. The timing of the referendum is indicated with
subscriptr and subscriptis any given time befor@-t) or afterthe referendunfr+t) . The null
hypothesis is represented as follows

Ho: Controlb,,, =Treatmend,,,

The alternative hypothesis for this question proposes that there will be a difference in the per
capita spending after the referendum.
Treatmend

H1: Controlb & Treatmenb,,, - Controlp,,, =0

r+t s r+t
| alsoconsider the difference in expenditures for referendum cities beforaftana
referendum.

Research Questior?: For the referendum cities, desown expenditure on park and

recreation differ after the referendum?
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The null hypothesis for this analggs that there will be no difference in expenditures on
parks and recreation, for the referendum city, before and after the referendum.
Ho: b, , =0,

The alternative hypothesis suggests that after referendum there will be a change in the
own expenditures of a city government. | expect the coefficient before and after the referendum
to be unequal. In addition, | expect that the coefficient after the referendum will be positive
showing an increase in the expenditures on parks and recreation.

H2:b6. ., b,.&b,.,-b_,=0

The twohypothesesvill be examined witrempirical analyses. Details on the data and
methodology are provided in the next two sections.
4.5 Data

The hypothesewill be testedwith city expenditures data on parks and recreation. Annual
expenditure data is collected from municipal governments of six different states in US from 1996
to 2006. The primary dependent varidbia the analysis is per capita expenditures on parks and
recreation. The annual expenditures are converted into réaisdoy deflating them with the
consumer price index for base year 2Réterendum dattor the states is drawn from the Trust
for Public LandLandvotedatabase. Referendum observations from 1996 onwards are used
following the disclaimer of Trust for Plib Land stating that the referendum data prior to 1996
may notbeaccurate.

Tablesevenshows the basic characteristics of the states chosen for the study and the
frequency of referenda conducted by their city governments. A separate column idéifies t

financial mechanism that the states have allowed for the local governments when proposing a

%5 A similar set of estimations was carried out for change in annual expenditures as the dependent variable. The
findings are not discussed in the chapter to avoid replication. The detailed tables are provided in Appendix B4.2.
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referendum. This information is taken from tbenservation Almanaa subsidiary organization
of the Trust for Public Land.
There is a large variation among@tsts in allowindocal governments to userious
financial mechanisms to support local referendum. Florida and North Carolina only permit its
local governments to sell general obligation bonds. On the other hand cities in California have

the freedom to abose between bonds, and a variety of taxes.

Table VIl : Characteristics of Referenda in Selected Stat€49882010)

State Region Frequency of Financial mechanism
successful
municipal
referenda
Florida South East 29 Bond
North Carolina  South East 25 Bond
Pennsylvania Midwest 134 Bond, property tax & sales tax
Colorado West 65 Bond, property tax & income ta:
Washington North West 27 Bond, property tax
California South West 67 Bond, property tax & other taxe

(eg utility, parcel tax)

Research on ferenda has shown that the mechanism of fundifextsthe likelihood of
its successMcQueen andMacMahon, 2003). Voters prefer refereridatare backed by bonds
because bonds tend to affect taxes less visibly than an increase in the property tgedax s
(Kelly andZieper, 2001). The variability of financial mechanism in referenda seen in Table
severwill be taken into account ithe analysis. A comparison will be made between different
finance mechanisms and their effect on the expendituregtadteeferendum. This step will
provide an extra layer of detail in understanding the change in expenditures of referendum cities.
For the estimation, expenditures on grepenspace goodareoperationalized as
expenditures on parks and recreation.orbgcally parks and recreation expenditures are not the

same as expenditures on gre@enspace goods. However, at the municipal level the parks and
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recreation department is responsible for green open space functions. The reported annual
financial data &the local level cannot be disaggregated into the specific category of pure green
openspace goods. Any change in the outlay for green open space goodbea@ildcedin the

total expenditures of the parks and recreation department.

Dependent variabk in the study are per capita expenditures on parks and recreation and
the annual percentage change in per capita expenditures. The former is a sum total of annual
expenditures by city parks and recreation department. Use of this variable is suppsheithby
studiesthathave examined other local government expendit{inesdberg, 2006; Carruthers
and Ulfarsson20@). The second dependent variabl¢hisannual change in per capita
expenditures on parks and recreation (Jordan, 2003). Expenditusrelatdlected from years
1996 to 206 for the states except California for which the expenditure series is available till year
2005.

4.6 Methodology
To study the difference in expenditure data, before and after the referendum | use the

interrupted timeseries research design with a control group (Shadiah 2002). The
interrupted time series research design is commonly used to assess the effect of an exogenous
intervention oratime serieobservations o&variable(McDowall et al, 1980). The intewention
or change agent in this case is the event of green open space referenda

Theinclusion ofacontrol group adds to the strength of the research design as it protects
against threats to internal validity such as history, maturation and instruinrei@doket al,
2002: 182)

The analysis opost treatment change involves assessing the effect on the level of change

and the slope of change. Change in level refers to the change in the value of the variable
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following the intervention. Slope change cepends to the unit of change per unit time
following the intervention. Other type of effects on the time series of a variable can be
characterized as continuous/discontinuous and immediate/delayed @iaakst al, 2002:
173).In this study | focus orhe level and slope of change in expenditures for treatment
(referendum) and control (nereferendum cities) grougf cities.

The treatment group is formed of the referendum cities from the six states. A control
group of cities is chosen from each stdtee control group is similar to referendum cities in
their socieeconomic profile which is a strong predictor of referendum occurrence (Nstlshn
2007; Banzhaét al, 2010).

In the first stage of the analysis | select a control group of cities éiaxch state to
compare with the referendum cities. | do this by estimating a probability score for referendum
occurrence among all cities. A logistic model is fitted with referendum occurrence as the
dependent variable. Soegzonomic factors are included regresseito derive the predicted
probabilities. The dependent variable is categorical and assumes value =1 if there is a
referendum occurrence (REF).

The independent variables for state=e drawn from literaturthat predicts the success
of green @en space refereadThe independent variabldgfer betweenndividual state
equations, but include the per capita income (R6¢) median household income (MHI)
percentage population over 65 (PER_65); percentage population vith@ h edegoee 6 s
(BACH), land area in square miles (LANDSQML), percentage owner occupied housing
(OOHU) and amenity factors (AMENITY) like presence of coastdind surface area in water

miles (WATERML),
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The relationship of income as a predictor of green open sgacendis unclear.
Generally local public goods around to beincome elastic (Borcherdingnd Deacon, 1972)
However,empirical conclusions abouhe effect ofincome on green open space demand are
mixed The effect of income was found to be positive inrtiet empirical analysesBates and
Santerre, 2001Schlapfer and Hanley, 200Xotchen and Powers, 200&owell-Moroney,

2004, but in some cases income has been reported to have a negative or insignificant association
(Schmidt, 2008and Banzhalét al, 2010Q. Median household income was used as a predictor to
estimate referenda success by Thalm@®94) and Nelsoret al (2007).

Previous studies have found a positive relationship between the amenity factors and the
demand for more green open space (Murdaci, 1993; Kline and Wichlens, 1998chlapfer
and Hanley, 2003 In their study of green open space referenda in the US, BagizaigP010
concluded that higher surface area in water miles is associate with referenda success.

Percentage owner occepi housing units is included as a predictor of referendum
occurrence according to the rationale of fleenevoter hypothesigccording to Fischel (2()
homeowners are most interested in improving the property values of their homes hence favor
improvementn the quality of life. As green open space is empirically linked with improvement
in quality of life and property valuesNicholls and Crompton, 2005) expect referendum
occurrence to be positively associated with percentage owner occupied homes.

| expect that a government serving a population over a larger surface area will require
providing multiple sites of green open space access. The option of green open space referendum
provides the required capital for acquiring land to provide access to greersjpgce at multiple
sites.

The estimation equation takes the follownegresentativéorm (equatiord.1).
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REF =a +b,PCl. - b,PER_65 + b,BACH, + b,LANDSQM|+
HLOOHU + BAMENITY + € oo 4.0

Among the independent variables the coefficient for percentage population over 65 is
expected to be negatias the expectemarginal utility of elderly population from green open
space is low (Kline and Wichlens, 1®9After the logit model is estimated and probabilities
generated, the cities are sorted on the score of predicted probabilities. Non referendum cities
closest ® the referendum cities in the probability score are designated as the controlTgpeup.
non random process of selecting the control group may introduce selection biastirdyhe
howeverit is not a serious threat to the conclusions of the sttlieast one control city is
selected for every referendum city in each stdtavever in some states the number of available
control cities was less than the referendum cftieghe analysis was conducted with a
comparable number of referendum aruahreferendmn cities in the sample.

The second stage of the analysis consists of the panel estirdasionplediagramof the
interrupted time series research design with a control group is shakafigureseven In the

figure occurrence of X denotes the tiofehe intervention

T1 T2 T3 T4 T5 X T6 T7 T8 T9 T10

C1 C2 C3 C4 Cs Co6 C7 C8 C9 C10

Figure 7 Diagram of Interrupted Time Series Research Design with Control Group

%5 The pool of norreferendum cities was decreased because either a) they were too far apart from the referendum
cities in their probability scorer b) the data was missing or not consistent.
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For the analysidie cities are arranged in the panel depending on wheefdrendum
occurred(point X). The year of the referendum is treated as y@ad all referendum cities are
aligned at year. Expenditure data for 10 years from 19886 are used in the study. The years
before the referendum are marked-asvherettak es val ues 1,2, 3 é9. For
tinr-tis 9 if the referendum has taken place in 2006. Similarly, the valus 6fforr+t where
the referendum has occurred in 1996.

Figure eight conveys the arrangement of the analgsaphically fo a few cities

Dependent Variable (Per Capita Expenditures on Parks and Recreation or Annual Percentage change in
Per Capita Expenditures on Parks and Recreation

Cases/Year Ref r-5 r-4 r-3 r-2 r-1 r r+1 r+2 r+3 r+4 r+5
City 1 1 4.67 7.86 9.43 9.038 7.34 5.43 2.45
City 2 0 234 32.6 224 34.6 44.6 45.6 345 233

1

1
City 3 1 12.3 16.9 13.5 184 20.9 185 16.7 19.3
City 4 0 234 24.6 224 29.0 325 36.8 34.6 23.9

1
City , 1 32.6 36.5 33.8 38.0 34.6 32.6 314 39.3

Figure 8: Design of panel dataset for estimation

City 3 and City 4 are matched pairs according to the probability score calculated with the
logit estimation. City 3s a referendum city whereas City 4 in@areferenduncity. The
arrangement oéxpendituredata fornon-referenduncities in the panel mirrors the arrangement
of their matched referendum cities as shown in the example. After the arrangement of the panel
data | test it for the hypotheses outlined in the research questions. The analysis and results are

summarized in the following section.
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4.7 Analysis and Results
The first step in the analysis is the estimation of logistic regression models for eagh of th

states. The regression yields a probability score of holding a referendum for each city in the state.
Table A4.1 in the appendB 4.1 provides the details on the logistic estimation for each state.
Results of the regression summarized in the table nla¢ctonclusions found in literature

(Kline andWilchens, 19941998; Kline, 2006; Bates and Santerre, 20@dlpheeret al, 2006;

Kotchen and Powers, 2006; Nelsatral, 2007; Bornstein and Thalmann, 2008; Bornstein and

Lanz, 2008; BanzhakHt al, 2010). Communities with a higher percentage of educated and lower
percentage of older population are found to be more likely to hold a referendum. The sign on
percentage owner occupied housing is inconsis
hypot he sel 20@6). This hypothhsis states that homeowners are more politically active

to ensure that the actions of the municipal governments increase their quality of life.

Accordingly, | expected a positive relationship between percentage homeowners and oecurren

of a referendum as green space adds to the quality of life offered in a community. The results
show a small and mixed effect. Large cities with more water area show a tendency to hold
referenda (Murdocbkt al, 1993). Presence of amenity factors undeescthe efforts to protect

green open spaces.

Table A4.2 (16) in appendidB4.1 provides details on the goodness of fit for each of the
logistic regression estimated on state data. The table contains expected and observed referendum
occurrences and non@arences. The Hosméemenshow goodness of fit statistic is provided
in table A4.1 in appendiB4.1. The null hypothesis being tested in the Hosbeeneshow test is
that the model fits the data. The presence of a non significant statistic allows fon¢hesion
that the model matches the data. The HosmeiLemenshow statistic summarized in table

A4.1 of the appendiB4.1 show that all six models estimated match the data. | calculated the
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predicted probabilities for the cities in each state and sortedithascending order. The non
referendum cities closest in their score to the referendum cities were designated within the
control group. Ideally, for each referendum two citsesild be chosen as respective controls,

the cityjustabove angustbelow in theorder ofpredicted probabilies In some casegjst one

control city is found in between two referendum cities when sorted on the predicted probabilities.
For such casegne control city is chosen feachof the tworeferenduncities. In the

presentation of the analysis | first discuss the differences in per capita expenditures between
referendum and nereferendum cities. Figum@ne graphically shows the difference in trend of

expenditures for referendum andn-referenduncities.
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Figure 9: Mean Per Capita Expenditure for Referendum and Control Cities

The table of graphdi@ure nine) presents per capita expenditures for cities in the
treatment and control group for each state. Separate lines indicegargper capita valuésr
control and reatment cities are shown for each year of the data. The X axis shows time (year) in

the format ofr (+/-) t. The valugd 0od X axis shows the occurrence of the referendum. The RHS
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of the graphs shows trend in expenditures after the referendum and Ld& thefreferendum.
Graphically it is difficult to ascertain the general trend of per capita expenditures for control and
referendum cities. To clarify the trend in expenditures | use regression to compare the groups of
referendum and control cities.

Tableseightandnine present the descriptive statistics of the referendum and control
group of cities for each of the six stafes

Table VIII : Descriptive Statistics for Per capita Expenditures of Referendum Group

States Number  City Mean Median Maximum Minimum  Std.

of Cities  Years Expenditure Expenditure deviation
Florida 17 216 156.1 129 634.7 325 104.7
North 15 175 88.6 80.6 884.5 6.8 78
Carolina
Pennsylvania 63 784 31. 111 610.7 0 574
Colorado 29 317 280 158 2804.9 2.1 395.5
Washington 9 115 642 54.1 169 1.8 44.3
California 10 94 102.2 94 555 15 63.9

Table IX: Descriptive Statistics for Per capita Expenditures of Control Group

States Number City Mean Percent Median Maximum Minimum  Std.

of Cities Years Expenditure Expenditure deviation
Florida 23 288 128.1 104.8 943.4 4.02 99.9
North 10 114 63 46.4 405.9 0.12 69
Carolina
Pennsylvania 61 768 22.6 103 439.1 0.01 393
Colorado 22 226 147 61.2 885.5 04 204.6
Washington 8 104 61 57 192.9 0.06 43.7
California 17 168 82.3 67 330 10 52

In tableseight andnine thecity years refer to how many observations of per capita
expenditures are presenttire sample froneach stateThe discrepancy in the number of
observations for the referendum and control groups can be attributed to the ntipities in
each group and the missiegpendituredata.The two tables show that tihheean and median per
capita expenditures of referendum group of cities are higher than the non referendunfitggoup.

state of Colorado shows a high variation in per @pkpenditures for both referendum and non

Expenditure data with 06086 or negative numbers were r ¢
Values greater than $5000 were recoded as missing. Cases with annual expenditure changeessthambir
equal to-80percent were recoded as missing.
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referendum cities. The large standard deviation suggests that cities in Colorado are varied in their
per capita expenditures on parks and recreation. Among referendum and non referendum cities,
Colorado cities arshown to have the largest value of per capita spending. tupber

investigation, | found that the sample of cities from Colorado consists of cities that are ski

resorts. As a result, the high per capita spending on parks and recreation as sls facilitie

counted within the expenditures. There are a few ski resort cities in Coloed@fwhich have

held a referendum for green open space. Results from Colorado thenefanet directlybe

comparable to other states.

Table A44 and A45 present thelescriptive statistics for percentage change in per capita
expenditures for the treatment and control groups. The standard deviation scores are comparable
between the two groups for each state. It is not clear from the tables whether referendum affects
amual mean and median change in per capita expenditure values.

Table X: Expenditures for Referendum Group Before and After the Referenda

States Mean Per Capita Mean Per Capita Median Per Capita Median Per Capita
Expenditures before  Expenditures after Expenditures before  Expenditures after
Referendum Referendum Referendum Referendum

Florida 1235 179.5 101.1 155.1

North 82.2 93.7 79.1 82.3

Carolina

Pennsylvania 255 37.4 8.0 14.1

Colorado 617.1 751.4 160.1 192.8

Washington 56.1 72.5 42.7 68.7

California 91.2 108.6 94 94

Tablel1l0displaysthe median and mean per capita expenditures for referendum cities in
each state before and after the referendum. The table is an exploratory tool to survey the change
in expenditures ofeferendum citiesThe tablehelps form some early expectations about the
trend in expenditures of referendum cities in different states. For example in North Carolina,
Pennsylvania and California there is a positive difference between pre and post referendum

expenditure levels. Howey, this difference is much smaller compared to states like Florida,
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Colorado and Washington. Both mean and median values of referendum cities in the latter three

states show a difference of $20 per capita.

4.7.1 Difference between Referendum and Non Reéndum Cities
Tablellis a test of the first hypothesis whipbsitsthat there is no difference between

in the per capitaxpenditure®f referendum and non referendum citiefore and aftethe
referendumlt is important to establish that the refedtam cities did not have significantly

different expenditures than the control group prior to the referenda. If significant difference is
observed in the two groups before the referendum then the difference in expenditures after the
referendum cannot henanbiguouslyattributed to the referendum.

Table Xl : Difference in Per Capita Expenditures forReferendum andControl Group
before Referendim

States Per Capita R° City Years
Pooled 67 5*+* 0.01 1529
Florida 22.5%* 0.01 174

North Carolina 10.9 0.00 110
Pennsylvania 6.3** 0.00 867
Colorado 125.4** 0.06 196
Washington 2.2 0.00 121
California 10.8 0.00 75

Thecoefficient reported in the tab#ows thatin the pooled sampleferendum cities
had significantly higher expenditures on parks and reorettian non referendum cities. The
sample of referendum cities froRtorida, Pennsylvania and Coloraslwow a significantly
higher expenditurper capitebefore the referendurRost referendurdifference inper capita
expendituregor cities from thes¢hreestates cannot be attributedthe referendumin the
remaining stateseferendum citieshowhigherexpenditureper capitahan thenonreferendum
group of cities but the difference is not statistically significant.

Table XII : Difference in Per capita expenditures for Referendumand Control Group after
Referendum

States Y R®  City Years

Pooled 110.1** 0.02 1660
Florida 36.1*** 0.02 310
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North Carolina 34.2*** 0.04 179
Pennsylvania 11.5*** 0.00 685

Colorado 140*=*  0.03 347
Washington 2.7 0.00 98
California 23.7*** 0.03 194

Tablel12displays the post referendum @ifénce of expenditure coefficients. According
to the alternative hypothedigxpectthat, post referendum, the difference in per capita
expenditures is positive. Three states, North Carolina, Washington and California, did not show a
difference in expenture before the referendum (Taldl&). These three states fulfill the first
criteria of the hypothesis. After the referendum treatment group cities in Washington show
higher expenditures than control group but the difference is not statistically sighific&lorth
Carolina and California, referendum cities spend an extra $35 and $24 per capita respectively.

The pooled sample shows a highly significant coefficient. All the states, except Washington

show significantly higher post referendum per capitgeexitures. Combining the observations
from tablelland12it appears that for data from all six states, referendum cities show higher
per capita expenditures on parks and recreation than control group cities. This is a reflection of
the priority given tgparks and recreation amenity in these cities. It is possible that due to a
prioritization of parks and recreation these cities hold a referendum. The treatment and control
group of cities in North Carolina and California display the ideal case of thbypsthesis.
Before referendum the cities were not statistically different in their per capita expenditures on
parks and recreation but after the referendum they were.

Tables A4.6 and A4.7 in the appendix present the difference in the annual cha@ge in p
capita expenditures for referendum and control groups. .The two groups do not show significant
difference in the annual change in expenditures. In comparison with the control group, the

referendum cities in North Carolina, Colorado, California and Wgstin show a lower value of
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annual change. After the referendum cities in Colorado and California continue to show a lower
rate of annual change than control cities (Table A4.7).

Table XllI: Trend in Per capita expendituresOver Time after the Referendum

States Time Interacton R?  City Years
by d»

Pooled -3.6**  16.0** 0.00 3189
Florida 3.8 52** 0.06 507

North Carolina -1.51 4.6** 0.01 289
Pennsylvania 1.2** 1.1 0.01 1552
Colorado -9.1%*  23.3%** 0.02 543
Washington 2.7* -0.4 0.03 219
California 1.7 22.9* 0.04 268

Note: Event time tafter the referendum. Foeferenduncities the inteaction term will be t, othersGzAdd p value
here

Tablesl1land12 presented a comparison of expenditure differences before and after the
event of a referendurithe slope of expenditures over time after the occurrence of referendum
might also be of interest to the analydibe coefficient for time in Tabl&3 represents the slope
of per capita expenditures for the cities in the sample for each state. To amdl¢énst variables
reported in the table | refer backftgure eightwhich provides a visual description of the
manner in which the data is arranged for the analysis. In the dataset REF is a dummy variable
that showsvhether the city has experienced a refielum. The annual expenditure data is
divided into the time beforg-t) and after the referendufnt+t), r indicates the year of the
referendum. All referendum cities are aligned on

For the results presented in tahhe variable of time is coded take continuous
values(r+t) after the event of the referendum. The interaction (&EF*r+t) displays the slope
of per capita expenditures for the referendum cities.

The coefficient for time reported in talll@ shows a negative slope after the refelum

for the pooled sample, North Carolina and Colorado. In the years following the referendum the
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average per capita parks and recreation expenditures increase by less than $4 dollars for cities in
Florida, Pennsylvania, California and Washington.

In the years following the referendum, the treatment group cities show an average
expenditure increase of $16 dollars. The highest increase is seen for referendum cities in
Colorado for $23 dollars. Cities in Florida, North Carolina and Pennsylvania shogesim
increase of less than $5 dollars over the years. Cities in Washington present a conundrum. The
sample from the state shows an increase of less than $3 dollars in the years after the referendum.
However, the referendum cities display a negative stopéficient over time. This indicates that
per capita expenditures for referendum cities in Washington decrease over time after the
referendum.

In the estimations both time and the interaction variables display some statistical
significance at a p leveftess than 0.10. For this reason the low R square value observed in
table13is unexpected. Low R square values show that time and the categorical variable
referenda are not good explanations for the observed variation in per capita expenditures.
However the low R squargalue doesot interfere with the interpretation of the coefficient for
referenda. The purpose of the table is to demonstrate a positive change in expenditures before

and after the referenda, and R square is not an important criterithre fevaluation.

4.7.2 Difference in Expenditures after the Referendum

The second research question asks whether referendum cities experience a change in
expenditure levels after the referenda. It is logicgdstulatethat a referendum city will
increaseexpenditures due to access to finances via bond sales or tax increases. However, this is

assumption has not been empirically pravemtest the second hypothesis which states that post
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referendum expenditures are higher than pre referendum expeaditefer to the previously
presented tables afigure eight In Table10a comparison of mean and median per capita
expenditures before and after the occurrence of a referendum are presented. The table is
exploratory and shows that for each sub santipiemean and median values for post
referendum expenditures are higher than before the referendum.
Researchers use both graphical and statistical methods to evaluate the difference made by

a policy intervention. In the interrupted time series researdrdagention is paid to the change
in level and slope of the variable after the intervention (McDoetadl, 1980). The visual
interpretation of time series data with marked point of intervention is an important tool in
deducing the change in the levéltioe variable after the intervention. In this analysis figure
shows the plot of mean per capita expenditures for referendum cities over time. Mean per capita
expenditures for referendum cities in Florida, Coloradlashington and California show aal
increase in the level after the referendum. Referendum cities in North Carolina and Pennsylvania
show an increase in post referendum expenditures but the change in the level appears to be
delayed.

Table14 presents the regression of per capita edjperes for referendum cities over
time. The arrangement of data for analysis follows the example shdignria eight To
compare the level of expenditures before and after the referendum a dummy variable is
introduced (). A time trend variable captes the trend of per capita expenditure for
referendum cities before referendum.{XThe third variable is an interaction term which
accounts for the trend in expenditures after the referend(>¢)). The estimation equation
takes the followingdrm

EQY), = By + DX, + By X+ ByX ety ooereeevveeesssnreeeee @.2)
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The equation is estimated for the pooled data, as well as the sample data drawn from the six
states. The coefficients are presented in table

Table XIV: Comparison of Per Capita Expenditures for Referendum Cities

Pooled Florida North Pennsylvania Colorado Washington California
Carolina

Constant 162.4**  146.7** 81.3* 33.0%* 276.1%**  B7.7%** 76.5**
Pre Referendum -12.9** -8.1%* -0.5 -1.7%* -9.7 -0.2 6.9
trend
Referendum 58.8 24.8 12.2 3.3 22.7 15.2 41.8*
Dummy
PostReferendum -7.9 2.0 0.2 20 -0.4 -01 -2.3
trend
R sq. 0.00 0.08 0.00 0.01 0.00 0.03 0.03
City Years 1628 219 175 784 317 115 100

The empirical result suggests that the initial level of per capita expenditures in the overall
data was $162 dollars. Aang states, the initial per capita expenditures were highest for cities in
Colorado. This is due to the fact that the majority of referendum cities are ski resorts. The second
highest per capita expenditure allocations were shown by referendum citiesdia.Ak is
plausible that location near coastal areas increased the per capita expenditures for Florida
referendum cities.

The pre referendum spending trend is negafiveegative slope coefficient for the time
before the referendusuggestshat albcation to parks and recreation expenditures did not
adhere to the incremental method of budgeting and allocation. Referendum cities from California
are an exception to this observation. They display an average increase of $7 dollars in per capita
expenditires on parks and recreation before the referendum.

The comparison of expenditures before and after the occurreacefefendum is

provided by the dummy variable. This variable measures the change in the level of expenditures



125

after the occurrence tiie referendum. After the occurrence of referendum, cities in the pooled
sample experienced an increase in expenditfrgS8 dollars. The highest increase is seen for
referendum cities in California which show an increase of over $40 dollars. The ieo¢ffic
the change in level of per capita expenditures is found to be positive for all the states. The
increase varies between &3d$40 dollars for the sample states. However, tefficient forthe
variableis only significantfor the sample from Cdbrnia. The null hypothesifor the second
research questiothat referendum does not affect the per capita expenditam@sot be rejected.
However, as mentioned befothe sign of the coefficiens an important criteriont Is
important to notehatin all of thesub samplethemean per capitaxpenditures were higher
after the referendum.

The trend of per capita expenditures after the referenduegestive in the pooled
sample. Among the states, per capita expenditures of referendum citiesriaddpMWashington
and California decrease with time after the occurrence of the referendum. In Florida, North
Carolina and Pennsylvania the per capita expenditures increase by an average of $2 dollars over
the time period of the study. The difference ia tdoefficients for the trend in per capita
expenditures after the referendeould be due to the differences in the financing mechanisms
supporting the referendum. In the next section | present preliminary analysis of per capita
expenditures and the diffamces caused by the use of different financing mechanism.

4.7.3 Differences among Finance Mechanism Supporting the Referenda
Figure10 shows the trend in per capita expenditure for referendum cities using bonds,

property taxes and income taxes to supfhe@treferendum. The reason for exploring the

differences in financing mechanisms is to form a hypothesis of how cities perform after the
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referendum due to the differences in financing mechanisms. In fiureean per capita
expenditures for different tgs of financing mechanisms are graphically represghted

Referendum citiesupportedy propertytax increases show a delayed effatte
expendituregor such citieshowan increasafter 3 to5 years otthe referendum. This is
possibly due to the fathat governments collect the revenue from the tax increase for a few
years before investing it in green open space. Income tax and sales tax trend lines display
volatility with pronounced peaks and troughs. The income tax cities show an immediate increase
in the per capita expenditures following the referendum. The change in level of expenditures for
sales tax cities is not very pronounced.

Cities with bond funding show the most stable trend MM per capita expenditure
increases for bond fundedies plateaus after five years of the referendum. It is shown to
decrease steadily between years eight and ten after the referendum. Presumably this trend is

reflects of the pace of investment made by cities after the general obligation bond is approved.
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%8 Of the 144 referendum cities in the pooled sample, 64 cities used general obligation bonds; 14 used property tax
increases or surcharges; 39 increased income taxes; 13 increased sales taxediaddhbther forms of tax
increases to support the green open space referendum.
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Figure 10: Mean per capita expenditures over time by finance mechanism

Tablel1l5compares pre and post referendum per capita expenditures for different financing
mechanisms. The reference category in the estimation is bonds. It is also the most popular

financing mechanism for cities holding green open space referendum.

Table XV: Difference in Per Capita Expendituresby Finance mechanism

Per Capita Expenditure Property Tax Income Tax Sales Tax Other Adjusted R2

Before Referendum 53.3 2727+ 56.1 7.6 0.07
(Event time <0)
After Referendum 346.5** 332.7** 19.7 2.0 0.09
(Event time >0)
All event time 180.4** 305.6** 35.6 6.6 0.07

Note: reference category is bonds.

The pre referendum expenditure mean for cities supported by general obligatisrisoon
lower than any other method of financing. The difference between income tax cities and bond
funded cities is the largest and statistically significant. After referendum, cities with income tax
and property tax as the chosen method of finance angaéave significantly higher per capita
expenditures than the cities with bond funding.

Table XVI : Difference due to Finance Mechanisms in the Short Term

Per Capita Expenditures Percentage Change in Expenditures

Property Tax 447. 8*** 0.04
Income Tax 319.1*** -0.03
Sales Tax 15.4 -0.08
Other 4.8 -0.04
Constant 85.8 0.08
R2 0.10 0.00
City Years 637 546

Note: Bondss thereferencecategoy

Table16 shows the per capita spending and percentage spending three to five years after
the referendum. Theeference category is bonds. Property tax and income tax supported cities
show higher and statistically significant difference in expenditures per capita compared to the

cities supported by bond referendum. The per capita expenditures of referendusuppi@sed
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by sales tax and other financial instruments do not significantly differ from cities supported by

bond funds.

Among the annual change in expenditures the income, sales and other tax supported cities

show a negative change coefficienteTiegate coefficient conveys that tremnual rate of
change isigher forbond supported citie®roperty tax supported cities show a positive annual
change. The change is 4 percent higher than the bond supported cities.

4.8 Discussion
Results obtained froie comparison of referendum and control group expenditures

show that in some cases, referendum cities display a difference in expenditures even before the

referendum. Higher per capita expenditures of referendum cities after the refergphortthe

main hypothesis of the study that referendum does affect the parks and recreation expenditures.

However the expenditure effects resulting from the referendum are not comparable across states.

Referendum cities from Washington present a conundrum. Thegbexsgtndum
expenditure is not significantly different from the control group in the state sample. A plausible
explanation for observing a non difference
environmental ideology. Washington is recognized ®eitvironmental activism. The state
recently was recognized in popular ranking

country (Forbes, 2r; Greenopia, 2011). It is plausible that due to increased sensitivity of the

citizens to environmentgloods, including green open spaces, the governments incur comparable

per capita parks and recreation expenditures. In this case referendum has little to no impact on
the level of expenditures of governments. A measure of local environmental cultureen futu
studies would add to the understanding of how referendum changes expenditures in the local

governments across states.

S
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In the second part of the analysis, the coefficients display a lack of statistical significance
for the change in the level of expetudes for referendum cities. Although the coefficient is
positive, which supports the alternative hypothesis from research question two, the lack of
conclusive evidenckmits theconclusionghat may be drawn

The role of external economic environmens babe acknowledged as an important
concern in the parks and recreation expenditure changes after the referendum. From 1996 till
2006, local governments enjoyed a healthy and predictable national economic environment.
Through the interviews for the cadedy | learned that interest rates and the health of the
economy affect the decision of local governments to sell bonds in the open market. Since the
majority of green open space referenda are supported by the sale of general obligation bonds, the
stability of the economy providef@dvorableeconomic environment for the governments to sell
the bonds. The sale of the bonds provides the local governments with the financial resources to
implement the objectives of the referenda. As a result | notice the etlypenchangedf the
economic conditions were not favorable, governments would have waited for an opportune
economic environment and delayed the sale of bonds. This delay would have reflected in the lack
of difference in per capita expenditures on parkbracreation after the green open space
referenda.

The second common fiscal mechanism supporting the green open space referenda is
property tax. The housing market witnessed a boom in the early 2008gesult geen open
space referenda supported bgpgerty taxes displadexpenditure banges without much delay.

The collapse of the housing market in 2€@W08and the continuing crisis is an adverse
economic environment in which the local governments are struggling with the loss of property

tax revenueln such conditions, local governments would not be able to reflect the magnitude of
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change in per capita expenditures as shown by the current dataset which reflects a boom period

in the housing market.

The present analysis is the first to exploredfiect of green open space referenda on
parks and recreation expenditures. Previous literature which has examined local government
expenditures has been oriented towards verifying the applicability of budgeting theories. After
analyzing the data on expetdie change, the present analysis does not find support for the role
of incremental theory in predicting parks and recreation expenditures. The non normality of
expenditure change valudaljle4.1.] suppouthe view that the expenditures are better
predicted by the punctuated equilibrium theory. This finding supports the conclusions of True
(2002) and Jordan (2003).

4.9 Conclusion
Thechapter discusses the per capita expenditures of referendum cities on parks and

recreation. Differences in expendituredéssand trend have been explored through graphical and
empirical analyses. The assumption that green open space referendum affects parks and
recreational expendituressyreviouslynot been testedhe chapter produdenew insights to
fill this gap in regarch.

The empirical research design is an interrupted time series with a control group. The
research design helps to control for threats of history to the internal validity (Seadlsh002:
182). The main goal of the analysis was to observe theapéa expenditure variances after the
occurrence of a referendum and the differences between referendum cities and a representative
group of control cities.

To examine the differences in expenditures after the referendum, annual expenditure data

for locd governments was gathered from six different states. The graphical analysis shows the
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non normal distribution of annual change data for per capita expenditures. Subsequent statistical
tests confirmed the presence of non normality in expenditure chatagd tla conclusion
supports the O6punctuated equilibrium framewor
(Jordan, 2003). This result challenges the conventional understanding of incrementalism
determining the annual allocations to parks and recreatiorciaggiGladwell and Sellers, 1997).

The assumption of incrementalism or small changes is important to the analysis in the chapter as

it facilitates forming of dypothesis about expenditures trend in the absence of a referendum. In

the presence of a non maal expenditure change data, the adopted research design with a control
group protects the internal validity.

The empirical analysis has yielded a mixed picture of per capita expenditures of
referendum cities. The sample data shtives treament grougities hadhigher per capita
expenditures thathe control group before the referendumfour statesThis conveys a prior
commitment by these referendum cities to green open space goods. Referendum in such cases
can be viewed as an extension of policy.t®e other hand cities/statiasatshow a difference in
per capita expenditures after the referendum convey the creation of new policy and its
implementation. This observation is important for future research which looks into the
institutions that suppothe policy environment for green open space policy and the role of
referendum in promoting the goals of the above policy. Gitiasdemonstrate a higher per
capita expenditure level before the referendum and then undergo another increase in
expendituregfter the referendum reflect the sustained prioritization of parks and recreational
expenditures. For public administration studies this expenditure trajectory displays a shift in city
government 6s perception of paltkdevelapmentalr ecr eat i

policy category (Jordan, 2003).
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The sampleffers weak evidence for tlewnclusion that per capita expenditure
differences observed between referendum and control group is due to the referendum. The case
of Washington underscores thepantance of including local environmental consciousness
variables into the analysis to better predict the trend in expenditures after the referendum.

The empirical analysis finds some support for the hypothesis that referendum cities
experience an increasntheper capita expenditures after the referendline increase in
expenditures is assumed to contribute to addition of green space goods for the referendum
government. The creation of additional green space goods contribute to the benefit spillovers
exerted by the referendum cities to their neighboring jurisdictions. The effect of these spillovers
on neighborsdé expenditures wil Ichapterfivgé x ami ned

Through the analysis the use of general obligation bonds appdsstgood choice of
financing mechanism. It not only minimizes political repercussions (KellyZemer, 2001) but
also yields a stable expenditure trend over time. Referendum backed by property and income
taxes did show an impressive difference in exiieires when compared to bonds. However, the
effect of the above two financing mechanism was limited to five years after the referendum.

This chapter has provided a preliminary analysis of per capita expenditures of referendum
cities over time. Some lirdtions of the analysis are lack of detailed local expenditure data and

limited number of cases of referendum cities.
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5. GREEN OPEN SPACE REFERENDA AND SPATIAL DEPENDENCE OF
EXPENDITURES: AN ANALYSIS OF FLORIDA LOCAL GOVERNMENT
REFERENDA

5.1 Introduction
Green open space referenda are a convenient tool for land preservation by local

governmentsNicQueen andMcMahon, 2003). Public support of such referendum favors the
land protectioragenda This makes long term support of land preservation isiadtie in such
jurisdictions.

Green open space referenda have fiscal implications. They either propose to raise taxes or
issue general obligation bonds to collect the funds required for land preservagqmblic
finance literature shows thatgoverrmes ar e i nfl uenced by neighbor
deci sions. Each successful referendum has the
Change in neighboring government spendimay result due to benefit spillovers received from
green open sgpa. The presence of spillovers is the cause of horizontal fiscal dependency in a
regional space. Expenditures of county and state governments influence fiscal decision making at
the local level. As a result vertical fiscal dependency is induced amongchiegdly arranged
governments (Revelli, 2005; Wand Hendrick2009). In the context of interjurisdictional
competition, the observation of horizontal fiscal decision dependency is well examined in the
context of tax competition . There are a few studregexpenditure competition as well. Since
green open spaceferendumis a fiscal policy tool, | expect it to affect the expenditure decisions
of neighboring governments.

Public choice theory provides one framework to examine spatial dependence in public
goods provision in the presence of benefit spillovers (Eaak 1993). Another theoretical

frame that supports such an inquiry is the theomyaodistick competitiomsed in the disciplines
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of political science as well as public finance (Besley anct CE395; Bordignoet al, 2003;

Rincke, 2007)The yardstick competition model operates on the basid@mimationabout

amenity and tax bundles being made available to neighboring citizenavaitability of

information leads to a comparison of amesstby citizens ands a result pressuriztéee local

government to provide a similar tax and amenity bunidie. occurrence of green open space

referendum and the process of campaigpirayide the informatioimn the availability and need

for green spacenithe local government and the region. This information helps the citizens to

compare the amenity of green open space across the governments and start a yardstick

competition mechanism.

In addition, the information supplied through the referendum pronactes from elected

officials and bureaucrats on green open space. Elected officials are motivated by self interest

(legacy concerns) which has been discussed in the qualitative chapter. The bureaucrats a

motivated by variouseasongrime among them ighe action of their neighboring local

governments (Walker, 1969he local governments observe their neighbors and learn or

emulate their policy decisions and as a result display policy interdependence. These pathways of

policy diffusion mechanisms wediscussed in the qualitative chapter (chapter three). The policy

dependence resulting from policy diffusion and yardstick competition model impacts the fiscal

relationship among neighboring local governments (Brueckner, 1998). As a result many local

goverments exhibit spatial dependence in their local government expenditures and taxes.
Research on green open space referendum in the US is dominated by the determination of

factors that predict the success of a proposed referenda (Bates and Santerregl200&t &,

2007; Banzhatfet al, 2010). Although the instances of green open space referendum are amenable

to the application of fiscal interdependency theories, thasdoeemo previousinquiry. This
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chapter is the first attempt to examine the spdeglendence of expenditures on parks and

recreation, in the context of green open space referendum. Useful in forming the research

guestion are the conclusions of a handful of previous studies. The conclusions of Mairaloch

(1993) are especially relevaiot this study, as they have examined the spatial dependence in

parks and recreational spending among governments in the larger Los Angeles metropolitan area.

It is the only US based study which has examined parks and recreational spending among
neighborng cities. The authors found a positive spatial dependence in expenditures across cities.

It means that an increase in a cityo6s own exp
expenditures.

Studies reviewed from Europe reveal opposing conclusidresfildings point to an
incentive for the neighbors to 6free rided on
the local government on parkSdléOllé, 2006; Lundberg, 2006).

Existing literature on green open space referendum in the US diblesanch into the
issues of implementation of referendum objectives and associated expenditure changes.
Therefore, there is very little understanding of how local governments allocate resources,
approved through citizen vote, for the creation of greem space goods. In this chapter the
main assumption is that local governmehest experience a referendum increase their spending
on parks and recreation. More investigation is required with respect to expenditures on parks and
recreation following a refendum.

This chapter focuses on analyzing the expenditure data from the state of Florida
spanning the time period of 1996 through 2006. | examine the following issues:

1. Spatial dependence within regional parks and recreation expenditures in the

presence of multiple green open space referenda.
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2. Spatial dependence dfiangein expenditures on parks and recreation

following referenda within select metropolitan areas.

These two issues are relevant for public administration studies becaupeotidg
evidence for understanding the fiscal consequences that green open space referendum have on
neighboring governments. The effect of a green open space referendum on regional expenditures
can be gauged by est abl i sdnsenlighe heigebordarefemdttor on o
free ride, then it signals an under provision of public goods in a geographical region. On the
other hand, if the neighborsé response i s pos
instrument to stimulateegional spending on parks and recreation, without intervention by state
or county governments.

The remainder of this chapter is organized in the following manner. The next section
presents a conceptual model of change in spillovers resulting fraierangum, and the
nei ghbor so r es p o hreughfite summadrizes tBedand protectiontpdiicies & t
the state of Florida; the associated research design; methodology and data. Data analysis and
conclusions are reported in section six tigloeight. Inferences gathered from the analysis are
reported in section nine.

5.2 Conceptual framework
Government sé6 watch what their neighboring

and policy decisions (Parksd Oakersanl989; Fredricksson and Mihet, 2002). This results

in a spatial pattern of government fiscal and policy choices. This tendency has been observed
among states (Besley and Case, 1993) and local governments (Brueckner, 2003). This behavior
of governments has led to an extensivediigre orfiscal interdependencehich explores

strategic fiscal interaction among local governments (Brueckner, 2003, 2005). Spatial regression
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method provide the tools to identify spatial patterns and draw conclusions regarding the
behavior of governmés (Anselin, 1988). Therefore, the literature on fiscal interaction is linked
with the literature on spatial methed

The most recognizable form of strategic fiscal interaction examin inerature is tax
competition. Studies have found that mupatigovernments maintain comparable tax rates in
order to attract business and residents to their jurisdictions (Boskin, 1973; Brueckner and
Saavendra, 1999; Nichols@rotty, 2008). Moreover, the fiscal interaction is not only
manifested in exchanges wiglovernments in the same tier, but also visible with vertical and
overlapping governments. In the study of property tax competition among Florida municipal
governments, Wand Hendrick2009) found that municipal property tax rates were also
affected by plicies set by county and school districts, which are overlapping governments.
Similar conclusions are drawn by Revelli (2005) while examining the tax rates of UK local
governments.

Studies of spatial correlation in public expenditures of local govertsnexist, although
the literature is not as extensive as tax competition (€eaie1993; Murdoctlet al, 1993;
Brueckner, 1998, Baicker, 250

Studies have shown how spatial interaction varies by expenditure category (Gregor and
Gregorova, 2007), artifferent hierarchies of government (Revelli, 2005; Pa4897 Wu and
Hendrick 2009); however, there is no investigation on the change in the measure of spatial
dependence over time. Moreover, there is no scholarship on how the spatial dependense in taxe
or expenditures reacts to a change in the system induced by an event like a referendum or an

intergovernmental granB(rkelof, 2009.
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As noted earlier, the disciplines of public finance and policy sciences acknowledge the
presence of interdependenceag local governments (Brueckner, 20B8nzese and Hays,

2007 . Il build hypotheses about neighborsodé reac
from both disciplines.

The first theory that | draw from igrdstick competitionlt refers to theendency among
voters to evaluate their governmentso perform
governments. Voters compare governments to ensure that they are getting the right package of
tax and services (Breton, 18Xenyon,1997).

If the voters fnd that their government is underperforming, then the elected officials are
voted out in the next elections. I n this way
1970).

In the event of a green open space referendum, the campaigning prdbess of
referendum alters the information set available to neighboring voters in the following way.

During the campaign process, issue advocates use symbols and statistics to highlight an issue. In
this way they elevate an issue to the status of a problemamniag the attention of the elected

officials (Stone1997. Media is a critical actdtin the referendum process and serves as a

channel of information on the issue. It builds consensus by relaying proposed benefits through
special stories, interviewand oped pieces. Media sources like newspapers and local television
channels usually serve an entire region, rather than one jurisdiction. It makes it easier for
information about green space referendum, its benefits and the need for action, to sgll over

the citizens of the neighboring jurisdictions. Such information is supplig@ months before

a referendum. The supply and diffusion of information through media and people in the

referendum campaigning process creates the context for a yastgleckomparison of public

*9McCann (2004) explores the link between urban competitiveness and popular media.
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goods provision among citizens of neighboring jurisdictions. This increases the potential for
dependency in fiscal and policy choices in the issue of green open space protection. On the basis
of the above theory, | propose thddaing

Propositionl: Green open space referendum will cause the neighbors to increase their

allocation on greempenspace goods.

The theory of public goods is the second thebay | use to propose the effect of
referendum on n e.iPgbliclgoodssa@ characterdzeddy rnorurivadrysand non
excludability in consumption, which makes it difficult to allocate them thr@uglarket
mechanism. It is difficult to put a price on individual consumption of public goods. For this
reason, governmeintervention is required in the provision and management of public goods. A
central dilemma in public goods theory is the management of spillovers or extefffalities
resulting from public goods. In case of environmental goods, the problem of spfitavaysbe
addressed through the definition of property rights (Coase, 1970) which translates into the
adoption of polluter pays principle when the externality is negative. In other cases, where the
externality is positive, its protection is ensured by propagtyts like copyright, trademarks and
patents.

In the case of green open space, which is an open access public good, the externalities
generated are positive in the form of improved public health benefits and intangible ecosystem
benefits De Groot, 194; Stanners and Bourdeau, 199%olf, 2008; Tzoulaset al, 2007). The

implementation of property rights, although possible, is difficult because of enforcement costs.

0 Externalities are defined as-imended benefits or harm caused by an economic Bctivi

®1 |llustrated through the example of a leather factory situated by a river bank, which is releasing its wastewater into
the river stream. The pollutants from factory travel in the river water, and affect the health of people consuming the
water. Thids a case of pollution externality which is negative. Other examples include acid rain and smog where air
pollutants are transferred to locations other than the place of origin through air currents and affect the air quality at
other locations.
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Greenopenspace goods have been found to attract users from areas beyond the
neighbohood. In a study of local greenway uBersethandAltmann( 1991 found 21percent
of userswere non residents. They cainem a distance of ovdive miles | found evidence of
similar behavior in the case study of North Carolina cities (chapter tlneeje the citizens
from town of Apex were using facilities made available by the adjoining town of Cary. The use
of green space by neighboring citizens points to benefit spillovers. Similarly, following a
successful referendum when the parks and recret@ailities are developed, they provide
benefits to the neighbors. These benefit spillovers are expected to interfere with the expenditure
levels of neighboring jurisdictions causing an increase or decrease in their spending. This is
called a reaction fustion (Brueckner, 1998), and it is the characteristic of spatial relationship
between two governments. In other words a reaction function, as the name suggests captures the
reaction of the neighboring municipalities to the information and benefit sp#lover

According to public choice theory, in the presence of these spilloversshess
incentive for neighboring governments to provide similar facilities. Green open space created
with the help of referendum would give the neighboring governmentadbative to free ride
and absorb the benefit spillovers. On the basis of this theory | propose a competing proposition
Propositionll: The neighboring governments will free ride on the benefits generated by green
space goods created after the referendum.

Propositions one and two will help identify the trend observed in the spatial dependence
of expenditures before and after the green open space referendum. As mentioned earlier, studies
have examined neighborsdé r eactrdodheta 1993; par ks an
Lundberg, 2006So0leOllé, 2006; Choumerand Cormier2011). However, none of the studies

have examined how neighboring governments react when there is information about an increase
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in the pool of public goods. | explore this questiathwhe help of data from Florida. In the next
section | provide background information about the state policies and programs for land

protection.

5.3 Florida: General context of GreenOpen Space protection in Florida
The efforts for green space prdiea in the state of Florida began as early as 1972, with

the creation oEnvironmentally Endangered Langsogram, which provided $240 million from

the sale of general obligation bonds. In 1979, this program was rolled over i@orteervation

and Recrational Landsprogram which continued the acquisition of endangered lands. A
separate progransave ourCoad, targeting coastal lands was started in 1981, with initial
funding of $275 million (Florida State Parks, 2011). These state programs, onced ititht

bond funding, were subsequently supported by recurring revenue sources from real estate
transactions, documentary stamp sales and excise taxes on minerals (Conservation Almanac,
2010).

Florida was the second state in the US to introduce an atéepplan for growth
management at both the county and municipal levels. Its Growth Management Act (1985) was
the first land use plan adopted by the state to ensure that development occurred away from
protected natural area®dnZadok, 2005).

Florida tas involved its local governments in the growth management plan by providing
themwith financial incentives to design land use plans. Included in the financial incentive is the
condition ofconcurrency This requirement ensures that local government @lemndesigned to
integrate state growth management priorities and mechanisms. In this manner state growth

management goals are reflected in choices made by local governments (Bbakrf06).
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In 1990, the Florida state legislature approReglservaton 2000 a land preservation
programthata c qui red oO6unspoiled | andsé in the state
of life for Florida citizens (NW Florida Water Management District, 2005). The ten year
program was supported by the sale ofegahobligation bonds and provided annual funding of
$300 million to the local governments for land acquisition.

Preservation 200@vas folded into a new initiative titldélorida Forever, in 2001 which
is still in operation. It is the largest public thacquisition program in the US. Through the
program, public lands are acquired for the purposes of active and passive recreation by state and
local governments. Through these two flagship initiatives, a total of 3.8 million acres of
conservation land hdseen purchased in Florida (FCT, 2010).

Local governments acceB®rida Foreverfunding through a matching grant program
administered by the Florida Communities Trust. The department allocates funding of $63 million
annually. Until August 2010, a totadvestment of $678 million by the local governments had
leveraged $800 million in matching grants from Eherida Foreverprogram(FCT, 2010)
resulting in preservation of 667,832 acres of land.

FIl oridads proacti ve g mresende bdbundant aagumlment pol i
resources like the Everglades create the backdrop in which to examine municipal edterend
protection of green open space. In Florida, [stéhe and local governments have brought 96
referenda for public vote. Florida municipal govaents have received public approval to spend
$2.6 billion dollars towards green open spatéhe last two decades (Trust for Public Land,

2011).
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5.3.1 Florida Land Preservation: Florida Forever
In 2000, the state of Florida transitioned into a newcganvironment with itélorida

Foreverprogram. There were two versions of the bill up for a vote in the state legislature as a
replacement for the Preservation 2000 program. The feature common to botlorgas
opportunity for municipal governments to ass funding towards the purposes of improving
land protection and recreatigfribble, 2005) This reflects the growing consensus among
decision makers that more resources were required by municipal governments.

TheFlorida ForeverAct was passed by tlstate legislature in 199%ection 259.105,
F.S.)This program came on the heels of a successful statewide referendum in 1998 to revise the
constitution of Florida. The referendum indef
protection of land tlowugh its various initiatives that are supported by the sale of revenue bonds.
The success of referendum to increase the st a
initiatives, and the creation &lorida Foreverprogram in two consecutive years, derstrate
the public support for land preservation policy in Florida in the late 1990s and early 2000s.

TheFlorida ForeverAct was different from the existing Preservation 2000 program
because iexpan@dthe scope of the program objectives. The newgiaim allocated funding for
increasing opportunities for environmental education (4e), historical preservation (4f) and
increase in the amount of open space accessible by residents of urban areas (4h). The policy
makers realized that land acquisition wasthe only method of ensuring land protection,
therefore the new program set to increase conservation easements and joint ownership projects
(17b). Other priorities included protection of water resources and environmental restoration.

TheFlorida ForeveAct also changed funding allocations to various state agencies
responsible for grant making to local governments (Perspectives, 2005). The act increased the

annual allocation for the Florida Communities Trust (FCT), from 30 million to 63 million. FCT
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is the main agency that provides matching grants (25 percent match required) to local
governments for land protection.

In addition, funds were diverted to the Office of Greenways and Trails. FCT was required
to spend at least five percent of the funds to tenthe development of publicly accessible
green open spaces, namely trails. The act also required that 30 percent of the funding was to be
spent in metropolitan areas. This was done 1in
that was not wellerved by existing green open spaces.

Florida Foreverwidened the scope of related objectives that could be covered through
the program and made the program attractive to local governments and non profit groups. Due to
the wide applicability of the newlorida Forever for local governments in urban areas it is
likely to notice a change in the expenditures and referendum frequency of local governments in
the 2000s. | will be using data from mid 1990s to late 2000s to observe change in spatial
dependencef@xpenditures. The analysis will allow me to contrast the referenda frequency
among local governments in the two decades as they relate to the difference in policy
frameworks.

5.4 Research Question and Hypotheses
As previously highlighted, there is amen current research on green open space

referendum |iterature. It does not address th
Growing public demand for green space, as visible in the number of successful nationwide

referenda in the last two de@s] has been widely noted. Its relevancdépublic

administration literature, particularly fiscal policy and incentive design has not been explored.

The theme central to my inquiry in this chaptewisether referendum makes a difference to

n e i g hedpendisuies
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| have divided my inquiry into the following two questions. The first question is
motivated by the literature on local government expenditure dependence. Although previous
studies have produced evidence that local governments exigpatialg dependent fiscal
environment (Besley and Case, 1993; Lundberg, 20@6andHendrick, 2009 ), there is no
guidance from the theory on how the measure of spatial dependence reacts to external shocks
like grants or referendum. In my literature raveeBirkel6f(2009) is the only author who has
investigated the effect of external shocks on spatial dependence in expenditures.

In her analysisBirkelof (2009) demonstrates that spatial dependence among local
governments is altered in the presence abatghatreduces information asymmetry and
removes the incentive among municipal governm
levels. The primary variable of interest in her study was physical health expenditures before and
after an intergovernmentgftant was introduced by the Federal governniginikelof (2009) is
the closest in concept to what | studye main difference frorBirkelof (2009) is that unlike
grants, referendum does not guarantee a steady supply of resources. Unlikingreorsewith
a series of requirements from the grant making biefgrendum doesot impose any conditions
on the expenditures made by local governments.

Similar toBirkel6fé s s t Q9)dvihere(thi2 thformatiogenerated by thgrantprocess
affected mimickingpehavior among cities, | expect that in the course of the referendum, the
6information seté of neighboring communities
and consequently in the spatial dependence.

| propose the first question
Research queionl: Does spatial dependence in parks and recreation expenditure change in the

event of referenda.
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The main assumption is that there is a spatial dependence in parks and recreation
expenditures among neighboring municipal governments. This assunspdi@wn from
previous literature (Murdocét al, 1993) in the US context. | propose that a referendum acts as
an external shock to the existing spatial dynamic and has the ability to rearrange the spatial
relationship among local governments, consequerfidcting the magnitude of the spatial
dependency. The data will allow observation of change in spatial dependence with successive
referenda in a region.

The null hypothesis is that in the event of a referendum there will be no change in the
spatial @pendence of the expenditures among cities. The alternative hypothesis is that the effect
of a referendum wilfesultin the rearrangement of spatial dependence patterns.

H1: Spatial dependence of expenditures across municipal governments will chamgewernt
of a referendum

There is no consensus on how spatial dependence manifests itself in parks and
recreational spending in Floridahe expectation from yardstick competition is that the spatial
dependence will be positive, i.e. the neighboringsglictions will increase their expenditures
following the example of the referendum jurisdiction. Whereas, the expectation from public
choice theory is that neighboring jurisdictions will free ride on the benefit spillovers.

The second question examirtee spatial dependence in ttlgangein neighbors
spending after a referendum.

Research Questia? Is there a spatial dependence in tfenge in neighbotspendingon
parks and recreation following a referend@m

The null hypothesis for this questics that following a referendurahangein spending

for neighboring jurisdictions will not be spatially dependent. The alternative hypothesis is that
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the change in expenditures for neighboring governments following a referendum will be spatially
dependentlf the change is spatially clustered in space, then the coefficient will be positive. It
means that neighbors with similar values of expenditure change are geographically clustered. If
the coefficient is negative, then it indicates that neighbors wsirdilar expenditure change
after the referendum are clustered together in space.

Using data from the state of Florida | examine the research questaded abovelhe
first question which checks for the spatial dependence in expenditures is exanaimedianal
level. For this purpose the state of Florida has been divided into five distinct regions. The second
guestion which examines spatial dependence of change in spending on parks and recreation is
undertaken at a metropolitan level. The next sadtitroduces the research design adopted for

these research questions.

5.5 Research Design

5.5.1 Florida: Distribution of referenda
Situated in the southeast, Florida is divided into 67 counties and 403 incorporated

municipalities. According to referdnm data collected by thigust for Public Langbetween
1988 and 2008, Florida experienced 99 referenda of which 80 were succbBssfufdr Public
Land 2011). In that period a total of 75 local government referenda were voted on, of which 26
were muicipal and 49 were county referenda.

The frequency of referenda among local governments and their spread across the last two
decades ishownin Tablel7. The table shows the popularity of referenda in the counties
compared to the municipal governmenitsere are more county referenda but the rate of success

for municipal referenda is higher (84 percent) than county (77 percent).
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Table XVII : Frequency of Referenda onParks and Green Space in Florida (1996-2008).

Referenda State County Successful Coung Municipality Successful

Referenda Municipal

Referenda
199699 2 14 10 5 5
200003 0 11 10 13 10
200407 0 20 15 6 6
2008 0 4 3 2 1
Total 2 49 38 26 22

Source: Landvote Database, Trust for Public Land

Table17 shows frequent referendfor counties and municipality from 2000 onwards.
Thefrequent use of referendi@m 2000s reflects the change in the policy environment. The new
Florida Foreverland protection grant program emphasized funding for municipal and non
governmental agencies. This fundiwgs available as matching grants. In my interviews with
North Carolina cities, | found that cities sometimes use referendum to gather funds for accessing
such matching grants.

In table17 there are instances of local governmeht have held multipleeferenda.

Most county referenda are recorded in Middaide and Sarasota counties with five referenda
each. Comparatively, three citiddoca Raton, Davie and Oviedo have experienced two
referenda in the last two decades.

Another way to visualize thecourrence of referenda is to examine their distribution at a
regional level. Tabl@8 provides a regional distribution of referen@ae regions are identified
on the basis of a map of economic development zones obtained from the Florida State
Department bEconomic Development. The map dividbe state into eight regions. These are
indicated in the table in column one. A reformulated map is shown in figufeor the analysis,

the state is divided into five regions.
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Table18 shows that referenda occimg between 1996 and 2006 are not evenly spread
across all geographical regions. They range from no referenda in region one to ten referenda in
region five. County referenda show a similar pattern and are concentrated in regions four and
five. Many countes in these two regions have repeatedly gone to the voters to get funding for
additional green open space protection.

Table19 provides a breakdown of referenda frequency by metropolitan area. The table
confirms the previously observeegional distribubn. Most referenda amusteredn the
Miami Fort Lauderdald®ompano Beach metro area (henceforth South Florida metro), followed
by the OrlandeKissimmee and DeltorBaytona metro area (henceforth Orlando metro).

The table provides select socio economdicators like building permits, population

density and income. This supports earlier conclusions that the demand for
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Table XVIII : Regional Distribution of Local Governments and Referenda in Flora

Revised State Designated Cities Counties Number of Successful County Referenda Number of successful
Region Region (s) (n) successful Municipal referenda
county
referenda
1 Northwest (1) 63 Escambia, Santa Rosa, Okaloosa, Walton, Holmes, Washing 1 Leon (2000)Sales Tax
Jackson, Bay, Calhoun, Gadsden, Leon, Wakulla, Liberty, Gu
Franklin, Jefferson
2 North central (2) 45 Hamilton, Madison, Taylor, Suwannee, Columbia, Union, 1 Alachua @000)
Lafayette, Dixie, Gilchrist, Alachua, Bradford, Levy, Marion
2 Northeast (3) 26 Nassau, Duval, Baker, Clay, St. Johns, Putnam, Flagler 1 Flagler (2002) 2
Duval County
Jacksonville (2000)
Nassau County
Fernandina Beach (2001)
3 East central (4) 73 Volusia, Lake, Seminole, Sumter, Orange, Osceola, Brevard 6 Volusia (2000) 6
Seminole (2000) Volusia County
Brevard (2004) Ormond Beach (1997)
Osceola (2004) Orange County
Lake (2001,2004) Winter Park (1996)
Seminole County
Winter Springs (2001)
Ovideo (2001 & 2003)
Brevard County
Titusville (2004)
4 Tampa Bay %) 63 Citrus, Hernando, Pasco, Hillsborough, Pinellas, Polk, Manat 7 Pinellas (1997) 1
Sarasota Pasco (2004) Sarasota County
Sarasota (1997%ales Tax Venice (2003)
Sarasota (1999,1999,2005,2005)
4 Southwest (6) 9 Charlotte, Lee, Collier 5 Lee (1996) 1
Collier (2002, 2004, 2006) Collier County
Charlotte (2006) Naples (2000)
4 South central (7) 11 Hardee, DeSoto, Okeechobee, Highlands,Glades, Hendry,
5 Southeast (8) 113 Indian River, St. Lucie, Martin, Palm Beach, Broward, Dade, 14 IndianRiver (2004) 10
Monroe St Lucie (2002) Broward County

Martin (1996,1996,1998,2006)
Palm Beach (1999,2002, 2004)
Broward (2000)

Dade (1996,2004,2004,2004)

Davie (1998,2005)
Wilton Manors (1998)
Fort Lauderdale (2000)
Pembroke Pines (2005)

Palm Beach County
Boca Raton (2000)

West Palm Beach (2000)
Delray Beach (2004)
Jupiter (2004)

Dade County

Miami Beach (1999)

Source: State of Florida, Department of Economic Development; Landvote database Trust for Public Land

TGT




Table XIX : Distribution of Municipal Referendaby metropolitan areas(19962006)

S.No. Metropolitan Cities Metropolitan Area Referenda Year (s) of Building Population Households with ~ Bachelors
Code (n) voted referenda Permits Change (1990 Income $75,000 Education or
(n) (2000-06) 2000) or more Higher

1 14600 9 BradentorSarasota 1 2003 72,181 16.5 27.1 26.5
Venice

2 15980 5 Cape Coral Fort 1 2003 115,371 31.6 28.1 24.1
Meyers

3 19660 16 Deltonai Daytona 1 1997 36,594 19.6 21.3 20.3
BeachOrmond Beach

4 23020 9 Fort Walton Beach 0 14,834 18.6 31.7 28.4
CrestviewDestn

5 23540 12 Gainesville 0 14,643 215 23.3 36.3

6 27260 16 Jacksonville 1 2001 114,995 214 30.0 25.2

7 29460 16 LakelandWinter 0 53,806 19.4 20.9 17.3
Haven

8 33100 85 South Florida 10 1998,1999, 276,426 23.4 29.3 28.1
Metropolitan Area 2000,2004,

2005

9 34940 3 Naples Marco Island 1 2000 47,561 65.3 36.6 29.0

10 36100 5 Ocala 0 38,103 32.9 17.3 15.9

11 36740 36 Orlandoi Kissimmee 4 1996, 2001, 203,797 34.3 28.3 27.9

2003

12 37340 15 Palm BayMelbourne 1 2004 44,875 19.4 27.4 26.2
Titusville

13 37380 4 Palm coast 0 - - - -

14 37460 8 Panama cittynn 0 20,273 16.7 24.3 19.8
Haven

15 37860 5 Pensacolderry Pass 0 25,109 19.7 24.0 23.9
1 Brent

16 38940 5 Port St. Lucie 0 50,941 27.2 27.3 225

17 39460 1 Punt Gorda 0 20,991 27.6 21.7 21.1

18 42680 5 Sebastian Vero Beact 0 72,181 25.2 26.0 26.4

19 45220 10 Tallahassee 0 23,178 23.6 24.8 32.2

20 45300 35 Tampa St 0 180,252 15.9 25.2 25.0
Petersburg
Clearwater

Source: State of Florida, Departmentamionomic Development; Landvote database Trust for Public Larid);2Btate and Metropolitan Area Databook (2006)
US Census Bureau.

cat
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greenopenspace is associated with higher seeemnomic characteristicélélbheeret al, 2006;
Kotchen and Powers, 2008glsonet al, 200§ and the rapid loss of land through development
activities RomeroandLiserio, 2002;Schmidt, 2008).

Florida and its polarized referenda distribution are not atypical. Referendum distribution
across the country show clusters efierenda. Therefore, the insights from analyzing local

government s6 data from Florida may be gener al

5.5.2 Study Design
This chapter uses data obtained from the State Department of Financial Servieasdor y

between 1996 and 2006. Year 1996 was chosen as the starting year because reliable referendum
information is not available before then (Trust for Public Land1201

Two questions are identified with the review of existing literature. The first quessks
whetherspatial dependena# expenditures among cities chasge the event of referenddo
answer this question, | compare the spatial dependence in parks and recreation expenditures in
the five regions identified itable18for years 1996 and006. Tablel8 shows the number of
cities and the distribution of referendum in each region. The regional distribution of referendum
provides an opportunity to compare the spatial dependence in expenditures over time, in the
presence of growing frequenoyreferenda.

From tablesl7 and18it is evident that referenda are frequent after 2000. The increase in
referendum frequency coincides with the change in state policy by the adoptiori-lufritia

Foreverprogram. The occurrence of policy change spta natural experiment in which to
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compare spatial dependence across different regions of Florida in the past two déeades.
research design for this question is set ua jpe and post comparative study

The second question asks whether there isadpipendence in the change in
expenditure of municipalities after the referendum. To answer this question | study the
interaction of cities within a metropolitan ar@4is geographical boundary féhe analysisis
similar to the study conducted by Moah et al (1993) who analyzedtees within the Los
Angeles metropolitan area.

Table19 presents the metropolitan areas in Florida as defined by the Office of
Management and Budget (OMB)tom the table it is seen that there ave mmetropolitan areas
thatoffer enough number of cases (n<25) for a statistical analysesSouth Florida
metropolitan area has the maximum number of cities and referenda, followed by St. Petersburg
Orlando metro. Both metropolitan ardes/e experienced successfulnicipalreferendaand

havea sufficient number of citiefor the analysis.

5.5.3 Data and Methodology
The study uses four different categories of data to answer the research questions. These

are:

Expenditure Data Expenditure data for the studyeveobtainedthrough correspondence with

the Department of Financial Services, Florida. Annual expenditure and Revenue data for county
and municipal governments in Florida was provided from 1996 to 2008. The data series has been
deflated using the consumer price inadégth year 2000 as the base year.

SocieEconomic DataDemographic information for the study was drawn from the decennial

census files for census years 1990 and 2000. Other sources of data include U.S. Gazetteer files
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for 1990 and 2000; Florida DepartmeftCoastal Management, and Florida Office of
Demographic and Economic research.

Green Open Spadeeferendum DateDatais available in the public domathroughthe

Landvotedatabase supported by the Trust for Public Land. The data prior to 1996 is not
verifiable according to a disclaimer by the organization. Therefore a decision was made to use
referendum data from 1996 onwards. Taldrovides details of the referentkat occurred

between 1996 and 2006.

Table XX: Distribution of Municipal Referenda in FL data (19962006) by Year

Year Jurisdiction  Total referenda  Conservation Elections Purpose
funds voted funds
(million) (million)
1996 General Elections
Winter Park  $5.1 $5.1 Open space
1997 Local
Government
elections
Ormond $3.7 $3.7 Watershed protection, wildlife
Beah habitat, parks
1998 Local
Government
elections
Davie $12 $7 Recreation, open space, parl
Wilton $3 $3 Recreation
Manors
1999 Local
Government
elections
Miami Beach $2438 $24.8 Parks, watrshed protection
2000 General elections
Jacksonville  $2200 $50 Parks and open space
Naples $9 $9 Open space, wildlife habitat
Boca Raton  $30 $30 Open space, recreation
Fort $8 $8 Parks and open space
Lauderdale
West Palm $20 $20 Parks and open space
Beach

2001 Local
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Government
elections
Fernandina  $6 $6 Watershed protection, parks
Beach
Oviedo $3 $1.3 Parks, recreation
Winter $34 $34 Parks
Springs
2003 Local
Government
elections
Oviedo $9 $4.5 Parks
Venice $10 $5 Parks and Recreation
2004 General Elections
Delray Beach $9 $9 Recreation, parks, open spac
Jupiter $17 $17 Open space
Titusville $103 $103 Open space, parks, recreatio
2005 Local
Government
elections
Pembpke $100 $13 Parks and open space
Pines
Davie $25 $25 Open space, trails, parks,
wildlife habitat, watershed
protection

Note: County elections take place in even number years, municipal elections in odd number years. All local elected
officials appointed for a term of four years

Geographical DataGeographic Information Systems (GIS) shape files were used in the

analysis in order to calculate spatial dependence in expenditures among local governments. The
shape files were obtained from the kdar Department of Environmental Protection and the
Florida Natural Areas Inventory hosted by the Florida State University.

5.5.4 Selection of Dependent Variables
The expenditure on green space goods is operationalized as expenditures on parks and

recreaibn goods. The expenditure reporting at the local level in Florida does not differentiate
between pure greapenspace goods and others. At the city level one department, usually the
parks and recreation, is responsibledgm#enopen space acquisitionagk development and
management. The annual expenditure of the parks and recreation department for each city is the

key variable in the analysis. The primary dependent variable is per capita expenditures on parks
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and recreation. It is the sum total of exgres by city parks and recreation department. Use of
this variable is supported by studibat have examined spatial dependence in other local
government expenditurésurdochet al, 1993;Lundberg, 2006; Carruthers, 20@houmert
and Cormier2011).

| use the change in per capita expenditure as the dependent variable for the second
guestion. The use of expenditure change as a dependent variable is unprecedented in a spatial
analysis to study fiscal interdependence.

In estimation of spatial depenut, a critical element is the method used to define
Ainei ghborso. |1t is the backbone of the anal ys
(Anselin, 1988) and summarizes the spatial relationship in the data (@BR, There are a
number of way$n which previous studies have defined neighbors. A common method to define
neighbors is the use of geographical contiguity, in which cities that share a geographical
boundary are designated as neighbors (Revelli, 2003; Bordegredr?2003 Wercket al, 2008.
Often in cases of crime data dependence, contiguity measures are very useful as offenders work
across geographically neighboring towns. Other criteria for determining neighbors include
measure of threshold distance, i.e. cities which are in a destadius ok miles(Choumertand
Salanie 20(); travel time i.e. cities (Lundberg, 2006) which are in a time traveled radius of
minutesare classified as neighbors. Still other methods considered are inverse distsaree
cities which are closer arconsiderednore importanneighbors than thoghat are further away
(Murdochet al, 1993); nearest neighbeirs which cities with n number of nearby cities are
chosen to be neighbors. Some studies have usedemmmomic variables to constrube spdial
weight matrix ( Caset al, 1993 ; Revelli, 2003; Baicker, 2005; Deverial, 2007). Ultimately

it is the theory behind the questithatdetermines the definition of neighbors (Anselin, 2002).
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The classification of neighbors in this analysisif®imed by observations during the
case study in North Carolina. | found residents from neighboring communities accessing each
others green space facilities. However, such use is determined by the ease of access. In the case
of green space goods, neighbars defined by a threshold distance beyond which the cost of
accessing a green space in neighboring community becomes more than the net benefit received.
The method of threshold distance best fits the criterion to define neifhborsrding to the
obsevation. The three distance matrices that | have constructed in Florida data to measure the
effect on neighboring communities is respectively 10, 15 and 20 mile in radius.

5.5.5 Selection of Estimation Equation
For the analysis, | adopt the model from Blochet al (1993) to estimate spatial

dependence in parks and recreation expenditures. Refer to M@tal§thi993) and Choumert

and Cormier(2011) for a description of the theoretical derivation. The resulting equation (i) is a
median voter demand mod@there parks and recreation spending is predicted by a set of socio
demographic demand and amenity factors. The equation takes the following functional form:

PCExp =a + b, X, + b,TXPC + b,AMENITY +e............. 6.1
Where

PCExp=Per capitaxpenditures on parks and recreation
Xi = sociodemographic need factors of ttigy i
TXPC=Tax price for parks anakcreation goods provided in ciiy
AMENITY ;= amenity factors which complement the need for green space.
To estimate spatial dependence of expenditures among neighbors, a weghae of
nei ghborsdé per <capi t atherighphanddideftherquationi Thisis nt r od u

the typical spatial lag model outlined by Anselin (1988). As previously noted, neighbors are

defined by the criterion of threshold distance. | ¢tartded three matrices with distances radius

%2 Contiguity is an alternative measure to define neighbors, however Florida condimtgeéireas afin
incorporated territoryThis makest is difficult to rationalizecontiguityas a factor imetermining spatial
dependence.
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of 10, 15 and 20 miles respectively. It means that all diti@svere at a distance of 10, 15 and
20 miles were included in the calculation of weighted per capita expenditure average. All
matrices are row stdardized, which allows for comparison of coefficients across the
estimations. Multiple matrices were used to evaluate the sensitivity of spatial dependence
coefficient to the distance and number of neighbors included in the estimation.

The predictors oparks and recreation spendinge literature are a set of socio
economic variable®llowing the median voter demand modeffestyle variables like income
age and educatidmve been found to be associated pitblic goods expenditure@ahnand
Matsusaka, 199 Bates and Santerre, 2Q0Nelsonet al, 2007. In their estimation Kotchen and
Powers (2006) concluded that the proportion of population under 18 years correlates negatively
with green open space referenda sucdesslude thevariable of grcentage population over 65
and expect agsitive association with per capita expenditures on parks and recreation.

The unit cost of public good provision is measured by the increase in the tax share of the
median voter. In the model this is capturedhy wse of a variable representing the tax price
(Murdochet al, 1993).1 calculate tax price (TXPC) as the proportion of median value of owner
occupied house and total property tax base of the Baygstrom and Goodman, 1973

In addition to the aboweariables ladd a variable measuring the intergovernmental

grants available to the municipal government for parks and recreation (LGR) as a predictor of its
expenditure Birkelof, 2009. | expect that parks and recreation grants will be positively
associagd with the per capita expenditures on parks and recreation.

Amenity factors like presence of a coast line and ozone levels have been found associated

with a higher per capita spending on parks (Murdeicil, 1993 Banzhatfet al, 2010. | add a
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dummy \ariablethat captureshe location of the city on the coast (COASTAL). | expect that
cities with public beaches incur more parks and recreational spending.

A locational variablethatidentifies central citi€§ (CCITY) in the dataset is introduced.

In literature entral cities have been found to have higher per capita spending than suburban
cities (Choumerand Cormier2011). | expect that per capita expenditures will be positively
associated with the designation of the city as a centralFartglly, the area of a city in landmiles
(LLDML) is added as a control variable. | expect larger cities to have higher per capita spending.

In the analysi¥ income and age were dropped as predictors of per capita expenditures on
parks and recreation as they did wontribute to the explanatory power of the estimation. In
literature the relationship of income as a predictor of green open wpac®und mixedBates
and Santerre, 2008chlapfer and Hanley, 200&otchen and Powers, 2006; Howdbroney,

2004; Schmit 2008; and Banzhalét al, 2010). Scholars have pointed that the ambiguous
relationship of public demand for green space and income is due to the impure public goods
nature of green space.

Green open space goods are prone to congestion due-tovaloyn At higher levels of
income, environmentajoods (Kahmnand Matsusaka, 1997) angreenopen space goods were
seenas inferior goodsKline, 2006. Nelsonet al (2007) found that the support for green open
space referenda was positively associated withianedousehold income till $100,000, but
declined at higher levels of median income.

After the elimination of income and age from the estimatenrévised version of

equation (i) iswritten as

63 Ferreirg2002cited inFerreiraet al (2005)reported that suburban cities surrounding Rio de Janeiro spent less on
public health services, due to the benefit spillovers realized from the provision through the central city.

% Also refer to section 4.6 for a discussion of income as a@qtoedSeparate estimations with income and age
variables are reported in appendix tables A5.1.1 to A. 5.6.1
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PCExp =a+rW*Exp , + 5 TXPC + b,LGR + b,LLDML, +
D,COASTALH DCCITY F € i 6.2

In the estimation, the coefficientfo t he wei ght ed average expen
denotes the direction and magnitude of the spatial reaction function (Brueckner, 1998). If the
coefficient bears a positive sign, it indicates that neighboring governments are engaged in a
6 mi mi c lationsgig If aityeAl increases its expenditures, then city B will follow suit. Such
observation would fit the results from yardstick competition theory. A positive spatial reaction
function would support previous conclusions drawn by Murdsc (1993) n the US context.

On the other hand, if the coefficient on n
would show a oO6free ridingbé behavior among nei
findings drawn by studies done in Europe.

Equation §.2) has so fadealt with horizontal spatial dependence. In their study on
Florida tax competition, Wand HendricK2009) reported that the measure of horizontal spatial
dependence decreased in the presence of county tax variables. Similar results were reported by
Reveli (2005) from a study in UK. | add county spending per capita as a regressor to the
eguation to estimate the effect of the vertical spatial dependence. These estimates will be
reported separately. This analysis will help understand the impact of horinbetdependence
after accounting for the influence of vertical overlapping governments.

Two additional control variables are introduced along with the county expenditures.

Presence of a land preservation program in the county (LPRESV) is includeduatgoc the
differential in spending by 23 countitsathave established a land preservation pro§tam

Another dummy variable for counties with green open space referendum (REF) is included in the

% This information is from a source dated 2003, therefore the dummy variable will not be included in estimation
from the year 1996.
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analysis. | expect that, expenditures in citieg bdong to such counties will be different from
those in other counties.
The modified version of the estimation equation for the effect of county spending is as

follows

PCExp =a + rW* Exp , + 5,TXPG + b,LGR + b,LLDML, + ,COASTAL+ H,CCITY
+ EXPCOUNtY + LPRESY + REF + € .. eoeiuiiiiieeieeeie et eaee e e enn e ese e enee e eeneeas 6.3

The second part of the chapter deals with spatial dependeti@hangein
expenditures for cities in select metropolitan areas in Florida. | estimate a spatially weighted
expenditure equation for the two metropolitan areas. Two differences from previous equations
(5.1-5.39) are notable. First the dependent variablihe change in expenditures for cities
between a pre referendum and post referendum year. Secondly, the estimation equation
exclusively uses financial regressor. Compared to ss@omomic variables, drawn from the
census, which are stable over a 10rymsiod the financial variables are advantageous as they
are well measured each year.

There are three variablésat areused for predicting change in expendituoger time.
These variables are change in intergovernmental grants for parks andoeqi@RANTS),
change in the departmental revenues (REV) and change in the debt affordability of the city
(DEBT). The latter is measured as the total city debt service as a fraction of the equalized
assessed value of the city.

The estimation equation fougstion two is

dPCEX =a + r'W* dPCExq , + b,dGRANT + b,dREV, + b,dDEBT +eé........6.4)

The above equation is estimated for cities belonging to two metropolitartizaéasve

experienced frequent referenda.
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In the next section | report and summarize conclusions for the first question (eduztion
and5.3) which assess spatial dependence in two different decades. The subsequent section
presents the analysis and discussion for the second question (equation iv).

5.6 Effect on Spatial Dependence: Regional Analysis
Descriptive statistics for independemtd dependent variables are given in taBles

and2. A comparison of per capita expenditure values on parks and recreation shows that

average spending has increased among the cities over the decade. An increase in per capita grant
values is observable. @minimum value for grants tripled from 1990s to 2000s. The last

column in the tables summarizes the expected sign on the independent variables. Except for the
variable of tax price, the remaining variables are expected to have a positive coefficient.

Table: XXI: Descriptive statistics 1996

Variable Year N Minimum Maximum Mean St. Dev  Source Expected
Sign

Per capitéExpenditure 1996 400 O 579.7 51.0 57.6 Florida

on Parks and Recreatio State

1996

Percentagé&5 years 1990 386 O 82.3 215 12.7 Cersus Negative

plus 1990

Per capita income 1990 387 0 159306 15749.7 14302 Census Positive
1990

Per capita @Gants 1996 398 0 320.1 6.8 22.53 Florida Positive
State

Tax price 1996 400 O 1313 1.2 7.55 Florida Negative
State

Land sq. miles 1990 400 64 1964950 23510.3 102790.3 U.S. Positive
Gazetteer

Coastal 1990 400 O 1 0.3 0.5 Florida Positive
State

Central city 1990 399 O 1 0.1 0.3 Florida Positive
State

Table XXII: Descriptive Statistics 2006

Variable Year N Minimum Maximum Mean St. Dev  Source Expected
Sign

Per capitéExpenditure 2006 403 0.2 852.8 107.9 106.9 Florida

on Parks and Recreatior State

1996

Percentagé5 years plus 2000 403 O 79.1 20.35 11.6 Census Negative
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1990

Per capita income 2000 403 O 200087 24263.3 20436.9 Census Positive
1990

Pe capita Gants 2006 402 0 618.8 25.3 52.4 Florida Positive
State

Tax price 2006 375 0 25.47 0.6 2.6 Florida Negative
State

Land sg. miles 2006 403 0.0 757.4 10.3 40.0 U.S. Positive
Gazetteer

Coastal 2000 403 O 1 0.3 0.5 Florida Positive
State

Centralcity 2000 403 O 1 0.1 0.3 Florida Positive
State

Regressions were carried out using the method of Maximum Likelihood estimation,
because weighted dependent variable omite hand sideRHS) of the spatial lag model
makes the OLS estimates biasedig@lin, 1988). The software tool GeoDA was used for this
purpose. Lagrange Multiplier test (LM test) statistics were used to check for the presence of
spatial autocorrelation in the data (Anselin, 1988; Baltagi, 2003). Two values for LM test signal
the presence of autocorrelation in data. A positive and significant value for LM lag indicates that
the data shows spatial dependence. In order to accommodate this spatial autocorrelation, a spatial
lag model is then fitted on the data and the subsequent rasutesported. The second LM
statistic is the LM error value which shows the presence of serial correlation (spatial error) in the
data.

As previously discussed, the state of Florida is divided into five regions for the analysis
to answer the first questioTables A5.1 through A5.6, in the appendix |, show the cross
sectional estimation results for year 1996 and 2006 using three different weight matrices. The
dependent variable is city per capita expenditure on parks and recreation. The tables report
regression coefficients for six different estimations. The first column provides estimates for the

entire state followed by the five regions into which the state is divided. Each instance where the
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presence of spatial dependence is detected by the LM statistadeled separately and the
column appropriately marked (SPATIAL).

The empirical results suggest that, for the statewide model, cities demonstrate the
presence of spatial dependence in parks and recreation expenditures in both 1996 and 2006. The
coeffigent is positive and significant for all three weight matrices. This finding supports the
conclusion drawn by Murdocét al (1993), who found a similar pattern of positive spatial
dependence in parks and recreation expenditure among cities within Logg\ngetopolitan
area. Regional spatial dependence is detected in two instances. It is positive and significant in
region three for year 1996 and region five for year 2006. At the regional level, the coefficient of
spatial dependence is shown to be sesib the criterion of threshold distance. At larger radius
of 15 and 20 miles, regional spatial dependence is absent in the data (Tables A5.2 and A5.3 in
appendix I). The absence of spatial dependence indicates a threshold effect for public goods like
green open space. The spillovers do not matter for ¢titadsare at a distance of 10 miles or
more.

Table A5.7 in the appendix | shows that region 3 neighboggar 1996, in the ten mile
radius spent 60 cents more for every one dollar increasendisge This coefficient is much
larger than the statewide model which shows an average of 20 cents increase in neighbors
spending. The results support the proposition that complementary public goods among
neighboring cities are responsible for this inceed$his was proposed by Murdoehal (1993).

Estimations for year 2006 (Tables A5.4 to A5.6 in appendix I) show that the magnitude

of spatial dependence for the state model is small compared to the 1996 &tBpatéal

®8 Murdochetal (199B) report a value 0f0.012from the model estimating spatial dependence in parks and
recreation expenditures for Los Angeles metropolitan area from 1987 Census of Governments dataset. The value of
spatial coefficient for 20086, is closer to thisuathan the one reported for 1996.
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dependence in region three id detected as seen in the 1996 res&&gion five shows
interdependence in parks and recreation expenditures. Consistent with the threshold effect
discussed earlier, regional spatial dependence is not visible in region five at disthheand
20 milesfor year 2006.

A summary of the results of spatial dependence coefficient is found ir2tkde
positive spatial coefficient suggests complementarity in the parks and expenditures of
neighboring citiesThis finding supports the hypothesis suppotigdheyardstick model of
interjurisdictional dynamicThe yardstick model predicts a similarity in expenditure behavior

among neighbors.

Table XXIII: Horizontal Regional Spatial Dependence

1996 2006

10 miles 15 miles 20 miles 10 miles 15 miles 20miles
STATE  0.12% 0.22%* 0.22** 0.08** 0.14 0.18%*+
Region 1
Region 2
Region 3 0.59**
Region 4
Region 5 0.16**

Among other variables per capita grants and land miles are a steady predictor of parks
and recreadbn expenditures. Due to log transformatiortt@ddependent variable and grant
variable, the coefficient for grants per capita can be interpreted as the elasticity of expenditures
with per capita grants available for parks and recreational spendingovegenmental grants are
positive and elastic to the expenditures. The elasticity is less than one, which suggests that a one
per cent increase in grants results in a less than one per cent increase in per capita spending.
Coastal cities have a higher spergdon parks and recreation as expected. Variable for tax price

and central city do not yield consistent and significant coefficients in both sets of estimations.
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In Florida, a change in land protection policy in 2000s provided an opportunity for the
local governments to access funding for green space. The increase in funding opportunity
corresponds with an increase in referenda occurrence. The hypothesis for question one is that
referenda concentration alters the coefficient for spatial dependencetibnale being that the
information set of the neighboring municipalities is altered in the process of referenda. They
either engage in yardstick competition or free ride on benefit spillovers. Daté fiaaiwote
shows that in 1996 only one municipal refedum had occurred in region three. Results revealed
that region three had a positive spatial dependence as shown by a positive spatial coefficient. A
positive coefficient is hypothesized when the yardstick model is operating.

In 2006, when the concenti@n of referenda had increased, region three does not show
any spatial dependence. This is consistent with the expectatiomBirkeidf (2009) who found
that the introduction of an intergovernmental grant reduced spatial dependbacéata.

Birkelof (2009)argues that it is due to a reduction in the information asymmetry about the
funding agency among the governments. In the case of Florida, increase in referenda contribute
to more information about successful examples of municipalities which a¥deda Forever
funding. This sets up a similar effect of information asymmetry reduction as described by
Birkelof (2009)

Region five which did not show spatial dependence in 1996 shows positive spatial
dependence in 2006. It also records the the highasber of referenda in the early 2000s (9
referenda) most of which were held in the early 2000s. According to the mechanism identified in
Birkelof (2009)no spatial dependence in expenditures should be expected. To form a plausible
explanation for thisleservation | argue that along with frequency of referenda it is useful to

consider the time of referenda closest togbmt of evaluationthereferendum amourand the
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interconnectedness of the ditglding the referendum. In region five two cities cociegd a
referendum in 2005. Pembroke Pines voted on a referendum of $100 million dollars and Davie
voted on a referendum of $25 million dollars. In region three the closest referendum to year
2006 was conducted by Titusville in the year 2004 for an atrefu$iL0 million dollar. The

reported average annual expenditures for the parks and recreation departments for region three
cities in the year 2006 was $28 million. It
dollars was an insignificant aant to the other cities in the region and therefore did not make an
impact.

Geographical contiguity of a city is an important concern when studying the effects of a
referendum. In region five the two cititsat experienceteferendum have 10 and 14 gigbors
respectively in the 10 mile radius. In region three, Titusville, the city which experienced a
referendum, was not geographically contiguous to any other city. In 1996, the city of Winter
Park experienced a referendum in region three and it wasaedrte nine other cities in a 10
mile radius. It is plausible that in the absence of neighbors who will experience a benefit
spillover, and the low amount of the Titusville referendum, region three did not display spatial
dependence in 2006.

Scholars haw argued that looking at horizontal spatial relationships is looking at one side
of the coin. Municipal governments in any given time interact not only with their peers but also
with governments that are aboaed / or belovthem in the federalism hierarghin the next
section | explore how the inclusion of county level expenditures alters the results gathered from
the horizontal level regressions. Possibly, results from including the county variables will help

explain some of the effect observed in thenoipal regressions.
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5.6.1 Effect of County Spending
The second set of estimations conducted with regional data (equation iii) integrated the

variable of county spending per capita (COUNTY). Previous studies have concluded that
measures of horizontal 9 dependence are inflated as a result of not including the vertical
effects from county spending (Revelli, 2005; \Ahd Hendrick2009).The expectation from the
inclusion of county expenditure variable is that it would decrease the magnitude of spatial
dependence coefficieritwo categorical variables were also included in the analysis for the year
2006. These variables control for the occurrence of a prior referendum in the county (REF) and
the presence of a county land preservation program (LPRESBRMYiable for prior

referendum is derived from Nelsehal (2007) who did not find any effect of a prior county
referendum on the likelihood of a city referendum. | check the association of prior referendum
with municipal expenditure levels. The variebltake a value of one if the county has
experienced a prior referendum or has a land preservation program. This information is not
available for counties for the year 1996.

Tables A5.7 to A5.12 in the appendix | show the results of estimation fovstatas
well as regional models after the inclusion of county spending. In tables for year 2006 (Tables
A5.10 to A5.12 in the appendix 1) the dummy variables for land preservation and referendum are
included in separate models. Tables are arranged acgaodine three weight matrices used to
check the sensitivity of the spatial dependence coefficient to the distance radius.

Table24 summarizes results foine spatial dependence coefficiatdrived from the data.
Inclusion of county expenditures (COUNTWecreased the measure of spatial dependence in
expenditures for the statewide models. The statewide model for 10 and 20 miles in the 1996 and
20 miles in the 2006 no longer show the presence of spatial dependence. Whereas the spatial

dependence measu L5 miles in the year 1996Il from 0.22 to 0.17A modest reduction is
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observed in the 10 and 15 miles models for 2006 as well. The observation of retheition
spatial dependence measure is similar to the previous findings in literature.

Inclusian of county expenditures did not decrease the spatial dependence in the regional
data. It resulted in a new observation of spatial dependence for the 15 mile radius in 1996.

Overall the regional pattern of spatial dependence in the data remains unchanged

Table XXIV: RegionalSummary of Spatial Dependencen Parks and Recreation including
County Expenditures

1996 2006

10 miles 15 miles 20 miles 10 miles 15 miles 20 miles
STATE 0.17%* 0.07** 0.12**
Region 1
Region 2
Region 3 0.59% 0.37**
Region 4
Region 5 0.16*

The tables in the appendix display a positive coefficient for county expenditure variable
in the state models for both 1996 and 2006. However, in the regional models county spending
bearsa negative sign except for region fi&milar to the previous set of equations variables of
intergovernmental grants, land miles and coastal cities are consistent predictors of parks and
recreation expenditures. Coefficient for central cities basaign thd is the opposite of what is
expected (Lundberg, 2006; Choumantd Cormier2011). In the data central cities do not spend
as much on parks and recreation as other cities. The conclusions about cenfiapeitigisg
more comes from studies doimethe European setting, which is markedly different than the US.
Tax price is not found to keestatistically significant predictor although it bears the expected sign

on the coefficient.






