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ABSTRACT

CONTROLLING ADULT ORIENTED BUSINESSES IN NORFOLK,
VIRGINIA, 1943-1998: A DESCRIPTIVE CASE STUDY

Janet Gail Nicula

Old Dominion University, 2001
Director: Dr. Wolfgang Pindur

The purpose of this case study is to analyze methods used in the city of Norfolk,
Virginia to control adult oriented businesses (AOBs). Evidence is derived from several
sources: interviews, analysis of government records, documents, historical photographs,
and current observations.

The research examines approaches taken by the city to control AOBs in three
locations: Main Street-Granby Street, the north end of Hampton Boulevard, and Little
Creek Road-Shore Drive. Research questions addressed (1) how AOBs in Norfolk were
controlled, (2) what or who instigated the process, (3) the Navy’s role in the process, (4)
role of Norfolk Redevelopment and Housing Authority, (5) role of city council, and (6)
laws and ordinances that were passed or enforced to control these businesses.

Decisions and decision-makers were identified by analyzing archival records,
newspaper articles, and documents. Perceptions of twenty-five interviewees supported
and amplified the documentation. In the downtown area, redevelopment coupled with an
aggressive program to attract businesses and shoppers led to the elimination of many
AOBs. AOBs clustered at the north end of Hampton Boulevard were eliminated when
the Navy purchased both property and leaseholds. A resulting southward migration of
these businesses was met by Norfolk’s adoption and enforcement of zoning ordinances.

Neighborhood residents were active participants in this effort.
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Control of AOBs in the third area continues. Civic leagues and residents are
actively working to improve the area around the Little Creek-Shore Drive intersection.
Efforts to control the proliferation of ABC licenses succeeded when Norfolk adopted its
special exception adult-use permits ordinance.

The massage parlor phenomenon that spread throughout the city in the 1970s was
controlled by the use of anti-prostitution ordinances and an ordinance banning cross-sex
massages. Elected and appointed city officials were instrumental in eliminating these
businesses.

This study uses municipal decision-making and public disorder theory as the
theoretical basis. Norfolk has been successful in controlling AOBs. It has done so by
enforcing existing laws, and by adopting and vigorously enforcing ordinances regulating

adult uses.
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Chapter 1

Introduction

Cities throughout the United States have struggled for decades to control adult or
sexually oriented businesses. These businesses, including massage parlors, bathhouses,
adult book and video stores, adult movie theaters, dance clubs and bars with nude or
semi-nude dancers, sell sexually explicit materials, entertainment, or services. The
problem to be addressed in this paper is as follows: What approaches has the city of
Norfolk, Virginia and its decision-makers used, during the period covered, to control
adult oriented businesses? This paper will not address moral or religious objections to
adult oriented businesses, nor will it take a position about the existence of these
businesses in Norfolk. It will be a study of decision-making in a historical context using
both qualitative and quantitative methodology.

To address this problem, answers to the following questions were required: How
were the adult oriented businesses, including the burlesque theaters, massage and tattoo
parlors, peep shows, adult book and video stores, and sex paraphernalia stores in Norfolk
reduced or eliminated? What or who instigated this process? Was there an identifiable
group of decision-makers that accomplished the “cleanup?” What was the Navy’s role in
the process? What was the role of the Norfolk Redevelopment and Housing Authority?
What role did city council members play? What laws and ordinances were passed or

enforced to reduce or eliminate the adult oriented businesses in Norfolk?
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Case study methodology was selected to study the processes and events that were
instrumental to the control of adult oriented businesses in this old seaport town. Patton
enumerates various types of cases, including those that involve studying an event, a
person, a time period, or a community (Patton, 54). “Regardless of the unit of analysis, a
qualitative case study seeks to describe that unit in depth and detail, in context, and
holistically” (Patton, 54). During the development of a case study, the researcher gathers
“comprehensive, systematic, and in-depth information” about the topic being studied
(Patton, 384). Case analysis normally includes the following types of information:
interview data, observational data, documentary data, impressions and statements of
others about the case, and data over time (Patton, 385-386).

For this case study, data to investigate the research problem was identified as
residing with the following sources or repositories: the residents of Norfolk, including
property owners, business owners, developers, bankers, visionaries and others who
voiced their concern about the city’s adult businesses; city government officials, both
appointed and elected who were instrumental in enacting or enforcing ordinances to
control or eliminate these businesses; the Federal officials who worked with residents and
city officials during the time period studied; the records of Norfolk City Council and city
departments that documented the operation, licensing, policing, or closure of these
businesses; and the repository of secondary literature found in the Virginian-Pilot and
Ledger-Star newspapers of the period.

Both municipal decision-making theory and public disorder theory are relevant to

the research problem stated here. Decision-making theory, beginning with elite and
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pluralist theory, and evolving into regime and growth machine theory, is useful in
illuminating the associations, dynamics, and underlying motivations that lead to change
in a municipal environment. Public disorder theory adds another dimension to this study.
Whether adult oriented businesses such as taverns attract disorderly conditions, as some
have found (Skogan, Wolfgang, Frieden, Sennett) or lead to lower property values in
surrounding neighborhoods (Wilson, Kelling, Skogan), studying the presence of clustered
adult criented businesses as found in Norfolk is relevant to public disorder theory.

In the late 1800s and early 1900s anti-vice and anti-smut societies railed against
books such as James Joyce’s Ulysses and D.H. Lawrence’s Lady Chatterley’s Lover
(Thomas, 773; Editorial Research Reports,219). In the 1890s, Norfolk was described as
"America's wickedest city," and in 1943 as "Our Worst War Town," primarily due to the
many tattoo parlors, bordellos, speakeasies, bars, peep shows, flophouses, gambling halls,
social clubs, and burlesque theaters located within Norfolk and nearby Norfolk County
(Parramore, 1994; Connolly, 1986; Norfolk Police 1993).

As World War II continued to intensify, the large number of Navy and support
personnel transferred to the Hampton Roads bases and living in and around Norfolk grew.
An observer of Norfolk in 1943 wrote that the city’s population had almost doubled
between 1940 and 1943, going from 144,332 residents to 275,000, “because of the
feverish expansion of shipbuilding and of the armed forces” (Van Urk, 145). This growth
led to a demand for entertainment of all sorts. Clusters of what are now called adult
oriented businesses or adult uses were located on East Main Street, Sewell's Point Road,

Hampton Boulevard, Cottage Toll Road (now Tidewater Drive), and Granby Street. Van
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Urk describes the Gaiety Burlesque Theatre, on East Main Street, as being so popular that
waiting lines formed each night and members of the Na-vy’s Shore Patrol kept order
before and after each show (Van Urk, 147).

During World War II, one more variation of an adult use appeared in the city.
“Girlie camps” or “service man’s stockades” were locat-ed just outside city limits. These
camps took the form of small trailer parks or combination bar-dance hall-casino-brothel,
with either trailers or second story bedrooms accommodating prostitutes (Van Urk, 148-
149). At bars like “The Stars and Stripes Forever,” the girlie camp offered one more
service to the workmen who crowded into the Hampton Roads region during the war
years (Davenport, 17). Van Urk noted that “Norfolk see-ms to have a progressive, honest
city government, functioning as efficiently as it can undier conditions where it cannot hire
men for its police force nor doctors and nurses for its hesalth department. The Navy has a
seven-ocean war on its hands and thus cannot spare too much energy for such problems™
(Van Urk, 151).!

In the 1960s and 1970s, while Charlottesville, V irginia and Gulfport, Mississippi
were banning the sale of Playboy from newsstands, other cities were proscribing sexually
explicit movies, and “decency” committees were forming (U.S. News, July 30, 1973, 25).
Bookstores that had previously offered sexually explicit books and magazines were
closing. Formerly adult-only movie theaters were no lo-nger showing X-rated movies,

and topless or bottomless waitresses and dancers in bars and clubs began covering up.

1 The problems enumerated included lack of housing, unsanitary conditions, prostitution, water rationing,
and price gouging.
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Associations such as the Citizens for Decent Literature?, the Georgia Literature
Commission, and Morality in Media became more active in their efforts to limit the
availability of graphic sexual materials. A Nashville citizens group, called Christians
Concerned for a Better Nashville, raised $6,000 from members of four church
congregations to campaign against the sale of sexually explicit materials and the
existence of sexually oriented businesses in downtown Nashville (Bode, 49-50).

In California, the Los Angeles Police Department set up a special anti-
pornography task force (U.S. News, 1972, 66). In New Orleans, adult theaters and
bookstores either closed or stopped selling adult materials. Bookstores and theaters in
Atlanta, Raleigh, Miami, and Phoenix were all targets of local prosecutors (U.S. News,
1973, 26). The County Solicitor in Fulton County, Georgia declared that both Playboy
and Penthouse were in violation of community standards (U.S. News, July 30, 1973, 26).
The Chief of Police in Huntsville, Alabama said, “We felt like they [adult theaters] were
just a disgrace to the community.” It was during this same period of time that many
metropolitan newspapers stopped carrying advertising for X-rated movies (Editorial
Research Reports, 1973, 208). Another area of concern was voiced by Ken Bode,
political scientist, author, and former moderator of the public television show
“Washington Week in Review.” He noted in a 1978 article about adult oriented

businesses that “sex businesses operate on the fringes of the law and often gravitate to

2 Citizens for Decent Literature was headquartered in Los Angeles. A prominent member was Charles H
Keating, Jr., also a member of the Commission on Obscenity and Pornography. Morality in Media was
based in New York and led by the Reverend Morton A. Hill, also a member of the Commission on
Obscenity and Pornography. The Georgia Literature Commission was headed by a Baptist minister, Dr.
James P. Wesberry.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



neighborhoods already experiencing serious decline” (Bode, 28).

In contrast, Dennis Sobin, publisher of the TAB Report (The Adult Business
Report) predicted in 1979 that “sex shops™ would soon open in neighborhoods
everywhere, and that there would even be a demand for franchises (Editorial Research
Reports, 1979, 778). According to several authors (Bode, Thomas, U.S. News, 1972,
U.S. News, 1973) adult oriented businesses are both profitable and in demand. Even in
1999, an American Planning Association journal reports that adult entertainment is big
business, and is continuing to grow. John Gilmore writes that Adult Video News, a trade
newsletter, recently stated that “the cash value of adult video sales and rentals exceeds
that of all other types of videos combined” (Gilmore, 16). The October 23, 2000 issue of
The New York Times reported that “the business of selling sexual desire through images
has become a $10 billion annual industry in the United States” (Egan, p. A1).?

Although some types of adult oriented businesses cannot be totally banned, due to
First Amendment protection, they can be regulated by liquor control laws, public
performance laws, zoning ordinances, licensing regulations, and “time, place, and manner
regulations.™ Skogan reinforces that it may be difficult for localities to control or limit
the presence of adult oriented businesses, saying “since many sex-oriented enterprises are
in fact legitimate businesses, their opponents cannot rely on the police to control their

operation. It takes organization and considerable political savvy to bring that about... ”

3 Forester Research of Cambridge, Massachusetts and Securities and Exchange Commission filings are
cited as the source of this figure.

4 Time, place, and manner laws refer to when, where, and how alcoholic beverages are served and
consumed. Many, although not all adult oriented businesses make most of their profits from the sale of
alcoholic beverages.
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(Skogan, 35).

The United States Supreme Court has repeatedly addressed the legality of
sexually explicit materials and the distinction between obscene material and sexually
explicit material. The landmark case of Miller v. California, 413 U.S. 15 (1973),
included a three-part test of obscenity’ and reaffirmed that material deemed obscene is
not protected by the First Amendment.® The Miller test actually refined two earlier
obscenity tests set forth in Memoirs v. Massachusetts, 383 U.S. 413 (1966) and Roth v.
United States, 354 U.S. 476 (1957). And the Miller test was itself clarified in Pope v.
Hlinois, 481 U.S. 497 (1987). In that case, the court held that parts (a) and (b) of Miller
incorporated the concept of contemporary community standards. However, in the
majority opinion (Justices White, Rehnquist, Powell, O’Connor, and Scalia), part (c) of
the Miller test, “whether the work, taken as a whole, lacks serious literary, artistic,

political, or scientific value” was to be judged by a reasonable person, not an ordinary

member of a community” (Pope v. lllinois, 481 U.S. 500-501).
Statement of the Research Problem

What approach or combination of approaches did the city of Norfolk use to
control adult oriented businesses?

In 1972, the city of Detroit revised its Anti-Skid Row Ordinance by adding

5 The Miller test is as follows: (a) whether “the average person, applying contemporary community
standards” would find that the work, taken as a whole, appeals to the prurient interest; (b) whether the work
depicts or describes, in a patently offensive way, sexual conduct specifically defined by the applicable state
law; and (c) whether the work, taken as a whole, lacks serious literary, artistic, political, or scientific value.
6 The First Amendment to the Constitution states that “Congress shall make no law respecting an
establishment of religion, or prohibiting the free exercise thereof; or abridging the freedom of speech, or of
the press; or the right of the people peaceably to assemble, and to petition the government for a redress of
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motion picture theaters and adult bookstores to a list of regulated uses previously
included in the ordinance. The ordinance stated that any business identified by the
ordinance, such as an adult book store, could not be located within 1,000 feet of any two
other regulated uses, or within 500 feet of a residential area (Giokaris, 273; Young v.
American Mini Theatres, Inc., 427 U.S. 50).” In 1976, the U.S. Supreme Court upheld
the legality of this ordinance. Ten years later, a similar ordinance drawn up in the city of
Renton, Washington was also challenged, reached the U.S. Supreme Court, and was
upheld.® This ordinance restricted adult theaters from locating within 1,000 feet of
residential zones, single- or multiple-family dwellings, churches, parks, or schools.” With
these two rulings, the stage was set for cities to control the spread of adult oriented
businesses not only with obscenity laws, but also by the use of zoning laws.

At approximately the same period of time, the city of Boston took a different
approach. In 1974, Boston created an Adult Entertainment Zone, an area where adult
businesses were clustered and could legally do business. Because ten of Boston’s thirteen
adult bookstores and other establishments such as nightclubs, adult movie theaters, and
"variety stores,” were located in one area of downtown Boston, this location became
known as the “Combat Zone.” Some of the stores in the zone first opened in the 1950s.

The Boston model can be described as the cluster model'®, while the city of Detroit

grievances.”
7 Regulated uses include adult theaters, adult bookstores, cabarets, bars, taxi dance halls, and hotels.

8 City of Renton v. Playtime Theatres, Inc. 106 S. Ct. 926 (1986).
9 106 S. Ct. 928.
10 Also known as the concentration model.
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favored the dispersed'' model (Commission Technical Report, 99-154)."

The recent effort in the city of New York to transform Times Square' is another
example of a successful attempt by residents, the business community, developers, law
enforcement agencies, religious institutions, foundations, and corporations to close or
relocate businesses whose customers, by law, must be at least eighteen years old.

Adult oriented businesses are regulated for many reasons:

(1) their existence leads to public disorder and criminal activity in the proximity

of the businesses;

(2) neighborhood residents oppose the presence of these businesses in their

neighborhoods;

(3) there is little or no community or political support for these businesses;

(4) the community finds these businesses inappropriate from a moral or religious

standpoint;
Perhaps for these reasons or because advocates of Norfolk had a different vision of the
future than that of “America’s wickedest city,” the city began to control adult businesses
using a variety of strategies. This case study will explore the strategies chosen by

Norfolk decision-makers to control adult oriented businesses in Norfolk.

11 Also known as the dispersal model.

12 William Toner describes the two models as the “divide and regulate” scheme, in Detroit, and the
“concentrate and regulate” model, in Boston.

13 Three cases concerning the transformation of Times Square were brought before the New York Court of
Appeals and decided on February 24, 1998. They are Stringfellow’s of New York, Ltd. v. The City of
New York; Amsterdam Video Inc,, et al. v. The City of New York, and Rachel Hickerson, et al., v. The
City of New York, 98 NY Int. 0014. In each case, the appeal concerned the validity of New York City’s
Amended Zoning Regulation governing the location of adult oriented businesses in the city of New York.
The Appeals Court found that the challenged regulation did not violate the plaintiffs’ constitutional right of

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



10

Three areas of Norfolk, described as the Little Creek Road-Shore Drive area, the
Main Street-Granby Street area, and the northern end of Hampton Boulevard will serve to

focus this case study (See Figure 1). The types of adult oriented businesses that located,

FIGURE 1
MAP
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relocated, closed, or continued in operation in these three locations will be divided into
four time periods beginning in 1943 and ending in 1998.
Theoretical Framework

Decision-making theory. March emphasizes that the key to understanding

decisions in specific situations is “a great deal of concrete contextual knowledge -- details
about the historical, social, political, and economic worlds surrounding the decision and
about the individuals, organizations, and institutions involved” (March, vii). He
continues by saying that in the first stage of decision-making, the conflict under
consideration must be so defined as to lead to agreement about it by decision-makers.
Once that agreement is reached, a process of administration, enforcement, or
implementation will commence, based on the agreement (March, 109). He also suggests
two “metaphors” of decision-making. The first views this process as a power struggle,
while the second sees it as coalition building. March describes decision-making as either
a rational process in which actions “stem from expectations of their consequences,” or
rule following in which actions “stem from a matching of the demands of identities with a
definition of the situation” (March, 207).

Lerner identifies four types of decision-making situations. In the first, the
decision-maker is a leader, superior to other group members who are ranked together, but

at a lower level. In the second, the leader of a hierarchical organization makes the
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decisions. In the third, small groups make decisions somewhat autonomously. In the
fourth, decisions are made collegially, in an unstructured setting (Lerner, 21-22). Bruno
Leoni defines political decision-making in a historical context as “those decisions whose
result is a modification of the previously existing power situation” (Leoni, 106). He
notes that those who seek to understand decision-making should also remember that man
is both a decision-making animal and a political animal (Leoni, 93). Decisions in the
public sector result not only at the end of a process, but also at many steps in between the
beginning and ending. Decisions may involve consensus among many or may be
unilateral. He suggests that “minimum freedom and minimum rationality in the process
of choice are usually implied in the idea of decision (Leoni, 96).

Others note that the analysis of public sector decision-making must take into
account the many competing interests that are represented by public policies (Clarke,
189). Lindbloom describes decision-making as a series of small steps. In this view of the
process, administrators first conceive of a few alternatives to current policy, compare
these alternatives based on past experience, then select among them, knowing that at each
step, goals will only be partially achieved, and alternatives will be reviewed again and
again at later dates (Lindbloom, 156). In Who Governs?, Dahl, Polsby, and Wolfinger
tried to identify the “how” and “who” questions of decision-making, and whether or not
there was a fixed or fluid group of decision-makers in New Haven, Connecticut (Judge,
16-17).

Thomas identifies five types of decision-making approaches found in a public,

political environment. These are (1) the autonomous managerial decision; (2) the
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modified autonomous managerial decision; (3) the segmented public consultation; (4) the
unitary public consultation; and (5) the public decision (Thomas, 39-40). DeSario and
Langton write that when citizen input into decision-making is desired, surveys, citizen
advisory boards or committees, focus groups, and public meetings are useful (DeSario
and Langton, 30-31). Nigro and others confirm that “decision-making in the public
sector may best be analyzed by a model which recognizes that many and often competing
interests are represented in public policies™ (Nigro, 189). Several competing theories
about decision-making in the public sector are relevant to this paper.

Elite theory. One theory is that business and financial elites, including bankers
and financiers, administrators of large profit-making companies, lawyers, industrialists,
labor leaders, and civic leaders form a solid group of decision-makers who socialize
together, live near each other, and dominate decision-making within a metropolitan area
(Hunter, 1953; Dye, 1993). Hunter notes that the “men of power” in Regional City" tend
to be isolated by location from most of the residents of that city, and are also isolated
from the problems that affect most people (Hunter, 1953, 21). All but two of the forty
leaders that Hunter identified were college graduates. The names of leaders were
identified through lists of civic, professional, and fraternal organizations, government
personnel, business leaders, and ‘society’ and ‘wealth’ personnel suggested to Hunter
(Hunter, 1953, 61). From these lists of more than 175 people, forty were selected by
people that Hunter refers to as “judges.” Of these forty, twenty-seven were interviewed

(Hunter, 1953, 61). Although Hunter’s decision-makers form a small group, he clearly

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



14

states that depending on the project or issue being contemplated at any one time “the
personnel of the pyramid [of power] would change depending upon what needs to be
done at a particular time. Ten men might ... decide to bring a new industry into the
community. ... Some of the same decision men in another instance might be involved in
starting a program for some local governmental change, but another group of men would
be involved in carrying out the decisions reached” (Hunter, 1953, 66).

Dye notes that elite theory holds that public policy reflects the preferences of
elites. Government officials, both elected and appointed, carry out policies that the elite
has selected and defined (Dye, 26). He contends that elite theory represents the “interests
and values of elites;” that elites view the rest of the populace as “largely passive,
apathetic, and ill informed;” and finally that elites share fundamental norms and values
(Dye, 26, 27).

Pluralist theory. Pluralist theory (Dahl, 1961; Polsby, 1980) counters by

suggesting that in this type of decision-making, patterns of influence change based on
issues. In a pluralistic environment, individuals and groups coalesce and dissolve as
specific issues, such as redevelopment, emerge, are debated, and are resolved. Pluralist
theorists view community decision-making as “fractured into congeries of hundreds of
small special interest groups, with incompletely overlapping memberships, widely
diffused power bases, and a multitude of techniques for exercising influence on decisions
salient to them” (Polsby, 1980, 118). Polsby argues that a critical presupposition of

pluralist theory is that no presuppositions can be made about community power, in any

14 Identified as Atlanta, Georgia.
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community, prior to studying that community in detail (Polsby, 1980, 113). He
recommends that a researcher who tries to understand how community decision-making
proceeds must not only ask the question “who runs the community?” but must also
discover what the outcomes were in a specific instance to determine who prevailed from

one time to the next (Polsby, 1980, 113).

For it is easily demonstrated that coalitions do vary in their permanency,
and to presume that the set of coalitions which exists in the community at
any given time is a timelessly stable aspect of social structure is to introduce
systematic inaccuracies into one’s description of social reality.

(Polsby, 1980, 115-116).

Parenti, criticizing the pluralist point of view, points out that although there may
be diverse interest groups within a society, there is no sense of how these groups relate to
each other or to a larger whole. “Issues and cleavages are taken as givens rather than as
symptoms of broader systemic conditions which themselves might be of concern to
students of power.” He faults pluralists for studying power in cities as if the cities were
self-contained entities, and not part of a much larger system (Parenti, 28-29).

By insisting that power can be seen only in situational terms, each situation
being treated as something new and particular, as a separate case study, the
pluralists are able to avoid the whole reality of institutional structure, both public
and private. How can one see structured patterns of influence if one refuses to
look for them and rules out their existence at the onset? Many pluralists also
assume that the most significant political decisions are made publicly and that
diverse interests ...influence these decisions either through the pressure of
public opinion or through their elected representatives. It may sometimes be

so, but it remains to be demonstrated as the case, not assumed the rule.

(Parenti, 29).

Growth machine theory. Harvey Molotch describes city power as being

dominated by “a small parochial elite whose members have business or professional
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interests that are linked to local development and growth. These elites use public
authority and private power as a means to stimulate economic development and thus
enhance their own local business interests” (Molotch, 1988, 25). Although other forces
may be operational, including changes in federal aid to cities, efforts of organized labor to
change the prevailing balance of power, and local conditions arising from ethnic or racial
social action groups, these elites still attempt to “seize the moment,” and influence both
land use and local policies (Molotch, 1988, 40). Logan and Molotch suggest that neither
the elite nor the pluralist theorists have correctly answered the question “who governs,”
or “who decides” (Logan and Molotch, 1996, 291). They theorize that the central issue is
a broad-based understanding among elite groups that growth is desirable, and for that
reason “elites use their growth consensus to eliminate any alternative vision of the
purpose of local government or the meaning of community” (Logan and Molotch, 1996,
292). Because cities are able to encourage growth through a variety of means, including
favorable zoning laws, taxing strategies, infrastructure improvement, and the use of
public-private partnerships, they can also enact laws that favor certain kinds of
businesses. “Moral laws can be changed; for example...gambling can be promoted to
build tourism” (Logan and Molotch, 1996, 297). Likewise, cities can enact laws that
discourage certain types of businesses. In a city that is operating as a “growth machine,”
influential or elite residents provide or withhold key support to elected officials,
determine the issues that will be voted on by the public, and may also support the cultural
institutions that are conducive to their own interests (Logan and Molotch, 1996, 300-

303).
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Part of the growth machine theory encompasses the role of local media,
particularly the city newspaper. As Logan and Molotch point out, newspaper publishers
are often “behind-the-scenes™ decision-makers, playing critical roles in a city’s shadow
government (Logan and Molotch, 1996, 307). The role played by Norfolk’s three city
newspapers, the Virginian Pilot, the now defunct Ledger-Star, and the Norfolk Journal
and Guide and their publishers may well have had an influence on the numbers, types,
and locations of Norfolk’s adult oriented businesses. Evidence of the extent of this role
will be discussed in Chapter 4 of this paper. Herson and Bolland point out that in most
communities there is at least one dominant church. Its minister or ministers may be very
vocal, and may hold views on both social and moral issues that are heeded by other
community decision-makers (Herson, 210). The role that local religious leaders played in
the control of adult oriented businesses in Norfolk will be briefly discussed in Chapter 4.

Regime Theory. Clarence Stone describes an urban regime as “the mediating

agent between the goal of economic well-being and the particular development policies
pursued” (Stone, 1987, 269). A regime also “represents an accommodation between the
potentially conflicting principles of the popular control of government and the private
ownership of business enterprises” (Stone, 1987, 269). An urban regime may vary in
form. In some cities, such as in Dallas, the role played by large downtown businesses
was key to the city’s development policy (Stone, 1987, 272). In other cities, a more
populist regime, one that seeks to expand city services and protect neighborhood
identities may comprise the prevailing regime (Stone, 1987, 272-273). In Kalamazoo,

Michigan, the regime identified by Heywood Sanders is called a “caretaker” regime by
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Stone (Sanders, 182; Stone, 1987, 273). Kalamazoo’s development policy included
building the first downtown pedestrian mall in the United States (Sanders, 184). At the
time of the study, Kalamazoo had a city manager-city council form of government.
Downtown business leaders joined together first to address issues of traffic circulation
and parking in the downtown area, and then expanded to form a downtown planning
committee. Sanders comments that Kalamazoo’s mayor urged the group to hire a
consultant who would be charged with developing a plan to revitalize the central business
district (Sanders, 186). Although Kalamazoo did succeed in its efforts to revitalize the
downtown area, it did so with private funds. Kalamazoo was not successful with public
urban renewal projects. As Sanders explains: “The city’s persistently conservative
electorate apparently had little patience for or interest in a vigorous local government and
federal aid (Sanders, 192).

Public Disorder Theory. Public disorder theorists contend that disorderly actions,

such as public drunkenness, indications of on-street prostitution, loud voices and loud
music played in otherwise quiet neighborhoods make people fearful. Furthermore, these
fears lead residents to various solutions, including moving from the neighborhood,
arming themselves, and withdrawing behind barred doors and windows (Kelling and
Coles, 12-13). “Quality of life and disorder continue to be among the most urgent issues
local politicians address, regardless of party affiliation” (Kelling and Coles, 14). Ina
1990 study, Wesley Skogan of Northwestern University found that:

Several forms of physical disorder were closely related to these

disorderly behaviors: commercial sex shops; vandalism consisting
of graffiti and damage to public spaces such as schools, bus shelters,
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street signs, and vending machines; accumulations of rubbish and refuse;
and dilapidated and abandoned buildings (Skogan, 1990, 54-57).

A second key finding in Skogan’s analysis was a direct link between disorder and
crime. By studying data from Houston, Newark, Atlanta, Chicago, Philadelphia, and San
Francisco, Skogan concluded that disorder was an important factor leading to
neighborhood decline, abandonment of neighborhoods by residents, and declining real
estate values (Kelling and Coles, 25). In addition, he suggests that “areas that tolerate (or
cannot effectively counter) rowdy taverns, sex and drug-oriented paraphernalia shops,
public drinking, prostitution, and similar disorders, will almost certainly be plagued by
crime” (Skogan, 10).

Research Questions

Because the research problem to be addressed is “What approaches have been
used by the city of Norfolk and its decision-makers to control adult businesses,” the
following questions will be studied:

(1) How were the adult oriented businesses, including the burlesque theaters,
massage and tattoo parlors, peep shows, adult book and video stores, and sex
paraphernalia stores in Norfolk reduced or eliminated?

(2) What or who instigated this process? Was there an identifiable group of
decision-makers that accomplished the “cleanup?”

(3) What was the Navy's role in the process?

(4) What was the role of the Norfolk Redevelopment and Housing Authority?

(5) What role did city council members play?
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(6) What laws and ordinances were passed or enforced to reduce or eliminate the
adult oriented businesses in Norfolk?
Case Study Methedology

The case study method is the best ;esearch design to choose when studying “the
details about how something happened and why it may have happened” (O’Sullivan and
Rassel, 33). Strengths of this method are as follows: the researcher can correlate a
variety of information sources, including documents, interviews, archival records, direct
observation, photographs, and newspaper articles. O’Sullivan points out that different
types of information can be obtained from the various data collection methods used by
the case study researcher. Direct observations show the situation that exists today.
Interviews give the researcher insight on the reasons for behavior, and lead the
interviewer to other sources of information. Archival information verifies official
decision-making. The combination of information sources helps the researcher
synthesize a multi-dimensional examination of a complex topic.

One of the chief criticisms of the case study method is that the investigator “fails
to develop a sufficiently operational set of measures and that ‘subjective’ judgments are
used to collect the data” (Yin, 1994, 34). In a case that explores reasons for
neighborhood change, Yin recommends that the researcher establish construct validity
prior to data collection, by identifying the specific changes to be studied, based on the
overall objectives of the research, and “demonstrate that the selected measures of these
changes do indeed reflect the specific types of change that have been selected” (Yin,

1994, 34). In addition, he advises organizing data within time frames, and focusing an
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equal amount of emphasis on each period of time studied. With those recommendations
in mind, the specific types of changes that will be studied in this case are organized by
time spans of mayoral office holders.

Eleven men have held the position of Norfolk mayor in the 55 years between 1943
to 1998. Mayors Wood, Reed, Cooke, and Darden served during and immediately
following the Second World War. Mayor Duckworth served for 12 years, during and just
after the period of time that Norfolk was named a National Municipal League All-
American City, in 1960. Mayor Martin served the next twelve years, followed by Mayor
Hill for slightly under two years. Mayor Thomas was the third of the long-term mayors,
also remaining in office for twelve years. Mayors Leafe, Andrews, and Fraim completed
the years spanning 1984-1998. It is clear that Mayors Martin, Duckworth, and Thomas,
and the city managers who worked with them, were instrumental in guiding
redevelopment during critical time periods in Norfolk’s history. For these reasons the
case study is organized by the following four groupings:

(1) The numbers and types of adult oriented businesses that operated in Norfolk

during and immediately following World War II, from 1943-1949, under Mayors

Joseph D. Wood, James W. Reed and R.D. Cooke," and City Managers Charles

B. Borland'® Henry H. George, III, and Charles A. Harrell.

15 Mayor Joseph D. Wood, 9/1/40-8/31/44; Mayor James W. Reed, 9/1/44-8/31/46; Mayor R.D. Cooke,
9/1/46-2/15/49; Mayor Pretlow Darden, 2/15/49-8/31-50; Mayor W.F. Duckworth, 9/1/50-8/31/62; Mayor
Roy Butler Martin, Jr., 9/1/62-9/1/74; Mayor Irvine Hill, 9/3/74-7/6/76; Mayor Vincent J. Thomas. 7/7/76-
7/3/84; Mayor Joseph A. Leafe, 7/4/84-7/1/92; Mayor Mason C. Andrews, 7/2/92-6/30/94; Mayor Paul
Fraim, 7/1/94-current.

16 Charles Borland, 1938-1945; Henry H. George, 111, 1/46-11/46; Charles A. Harrell, [1/46-12/51; Henry
H. George, III, 1/52-9/52 and 9/52-7/55; Sherwood Reeder, 7/55-12/55; S.C. Morrisette, 12/55-2/56;
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(2) The number and types of adult oriented businesses that operated in Norfolk
from 1949-1962, under Mayors Pretlow Darden and W.F. Duckworth, and City
Managers Charles A. Harrell, Henry H. George, I1I, Sherwood Reeder, S.C.
Morrisette, and Thomas Maxwell.

(3) The number and types of adult oriented businesses that operated in Norfolk

from 1962 -1976, under Mayors Roy B. Martin, Jr. and Irvine Hill, and City

Managers Thomas Maxwell (1956-1970), G. Robert House, and Julian F. Hirst.
(4) The number and types of adult oriented businesses that operated in Norfolk

from 1976-1998, under Mayors Vincent J. Thomas, Joseph A. Leafe, Mason

Andrews, and Paul Fraim, and City Managers Julian F. Hirst and James B. Oliver,

Jr. Y

Triangulation. The change measure will be the numbers of adult oriented
businesses'® that can be verified as operational through the use of document and archival
records, interviews, and observation during these four time periods. Yin recommends that
construct validity can be increased by using multiple sources of evidence, establishing a
chain of evidence, and having the draft case study report reviewed by key informants

(Yin, 1994, 34). He also recommends using multiple sources of evidence to develop

Thomas F. Maxwell, 2/56-1970; G. Robert House, 1971-6/75; Julian F. Hirst, 7/75-1986; James B. Oliver,
1987-1998.

17 An underlined name signifies that the researcher conducted an interview with that person.

18 Adult oriented businesses are defined for the purpose of this case study as: (1) massage parlors; (2)
tattoo parlors; (3) burlesque theaters; (4) bars or clubs serving liquor and featuring performances by female
dancers; (5) bars or clubs serving soft drinks and featuring lap dancing; (6) adults-only movie houses,
offering movies regulated by law for viewing by adults only; (7) adult bookstores, offering books,
magazines, and paraphernalia, regulated by law for sale to adults only; and (8) adult video stores, offering
videos regulated by law for sale or rent to adults only.
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converging lines of inquiry, following a process called triangulation of data sources, or
data triangulation. The use of archival records, open-ended, focused, and structured
interviews, documents, and observations in this case study comprise the multiple sources
of evidence required by Yin.

Archival Records. These records exist in a variety of formats. The Office of the

Clerk, City of Norfolk archives minutes of the meetings of the Norfolk City Council in
both paper copy and on microfilm. These are available for review and photocopying.
Likewise, meeting notes, inter-departmental correspondence, reports, and studies relating
to Norfolk are held in microfilm by the Records Department of the City of Norfolk. The
contents of these records have been reviewed and analyzed for discussions and decisions
about adult oriented businesses in Norfolk, as well as indications of agreements made
with area business owners concerning adult uses. Discussions by city council members
about the existence of adult oriented businesses, their effects on city neighborhoods or on
the city have also been located and are reviewed and linked to other relevant materials in
Chapter 4. Yin confirms that records such as these strengthen the case because they are
stable, can be collected unobtrusively, are exact and precise, and cover a long span of
time, including many events in multiple settings (Yin, 1994, 80).

Interviews. A list of interviewees is given in Appendix B. Those listed include
former and current Norfolk mayors and city council members, Norfolk police officers,
attorneys, employees of the city of Norfolk, businessmen, naval officers, citizen activists,
and a former U.S. Congressman. The people listed were active during part or all of the

time covered by the case. In addition, many of them were in decision-making positions,
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either as elected or appointed officials, or as behind-the-scenes power brokers. The law
enforcement officials were involved with policing adult oriented businesses in the city.
All should have insight into the reasons for controlling adult businesses, and the methods
used.

Three types of interviews were used for this case. In the structured interviews,
respondents were asked questions about the history of adult uses in one specific area of
Norfolk. These same respondents were asked to recall certain factual information, such
as the location of massage parlors, the method used by city officials to close the massage
parlors, and the existence of other specific types of adult uses. Structured interviews
allow the interviewer to ask descriptive, normative, and cause-and-effect questions. For
example, the following descriptive question was asked: When you think back to Norfolk
in the 1960s, could you describe what you remember about the businesses outside Gate 2
on Hampton Boulevard? The following normative question was asked: Were these
businesses acceptable to residents of the neighborhood? One cause-and-effect question
asked was: Do you remember what happened to these businesses that caused them to
disappear? (GAO, 1991, 19). The structured interview consisted of approximately 18-24
questions. The interview questions listed in Appendix E were tailored to the respondent,
so that no respondent was asked all of the questions. For example, those questions that
directly related to the Little Creek Road-Shore Drive area of interest were not used in
interviews with respondents who were more likely to have insight into the East Main
Street area. These interviews lasted for approximately one hour.

The second type of interview was a shorter, focused interview. Yin suggests that
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the focused interview last no more than one hour (Yin, 1994, 84). Respondents such as
the Assistant Chief of Police, active duty police officers, and Norfolk City Attorneys
were asked to respond to a specific pre-tested set of questions about adult oriented
businesses. These questions are listed in Appendix F. Each person interviewed was
asked precisely the same questions, in the same order.

The third type of interview was the long interview (Appendix D in its entirety).
As described by McCracken, the long qualitative interview uses an open-ended
questionnaire but is non-directive, unobtrusive, and may take place over a period of six to
eight hours or more. McCracken notes that “without long interview periods, it is
impossible to let the respondent tell his or her own story and explore key terms in
substantial chunks of unconstrained testimony” (McCracken, 37). These interviews
lasted approximately two hours.

The advantages of these interviews, done face-to-face, include allowing the use of
probes, both oral and visual inquiry and response; exploration of complex subjects;
acquisition of historical data; and maximization of response rate (GAO, 1991, 11-12).

Documents. The Norfolk Public Library holds clipping and pamphlet files. These
are located in individual file folders in both the Sargeant Memorial Room and in a first
floor annex. These files were reviewed and copies were made as applicable to the subject
of the paper. There are also files in the Norfolk Public Library known as the City
Manager’s Scrapbooks. The scrapbooks of the World War II era manager, Charles
Borland, and the scrapbooks of Thomas Maxwell, who managed the city from 1956-

1970, are both available at the library. Mr. Maxwell’s scrapbooks are made available to
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the public on microfilm. Norfolk City Directories that list business addresses and names
by street and on each street, in numerical order by street address, are held at the library
from 1943 to current. The Old Dominion University Library archive holds the Lawrence
Cox papers. Lawrence Cox headed the Norfolk Redevelopment and Housing Authority
during the 1960s. Shanks’s Raw Materials on the History of Norfolk is an index to the
Norfolk and Portsmouth newspapers from 1931 — 1965. These indexes helped to identify
several newspaper citations that were relevant to adult uses in the city. The library’s
historical section also contains vertical file materials, with information on businesses
such as the Gaiety Theatre held in a “theater” file and information on Norfolk streets held
in similar files. The Virginian-Pilot and Ledger-Star newspapers are all available on
microfilm in the public library and at the Old Dominion University Library. The
Virginian Pilot and Ledger Star papers are indexed, but these indexes are proprietary,
held by the newspaper library. The librarians there graciously searched these indexes for
the author. Yin cautions that documents are not necessarily accurate or bias-free. They
are useful to “corroborate and augment evidence” identified in other sources. They may
also lead to further inquiry when they contradict, rather than affirm other evidence (Yin,
1994, 81).

Observations. Photographs available in the Norfolk history collection of Norfolk
Public Library, including those from the Carroll Walker collection, the Emmerson
collection, and the Murdaugh collection, were contrasted with photographs of the same
locations as they exist currently. Slides and photographs formerly maintained by the

Norfolk Redevelopment and Housing Authority were donated to the Norfolk Public
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Library, but were not available to the public at the time of this research_. The three
locations of interest are the East Main Street-Granby Street area, Hampeton Boulevard,
and the Little Creek Road-Shore Drive area. The adult oriented businessses in operation
in these three areas as shown in the photographs covering the 1943-1998 period were
identified and described as specifically as possible. Photographic evidence corroborates
the information found in Norfolk City Directories. Yin notes that photographic evidence
helps to strengthen case studies by conveying “important case charactesristics to outside
observegs” (Yin, 1994, 87). Photographic evidence can help to documesnt the conditions
existing in the vicinity of the three locations both currently and in the peast, and “add new
dimensions for understanding either the context or the phenomenon beiing studied” (Yin,
1994, 87).

Analysis of Interviews. Using methodology described by Mostryn, Kvale, and

others, 25 interviews were categorized, coded, synthesized, condensed, and linked to
documentary and photographic evidence. Mostyn’s thirteen-step approsach to analyzing
interviews comprises “the Concept Book Approach” (Mostyn, 133). Thhese steps begin
with reviewing the research problem, selecting the sample, relating the problem to other
similar research, developing and testing hypotheses, immersing oneself” in the data,
categorizing the data, allowing for a period of “incubation,” synthesizirng the material,
culling meaningful information, interpreting the research, v\vriting the reeport, and
concluding with reviewing and rewriting as necessary (Mostyn, 133-14-4).

Archival materials and documents were analyzed following Pattton’s

recommendations on coding notes (Patton, 381). Patton recommends ussing an interview
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guide that structures information from interviews into topic groupings. “The interview
guide actually constitutes a descriptive analytical framework for analysis.” (Patton, 376).
For example, a description of both the similarities and the variations found in answers to
the same questions should be included in the analysis. Documents and archival records
were coded by topic, by date, and whenever possible by personal name and by business
name and location. Patton recommends that the researcher must construct an index just
as she would for a filing system. “Look at what is there and give it a name, a label.”
(Patton, 381). Shorthand codes were also used, such as “Z” for zoning decision, “S” for
Shore Drive, “EM” for East Main Street, “M” for massage parlor, “GG” for go-go bar, or
“A” for ABC use (See Exhibit G).

Decision Points and Clearances. Pressman and Wildavsky used a technique of

describing sequential decisions in their case study of the implementation of a jobs for
minorities program in Oakland, California'’ (Pressman and Wildavsky, 353). They
quantified the numbers and types of these decisions in “decision points” and
“clearances.” They describe a decision point as the point at which an agreement “has to
be registered for the program to continue.” A clearance occurs each time a separate
participant is required to consent to an action (Pressman and Wildavsky, 1973, xvi). By
using a similar technique in this case study, the type and number of decision points that
led to the transformation, closure, or relocation of adult oriented businesses in any of the

three Norfolk locations, and the clearances or agreements that were required by specific

19 Oakland was used to show how public funding could lead to minority hiring, through an employer
incentive process.
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participants were identified. It was anticipated that a careful analysis of the documentary
and archival data listed below would result in an understanding of the primary
agreements or decisions made by public or private Norfolk decision-makers regarding the
type, legality, location, and density of adult oriented businesses allowed to operate in
Norfolk. Pressman and Wildavsky set up a table of decision points, participants, and
number of agreements, as illustrated below in Table 1 (Pressman and Wildavsky, 1973,

103).
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Table 1

Decision Points and Agreements Necessary for the Operation of
Adult Oriented Businesses in Norfolk, Virginia

Decision Participants Agreements Involved
Decision to close massage ? ?

parlors

Decision to restrict go-go bars | ? ?

to certain areas within the city

Decision to close adult ? ?

theaters

Decision to close tattoo ? ?

parlors

Decision to restrict adult ? ?

magazine, book, and video
stores to certain types of
material

Decision to restrict adult ? ?
magazine, book, and video
stores to certain areas within
the city

Decision to allow ? ?
paraphernalia (sex toy) stores

to operate within certain areas
of the city

Other decisions regarding ? ?
Adult Oriented Businesses

Category Matrices. Miles and Huberman (Yin, 1994, 103) suggest the use of a

category matrix, placing evidence within the selected categories as one analytic technique
that will help strengthen a case study. This technique was used as shown in Table 2
below. Although numbers in the table below are cumulative for the entire period of time

from 1943-1998, specific matrices were developed for each of the time periods identified.
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Table 2
Adult Businesses Operating in Three Norfolk Locations, 1943-1998

Adult Bar Burlesque Adult Movie or | Massage Tattoo
Bookstore Theater Mini-Movie Parlors Parlors
Theater
Hampton 2 33 5
Blvd.
Little Creek- 1 8 3
Shore Drive
Area
Main Street— | 8 70 1 2-3 3 10
Granby Street
Area
Examination of Documents. * Documentary data examined included the
following:

(1) Records of Norfolk City Council meetings from 1945 to 1982;

(2) Records of the City of Norfolk held in the Records Office;

(3) Zoning board reports and documentation;

(4) Norfolk City Planning Commission reports and records;

(5) Norfolk city manager scrapbooks held in the Norfolk Public Library;
(6) The photograph archives of the Norfolk Public Library;

(7) Pamphlet and vertical files of the Norfolk Public Library;

20 See also Appendix D.
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(8) Recommendations of outside consultants and agencies;
(9) Newspaper articles from the Norfolk Virginian-Pilot and Ledger-Star newspapers;
(10) Norfolk city directories.

Analysis of the Norfolk city directories, photographs held within the Norfolk
Public Library’s photograph archives, along with a direct observation inventory of
businesses currently in operation within the three areas specified will be another method
of determining the change in numbers of adult oriented businesses between 1943-1998.

Norfolk’s population during the period covered in this paper is shown in Table 3.

Table 3

Norfolk Demographics, 1940-1999

Year Population
1940 144,332
1950 213,513
1960 304,869
1970 307,951
1980 266,979
1990 261,250
1994 est. 242,600
1998 est. 226,900
1999 est. 225,875

Sources: Weldon Cooper Center for Public Service, Demographics and Workforce
Section, University of Virginia; Historical Census Browser from the University of
Virginia Geospatial and Statistical Data Center; Virginia Statistical Abstract, 1996-97;

U.S Census Bureau.
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Because this case study covers more than 50 years of Norfolk’s history, evidence
is presented in chronological order following the four time periods listed previously. Yin
cautions that “disproportionate attention is usually given to the early events and
insufficient attention to the later ones.” (Yin, 1994, 139). For this reason the current
period, 1976 to 1998, was researched and drafted first, followed by the earlier sequences
in reverse chronological order.

Yin also suggests that case study design is strengthened by the analysis of rival
views or theories (Yin, 1994, 149). For this reason, decision-making theory, pluralist
theory, elite theory, growth machine theory, regime theory, and public disorder theory
were used as competing theories in the analysis of Norfolk’s transformation.

Limitations

To summarize, there are limitations to the case study method. There is no process
of comparison involved, for example to another similar city. Case studies are the weakest
form of research design, as they do not control for history, maturation, selection, or
mortality, all extraneous variables that jeopardize internal validity, and thus invalidate
any attempt to prove that certain variables caused the changes that occurred within
Norfolk (Campbell and Stanley, 1963). O’Sullivan and Rassel point out that the
techniques used in case studies, from interviewing techniques to content analysis to
observation all require differing skills. Researchers are not normally practiced in all of
the techniques needed to complete effective and “even” case studies (O’Sullivan, 33).
External validity of the case study design is also threatened by the interaction of selection

with the program or programs that were implemented during the period to be studied.
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However, Yin describes William F. Whyte’s Street Corner Society as a classic
descriptive case study. Even though only one neighborhood was described, the work has
had value in its generalizability to other neighborhoods and other time periods (Yin,
1994, 4). Likewise, Bailey has written that a key aspect of public administration is the
“bond [that] exists between theory and practice” (Bailey, 49). Because of this bond, the
case study that produces “generalizable, transferable, and replicable” results is of great
value to both the practitioner and the theorist. She suggests that case studies can offer a
“rich opportunity for theory building,” depending on the question and situation being
studied (Bailey, 52). The case study method is an appropriate methodology for a research
project when the problem and situation being studied concerns “Aow™ questions such as
those posed in this proposal (Yin, 1994, 21).

Although this paper refers to several court decisions concerning zoning,
obscenity, pornography, and massage parlors, the paper is not a review of legal decisions
that pertain to the city of Norfolk. The decisions cited were referenced by interviewees,
included in newspaper articles about the various types of businesses discussed, or cited in
Norfolk City Council minutes or Norfolk Inter-Departmental correspondence.
Importance of the Study

The process of urban renewal is complex and multi-faceted. Students and
teachers of urban studies, elected and unelected urban leaders and decision-makers,
development officials, police officers, city attorneys, business leaders, and the general
public should be able to understand and apply the lessons of the history of Norfolk

development to current and future issues related to the establishment of adult oriented
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businesses within the city. Having an understanding of the policies that worked well in
the past and of those policies that did not can give contemporary policymakers insight
into solutions for today’s urban challenges, such as the businesses advertising themselves
as lingerie stores, with in-store models.? Skogan described three methods that
communities use to deal with the disorder described by Kelling, Coles, Wilson, and
others. The strategies he points to are community policing, community economic
development, and community organizations. During the course of this case study, the
presence of one or more of these strategies will be explored, both through document
examination and in interviews.

New York City recently engaged in a massive effort to make the city more “civil.”
Squeegeemen® were all but eliminated; aggressive subway panhandling regulated;
subway graffiti artists discouraged; and Times Square transformed from an area where
adult oriented businesses were the norm, to an area where they have become the
exception (Kelling and Coles, 1996) A phenomenon known as “pornosprawl” has
recently been described as the unanticipated movement by adult oriented businesses from
central cities to smaller metropolitan or suburban areas, areas that are unprepared, in

terms of zoning and indecency laws (licensing, anti-pornography ordinances) for such

21 The Virginian-Pilot reported on February 25, 1999, page B1, that Judge Everett A. Martin Jr. upheld the
decision of the Norfolk zoning board in ruling that a proposed lingerie shop, featuring live models and
private viewing and modeling cubicles, was an adult entertainment venue, not a conventional retail
establishment. This ruling forces the owners of the proposed store to apply for a special adult
entertainment permit, thus involving both the Planning Commission and City Council. The article notes
that “Norfolk can maintain strict controls over where these kind of stores can operate—if anywhere.”

22 Squeegeemen stood on the sides of the city’s major streets and avenues, and when traffic stopped,
jumped out to clean car windows. They demanded payment for their services, whether or not the driver
had requested the window cleaning.
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relocations (Perlman, 1997).

A regulatory specialist in Portland’s Bureau of Licensing noted that “once you
have a lingerie business next door to an adult video store and a nudie joint, it begins to
erode the sense of community.... Property values drop, and the area becomes vulnerable
to being turned over to the sex industry completely” (Perlman, 1997, 5). Determining the
approach or approaches by which Norfolk succeeded in eliminating, limiting, or
regulating the presence of these businesses may serve as a model for other communities
that have not yet experienced “pornosprawl.”

How are such businesses regulated in a manner not in violation of the First
Amendment? Does this type of redevelopment or renewal effort require the combined and
coordinated effort of many or is it something that a small number of individuals can set
into motion? More fundamentally, who determines what types of conditions and what
sorts of businesses a community will tolerate? What happened to the tattoo parlors, the
massage parlors, and the adult movie theaters? Why did these businesses disappear and
why have they never returned to Norfolk?

Chapter Summary and Subsequent Chapters

Chapter one introduces the topic of how cities have attempted to control adult
oriented businesses. These businesses include adult book and video stores, bars with
nude or semi-nude dancers, adult movie theaters, massage parlors, and lingerie stores. A
brief overview of attempts by municipalities to control the sale of adult oriented materials
is presented, followed by an explanation of the U.S. Supreme Court rulings that directly

affected both producers of adult oriented materials and cities that attempted to control
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adult oriented businesses. The research problem is defined, followed by a brief
description of the paper’s theoretical framework: municipal decision-making theory and
public disorder theory. Six research questions are listed, each of which relate to the
research problem: What approaches have been used by the city of Norfolk and its
decision-makers to control adult businesses? Strengths and weaknesses of case study
methodology are stated, followed by an explanation of data triangulation and the use of
triangulation in this study. The sources of information are reviewed; these include
interview data, observations, and documentary evidence.

The paper continues as follows. Chapter two reviews the literature of urban and
municipal decision-making theory, public disorder theory, Supreme Court decisions on
zoning and obscenity, and zoning ordinances in the city of Norfolk. Chapter three
describes the research design, detailing the methodology used, including the analysis of
interviews, documentary materials, and observations. This chapter contains detailed
descriptions of the types and extent of archival and document records used by the
researcher and includes category matrices and decision points and agreements tables.

Chapter four presents the findings of the interview analysis, document analysis,
and observations for the three selected Norfolk locations. Chapter five summarizes the
research by addressing each research question and suggests implications about the control
of Norfolk’s adult oriented businesses as seen through the theoretical framework of the
case. Chapter five then analyzes the findings as viewed through the theoretical basis of
decision-making theory and public disorder theory. This chapter concludes with a

discussion of approaches used to control adult businesses as drawn from the research and
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with recommendations for further research about controlling adult oriented businesses in

an urban setting.
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Chapter 2

Review of the Literature

1. Municipal Decision-making

The City Council — City Manager form of government, as found in Norfolk,
Virginia, had its origins in a recommendation of the National Short Ballot Organization,
with Woodrow Wilson at the helm (Banfield, 168). A typical council-manager city will
have five, seven, or nine elected council members, and a professional manager, appointed
by, and serving at the pleasure of the council. In addition, a mayor, sometimes elected by
the council, sometimes by the electorate, performs ceremonial or official duties.

Banfield suggests five types of council-manager relationships: (1) a strong city
manager government, often found it cities with little or no conflict, frequently cities with
homogeneous populations; (2) a city where the population is heterogeneous, but the
factions are of similar strength, and the city manager can play one group off the other or
even ignore the groups; (3) a city with factions of equal strength and a city manager who
is unwilling to commit to any faction; (4) a divided city with a city manager who has the
backing of a stable majority or a faction with the most power; (5) a divided city without a
stable majority or leading faction, and a city manager who must continuously work to
create a majority for each issue that the city faces (Banfield, 177-180).

Within the context of the council-manager type of municipal government, a

number of decision-making theories will be considered as applicable to this study. March
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suggests that understanding a specific decision requires considerable “concrete contextual
knowledge — details about the historical, social, political, and economic worlds
surrounding the decision and about the individuals, organizations, and institutions
involved” (March, vii). In a world of rational choices, a decision-maker chooses from
among a variety of options. In many cases, the consequences of those options can only
be estimated. (March, Simon, Morgan, and others) March describes multiple actor
decision-making, in which each actor “is assumed to consider a decision” only from his
or her perspective, and expects others to behave similarly (March, 108). In the process of
political decision-making, or policy making, agreement, when reached, is usually the
result of negotiation or bargaining. When there is agreement, a group is formed to work
toward the group’s goals. March describes several decision-making processes, including
rational decision-making [goals are set], rule-based decision-making [rules are
established], culturally based decision-making [conflicting norms and practices are
reconciled], and administrative decision-making [policy is agreed upon] (March, 109).

In a setting where multiple actors have numerous goals, some of which are related
and supported, some of which are opposed and in conflict with others, coalitions may
form (March, 140). March notes that “many familiar systems for collective decision-
making ... are political in that they create mechanisms for decisions without agreement
on either preferences or identities. The resulting decisions ...sometimes seem to reflect
everyone’s second choice and no one’s first choice” (March, 140). In multiple actor
settings, bargaining and coalition formation, alliances, and associations are common

(March, 151).
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Lerner points out that students of the decision-making process see decision-
making as policy making. Because “policies are projected plans of action” directed
toward a problem, a person or group that is making policy is also making decisions
(Lerner, 30). Thinking of policy making in these terms, those who are outside of the
formal governmental structure (city council — city manager — city departments) can be
decision-makers in the context of a municipality’s evolution and development.

In Leadership in a Small Town, Wildavsky theorized that political systems in
most American cities were pluralistic rather than elitist (Wildavsky, 7). Using the case
history methodology used by Dahl, Polsby, and Wolfinger in their study of New Haven,
Wildavsky and his colleagues chose to study leadership and decision-making in the city
of Oberlin, Ohio. Using case histories” of issues important to Oberlin residents at the
time (November 1957-June 1961), Wildavsky and his colleagues identified people who
were involved with each of the issues, asked these people to identify others, conducted
interviews with those identified, compiled a case history, and then compared the leaders
in each of the cases. He concluded that “if the same person or group appears in ... almost
all areas ... there is a ruling elite of some kind. If ... everyone in Oberlin seems to be
equally influential in all of the cases, the conclusion is that citizens rule as a mass . Or,
“if there are a small number of leaders in each issue area,” sometimes overlapping,
sometimes not, a pluralist system exists (Wildavsky, 9). “The contemporary American

city is likely to have a pluralist structure of power” (Wildavsky, 349).

23 The cases included Oberlin’s water supply system, electrical power, the housing code, low-cost housing,
the city’s zoning ordinance, off-street parking in the central business district, and the United Appeal
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In a key observation of decision-making in a small town, Wildavsky points out
that leaders have the ability to “make” issues. “The task of the leader,” he says, “is to
show the connection between the events he is concerned about and the lives and fortunes
of at least some segments of the population. The general lack of public attention ... turns
issue-making into one of the most valuable components of the art of leadership™
(Wildavsky, 336).

William Hudnut, Mayor of Indianapolis, Indiana, described his efforts to
revitalize that city in the late 1970s and throughout the next decade, in the following
words: Although a government “can and should be run like a business,” the people of
Indianapolis needed to feel a sense of ownership, needed to feel that they were helping to
determine the city’s future. “The time had come to outgrow traditional decision-making
patterns in which a small elite handed policy down from the top and everyone else
acquiesced. It was clear that a few white males could no longer dominate the city with
benevolent paternalism. The times required the active involvement of many players in
government, business, labor unions, civic groups, neighborhood associations, volunteer
and educational organizations ... to form the kind of working coalition that gets things
done” (Hudnut, 19). Discussing the city’s pro-growth strategy, a former Indianapolis
development director remarked: “We changed local government’s functions in this town
because we became an active player in the economic development game and a partner
with the business community (Hudnut, 82). Hudnut summarized the city’s focus in these

terms: “We had an aggressive pro-growth strategy, unlike the antigrowth mentality of

campaign.
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some cities” (Hudnut, 82).

Judd and Swanstrom describe city politics in the “Sunbelt”* in these terms:
“Over the long run informal coalitions of white-collar professionals, business leaders, and
growth-oriented city managers and bureaucrats formed business-dominated reform
machines in cities all across the Sunbelt. Political reform and economic growth became
the two reinforcing goals of the new regimes” (Judd,1998, 277).
2. Elite Theory

The elite theory of urban politics holds that municipal decision-making is
controlled by an elite group of municipal residents, including industrialists, financiers,
labor leaders, philanthropists, business owners, bankers, and real estate developers who
generally are not serving in an elective office, but who have close ties to the officials who
have been elected, or appointed, to serve the municipality. Judge suggests that elitist
theory can be both empirical or normative — empirical “in the sense that it explains the
nature of policy decisions produced by urban governments as a function of the decision-
making structure;” normative “if theorists advocate decision-making by an elite as the
preferred mode of political decision-making” (Judge, 1997, 2). Harding writes that
regardless of where we live, in a democracy or in an autocracy, “common senses tells us
that control over crucial resources like property, money, the legitimate use of violence,
political influence, and scientific knowledge is concentrated in the hands of a few”

(Harding, 1997, 35).

24 Virginia, West Virginia, Maryland, and Delaware are located just south of the Frostbelt and just north of
the Sunbelt in a map adapted from Bernard and Rice, 1985, 7 (Judd, 1998, 263).
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In a review of elites theory from Plato to C. Wright Mills and Trotsky, Harding
calls attention to the politiical scientist’s definition, where political elites are studied, to
the sociologist’s more incHusive definition, encompassing military, business, and political
leaders (Harding, 1997, 3W). When elite theory is applied to the study of a city, rather
than an entire society, Har-ding suggests that “a methodological can of worms” opened
(Harding, 1997, 38).

Floyd Hunter’s Cosmmunity Power Structure: A Study of Decision Makers,
studied leadership and povwwer in Atlanta, Georgia (called “Regional City” by Hunter) in
the early 1950s. He referss to power as an abstract concept, “used to describe the acts of
men going about the busimess of moving other men to act in relation to themselves or in
relation to organic or inorgganic things” (Hunter, 1953, 2-3). He proposes three
hypotheses on power struccture, as follows:

1. Poweris exercised as a necessary function in social relationships.
2. The exercise of power -is limited and directed by the formulation and extension of
social policy within a tframework of socially sanctioned authority.

In a given power unit ({organization) a smaller number of individuals will be found

(98]
'

formulating and extenading policy than those exercising power.
- Corollary 1: Aull policy makers are “men of power.”
- Corollary 2: A.ll “men of power” are not, per se, policy makers. (Hunter,
1953, 7).
Working from a variety off organizational and governmental listings, Hunter asked

“judges” to choose (vote fror) the top forty municipal leaders. Of these forty, twenty-
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seven were interviewed. In addition, a group of fourteen “under-structure™
professionals were interviewed, as were thirty-four “Negro community leaders” (Hunter,
1953, 61). Interviewees were asked questions such as “How many men would need to be
involved in a major community project in Regional City ‘to put it over’?” (Hunter, 1953,
65). Hunter found that there was a small group that he called “men of independent
decision,” and a larger group of “executors of policy” (one hundred or more). In
addition, he notes the “the personnel of the pyramid [of power] would change depending
upon what needs to be done at a particular time. Ten men might, for example, decide to
bring a new industry into the community. Getting the industry physically established and
operating might take ... a few more men or several hundred men, depending on the size
of the project” (Hunter, 66). He felt that where one group of decision-makers might be
working to establish a project, another group of these leaders would be focused on
carrying out decisions reached by the other group. As the interviews proceeded, Hunter
came to believe that among the forty, certain “top leaders” operated “on a very high level
of decision in the community” (Hunter, 66). In Hunter’s group of forty, seven leaders
were bankers, financiers, or insurance agents; eleven were chairmen or presidents of
commercial firms; four worked for the city or county government; two were union
leaders, five were civic leaders, five were industrialists; five were lawyers, and one was a
dentist (Hunter, 6).

Commenting on their decision-making practices, Hunter notes that “policy-

makers tend to operate as a closed group. To the policy-makers their activities are

25 Hunter defines under-structure professionals as those in civic and social work.
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thought to be open and aboveboard in relation to each other. Because of the structural
hierarchy of command and decision, policy may appear to be determined in smoke-filled
rooms and behind the scenes” (Hunter, 246). Referring to policy decision-making and
power, Hunter states that some of Atlanta’s organizations “are designed to drain off any
move in the direction of political action. The latter fact may be clearly seen by any
individual who comes to know the inner workings of many organizations reputedly
devoted to the discussion of civic and social issues but which are actually operated in the
interests of the political and economic status quo” (Hunter, 258).

Hunter’s study of Atlanta was criticized for methodological weaknesses: The use
of “reputational analysis;” the method of selecting the 40 community leaders; the lack of
evidence linking leaders to specific situations and specific applications of power. As
summarized by Polsby, “We cannot, on the evidence, conclude that the upper class ruled,
that political and civic leaders were subordinate to them, that there was a power elite,
that the interests of a single class were served by community policies, or that social
conflicts sharply divided the classes” (Polsby, 1980, 55). As Harding states, Hunter’s
study “triggered the ‘community power debate’ between elite and pluralist theorists that
dominated studies of urban politics ... for the next 20 years” (Harding, 1997, 39).

Other studies of municipal elites have identified them, typically, as bankers,
industrialists, and editors or publishers (Morlock, 7). A study of “Civic Elites in Eighty-
eight Cities” found that the elite do not always dominate city politics. They may either
promote or suppress controversy to obtain public support or reduce public opposition to

their chosen projects (Morlock, 19). Edward Banfield and James Q. Wilson identified

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



47

groups of business elites in many U.S. cities. These people “met privately, agreed upon
more or less comprehensive plans for the redevelopment of the central city, and presented
the plans to the press, the politicians, and the public” (Banfield and Wilson, 1963, 267).
They note also that until the end of the 19" century, Protestant elites ran most cities. This
changed with the steady influx of immigrants, and the elites turned to service
organizations, such as the Red Cross or the Community Chest to wield power (Banfield
and Wilson, 1963, 38-39).

Paul Peterson credits Hunter, D.C. Miller, and others who studied community
decision-making using the reputational method for adding to the understanding of
community power. “Their most durable finding,” according to Peterson, “is the high
frequency with which prominent members of the business community are nominated as
desirable members of a community-wide committee by well-informed observers of local
politics” (Peterson, 1981, 137). He agrees with Polsby and others that Hunter’s Atlanta
study is flawed, and that his methodology was weak. However, he argues that although
Hunter’s critics find his work valueless, “reputation in a social system cannot be
constructed out of nothing; there must be something in an individual’s past that leads
informed observers to concede him a political status of high rank™ (Peterson, 1981, 137).
Peterson also points out that many of the reputational studies concerned development
politics, and that to identify businessmen as the power brokers in these cases is to be
expected. “Many studies find that heads of banks, downtown retailing firms, newspapers,
and home-owned industries are the most active participants in the politics of

development” (Peterson, 1981, 141). Peterson suggests that the reputational studies have
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added to understanding of municipal development — these studies have identified
influential people who either have control over economic interests or influence over civic
associations. In addition, these influential citizens seek to develop or reinforce the
community’s economic interests, an objective that others in the community generally
support (Peterson, 1981, 143).
3. Pluralist Theory

Robert Dahl, Nelson Polsby, Raymond Wolfinger and others rejected the theory
of elite dominance in municipalities and instead proposed that special interest groups,
many with overlapping memberships, coalescing around an issue for a finite period of
time, forming and reforming as issues developed, were more typically urban decisibn—
makers. David Judge identifies seven ‘principal tenets’ of urban pluralism, drawn from
the writings of G. Jordan. They are as follows: (1) Power is fragmented and
decentralized; (2) all groups have some resources; (3) dispersion of power is desirable;
(4) political outcomes in different policy sectors reflect different processes, different
actors, and different distributions of power within the sectors; (5) the exercise of political
power goes beyond formal institutional structures of elections and representative
institutions; (6) ‘the interaction of interests would supply a practical alternative to the
“general will” as the source of legitimate authority’ (Jordan, 1990, 293); and (7) that the
disaggregated nature of decision-making and the uncertainty of outcomes tends to bind
participants to the bargaining process (Judge, 1995, 14).

Robert Dahl’s classic work: Who Governs? Democracy and Power in an

American City, is a study of New Haven, Connecticut. Who Governs is one of three
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related works about this city. Nelson Polsby wrote Community Power and Political
Theory and Raymond Wolfinger wrote The Politics of Progress. Polsby’s work re-
examines and rejects elite theory and proposes pluralist theory in its stead. Wolfinger
studies political leadership and the role of New Haven’s mayor in municipal decision-
making. Describing the government of the U.S. as a whole as a pluralist democracy,
Dahl asks the question, in such a system, who rules? (Dahl, 1961, 86).

Dahl identifies New Haven’s political stratum as a small group of citizens more
involved in political activities than other citizens. This stratum is not a closed group, and
has “subleaders, followings, and other constituents” who exert indirect influence on the
leadership group (Dahl, 1961, 90, 102). Dahl also states that the overt policies of leaders,
designed to maintain the loyalty of constituents, and the leaders’ covert policies, designed
to appeal to sub-leaders, will inevitably conflict over time (Dahl, 1961, 102).

Regarding decision-making and decision-makers in New Haven, Dahl poses six
hypotheses:

- Only a small proportion of citizens will have much direct influence on

decisions;

- Leaders will have subleaders assisting them;

- Overt or “public” relationships of influence between leaders and subleaders

will be clothed in rituals and ceremonies of ‘democratic control’;

- Leaders will attempt to develop followings of loyal supporters in order to win

elections;

- Leaders will try to insure a flow of rewards to all supporting elements of their
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constituencies;
- Conflicts between overt and covert policies will generally be resolved in favor
of overt commitménts (Dahl, 1961, 102).

Dahl chose three issues to test the above hypotheses: political nominations, urban
redevelopment, and public education in New Haven. Regarding political nominations,
Dahl found that after analyzing mayoral nominees spanning a twenty year period, the
candidates were selected by a small number of party leaders, many of whom were also on
a “town committee,” consisting of leaders from each of the city’s thirty-three wards. The
majority of voters were found to have almost no effect on the nominating process;
registered Democrats and Republicans had slightly more influence; party subleaders,
those who went into the neighborhoods and talked directly to the voters, were, after the
leaders, the next most powerful group (Dahl, 1961, 106-107).

Regarding the issue of redevelopment, Dahl found that during the period studied —
the mid- to late-1950s — a small number of leaders supported Mayor Richard Lee and his
efforts to redevelop New Haven. “For a city of its size, New Haven ... had an urban
redevelopment program unmatched in the country. By the end of 1958, New Haven had
spent more federal funds per capita for planning its redevelopment projects than any of
the country’s largest cities” (Dahl, 1961, 121). According to Dahl, of 57 redevelopment
actions or decisions that took place between 1950-1958, half could be attributed to the
mayor and the development administrator (Dahl, 1961, 124). Dahl attributes the
successes of Lee and his coterie of associates to their ability to anticipate what voters,

organized interests, and the political stratum would accept (Dahl, 1961, 140).
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Regarding leadership in public education, Dahl found that these decision-makers
were active primarily in education issues, and were not involved in the redevelopment
efforts nor the political parties (Dahl, 1961, 141).

What Dahl called “the most striking characteristic of influence in New Haven”
was its specialization: leaders or decision-makers in one sphere were not leaders or
decision-makers in other spheres. He also noted as “more significant” that the leaders
from the different sectors were from different social strata (Dahl, 1961, 169). In his
summary chapters, he concludes that for the most part, citizens who participate in civic
affairs do so only occasionally, and in special situations (Dahl, 1961, 300), whereas a
small group of political professionals have a great amount of influence over municipal
decision-making (Dahl, 1961, 305). “The distribution of resources and the ways in which
they are or are not used in a pluralistic political system like New Haven’s constitute an
important source of both political change and political stability” (Dahl, 1961, 310).

Judge notes that in his study of New Haven, Dahl has been accused of selecting
too few decisions, the “wrong’ issues, or of ‘stacking’ the issues (Judge, 17). Critics
charged that because of the issues he chose and the methodology he employed, a
pluralistic process was the only logical outcome (Judge, 18). Although faulted for
methodological weaknesses, Judge points out that the Who Governs? researchers used
qualitative surveys, quantitative analysis, historical surveys, and multiple layers of
interviews (Judge, 19). Murray, Trounstine, Christenson and others comment that as
cities grow, they tend to become less elite-driven and more pluralistic (Judge, 23, 26).

In the preface to Community Power & Political Theory, Nelson Polsby’s tongue-
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in-cheek descriptions of the five basic orientations® to the study of community power are
as follows: (1) Methodological, including reputational methodists, pluralists, and
ecumenists; (2) Empirical, including community power stratificationists, pluralists, and
ecumenists; (3) Theoretical, including general stratificationists and pluralists; (4) Critical,
including anti-reputationists; anti-stratificationists, anti-pluralists, and anti-anti-pluralists
(who believe that anti-pluralist critiques of pluralism are wrong); (5)
Wissenssoziologische, who make up lists classifying students of community power
(Polsby, 1980, xiii-xiv). Although poking fun at the proliferation of theories on this
topic, he makes his point that “as a source of cumulative knowledge about the governance
of local communities, the community power literature is disappointing” (Polsby, 1980,
xviii). Polsby, along with Robert Dahl and Raymond Wolfinger, studied decision-
making in New Haven in the late 1950s. He describes the political theory most
influential in the field of community power research as “stratification theory,” where
“social stratification in a community is the principal, if not the only, determinant of the
pattern of power” (Polsby, 1980, 8) . Within stratification theory are five postulates: that
the upper class rules in local community life; that political and civic leaders are
subordinate to the upper class; that a single ‘power elite’ rules in the community; that the
upper-class power elite rules in its own interests; and that social conflict takes place
between the upper and lower classes (Polsby, 1980, 8-10).

In Community Power and Political Theory, Polsby’s goal is to test these

postulates, present alternative theory, and make conclusions about municipal decision-

26 Polsby states that he composed this listing “only partly in fun” (Polsby, xiii).
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making. [tis no surprise that the alternative strategy he describes toward the end of the
work is “the pluralist alternative.” He recommends that future studies of community
power focus on issue-areas (such as redevelopment, education) and that researchers study
the actual behavior of decision-makers, not their reputations or their intentions using
whatever tools are feasible. This recommendation is a clear repudiation of Hunter’s
reputational study of Atlanta (Polsby, 1980, 121).

Domboff, in his evaluation of Dahl’s Who Governs? points out that civic
organizations, community foundations, charitable organizations, service groups, and
cultural centers are as essential to the success of municipal governments as is the business
community, the local chamber of commerce, and the redevelopment sector. The failure
to recognize these key elements of municipal control “is one of the major weaknesses in
the paradigm of pluralistic social science” (Dombhoff, 172).

4. Regime Theory

Clarence Stone, in The Study of the Politics of Urban Development, remarks that
“the study of urban politics has undergone a fundamental shift, and there is no going back
to pluralism” (Stone, 12). He defines urban development policy as the “practices fostered
by public authority that contribute to the shaping of the local economy through control of
land use and investments in physical structure” (Stone, 6). Stone further characterizes
development politics as “the substance of policies, political arrangements, and
connections between the two” (Stone, 16). He contrasts a “regime paradigm” with other
models that explain developmental politics by focusing on economic development, and

proposes instead that a city, being a complex entity, looks for common interests in “a
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search that is mediated through the regime, or ‘prevailing coalition’ (Stone, 20).

Judge refers to Stone as most closely associated with urban regime #heory (Judge,
27), but questions whether there are clear cut distinctions between regime tlheory and
pluralist theory. In Stone’s study of Atlanta, the regime consists of two groups: the
downtown business elite and African-American political leaders (Stoker, 63). Atlanta’s
regime concentrated on development, and required significant government spending and
risk taking (Stoker, 63). A study of Detroit found a weak regime unable to overcome
numerous, and ultimately insurmountable obstacles (Stoker, 66).

Regimes can be entrepreneurial, or corporate, such as that in Dallas_ where
downtown businesses played a major role in the city’s development. A reg:ime can be
described as progressive, and as in Paris, composed of neighborhood groupss where the
focus is on neighborhood services. Another type of regime is identified in Kalamazoo,
MI, where a coalition of small businesses and homeowners worked through public
referenda (Stone, 272, 273). Stone calls this model the caretaker regime (Stone, 273).
Regimes may use public authority to (1) further equality; (2) subsidize invesstments; (3)
rely on free market transactions (Stone, 276). In addition, according to Stome, regimes
may combine various aspects of the progressive, corporate, or caretaker mosdels (Stone,
276).

Advocates of regime theory view public policies as the product of tEiree forces:
the composition of a municipality’s governing coalition; the relationships wwithin that
coalition; the resources of that coalition (Stoker, 66). Again, according to Stone, “a

regime is a particular type of long-term stable relationship between governrnental and
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non-governmental partners (Stone, 1988, 82). There are some specific similarities to all
regimes: (1) business control of investment activity; (2) major business and financial
institutions are attractive allies; (3) those holding public offices will tend to align
themselves with corporate interests; (4) opposing interests can be disregarded when there
is a strong coalition of business and corporate interests; (5) developers can be wild cards
(Stone, 287).

Stoker, in an article about Baltimore’s continuing efforts to redevelop itself,
discusses that city’s “shadow government.” “The distinct characteristic of the shadow
government,” he says, “is its synthesis of market and state. It is impossible to determine
whether the ‘quasi-public’ organizations of the shadow government are public or private
concerns” (Stoker, 252). He found it difficult to identify the shadow government except
at specific points in time, when this “fluid” entity was focused on specific projects. “To
describe the shadow government at any one time is only to capture a brief moment in its
evolution. As a result, any description requires ... a list of the major organizational
components ... and, second, an example of their interaction. While the participation of

some actors is predictable, the form and the content ... vary from case to case” (Stoker,

There are those who say that Norfolk has its own shadow government. In the
most recent City Council election in Norfolk, there were accusations that members of
Norfolk’s “downtown elite — the small circle of powerful men who quietly exert influence
behind-the-scenes™ had selected a candidate that they would back in the upcoming City

Council election, to be held in May, 2000 (Winn, 1). A political flyer distributed by the
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eventual winner, Barclay Winn, stated that “the town’s most prominent business leaders
have met quietly and informally to shape Norfolk. They are heavy hitters, kingmakers,
who because of their influence and affluence were the ones, not elected officials, who
really controlled the city”(Winn, 2). The flyer named several former mayors, a wealthy
businessman, a member of the planning commission, three attorneys, and a real estate
developer as being associated with this shadow government (Winn, 3).
5. Growth Machine Theory

Imbroscio describes the growth machine as an alliance between key municipal
officials and business interests whose focus is on local economic growth (Imbroscio, xv).
The policies that develop in a city where growth interests are primary include “a stream
of selective benefits that can be manipulated by politicians to build internal political
support (Stone, 1987, 11). The growth agenda is a seductive one, in part because it can
be so lucrative to local businesses, local politicians, and local decision-makers
(Imbroscio, 27, Elkin, 1987, 38). Judd points out that a major goal of the growth
coalition is the development and promotion of “downtown.” The growth coalition was
similar in most cities studied: local politicians, Central Business District merchants and
real estate interests, metropolitan newspapers, large corporations, and the construction
trades (Judd, 360).

Harding notes that the study of community decision-making theory and its focus
on the individuals or groups who were municipal power brokers, was overcome by “neo-
Marxist and neo-Weberian” theorists in the 1970s. In the late 1970s, and continuing well

into the 1990s, scholars began again to focus on the “who” and the “how” of community
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decision-making — who they were and how they operated (Harding, 41).

Regime theory, described above, and growth machine theory are two of the
newest theories attempting to explain urban development. The growth machine theory
was first proposed in the mid-1970s by Harvey Molotch, and further described in the late-
1980s by John Logan and Molotch. They define the land and the buildings that make up
a place, a city, for example, as a commodity. Fundamental to these commodities “are the
social contexts through which they are used and exchanged. Any given piece of real
estate has both a use value and an exchange value’’ (Logan and Molotch, 1987, 1-2). For
example, the Wells Theater in downtown Norfolk, home to the Virginia Stage Company,
has a use value — to showcase plays, and an exchange value — to produce money for its
owners. Logan and Molotch explore the conflicts between use and exchange values in
cities, and describe how these conflicts are managed (Logan and Molotch, 1987, 2). The
city becomes what they call a “growth machine” as exchange values become the focus of
those who seek to increase rent levels by intensifying land use (Logan and Molotch,
1987, 13). They also argue the existence of growth machines as far back as American
frontier times (Logan and Molotch, 1987, 13). In any attempt to understand municipal
power, researchers have sought to answer the question “Who governs” (Logan and
Molotch, 1987, 50)? Logan and Molotch state that “one issue consistently generates

consensus among local elite groups and separates them from people who use the city

27 They note that the derivation of use and exchange values is from Marx’s original formulation as
clarified by David Harvey (1973) Social Justice and the City, Baltimore: Johns Hopkins University Press,
and David Harvey (1980) “The Space-Economy of Capitalist Production: A Marxian Interpretation.” Paper
presented at a conference on new perspectives on the urban political economy, American University,
Washington, D.C., May 22-24.
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principally as a place to live and work: the issue of growth. For those who count, the
city is a growth machine, one that can increase aggregate rents and trap related wealth for
those in the right position to benefit. The desire for growth creates consensus among a
wide range of elite groups, no matter how split they might be on other issues” (Logan and
Molotch, 1987, 50-51).

More significantly, they write that “elites use their growth consensus to eliminate
any alternative vision of the purpose of local government or the meaning of community.
The issues that reach public agendas (and are therefore available for pluralists’
investigations) do so precisely because they are matters on which elites have ... agreed to
disagree™® (Molotch and Lester, 1974, 111; 1975, 236,255,258). Growth machine
theory can therefore be viewed as facilitating and accommodating both elitist and
pluralist theory. At this point it is important to note that fundamental characteristics of a
city can be managed or changed in order to increase growth. For example, cities can
“lower access costs of raw materials by creating shipping ports and airfields ... decrease
corporate overhead costs through sympathetic policies on pollution abatement ... lower
labor costs by pushing welfare recipients into low-paying jobs ...” (Logan and Molotch,
1987, 58). And, “moral laws can be changed, for example, drinking alcohol can be
legalized ... gambling can be promoted to build tourism and convention business”
(Logan and Molotch, 1987, 58, emphasis added).

Because the growth machine depends on city government, “local growth elites

28 In their 1974 article, Molotch and Lester state: “For the citizen to read the newspaper as a catalog of the
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