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“… for between dream and deed laws and practicalities remain” 

“… want tussen droom en daad staan wetten in de weg en praktische bezwaren” 

Willem Elsschot (1910) The Marriage [Het Huwelijk]
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Voorwoord

Mijn grootouders woonden in Breda in wat je nu een typische vooroorlogse volksbuurt zou 
noemen. Net zoals in veel andere Nederlandse vooroorlogse wijken vonden hier eind jaren 
zeventig – begin jaren tachtig allerlei stadsvernieuwingsactiviteiten plaats. Ondanks het 
ongemak die de vernieuwing met zich had meegebracht, waren mijn grootouders erg blij met 
hun gerenoveerde woning.

Eind jaren negentig kwam in veel gemeenten de stedelijke herstructurering van naoorlogse 
wijken op de agenda te staan. Goedkope sociale huurwoningen moesten worden gesloopt en 
duurdere woningen zouden dan worden teruggebouwd. Een paar jaar later verschenen in 
de landelijke pers echter verschillende berichten dat de samenwerkingsprocessen in veel 
herstructureringswijken minder gemakkelijk verliepen dan de aanvankelijk optimistische 
verwachtingen bij politici, bestuurders en beleidsmakers. Tijdens mijn specialisatie 
Stadsgeografie aan de Universiteit Utrecht was dit voor mij de aanleiding om over de 
samenwerkingsprocessen in twee Bredase herstructuringswijken mijn doctoraalscriptie te 
schrijven. Professor Ronald van Kempen was toen mijn begeleider en als promotor gaf hij me 
ook de kans om op dit onderwerp te gaan promoveren. Iets later werd ook professor Tejo Spit 
mijn promotor.

Mijn blik werd verruimd doordat ik in veel andere Nederlandse wijken deze 
samenwerkingsprocessen kon onderzoeken. Zonder de goede suggesties en de kritische 
opmerkingen van mijn promotoren op al mijn geschreven stukken zou ik echter nooit zover 
gekomen zijn. Ronald en Tejo, jullie hebben me sterk gemotiveerd om het promoveren tot een 
goed einde te brengen. Tijdens onze besprekingen was er altijd ruimte voor een kwinkslag en dit 
typeert volgens mij onze goede werkrelatie. Ik wil jullie bedanken voor de fijne samenwerking 
in de afgelopen jaren. Ik hoop deze samenwerking ook in de toekomst met jullie te kunnen 
voortzetten.

Natuurlijk was steun vanuit het thuisfront onontbeerlijk. Ik wil de kinderen Amber en Tom, 
Lieve en Jeroen, Jasmijn en Wai-Tung, Saffira, en mijn zus Lies en zwager Bart hiervoor graag 
bedanken. Jullie toonden altijd belangstelling voor waar ik mee bezig was. Jullie wisten me ook 
vaak op het juiste moment los te maken van al het werk met gezellige etentjes en feestjes. Ruben, 
je bent niet meer bij ons maar ik heb vaak aan jouw opgewektheid en doorzettingsvermogen 
gedacht. Je hebt me daar op zijn tijd erg mee geholpen. Tante Rietje en oom Gérard, bedankt 
voor jullie gastvrijheid in de Bourgogne waardoor ik weer nieuwe energie kon opdoen.

De grootste dank ben ik aan mijn echtgenoot verschuldigd. Ruud, je stond altijd pal achter 
me en vaak wist je de dingen rond het promoveren in het juiste perspectief te plaatsen. Ik heb 
daarbij dankbaar geput uit je eigen ervaringen. Je staat altijd voor mij en anderen klaar. Ik ben 
daarom ontzettend trots op wat je voor iedereen doet maar vooral om wie je bent.

Anita Kokx
Breda, maart 2010
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1 Introduction: dreams of urban governance 
in Dutch urban restructuring

1.1 Background: improving post-WWII housing estates through urban 
governance

“I consider urban renewal as a process of change in the neighbourhood in a physical and a social 
sense, but also in the way of involving the residents and by creating win-win situations for all the 
organisations involved.” (Interviewed process manager)

This quote by a process manager in an urban-restructuring neighbourhood in the city of Breda 
illustrates the high ambitions of urban-restructuring processes in post-World-War-Two [post-
WWII] housing estates in Dutch cities. These processes of change should involve not only the 
physical and social situation in this kind of estate, but also the way in which local governments 
work by offering a voice to the residents in the development of the policies and the creation of 
added value or synergy for all the organisations involved in the development of these estates 
(e.g. Hastings, 1996; Healey, 2006). This accumulation of ambitions can be found throughout the 
Western world and is one of the reasons for the huge complexity of these restructuring processes. 
Of course, this is also one of the reasons why this subject is a fascinating research subject.

The ambition to redevelop post-WWII housing estates is derived from the slow degradation 
process that has often affected them during the last few decades. In the period when the post-
WWII housing estates were built (1950 – 1975), they were considered very pleasant places in 
which to live and particularly attractive for middle-income families. The new dwellings were 
then considered to be of a relatively good quality, particularly when compared with the dwellings 
built on the estates before WWII (Aalbers et al., 2003; Dekker et al., 2005). On the post-WWII 
housing estates all kinds of facilities were available, such as shops, schools, parks, and sport 
amenities. Many estates are still highly valued by their residents for the large amount of public 
green and the affordable dwellings.

Later, in quite a number of housing estates the situation changed. Increasing prosperity 
changed housing demand: families increasingly preferred to live in single-family dwellings in 
a green residential environment on the edge of the cities instead of in the middle- and high-
rise apartment blocks on the post-WWII estates. Consequently, families who could afford to 
do so moved out to the newly-built dwellings in new neighbourhoods that better matched 
their housing aspirations. Lower-income groups and ethnic minorities moved into the vacant 
dwellings in the post-WWII estates. As a consequence, the structure of the population changed. 
The new heterogeneity of the population caused social problems and led to nuisance in the 
apartment blocks and the public space. All these developments in turn caused feelings of 
a lack of social cohesion, liveability, and safety (Murie et al., 2003; Dekker and Van Kempen, 
2005; Van Beckhoven and Van Kempen, 2006). Dealing with these issues may lead to high 
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management costs (Power, 1997) and, if left unresolved, would further damage the reputation of 
the estate (Permentier, 2009) and its standing on the local housing market. Taken together, these 
developments changed the market position of these estates fundamentally.

According to the policymakers, the urban restructuring of post-WWII housing estates 
should counteract their further decay. This urban-restructuring process mostly takes place 
through the renewal of the housing stock by the demolition, upgrading, and selling of social 
housing, the building of more expensive dwellings, and the renewal of the public space and all 
kinds of facilities (Van Kempen and Priemus, 2002).

Improving the situation in the post-WWII housing estates by urban restructuring cannot 
be done by just one organisation or part of an organisation alone, but needs the collaboration 
of many different stakeholders. Within the Netherlands, the local authorities and the housing 
associations are key players in urban restructuring processes. The Dutch local authorities mostly 
have the directing role, but – even if they do not – they still have the primary responsibility 
for the quality of the public space and the social amenities in the neighbourhoods, such as 
community buildings. The Dutch housing associations often own the majority of the dwellings 
on these estates: in some of the larger cities more than seventy percent of the housing stock 
consists of dwellings in the social-rented sector (Priemus, 2006). Often, commercial real-estate 
developers are also involved in these urban restructuring processes, such as for the building 
of new shopping centres and dwellings in the market sector. And no less importantly, the 
residents are often actively involved in the policies for their estates. Furthermore, all kinds of 
social organisation, such as the schools, the police, and health and welfare organisations are 
increasingly seen as important partners in the development and implementation of integrative 
policies in these housing estates in order to improve simultaneously their social, economic, 
and physical situation. This involvement implies that the policy has to become more and more 
integrative.

The importance of integrative urban policies is stressed all over Europe ( Jacquier, 2005). 
These policies are often directed to distressed neighbourhoods in order to combat social 
exclusion within cities on the one hand and to enhance urban competitiveness on the other 
(Brenner, 2004). Such a situation can be found in the Netherlands. For example, integrative 
urban policies are embedded in the national Big Cities Policy [BCP], which is aimed at creating 
economically-vital cities offering high-quality locations and close social cohesion (The White 
Paper: Samenwerken aan de Krachtige Stad [Working Together on the Strength of the City], 
Ministry of BZK, 2004).

It is beyond doubt that, to achieve the aims of integrative policies, the collaboration processes 
in urban restructuring neighbourhoods must operate smoothly, so that a sort of continued 
consensus about the development direction of the estate is established that in turn facilitates the 
fine-tuning of the policies and investments. However, smoothly-working collaboration processes 
in urban policies are not self-evident. Interests may coincide, but they may also diverge and 
tension and conflict may arise (Newman, 2005; Davies, 2005). Over and above that, smoothly-
working partnerships can exclude or marginalise the roles of other parties who have fewer 
resources available, such as neighbourhood residents (Geddes, 2000; Taylor, 2007; Davies, 2007).

In the large body of governance literature (see e.g. Harvey, 1989; Kooiman, 1993; Rhodes, 
1996; Newman, 2001; Jessop, 2002; Healey, 2006) many different aspects of governance 
and urban governance are described. For example, Dutch scholars in urban geography have 
researched the relationship between urban governance and social cohesion in post-WWII 
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neighbourhoods (Dekker, 2006); the policies’ responses to the processes of change in post-
WWII urban neighbourhoods (Van Beckhoven, 2006); urban policies, residents’ participation, 
and social cohesion (Van Marissing, 2008); and the behavioural responses of residents to 
neighbourhood reputations (Permentier, 2009). Scholars in the United Kingdom [UK] have paid 
particular attention to public-private partnerships in urban regeneration estates (see e.g. Cowell 
and Martin, 2003; Davies, 2007; Fuller and Geddes, 2008).

Urban governance can be defined as the processes of steering and coordinating urban policies 
between the public, private, and voluntary sectors to achieve collectively-agreed goals (Pierre, 2005), 
as in the collaboration processes between the public, private, and voluntary sectors in urban 
restructuring. In the large body of governance literature, however, very different points of 
view can be found. One important theoretical strand is the network approach, emphasising 
self-steering inter-organisational networking, based on interdependency between actors (e.g. 
Rhodes, 1996; 1997). The other is the political-economy approach of urban governance, stressing 
the active involvement of the state in the arrangement of particular governance practices (e.g. 
Harvey, 1989; 2005; Jessop, 2002; 2006; Brenner and Theodore, 2002; Brenner, 2004). However, 
despite the extent of this body of knowledge, little attention has been paid as yet to an in-depth 
understanding of the role of local stakeholders’ perceptions about problems, policies, stakeholders’ 
aims and roles, and the consequences of these perceptions for distressed neighbourhoods and 
their residents. Perceptions are the images that actors have about the situation. The reality of 
a situation can, however, be interpreted in different ways by different stakeholders (ambiguity: 
March and Olsen, 1976); in other words they may all have their own frames of reference, which 
may lead to diverging and conflicting perceptions about problems, solutions, and inclusion/
exclusion in cooperation practices (Koppenjan and Klijn, 2004). These particular perceptions 
may have a major influence on the development of urban restructuring policies and on the way 
in which the collaboration processes are structured and function in practice. The acquisition of 
more knowledge about the role of these perceptions on the functioning of urban governance is 
therefore extremely important if a deeper insight and more accurate explanation are to be gained 
of the emerging urban-governance processes in the Western world.

As Pierre (2005) emphasises, (inter) national comparative analyses of urban governance 
should contribute to a better theoretical understanding and explanation of governance 
practices. This thesis contributes to the scientific body of knowledge in the following way. First, 
the aim of this research is to contribute to a better in-depth understanding of the impact of 
differences in perceptions between stakeholders of the public, private, and voluntary sectors 
about effective policy development and effective collaboration processes in urban-restructuring 
neighbourhoods. Second, the research is in particular concerned to obtain a deeper explanation 
of urban-governance practices in urban restructuring by integrating multiple scales, namely 
the national state; the local government; the neighbourhood, and multiple dimensions of 
governance specifically in the steering of urban policies; the framing of urban problems and 
policies in distressed neighbourhoods; the roles and tasks of actors in area-based partnerships; 
and the functioning of these collaboration practices. Third, and related to the former point, this 
research into urban governance in urban restructuring contributes to a deeper international 
understanding and more accurate explanation of urban-governance processes in particular 
institutional arrangements and contexts.

Furthermore, we refer to the social importance of the study. It is extremely important that 
policymakers develop effective policies in order to counteract further decay and to address 
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integrally the demands of the residents in distressed neighbourhoods. Moreover, urban-
restructuring processes require very high investments in social and financial terms. These 
investments have to be sustainable for the long term. Over and above that,	urban-restructuring 
processes are complex and require long-term commitment and cooperation between stakeholders 
of all kinds if their neighbourhoods are to be improved. However, policy fragmentation in 
regeneration policies in time (for example, between economic and social policies), space (between 
those spaces with high potential for investments from the market and those that suffer from 
this) and fragmentation between actors (between those who are involved in the development 
of policy and those who are excluded) might make it extremely difficult to achieve sustainable 
integrative policies in the cities (see e.g. Raco, 2003a).

This research contributes to these scientific and societal aims by indentifying the factors that 
contribute to effective urban policies and well-functioning collaboration processes and of those 
factors that hinder this. In conjunction with these aims, we investigate the usefulness of various 
theoretical approaches of urban governance.

In this introduction we first give a description of the origins and development of post-WWII 
housing estates in order to clarify the context of our research (section 1.2). In the third section 
we give a brief overview of the two most important strands in governance and urban governance 
literature that structure our research in urban governance in urban restructuring (section 1.3), 
followed by our research questions (section 1.4). We conclude this introduction with an account 
of the research methods used (section 1.5).

1.2 Post-WWII housing estates

Post-WWII housing estates are the context of our research in urban restructuring policies and 
processes. In this section we briefly describe the origins and development of the post-WWII 
housing estates that have been studied (see e.g. Power, 1997; Murie, et al., 2003; Aalbers et al., 
2003; Dekker and Van Kempen, 2004; 2005).

Post-WWII housing estates: their origins
In the Netherlands, as in many Western European countries, after WWII there was a serious 
housing shortage. During the War many dwellings were destroyed and few were built. In 
addition, the baby boom after WWII also contributed to the heavy demand for new dwellings. 
The new housing estates were built close to the pre-WWII estates, near the city centres. The 
physical layout of these early post-WWII housing estates was often in accordance with the 
urban-development principles of the garden city. These housing estates often have a good spatial 
quality, with much public green and with dwellings and facilities of simple, but good architecture 
(Murie et al., 2003; Aalbers et al., 2003).

The facilities, such as shops and schools, were in accordance with the demands of families at 
that time. In the Netherlands, most new dwellings were built in the social-rented sector. Mostly 
middle-income families lived in them. The housing stock features some middle-high (i.e. 3, 4 
or 5 floors) multi-storey buildings without an elevator and some single-family dwellings. When 
they were built they were considered to be of good quality. Many people started their housing 
careers in them. Many residents were very satisfied with their dwellings and lived there for a 
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long time, sometimes from generation to generation. A rich social life often contributed to the 
social cohesion on the estate.

The Dutch housing estates built in the 1960s and early 1970s were built on new building 
locations, mostly at a greater distance from the city centre than the early post-WWII housing 
estates (Dekker and Van Kempen, 2004). In the 1960s, many residents from inner-city 
restructuring areas moved to these very popular dwellings. The layout of these newer housing 
estates was based on the urban-development principles of modernism that was strongly 
influenced by the CIAM (Congrès International d’Architecture Moderne: 1828 – 1959) and 
‘Het Nieuwe Bouwen’ in the Netherlands. The basic principle for the physical layout was light, 
bright buildings and open green spaces. These housing estates therefore often have a large-scale 
appearance with high-rise and middle-high apartment blocks, but also single-family dwellings 
set in spacious grounds (Murie et al., 2003; Dekker and Van Kempen, 2005).

Because of their relatively long distance from the city centre and their large-scale appearance, 
these housing estates are relatively autonomous and not easily interwoven with the other parts 
of the city. In the Netherlands, most dwellings have been built in the social-rented sector. In 
the period when these dwellings were built, they were considered to be of very good quality 
and they had the latest facilities, such as central heating. Also the facilities on these housing 
estates were in accordance with the size of the population at that time. The residential areas are 
often separated from other functions, such as work and transportation. Therefore, the estates are 
rather mono-functional and – except for the shops – there is little economic activity (Murie et 
al., 2003; Aalbers et al., 2003).

Developments in post-WWII housing estates
Although there are similarities in the physical layout of the post-WWII neighbourhoods 
throughout Europe, there are dissimilarities in the path they have followed in the course of time 
(Van Beckhoven, 2006). Most post-WWII estates were initially very popular and the inhabitants 
were very pleased to live there. Many post-WWII estates are still valued for their spacious 
green areas and the good design of the public space. Many residents also perceive positively 
the proximity of shops and other amenities. Also, many residents are very satisfied with their 
large, light, affordable dwellings and many people have lived there for a long time (Dekker et al., 
2007).

However, problems arose later in quite a number of neighbourhoods. In some housing 
estates particular problems can be traced back to the beginning, such as a high share of social 
housing and the population composition. In other housing estates problems arose in the course 
of time, such as high residential mobility and an increased share of immigrants. In the academic 
literature much attention is given to all the changes that have taken place in post-WWII 
housing estates during the last few decades all over Europe. These developments are often 
related to physical, economic, demographic, and sociocultural developments, and to such issues 
as liveability and safety (Dekker and Van Kempen, 2004). We give a brief overview of the most 
important changes below.

Dwellings can have a poor technical quality, owing to the use of poor-quality building materials 
(Dekker et al., 2005). The dwellings can also be relatively small, particularly for families with 
children. Also the functionality of the urban design can be perceived as problematic; for example, 
the separation of functions may lead to unsafe spots, and a lack of parking facilities decreases 
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the quality of the public space (Dekker and Van Kempen, 2004). Owing to the building of 
attractive new dwellings for families and higher-income groups on the new building locations, 
the housing-market situation of the post-WWII housing estates often declined, in particular 
in many West and North European countries (Van Beckhoven, 2006). The housing-market 
function of these estates became increasingly important for lower-income groups and ethnic 
minorities, owing to the availability of affordable social housing (Dekker and Van Kempen, 
2004).

As a consequence, the population structure in these post-WWII housing estates changed. 
Nowadays, relatively many young and older households and fewer native families are living there, 
while the non-native families are often relatively large. Thus, whereas in the past the estates were 
to a large extent homogeneous, they now feature a large diversity of population. This diversity 
can make living together or social cohesion difficult, owing to differences in lifestyle. Also, 
tension can arise between young and older people (Murie et al., 2003; Dekker and Van Kempen, 
2005).

In addition, poor maintenance and a less functional design of the public space can contribute 
to nuisance and feelings of lack of safety. In addition, owing to the declining population figures, 
shops and other amenities (e.g. schools) often landed in a difficult situation and had to close 
down. Boarded-up facilities can in turn affect the attractiveness of the neighbourhood for 
families. Furthermore, a lack of facilities for the youth can lead to nuisance in the (semi) public 
space. Residents and policymakers can perceive all these developments as problematic, and they 
often relate them to the large share of social housing and the large share of lower-income groups 
(Musterd and Van Kempen, 2005). Residents may therefore decide to move and others with 
less choice on the housing market may take their place. This process can lead to high residential 
turnover and high management costs (Prak and Priemus, 1985; Power, 1997). In any event, it 
appears that the socioeconomic position of these neighbourhoods is gradually declining.

Urban restructuring is designed to counteract these perceived negative developments. 
Transforming the post-WWII housing estates, in particular by the demolition of a part of the 
social housing stock and the building of more expensive dwellings, leads to a differentiated 
housing stock and consequently to a socially-mixed population. Policymakers often assume that 
this mix would contribute to more social cohesion, liveability, and residential stability, and to 
lower management costs (Ministry of VROM, 1997).

1.3 Governance and urban governance

In this section we briefly describe the collaboration processes between the public, private, and 
voluntary sectors. This is the focus of this thesis. Some authors stress that the increased social 
complexity and diversity require another way of governing by involving the private and voluntary 
sectors in policy development and policy implementation (e.g. Kooiman, 1993; Rhodes, 
1996). In marked contrast, other authors stress that, in the era of post-Fordism, economic 
globalisation and the inherent political neoliberal project have triggered new ways of governing 
throughout the Western world in order to strengthen the position of the cities in inter-urban 
competitiveness on the one hand and combat social exclusion on the other (Harvey, 1989; 
2005; Peck and Tickell, 2002; Brenner, 2004; Jessop, 2006). According to the latest approach, 
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the collaboration processes are strongly regulated by the central state. The two explanations of 
governance are complementary and both are relevant for our research in collaboration processes 
in urban restructuring, because they highlight different aspects of the way in which governance 
may work. Below, we briefly describe both governance approaches.

Governance-as-networks
In the network-theory perspective, the role of government is to enable, steer, and coordinate 
rather than to control. The dispersal of state power is paramount (Newman, 2001); that may 
also be a feature of Dutch urban policies, as in the vertical relationship between national and 
local government, and in the area-based urban restructuring partnerships between local 
authorities, private housing- and social organisations, and residents’ committees. Kooiman 
(1993), for example, stresses the interdependency of government and other actors for 
knowledge and resources in complex contemporary society. He refers to governance as socio-
cybernetic systems: the continued interaction between government and other actors. This term 
implies that central government is not dominant, but that the political system is increasingly 
differentiated: the polycentric state. On the one hand this way of governing can be reflected 
in intergovernmental relationships between transnational, national, and sub-national tiers of 
government, as emphasised in the multi-level governance literature. This term refers to negotiated, 
non-hierarchical exchanges between these various government institutions and the vertical 
layering of governance processes at the transnational, national, and sub-national levels, based on 
interdependency (Pierre and Stoker, 2000; Peters and Pierre, 2001). This may also be a feature in 
the relationship between Dutch central and local government in the development and steering 
of urban integrative policies in the BCP. On the other hand the polycentric state also refers 
to the horizontal collaboration-processes between local government and local stakeholders, 
as in urban-restructuring neighbourhoods. In Kooiman’s view (1993), various arrangements 
are encouraged to resolve problems and deliver services. New interaction patterns would be 
generated, including self-steering, co-regulation, co-governance, co-steering, cooperative 
management, co-production and public-private partnerships, such as those in the area-based 
partnerships in urban restructuring.

Rhodes (1996, p. 660) defines governance as self-organising inter-organisational networks. 
This definition refers to the interdependency between the public, private, and voluntary 
sectors. Decisions are the product of game-like interactions, which are rooted in trust, and 
regulated by the actors involved under agreed rules. These networks have a substantial degree 
of autonomy from the state (they are self-organising), although the state can steer them 
indirectly and imperfectly. Rhodes (1996) also underlines the change from top-down policy-
making by a government authority towards the involvement of the private and voluntary sectors 
in policymaking processes that implies changing boundaries between the public, private, and 
voluntary sectors. Healey (2003) asserts that these interactive collaborative-planning practices 
between the public, private, and voluntary sectors, or in other words the governance of space, 
as in disadvantaged neighbourhoods, would foster more socially-inclusive and integrative 
policies, and in turn may lead to more social justice than the traditional hierarchical and sectoral 
bureaucratic practices of the past. Policy networks, as in urban-restructuring policies, are defined 
as a (more or less) stable pattern of social relations between interdependent actors, which take shape 
around policy problems and/or policy programmes (Kickert et al., 1997). A policy network must be 
actively managed by influencing the structure and culture of the network in order to achieve 
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better conditions for problem solving and policymaking (Kickert, 1997). Thus, effective network 
management is very important in the realisation of a stable joined-up working capacity in urban 
restructuring processes.

These networks involving the local authority and private organisations are a hybrid mode 
of coordination between the state and the market (Rhodes, 1996; 1997). The interdependency 
between actors, such as between the local authority and housing associations in urban 
restructuring processes, implies that resources (money, knowledge, information) are exchanged 
in order to reach the aims based on such Habermasian values as mutual trust and respect, 
reciprocity, and the willingness to learn (Davies, 2007). The promise of network theory (Rhodes, 
1996) and collaborative planning theory (Healey, 2003; 2006) is that they offer better policies, 
owing to the involvement of a broad range of different stakeholders that should lead to shared 
visions and joined-up working capacity. Involving the community in policy formulation should 
develop social capital and community cohesion, improve service delivery, meet local needs, and 
narrow the gap between politicians and citizens (Taylor, 2007).

Some comments on the governance-as-network approach are appropriate here. It is 
based to a large extent on the experiences in the UK during the Thatcher and New Labour 
Administrations of the 1980s and 1990s. Both administrations multiplied the fragmentation in 
policies and the networks involved in service delivery in the UK (Rhodes, 2007). Over and above 
that, the approach is strongly pluralistic by emphasising the dispersal of state power and by using 
the Habermasian consensual notions of mutual trust and reciprocity. Less attention is paid to 
the individual, institutional, and state power that can affect governance practices (e.g. Newman, 
2001; Davies 2002; Swyngedouw, 2005).

Later, Rhodes (2007, p. 1258) asserted that his approach was “too parochial” (the UK). In 
Rhodes opinion (2007, p. 1253 – 1254), state authority is not fixed, but can take many diverse 
forms, and is constantly being remade, negotiated, and contested in different ways and traditions 
of rule, power, order, and norms. Dilemmas by agents in beliefs, traditions, and practices can 
initiate change in governance practices. He therefore stresses the importance of a decentred, 
actor-focused or interpretative approach for a better understanding of governance practices in other 
countries. The aim of this thesis is to contribute to this deeper insight, in particular with respect 
to cooperation practices in Dutch urban-restructuring partnerships.

Newman (2001) conceptualised four basic forms of partnerships. A partnership according to 
the hierarchy model can be primarily directed to accountability: it features formalised structures 
and procedures based on formal authority with low levels of trust between organisations 
and with little flexibility, but much certainty. A partnership according to the rational goal 
model of ‘new’ managerialism is directed to pragmatism by meeting fixed targets, based on the 
managerial authority of a limited number of actors, and with little investment in building trust. 
A partnership according to the networked open systems model is directed to flexibility by using 
iterative policy processes and is dynamic with respect to the actors involved. Trust is based on 
experience, reputation, and investments in personal relationships. The networked self-governance 
model is directed to long time-lines by fostering relationships of interdependence, reciprocity, and 
inclusion in order to empower the community and to enhance the capacities of the organisations 
involved through extensive autonomy of the managers working in the neighbourhoods and weak 
external constraints (Newman, 2007).
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The multi-scalar meta-governance approach
According to the political-economy approach, the change in policymaking processes is not 
isolated from broader macro-societal, economic or political processes of change. Since the 1980s 
the neoliberal goals of (inter) national competitiveness and central government’s efficiency 
agenda have come prominently to the fore. As a consequence, governing has become more 
entrepreneurial with more business-like norms and values of efficiency and effectiveness in order 
to attract investments on the one hand, and to restrict welfare demands on the other (Harvey, 
1989; 2005; Peck and Tickell, 2002; Brenner, 2004; Jessop, 2006).

In marked contrast with network theory’s notion of the dispersal of state power, the 
political-economy approach to governance stresses the adaptation of state power since the 
neoliberal reforms (deregulation, privatisation, liberalisation, government cutbacks) of the 
welfare state of the 1980s. The rescaling of responsibilities in policies upwards, downwards, and 
sideways would not have replaced the national scale as the primary level of coordination; state 
power has undergone a qualitative transformation through new types of vertical and horizontal 
linkages between various multi-scaled governance arrangements (Brenner, 2004).

The content of policies and governance processes, as in urban restructuring, may be actively 
managed from above (the European Union [EU] and the national state): then referred to as 
multi-scalar meta-governance. This principle contrasts sharply with the self-steering principle 
of network theory. Meta-governance is the organisation of self-organisation ( Jessop, 1998, p. 
42), including the design of the institutions and the strategic generation of shared visions that 
facilitate self-organisation and coherent objectives. The state has a central role in structuring 
particular governance arrangements between the state and the market in order to allocate and 
coordinate resources ( Jessop, 2000; Rhodes, 2007) at the supranational, national, and sub-
national levels (multi-scalar) ( Jessop, 2006). These governance processes at different spatial scales 
are often interwoven in a very complex way (Brenner, 2004; Jessop, 2006) and often feature 
unequal power-relations and coordination problems.

In Brenner’s opinion (2004), state spatial-projects of decentralisation are important tools 
for implementing state spatial-strategies or specific urban-locational policies, such as the Dutch 
BCP, in order to strengthen the territorial competitiveness of cities and city-regions for private 
capital accumulation on the one hand and combat social exclusion on the other. Partnerships 
between the public and private domains, as found in an area-based urban-restructuring 
partnership, may be a major instrument (or a government technology) for achieving central 
government’s aims of efficiency (Clarke and Newman, 1997). Over and above that, the EU and 
the national government can manage local partnerships actively by setting policy- and regulatory 
frameworks and through control mechanisms such as performance management systems (Clarke 
and Newman, 1997; Peck and Tickell, 2002; Lascoumes and Le Galès, 2007). Furthermore, in 
this governance perspective, community participation in neighbourhoods is aimed at facilitating 
the implementation process rather than strengthening citizenship rights. Consequently, 
community involvement is limited to implementation issues and does not concern strategic 
decision-making (Skelcher et al., 2005; Taylor, 2007).

However, the impact of macro developments varies with place and depends on its history, 
demography, geography, economic development, and its politics (Marcuse and Van Kempen, 
2000). Consequently, new ways of governing and the content of urban policies differ with 
place and in time according to the path dependency of former developments and differences in 
path-shaping forces (Larner, 2003; Peck, 2004) as may also be the case following the reforms 
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of the Dutch welfare state, such as the Dutch neoliberal housing policy implemented since 
the late 1980s and the liberalisation of the Dutch housing associations from the mid 1990s 
(Boelhouwer, 2002; Van Kempen and Priemus, 2002). These reforms can have a major influence 
on stakeholders’ perceptions of effective urban-policies and effective collaboration-processes in 
urban-restructuring neighbourhoods.

One of the criticisms of this approach is the focus on macro-state theories of governance 
(structure) without paying attention to the specificity of particular cases and the importance of  
social agency to initiate change (Rhodes, 2007; Bevir and Richards, 2009). The neo-Foucauldian 
concept of governmentality links both strands of governance theory by linking the governance-
as-network approach (emphasising multi-actor policymaking and mutual dependency) with 
the political-economy approach (emphasising the rationalities of the state) ( Jessop, 2007). The 
concept of governmentality links governing with modes of thought: mentality (Dean, 1999; 
Lemke, 2001). This statement implies that political rationality, such as about the problems and 
policies for post-WWII neighbourhoods, is not based on neutral knowledge, but that reality is 
actively processed (Lemke, 2001). For example, social-constructionist perspectives stress that the 
perceptions of powerful groups about particular social problems are really claims that deliberately 
neglect others’ claims about this social reality (Spector and Kitsuse, 1977). A particular way of 
talking about problems and about the strategies to resolve them may lead to a political consensus 
capable of producing hegemony and with it the legitimacy of the policy (Swyngedouw, 2005). 
This process needs a “convincing narrative” about the problem, such as about post-WWII 
housing estates, a coalition of support, and institutional measures to implement a particular 
agenda ( Jacobs et al., 2003), such as the urban restructuring of the social housing stock by 
the housing associations. Insight into this process of problematisation (MacLeod et al., 2003) 
is extremely important for the understanding of why and how the agenda is set for distressed 
neighbourhoods.

State power is not fixed social control, but power relations are rooted in the system of 
social networks (Foucault, 1982), as in the urban governance processes in urban-restructuring 
neighbourhoods. Communities can influence or change the agenda by using their counteracting 
power (Raco, 2003b; Taylor, 2007). However, centralistically-steered urban policies can restrict 
these capabilities (Fuller and Geddes, 2008). In addition, the influence of communities depends 
strongly on the willingness of others to share power (Arnstein, 1969). Furthermore, the 
capability of actors to influence the policy agenda depends on the centrality of their position 
in governance networks, as in urban-restructuring partnerships. Added to this, the degree 
of interdependency between government and other institutional actors is also of influence 
(Uitermark, 2003).

Moreover, the privileged access of stakeholders from the market facilitates the dominance of 
particular discourses and rationalities (the market). This advantage may lead to managerialised 
perceptions of effectiveness and efficiency. One of the strategies in neoliberal ‘new’ managerialism 
is boundary management. This term implies the targeting of particular spaces (such as distressed 
neighbourhoods) and of welfare recipients; and the transfer of costs from the public to the 
private domain in order to achieve efficiency (Clarke and Newman, 1997), as may be the case in 
Dutch urban-restructuring partnerships from the government towards the housing associations.

The theoretical governance approaches mentioned above can be very helpful because they 
emphasise both structure and social agency as explanations for urban-governance practices, 
for example the way urban restructuring is regulated by the Dutch state on the one hand, and 
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the internal functioning of the collaboration processes at the local level on the other. We have 
investigated the various dimensions of urban governance, namely the steering and regulation of 
cities in urban policies; the manner in which perceptions about problems in distressed housing 
estates are framed and translated into a policy discourse for these housing estates; and the 
functioning of the area-based urban-restructuring partnerships in practice.

It should be evident that different embedded norms and values, different perceived roles, and 
the different interests of the institutions and actors involved (as mentioned in both strands 
of governance theory) may have a major influence on the outcomes of urban-governance 
processes. It was therefore highly relevant for our research in urban governance in Dutch urban 
restructuring to investigate all these aspects in various case studies in order to contribute to the 
international scientific explanation of urban governance in different institutional settings and 
contexts around the Western world. Pierre (2005, p. 450) formulates the research agenda in 
urban governance in the following way:

To what extent are urban policy objectives shaped by those at higher institutional levels and by local 
political, social, and economic interests; and to what extent do these institutional and normative 
variables explain differences in the urban governance process?

The aim of this research is to contribute to the response to this international research agenda.

1.4 The research questions

The central aim is to identify the factors that contribute to or hinder effective urban policies 
and well-functioning collaboration processes in Dutch urban restructuring. We focus on local 
stakeholders’ perceptions about various factors mentioned in urban-governance literature (see 
above) in order to gain an in-depth understanding of the functioning of urban governance in 
Dutch urban restructuring. We therefore formulated the following general research question:

How can urban governance in Dutch urban restructuring be characterised in terms of local stakeholders’ 
perceptions with respect to intergovernmental relationships in urban policies? How do local 
stakeholders perceive the problems and policies for urban-restructuring estates and their roles and tasks 
in the collaboration process? How do they enact the management of networks, and the sustaining of 
relationships in the area-based partnerships for urban restructuring?

In order to address this general research question we formulated five more detailed research 
questions. These are addressed in five research papers that are based on our empirical findings 
in eight case studies (see below). Most of the papers focus on a particular aspect in a particular 
case study or city in the Netherlands (chapters 2, 3, 4, 5); in chapter 6 we combine the findings 
by comparing the six case studies. The various key-aspects of urban governance in Dutch urban 
restructuring form the basis for the organisation of the book. Figure 1.1 gives an outline of the 
book’s organisation.
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National state – local state interactions in urban policies
Since the 1980s, cities and urban regions throughout Europe have been confronted by economic 
and social change. In this era of economic globalisation, cities are increasingly seen as the drivers 
for national and European economic development; issues of sustainability and social cohesion 
should simultaneously be addressed there (Atkinson and Rossignolo, 2008). Consequently, 
integrative urban policies are developed in order to cope with these very complex developments. 
However, these policies are not developed in isolation by one government authority alone, but 
are embedded in broader governance networks between the EU, national governments, the local 
authorities, private organisations, and community organisations.

Multi-level governance literature emphasises the non-hierarchical coordination of urban 
policies between various government layers that may result in consensus. In contrast, the multi-
scalar meta-governance perspective stresses the unequal power-positions between government 
layers and the strictly-regulated frameworks according to neoliberal principles that set the 

Figure 1.1 Organisation of the book

Introduction (chapter 1)

Rescaled urban governance (chapter 2)
Regulatory and policy frameworks EU and central government

Perceptions of actors in post-WWII neighbourhoods (chapter 3)
Problems, solutions, and strategies

Area-based urban restructuring partnership

Perceptions of actors about cooperation (chapter 4)
Motives, inclusion/exclusion of actors, agendas, perceived roles and tasks

Functioning partnership (chapter 5)
Responsibilities, network management, and intervening factors

Long-term relationship (chapter 6)
Un-expected events, new insights, conditions of 

the organisations involved

Conclusions (chapter 7)
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parameters for policy content and collaboration practice in the cities (see section 1.3). In chapter 
2 we are concerned with the question, to what extent do Dutch urban policies feature consensual 
non-hierarchical multi-level governance principles or whether the rationalities and instruments 
of multi-scalar meta-governance are more appropriate. The following question is addressed:

1. How do local stakeholders perceive the vertical urban-governance processes of integrated urban 
policy and to what extent do their experiences fit in with the principles of consensual multi-level 
governance and good governance of the EU or with the principles of strongly-regulated multi-
scalar meta-governance?

The focus on vertical-governance processes addresses the important question about the 
effectiveness of the steering and regulation processes of urban integrative-policies, such as in the 
Dutch BCP, and the consequences for effective integrative policies and collaboration processes 
at the local level in urban-restructuring neighbourhoods.

We investigated local stakeholders’ perceptions about the steering of the Dutch BCP in one 
case study in the city of Breda. The analysis is based on in-depth interviews with local cabinet 
members and officials in the local authority, and directors of the local housing associations. We 
show how rescaled urban integrative policies work out in local practice and how the outcome 
is affected through vertical steering and the regulation of cities. These findings improve our 
understanding of intergovernmental relationships and current steering instruments and 
highlight the critical factors in these relationships, enabling us to offer the best conditions to 
improve distressed estates.

Strategic policy-making for post-WWII housing estates
It is often assumed that all the stakeholders agree about the problems in distressed 
neighbourhoods and about the effective policies to resolve them. However, this agreement is not 
self-evident. As stressed in social-constructionist perspectives, powerful stakeholders can create 
a specific point of view about problems and the most appropriate policies to resolve them. These 
stakeholders can then deliberately neglect other policy options. In particular, narratives about a 
social fact can be a force in themselves and play a central role in the agenda setting, the problem 
definition, and the policy dynamic (Roe, 1994; Stone, 2002; Kemeny, 2002). Struggles about the 
agenda setting and polices between stakeholders of all kinds are often played out in the micro-
politics of policy development and policy delivery (Newman, 2001). In chapter 3 the focus is 
on local stakeholders’ perceptions about problems and effective policies in urban-restructuring 
neighbourhoods, and we address the following research question:

2. What perceptions do the different local stakeholders have of the problems and solutions in urban-
restructuring estates and to what extent can these perceptions be explained by power relationships?

Above we enumerated several general physical, social, and management problems in post-
WWII housing estates that can, however, differ remarkably between neighbourhoods. Local 
policymakers and residents can also perceive reality in a neighbourhood differently. By using 
a social-constructionist perspective on the narratives about post-WWII neighbourhoods and 
by paying attention to power relationships as stressed in the critical-governance literature, we 
evaluated local stakeholders’ perceptions about the problems and the most appropriate strategies 
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to resolve them. This research contributes to an in-depth understanding of the framing of 
particular problems and policies in distressed neighbourhoods; the research was carried out in 
the post-WWII Bouwlust neighbourhood in the city of The Hague. The findings are based on 
in-depth interviews with policy managers of the local authority and the housing associations, 
and residents’ representatives. In addition to the interviews, we used our own and secondary 
survey results in order to compare the stakeholders’ perceptions with those of the residents. We 
show the opposing perceptions about the problems and the strategies to resolve them held by 
powerful and powerless stakeholders. This chapter contributes to a deeper understanding of the 
agenda setting and the policy strategies for urban restructuring neighbourhoods.

Stakeholders’ motives for cooperation and their perceptions about their roles and tasks
Network theory (Kooiman, 1993; Rhodes, 1996) often stresses the necessity of cooperation 
in policy networks between the public, private, and voluntary actors to enhance resources 
and develop effective policies, such as in urban-restructuring partnerships. Unfortunately, 
cooperation does not always develop as expected. For example, stakeholders may have different 
expectations with respect to cooperation in partnerships and about the particular roles and tasks 
the various stakeholders have to fulfil. These perceptions are our focus in chapter 4.

3. What expectations do local stakeholders have of each other with respect to partnerships within 
the urban restructuring process, how do they perceive the cooperation within the partnerships in 
practice, and how can the functioning of the partnerships be explained?

Local stakeholders’ perceptions of each other’s motives and their roles and interests may differ 
and consequently affect the cooperation in a partnership. In urban-governance literature the 
role of these perceptions has not as yet been systematically researched. This deficiency is an 
important reason for discussing the matter in depth. Local stakeholders’ perceptions can be 
related to the network-theory principles of sharing power, reciprocity, and trust. However these 
perceptions can also be related to the contrary principles of ‘new’ managerialism, namely the 
dominance of powerful stakeholders and short-term pragmatism in order to increase resources 
(Clarke and Newman, 1997; Newman, 2001). The research was carried out in two area-
based urban-restructuring partnerships in the city of Breda. The analysis is based on in-depth 
interviews with local cabinet members and officials of the local authority, the directors and 
managers of the relevant housing associations and health- and welfare organisations, and 
residents’ representatives. Our findings contribute to a better understanding of the contradictory 
perceptions about the roles and tasks within and between the organisations in urban 
restructuring, how changed institutional conditions contribute to these particular perceptions, 
and the way in which they impair cooperation in urban restructuring.

Network management
Collaboration in urban restructuring is a complex process. Urban restructuring is highly capital 
intensive because of the huge investments in the public space, the dwellings, and facilities of 
all kinds. The profusion of actors involved intensifies the complexity further. Their particular 
interests in urban restructuring may differ substantially. Furthermore, changing circumstances 
in the course of time also contribute to this complexity. It may be evident that the partnerships 
(or policy networks) in urban restructuring must be effectively managed to develop and sustain 
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a joint-working capacity (Kickert, 1997). This aspect stands to the fore in chapter 5, in which 
research question 4 is addressed:

4. What are the successes and failures in network management in urban-restructuring processes? 
What other intervening factors affect these processes? How can the interaction of all these factors on 
the restructuring areas be explained? What lessons can be learnt?

The organisation of the collaboration in public-private partnerships can differ markedly and 
may vary enormously in the strength of the actual collaboration (Stoker, 1998). This institutional 
design (or process design) has a major impact on the further process of collaboration (Stoker, 
1998; Lowndes and Wilson, 2001). The quality of network management is also an important 
factor in the collaboration process (Kickert et al., 1997). In governance literature, all kinds of 
network-management instruments are put forward in order to achieve and sustain a joint-
working capacity. But the internal institutional conditions of the organisations involved and 
changing circumstances can also influence the cooperation process (Edelenbos, 2005).

In this chapter we are concerned with all these factors and the way they affect the 
collaboration processes in urban restructuring. The evaluation is based on a research study 
that focuses on the policy development and the further implementation process of the urban-
restructuring plan of a large shopping centre and its direct surroundings that required major 
physical interventions in the public space, shops, and dwellings in the post-WWII Hoograven 
housing estate in the city of Utrecht. In-depth interviews about the satisfying or dissatisfying 
processes and results were held with key actors of the local authority, the housing association, 
the development company involved, and with residents’ representatives and shopkeepers. We 
show the relative importance of network-management instruments and we facilitate a better 
understanding of the important intervening factors in public-private partnerships in urban 
restructuring.

Long-term capacity building
The improvement of urban-restructuring neighbourhoods is a long-drawn-out process. 
It requires the long-term commitment of a broad range of stakeholders, while changed 
circumstances can change stakeholders’ perceptions about effective policies and collaboration in 
the course of time. It is therefore extremely important to deal adequately with new situations and 
new insights of all kinds in order to achieve a sustainable working capacity and better policies 
(e.g. Koppenjan and Klijn, 2004). Although considerable attention is given in the governance 
literature to the start of governance practices, such as the institutional design (e.g. Stoker, 1998; 
Lowndes and Wilson, 2001), far less attention is paid to the factors that contribute to a broad 
long-term working capacity in partnerships. In order to address this gap in governance literature 
we formulated the following research question for chapter 6.

5.  To what extent is collaboration in urban restructuring directed towards long-term relationships, 
and what factors contribute to long-term collaboration processes?

According to network theory (Rhodes, 1996) such values as reciprocity and mutual trust should 
result in long-term working capacity. However, area-based urban-restructuring partnerships 
can be less directed to this. Newman (2001) clarifies the differences in collaboration in four 
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partnership models. On the basis of Newman’s models (see above) we concentrate on the factors 
that are capable of achieving a broad long-term commitment and better policy results. About 
50 in-depth interviews were carried out with professionals of the local authorities, the housing 
associations, schools, the police, and welfare organisations and with residents’ representatives. 
The research was carried out in six post-WWII housing estates, namely the Bouwlust housing 
estate in the city of The Hague; the Pendrecht housing estate in the city of Rotterdam; the 
Heuvel housing estate in the city of Breda; the Holtenbroek housing estate in the city of Zwolle; 
the Malburgen housing estate in the city of Arnhem; and the Kruiskamp housing estate in the 
city of Amersfoort. These six case studies facilitate a cross-case comparison of the collaboration 
processes in urban restructuring (similarity or dissimilarity with respect to various governance 
dimensions). We identify the factors that contribute or seriously hinder a broad long-term 
collaboration capacity in urban restructuring partnerships.

1.5 Methodology

The aim of the research is to reach an in-depth understanding of the perceptions of local 
stakeholders of the policies and collaboration processes in urban restructuring. We used 
multiple governance dimensions to address the central research question, namely national 
state-local state interactions in urban policies (chapter 2); strategic policy-making for post-
WWII neighbourhoods between local stakeholders (chapter 3); the stakeholders’ motives 
for collaboration in urban restructuring and their specific perceptions of their roles and tasks 
(chapter 4); and a process-focused analysis on the functioning of the area-based partnerships in 
urban restructuring (chapter 5 focuses on the role of network management and chapter 6 on the 
factors in long-term capacity building).

In our research we selected the qualitative case-study approach as the most appropriate 
methodology. According to Bryman (2008) this type of research design is aimed at achieving 
a detailed and contextual understanding of events and processes within a small number of 
cases. These cases are the focus of interest as the unit of analysis, such as partnerships in urban 
restructuring neighbourhoods. One of the most important considerations for this research 
design is the in-depth investigation of the actors’ perceptions of the why and how of the complex 
(multi-scaled) urban governance practices in urban restructuring, based on a multi-actor 
evaluation of the policies and cooperation (Van der Meer and Edelenbos, 2006). Qualitative 
case-study research based on semi-structured in-depth interviews with key actors was therefore 
considered the most appropriate method for investigating these perceptions in depth and 
addresses the five research questions comprehensively. The interviews were based on various 
topic lists of potentially-important variables derived from the relevant literature (see above).

During 2004 – 2008, 79 semi-structured in-depth interviews were carried out with local 
stakeholders of the local authorities, housing associations, residents’ organisations, primary 
schools, the police, and welfare and health organisations. All the interviewees selected were key 
actors with respect to the development and implementation of urban restructuring policies; 
such as local cabinet members; policy coordinators; process managers; project managers; 
neighbourhood managers; directors and managers of the housing associations, of health and 
welfare organisations, and of the primary schools; community workers; representatives of the 
residents’ organisations, shopkeepers; and neighbourhood police officers. The selection of some 
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stakeholders differs for the various case studies and depends on the particular research question 
addressed. Each interview was digitally- or tape-recorded and transcribed in full. The list of the 
people interviewed with the years of the interviews is given in Appendix A.

Another important aspect of the chosen case-study approach is that it is capable of 
contributing to scientific knowledge by offering an in-depth view of reality and can therefore 
contribute to a more appropriate theoretical explanation (Flyvbjerg, 2006). According to 
Flyvbjerg (2006) the strength of case studies is in contrast with more conventional scientific 
notions that assert that one cannot generalise (general context-independent knowledge) on the 
basis of individual case studies, because each context determines the process and its outcome 
(context-dependent knowledge). In Flyvbjerg’s view, however, (2006, p. 229), “the strategic 
selection of case studies” enhances their generalisability. We clarify the selection process of the case 
studies below.

We selected eight post-WWII housing estates involved in urban restructuring. An 
important selection criterion for a housing estate was that the collaboration process and 
the implementation of the urban restructuring policies had started several years ago, in order 
to investigate all aspects of urban governance in urban restructuring in depth. We started 
the research with an in-depth investigation of local actors’ perceptions about the vertical-
collaboration process between central and local government in the BCP in the medium-
sized city of Breda, located in the south of the Netherlands. In this city we also investigated 
the horizontal-collaboration processes in two case studies, namely in the Heuvel and Noordoost 
housing estates. In particular, we thoroughly investigated the collaboration process in the Heuvel 
housing estate in the course of time (November 2004 – January 2008). We therefore interviewed 
some key actors in this urban restructuring estate two or three times.

Figure 1.2 Map of the cities of the case studies in the Netherlands
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Furthermore, there can be major differences between cities in the local context. In order 
to investigate in depth the possible variation in urban governance between Dutch cities and to 
explain these similarities and dissimilarities (e.g., Pierre, 2005; Flyvbjerg, 2006), we broadened 
the research with six other case studies. We selected both medium-sized and large cities on 
several geographical locations in the Netherlands. In addition to the two case studies in the 
city of Breda, we selected three other case studies in three medium-sized cities: the Holtenbroek 
housing estate in the city of Zwolle, located in the north-east; the Malburgen housing estate in 
the city of Arnhem, located in the east; the centrally-located Kruiskamp housing estate in the 
city of Amersfoort. Three other case studies are located in large cities in the densely-populated 
Randstad in the west: the Bouwlust housing estate in the city of The Hague; the Pendrecht 
housing estate in the city of Rotterdam; and the Hoograven housing estate in the city of Utrecht 
(see Figure 1.2 for the map of the cities of the case studies in the Netherlands).

These eight case studies are exemplifying cases (Bryman, 2008, p. 56) for Dutch urban 
restructuring, because they share the same basic characteristics: they were all built in the 
post-WWII period between 1950 – 1975; all have many social dwellings; all have the same 
governance model for urban restructuring neighbourhoods: one depending on a strong 
relationship between the local authority and the housing associations. In addition, all the 
cities share the same government model within the Dutch decentralised unity state. This 
model implies that the local authorities develop policies within the boundaries set by central 
government. Thus, all the case studies share the same basic physical and institutional variables, 
but can differ in some relevant contextual variables (Pierre, 2005), such as the population 
structure, the amount of social cohesion or the position of the housing estate on the local 
housing market. The reliability and validity of the qualitative results in our case studies have been 
checked by comparing and contrasting our findings with those found in both the theoretical and 
empirical governance literature (similar or dissimilar findings). By doing so, the generalisability 
of the research findings can be sharpened and can contribute to more insight in the usefulness 
of various theoretical concepts about urban governance (e.g. Eisenhardt, 1989; Pierre, 2005; 
Bryman, 2008). One of the ambitions of this research can thereby be achieved.
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2 Dutch urban governance:  
multi-level or multi-scalar?

Kokx, A. and Van Kempen, R. (2010) Dutch urban governance: multi-level or multi-scalar? European 
Urban and Regional Studies, 2010, 17. Copyright © 2010 Sage.

Abstract

Many accounts of urban governance emphasise municipal and neighbourhood scales, featuring 
local participation, social cohesion and the relationship between local government and residents. 
By contrast, our focus is the vertical governance processes of integrated urban policies. We 
concentrate on the effectiveness of the steering of urban policies. Using a Dutch city as a 
case study, we evaluate local stakeholders’ experiences in the vertical governance processes of 
integrated urban policy and the extent to which their experiences fit in with the theoretical 
notions of multi-level governance or multi-scalar meta-governance and the EU principles of 
good governance. The key result is that Dutch urban policy incorporates dominant neo-liberal 
multi-scalar meta-governance, owing to the simultaneously strong market orientation and state 
regulation. The legitimacy of urban policy is brought into question when city authorities have 
very little influence on its contents but are judged on its results. The major lesson learnt is that 
neo-liberal centralistic steering in the core domains of local government that aim to achieve 
effective and coherent urban governance practices is counterproductive.

Keywords: Cities, EU, neo-liberalism, Netherlands, urban governance

2.1 Introduction

The sharing of policy goals between various government layers (supranational, national, regional, 
local) is not self-evident. National governments structure policies that suit national priorities, 
while local authorities have their own concerns. Tension can arise between government layers 
when national policies conflict with locally set goals (Pratchett, 2004). Furthermore, local 
government has to cooperate with local stakeholders to implement urban policy. Difficult 
situations arise when different government layers fail to share policy visions.

Political integration within the European Union [EU] is an important development in 
intergovernmental relations. Policies are negotiated at EU level, where the frameworks are set 
for national and subnational policies and regulations. Consequently, policymaking has become 
Europeanised and complex through the range of actors involved ( Jessop, 2006; Painter, 2008; 
Heinelt and Niederhafner, 2008). Some authors refer to these new intergovernmental relations 
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as multi-level governance. The term refers to negotiated, non-hierarchical exchanges between 
institutions at transnational, national and local levels and a vertical layering of governance 
processes at these levels, based on interdependency (Pierre and Stoker, 2000; Peters and Pierre, 
2001).

In contrast, other authors (e.g. Peck and Tickell, 2002; Brenner, 2004; Jessop, 2006) stress 
that relations are less consensual and more hierarchical and are actively organised and regulated 
in a complex manner by the EU and national states, according to neo-liberal policies and 
instruments, at different levels, scales, areas and sites: multi-scalar meta-governance ( Jessop, 
2006). In this research we are concerned with the question of to what extent consensual non-
hierarchical multi-level governance principles feature in Dutch urban policies or whether the 
concept of a multi-scalar meta-governance perspective is more appropriate.

Collaboration between central and local government departments and the private and 
voluntary sectors (governance) implies that policy goals are shared. However, this sharing is 
not self-evident, because interests and priorities may differ. With respect to good governance, 
in the White Paper on European Governance (CEC, 2001, p. 10) the parameters are set by 
five principles: openness, participation, accountability, effectiveness and coherence, as may be 
expected in the vertical relationship of integrated urban policies. In the past decade, such policies 
have been developed throughout Europe: the Politique de la Ville in France; die Soziale Stadt in 
Germany; Kvarterløft in Denmark; the New Deal for Communities in the UK; and the Grote 
Steden Beleid (Big Cities Policy) in the Netherlands. These policies have a strong governance 
orientation (Brenner, 2004; Jacquier, 2005; Fuller and Geddes, 2008). The focus in this paper is 
the vertical governance processes of the Dutch Big Cities Policy [BCP]. The question we address 
is: How do local stakeholders perceive the vertical urban governance processes of integrated 
urban policy and to what extent do their experiences fit in with the principles of consensual 
multi-level governance and good governance of the EU or with the principles of strongly 
regulated multi-scalar meta-governance?

We have investigated the implementation of the Dutch Big Cities Policy through a case 
study of the medium-sized city of Breda. The situation there exemplifies the BCP municipalities. 
They share the same basic characteristics, namely many rented dwellings and problematic 
housing areas, and the same government model. Furthermore, they have the same policy model 
for deprived neighbourhoods: one that depends on the relationship between the municipality 
and the housing associations. We investigated the European, national and local frameworks for 
urban policy set down in policy documents and we interviewed local stakeholders about their 
experiences in the development of urban policy. Their visions are important, because they directly 
concern urban governance and how the intergovernmental relationship affects it. The Dutch case 
serves to illustrate the functioning of governance between government layers and contributes to 
the international debate about the steering of urban policies in Europe.

In the next section we review the changes in urban policies and the method of governing 
since the 1970s. We then describe the national goals of the BCP and the regulatory framework. 
We report the experiences of local stakeholders in section four. Our conclusions are presented in 
the final section.
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2.2 Urban policies: multi-level governance or multi-scalar meta-governance?

In this section we first describe the development of urban policies during the last few decades in 
order to place the Dutch BCP in the broader context of West European economic developments 
and the changes in the method of governing in urban policies. Secondly, we discuss the features 
of the multi-level governance and multi-scalar meta-governance approach with respect to 
intergovernmental relationships. We conclude this section with a description of the UK 
experiences in the steering of urban policies.

Urban policies and the rescaling of responsibilities of governments
During the Keynesian post-WWII welfare state, urban policies were directed to the equitable 
distribution of welfare within the territory of the national state (Brenner, 2004). Researchers 
using the political economy approach, such as Harvey (1989; 2005), Jessop (2002; 2006) and 
Peck and Tickell (2002), assert that, having had to adjust to new economic conditions in the 
market-driven global economy since the 1970s, the present method of governing in Europe 
contrasts sharply with the Fordist – Keynesian post-WWII era. The role of central government 
has been redefined. State powers have been partially upscaled to supranational agencies such 
as the EU, the International Monetary Fund and the World Bank and partially downscaled to 
regional and local levels (Tickell and Peck, 2003). However, these processes do not self-evidently 
imply that the national state has lost power. Strategic issues are often still within the competence 
of the national state (e.g. recent state reforms in Denmark: Andersen, 2008).

According to Brenner (2004, p. 106), a national state’s urban locational policies are a key 
mechanism in state spatial restructuring. Since the 1970s, entrepreneurial urban governance 
(Harvey, 1989) “has served as a major catalyst, medium and arena of state rescaling processes” 
(Brenner, 2004, p. 174). The policies include state spatial projects (involving the decentralisation 
of spatial economic policies to regional and local levels to enhance governance capacity) and 
state spatial strategies to enhance the territorial competitiveness of local and regional economies 
on the one hand and to restrict welfare demand on the other (Peck and Tickell, 2002; Harvey, 
1989; 2005; Brenner, 2004; Jessop, 2006).

Since the end of the 1990s, the EU has acknowledged the importance of cities under the 
umbrella of EU regional policy (see, for an overview, Parkinson, 2005). In the EU framework for 
urban policy, the long-term integration of economic, social, and environment policies at the local 
level should counter social exclusion and enhance urban liveability and economic prosperity. 
Distressed neighbourhoods receive particular attention (the European Commission, 1999; the 
Urban Acquis: EU Informal Ministerial Meeting, 2004; the Bristol Accord for Sustainable 
Communities: ODPM, 2005; the Leipzig Charter on Sustainable European Cities, 2007). These 
EU agreements function as an EU policy framework for the content of national urban policies 
such as the Dutch BCP.

Multi-level governance or multi-scalar meta-governance?

Multi-level governance
The new intergovernmental relations between the EU, national states and subnational levels 
of government are often termed multi-level governance (Pierre and Stoker, 2000; Peters and 
Pierre, 2001; Hooghe and Marks, 2001). The multi-level governance approach links with the 
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governance-as-network approach (Davies, 2005). Multi-level governance relates to the concept 
of the polycentric state through the dispersal of state power, owing to societal complexity 
(Kooiman, 1993), and the concept of self-steering inter-organisational networks (voluntary 
coordination through negotiation – Rhodes, 1996). These authors stress the interdependency of 
actors in network theory, such as between government layers. Multi-level governance does not 
deal with the sovereignty of states directly (Hooghe and Marks, 2001) and is not controlled from 
above as in hierarchical systems, but is complementary (Peters and Pierre, 2004, p. 83). Rhodes 
emphasises the manner in which policy networks mediate these relationships through linking 
central government departments with local government and the private and voluntary sectors. 
Kickert and colleagues (1997, p. 6) define policy networks as “(more or less) stable patterns of 
social relations between interdependent actors, which take shape around policy problems and/
or policy programmes.” Transnational policy networks between the EU and national states are 
nested in the formal government institutions and feature: high dependence on the policy sector; 
depoliticised policymaking; the dependence of supranational agencies on other agencies to 
deliver a service; and the need to aggregate interests (Rhodes, 2000, p. 58).

Within this framework of transnational policy networks, it is important to refer here to 
the EU. The European framework for urban policy is based on goals and principles negotiated 
between member states committed to the Open Method of Coordination [OMC] (CEC, 
2001). This method of regulation is directed to a common urban agenda at both European and 
member state levels (Atkinson, 2002). Since the European Charter of Local Self-Government 
(1985), attention has been paid to the strengthening of local democracy by the decentralisation 
of policies to make them appropriate to local circumstances (Council of Europe, 1985: Articles 
4.3 and 4.5). These principles were later confirmed as the Principles of Subsidiarity and 
Proportionality (European Convention, 2003: Article 9; Treaty of Lisbon, 2007).

The principles of openness, participation, accountability, effectiveness and coherence are 
considered to be essential conditions for policy integration between various government levels 
and policy sectors and for citizen involvement and empowerment (see also Novy and Hammer, 
2007). These principles apply to all levels of government: global, European, national, regional and 
local (CEC, 2001). These good governance principles refer on the one hand to the networked 
mode of governance (openness, participation, coherence) and on the other to the neo-liberal 
‘new’ managerialism mode of governance (accountability and effectiveness) (Rhodes, 2000, p. 
57). In this paper our concern is with the question of to what extent the principles of subsidiarity 
and good governance fit in with the practice of the Dutch BCP or whether the regulation is 
more characteristic of the neo-liberal multi-scalar meta-governance principles we discuss below.

Multi-scalar meta-governance
In contrast to the consensual and self-steering notions of the multi-level governance approach, 
the multi-scalar meta-governance approach emphasises the active coordination and regulation of 
economic and social policies: meta-governance refers to the organisation of governance in order 
explicitly to structure particular governance arrangements between the state and the market and 
to allocate and coordinate resources ( Jessop, 2000; Rhodes, 2007) at the supranational, national 
and sub-national levels; multi-scalar refers to the rescaling of government and governance 
upwards, downwards and sideways ( Jessop, 2006). Geddes (2005), for example, stresses that 
a partnership ethos has evolved not only in the neo-liberal heartlands (the UK, the USA, 
Australia, New Zealand), but all over Europe; it is strongly promoted by the EU owing to the 
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strong pressure of the neo-liberal agenda. This ethos implies that social development and social 
cohesion are no longer the sole responsibility of governments but are also the responsibility of 
private companies and the community.

According to Jessop, the problems of coordination across different areas are neglected in 
the multi-level governance approach, as are the power positions of government in different 
areas. In Jessop’s view (2006, p. 150), the principle of subsidiarity must be closely linked to the 
increased role of subnational and cross-national agencies in the implementation of EU and 
national agendas. The multi-scalar meta-governance approach stresses that the EU acts as a 
strong co-director in the OMC with respect to policy content. This notion is in contrast to the 
traditional idea of the sovereignty or political authority of the national state in the multi-level 
governance approach (Agnew, 2005).

In Jessop’s opinion (2006, p. 150), the EU is a key player as well as a key site in a post-
national “embedded neo-liberalism” with respect to economic and social policies. Other authors 
stress the intervening neo-liberal strategies of the national states (e.g. Gamble, 1994: “the 
strong state”; Le Galès, 1998: “dominated governance”; Peck and Tickell, 2002: “authoritarian 
governance”; Lascoumes and Le Galès, 2007: “the interventionist state”; Fuller and Geddes, 
2008: “a dirigiste state”; Andersen, 2008: “centralized decentralization”). Thus, both the EU and 
the national states play a central role in the regulation of urban policies. This situation may also 
apply to our case – the Dutch BCP.

Furthermore, under the heading of a depoliticised modernisation or efficiency agenda 
in national and supranational policies, a framework of agreements can be an important policy 
instrument in achieving the goals of the EU and national governments (Lascoumes and Le 
Galès, 2007, p. 17), as in the EU under the OMC. However, according to Jessop (2006, p. 153) 
the OMC features “an unstable equilibrium of compromise” rather than a stable coherent policy. 
Frameworks of agreements can also have an important function in urban policies to achieve 
national aims, as in the Politique de la Ville in France with the Contract de la Ville (Reiter, 
2008) and the Local Area Agreements between central government, local government and local 
stakeholders in the UK (Davies, 2009).

According to Lascoumes and Le Galès (2007, p. 13), these frameworks can create a view of 
the state as a (natural and neutral) coordinator – non-interventionist and primarily directed to 
mobilising and integrating policies in order to shape coherence. According to these authors, the 
use of this instrument is rarely questioned in terms of “autonomy of will, reciprocity of benefits, 
their sanctions” and their long-term effectiveness. Thus, although central governments have 
relinquished some forms of direct control, they remain powerful actors in the indirect control of 
local government and local networks through “governing by contract” (Lascoumes and Le Galès, 
p. 13).

National performance-management systems can also contribute to the realisation of 
national goals (Clarke and Newman, 1997). Rhodes (2007, pp. 24 – 25) stresses that centrally 
steered local networks actually imply a transformation towards vertical intergovernmental 
relationships rather than horizontal coordination between stakeholders at the local level. As a 
consequence, local networks lose their autonomy, distinctiveness and effectiveness. This situation 
contrasts sharply with the wish for the autonomy or devolution of political power in order to 
strengthen local democracy for optimal problem solving; clearly, the democratic performance of 
public service is in question (Stoker, 2005, p. 166; Davies, 2005; Skelcher, 2006). According to 
Larner (2003), instruments such as best practice, audit, contracts, performance indicators and 
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benchmarks are not neutral tools. Neo-liberalism may have different variants in place and time 
(Larner, 2000; 2003; Tickell and Peck, 2003); centralist steering according to neo-liberal agendas 
and instruments may well be a major feature of the Dutch BCP.

The steering of urban policies in the UK
We report here the experiences with the steering of urban locational policies at the 
neighbourhood level in the UK, seen as a neo-liberal heartland (Larner, 2003; Tickell and Peck, 
2003). These experiences provide a backdrop for our analysis of the Dutch BCP.

In 1997, New Labour came to power. Joined-up government, with a holistic service delivery 
ethos, is a central feature of New Labour’s local modernisation agenda, aimed at efficiency 
through devolved institutional arrangements (Fuller and Geddes, 2008). However, the exercise 
of tight central government control with respect to local government priorities and performance 
constrains effective horizontal joined-up collaboration at the local level and the capabilities of 
communities to influence these arrangements (Cowell and Martin, 2003; Fuller and Geddes, 
2008). In the UK, centrally steered locational urban policy is paramount, as the Local Area 
Agreements [LAA] between central and local government, the Local Strategic Partnerships 
[LSP] and the New Deal for Communities [NDC] exemplify. Various reasons for this central 
steering in the UK are mentioned in the literature.

Brenner and Theodore (2002) stress the path-dependency of regulation/spatial change. UK 
national politicians still see democracy in the top-down model of the past, based on a lack of 
confidence in the ability of the lower tiers of government to meet the national interest (Cowell 
and Martin, 2003; Davies, 2005); according to Stoker (2005), national steering in the UK is 
the managing of distrust. Furthermore, the focus of central government is on public service 
reforms regardless of local political implications, as in the LAAs, the LSPs and the NDCs. A 
focus on rapid delivery and separate policies (silos) leads to a depoliticising of the policies and 
coordination problems (Davies, 2009; Cowell and Martin, 2003; Fuller and Geddes, 2008).

LSPs must also develop Local Neighbourhood Renewal Strategies, as in the NDCs of the 
39 ‘worst’ neighbourhoods, in order to become more ‘main-stream’. Thus, this policy is aimed 
at preventing further social fragmentation between places and within society. The central state 
regulates these rescaled initiatives through monitoring, auditing, targeting and budgetary 
management (Fuller and Geddes, 2008). Another explanation for this centralism is found in the 
central government’s behaviour of avoiding the risk of failure, owing to the political sensitivity 
of the policies (Geddes, 2006). Risk avoidance leads to a focus on short-term visible results 
in NDCs and LSPs through outputs and by using specific indicators under tight budgets and 
time constraints. Following government guidelines leads to mimetic isomorphism (conformity). 
According to Fuller and Geddes (2008, pp. 275 – 276), New Labour’s governance approach 
subordinates the social to the market.

Centralism in urban policies can therefore be explained by the path-dependency of the 
former centralised steering in the welfare state, a central focus on efficiency in the delivery of 
public services, the prevention of further social fragmentation and the political sensitiveness of 
central government’s flag-ship policies. In sum, locational urban policies and the use of neo-
liberal regulation instruments are embedded in a multi-scalar meta-governance landscape. 
The assumptions and network-based notions of joined-up government are clearly called into 
question (Newman, 2001, p. 125).
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2.3 The national framework in the Dutch Big Cities Policy

Although the Netherlands is a decentralised unitary state, Dutch local authorities depend on 
central government finance; they receive 80 percent of their income through central government 
grants. This subvention would imply a balanced co-governance (Groenendijk, 1998, p. 174), as 
in the Big Cities Policy [BCP]. In this section, we consider the goals and regulation principles 
of the central government in the BCP and compare them with the policy aims and methods of 
regulation in urban policies reported in the literature (see above). Formal policy documents and 
policy descriptions found in the literature form the basis of this section.

The BCP has dominated the strategies to resolve urban problems in the Netherlands since 
1994. Currently, 31 large and medium-sized cities are included. The third period of the BCP 
commenced in 2005. The policy has acquired a strong governance orientation through the 
variety of parties involved (Van Kempen, 2000). The period during which the BCP was in full 
swing facilitated the evaluation of the problem-solving capacity of the policy, especially how it 
has been affected by governance shared by central and local government.

National policy goals of the Big Cities Policy
In the current period (2005 – 2009), an important aim of the central government in the BCP 
is to arrive at “an economically vital city offering high quality locations and close social cohesion. A city 
that offers work to those who seek it” (Ministerie van BZK, 2004, p. 4).

Here we can see the strong EU and central government focus on strengthening the 
economic competitiveness of cities (Peck and Tickell, 2002; Harvey, 1989; 2005; Brenner, 2004; 
Jessop, 2006). With respect to the policy aims of the BCP, the central government formulated 
five social effects – or outcome objectives – for the 2005 – 2009 period:

1.  improved objective and subjective safety;
2.  improved physical quality of the environment;
3. improved social quality of the environment;
4.  middle- and upper-income groups bonded with the city;
5.  improved economic strength of the city.

From its inception in 1999, Big Cities Policy II has incorporated urban restructuring. The policy 
promotes an area-based approach for disadvantaged estates, mostly those built in the early post-
WWII period and the large-scale estates dating from the 1960s. Restructuring the social rented 
housing stock is the instrument designed to combat spatial segregation (Van Kempen and 
Priemus, 2002). Restructuring an estate is also expected to improve its position in the regional 
housing market. Transforming the estates into pleasant residential milieus should attract higher-
income groups and bond them with the city (Priemus et al., 1997; Van Kempen, 2000).

After 2009, the central government’s involvement in urban policies is still legitimated by the 
assertion that:

“Vital cities are important as a motor for the development of the Netherlands. If cities function 
inadequately, the prosperity and welfare of all citizens, in the whole country suffers.” (Ministerie van 
VROM, 2008, p. 3)
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Thus, in the future Dutch BCP, economic aims will remain paramount. Furthermore, 
egalitarian imperatives are also proposed (Ministerie van VROM, 2008, p. 1): cities, particularly 
disadvantaged neighbourhoods, must develop towards the national average. Here we can see the 
path-dependency of the Dutch welfare state directed to combating further social fragmentation. 
A hybrid policy of neo-liberal growth imperatives combined with social democratic values of 
(spatial) equality is envisaged (Larner, 2003; Peck, 2004).

The national regulatory framework of the Big Cities Policy
Concrete plans are set out in the Long-Term Development Programmes (Meerjaren 
Ontwikkelings Plannen) produced by the cities. These plans are agreements between local and 
central governments about the urban policies to be realised in the policy period. The central 
government must approve the agreement documents. The national goals of the policy listed 
above, which form the controlling framework for the Big Cities Policy III period (2005 – 2009), 
are based on 50 performance or output indicators. Thus, the central state defined the strategic 
context and national priorities for urban policies by using a framework of agreements and 
instruments of performance management.

With respect to the regulation of urban restructuring, the White Paper published in 1997 
(Ministerie van VROM, 1997) describes a strong market orientation: building for the market 
sector rather than giving priority to social housing, and decreasing central government budgets 
for the cities. Housing associations and other market parties in the real estate sector are 
encouraged to make additional investments. Municipalities were asked to conclude performance 
agreements with the housing associations (Ministerie van VROM, 2004). Here we can see a 
neo-liberal performance-driven regulatory framework as stressed in the meta-governance 
approach (see above): a major role for the market in order to enhance resources through a 
partnership arrangement between local government and the housing associations; and the 
parameters of the content and the means of delivering the policy set by the national state.

An aim of the central government for the 2005 – 2009 period of the BCP is to achieve 
visible results and to reduce the bureaucracy involving the municipalities. This focus on the 
short-term success of the BCP illustrates the central government’s risk-avoiding behaviour. 
With respect to the organisation of the BCP, the central government set out the following starting 
points: (1) steering on results; (2) less bureaucracy; (3) policy transparency; (4) a specific set of 
measures for the city to make its own choices or take a tailor-made approach; (5) steering with 
an integrated approach (Ministerie van BZK, 2004). Here, we can see the EU good governance 
principles of effectiveness (steering on results, less bureaucracy); openness (policy transparency); 
coherence (integrative policies); accountability (measurable results); and participation and 
subsidiarity (taking into account specific local circumstances and strengthening local democracy 
through cities making their own choices). The cities have to account for the results at the end 
of the policy period. The central government also stresses the partnership between central and 
local government in the BCP. The partnership was formulated for the 2005 – 2009 policy period 
in the White Paper “Working Together on the Strength of the City” [Samenwerken aan de 
Krachtige Stad]:

“Cities and the state are playing here as equal partners. This partnership is characterised by mutual trust 
with a strong city as the result.” (Ministerie van BZK, 2004, p. 7)
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Thus, the central government stresses the consensual non-hierarchical multi-level governance 
principles of policy networks between central and local government, based on the diffusion of 
state power (equal partners) and mutual trust.

Furthermore, the Dutch government has played an important initiating role in the 
establishment of an EU framework for urban policies through offering support for national and 
European knowledge networks for information and policy transfer (Ministerie van BZK, 2005)1. 
It is therefore no surprise that neo-liberal policy aims and regulation instruments are paramount 
in the Dutch BCP. Consequently, these transnational policy networks can affect the cities’ room 
for manoeuvre (Rhodes, 2000).

2.4 Local perceptions about the content and the steering of the BCP

In this section we report on how local stakeholders perceive the vertical urban governance 
processes of the Dutch BCP, the focus of this paper. The municipality cabinet members and 
officials (six respondents) responsible for the BCP in the city of Breda and the three directors of 
the local housing associations were asked to evaluate the steering of the BCP. Semi-structured 
interviews were used to elicit information. We concentrated on the critical factors identified 
in the literature on multi-level governance (trust, consensus, equality) and multi-scalar meta-
governance (dominance, coordination problems) and compared local perceptions with the EU 
principles of good governance, namely openness, participation, accountability, effectiveness and 
coherence. First, we describe the local policy aims of the BCP in our case study.

Local policy goals of the city of Breda
The city of Breda had about 171,000 inhabitants in 2007; it is located between Rotterdam in 
the Netherlands and Antwerp in Belgium. The above-mentioned central policy goals are all 
included in its development plan (Gemeente Breda, 1999a). The two general national goals 
in urban restructuring (to improve the regional housing market position of the estates and to 
acquire a different resident profile by restructuring the housing stock) serve as local policy goals 
for the city’s two urban estates that were being restructured. These are the area of Noordoost, 
built in the 1960s, and the early post-WWII Heuvel estate (Gemeente Breda, 2001a, 2001b). 
For Noordoost, a radical transformation is envisaged, namely the creation of a new urban estate; 
a new suburban environment; and a new garden estate. In addition to the central goals, the local 
government has formulated the following: residents should be able to pursue a housing career 
locally. Dwellings that match the preferences of the present residents of the area must therefore 
be provided.

Of all the municipalities in the BCP, Breda has the largest proportion (49 percent) of 
owner-occupied properties. Nevertheless, the local government aims to increase this percentage, 
partly at the expense of social housing. According to the municipality, this strategy should have 
a positive influence on the liveability of areas within the city. The local government reports, 
however, that the citizens do not seem to have any problems concerning liveability in the city 
and are unperturbed by the physical degradation of the social housing stock (Gemeente Breda, 
1999b). Thus, although the local government in Breda added one priority of its own (housing 
for the present residents), the content of local urban policies is strongly influenced by the central 
government’s policy framework regardless of the citizens’ perceptions of the situation.
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A neo-liberal market orientation
The political economy approach (e.g., Harvey, 1989; 2005; Jessop, 2002; 2006; Peck and Tickell, 
2002; Brenner, 2004) states that, under the pressure of economic transition, the welfare state’s 
distributive role has changed, leading to fewer generic government budgets. The governing style 
has become more entrepreneurial by attracting private investment (Harvey, 1989). How is this 
reflected in Breda?

Present urban policy in the Netherlands has a strong market orientation, with lower central 
government budgets for the cities – as proposed in the 1997 Urban Restructuring White Paper 
(Ministerie van VROM, 1997). Breda is now confronted with this turnaround in state financial 
contributions, with consequent greater financial pressure on the local authority. The coordinator 
of urban restructuring states: “The whole budget for urban restructuring is now considerably less and 
the areas you have to handle are greater.”

The central government’s withdrawal means that the city receives only half the subsidy for 
urban restructuring that it had before 1997. To implement the centrally steered policy, local 
authorities must cooperate with semi-public and private institutions to assemble the budget 
needed for restructuring these urban estates. Attracting investment from others requires the local 
government to adjust its role to proactive coalition-building.

This strategy is an attempt by the central government to encourage private investment from 
housing associations and other bodies and to reduce public investment. The implementation 
of the policy under these central government requirements makes the cities dependent on the 
central government and third parties. This dependency was reinforced by the requirement to 
draft performance agreements with the housing associations by the end of 2004. The cabinet 
member with the social issues portfolio describes this pressure:

“That pressure helped shake everybody up and agree that we mustn’t lose that subsidy. Then things really 
got started and everybody put their best foot forward. Then a lot could be done. Obviously, something 
very exciting is needed.”

The pressure to draw up agreements with the housing associations strengthens the dominant 
position of the central government, because otherwise the local government would lose the 
additional central government resources.

Persuading others to invest is not easy. The multi-level governance literature stresses 
consensus in policy networks in which goals are reached through the exchange of resources, 
whereas multi-scalar meta-governance emphasises the active organisation of governance 
arrangements by the central government. This latest approach fits in with the intention of 
the central government that, as a result of partnerships in restructuring urban estates, a self-
generation process should arise through investment by other parties. However, according to the 
director of one housing association, a self-generation process is far from self-evident, owing to 
the housing associations’ autonomous position:

“An atmosphere has been created in which the state can enforce with authority what has to be done. 
We think that, at the implementation stage, it would be better to take into consideration who owns 
the houses, who decides when these houses are no longer useful, and who decides on the demolition and 
construction plan. This is important, because whoever demolishes old houses and builds new ones is the 
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one who invests. So it is logical that the main question then becomes: ‘What does this mean for us in 
financial terms?’”

Since the interests of the central government and local stakeholders do not necessarily coincide, 
the exchange of resources is not self-evident. Investment in the estates cannot be enforced top-
down because of the autonomous position of the housing associations and similar organisations. 
The intention of the central government to retreat financially and have others invest will not be 
met automatically. Real estate owners may have other financial interests. This situation could lead 
to constraints on the local government’s ability to fulfil central government urban restructuring 
goals while being held responsible for the results.

Subsidiarity and openness?
Unequal power positions between government layers can lead to dominance ( Jessop, 2006), 
whereas the EU subsidiarity principle of devolution is seen as an important success factor for 
appropriate urban policies. A lack of local authority input concerning the responsibilities 
for policy can erode the public accountability of elected local councils and reduce local 
responsiveness (Stoker, 2005; Skelcher, 2006; Davies, 2009). Does the local government perceive 
a balanced sharing of power between central and local government?

We have found several critical factors that contribute to questions of authority and 
subsidiarity. For example, centralised steering by performance or output indicators should result 
in a lack of authority for local government. As a cabinet member in Breda says:

“My experience is that every city has its own requirement profile…. So you can’t lump everyone together 
[using the same output indicators for all cities]. So I say, ‘then you must give the cities maximum 
freedom to solve their own problems’, but all those output indicators force you to fiddle about with the 
tiniest details.”

Thus, in sharp contrast with central government intentions to give the cities more policy 
discretion, the opposite is perceived at the local level, namely centralisation and conformity. This 
manner of steering has a negative effect on the role of local democracy, as a cabinet member 
describes:

“Those two officials from the Ministry of Economic Affairs come round every year. They act like 
patricians telling us how everything has to be done. This is not what the local council thinks should 
happen.”

This perceived centralised manner of steering can cause serious problems for local democracy, 
because the local government is accountable to the local citizens and to central government 
at the same time. Consequently, citizens’ participation in policy development is limited. Less 
responsiveness to local needs can lead to local conflict or apathy.

Mutual trust as stressed in the BCP White Paper for the period 2005 – 2009 concerns the 
degree of agreement between the network participants regarding the manner of regulation. 
With the new quantitative output indicators, the central government seeks to achieve more 
transparency about how money is spent (Ministerie van BZK, 2004). However, as seen by 
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the local authority, the control mechanisms mean that the central government dominates the 
municipalities. The cabinet member of the municipality of Breda says:

“Sometimes I had the impression that higher-level people just made comments on the content of the new 
Long-term Development Plan because they felt they were expected to. I mean, it’s the grip of the state 
on the cities…. And we have sometimes heard a department say: ‘You have too many aspirations, you 
can’t fulfil them all.’ Then, three weeks later, you hear that for large parts of the programme: ‘You haven’t 
formulated enough aspirations.’”

The central government’s desire for more openness about policy goals and results has led to its 
distrust of the city’s capability to make its own choices. Consequently, the local government’s 
trust in the central government has also fallen. Mutual trust, a key feature in the network 
concept (Rhodes, 1996) is not observed at the local level. The local authority feels patronised 
by the central departments and local managers feel frustrated. The coordinator of the BCP 
describes his frustration with the central government’s output indicators:

“Someone in the Ministry of the Interior would count the troublemakers down to the very last person. 
Then I said, because I won’t disguise my feelings, ‘Do you know who the real nuisance is here? It’s you!’ I 
was tired of it.”

There is no agreement on authority or how regulation should take place. Local stakeholders 
feel that central government steering is patronising. According to the local authority, central 
government departments want to exert power over the cities. This perceived attitude conflicts 
with the EU principle of subsidiarity to strengthen local democracy and achieve effective policy. 
These local perceptions clearly fit in with the multi-scalar meta-governance perspective, namely 
that subsidiarity is an instrument for achieving the goals of the EU and national governments 
( Jessop, 2006).

Accountability?
One of the five principles of good governance is accountability: government institutions are 
held responsible for the outcomes of their policies. We found some serious problems for local 
government concerning accountability in the BCP.

First, we found confusion about accountability between the central government in The 
Hague and the local government of Breda with respect to the impact of external factors that 
affect the local results of the policy. One BCP goal is the accommodation of new economic 
circumstances by reducing the mismatch in the local labour market (Ministerie van BZK, 
2004). In the past two decades, the closure of several factories in the city of Breda has affected 
the employment figures. The local authority feels that the city has little influence over these 
developments, which are part of the world economic scene. Moreover, decreasing the labour 
market mismatch cannot be achieved quickly, because long-term central government investment 
in education is required. Consequently, the question is to what extent the local authority can be 
held responsible for the results. The cabinet member with the BCP portfolio says that the central 
government does not consider these circumstances:

proefschrift-Kokx.indd   48 13-04-10   11:32



49

“With respect to the economy, we’ve always said that this is related to the dollar exchange rate 
and we don’t have any influence on that. Breda is really suffering from the loss of jobs, especially in 
manufacturing and banks…. But is local government to blame for that?”

The second problem was the discrepancy between central and local government interpretations 
of local government results. In the past, determining whether a local government had 
implemented policy successfully was difficult because only qualitative goals were formulated. 
However, the central government now requires the quantitative formulation of output objectives. 
According to the local authority, the measurability of results is problematic. Some output 
objectives could be interpreted in different ways. The municipality’s BCP coordinator cites the 
example of domestic violence, where the output objective measure is a decrease in domestic 
violence figures (Ministerie van BZK, 2004):

“Suppose the citizens of Breda became more assertive and took their problems to the police or crime 
registration office more often. The number of recorded incidents of domestic violence would then rise. 
How should the increase be interpreted? I would say that we had done our best; the problem had become 
visible. But the ministry said the opposite: ‘Domestic violence has increased; you haven’t reached your 
target!’”

Thus, quantitative output figures can be interpreted in various ways. A lack of agreement 
between the central and local governments on the interpretation of these figures can lead to 
conflict when the city is held responsible for the results.

Effectiveness and coherence policy?
One current central government goal is less bureaucracy. However, in our case study the opposite 
is experienced. According to local stakeholders, effectiveness is under threat because of the time 
that must be invested in the central government’s control instruments. The cabinet member for 
the BCP in Breda says: “The Big Cities Policy II is now coming to an end and the regulations have 
only been tightened.”

In local perceptions, the policy cycle demands enormous managerial capacity in the 
municipality. The same cabinet member also says:

“There are enormous differences between the degree of freedom in Working Together on the Strength of 
the City [the Ministry’s White Paper] and the specification of the questions by the central government in 
the direction of the municipality.”

The cabinet member explains this situation by the compartmentalisation of the central 
government departments, each directed to its own short-term goals, whereas coherent integral 
policies are a critical factor in successful EU urban policies. The local perception is that the 
Ministry of the Interior is failing to carry out its coordinating role. Local authorities note 
the central government departments’ policy inconsistencies and how these impinge on the 
effectiveness and coherence of urban policy. The BCP coordinator says: “The policy principles and 
rules of the central government are already in conflict with each other, let alone with local policy.”

Here, we can see problems of a lack of coordination as stressed in multi-scalar meta-
governance ( Jessop, 2006). Policy is not formed in the integrative manner required by the BCP 
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and EU frameworks (European Commission, 1999; ODPM, 2005; the Leipzig Charter, 2007). 
A lack of vertical integration leads to inconsistency. As one municipal cabinet member put it: 
“The ministries do whatever they wish.” Thus, the explanation of this lack of coordination is found 
in the ministries’ authoritative power to deliver their own priorities through local government 
without paying attention to coherence in urban policies.

The Minister for the BCP has also reported the irritation of the cities with respect to 
the strict frameworks, the time-consuming monitoring, the way of giving account and the 
compartmentalisation at the central level (Ministerie van VROM, 2008). Recent research by 
the National Court of Audit (2008, p. 65) into the development of new urban policies for 40 
targeted disadvantaged neighbourhoods reported to the Dutch parliament that local practice 
still perceives a lack of opportunities for local priorities and for a tailor-made approach. This 
statement implies that the findings in the case study reflect wide experience in the Dutch cities.

2.5 Conclusions

We investigated how local stakeholders perceived the vertical urban governance processes of 
integrated urban policy and to what extent their experiences fitted in with the principles of 
consensual multi-level governance or with the principles of strongly regulated multi-scalar meta-
governance. We used the city of Breda as a case study to evaluate the Dutch BCP. We compared 
local stakeholders’ perceptions with the critical factors of the multi-level governance approach 
(trust, consensus, equality) and the EU principles of subsidiarity and good governance (openness, 
participation, accountability, effectiveness, coherence) and with those of the multi-scalar meta-
governance approach (dominance, coordination problems). It is clear that several critical factors 
obstruct the achievement of balanced urban governance in the BCP.

First, we found that Dutch urban restructuring policy simultaneously features strong market 
orientation and state regulation. The legitimising of the Dutch central government’s involvement 
in the BCP can be explained by the former traditions of centralised steering in the Dutch 
welfare state with, on the one hand, the egalitarian imperatives of combating further social and 
spatial fragmentation and, on the other, the aims of neo-liberal international competitiveness 
with a central role for the cities: a hybrid Dutch neo-liberal urban policy. According to local 
stakeholders’ perceptions, the central government’s dominance in the BCP hinders urban 
governance in the steering and development of urban policies. The neo-liberal centralised 
performance-driven regulatory framework of the BCP contravenes the rhetoric of a partnership 
of equality between central and local government (Ministerie van BZK, 2004) and conflicts with 
the EU principles of subsidiarity and proportionality.

Decreasing central government budgets have also led the central government to initiate 
processes linking local government and the private sector in order to enhance effectiveness 
by using the private sector’s financial resources. Local governments have to form local 
partnerships and have become dependent on the willingness of public and private institutions, 
such as housing associations, to invest in housing estates. Problems arise when (a) the central 
government withdraws financially; (b) the local government is dependent on the cooperation 
of external partners; and (c) the local government has to defend its outcomes to the central 
government.
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Second, we found problems as regards accountability between central and local government 
concerning the measurability of results. Problems between central and local government arise 
when the city is judged on its results without structural urban problems being taken into 
account.

Third, a lack of coordination makes consistent, effective, integrated urban policies difficult 
to achieve at the local level because of fragmentation at the central government level and the 
failure of the Ministry of the Interior to direct policy in an integrative manner. This lack of 
vertical integration diminishes the problem-solving capacity of the cities and conflicts with the 
EU principles of effective and coherent integrative urban policy to achieve sustainable urban 
development (European Commission, 1999; Leipzig Charter, 2007).

The general conclusion to be drawn is that local stakeholders find the vertical relationship in 
urban governance problematic. Goals and policies formulated at the central level are interpreted 
in different ways at the local level. The five EU principles of good governance in the White 
Paper (Ministerie van BZK, 2004) – effectiveness (steering on results, less bureaucracy), 
coherence (integrative policies), openness (policy transparency), accountability (measurable 
results) and participation (taking into account specific local circumstances and the strengthening 
of local democracy through making their own choices) – are perceived by local government 
authorities as in contradiction to the promises of good governance in the White Paper. Our 
findings illustrate the tensions that arise over the amount of control between government layers. 
This tension can be explained by the unequal power positions between the EU and the national 
state on the one hand and local government on the other; i.e. multi-scalar meta-governance 
( Jessop, 2006). Furthermore, the Dutch government has played a central role as an initiator and 
mediator in neo-liberal urban policy transfer at EU and national levels in Europe.

These findings contrast sharply with the consensual, non-hierarchical notions of the multi-
level governance approach, which should result in mutual trust, agreement and coherence. 
Consequently, we did not find balanced co-governance in Dutch urban policies. We conclude 
that the centralised steering by performance management in the BCP model puts pressure on 
intergovernmental relationships: the detailed intervention of the central government in local 
government domains generates local-level frustration and tension. Furthermore, this steering 
appears not to have the desired effect of strengthening the organisational capacity of local 
interdependent public and private organisations. The failure of urban policies to fulfil specific 
local needs and solve specific local problems leads to the disempowerment of local democracy 
(e.g. Stoker, 2005; Davies, 2009).

Our findings are in accordance with those found in other West European countries (e.g. the 
UK, France, Denmark) and can be explained by factors found in the political-economy approach. 
A major lesson to be learned is that centralised steering in the core domains of local government 
is counterproductive in terms of urban governance practices, particularly as regards policy 
integration in disadvantaged estates, which requires the involvement and trust of many partners 
(e.g. Cowell and Martin, 2003; Rhodes, 2007). If the idea of urban governance is to succeed, 
trusting the capacities of local government is a first requirement (e.g. Stoker, 2005). Additionally, 
urban policy must have a long-term perspective with enough financial scope to resolve problems. 
This requirement conflicts with the reality of decreasing budgets and the dubious short-term 
successes of the national urban flagship policies on which cities are currently judged and that 
hinder the achievement of effective and coherent urban policy (e.g. Geddes, 2006; Davies, 2009). 
Reconciling local and central government will challenge current urban policies throughout 
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Europe. It will be far from easy in an increasingly Europeanised neo-liberal multi-scalar meta-
governance landscape.

Note

1 On the European Urban Knowledge Network (EUKN), see [http://www.minbzk.nl].
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3 A fact is a fact, but perception is 
reality: stakeholders’ perceptions and 
urban policies in the process of urban 
restructuring
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Policy, and will be published in 2010. Co-author: R. Van Kempen. Copyright © 2010 Pion.

Abstract

Distressed urban areas suffer, by definition, from a number of serious problems. It is often 
assumed that all relevant stakeholders agree about the character of these problems and the 
right policy solutions. Reality, however, is more complex. In this paper we investigate how local 
stakeholders and residents in a Dutch post-WWII neighbourhood perceive urban problems 
and solutions. The findings show the very opposite perceptions about reality and about effective 
solutions in distressed neighbourhoods held by local managers and residents. The main 
conclusion is that a power-driven narrative of problematic post-WWII neighbourhoods within a 
neoliberal strategic urban agenda has led to a power-driven urban governance arrangement and 
to the exclusion of residents.

3.1 Introduction

Problems in distressed urban areas are often a combination of different issues in physical, social, 
and economic terms. A declining quality of the housing stock often goes hand in hand with an 
increasing concentration of low-income households and unemployed people, increasing crime 
rates, and such problems as decreasing social cohesion and liveability. Declining incomes may 
introduce several intricate spirals of decline, leading to fewer shops and other facilities, and the 
declining quality of public services. These developments are well documented in the literature 
on neighbourhood change and decline (e.g. see Dekker and Van Kempen, 2005; Kazepov, 2005; 
Murie et al., 2003; Wacquant, 1996).

How the different stakeholders of an area perceive its problems is not a frequent discussion 
topic, at least not in the official documents that are usually published. In general, there always 
seems to be a kind of agreement about the state of the neighbourhood. Its description can be 
strongly influenced by, for example, current ideas on the national level (expressed by a minister 
perhaps) or by the political parties in power at the local level. These ideas can determine whether 
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the problem of a distressed urban area should be formulated principally in terms of poverty, or 
social exclusion, or something else.

Currently, the improvement of distressed areas usually takes place under the heading of 
urban restructuring. This is the restructuring of the social-rented housing stock by demolition and 
the sale of social dwellings and the building of owner-occupier dwellings in the market sector 
(Priemus, 2006). Perceptions about the problems and solutions for distressed neighbourhoods are 
played out in the micro-politics of local policy delivery, such as in local partnerships; these spaces 
can be highly contested (Newman, 2005). They can exclude the voices of the most marginalised 
(e.g. see Geddes, 2000) and favour those of the leading elite networks (Swyngedouw, 2005). 
Little attention is given in the literature to the ways in which power relationships and the 
different perceptions of stakeholders affect urban restructuring policies. In this paper, we focus 
on this relationship; the following question stands to the fore: what perceptions do the different 
local stakeholders have of the problems and solutions in urban-restructuring neighbourhoods 
and to what extent can these perceptions be explained by power relationships?

We have selected for our case study a Dutch restructuring neighbourhood: Bouwlust in the 
city of The Hague. Bouwlust is an early post-World War II [post-WWII] neighbourhood, built 
in the late 1950s and the 1960s. Dutch urban restructuring policy is particularly directed to areas 
of this kind.

In section 2 we give a brief literature overview of the manner in which dominant perceptions 
about urban problems are framed and translated into urban policies and of their underlying 
governance processes. In section 3 we describe the features of our case study. Section 4 is the 
empirical section. Our conclusions, which contribute to the debate about the contested and 
contradictory nature of urban governance, are presented in section 5.

3.2 The framing of urban problems and urban governance

The various stakeholders involved in urban governance for disadvantaged neighbourhoods can 
hold conflicting ideas about problems and solutions (Uitermark, 2005). The insights derived 
from social constructionism could contribute to an in-depth understanding of the particular 
perceptions of problems and solutions for distressed neighbourhoods. Social-constructionist 
perspectives stress that the perceptions of powerful groups about particular social problems 
are really claims that purposefully neglect others’ claims about this social reality (Spector and 
Kitsuse, 1977).

Social constructionism questions the taken-for-granted assumptions about social facts and 
stresses the interactive processes of ‘claims-making’ in social policy. Thus, social constructionism 
focuses on how power-struggles between interests can have a decisive impact on particular 
policies and on society, such as in housing. Social constructionism emphasises the broader 
circumstances of policymaking and the importance of the social, political, and economic context 
in which particular policies are embedded. Moreover, this approach is strongly influenced by 
discourse analysis, the sociology of social problems and the sociology of power ( Jacobs et al., 
2004).

As emphasised in critical-discourse analysis, the perceptions held by powerful groups 
could have a major influence on policy formulation. These perceptions are mental operations: 
interpretation, thinking and arguing, drawing conclusions, and so forth. The perceptions are 
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often based on particular knowledge, beliefs, understandings, attitudes, ideologies, norms, and 
values (Van Dijk, 1993, p. 257). These particular perceptions of the problems and solutions in 
distressed neighbourhoods and their underlying rationalities and governance processes are the 
central focus of this paper.

However, political rationality is not based on neutral knowledge, but on reality that is 
actively processed (Lemke, 2001), as stressed in the neo-Foucauldian concept of governmentality. 
It links governing with modes of thought: mentality. As is emphasised in the sociology of 
social problems (e.g. see Schneider, 1985; Spector and Kitsuse, 1977), Swyngedouw (2005, p. 
2001) stresses that a particular way of talking (or linguistic coding) about problems, and about 
particular strategies to resolve them, may lead to a political consensus capable of producing 
hegemony and with it the legitimacy of the policy. This inference implies that the power to 
define a certain social problem is crucial in gaining policy attention in a particular time and 
space ( Jacobs et al., 2004). Furthermore, the legitimacy of the policy needs a convincing narrative 
of a social problem, often based on negative stereotyping, a coalition of support, and institutional 
measures to implement a particular agenda, such as in housing policies ( Jacobs et al., 2003, p. 
430). These stories or narratives provide explanations of how the world works and represent a 
specific worldview about what is ‘good’ and what is ‘evil’. They are a force in themselves and 
play a central role in the agenda setting, the problem definition of a social fact, and the policy 
dynamic (Kemeny, 2002; Roe, 1994; Stone, 2002). In particular, portraying the issue in such 
a way that the policy intervention chosen would be in the broad public interest might be a 
powerful instrument in achieving particular goals (Stone, 2002).

According to Kemeny (2002, p. 186), housing research should focus on these narratives by 
“identifying the myths, sagas, imagery and archetypes that are used to carry a discourse and 
give it positive emotive charge.” Furthermore, attention should be paid to the metanarratives 
or the deeper structures of meaning that lie behind concept formation through narratives. A 
metanarrative, such as the society/state-market metanarrative, is the integrated whole of a ‘field’ 
of concepts at a particular moment in time (Kemeny, 2002).

It is clear that decision-making in policy processes is not a value-free process, but is 
embedded in a social, economic, and political context, as stressed in regulation and post-
structural approaches (Lemke, 2001; Uitermark, 2005), and in the sociology of power ( Jacobs 
et al., 2004). Insight into this process of problematisation in which the objects and parameters of 
policy are defined (MacLeod et al., 2003; Raco, 2003a) is extremely important in understanding 
why and how the agenda is set for distressed neighbourhoods (Atkinson, 2000).

However, policymaking is not a top-down process of a government authority, but is shaped 
by a plurality of actors (Dean, 1999, p. 72). Or, in the words of Foucault (1982, p. 793): “Power 
relations are rooted in the system of social networks.” Rather than seeing state power as fixed 
social control, the critical-governance approach stresses the social production of power (Taylor, 
2007), such as in governance processes in urban-restructuring neighbourhoods. Moreover, the 
capability of actors to influence the policy agenda depends on the centrality of their position in 
governance networks, as in area-based urban-restructuring partnerships. Furthermore, their clout 
depends on the degree of interdependency between government and other institutional actors 
(Uitermark, 2003), as may be the case between local government and housing associations.

In Foucault’s notion of power, communities might not be powerless subjects of government, 
but can use their counteracting power to influence or change the agenda (Raco, 2003b; 
Taylor, 2007). According to Raco (2003b), this interaction process between governments 
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and their subjects is often neglected in the governmentality approach by paying too much 
attention to structure that would constrain social agency to change governance practices and 
government agendas. Furthermore, these agendas are not self-evidently logical or coherent, 
as under neoliberal regimes, but may be contradictory, owing to competing political demands 
(Raco, 2003b). An example is the tension in the policy aims of strengthening the city’s global 
competitiveness on the one hand and on the other combating the (unintended) negative effects 
of these processes: namely social exclusion in distressed neighbourhoods (Brenner, 2004).

Because of the conflicting rationalities of hierarchy, market, and network, governance 
practices are often highly contested spaces (Davies, 2005). Struggles take place on different 
scales, such as the macro-politics at the national level between central government departments, 
between central and local government, and in the micro-politics at the local level (Newman, 
2005), as in distressed neighbourhoods. Over and above that, the devolution of responsibilities 
to the local and sub-local level has given access to non-state actors in governance processes, 
but at the same time power and control are recentralised at the national and sub-national level 
(Brenner, 2004). In these hierarchical forms of governance the parameters of the policy are 
decided elsewhere and not at the local or sub-local level. In consequence, owing to the policy 
fragmentation at the national level, this fragmentation is often reproduced at the local level 
(Davies, 2009). Besides, centralistic steered urban policies restrict the capabilities of communities 
to influence these policies (Fuller and Geddes, 2008).

In addition, governance arrangements have given access to powerful stakeholders from the 
market. This privileged access to power facilitates the dominance of particular narratives (the 
market and citizens as consumers). The policies often feature the managerialised politics of 
effectiveness and efficiency with narrowed thought patterns on social problems and solutions, 
on welfare recipients, and particular spaces for policy intervention (Clarke and Newman, 
1997). This dominance of particular narratives about problems and solutions purposefully 
neglects alternatives and often subordinates the social to the market (Fuller and Geddes, 
2008). These neoliberal governance processes might entrench existing power relationships, 
reproduce inequalities, and disempower the community (Davies, 2007; Fuller and Geddes, 2008; 
Swyngedouw, 2005; Taylor, 2007). These market forms of governance differ fundamentally from 
community governance in which it is stressed that the community of a particular place, such as 
of a distressed neighbourhood, should be the largest stakeholder in the decision-making process 
(Somerville, 2005).

In addition, if community representatives are involved in urban governance, their influence 
in decision-making depends strongly on the willingness of other stakeholders to share power 
(Arnstein, 1969), whereas many area-based governance practices feature unequal power 
struggles, owing to differences in resources (Davies, 2007). Besides, distressed communities can 
be further stigmatised by referring to their unwillingness and lack of competence to be engaged 
in the regeneration policies (Imrie and Raco, 2003).

In this paper we are particularly concerned with local managers’ and residents’ perceptions 
of the policy agenda for distressed neighbourhoods and the underlying governance processes. In 
order to place our case study in context, we first describe the changes during the last few decades 
in Dutch housing and urban restructuring.
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3.2.1 Dutch urban housing and restructuring policy
During the 1970s and 1980s the restructuring of the housing stock was directed to the less 
affluent households living in distressed neighbourhoods in order to improve their housing 
conditions. Consequently, derived from the narrative of housing as a merit good and the goal of 
combating inequality, new social dwellings were built in these distressed neighbourhoods. This 
outcome illustrates the metanarrative (Kemeny, 2002) in Dutch post-WWII housing: namely a 
strong role for the state (the ‘good’) in the delivering of decent housing for its citizens. Since the 
end of the 1980s, urban revitalisation has come to the fore in Dutch urban policy discourse; this 
revitalisation was mainly aimed at strengthening the market economy in global competitiveness 
(Vermeijden, 2001). This urban policy was legitimised by the assertion that weak groups would 
automatically profit from the spin-off effects, particularly on the labour and housing markets. 
Thus, this policy would be good for the whole urban society (Stone, 2002).

The technology of neoliberalism (Lemke, 2001, p. 201) also became paramount in Dutch 
housing policy under the slogan: “more market, less government” (Boelhouwer, 2002, p. 226). 
It illustrates the changed metanarrative between the state (the ‘evil’) and market (the ‘good’) 
(Kenemy, 2002) in Dutch housing. Since 1995 the position of the housing associations has been 
changed by their liberalisation. They have become hybrid organisations, fulfilling their primary 
public task of providing housing for lower income groups, but also acting as independent 
private organisations operating as a true market party on the housing market (Van Kempen and 
Priemus, 2002). Central government cutbacks, like those in urban restructuring, have increased 
the interdependency between the local authorities and housing associations (Priemus, 2006).

Since 1997, in line with the aims of neoliberal urban revitalisation, Dutch urban 
restructuring policy for post-WWII neighbourhoods has featured the replacement of social 
housing by more expensive – in particular owner-occupied – housing (Vermeijden, 2001). In 
sharp contrast with the past, the problematisation of the one-sidedness of the housing stock 
and the imbalance in the population structure (too large concentrations of poor households) 
came prominently to the fore by the neoliberal narrative that the city-oriented national growth 
strategy would be affected (Uitermark, 2003). The call for a new national urban-restructuring 
policy also came from ‘below’: from the networks (Foucault, 1982) of the housing associations 
and the local government authorities (Uitermark, 2003).

3.3 The features of Bouwlust in the city of The Hague

The neighbourhood we selected in which to address our research questions was Bouwlust in the 
city of The Hague – the third largest city in the Netherlands (482,500 inhabitants in 2009) and 
located in the western part of the densely populated Randstad. The Bouwlust neighbourhood is 
located in the Southwest District of The Hague (see Figure 3.1).

The dwellings in the Bouwlust neighbourhood were built between 1956 and 1967; it was 
designed in accordance with the Dutch building philosophy of “Het Nieuwe Bouwen” (Dutch 
functionalism) with considerable open green space between multi-storey dwellings (see Figure 
3.2). Owing to the decrease in the population in the course of time, the scattered small shopping 
centres are not doing well. Now in 2009 the Bouwlust neighbourhood has 7,077 dwellings for a 
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population of 15,080. In 2009, 70 percent is social housing and 85 percent of the total housing 
stock is multifamily dwellings.

Over the course of time the population structure has changed markedly, through the moving 
out of the original inhabitants and the moving in of starters on the housing market and families 
with lower incomes (Gemeente Den Haag, 2004). The proportion of native people has decreased 
from 52 percent in 2000 to 36 percent in 2008 (from 59 percent to 52 percent respectively, in 

Figure 3.1 The location of the Bouwlust neighbourhood in the city of The Hague

Figure 3.2 Impression of the Bouwlust neighbourhood (photograph by Anita Kokx).
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the whole city). From 2000 to 2008, the share of people with a Turkish background increased 
from 10 to 18 percent; the share of people with a Moroccan background increased from 7 to 13 
percent. Compared with the city average, there are more children (aged 0 – 20 years) and elderly 
residents (65 years and older). In 2008, 10 percent of the population was unemployed (see Table 
3.1).

3.4 Problem analysis and problem resolution in Bouwlust in the city of The 
Hague

In this empirical section we report our investigation of the local stakeholders’ and residents’ 
perceptions of the problems and solutions in our case study. In 2007 we held semi-structured 
interviews with ten key respondents and we used policy documents to elicit information. 
The visions of the local government officers, the housing association managers, and residents’ 
representatives of the residents’ organisation are particularly important, because these people 
are involved in the governance processes in the neighbourhood. The semi-structured interviews 
lasted on average one-and-a-half hours for each respondent. In addition to the interviews we 
carried out a survey in the spring and summer of 2007 (random sample of 600 households 
in Bouwlust; response 29 percent with a slight over-representation of native Dutch, highly 
educated people, and owner-occupiers). Although this paper has a qualitative focus on local 
stakeholders’ perceptions, we compare some topics with the residents’ perceptions in our survey 
and with secondary survey results in order to put the residents’ opinions into context.

Table 3.1 Characteristics of Bouwlust compared with the city of The Hague as a whole 
(Percentages at 1 January 2009).

Characteristics Bouwlust The Hague

Social-rented dwellings (%) 69 34
Owner-occupied dwellings (%) 22 45
Multi-family dwellings (%) 85 77

Total number of dwellings 7,077 234,667
Residential mobility (%) 16 16 

Low incomes* (%) 63 50
High incomes* (%) 8 16
Unemployed (%) 9.9 5.5
Ethnic minorities (%) 64 48
Age group ≤ 20 years (%) 25 23
Age group ≥ 65 years (%) 14 13
One-person households (%) 34 38
Total number of inhabitants 15,080 482,510

* Note: percentage of low incomes = percentage of households in the two lowest income quintiles in 2004; percentage of high 
incomes = percentage of households in the highest income quintile in 2004.
Source: Den Haag in http://www.denhaag.buurtmonitor.nl).
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3.4.1 One-sidedness of the housing stock and of the population
The most important threat perceived in the municipal problem analysis for Bouwlust is that 
it has become “a temporary shelter with an increasing amount of in-actives” (Gemeente Den 
Haag, 2001, p. 39). According to the local government officers and housing association managers 
interviewed, the one-sidedness of the housing stock and the rapid change in the population 
during the last few decades were important reasons for starting urban restructuring. A housing 
association manager illustrates this as follows:

“The most important reason was the enormously one-sided housing stock in The Hague Southwest [part 
of which is where our case study is located]. Most dwellings are owned by the housing associations and, 
except for five percent, all are multi-storey dwellings without an elevator. During the 1980s and 1990s 
very many people moved out, particularly families and the elderly. People from the urban-restructuring 
neighbourhoods and other poor neighbourhoods of the city moved in. Consequently it really became the 
bottom end of the housing market.”

These shared perceptions about the poor housing-market position of the neighbourhood, owing 
to the poor perception of the one-sidedness of the housing stock (type of dwellings), and in 
particular the poor perception of the concentration of low-income groups [the ‘evil’ (Kemeny, 
2002; Roe, 1994; Stone, 2002)] illustrate the framing of problems by the local authority and 
housing associations (Dean, 1999; Jacobs et al., 2004; Schneider, 1985; Spector and Kitsuse, 
1977). These perceptions are similar to those of central government about post-WWII 
neighbourhoods (see Ministry of Housing, 1997) and this reiteration illustrates the pervasiveness 
of the Dutch narrative about the problems in these neighbourhoods.

The municipal problem analysis (Gemeente Den Haag, 2001, p. 15) and several housing-
association managers stressed that the availability of a relatively large number of large and cheap 
dwellings has contributed to the influx of lower income groups, in particular of larger families of 
minority ethnic origin. Thus, the neighbourhood almost automatically has assumed an important 
function on the housing market for this population group. However, neither policy documents 
nor local managers mention this function’s importance. It probably does not fit in with the 
dominant policy narrative of urban restructuring (Spector and Kitsuse, 1977; Swyngedouw, 
2005).

Moreover, the municipal problem analysis stresses that the technical and living quality of 
the housing stock is relatively good compared with the other parts of the Southwest District, 
because of the younger housing stock and the recent renovation of many dwellings (Gemeente 
Den Haag, 2001, p. 28). Local managers do not report poor technical quality of the dwellings: 
“These are very pleasant dwellings and the people living in them have been there for a long time,” 
says a housing manager. In our survey (2007), the residents said they were satisfied with their 
dwellings in Bouwlust, giving their dwelling an assessment of 6.9 (1 = very bad, 10 = excellent). 
In a municipal questionnaire (2007) we found similar residents’ opinions about their dwellings, 
namely an assessment of 7.0; the same as the city’s average (http://www.denhaag.buurtmonitor.
nl).

However, despite the good perceived quality of the dwellings and the fact that several multi-
storey blocks have recently been renovated, a residents’ representative points out that they have 
now been marked down for demolition:
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“Initially, apartment blocks were completely renovated and are good from a technical point of view, but 
the paint was not yet dry when we got the message that they would be demolished.”

In her perception, “demolition was a strategic decision” of the housing association. An official also 
stresses the housing associations’ strategic emphasis on restructuring their social housing stock. 
Since the housing associations’ financial interdependency, they would have changed their vision 
on their property, namely from a primary concentration on maintenance towards a proactive 
entrepreneurial focus on property development and the strategic repositioning of their housing 
stock. According to this respondent this changed institutional context has contributed to a 
“shared sense of urgency” to cooperate in urban restructuring.

The strategic interest of the local authority comes explicitly to the fore in policy documents: 
the restructuring of the housing stock must contribute to the regional and local aims of 
attracting and holding households with great purchasing power or “selective growth” (Gemeente 
Den Haag, 2009, p. 5, italics in original) to increase the socioeconomic basis for facilities; and 
to increase the (inter)national attractiveness in inter-urban competitiveness. The building 
programme (including restructuring) forms part of the urbanisation agreements with central 
government, and illustrates the vertical layer of this governance arrangement (Brenner, 2004) 
in Dutch housing and urban restructuring. Instruments to achieve this selective growth are the 
demolition of social housing and the building of 70 percent of the dwellings in the market sector, 
in order to create a social mix. This policy has been justified (Stone, 2002) by the statement that 
15 percent of all new dwellings in the city will be affordable for the lowest income groups and 
that they also automatically benefit from the existing stock made available from the moving-up 
of higher income groups (Gemeente Den Haag, 2004; 2009).

Thus, under the neoliberal imperatives of the central state, the city, and the region, and under 
the strong market conditions in Dutch housing and restructuring, the local authority and the 
housing associations are strongly interdependent (Priemus, 2006; Uitermark, 2003). Moreover, 
they have the same perceptions about the most appropriate urban policies to reach their aims. 
This correspondence is also reflected in the change in the policy narrative from one directed 
to the improvement of the housing conditions of poor residents in distressed neighbourhoods 
towards a market-oriented housing policy that is primarily directed at more affluent households 
(Vermeijden, 2001).

But, what about the residents? Residents’ representatives strongly disagree with this policy, 
because residents are forced to move and for many of them the new dwellings are not affordable:

“Must we make room then for somebody who can pay €200,000 [price of owner-occupied property] or 
more than €600 [rent]? (…) And do you worry about this? Then I have to say ‘Yes’, because you must 
be realistic, you must move. But I cannot pay more than €100 more than the rent I pay now [€300 a 
month], or I would find myself in difficulties.”

In our survey (2007), only 12 percent of the residents perceive the new dwellings as not being 
too expensive for the residents in the neighbourhood. These findings illustrate that scant account 
is taken of the interests of poor residents in urban-restructuring policy. On the contrary: local 
managers perceive poor residents as the problem that large-scale restructuring must resolve. 
A local manager points out that, because of this “strategic interest”, the local authority and the 
housing associations decided not to give residents any role in strategic decision-making.
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In strong contradiction, active residents wanted to have a bigger say. The chair of the 
residents’ organisation reports that active residents lost confidence in the local policymakers 
and left the cooperation process, because they felt they were not being taken seriously. Also 
in our survey (2007) only 10 percent of Bouwlust’s residents thought that they had enough 
opportunities in decision-making. In strong contrast, the local authority stereotypes the residents 
as “outsiders”: they are not able to build and sustain social networks. Therefore, they feel little 
involvement with and they have a low participation in the policies (Gemeente Den Haag, 2007, 
p. 14). Thus, there is a clear gap between the perceptions of the residents and those of the local 
authority and the housing associations with respect to the amount of community participation.

In order to use their counteracting power more effectively (see Davies, 2007), after five 
years of being inactive in urban restructuring policies, the residents formed their own housing 
committee. However, whether they will have any chance of changing the urban-restructuring 
plans substantially is doubtful, because the current policy plan for the district emphasises 
that, for community participation, “only small margins remain open” and these lie only in the 
refurbishment of the public space (Gemeente Den Haag, 2007, p. 32). This outcome contrasts 
sharply with community governance that stresses that the residents should have the biggest say 
(Somerville, 2005).

3.4.2 Social cohesion
The municipal problem analysis reports a lack of social cohesion (Gemeente Den Haag, 
2001). Local managers also frequently perceive this. According to them, it is related to the 
one-sidedness of the population (lower income groups and a mixed-ethnic population). Local 
managers express this situation as follows: “This is a neighbourhood with very few connections and 
not much cohesion. People have little to say to each other” (officer) and “The social cohesion is hopeless!” 
(housing association manager). The municipal problem analysis refers to the negative effects 
of the many nationalities for mutual communication and relationships (Gemeente Den Haag, 
2001, p. 39). Managers of the housing associations also mentioned these problems. Clearly, this 
perception refers to the Dutch narrative of a lack of integration of ethnic minorities.

In strong contrast, a primary school director did not perceive any lack of social cohesion: “We 
don’t have the idea that certain groups don’t get along with each other.” For example, the chair of the 
residents’ organisation stresses that they have very good relations with the Turkish and Moroccan 
communities in the neighbourhood and activities of all kinds are organised collectively. A 
residents’ representative added that the neighbourhood park also has an important function for 
contacts between natives and non-natives. In addition, in our survey (2007), only 18 percent of 
Bouwlust’s residents reported having little feeling of neighbourhood attachment. This contrasts 
sharply with the managers’ perceptions and the municipal statement of a lack of neighbourhood 
attachment, derived from high residential turnover (Gemeente Den Haag, 2004). This contrast 
illustrates another perceived reality and perception of the meaning of social cohesion differing 
markedly from the local managers’ stereotype perceptions of strong ties.

The managers’ answer to achieving more social cohesion is found in the restructuring of the 
housing stock. Owner-occupiers and higher income groups would be right and proper (Kemeny, 
2002; Roe, 1994; Stone, 2002) to achieve more social cohesion. An officer illustrates this as 
follows:
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“In the future we hope that there will be more dwellings of other kinds than these multi-storey 
dwellings. Thus, that more people will own property and that these people will have a different social 
status. That people will become more like-minded, but also stand open to other opinions. Thus, that this 
will generate more social cohesion.”

In strong contrast, according to the residents’ representatives, social cohesion does not benefit 
from social mixing; it destroys cohesion (see also Uitermark et al., 2007), as the following quote 
illustrates:

“What is happening now is that they are destroying the social cohesion of the whole neighbourhood. You 
are not doing this in order to get a better social cohesion. More than that, there is a reasonable chance 
that you’ll get a greater division and the question will be whether the newcomers will have any social 
cohesion with the neighbourhood” (resident).

Thus, while local managers prefer a social-mixing strategy in order to improve social cohesion, 
residents’ representatives clearly disagree, because they do not share the problematisation of a 
lack of social cohesion; and they seriously question the effectiveness of this policy.

3.4.3 Liveability
In municipal policy documents a lack of liveability (nuisance, dirtiness of the pubic space, and 
criminality) is mentioned as one of the most important problems (Gemeente Den Haag, 2001; 
2004). According to the policymakers interviewed, these problems have to do with the different 
norms and values in the way of living of different population groups, such as between the native 
elderly and minority ethnic families. Because these families would often cause a nuisance in the 
multi-storey apartment buildings, these have to be demolished. A housing manager illustrates 
this as follows:

“This neighbourhood is placed on the [demolition] map because of the social problems, but these social 
problems are caused by the fact that these dwellings are bigger. Thus, many large families, thus many 
children on one porch, thus lots of nuisance.”

In strong contrast, in a municipal survey (2007) the residents did not report nuisance as a major 
problem: the score for nuisance was 3.1 (0 = good, 10 = bad: http://www.denhaag.buurtmonitor). 
This is similar as the city average of 3.0. Over and above that, although a municipal survey 
(2007) revealed that the Bouwlust’s residents were not very satisfied with the maintenance of 
the public space (score for degeneration 5.0; 0 = good, 10 = bad), their rating was little worse 
than the city average (score 4.6: http://www.denhaag.buurtmonitor). According to a residents’ 
representative, the decision to demolish parts of the housing stock causes residents to feel less 
responsible for the maintenance of the (semi)public space and this attitude strongly contributes 
to the further decay of the residential environment.

In the managers’ view, however, owner-occupiers (the ‘good’) would have more concern 
for their dwellings and environment and could also function as role models. This stereotype 
perception among policymakers can be illustrated as follows:
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“In general, people with property care more about their dwellings and their environment. Also about 
how to use the public space, how you park your car, how you deal with your garbage, and how you care 
for your environment: thus lifestyle. People who don’t see their dwelling as a coincidental place that 
brought them there because they didn’t have any other choice. People who talk to each other about their 
conduct and whose good behaviour will be copied.”

However, liveability problems do not seem to affect the residents’ neighbourhood satisfaction 
strongly. In a municipal survey (2007) they assessed the neighbourhood at 6.5 (1 = very bad, 
10 = excellent; average city = 7.1: www.denhaag.buurtmonitor.nl). In addition, in our survey 
(2007) only 19 percent of the residents wanted to leave the neighbourhood in the short term 
(< 2 years). Over and above that, residents’ representatives also do not perceive social-mixing 
policies offering effective solutions for social problems. The converse is true: effective solutions 
require social policies.

“Local government should have paid much more attention to poverty and to work (…) The young 
people have nothing to do, there aren’t any facilities for them (….) There are many things that local 
government could do, such as improve the schools” (resident).

In the course of time, the housing-association managers became aware of the negative effects 
of the large-scale restructuring of social housing: it would lead to an increased concentration of 
problematic households in the remaining social-housing stock. A housing manager illustrates 
this:

“The people who wish to stay in Bouwlust, and you have to say: ‘These are not the nicest residents’, 
they all move into the existing property of the housing associations, into the dwellings that are not 
demolished. So, you see that it concentrates there.”

In order to combat the social problems in the existing social-housing stock, the local authority 
and the housing associations have amended the allocation rules of social dwellings for lower-
income groups by “the strategic labelling of the housing stock” (Gemeente Den Haag, 2001 p. 58). A 
housing manager tells:

“We have taken some decisions for that neighbourhood. First, people must have work, so that we only get 
people with an income from work. That was an important measure. Another measure is that we allocate 
fewer large families. We called this a thinning policy.”

Thus, it is perceived that having a low income is explicitly related to problems with liveability 
(the ‘evil’). According to local managers, changes in the target groups after renovation would 
also contribute to fewer liveability problems. It will be clear that, in addition to large-scale 
restructuring, restricting access to social housing for lower-income groups also contributes to 
social mixing. However, a residents’ representative seriously questions this policy: “Must those 
housing associations act as a kind of God?”

These findings clearly indicate tenancy management with respect to access to social housing 
(see also Pahl, 1975) in order to improve the manageability of the neighbourhood (see also 
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Uitermark, 2003; Uitermark et al., 2007). This approach contrasts sharply with the past aims of 
combating inequality through an accessible social housing stock (Vermeijden, 2001).

3.5 Conclusions

The central focus of this paper was how local stakeholders and residents perceive problems 
and solutions in distressed neighbourhoods. We used a Dutch case study – the Bouwlust 
neighbourhood in the city of The Hague – to exemplify the process of problem construction and 
policy development (Spector and Kitsuse, 1977) in urban restructuring.

Our findings clearly illustrate how a power-driven narrative (see Jacobs et al., 2003; 
2004; Swyngedouw, 2005) about the “one-sidedness of the housing stock” (cheap multi-
storey dwellings), and in particular the “one-sidedness of the population” (low-income groups) 
has provided the powerful rationale for intervention in the housing stock in distressed 
neighbourhoods by large-scale urban restructuring. However strongly contradictory these 
narratives, the dwellings still have an important function on the local housing market for lower 
income groups and residents do not perceive a poor quality of the housing stock. Central, 
regional, and local neoliberal imperatives of inter-urban competitiveness through attracting 
higher incomes to the city lay beyond this (scaled) urban agenda (Brenner, 2004). Additionally, 
neoliberal institutional reforms – namely budget cutbacks in urban restructuring and the 
financial independency of the housing associations – have strongly contributed to the ideas of 
this agenda.

Related to the problematisation of the population, as stressed in social constructionism 
( Jacobs et al., 2003; 2004; Kemeny, 2002) and in the governmentality approach (Dean, 1999; 
Lemke, 2001; MacLeod et al., 2003), are the local policymakers’ narratives about the poor 
housing-market position and the problems of a lack of social cohesion and liveability (or 
antisocial behaviour). Consequently, local policymakers perceive that changing the one-sidedness 
of the population by social mixing is the most effective policy: it is the dominant policy discourse 
in Dutch urban restructuring policy (see Ministry of Housing, 1997), as in many other Western 
countries. Large-scale restructuring through the demolition of social housing and the building of 
expensive dwellings, changes in target groups after renovation, and tightening up the allocation 
rules are the strategies to adopt (Lemke, 2001; MacLeod et al., 2003). Residents, however, have 
an opposite opinion. They disagree with urban restructuring through the large-scale demolition 
of social housing. They stress that the policies should be aimed at meeting their housing interests 
of having enough affordable dwellings. In addition, they do not perceive a lack of social cohesion 
or a lack of liveability. Most of them are satisfied with their neighbourhood and do not want to 
leave the neighbourhood in the near future.

Our findings clearly exemplify the local managers’ perceptions which are based on a 
perceived reality that differs from the residents’ perceptions of reality in the neighbourhood 
with respect to social cohesion, liveability, and their residential mobility. All the narratives of 
a lack of social cohesion, flawed liveability, and high residential turnover because of residents’ 
dissatisfaction with their dwellings and neighbourhood, fit perfectly in the power-driven overall 
‘convincing narrative’ ( Jabobs et al., 2003) of problematic post-WWII neighbourhoods, often 
within a hidden (for residents) neoliberal strategic urban agenda. In this perspective, powerful 
local managers in the urban-restructuring network see no reason to take the interests of the 
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current residents into account, because doing so would affect their strategies and interests (see 
also Geddes, 2000; Swyngedouw, 2005).

Consequently, because their housing interests were not taken into account, active residents 
lost confidence in local policymakers and left the governance process. However, they were later 
blamed for this exit, because of their perceived unwillingness and lack of competences to be 
involved in this urban restructuring agenda (Imrie and Raco, 2003). The lesson to be learnt is 
that residents are insufficiently able to use their particular resources, such as their knowledge 
about the neighbourhood. This failure implies that residents should achieve a different power 
position in urban governance practices. Consequently, much more research attention is needed 
into power relationships and dependency relationships, and in political analysis.

The main conclusion is that the power-driven narrative of problematic post-WWII 
neighbourhoods within a neoliberal strategic urban agenda has led to a power-driven urban 
governance arrangement and to the exclusion of residents in decision-making. Urban-
restructuring policy is increasingly dominated by neoliberal narratives and governance 
instruments: the problematisation of lower – income groups in order to achieve neoliberal urban 
aims; targeting specific neighbourhoods with the specific policy interventions of the demolition 
of social housing and the targeting of new and renovated dwellings to more affluent households 
in the urban-restructuring neighbourhoods; tightening up the allocation rules for low-income 
groups; and a closed (vertical and horizontal) governance arrangement in order to achieve this 
agenda.

This dominant and narrow focus on the strategic aims of urban restructuring also explains 
why social policies to improve residents’ lives are subordinated (see Fuller and Geddes, 
2008) to the higher level interests of the powerful actors in urban restructuring: namely, the 
strengthening of the position of the housing associations on the local housing market through 
their strategic asset-management and the strengthening of the position of the city in inter-urban 
competitiveness. These dominant and mutual interests (see Uitermark, 2003) also explain why 
local managers explicitly neglected the interests of the most vulnerable people on a very tight 
social housing market and the structural constraints that affect their lives.

The key theoretical lesson to be learned is that neoliberal urban governance enhances 
existing power relationships, disempowers the community, and reproduces inequalities. This 
finding is in line with those of such authors as Davies (2007), Fuller and Geddes (2008), 
Swyngedouw (2005), and Taylor (2007).
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Abstract

Cooperation within urban restructuring processes is now a normal course of events in Western 
countries. Local government works together with other parties to reach the set goals of urban 
restructuring in targeted urban areas. Partnerships are formed and forces joined. Most parties 
involved consider cooperation in urban restructuring necessary; it is not, however, an easy 
process. Theoretical ideas and ideals about policy networks and governance are difficult to put 
into practice. We critically evaluate cooperation in the urban restructuring process in the city 
of Breda, the Netherlands. The findings indicate that the ideals of network theory are still far 
removed from practice, owing to role conflicts between neoliberal ‘new’ managerialism and inter-
organisational networking on the one hand and role conflicts between and within the hybrid 
organisations of the privatised housing associations on the other.

4.1 Introduction

Since the late 1970s in Western countries new ways of governing have received considerable 
attention. These result in part from the complexity of Western society. Urban problems are 
multifaceted and difficult to manage by a single-sector government, a local government 
authority, a central government department, or a housing association. The consensus is that these 
bodies can no longer act on their own; rather, they should formulate and implement policies 
interdependently (Kooiman, 1993; Rhodes, 1996; 1997). The catchword is governance (Kooiman, 
1993). Public and private agencies are engaged in networks, coalitions, and partnerships to set 
and implement urban policy agenda (Bailey et al., 1995).

The pros and cons of these formal partnerships are well documented (Andersen and Van 
Kempen, 2001; Andranovich and Riposa, 1998; Dekker and Van Kempen, 2004; Elander and 
Blanc, 2001; Geddes, 2000; Hastings, 1996; Imrie and Raco, 1999; Newman and Verpraet, 1999; 
Taylor, 2000). Their advantages are that partnerships can open doors; facilitate creative solutions 
through partners’ involvement and interaction; include previously excluded people and parties; 
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and avoid conflicts, because of the tendency to work towards agreements. The disadvantages of 
formal partnerships are: transparency about the responsibilities of organisations may be reduced; 
gated communities can arise, which include those who bring in resources and exclude others. 
These disadvantages can call the legitimacy of such partnerships into question.

A strong governance approach is found in urban restructuring policies in the Netherlands. 
Partners work together to implement the policies of central government in the cities in an 
integrative manner, mostly in areas built since World War II. The decline in central government 
budgets for urban policies (Priemus, 2004) requires cooperation between parties for financial 
reasons. Sharing knowledge and synchronising policy measures should facilitate effective policy 
implementation.

Cooperation in urban restructuring does not happen automatically. The motives for and the 
chosen ways of working together can be of great importance for the course of the cooperation 
process, and the formulation of the urban restructuring agenda and its implementation (Bailey 
et al., 1995; Stone, 2004). The partners’ motives, roles, and interests may differ, as may their 
perceptions of each other’s motives, roles, and interests. The outcome of a partnership may be 
affected by differences in perceptions; but the role of perceptions has not yet been systematically 
researched. A study of the perceived roles of the parties involved in the urban restructuring 
process should reveal the motives and interests of which parties might or might not coincide. 
Consequently, in this paper we address the questions: What expectations do local stakeholders 
have of each other with respect to partnerships within the urban restructuring process, how do 
they perceive the cooperation within the partnerships in practice, and how can the functioning 
of the partnerships be explained?

In the next section two governance approaches are discussed. These were selected because 
they demonstrate the ways in which cooperation works. In section 3 we describe the policy 
and regulatory framework in the context of Dutch restructuring and housing. In section 4 we 
give information about the city of Breda and the two case studies. In section 5 we report our 
investigation and describe the mobilisation process (how are partners involved?) and the local 
actors’ motives for cooperation (why do they want to participate?) in the two case-study areas. 
Section 6 comprises a description and explanation of the expectations with respect to the roles 
and tasks of actors in the two local partnerships; and we evaluate and discuss the functioning of 
the partnerships in section 7. The major findings of this study of cooperation processes in urban 
restructuring conclude the paper, and will contribute to the broader international debate about 
urban governance regimes.

4.2 Urban governance: networks or ‘new’ managerialism?

The governance-as-network literature presupposes that state governments have neither 
sufficient expertise (Kooiman, 1993) nor sufficient resources to govern [regime theory: (Stone, 
1989; 2004)]. Consequently, since the 1990s partnerships have tended to replace markets and 
hierarchies as a (hybrid) mode of coordination (Rhodes, 1996; 1997). Hierarchies may no longer 
be appropriate for delivering effective and efficient public services and markets, because of 
privatisation measures, and policy fragmentation; new forms of coordination are required.

Governance is also a normative term, emphasising the primacy of network-based 
collaboration with ideas of holistic or ‘joined-up’ government in complex societies. Networks are 
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assumed to be more flexible and responsive than hierarchies in adapting to market changes. In 
the network theory approach, “the role of government is to enable, steer and coordinate rather 
than to control” (Newman, 2001, p. 109). An open governing style is required to bridge the 
various interests of different stakeholders (Healey et al., 1995).

The central issue of the network approach is that the parties depend on each other and share 
the responsibility to reach their aims through the exchange of resources (money, knowledge, 
information): the dispersal of state power is paramount. The Habermasian consensual notions of 
values in partnership working of mutual trust, sharing, willingness to learn, and mutual respect 
exemplify the cooperation process (Davies, 2007). However, these network-based theories of 
governance [cybernetic systems: (Kooiman, 1993); collaborative planning theory (Healey, 2006; 
Healey et al., 1995); self-steering networks (Rhodes, 1996; 1997)] pay less attention to the 
individual, institutional, and state powers that affect these forms of cooperation, and the ways in 
which these different positions work out in practice (Newman, 2001).

The role of the state is emphasised in poststructural theory. This approach is based on the 
state’s adaption of power since the neoliberal reforms of the 1980s. The poststructural theory of 
governance asserts that regulatory frameworks are determinants of governance practices (e.g. 
Jessop, 1998; Pierre and Peters, 2000). A regulatory framework (Goodwin and Painter, 1996) 
describes the relationship between the state and the institutional actors and the norms, values, 
and power relationships incorporated. This framework forms a coherent whole at a specific 
moment in time, which facilitates the political strategies of some actors rather than others 
(Uitermark, 2003). Swyngedouw (2005) refers to Foucault’s concept of governmentality in the 
new governance arrangements, in which a particular rationality of governing is combined with 
new technologies, instruments, and tactics. The critical governance literature brings us to our first 
proposition:

Local partnership is a means to achieve central government goals (governmentality).

The rationalities and techniques of government are further stressed in the approach of ‘new’ 
managerialism. The neoliberal welfare state reforms introduced since 1980 feature the partial 
displacement of bureaucratic and professional forms of knowledge and power by managerial 
forms of rationality and control in the institutions of the state on the one hand, and in the 
recasting of citizens as consumers and customers on the other (Clarke and Newman, 1997). 
Public services should therefore be adaptive, responsive, flexible, and diverse (Clarke, 2004).

The regulatory framework in this ‘new’ managerial regime (Clarke and Newman, 1997, 
p. 61) in public services is more businesslike; it has its own criteria of effectiveness, efficiency, 
and managerial authority [e.g. the new public management (Osborne and Gaebler, 1992)], in 
contrast to the bureaucratic and professional regimes of the post-WWII welfare state (Clarke 
and Newman, 1997). It is performance driven, delivering clear goals, and meeting targets, 
which the central state monitors, inspects, and audits (Taylor, 2007, p. 301). A critical factor is 
devolution to other institutions and the community (Osborne and Gaebler, 1992). The regulatory 
framework also features boundary management: decisions concerning legitimate demands on 
resources (targeting) and the transfer of costs from the public to the private realm (Clarke and 
Newman, 1997, p. 149). This aspect leads to “boundary disputes between organisations about 
the limits and scope of organisational responsibilities” (Clarke, 2004, p. 37). Consequently, the 
horizontal cooperation, which occurs in urban restructuring issues, is short term, pragmatic, and 
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seen as a calculated means to increase resources (Clarke and Newman, 1997; Newman 2001). 
This brings us to our second proposition:

Local partnership is a means to achieve a strategic coalition of the local authority and the housing 
associations (the managerial regime).

Over and above this, in the micro politics of policy delivering, a partnership between state and 
market is not based self-evidently on mutual benefit, mutual trust, or reciprocity of the network 
mode of governance (Lowndes and Skelcher, 1998).

A local partnership can be started as a top-down initiative by (local) government, or as a 
bottom-up initiative by non-public actors (Elander and Blanc, 2001). The mobilisation process – 
the way in which actors in the local partnership are selected – is important for the course of the 
cooperation process, because the institutional design for achieving collective decision-making is 
developed at this stage (Lowndes and Wilson, 2001). Agreements are drawn up to structure the 
way in which the actors work together. The agenda topics are then selected (Bailey et al., 1995).

During its lifecycle, a partnership can be dynamic, with various forms of coordination 
between network, hierarchy, and market (Lowndes and Skelcher, 1998; Newman, 2001). This 
mix of governance regimes creates conflicting pressures which are played out in the micro 
politics of policy delivery (Lowndes and Skelcher, 1998; Newman, 2005), namely, between 
hierarchy: concerning authority, control, and bureaucratic routines; market: the independent 
entrepreneurial managers work toward particular advantages for themselves; and network: 
joined-up working capacity and sustainable outcomes. We expected to identify these conflicting 
pressures in the micro politics of urban restructuring policy, particularly in the expression of 
the different perceived values and roles of the various stakeholders in our case study. We are 
particularly concerned with the extent to which equal access to decision-making is achieved with 
a stake in neighbourhood governance in urban restructuring policy (see also Davies, 2007). Do 
alternative agendas or policy synergy occur (Hastings, 1996; Healey, 2006; Healey et al., 1995)?

Recent (critical) governance literature does not give grounds for optimism. In contrast 
with the promise of network theory, in practice, many governance processes feature widespread 
distrust (Swyngedouw, 2005), fundamental inequalities in bargaining positions ( Jones, 2003), 
and communicative failure because of different understandings about the role of the partnership 
and of each other or, in other words; having their own Bourdieusian ‘habitus’ owing to 
differences in resources (Davies, 2007). Circumstances may vary nationally, as local partnerships 
may be strongly regulated by the state (Davies, 2002).

With respect to involving the public, according to the governance-as-network approach, 
this should develop social capital and community cohesion, improve service delivery, meet local 
needs, and narrow the gap between politics and citizens (Taylor, 2007). According to Raco and 
Imrie (2000), however, the concept of ‘active citizenship’ in urban policy must be placed in the 
context of the neoliberal rationalities and techniques of government in a retreating welfare state 
(governmentality), in order to manage the parts of the population and the power and control 
mechanisms that lie beyond it (Swyngedouw, 2005; Taylor, 2007). In the managerial form of 
coordination, public participation is directed to facilitate the implementation process rather 
than to strengthen citizenship rights (Skelcher et al., 2005; Taylor, 2007). Consequently, the 
involvement of community organisations is limited to implementation issues and does not 
include strategic decision-making (Taylor, 2007).
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Furthermore, a smoothly working partnership may lead to the exclusion of marginalised 
and/or opposition groups, manipulation, or colonisation [that is, domination of the instrumental 
rationality of state and market (Davies, 2007)] to meet individual actor’s goals (Davies, 2007; 
Geddes, 2000; Newman, 2005; Skelcher et al., 2005; Taylor, 2000). This brings us to our third 
proposition:

Community participation is a means to achieve the goals of the other stakeholders involved 
(colonisation).

Consequently, our fourth proposition is that:

Network-theory values and principles are subordinate to the ‘higher level ’ goals of governmentality and 
the managerial regime.

How Dutch urban restructuring policy is structured and plays out in the practice of the 
partnerships in our case study is described in the following sections. We examine the extent 
to which Dutch urban restructuring policy complies with our propositions. First, to elaborate 
the first proposition, and to place our case studies in a broader international context, we briefly 
describe Dutch restructuring and housing policies and their regulatory framework.

4.3 Dutch urban restructuring and housing: policy and the regulatory 
framework

4.3.1 Urban restructuring and housing policy
Since 1997 Dutch urban restructuring policy (Ministry of VROM, 1997) has aimed to 
differentiate the housing stock with more owner-occupied dwellings, mostly in post-WWII 
areas built between 1950 and 1970. The main goals are prevention of the spatial concentration 
of lower income groups; keeping purchasing power in the cities; and revitalising the urban 
economy. Part of the problem in these distressed areas was identified as the large shares of social 
housing and low-income groups (Priemus, 2004), because these had a negative effect on the 
manageability of these districts (Uitermark, 2003). Since 1999 urban restructuring policy has 
been incorporated in the Big Cities Policy, promoting the integration of social, economic, and 
physical policies, particularly in distressed neighbourhoods (Van Kempen, 2000). Furthermore, 
the central government has extended the social tasks of the housing associations (Gruis et al., 
2004).

Since 2000 Dutch housing policy (Ministry of VROM, 2000) has promoted the generation 
of freedom of choice for the consumer in the housing market. This policy implies more owner-
occupied dwellings and less social housing. Urban housing markets were expected to change 
when more housing became available on new sites. Demand for social housing in post-WWII 
areas was expected to decline, and in consequence, the real estate of the housing associations in 
these areas would be negatively affected (Priemus, 2004).
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4.3.2  The regulatory framework
Housing and the restructuring policy for distressed neighbourhoods can be placed in the broader 
context of reform of the Dutch welfare state (Boelhouwer, 2002; Uitermark, 2003), as in many 
other West European countries (e.g. Gruis et al., 2004; Walker, 2001). After WWII Dutch 
housing policy was strongly related to the development of the welfare state, which reached its 
peak in the early 1970s. Substantial object and subject subsidies were considered necessary to 
solve the massive housing shortage and to provide affordable housing for a large part of the 
population. In the early 1990s 41 percent of the Dutch housing stock was social housing: 
the highest percentage in Europe. In contrast to most other West European countries, the 
Netherlands did not start to move towards privatisation until the 1990s (Boelhouwer, 2002).

Since the end of the 1980s, Dutch housing policy has undergone a neoliberal shift towards 
“more market and less government” (Boelhouwer, 2002, p. 226). All central government 
financial support of the housing associations ended in the mid-1990s. However, Dutch housing 
associations also acquired more administrative freedom (Gruis et al., 2004). They became hybrid 
organisations, fulfilling their primary public task of providing housing for lower income groups, 
but also acting as independent private organisations, operating as a true market party in the 
housing market (Van Kempen and Priemus, 2002).

As a consequence of these reforms, housing associations have developed more professional 
asset management. Estates are assessed on the basis of their relative position in the housing 
market; this informs decisions about holding, selling, and repositioning stock (Gruis et al., 
2004). The position the housing associations take up can be of overriding importance for the 
development direction of the areas subject to urban restructuring areas (Van Kempen and 
Priemus, 2002), owing to their strong position: they own between 50 percent and 80 percent 
of the dwellings in such areas (Priemus, 2006). The sale of social housing should make a major 
contribution to the financing of the urban restructuring policy (Priemus, 2004).

Local authorities are responsible for implementing urban restructuring policy (Urban 
Renewal Act 2000; http://www.wetten.overheid.nl), but they have only a limited budget 
from central government. Their role is to initiate and direct, so that public grants can act as a 
multiplier of ten in the amount of private investments made by real-estate investors, housing 
associations, business, and owner-occupiers. Performance agreements drawn up by the local 
authority and the housing associations underpin the performance-oriented and decentralised 
approach (Boelhouwer, 2002); however, there are strong dictates from central government as to 
how urban restructuring policy must be implemented (Priemus, 2004). Within the Big Cities 
Policy framework local authorities are responsible for drafting Multiyear Development Plans, 
which central government then approves and monitors (Priemus, 2004).

Local government is required to consult tenants and residents in areas to be restructured 
with respect to policy, although no clear parameters in the amount of control are set (Leemhuis, 
2005). However, the reforms of the housing associations have also fundamentally changed 
the position of their tenants. Previously, tenants had control over their housing association’s 
policy (Leemhuis, 2005). After privatisation, the role of the housing associations became more 
consumer-oriented. The interests of the tenants were not expected to coincide with those of the 
housing association (Brandsen and Helderman, 2004).

Since the 1990s the regulatory framework of Dutch housing and urban restructuring policy 
has become interwoven with the neoliberal values and principles of the market, consumerism, 
and managerialism. Within the parameters set by the state, the regulatory framework is 
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performance driven and features boundary management as responsibilities are transferred to the 
housing associations and owner-occupiers. The result is a transformation of the power relations 
between the local authorities, the housing associations, and their tenants. Central government 
still has a strong regulatory role in this arrangement between the state, the regulated market 
in social housing, their tenants, and the civil society: governmentality (Raco and Imrie, 2000; 
Swyngedouw, 2005; Taylor, 2007). How this new arrangement plays out in the practice of urban 
restructuring is discussed below. First we describe our case studies.

4.4 The city of Breda and the two urban restructuring areas

The city of Breda grew rapidly after WWII. New housing and industrial areas were developed, 
while some older areas and parts of the city centre were demolished. Breda had about 170,000 
inhabitants in 2006; it is located on the North – South axis between the agglomerations 
of Rotterdam in the Netherlands and Antwerp in Belgium (see Figure 4.1) and will soon be 
connected to the European High Speed Train network.

In 1999 Breda’s local government authority decided to regenerate the areas of Heuvel and 
Noordoost – the focus of our research. Heuvel was built in the 1950s and is located in the 
southwest of the city, 2 km from the city centre. As in many such areas built at that time, the 
physical quality of the public space is good (Murie et al., 2003). The housing stock consists of 
small single-family dwellings and middle-rise flats, accommodating about 6,000 people – 
including relatively large numbers of singles and few families. The number of ethnic-minority 
households is relatively large compared with the rest of the city. The average household income is 
below the city average (http://www.breda.nl). Relatively to other areas, a large proportion of the 
residents are deprived (Gemeente Breda, 2005).

Noordoost was built in the 1960s and early 1970s and is located in the northeast part of 
the city. Noordoost is cut off from the city centre and the rest of Breda by the Breda – Tilburg 
railway barrier. The area has a monotone appearance, with many high-rise flats – like many such 
areas built in Europe at that time (Dekker and Van Kempen, 2005) – but also has some single-
family buildings. About 19,200 people live in the area; there are fewer families than the city 
average. Noordoost accommodates many people aged over 54 years, but also many young adults 
aged between 18 and 24 years. The ethnic-minority population is also relatively large (http://
www.breda.nl). Residents’ income is relatively low; the prevalence of poverty is above the city 
average (Gemeente Breda, 2005).

4.4.1 The organisation of urban restructuring
Cooperation in urban restructuring is formalised in two area-based partnerships: the Heuvel 
Steering Committee and the Noordoost Steering Committee. These are each composed of two 
cabinet members from the local authority, the directors of the housing associations (and two 
health-and-welfare institutions in Noordoost), and residents’ representatives. Each Steering 
Committee is chaired by the cabinet member with the restructuring portfolio. Until 2007 an 
external coordinating project manager was responsible for managing the cooperation process in 
the two areas (Gemeente Breda, 2001). The coordinator of urban restructuring is responsible for 
the management of the urban restructuring policy within the local authority.
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Figure 4.1 Location of Heuvel and Noordoost within the city of Breda, the Netherlands
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4.5 The mobilisation process and motives for cooperation within Breda

In this section we describe how the partners in the urban restructuring processes of the two areas 
became involved and what their motives were. Our report is based on semi structured interviews 
with local stakeholders involved in these partnerships: cabinet members and local authority 
officials; directors of three housing associations and two health and welfare institutions; and 
representatives from the residents’ organisations. Each interview lasted approximately 90 
minutes.

In the early 1990s the local government delayed the urban restructuring process in Heuvel 
because of the reduction in central government budgets. By the end of the 1990s the national 
government had restored the funding for urban restructuring – but with significantly less money 
than in the past. This shortfall forced the local authority to search for additional resources. 
The consequent increase in dependency on other partners stimulated the search for mutual 
agreement on policy content. The coordinator of the urban restructuring policy described this 
situation as follows:

“An umbrella covering the contents of the policy was necessary for Heuvel to build up the willingness of 
a number of parties to invest.”

For Noordoost the umbrella was found through the perceptions, both of the housing 
associations and of the local authority, of the area’s low and deteriorating housing-market 
position. Agreement between the partners led to the domination of urban restructuring on the 
policy agenda to reach the national goal listed in section 3, namely, social mixing (Gemeente 
Breda, 2001). On the basis of this agenda, the local government authority invited the three local 
housing associations to participate in the local partnerships (the steering committees). This 
step illustrates the local government authority’s initiating role in the implementation of urban 
restructuring policy (Priemus, 2004).

The housing associations sought additional resources by obtaining further development 
opportunities for their real estate. This step illustrates the housing associations’ market-oriented, 
entrepreneurial, and proactive role, through their asset management (Gruis et al., 2004) designed 
to strengthen their real-estate position. A director expressed this perceived added value of 
cooperation for the housing associations as follows:

“As an interested party, you can only work for a better future when you are working together, because 
a whole range of measures has to be taken by other real-estate owners and by the local authority on the 
public space, by the welfare institutions, and by educational institutions. Thus, the strategy is to work 
together to get added value and to manage it.”

Hence, other parties’ investments should contribute to the management strategy of the housing 
association involved. The partnership is seen as a calculated means to achieve this aim. The local 
authority’s most important motive for forming a partnership was the acquisition of financial 
resources: power to – not power over (Stone, 1989).

Residents’ representatives have participated in local partnerships from the start. Local 
government must consult the inhabitants, although direct involvement in a formal partnership 
is not required (section 3). The motive of the residents’ representatives to participate is to have 
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comparable control over the development of the area. Local-authority interviewees listed as 
reasons for inviting them as follows: to give them control over the developments within the area; 
to obtain the added value of users as hands-on experts; to create support for the development 
of the area by reaching agreement about the development direction. Thus, we found not only 
the ideals of democratic decision-making put forward in the network literature, through the 
dispersal of state power (Healey, 2006; Healey et al., 1995; Kooiman, 1993; Rhodes, 1996; 1997), 
but also the strengthening of the legitimacy of the policy with only a limited delegation of state 
power, as featured in the ‘new’ managerialism (Newman, 2001; Skelcher et al., 2005; Taylor, 
2007).

The motives for working together derive largely from the structural reforms of central 
government that led to lower central government budgets and to privatisation. Cooperation 
results in more managerial forms of coordination to develop and implement the urban 
restructuring policy. The actors’ pragmatic motives can therefore be explained by the direct 
interests of parties to reach their own goals through cooperation (Clarke and Newman, 1997; 
Newman, 2001; Stone, 1989). The mobilisation and the agenda were largely determined by 
powerful actors at the beginning: the strategic coalition of the local authority and the housing 
associations. This coalition invited others who could contribute to the attainment of their aims. 
These findings confirm the second proposition of the strategic coalition of the managerial regime.

4.6 Perceptions about the roles of different parties within the process of 
urban restructuring

In the network perspective of sharing power, the government role is to enable, steer, and 
coordinate, rather than control (Newman, 2001), whereas the managerial perspective features 
strong (authoritative) leadership (Newman, 2005, p. 720). We investigated how the roles both 
of the local government authority and of the housing associations in the urban restructuring 
process were perceived. Because the policy is often directed to the residents in the area, and 
because they are increasingly seen as important partners in urban restructuring processes, we also 
investigated their perceived role in the process.

4.6.1 The role of local government
The research revealed that, in general, the local stakeholders accept the directive role of the local 
authority of Breda, although opinions differ about its interpretation. Perceptions differ with 
respect to the extent of government control. Within the municipal organisation, the perceptions 
vary from one of a leading role for the local government authority as emphasised in the literature 
of the ‘new’ managerialism, to one of an open and consensus-directed governing style, as described in 
network governance literature. The first position was formulated by the cabinet member with the 
urban restructuring portfolio in Breda:

“Call it a primus inter pares role for the local authority, because as local government you have powerful 
instruments like urban planning, permits, and zoning plans.”

This cabinet member also acknowledged that the housing associations will have to accept the 
leading role of the local government authority, because they depend on it:
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“I think that the housing associations accept this local authority dominance if only out of enlightened 
self-interest. They know that, when they want to get projects realised elsewhere in the city, they will 
have to sit down at the negotiating table with the local authority. So they can’t ignore us and they have 
to think twice before putting the cat among the pigeons.”

An open discussion about conflicting goals is not likely to take place because this would have a 
negative impact on the position of the dependent actors. This authoritative perceived leadership 
role (Newman, 2005) seems to be a powerful mechanism for creating a dependent position 
for other parties. Network theory values, such as equality through the dispersal of power, do 
not fit in this perceived role of the local state. On the contrary, control by local government is 
paramount.

The municipal coordinator of urban restructuring expressed the opposite view (open and 
consensus-directed governing style) of the local government role, as follows:

“There must be a party that says: ‘You are all an instrument as an organisation, but what’s the goal 
again? Well, that’s a better neighbourhood and an undivided city. Your interests are subordinated to 
this.’ So you must not underestimate the municipal role in this kind of process. But don’t carry this out by 
thinking: ‘Can I enforce it legally?’ Start instead from the drive of people on the basis of the belief that 
you can win people round through arguments. Then you can get results and success leads people to want 
to become involved.”

This coordinating and enabling role of local government corresponds with the network approach 
(Healey, 2006; Healey et al., 1995; Kooiman, 1993; Rhodes, 1996; 1997). Working together on 
the basis of discussions should create a shared vision, where everyone benefits. Local government 
should facilitate and accommodate this bridging of interests.

In these two opposite positions of local government we identify the problematic issue 
of conflicting management styles that Rhodes (1996) describes: namely, between the ‘new’ 
managerialism that is directed to calculated outcomes for local government; and a management 
style directed to inter-organisational networking to achieve sustainable commitment and joined-
up working capacity.

4.6.2 The role of the housing associations
We found various views with respect to the roles and tasks of the housing associations within 
the two local partnerships. The differences can be accounted for by the housing associations’ 
hybrid role (Priemus, 2004; 2006) and the extension of their social tasks mandated by central 
government [Social Rented Sector Management order (BBSH 2005)]. The extended task is also 
favoured by the local authority as an opportunity to transfer the costs of social policy to the 
housing associations (Priemus, 2006). The cabinet member for social issues stated this as follows:

“I think that the housing associations should be challenged to act further in social respects. They already 
do so in the direct environment. But I think that they should also do so in the social field. They should feel 
joint responsibility. That is absolutely not self-evident now. But, I think that they now have financial 
opportunities.”
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Here, we identify a strong focus on boundary management. A council member was of the 
opposite opinion. She emphasised the division of responsibilities between the local authority 
for the public space and social policies, and the housing associations, which are responsible for 
fulfilling their primary task (housing). In her view the extended tasks of the housing associations 
could lead to less clarity about responsibilities. The director of a housing association saw his role 
as very determinant:

“An atmosphere has been created in which the state can enforce with authority what has to be done. We 
think that, at the implementation stage, you have to take into consideration who owns the houses, who 
decides when these houses are no longer useful, and who determines the demolition and construction 
plan. This is important, because whoever demolishes old houses and builds new ones is the person who 
invests. Thus it is logical that the main question then becomes: ‘What does this mean for us in financial 
terms?’”

Here, we identify the perceived autonomous institutional power of the housing association. This 
implies that the housing association’s asset management is an important tool for determining 
the restructuring programme. Consequently, the local authority could not dictate the housing 
association’s asset management in order to achieve central government goals. In addition, we also 
identify the entrepreneurial proactive market role of the housing associations (Gruis et al., 2004) 
in buying development locations on which to build some more expensive dwellings in the two 
restructuring areas. In the vision of some local authority stakeholders, one housing association in 
particular has taken up a position as a property developer and devoted less attention to its social 
tasks. The project manager of urban restructuring was of the opinion that the various positions 
taken by the housing associations complicate cooperation in the local partnerships. These 
difficulties can be explained by, on the one hand, the financial power positions of the housing 
associations, acquired through their privatisation and lower local government budgets and, on 
the other hand, by the confusion about financial accountability between local government and 
the housing associations.

4.6.3 The role of the residents’ organisations
Since the reforms of the housing associations during the mid-1990s, the role of the tenants has 
become more external consumer oriented. In governance literature we found different positions 
with respect to the amount of power residents have in policy processes. The position in network 
governance theory is that the devolution of power is needed to safeguard equal access to strategic 
decision-making. The ‘new’ managerialism stresses that residents’ participation is used as a 
resource to enhance the governing capacity, and not for the strengthening of citizen’s rights.

What do the local stakeholders think about residents’ participation? Their perceptions 
of the extent of control in decision-making vary. A full role was perceived by the residents’ 
representatives and the external project manager. According to the project manager:

“When you want to organise residents’ involvement, then I always say: ‘Then you also talk about sharing 
control.’”

This perception corresponds with network theory values of devolution of power in order to 
give residents control in the policy concerning their living conditions in urban restructuring 
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areas. However, not everybody is of the same opinion. Local authorities in our case studies see 
residents as serious partners, but mainly as a group to create support for the policy proposed 
by the local government authority. This incomplete and external consumer role was also clearly 
expressed by the director of a housing association:

“Some residents say: ‘We want to decide what kind of replacement dwellings will be built.’ Residents 
claim a position, which I can sum up as: ‘What’s the legitimacy of this?’ As it stands, by wanting to 
know what’s happening there, such as demolition and the construction of new dwellings, our concerns 
about what is being put back, when it’s a matter of information and by taking account of the comments 
of the people, then there’s nothing wrong. But it becomes problematic when it’s a matter of claiming 
control.’”

Thus, within this perception of residents’ participation there is no access to strategic decision-
making (Skelcher et al., 2005; Taylor, 2007). The perceptions both of the local authority and 
of the housing association with respect to the amount of residents’ power fit with the approach 
of the managerial regime to strengthen the governing capacity of the strategic coalition that 
is directed to maintain their power position. This finding confirms the third proposition in 
section 2. Residents’ participation is seen as a governing instrument to create support for goals 
formulated elsewhere in the urban restructuring process: governmentality (Raco and Imrie, 
2000).

In the very different perceived roles and tasks of the stakeholders involved in the two 
formalised area-based partnerships in urban restructuring – namely between the local authority, 
the housing associations, and the tenants and residents – we can clearly identify the contrasting 
understandings about each other’s roles, or communicative failure (Davies, 2007), owing to 
changes in power positions since the reform of the welfare state. How these positions are played 
out in the practice of the two partnerships is described in the next section.

4.7 The functioning of the local partnerships

4.7.1 Governmentality and partnership working
Despite being at a distance, central government still has the power to internalise its norms and 
values in urban restructuring policy (governmentality, see section 3). Partnership working in 
areas subject to urban restructuring is one of the most important strategic imperatives of central 
government in implementing its policy. At the same time there has been a transformation in 
the power of the housing associations because of the privatisation measures of the mid-1990s. 
How this new arrangement between the state and the market plays out in the practice of urban 
restructuring is described in this subsection.

Cooperation in the two areas studied started with an open planning process. This implies that 
the urban restructuring plans were developed in an interactive manner. The aim was the network 
theory notion of the creation of win – win situations derived from perceived mutual interests. In 
addition, the autonomy of institutions implies that policy measures cannot be imposed (Rhodes, 
1996).

In practice, however, there was enormous tension between the public directive role 
of local government and the autonomous institutional power of the housing associations. 
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The authoritative role behaviour (Newman, 2005) of the cabinet member with the urban 
restructuring portfolio led to conflict with a housing association in the Noordoost partnership, 
because the local government was intervening strongly in the asset management of the housing 
association involved by requiring the demolition of a high-rise apartment block while the 
housing association was directed to sell the apartments to owner-occupiers. Thus, despite the 
privatisation of the housing associations halfway through the 1990s, the local government 
seemingly did not want to lose control over them and adopted a hierarchical management style.

In addition, the local authority tried to place its internal costs at the door of the housing 
associations in the area-based partnership of Heuvel (for the renewing of sewers, for example). 
This situation clearly illustrates the pragmatic managerial tool of boundary management to deal 
with lower budgets by transferring the costs of policies to others (Clarke, 2004; Clarke and 
Newman, 1997). Disagreement about financial responsibilities between the local authority and 
the housing association has made relationships difficult in the area-based partnership of Heuvel 
for several years.

Thus, the rationalities and techniques of neoliberal governmentality create tensions and 
conflicts in the micro politics of urban restructuring policy. Such principles as equality and 
reciprocity through the creation of win – win situations, and the development of mutual trust 
in order to achieve sustainable joint-working capacities, are easily removed from network theory 
principles.

4.7.2 The strategic coalition in urban restructuring
In section 5 we identified the strategic coalition of the local government authority and the 
housing associations in the urban restructuring policy of the city of Breda. The director of 
a health-and-welfare institution invited into the area-based partnership in Noordoost also 
perceived direction from local government and the housing associations in the decision-making 
process. He described the situation as follows:

“I think that it usually goes something like this: ‘Here are the meeting documents.’ Then, everything is 
passed very quickly and a ‘yes’ is required and after an hour and a half we go outside again. I’ve never 
had a real fundamental discussion about how the process goes or been asked: ‘What do we think of this?’ 
It is the ‘hardware’ that dominates the process and that is my criticism.”

This quote illustrates that the decision framework is determined by powerful actors, such as the 
local authority and the housing associations: they set the agenda of physical restructuring at 
the start of the policy process. Later, they avoid discussions about content and implementation. 
In this way the policy aims of the strategic coalition can be secured. Consequently, alternative 
agendas have no chance to come to the fore.

Furthermore, several stakeholders also observed that parties changed their positions 
with respect to each other during the cooperation process (Lowndes and Skelcher, 1998; 
Newman, 2001). The managerial regime of the strategic coalition is illustrated explicitly in the 
entrepreneurial practices of bargaining during the implementation phase in order to achieve 
the best (financial) deal for themselves (Newman, 2005). During this phase of cooperation, 
the financial interests of the actors become more important – as a cabinet member stated. The 
project manager, however, declared that this behaviour of the housing associations and the 
Executive Committee had a negative effect on openness in the local partnership. In consequence, 
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real decision-making would take place behind the scenes and residents would be excluded. The 
external project manager expressed his disapproval of this lack of openness of the Executive 
Committee as follows:

“You see that it is going on more and more behind closed doors. I think this is very bad. First they 
are nailing everything down. That’s terrible. Everything has been nailed down by the Municipal 
Executive, and then they talk to the others. Thus, an open discussion about what will be the best thing to 
do has been reduced to telling people what must be done.”

This statement implies that decisions are not made collectively in the local partnerships, but 
within the closed environments of the relevant institutions. The process manager declared that 
both the local authority and the housing associations are strongly directed to maximise their 
institutional interests in the local urban restructuring partnerships. This behaviour hampers 
any real joint-working capacity with a central focus on the demands of the neighbourhoods. In 
reality, the cooperation process contradicts the ideals of the open democratic decision-making 
of network theory and the development of sustainable joint-working capacity (Healey, 2006; 
Rhodes, 1996).

4.7.3 Colonisation of the residents in partnership working?
In section 5 we identified some very different perceived roles and power positions both for 
the residents and for the housing associations. How was this played out in our case studies? 
Was there equal access to decision-making, as the residents prefer and network-theory values 
promise? Or were the residents used as a resource in order to enhance the governing capacity of 
the strategic coalition as the ‘new’ managerialism stresses?

The coordinator of urban restructuring was of the opinion that, despite the rhetoric of 
community involvement, after eight years of partnership the residents have not acquired a real 
power position:

“We are saying that we are doing things with the residents. But, when it concerns the big and important 
discussions, the residents cannot have anything to say at all! They can only say something about the 
scraps!”

This statement confirms that there is no real devolution of power to the community, in contrast 
with network theory principles. On the contrary, community participation is limited to small 
implementation issues and not strategic decision-making (Skelcher et al., 2005; Taylor, 2007). 
This respondent explained that the basis of this unwillingness to share power is paternalistic 
thinking, on the part both of the local government authority and of the housing associations. 
Thus, their rationality about policy aims is paramount. In consequence, the partnership is not 
seen as a platform for democratic decision-making. A housing association expressed this position 
explicitly:

“A priori, the current residents almost never agree [with demolition]. You [the housing association] 
usually arrive at a situation where you must gather up all the arguments and deal with them and not 
leave any arguments against demolition standing. That doesn’t sound very nice, but it’s often how it 
happens.”
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This situation illustrates managerial authority by colonisation of the tenants in order to comply 
with the managerial rationality of the housing association involved (Uitermark, 2003). This 
housing association decided to demolish and sell substantial numbers of social dwellings, 
in order to create another milieu in one of the neighbourhoods in Noordoost, although the 
dwellings to be demolished were of good quality, having recently been renovated. The tenants 
could not see what advantage these measures would bring them. A conflict has arisen with 
the housing association involved. Subsequently, the housing association modified the plans 
significantly – as a result of the actions of the tenants opposing these plans. Thus, tenants and 
residents outside the formal area-based partnership of Noordoost put pressure on the housing 
association to change their plans. This case illustrates that tenants and residents can strengthen 
their position better through bringing pressure to bear from outside the partnership, rather than 
from an unequal power struggle within it (Davies, 2007).

4.8 Conclusions

Our findings show that the parties are aware that, although they need each other in the urban 
restructuring process and are willing to work together, power positions, conflicting goals, 
and different perceived governance regimes complicate the coordination and capacities for 
collaboration (Lowndes and Skelcher, 1998; Newman, 2001). In fact, our findings show that 
network theory has some serious limitations in everyday practice. In this paper we have evaluated 
cooperation on the basis of four propositions derived from critical governance literature.

First, we hypothesised that local partnerships in urban restructuring policy are a means 
for achieving central government goals [governmentality (Swyngedouw, 2005; Taylor, 2007)]. 
The regulatory framework in Dutch urban restructuring policy is strongly intertwined with 
the neoliberal principles of the market, consumerism, and managerialism. In practice, this new 
arrangement between the state and the regulated market in social housing creates conflicting 
pressures on partnership working in urban restructuring. The local government authority has 
to fulfil an initiating and directive role in urban restructuring policy, but central government 
actually forces a hierarchical authoritative management style (Newman, 2005) in order to meet 
central government objectives with a very limited central government budget. Consequently, 
network theory steering principles and values (Healey, 2006; Healey et al., 1995; Kooiman, 
1993; Rhodes, 1996; 1997) are not realised in Dutch practice. Calculated neoliberal boundary 
management (Clarke, 2004; Clarke and Newman, 1997) is the driving force for local partnership 
working in order to increase additional financial resources (governmentality). Moreover, in 
practice we identified marked tension between the strong regulatory framework of Dutch urban 
restructuring policy and the autonomous position of the privatised housing associations in 
the local partnerships, which resulted in conflicts in the partnerships. This situation illustrates 
the conflicting pressures derived from neoliberal reforms to the market on the one hand, and 
authoritative power of local government on the other.

Second, the privatised housing associations seek to strengthen their real estate position in 
areas of urban restructuring through asset management. This confirms our second proposition, 
that local partnership working is a means of achieving a strategic coalition of the local authority 
and the housing associations (the managerial regime). Other social partners are involved in the 
local partnerships merely to fulfil the aims of this strategic and powerful coalition. Consequently, 
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alternative agendas in urban restructuring policy have no chance of coming to the fore. This 
finding strongly contradicts network-theory expectations that, through the involvement of all 
kinds of actors in policy development, the policy should become more effective and democratic 
and should result in sustainable joint-working capacity (Healey, 2006; Rhodes, 1996). On the 
contrary, we found that closed institutional power determines the pragmatic rules of the game 
in decision-making about the content and financing (Clarke and Newman, 1997) of the urban 
restructuring policy in order to maximise individual institutional interests. Then, shared goals 
and commitment to the urban restructuring programmes are easily removed from network-
theory values of reciprocity, mutual trust, and respect.

Third, our findings confirm the third proposition, that community participation is a means 
of achieving the goals of the other stakeholders [colonisation (Davies, 2007; Taylor, 2007)]. We 
did not find evidence of the network theory principle of devolution of power to the community, 
because of the entrepreneurial and paternalistic thinking of the housing associations and the 
local authority. Our findings confirm Davies’s (2007) assertion that their rationale underlying 
the policy aims is paramount, and that tenants and residents are excluded from strategic 
decision-making (Skelcher et al., 2005; Taylor, 2007), resulting in conflict with tenants and 
residents outside the formal local partnership.

We draw the conclusion that the problematic functioning of urban governance in urban 
restructuring is the result of role conflicts within and between the public and private domains: 
within local government, role conflicts arise between the ‘new’ managerialism (Clarke and 
Newman, 1997; Newman, 2001), which is directed to a particular, clear, outcome, and 
the work culture needed for cooperation in inter-organisational networks, which includes 
uncertainty (Rhodes, 1996). Role conflicts also arise within hybrid organisations: for example, 
the autonomous housing associations with their simultaneous market role and public tasks. 
Achieving a full role for residents’ participation against this background of tension is difficult.

The findings confirm our fourth proposition: although they are not completely absent, 
network-theory values and principles are definitively subordinate to the ‘higher level’ goals of 
governmentality, of the local managerial regime, and of the strengthening of the governing 
capacity through colonisation of the residents. Conflicting regimes of power, namely, between 
hierarchical, entrepreneurial, and network principles of power, create tension in each party’s 
expectations of local partnership. These conflicting perceptions of power and control impair 
cooperation.
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Abstract

In the last few decades, new governance processes have been put in place throughout the 
Western world. In practice, unfortunately, cooperation in the networks does not always work 
as expected. In this paper, we identify the factors that contribute to success and failure with 
respect to network working in urban restructuring and the lessons that can be learnt. A Dutch 
case study exemplifies these processes. The perceptions of local stakeholders about satisfying or 
dissatisfying processes and results were used to elicit the information. Our main conclusion is 
that changed institutional conditions affecting the local authorities and housing associations 
and economic developments strongly intervene in the processes. Consequently, the functioning 
of a network cannot be explained by the quality of network management alone. These findings 
indicate that there is a gap between the suggested importance of the instruments in network 
theory and their relative usefulness in everyday practice. Dealing with all kinds of constraints in 
the management of networks will be an ongoing process of trial and error.

Keywords:	 urban governance; network management; urban restructuring; post-WWII 
neighbourhoods; the Netherlands

5.1 Introduction

For the last two decades throughout the Western world, collaboration in networks and 
interactive policymaking with organisations and citizens of all kinds has been gaining 
importance. Although the shift from government to governance by the involvement of a wide 
variety of actors in policymaking and implementation (Edelenbos and Klijn, 2005) can take 
place in many different configurations, all networks and interactive processes have similarities 
involving learning processes in this way of working. The governance literature presupposes that 
networks and interactive policymaking lead to more effective policy through the involvement of 
stakeholders of all kinds (see, for example, Kooiman, 1993; Rhodes, 1996), but this promise is 
not always fulfilled in practice (with respect to difficulties in interactive planning processes in the 
Netherlands – see, for example, Teisman and Klijn, 2002; Klijn and Teisman, 2003; Edelenbos, 
2005; Edelenbos and Klijn, 2005).
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Network theory (see, for example, Rhodes, 1996; 1997, Kickert et al., 1997) emphasises the 
importance of the interactive dimension of policy formation between interdependent actors. 
These actors may, however, have very different interests and perspectives concerning problems 
and solutions. Managing these networks is considered extremely important with respect to 
success or failure in the process and outcomes of interactive decision-making. This network 
management is supposed to prevent blockades or a lack of resources and should lead to the 
satisfactory commitment and outcomes of all the parties involved (Kickert et al., 1997; Agranov 
and McGuire, 2001). The policy network approach, derived from the work of Dutch researchers in 
Public Administration (see, for example, Kickert et al., 1997; Klijn and Koppenjan, 2000), is a 
critical approach with respect to the success or failure of interactive policymaking. This approach 
pays considerable attention to the theoretical foundations of network governance; at the same 
time, attention is also paid to the difficulty of arriving at this normative approach in practice.

Within the Netherlands, urban restructuring policy for distressed areas has a particularly 
strong governance orientation. As in many other European countries, this orientation is 
related to structural reforms in central government leading to decentralisation, deregulation, 
privatisation, and reduced central government budgets for local government. These reforms 
re-emphasise the dependence of local government authorities on other parties such as the 
liberalised housing associations. All financial support for the housing associations ended in the 
mid 1990s. They became hybrid organisations, fulfilling their primary task of providing social 
housing, but also able to operate as a market party on the housing market (Priemus, 2006). Over 
and above that, residents are increasingly seen as important partners in urban restructuring 
processes. Other property developers are also closely engaged in these areas, including the 
building of new dwellings and shopping centres.

Interactive decision-making and networking in urban restructuring can be expected 
to be a highly complex and conflict-sensitive process, and factors in network management, 
organisational conditions, and other contextual circumstances are assumed to affect these 
processes. These interrelated factors are the focus of this paper. The following questions demand 
attention: What are the successes and failures in network management in urban restructuring 
processes? What other intervening factors affect these processes? How can the interaction of all 
these factors on the restructuring areas be explained? What lessons can be learnt?

In order to investigate the processes with respect to network working in urban restructuring, 
we selected one neighbourhood in the city of Utrecht. This case study exemplifies the 
development of Dutch urban restructuring policy for all post-World War II (WWII) areas 
involved in urban restructuring. They share the same basic characteristics: a relatively large 
number of rented dwellings, problems with the use of public space, and difficulties with 
shopping and other facilities. In addition, the cities have the same policy model for urban 
restructuring areas, with a strong mutual dependency between the local government and 
the housing associations (Priemus, 2006). Furthermore, local government authorities have a 
similar government model within the Dutch decentralised unitary state. All operate within the 
boundaries set by central government (Edelenbos, 2005). We used semi-structured interviews 
with local stakeholders to elicit the information required to address the research problem (see 
also section 3).

For the last two decades, in order to address social and spatial exclusion and to enhance 
social cohesion and economic growth in European cities, a common urban agenda within the 
European Union has emerged, featuring an area-based integrated policy approach for distressed 
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neighbourhoods. Policy implementation, however, has taken place within the particular contexts 
and traditions of policy development and governance of the countries and cities concerned 
(Atkinson and Rossignolo, 2008). Thus, although the Dutch case is unique with respect to 
the strong position of the housing associations (Priemus, 2006), comparable conditions in 
distressed neighbourhoods (see, for example, Murie et al., 2003), and comparable policies and 
area-based networks (Kearns 2002; Andersson and Musterd, 2005) can be found in many 
European countries (see, for example – for France: Jacquier, 2003; Sweden: Andersson, 2006; 
Denmark: Andersen, 2002; the UK: Tunstall, 2003; for an overview, see Jacquier, 2005). In all 
these countries, local authorities and the social and private housing sector have been directed 
to regenerate large post-WWII neighbourhoods in order to create more socio-economically 
mixed neighbourhoods and to improve facilities of all kinds. Consequently, in Europe area-based 
approaches to regeneration (Andersson and Musterd, 2005) and the empowerment of residents 
and communities have led to the reform of governance structures (Kearns, 2002). This research 
will therefore contribute to the current international debate about urban governance practices 
and the way in which they can affect urban neighbourhoods.

In the next section, we give an overview of the public governance literature, which features 
the critical factors of success and failure in policy networks that we could expect to identify in 
our case study. We explain our research methods in section 3. In the fourth section we describe 
our case study and the processes. We evaluate the successes and failures in section 5. Finally, in 
section 6 we present our conclusions.

5.2 Public governance and network management

5.2.1 Public governance
Public governance differs markedly from top-down control and the steering of policy by a 
government authority. According to Kickert (1997, p. 732), “the steering of networks is a 
complex and externally oriented activity of government.” Many different actors from the public, 
private, and voluntary sectors co-direct and affect policy outcomes, even though they may 
have conflicting interests and goals. Organisations may also have their own sets of formal and 
informal rules that guide and constrain the behaviour of people within them. In the sociological 
approach of new institutionalism, institutions are defined as sets of socially constructed 
norms and rules that exist within and between organisations. Organisations operate in wider 
institutional constraints and also within arenas, such as networks, where institutional rules are 
developed and expressed. Moreover, institutions are considered to be processes, and institutional 
rules have to be sustained over time (Lowndes, 2001). In the network perspective, institutional 
stability in networks would depend on a continuing process of consensus and coalition-building 
(Rhodes and March, 1992).

Klijn and Koppenjan (2000, p. 19) define policy networks in public governance as “a (more or 
less) stable pattern of social relations between interdependent actors, which take shape around 
policy problems and/or policy programmes.” From an institutional perspective (the network as 
a whole), managing the interactions, referred to as network management in public governance 
(Kickert et al., 1997), implies influencing the processes within networks, paying attention to 
actors, relationships, the division of resources, and organisations (structure). In addition, for 
the adequate functioning of these networks, cultural aspects such as common values, norms (or 
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actor-specific roles), and rules (with respect to the whole network) are important (Kickert 1997, 
p. 741). In the institutional perspective, the central goal of the network manager as ‘steering’ 
actor is to achieve “better conditions for problem-solving and policy-making by influencing the 
structure and culture in the policy network” (Kickert, 1997, p. 742). The public administration 
approach to policy networks and interactive policymaking may be helpful in identifying the 
rationality behind area-based partnerships in urban restructuring (why are they formed, what 
are their institutional characteristics?). Moreover, this approach offers important instruments, 
namely: the critical factors capable of explaining the functioning of an area-based partnership, 
such as the institutional design; critical factors in network management; and contextual factors, 
such as the institutional factors of local government. These factors are discussed below.

5.2.2 Institutional design in network management
The network manager’s first step is to bring the various actors together. Several authors stress the 
importance of institutional design or process design during the start of the cooperation processes, 
because decisions are then taken with respect to the inclusion of actors, their degree of influence, 
and the roles and tasks actors have to fulfil (Klijn and Koppenjan, 2000; Lowndes and Wilson, 
2001; Edelenbos and Klijn, 2005).

Stoker (1998) distinguishes three forms of institutional design or forms of public – private 
partnership. He refers first to the principal – agent form: one party (the principal) hires or 
contracts another (the agent) to undertake a particular task. In this relationship, the principal 
does not have complete control over the agent. Furthermore, the principal does not have all the 
information. This lack can lead to ineffective or inflexible policies. Other authors (Teisman and 
Klijn, 2002; Klijn and Teisman, 2003) point out that this institutional design is often chosen 
when governments wish to avoid the complexity and risk of partnerships. Public actors tend 
to minimise implementation costs when securing political influence, while private actors often 
seek to minimise political risk and look for certainties. Traditional contracting-out schemes may 
then be opted for, with clear government-defined goals and product specifications. Secondly, 
Stoker describes an inter-organisational form: here, organisations negotiate joint projects in 
order to enhance their capacity to meet their own objectives. These negotiated relationships can 
provoke specific strategic behaviour of actors, such as game-playing, subversion, creaming-off, 
and opportunism. Thirdly, Stoker distinguishes the systematic coordination form of partnership, 
featuring mutual understanding and embeddedness, leading to the development of shared visions 
and joint working capacity, and resulting in a self-steering network (Rhodes, 1996). We expected 
that this form of institutional design would deliver the best conditions for collaboration, because 
of the sustainable joint-working capacity achieved, and we expected to see evidence of this in our 
case study.

5.2.3  Identifying the critical factors for network management
Network management is far from easy. One of the essential factors for successful network 
management (or process management: see Klijn and Koppenjan, 2000) is the development and 
sustaining of relationships over time: the management of inter-organisational relations (Rhodes, 
1996). Developing and preserving trust is a necessary condition for the strengthening of the 
long-term relational capacity for mutual problem-solving (Rhodes, 1996). However, relationship 
management is time-consuming. The amount of time available, the financial means, and the 
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formal procedures can limit the opportunities for interactive decision-making (Driessen et al., 
2001). Then, the relational capacity cannot be enhanced.

In addition, the elemental factor of the management of knowledge is extremely important in 
achieving shared visions. Bringing together various partners may lead to innovation through 
the interaction of the actors’ various reference frameworks (Hastings, 1996). This statement 
implies management of the knowledge of different professionals; the institutional knowledge 
about the processes within organisations; and the everyday local knowledge of the residents. 
Learning processes are involved that enable experimentation and adaptation to new insights 
and circumstances. However, traditional administrations and bureaucratic environments often 
constrain the successful use of these various types of knowledge (Knorr-Siedow and Tosics, 
2005).

Furthermore, the management of expectations is another fundamental competence in 
network management, including clarity about the roles and tasks of the various actors. It is an 
important determinant for the possibility of cooperation (Klijn and Koppenjan, 2000, p. 145). 
Roles refer to the competences that actors do or do not have and what an actor is or is not 
allowed to do (actor-specific) (Edelenbos 2005, p. 116). Rules refer to the whole network and 
to the organisations of actors and play an important part in enhancing the opportunities for 
cooperation based on trust and in protecting the actors’ autonomy. Rules are also involved in 
the width [about what] and depth [the degree of having a say] of participation in the interactive 
process. They determine the strength of participation. Edelenbos and Klijn (2005) found in their 
study of six Dutch interactive processes that the greater the depth of participation, the greater 
the satisfaction of the actors with the outcome of the process. However, actors can undermine 
the agreed rules in order to further their own interests and neglect those of others. But rules in 
the network can also be changed through the interactions between the participants (Klijn and 
Koppenjan, 2000).

Another important requirement during the interactive planning process is the management 
of risks. These should be assessed as early as possible to facilitate an appropriate response should 
they arise (Driessen et al., 2001). Risks can be present in a substantive, procedural, financial or 
political sense. For example, a lack of political commitment to the outcomes of an interactive 
process can occur through a lack of continuous feedback. Taking politicians along with the 
interactive process may prevent a lack of commitment (Edelenbos and Klijn, 2005; Edelenbos, 
2005). Driessen and colleagues (2001) draw a distinction between internal and external risk. 
Internal risk refers to technical problems, resistance by the actors involved, inadequate funding, 
or the lack of a mandate for the negotiators. External risk refers to decisions taken outside the 
network, but which can affect the success of a project. When risks are not dealt with in time, 
actors may lose interest; they may exit or threaten to do so (Klijn and Koppenjan, 2000).

In addition, the management of conflict is also very important during the interactive planning 
process. This means that the network manager must be aware of the different interests of 
partners by taking up the role of mediator and stimulator in order to create win – win situations 
for all the partners involved (Klijn and Koppenjan, 2000). A win – win situation (or synergy) 
is the perceived added value for partners working together (Kooiman, 1993; Hastings, 1996; 
Driessen et al., 2001). However, one of the risks within governance processes is the blocking 
of interaction processes caused by differences and disagreements in perceptions. Then, actors 
can use their veto power by withdrawing their resources (Klijn and Koppenjan, 2000); by the 
exclusion of certain actors; by banning certain points of view; or by dismissing potential actors 
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from outside the network (Agranoff and McGuire, 2001). The replacement of actors by others 
is often difficult and time-consuming. Discovering new goals and the creation of a sense of urgency 
among actors can prevent stagnation and blockades in inter-organisational networking (Klijn 
and Koppenjan, 2000).

Managing the expectations in the time-frame is another important factor in network 
management during the planning and implementation phase. Visible results contribute to the 
success of residents’ participation, whereas frustrations arise when nothing is done with their 
efforts, when they are excluded from the decision-making process, or when the implementation 
of plans takes too long. Consequently, urgent problems are not resolved (Hall et al., 2005).

Finally, Edelenbos and Klijn (2005) found that the most appropriate network management 
competence to achieve a successful inter-organisational network was adaptive process 
management. This features a process design that evolves with the development of the interactive 
process. It is iterative in policy development; this implies that there is no directive blueprint. On 
the contrary, policy development is flexible and adaptive to changing circumstances, and is open 
to new network participants. The process leads to outcomes that are supported and enriched by 
the stakeholders (innovation). We expected all these network management competences to be 
important in the functioning of the network in our case study.

5.2.4 Identifying contextual factors in network management
Dolowitz and March (1996) stress that specific circumstances, such as institutional and 
structural constraints, past policies, and complexity can impair cooperation. The most important 
contextual factors that can affect cooperation are discussed below.

Institutional factors of local government
Inter-organisational networks are temporary institutions with their own methods, rules, and 
roles. Consequently, these arrangements have implications for the organisations involved. The 
organisations can embrace or ignore the interactive processes (Edelenbos, 2005).

In policy networks, governments occupy a special position. As legislative powers, they have 
access to specific resources. But, at the same time, in network situations they are dependent 
to a great extent on the resources of others. Then, public network management is crucial in 
representing the common interest. As a result, institutional conditions within government 
organisations are of overriding importance in network governance (Klijn and Koppenjan, 2000).

A first institutional condition for effective network management is the internal support 
of the network manager given by the manager’s own organisation (Klijn and Koppenjan, 
2000; Agranoff and McGuire, 2001). In practice, this support is not always forthcoming. This 
deficiency is often related to a lack of institutional incorporation of the interactive process or an 
internal “missing institutional link” within the existing government organisation (Edelenbos, 
2005). For example, existing hierarchical relationships and traditional role patterns within 
government limit the opportunities for horizontal networking (Klijn and Koppenjan, 2000; 
Edelenbos and Klijn, 2005; Edelenbos, 2005). When internal procedures and structures are not 
connected with the procedures of the interactive process, they may exist in isolation from each 
other, a situation that can result in internal and external tension and conflict (Edelenbos 2005, 
p. 130). Secondly, within the local government authority, tension can arise between a strong 
managerial intra-organisational focus and the outward search for certainty, as in contractual 
relationships, arising from the philosophy of new public management in public administration 
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on the one hand and the uncertain outcomes of inter-organisational networking on the other 
(Rhodes, 1996). Thirdly, a problem may arise between various policy fields within the local 
government through their different work cultures derived from their own reference framework 
with respect to problems, solutions, and rules (Rhodes, 1997). We expected that these problems 
would also occur with respect to the inter-organisational networking at the institutional level of 
the local government authority in our case study.

Complexity
As we mentioned above, collaboration can be impaired not only by the institutional factors of the 
organisations involved, but also by their complexity. In the opinion of Driessen and colleagues 
(2001), most interactive processes are highly complex. According to these authors, complexity in 
interactive policy development depends upon and interrelates with such contextual factors as: (1) 
the substantive and technical objectives; (2) the number of different kinds of stakeholder; (3) the 
governmental and societal context (this refers to the path dependency of former processes, which 
can stir up social opposition and strengthen political sensitivity); (4) the time-frame that the 
project covers (the longer the time-frame, the greater the level of uncertainty); (5) the financial 
scope (the greater the financial scope, the more complicated the decision-making). We expected 
that these contextual factors would also play an important part in the functioning of the urban 
restructuring network in our case study. First, we describe our research methods.

5.3 Research methods

We have used a behavioural perspective in our research, because we think that the perceptions of 
local stakeholders of their experiences in the network are of overriding importance in explaining 
these processes. All the stakeholders interviewed operate within the constraints of what we refer 
to as bounded rationality. This is defined as “behaviour that is adaptive within the constraints 
imposed both by the external situation and by the capacities of the decision maker” (Simon, 
1985, p. 294). The interaction between various stakeholders would reduce the problem of 
bounded rationality by knowledge exchange between government organisations, the private, and 
voluntary sectors ( Jessop, 1998).

Local stakeholders’ perceptions about ‘satisficing’ (that is, adequate rather than optimal: 
Simon, 1985) processes and outcomes are taken as instruments to measure success or failure: 
these are the degree to which the outcome of the interactive process is regarded as positive or 
negative by the stakeholders involved. The perceived degree of collective sense-making (Weick, 
1995) refers to collective interpretations or the meaning about what to do and how to do it by 
the actors in the urban restructuring network in the course of time, through their interaction and 
collective learning. Because the process and policy outcome is the product of collaboration, we 
use a multiactor-centred evaluation (Van der Meer and Edelenbos, 2006) through measuring 
actor satisfaction with respect to a perceived success or failure (see Edelenbos and Klijn, 2005).

In our research, a success is seen as a direct or indirect positive result with respect to the 
process and/or the outcome of the interactive process in urban restructuring as perceived by 
most of the actors involved (see also Van Beckhoven and Aalbers, 2005). A failure is seen as a 
direct or indirect negative result with respect to the process and outcome as perceived by most 
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of the actors involved. A factor is defined as a network-management instrument, institutional or 
contextual characteristic that contributes to either a success or a failure.

We elicited information through semi-structured open interviews of local stakeholders, using 
a topic list of potentially important variables gathered from the governance literature. The time-
consuming method of in-depth interviews can offer a large amount of inside information about 
the perceptions of the process, but restricts the number of interviewees. However, in the case 
study, all the relevant and directly involved key informants in the process of urban restructuring 
were interviewed – including managers of the local authority, of the housing association, and of 
the development company, together with shopkeepers and key representatives of the residents. 
We considered that we could restrict the general problem of comparability of (inductive) case 
studies by looking for similar (or dissimilar) findings (see, for example, Eisenhardt, 1989) with 
respect to the general governance and policy networks literature (see section 2).

5.4 Post-WWII areas and Dutch urban restructuring

5.4.1 Post-WWII areas
In this section, we briefly describe post-WWII areas in order to place our case study in a broader 
European context. After the Second World War, there was a rush all over Europe to build 
dwellings in large quantities. This was a direct consequence not only of the devastation of the 
war, but also, especially in Western European countries, of a sudden baby boom shortly after 
the war. Most of the dwellings built in this post-WWII period were realised on large housing 
estates. The areas were carefully planned and constructed according to a strict urban development 
plan. This resulted in housing estates characterised by a concentration of affordable multifamily 
apartment blocks situated in open, green living environments. Homogeneity is therefore a 
familiar characteristic of large housing estates. Many researchers have studied the position of 
these areas on the housing market and their physical, social, and economic developments (see, 
for example, Power, 1997; Murie et al., 2003; Turkington et al., 2004; Musterd and Van Kempen 
2005; Van Beckhoven et al., forthcoming).

Initially, most large post-WWII estates functioned well on the urban housing market, and 
residents were happy to live on them. A number of positive elements can still be detected on 
many large housing estates today. Research1 in 29 estates across Europe has shown that many 
people remain positive about the design of the estates, especially about the large green public 
spaces (Musterd and Van Kempen, 2005). Furthermore, the estates provide relatively large, 
bright, and light dwellings for a good price and clearly serve an important function for low- and 
sometimes middle-income households (see, for example, Dekker and Van Kempen, 2005).

In addition to these positive elements, however, many post-WWII estates are now 
confronted with both physical and social problems. All over Europe, similar unfavourable 
developments can be found in these carefully planned housing estates. The classic problems of 
these areas are: vandalism, drug abuse, the antisocial behaviour of gangs and groups of youths, 
unemployment, educational arrears, and the obsolescence of the housing stock (see, for example, 
Van Beckhoven et al., forthcoming). Murie and colleagues (2003, p. 21) state: “In this category 
of housing there turns out to be a continuity of issues and problems… The move from being seen 
as a source of high quality housing to a source of problems presents challenges for policy across 
Europe.”
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5.4.2 Urban restructuring in Dutch cities
The Ministry of Housing, Spatial Planning and the Environment (VROM, 1997) has directed 
urban restructuring policy mainly towards distressed post-WWII areas within the cities. As in 
many other countries in Europe, housing diversification is seen as a means of stimulating social 
cohesion in these areas. Local government authorities and housing associations are key players in 
local restructuring policy (Priemus, 2006). The local government authority has the responsibility 
for social, economic, and physical policies (Van Kempen, 2000), while the liberalised housing 
associations own the majority of the dwellings in these areas (Priemus, 2006).

Area-based partnerships in these post-WWII areas are formed to develop urban 
restructuring policy in an interactive way and to encourage investment. Thus, Dutch urban 
restructuring processes are characterised by an external orientation of local government 
authorities (Kickert, 1997) through the establishment of policy networks between the public 
and private sectors (Klijn and Koppenjan, 2000). All Dutch cities have similar post-WWII 
neighbourhoods, since the same developments have taken place there. We have selected 
one area in a relatively big city, because we suspected that the network in this metropolitan 
neighbourhood might be more complex.

5.5 Hoograven in the city of Utrecht

The central theme in this paper is the successes and failures in network management and the 
other factors intervening in the processes of urban restructuring. To put the selected area-based 
partnership in context, we first briefly describe the general developments in this case study, 
as well as the policy aims and policy structure. We report our investigation of the motives for 
collaboration and the institutional design in section 2, and describe the perceptions of the 
process and the results of the partnership working in section 3. In section 4, we evaluate the 
factors that have affected the process and conclude this section by a discussion of the factors that 
led to a breakthrough.

5.5.1 Hoograven: developments, policy aims and policy structure
The Hoograven case study can be placed in the broader context of developments in post-WWII 
neighbourhoods (see section 4.1). The housing estate was constructed in the 1950s and 1960s, 
near the city centre. The housing stock includes an over-representation of clustered multifamily 
complexes with three or four stories without a lift (over 60 percent). As in many other post-
WWII neighbourhoods in Dutch cities, more than half the dwellings in Nieuw-Hoograven (80 
percent) belong to the social-rented sector.

When first constructed, the area was a popular place to live, particularly with young families. 
This situation has changed, however. Since the 1990s, the share of low-income households living 
in the (on average) inexpensive dwellings of moderate quality has increased. Many of these low-
income households belong to ethnic minority groups (56 percent). Currently, the estate has a 
poor position on the urban housing market and many residents have lost faith in the estate (for 
more information, see Aalbers et al., 2003; Van Beckhoven, 2007).

Within the framework of the national Big Cities Policy (see Van Kempen, 2000), the city of 
Utrecht nominated five priority neighbourhoods needing extra attention. Hoograven was one of 
these. In 1996, the plan for ‘Hoograven’s Heart’ was developed. This far-reaching regeneration 
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project concentrates on a large shopping centre and its direct surroundings that have undergone 
decay (both physical and social). It was concluded that the living environment (both public 
spaces and housing stock) should receive special attention to improve the situation (see Aalbers 
et al., 2003). The plans for realising Hoograven’s Heart were developed when regeneration 
interventions in the city were organised through the Neighbourhood Development Plans.2 
Related to this approach, the Neighbourhood Department of the local government, the housing 
association involved, and external developers agreed to cooperate in a partnership.

5.5.2 Motives for collaboration and the institutional design
In this section, we report our empirical findings with respect to local stakeholders’ perceptions 
about actors’ motives to cooperate, actors’ roles, and the rules in the network during the start 
of the collaboration process or the institutional design. This preliminary review is important, 
because the kind of institutional design and the degree of clarity about roles and rules can 
influence the opportunities for network management and further cooperation (Kickert 1997; 
Kickert et al., 1997; Stoker, 1998; Klijn and Koppenjan, 2000; Lowndes and Wilson, 2001; 
Edelenbos, 2005).

According to an official of the local authority, although the local authority had agreed 
to the Neighbourhood Development Plan, it did not take on an initiating role because of its 
poor financial situation in the mid 1990s. In the case of Hoograven’s Heart, the market parties 
(development companies) took the initiative to regenerate the area:

“When you don’t know exactly what you want and your financial situation isn’t very good and one 
party stands up and says: ‘We are a risk-bearing party, we will do this’, then they were received with 
open arms so as to start the restructuring.”

Thus, the local authority’s lack of financial resources was an important motive to take up a 
passive role, whereas the development companies saw an active market role for themselves. The 
motive of the housing associations involved was to prevent further physical and social decay of 
the area where they owned a substantial stock of social housing. Subsequently, development 
contracts were drawn up between the local authority and three development companies (two of 
which later merged) and between the local authority and the three housing associations involved 
(later merged into one). The local authority’s responsibility was for the land exploitation budget. 
This had to be cost-neutral: all costs for the local authority in public space were to be covered 
by profits from the land exploitation budget. The development companies were responsible for 
the realisation of the shopping centre and the building of owner-occupied dwellings. According 
to the developers involved, they could buy local authority land for a fixed price. Initially, the 
housing association intended to renovate their dwellings in the area, but when the contracts were 
drawn up (1997) they decided to demolish their social dwellings and build new ones, because 
renovation would have been too expensive. Thus, in the institutional design of the network, 
we can clearly identify the inter-organisational form that Stoker (1998) describes: the parties 
involved negotiated the joint project of Hoograven’s Heart in order to enhance their capacities to 
meet their own objectives. Furthermore, interactive processes with the residents were launched. 
According to a local authority official, the motive to invite them was to create support for the 
project in the neighbourhood. The local authority (the principal: see Stoker 1998) hired an 
external process management bureau (the agent) to manage the interactive processes.
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5.5.3 Actor satisfaction with partnership working
When we consider the satisfaction with the way in which the actors have taken up their roles 
and how the relationships in the urban restructuring network have been sustained over the 
course of time (Rhodes and March, 1992; Rhodes, 1996; Lowndes, 2001), we find that the 
following perceptions of local stakeholders predominate.

Actor satisfaction about the roles
According to a local government official and the manager of the housing association, the local 
authority only reacted to the plans of others owing to their detached role (namely only having 
a controlling role in the land exploitation budget). They had no clear vision of the project. As 
a consequence, the local authority failed to give any direction as to how the area should be 
developed. A local authority official expressed strong dissatisfaction with the local authority’s 
role behaviour, because it strongly contradicted the actual role of the principal in regenerating 
the shopping centre and its surroundings. Another complication was the housing association’s 
changed vision about their role in the process, owing to their liberalisation in the mid 1990s. This 
changed their vision on their asset management and triggered them into taking up a market role 
in order to compensate for the building costs of social housing. However, the contracts left no 
room for this compensation. The manager of the housing association expresses his dissatisfaction 
with the division of the roles between the housing association and the development companies 
in the following way:

“Those market parties [development companies] were allowed to make a profit. We are allowed to 
demolish our dwellings and we receive hardly any money for that. We are also building new social 
dwellings, which isn’t very profitable either. That isn’t fair! But nobody said that this wasn’t fair, because 
those were the standards. Well, at that moment the relationships were set in concrete.”

In strong contrast with the unfavourable role for the housing association, in the opinion of 
the municipal neighbourhood manager the contract was very favourable for the development 
companies: they had certainty about their development rights, but they had no duty to realise 
the plans in the short term. According to this respondent, the development companies have 
taken on a passive role, owing to the less favourable economic developments that increased their 
risks in the building of expensive dwellings. The official illustrates his dissatisfaction as follows:

“They are very cautious. Of course, there was a period when the economic situation wasn’t very good 
[for selling expensive dwellings]. So, instead of taking the lead, at a particular moment the developers 
started to relax and lean on their position: ‘Well, we have that contract, so we’ll wait for the right time 
[to develop].’”

Thus, although the contracts were clear about the roles and responsibilities of the partners in the 
partnership, changed financial and economic situations have influenced their perceptions about 
the way they should take up their roles.

With regard to the role of the residents, when the project started (in 1996), residents living 
in the neighbourhood concerned were invited to work in focus groups and in the project group 
with professionals on a plan of requirements. Everyone affected by the regeneration interventions 
(e.g., residents, entrepreneurs) was invited to think about one particular aspect, such as safety or 
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traffic. Thus, the organised degree of participation was relatively strong (Edelenbos and Klijn, 
2005), and residents’ representatives expected to have an equal role in the decision-making 
process. However, in the perceptions of the housing association, the local authority did not 
give clear parameters for participation in substantial or financial terms. All these perceptions 
clearly illustrate that, despite the agreed roles, the rules for the network as a whole were not fully 
developed; that they should be is stressed as an important condition for satisfying collaboration 
processes by Kickert (1997) and Edelenbos (2005).

Sustaining relationships over the course of time
The literature (Rhodes and March, 1992; Rhodes 1996; Lowndes 2001) emphasises that a 
continuing process of consensus and coalition-building is extremely important for stability in the 
network if the goals of the network are to be achieved. How is this continuing process dealt with 
in our case study?

Although the institutional and economic situations have changed (see above), key 
informants report that the partners involved seemed unwilling to change or adapt their visions 
about their roles, and this unwillingness would have resulted in delays. However, there are very 
different perceptions about the causes. According to the manager of the development company, 
they could not start because “the other parties were not doing anything.” According to this manager, 
since their properties had been totally written off, the housing association tried to postpone the 
project in order to continue receiving rents, because increased building costs were unprofitable 
for the building of social housing. In addition, the tighter housing market for social housing 
decreased the necessity for demolition.

In strong contrast, in the opinion of the manager of the housing association, the hired 
external process managers were in close communication with the neighbourhood through the 
interactive open planning process. Some professionals in the housing association and local 
authority departments thought that many of the plans coming out of these meetings were 
unrealistic or unaffordable, and would have resulted in the delay of the project. The manager of 
the housing association expresses this in the following way:

“God, we lost a lot of time there. I think involving the residents in making plans in such a way is an 
illusion. I don’t think it’s worth the time it costs. You create expectations you can’t fulfil.”

Over and above that, according to this respondent, the external process managers and the local 
authority had little concern for the financial implications of the open planning process for the 
housing association:

“It was a little bit like ‘you can order this, you can order that’. At that stage, it was only drafting. It 
was only sounding off (…) I also noticed that it was a kind of taboo to talk about money ’because the 
financial people should decide this.’ But this is not the way it works! (…) Who decides about the plan: 
you or me? If you do, you pay. If you don’t want to pay, I will, but then I will decide about the plan and 
you will only formulate the preconditions. This is a very important starting point: the one who decides 
pays (…) They [the local authority] didn’t give any financial direction, because they expected us to work 
that out.”
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In this quote, we can also identify the consequences of the local government authority’s detached 
role in financial terms, and the tension this detachment creates when the (financial) interests of 
others are not taken into account. Clearly, in the case of Hoograven’s Heart, the development of 
the urban planning pattern took place before the financial opportunities were explored; ‘drawing 
up’ and ‘calculating’ were not synchronic.

In strong contradiction, according to the residents’ representatives, delays were caused by the 
discontinuity of the professionals that resulted in a lack of collective memory: “There was a lot of 
miscommunication, because they didn’t know what agreements had been made”; a lack of mandate for 
the officials involved: “The neighbourhood manager didn’t have enough negotiating space”; the use of 
veto power by some officials, and a lack of openness – “Someone from the Housing Department said 
‘I am against this plan’ and didn’t promote it to the residents.” There was also a lack of coordination 
between the departments of the local authority:

“I don’t have a good feeling about the cooperation between the departments (…). Then it stagnated, 
because once more something couldn’t be done. Then again something else had to be drawn up.”

Thus, own reference frameworks within the local administration with respect to the solutions 
affected the progress negatively (Rhodes, 1997). All these residents’ perceptions clearly indicate 
a lack of institutional incorporation of the processes in the neighbourhoods within the local 
administration (Klijn and Koppenjan, 2000; Edelenbos and Klijn, 2005; Edelenbos 2005).

As a consequence of these problems, the physical and social situation on the estate 
deteriorated and many residents and entrepreneurs lost confidence in the project. Furthermore, 
the planning process changed from an open process (in which residents were involved) to a 
closed process (where residents were hardly informed about progress). The official of the local 
authority illustrates this as follows:

“We didn’t have much to report because we were continually negotiating with the other parties. At that 
moment the opinion and role of the residents wasn’t of overriding importance.”

Thus, closed negotiations within the partnership led to the exclusion of the residents in the 
decision-making process (Agranoff and McGuire, 2001).

Finally, the project came to a dead end. The local cabinet member’s use of veto power (Klijn 
and Koppenjan, 2000) with the urban restructuring portfolio has entrenched this impasse. 
According to the residents, her message to the neighbourhood exemplifies the situation: “This 
plan will not continue! My predecessors might have agreed this, but it wasn’t my promise.”

Thus, the result was a lack of political commitment to the outcomes of the interactive process. 
The findings clearly illustrate that no attention was given to sustaining the relationships in the 
course of time in order to achieve the goals of all involved. This failing has resulted in distrust 
and each party blaming another for the deadlock.

5.5.4 Evaluation of the factors that have contributed to the deadlock
In this section, we evaluate the most important factors that have contributed to the deadlock in 
order to enhance our understanding of the functioning of the area-based partnership.
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Risk-minimising behaviour
Risk-minimising behaviour on the part of all partners in the partnership (local authority: land-
exploitation budget; housing association: building of social dwellings; development company: 
building of expensive dwellings) is one of the most important factors that has contributed to 
the deadlock. According to the developer involved, the agreements of the contract (signed in 
1997 with a term until 2010) have dominated the process for too long and resulted in a lack of 
flexibility:

“In such a project, you can’t look forward for such a long time. Over and above that so much has changed. 
Such a contract doesn’t anticipate this. In 2003 we still had a contract that tied the hands of the parties 
involved.”

Thus, the long-standing inflexible contracts have stayed firmly in place and contributed strongly 
to the risk-minimising behaviour, because there was no added value attached to the contracts 
(Klijn and Koppenjan, 2000) and no opportunity to address changes on the housing market and 
changed institutional conditions of the housing associations. Furthermore, an official stresses the 
wrong starting-points of the local authority: “It is a utopian idea that urban restructuring projects 
pay for themselves.”

This quote illustrates that the local authority underestimated its financial contribution 
in urban restructuring. Consequently, in the opinion of the housing association: “Parties were 
pussyfooting around [the financial burden] for too long.” These findings illustrate the problems that 
arise within an institutional design that is directed to the partners’ own objectives, as Stoker 
describes (1998). Starting with high expectations, big problems arose during the process, owing 
to the strategic behaviour of various key stakeholders, which led to a lack of any sense of urgency.

A lack of incorporation by the local government authority
The case also illustrates that the local authority did not take up the role of mediator or of 
stimulator in order to create win – win situations for all the partners involved in order to prevent 
tension and conflict (Klijn and Koppenjan 2000). On the contrary, owing to their detached 
role in public network management, they were part of the problem, which caused a lack of 
any financial or substantive direction and contributed strongly to the delays, but for which the 
participating residents were blamed. Clearly, the local authority’s role at a distance resulted in 
a lack of incorporation of the interactive processes in the neighbourhood (Klijn and Koppenjan, 
2000; Edelenbos and Klijn, 2005).

Consequently, owing to the local authority’s detached role, neither the management of inter-
organisational relations (Rhodes, 1996), nor the management of risks (Driessen et al., 2001), nor the 
management of conflict (Klijn and Koppenjan, 2000), nor the management in the time frame (Hall 
et al., 2005), nor the management of knowledge (Knorr-Siedow and Tosics, 2005) were dealt with 
adequately. In the case of Hoograven’s Heart, there were internal risks like those distinguished 
by Driessen and colleagues (2001): resistance by the actors involved, by using their power of veto 
with respect to their resources (Klijn and Koppenjan, 2000); inadequate funding; an inadequate 
mandate for the professionals involved; a lack of internal support (Klijn and Koppenjan, 2000; 
Agranoff and McGuire, 2001). The inter-organisational form of the institutional design of this 
area-based partnership has offered no opportunities to achieve adaptive process management in 
order to take account of new (economic and institutional) circumstances and result in ‘satisficing’ 
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outcomes (Simon, 1985) for all involved. The case clearly illustrates a lack of collective sense-
making (Van der Meer and Edelenbos, 2006) in order to tackle problems in the neighbourhood.

5.5.5 Factors contributing to a breakthrough
In this section, we concentrate on the way the actors have addressed the unfavourable situation 
of the impasse. Residents’ representatives and a local authority official stress that, spurred on by 
pressure from residents in the direction of local politics, the partners involved started to change 
their vision. According to the development company, they proposed changing the contract 
to revive local government interest in the project by calculating a higher land price. Local 
politicians also changed their vision:

“Finally, local politicians have strongly supported us; this support came too late of course, but at least 
they have given it.” (Resident)

National subsidies (Investment Budget for Urban Renewal) were used, which encouraged the 
partners to take a more active position. In addition, the local authority offered the housing 
association a more realistic price for the dwellings due for demolition. Thus, much more 
attention has been given to the creation of added value for all the partners involved (Klijn and 
Koppenjan, 2000; Driessen et al., 2001).

Subsequently, in order to fulfil their public task in favour of the common interest to 
regenerate the area, the local government authority successfully took the lead in public network 
management (Klijn and Koppenjan, 2000) and developed clear conditions (institutional rules 
for the network: see Edelenbos, 2005). Instead of their previous detached role, their project 
management department has taken on an active direction role. As a result, between 2003 and 
2004 a breakthrough was realised. The developer and the local government drew up a realistic 
plan that documented the (financial) responsibilities, wishes, and ideas of all the partners 
involved: “Looking back, everybody is happy that we have arranged it, but we should have done this 
at the beginning”, explained the manager of the housing association. According to an official: 
“Finally, a new spirit has been created that we are really going to get things done.” Also, the tradition 
of deliberation was abandoned; instead of coming together once in a while without coming 
to any firm decisions (an official previously called this the “tea circle”), the local government 
authority set out to create short lines of communication with both residents and entrepreneurs 
in the neighbourhood. With respect to residents’ participation, local ‘rules’ were developed that 
defined residents’ powers in regeneration projects.3 Thus, managing the expectations with respect 
to responsibilities and residents’ participation (for roles and rules, see Klijn and Koppenjan, 2000; 
Edelenbos and Klijn, 2005) became necessary in order to create better conditions (see Kickert, 
1997) in the urban restructuring network.

However, the complexity of the project (see Driessen et al., 2001), namely the large financial 
scope and the integration of different functions (shopping, housing, public space), a changing 
housing market, the changed institutional conditions of the housing association, and the number 
of different kinds of stakeholder has impinged on the progress in the urban restructuring 
network. The case study also clearly illustrates the dynamic in networks and confirms the 
assertion of Klijn and Koppenjan (2000) that rules can change actively; the network evolved 
towards a form of partnership working that featured systematic coordination, shared visions and 
joint working capacity (Stoker, 1998).
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5.6 Conclusions

The focus of this paper has been the success and failure of network management in urban 
restructuring processes, the intervening factors that affect these processes, and the interaction 
of all these factors in the restructuring area. In order to exemplify these processes we have 
concentrated on the perceptions of local stakeholders in one Dutch case study. An integrated 
overview of our findings is presented in Table 5.1.

As Table 5.1 shows, all the factors are important in explaining the successes and failures 
of the network. The case clearly illustrates the strong interrelationship between the actor 
satisfaction of stakeholders in the network and the institutional design and the conditions for 
network management. Both factors are determined to a large extent at the institutional level of 
the organisations involved, such as the degree of mandate, commitment and incorporation (Klijn 
and Koppenjan, 2000; Agranoff and McGuire, 2001; Koppenjan, 2005).

The governance arrangement of the inter-organisational form of the case study clearly 
exemplifies the strategic behaviour of key stakeholders (see Stoker, 1998). We conclude that, at 
the levels of both the network and the organisations involved, the same underlying mechanism 
negatively affects the functioning of inter-organisational networking in urban restructuring 
processes, namely a dominant internal focus on an organisation’s own interests. Subsequently, 
parties blame each other when processes go wrong. Over and above that, residents’ participation 
is perceived as the cause of delays, although strong contributions come from disagreements 
within the area-based policy network of urban restructuring and the lack of institutional 
incorporation of the processes in the neighbourhoods within the local government authority 
(Edelenbos, 2005).

In practice, collective sense-making (Weick, 1995) or ‘satisficing’ processes and outcomes 
(Simon, 1985) seem to be very difficult to achieve, particularly when active public network 
management is absent and no clear direction is given, because the local government authority 
operates at a distance. Consequently, the important role of safeguarding the common interest is 
not taken up actively, although its importance is stressed by Klijn and Koppenjan (2000). Finally, 
pressure from outside the area-based partnership (residents) was needed to initiate change in the 
conditions of the network (Kickert, 1997), leading to joint working capacity or the systematic 
form of partnership (see Stoker, 1998). The case has shown that the institutional characteristics 
of the network (methods, rules, and roles: Edelenbos, 2005) impinge strongly on the behavioural 
structures of the actors involved and consequently on the outcomes of these processes.

Furthermore, progress and effectiveness are also strongly affected by contextual factors 
inside and outside the urban restructuring network, such as the complexity of the programme 
(see Driessen et al., 2001), changing economic circumstances, and a changing housing market. 
This statement implies that the contexts are of critical importance for the functioning of public 
governance in local social, economic, and spatial policy. Consequently, specific circumstances 
must be continuously taken into account in order to create optimal conditions for these policy 
networks. Continuing feedback on former policy goals and anticipation on a range of possible 
policy effects and societal developments are required. At the same time, an institutional culture 
other than one with a central focus on certainty is also required.

The general conclusion to be drawn is that intervening factors, such as changed institutional 
conditions and economic developments, impact strongly on the progress and productivity 
of the networks involved. These intervening factors can differ markedly in time and place. 
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Moreover, institutional changes −such as structural budget reforms at the national level 
that have substantial implications for local government authorities on the one hand, and the 
liberalisation of other public institutions on the other− contribute to an institutional climate of 
avoiding risk in the networks involved. The result is inflexible contractual relationships, a lack 
of financial commitment, a failure to incorporate interactive ways of working, and a stronger 
market rationality of the housing associations. In this climate, fundamental institutional change 
for better interactive practices with residents is very difficult to achieve.

Our findings imply that the functioning of inter-organisational networks cannot be 
explained by the quality of network management alone. This conclusion confirms the policy-
network approach, which asserts that the functioning of networks is also affected by the 
institutional characteristics of the organisations involved (Kickert et al., 1997; Klijn and 
Koppenjan, 2000). Consequently, we agree with Dolowitz and March (1996) that the good-
practice approach of inter-organisational networking in network theory can be questioned when 
insufficient account is taken of underlying institutional and structural factors.

The lesson to be learnt is that there is a gap between the suggested importance of the 
instruments in network theory and their relative usefulness in everyday practice. Intervening 
factors impinging on the networks warrant closer research attention. Over and above that, 
neglecting these factors and placing too much emphasis on the quality of the network 
management in interactive policy processes, as emphasised in the good-practice approach of 
network theory, too easily places blame on the network managers for all the failures in these 
processes. At the same time, the responsibilities of others in this failure are easily masked. 
Dealing with all kinds of institutional and structural constraint and seeking the correct balance 
for optimal conditions for inter-organisational networking will be an ongoing process of trial 
and error for all involved. Becoming open to learn from all experiences can at least lead to 
changing attitudes in practice.

Notes

1. This research project (RESTATE: Restructuring Large Housing Estates in European Cities) was carried out 
between 2002 and 2005 under the 5th Framework Program of the European Union. RESTATE comprises 
descriptions and comparisons of the current situation of large housing estates in France (Lyon), Germany 
(Berlin), Hungary (Budapest and Nyíregyháza), Italy (Milan), Poland (Warsaw), Slovenia (Ljubljana and 
Koper), Spain (Barcelona and Madrid), Sweden (Stockholm and Jönköping), the Netherlands (Amsterdam 
and Utrecht) and the UK (London and Birmingham). RESTATE also includes an examination of the policies 
aimed at these estates, the effects of these policies, and the expectations of the policy community and the 
inhabitants of the neighbourhoods involved for their future.

2.  Nowadays, the main activities within the city’s regeneration program are bundled in the DUO [De Utrechtse 
Opgave] agreement. The most important difference between this new approach and the Neighbourhood 
Development Plan relates to the number of parties involved in the regeneration process. Under a 
Neighbourhood Development Plan (as in Nieuw-Hoograven), at least three parties were involved from the 
beginning: the local government, one or more housing associations, and one or more developers. In the case 
of the DUO agreement, however, just two parties are involved: the local government and the association(s) 
concerned. If the occasion arises, they can themselves decide which developer to involve.
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3.  In 2001, the plans for the physical regeneration of Utrecht within the framework of the national Big 
Cities Policy (BCP) were documented in the DUO agreement. This agreement sets out the powers and 
responsibilities of all the partners in the regeneration process, including the residents. In each regeneration 
project, residents have the right to: (1) give (unasked and qualified) advice; (2) signal bottlenecks; (3) test 
plans/visions; (4) influence decisions; (5) take part in discussions; (6) receive information. The extent to which 
residents can influence plans (citizen power) depends on how they are organised.
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6 Partnerships in urban restructuring: 
building long-term relationships or a 
pragmatic managerial tool? The Dutch 
experience

Manuscript has been submitted for review.

Abstract

In the urban governance literature, much attention is given to the ideas and ideals of cooperation 
in policy networks, in particular to the motives and objectives of cooperation at the start of urban 
restructuring processes. However, little attention has been paid to the dynamics of working in 
partnerships or to the conditions for long-term joint-capacity building. In this paper, we call 
attention to these issues. The main question addressed is: Which factors contribute to long-
term cooperation? We have elicited the information required to answer the question through 
in-depth interviews with professionals and residents’ representatives working in six Dutch urban 
restructuring neighbourhoods. Although we found some attempts to build more long-term 
joint-working capacity to address the residents’ needs, the findings indicate that this endeavour 
is hindered by the dominance of the scaled neoliberal governance arrangement in Dutch urban 
restructuring that features a strong market-rationality with fragmentation in policies, time, 
space, and decision-making power. We show that this situation hinders success in addressing the 
residents’ needs integrally in urban restructuring neighbourhoods. We conclude that, for more 
inclusive and coherent policies, the abandonment of neoliberal rationalities in urban policies is 
a first requirement in developing a real joint-working capacity to address the residents’ needs in 
distressed neighbourhoods.

6.1 Introduction

Sustainable communities [SCs] feature centrally in national and urban policies throughout 
Europe. According to the common approach [the Bristol Accord] (ODPM, 2005, p. 12) 
concluded by the Member States in the European Union [EU] such communities should 
provide places (regional, local, and neighbourhood) “where people want to live and work, now 
and in the future. They meet the diverse needs of existing and future residents, are sensitive 
to their environment, and contribute to a high quality of life. They are safe and inclusive, well 
planned, built and run, and offer equality of opportunity and good services for all.” Furthermore, 
coordination between sectoral (economic, social, physical) policies, strong horizontal 
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partnerships, increased local responsibilities, and the concentration of funding on selected 
target areas would be needed to achieve these aims of sustainable communities, in particular 
in deprived neighbourhoods (Leipzig Charter, 2007). Thus, urban governance processes of 
place-making lie at the heart of this European approach to urban sustainability, specifically 
in restructuring areas ( Jacquier, 2005). However, in the opinion of Raco (2005, p. 329) the 
concept of sustainable development (such as for SCs) is politically constructed and can “be (re) 
interpreted and deployed by a range of interests to legitimate and justify a range of contradictory 
and divergent agendas.” For example, under neoliberalism sustainable development may promote 
market-driven development agendas with a strong role for private-sector actors in decision-
making frameworks (p. 330).

The accumulation of the ambitions of SCs implies that long-term cooperation, as in area-
based urban restructuring partnerships, is extremely important in addressing the inhabitants’ 
needs in these neighbourhoods and to fine-tune the policies and investments. Sullivan and 
Skelcher (2002, p. 5 cited in Guarneros-Meza 2008, p. 1014) defined public-private partnerships 
as “organisational structures” created by the mobilisation of a coalition of interests drawn from 
more than one sector in order to prepare and oversee an agreed strategy for a public purpose, 
such as improving distressed neighbourhoods. However, research in the UK shows that 
smoothly-working cooperation processes in urban policies (e.g. the Local Strategic Partnerships 
and the New Deal for Communities) are not self-evident, owing for example to differences in 
interests or priorities and tight central government control (Fuller and Geddes, 2008).

Centralistic steering in re-scaled neoliberal urban policies (upwards to the EU, downwards 
to the local authorities and neighbourhoods, and sideways to private organisations) (Peck and 
Tickell, 2002; Brenner, 2004; Kokx and Van Kempen, forthcoming) by neoliberal steering 
instruments (Lascoumes and Le Galès, 2007) can constrain effective horizontal collaboration 
(Rhodes, 2007). Furthermore, a local partnership might be a pragmatic managerial tool 
or neoliberal strategy to achieve short-term goals, based on managerial economic calculus 
to increase financial resources. This approach may lead to policy fragmentation and the 
subordination of politics in policy-making (Clarke and Newman, 1997; Newman, 2001; 
Clarke, 2004; Stoker, 2005; Skelcher, 2006; Davies, 2009). Furthermore, smoothly-working 
partnerships in neoliberal regimes can exclude or marginalise other parties, such as residents, 
through institutional dominance with respect to the content of policies and the way of decision-
making. Instead of empowering distressed communities, these neoliberal governance practices 
entrench existing power relationships (Cowell and Martin, 2003; Davies, 2005; 2007; Taylor, 
2007; Fuller and Geddes, 2008). All these aspects can also affect long-term cooperation in 
Dutch urban restructuring. Research in the cooperation processes in Dutch urban restructuring 
neighbourhoods may highlight the factors that contribute to or constrain long-term cooperation.

In the Netherlands, however, urban restructuring is not an easy process. According to 
Priemus (2004), central and local government authorities underestimate the complexity of 
Dutch urban restructuring with respect to the number of stakeholders involved; the multitude 
of functions in the neighbourhoods; regulations and procedures; and the financial complications. 
However, because of its long duration, partners in urban restructuring must have a long-term 
commitment to improve these areas in order to achieve the EU aims of sustainable communities. 
Therefore, a long-term joint-working capacity is needed. This is the durable capacity of the 
professional and residents’ organisations involved in urban-restructuring neighbourhoods 
to address the residents’ needs with respect to housing, facilities, the public space, safety, and 
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the improvement of their social opportunities. At the same time, the long duration implies 
uncertainty: circumstances in the environment change (in economic, demographic, social, and 
political respects). Consequently, the organisations involved require flexibility, creativity, and 
energy to achieve a long-term joint-working capacity to offer the best solutions.

Much attention is paid in the urban-governance literature to the conditions for successful 
collaboration during the start, including such factors as the institutional design (Stoker, 1998; 
Lowndes and Wilson, 2001) and network management capable of achieving shared visions 
(see e.g. Kickert et al., 1997; Klijn and Koppenjan, 2000; Koppenjan and Klijn, 2004). Far 
less attention is paid to the dynamics in local partnerships during the course of time (but see 
Lowndes and Skelcher, 1998; Newman, 2001; 2005). The factors that contribute to a long-term 
joint-working capacity have received particularly little attention.

In this paper, we concentrate on the factors contributing to long-term collaboration in 
urban restructuring processes – factors that are capable of achieving a long-term commitment 
and better policy results. The following question is addressed: To what extent is collaboration in 
urban restructuring directed towards long-term relationships, and what factors contribute to long-term 
collaboration processes? We have investigated the ongoing collaborative processes in six Dutch 
post-World War II [post-WWII] urban-restructuring neighbourhoods.

First, we briefly review the literature on the dynamics in partnership working and the success 
and fail factors with respect to long-term collaboration. In section three, we outline Dutch urban 
restructuring policy; we describe our case studies in section four. In section five we report our 
empirical findings. Finally, in section six we present our conclusions, which we argue contribute 
to the international debate on urban governance practices.

6.2 Dynamics in partnership working: a brief literature review

Governance literature highlights very different values about power and authority, relationships, 
and change (Newman, 2001). For example, the governance-as-network literature assumes 
that, owing to the complexity of society, new arrangements evolve in the form of partnerships 
between the public, private, and voluntary sectors. Networked forms of governance should result 
in mutual trust, reciprocity, and therefore in long-term joint-working capacity, which should 
create better conditions for problem solving and policy making (Kooiman, 1993; Rhodes, 1996). 
The reality of a situation can, however, be interpreted in different ways by different stakeholders 
(ambiguity: March and Olsen, 1976); in other words they may all have their own frames of 
reference, which may lead to diverging and conflicting perceptions about problems, solutions, 
and inclusion/exclusion in cooperation practices. Consequently, dealing with all kinds of 
uncertainties in partnership working, such as societal developments (substantive uncertainty by 
competing problem perceptions), the way the organisations involved take decisions (institutional 
uncertainty of actors with different institutional backgrounds), and the long-term engagement 
and strategies of the partners involved (strategic uncertainty of various actors during the 
cooperation process) make decision-making complex (Koppenjan and Klijn, 2004). Therefore, 
current theory emphasises the flexibility needed in spatial-planning methodologies (see e.g. 
Christensen, 1985; Faludi, 2000).

In contrast with network theory’s promise of building trust, the critical governance literature 
stresses tension and conflict in partnership working (see e.g., Jessop, 2000; Newman, 2001; 
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Swyngedouw, 2005; Skelcher et al., 2005; Davies, 2007), owing to the conflicting pressures 
from different governance regimes (the rationalities of hierarchy, market or network: Newman, 
2005). According to Newman (2007, p. 367), welfare-state reforms do not feature a general shift 
from government to governance, but involve “the reordering of a number of different regimes of 
power that are overlaid on each other in complex ways, producing tensions, ambivalences and 
points of disjuncture.” From the perspective of entrepreneurial neoliberal ‘new’ managerialism, 
for example, horizontal cooperation would be short-term, pragmatic, and is seen as a calculated 
means to increase resources (Clarke and Newman, 1997; Newman, 2001; Clarke, 2004). 
Consequently, meeting fixed targets is paramount in this performance-driven governance mode. 
This approach contrasts sharply with the flexible consensus-building network-governance model. 
The particular concern in our research is the question of the extent to which stakeholders in the 
area-based partnerships of urban restructuring are directed to pragmatic short-term outcomes 
(the managerial perspective) without focusing on long-term sustainable goals (see above) or 
whether they are flexible and adaptive to changing circumstances and insights (the network 
perspective) to enable the long-term perspective to be achieved.

Drawing from different theoretical perspectives on governance (post-structural theory, 
network theory), Newman (2001) has developed a framework for mapping the potential 
disconnectedness between different models of governance. According to Newman (2001), 
partnerships can feature such imperatives as accountability, pragmatism, flexibility, and 
sustainability. The four models facilitate the identification of the underlying rationality and 
dynamics in partnership working. In our research in six Dutch urban restructuring areas we use 
Newman’s framework of governance types to investigate the form(s) of governance that feature 
in Dutch urban restructuring and identify the factors that contribute to long-term relationships. 
We therefore now briefly discuss the governance models.

An emphasis on managerial and technical accountability, as in project and programme 
management, leads to a hierarchy model with a strong focus on accountability. Low levels of 
trust between organisations lead to formalised structures and procedures with little flexibility 
and consequent slow decision-making. Bureaucratic practices are based on formal authority 
and structured through rule-based process-oriented standard routine procedures in order to 
minimise risk. The technology (that is, the knowledge of how to do something or the means to 
do it) and the known desired outcome or goal (blueprint) implies that public expectations of the 
government’s actions are predictable. The result will be reliable government and legal security. 
This model incorporates such internal values as equity, accountability, efficiency, and effectiveness 
(conformity with respect to the fixed goals) (Christensen, 1985; Newman, 2001) in order to 
achieve external goals. In other words, this model delivers the best conditions for governability: 
the capacity of the effective guidance of society by a government authority ( Jessop, 2000). We 
may not, however, expect this model to deliver the best conditions for urban restructuring, 
because no attention is paid to its complexity, responding to changing circumstances or long-
term joint-capacity building with other organisations.

The second model is the pragmatic partnership of the rational goal model. Managerial 
pragmatism may lead to closed partnerships by limiting the number of actors involved in order 
to work to a common agenda of the public-private coalition. Collaboration is often directed 
to the realisation of short-term objectives in order to maximise output within tight timetables 
and collaboration may be ‘thin’, owing to too little investment in building trust. According 
to Newman (2001, p. 117) “trust is based on a calculation of risks and stakes involved in 
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collaboration.” Consequently, collaboration is based on economic bargaining and compromise 
and often results in inflexible contractual relationships. Consumer power within this governance 
model can be stronger than in the hierarchy model (Newman, 2007). The approach features a 
strong means-ends orientation (meeting performance targets and/or product specifications 
defined by government). Just doing the known thing, however, hinders policy innovation (Klijn 
and Teisman, 2003). The flexibility to accommodate short-term policy shifts is facilitated, but 
the capacity to deliver sustainable outcomes may be low, because the emphasis is on getting 
things done and partners are less engaged in the process of building trust. The partnership does 
not seriously affect the core strategies or cultures of the organisations involved. According to 
Newman (2001), this model reflects many features of the ‘new’ managerialism that values 
economic rationalism and managerial authority (see e.g. Clarke and Newman, 1997; Clarke 
2004). Nevertheless, we would not expect a partnership based on short-term pragmatism to 
contribute substantially to a broad long-term joint-working capacity, owing to the closedness 
of a small coalition, the lack of investment in building long-term trust, and the lack of 
organisational incorporation of the processes in distressed neighbourhoods.

In the third model, the emphasis is on the values of flexibility in a partnership directed 
towards the outwardly-oriented open systems model of expansion. The networks are dynamic and 
fluid; the adaptability to changing conditions and new information is high, and there may be the 
capacity to deliver long-term change through self-organisation and self-steering. In this model, 
boundaries between policy and implementation become more fluid, promoting feedback and 
learning during the policy cycle (iterative processes: flexibility and experimentation are valued) 
and may result in innovation. Outcomes, however, are less predictable, because learning takes 
place during the process. Consequently, legal security is diminished. According to Newman 
(2001), trust is based on experience, knowledge, reputation, and investment in personal 
relationships. The chance to deliver long-term solutions to societal problems may be high, 
because of the tendency to view a problem holistically, as deprived communities for example. But 
accountability is low; complex governance structures make decision processes less transparent 
through the problem of too many hands stirring the pot (e.g., Rhodes, 1997). Community 
groups can be involved in the networks. Problems may occur with the organisations involved, 
because of the distance between the partnership with its own work culture and the mainstream 
cultures of the organisations (Newman, 2001). This distance could hinder the attainment 
of policy innovation and new ways of interactive working (Klijn and Koppenjan, 2000; 
Edelenbos, 2005). In our research, we considered it essential to investigate the extent to which 
the organisations involved have optimal conditions for long-term joint-capacity building in 
urban restructuring. Newman (2001) stresses that this model refers to the normative pluralistic 
network model of governance (Kooiman, 1993, Rhodes 1996, 1997; Stoker 1998). However, 
many area-based partnerships feature unequal power struggles (e.g. Davies, 2007), as may well be 
the case in the Dutch area-based urban restructuring partnerships.

The fourth model is a partnership that is primarily directed to long time lines by fostering 
relationships of interdependence, reciprocity, and inclusion is encapsulated by the self-governance 
model. Processes are set up to enhance the capacity of partners and communities (empowerment) 
to help community members and front-line staff (managers working in the neighbourhoods) 
take responsibility for actions and outcomes. Consequently, this governance model features the 
extensive autonomy of front-line staff and weak external constraints (Newman, 2007). There is 
a strong emphasis on extending the legitimacy of public policy by involving the public, which 
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leads to more accountability. This normative model requires the accommodation of conflicting 
goals and giving a voice to disadvantaged groups to enable all interested parties to participate 
fairly, as is also stressed in communicative planning theory. Social learning capacity by reframing 
problems and solutions can offer alternative perspectives and can initiate momentum for social 
innovation (Healey, 2006). Culture change for learning in the participating organisations is 
needed in order to embed new forms of activity. Trust should be fostered through fair dealing 
in the distribution of benefits and even-handedness in procedures. This approach engenders 
a reputation of being a good partner and contributes to the sustainability of a partnership. 
However, fair conduct may limit flexibility. Tension can arise between long-term sustainable 
goals (e.g. overcoming inequality, building community capacity) and mainstream policies 
focusing on short-term targets (Newman, 2001).

This governance model has the very high ambition of social innovation. This is not easy to 
achieve. In many cases, communicative planning practices incorporate selective participation and 
lead to ineffectiveness in terms of sustainability, consistency, and cohesion (see e.g. Voogd and 
Woltjer, 1999). Furthermore, these practices may reinforce existing power relations rather than 
transform them. This model may offer a democratic legitimacy by involving the community. At 
the same time the model may reinforce the neoliberal status quo by the inclusion in decision-
making practices of powerful stakeholders from the market, such as property owners. When no 
policy options for citizens are left open in neoliberal cooperation practices, democracy might be 
a contested concept (Purcell, 2009). Nevertheless, this model has some important aspects that 
contribute to long-term joint-working capacity in urban restructuring, such as the emphasis on 
building trust through the involvement of the community and the high degree of autonomy for 
front-line staff in order to address neighbourhood needs. An overview of the differences in the 
various governance models is given in Table 6.1.

To investigate long-term collaboration in Dutch urban restructuring partnerships, we 
formulated the following set of propositions with respect to the process and outcome:

Long-term collaboration between organisations in urban restructuring is a process:

1. in which cooperation is directed towards the achievement of long-term agreement about the 
development direction of the neighbourhood, in order to address the residents’ needs;

2. which at the same time takes into account new circumstances;
3. where learning from former experiences takes place;
4. that gives access to new partners and ideas;
5. in which the organisations involved adjust to this new way of working;
6. and results in a strong and enduring trust.

In the following sections, we examine the extent to which Dutch urban restructuring 
collaboration practices comply with these propositions and the extent to which the area-based 
urban restructuring partnerships feature Newman’s different governance models. Six case studies 
form the context for the long-term cooperation processes. Because the outcome is the product of 
cooperation, the qualitative research is directed to the evaluation of the governance processes and 
policies based on a multi-actor perspective about satisfying processes and outcomes (Van der Meer 
and Edelenbos, 2006). The research was carried out in the spring and summer of 2007 and was 
based on 50 semi-structured retrospective in-depth interviews about actors’ perceptions, based 
on a topic list of potentially-important variables gathered from the governance literature.
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During the exploratory phase of the research we identified the key organisations and key-
informants from web-searches and snowballing contacts in order to identify the (probable) 
actors (Bryman, 2008) in the cooperation practices in our case studies. We interviewed 
process managers, project managers, policy managers, and neighbourhood managers in the 
local authorities; directors, policy managers, and neighbourhood managers of the housing 
associations; directors of the primary schools; neighbourhood police officers; community workers 
in the welfare organisations; and 13 key residents’ representatives of the residents’ committees 
in the neighbourhoods. These organisations were selected because they have a central role 
in the development and implementation of integrative policies in the urban restructuring 

Hierarchy
model

Rational goal 
model

Open systems
 model

Self-governance 
model

Governance approach Bureaucracy ‘New’ managerialism Network Network

Values Accountability

Equality

Pragmatism

Efficiency

Trust

Reciprocity

Trust

Reciprocity 

Structure Inward focus

Stable

Coalition focus

Stable short-term

Expansion

Fluid

Inclusion

Stable

Process Bureaucratic power

Authority

Routines

Managerial power

Economic bargaining

Meeting targets

Dispersal of power

Coordination

Iterative

Empowerment

Consensus

Argument

Substance Known means and 
ends

Blueprint

Based on former 
experience
Compromise

Uncertain

Adjustments based 
on new information

Conflicting goals

Reframing of 
problems and 
solutions

Flexibility Low Negotiated High Limited by fair 
conduct

Culture organisations Not affected Not affected Risk of a lack 
of institutional 
incorporation 

Culture change
Embedded networks

Results Predictable

No capacity building

Lack of 
responsiveness

Reached targets
Short-term capacity

Responsiveness to 
vested interests

Less predictable
Enhanced capacity

Responsiveness 
to fast-changing 
environment

Unpredictable

Long-term capacity

Responsiveness high

Based on Newman (2001)

Table 6.1 Differences between various governance models
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neighbourhoods. Each interview was digitally recorded and transcribed in full. The data in the 
transcripts were coded in order to analyse and compare the cooperation practices (Bryman, 
2008). We considered that we could reduce the general problem of the comparability of case 
studies by looking for similar or dissimilar findings (see e.g. Eisenhardt, 1989) with respect to 
the general governance literature. Below, we briefly describe Dutch urban restructuring policy 
and our case studies.

6.3 Urban governance in Dutch housing and urban restructuring

Although the Netherlands is a decentralised unitary state, Dutch local authorities depend for 
a large amount of their income on central government finance. Since the welfare reforms of 
the 1980s, Dutch cities have suffered budget cutbacks, including in urban restructuring. For 
example, the financial contribution of central government in the Investment Budget for Urban 
Renewal [Investeringsbudget Stedelijke Vernieuwing (ISV)] for the local authorities is 20 percent 
less for the period 2005 – 2009 than for the period 2000 – 2004 (Korthals Altes, 2005). This 
cutback has increased the dependency of the local authorities on other parties, such as the 
housing associations (Priemus, 2006). Whereas the housing associations were strongly-regulated 
(private) task-oriented organisations of central government after WWII and in the heyday of 
the Dutch welfare state, following their financial independence established in the mid 1990s 
they have become hybrid organisations, retaining their primary task of fulfilling the housing 
needs of lower-income groups, but also able to operate as a market party on the housing market 
(Van Kempen and Priemus, 2002). Dutch housing associations have become professionalised 
with a strong focus on strategic asset-management. This concerns decisions about selling, 
holding, demolishing, and building dwellings (Gruis et al., 2004).

In 1990, 39 percent of the total housing stock was social housing: the housing market sector 
with rents regulated by central government (2008: up to € 632). Compared with other West 
European countries, the share of the Dutch social housing stock remains high, although it 
gradually declined to 32 percent in 2008. It comprises a wide range of dwellings (in terms of 
size and price) and of tenants (with respect to income). But, despite these differences, a similarly 
declining role for central government in the regulation and the finance of social housing, and a 
simultaneously larger role for the market can be observed all over Western Europe (see e.g., Van 
der Heijden, 2002).

Since 1997, the most important aim in Dutch urban restructuring policy (Ministry of 
Housing, Spatial Planning and the Environment [Ministerie van VROM, 1997]) has been 
the prevention of the spatial segregation of lower-income groups through supplementing the 
housing stock with more owner-occupied dwellings, mostly in post-WWII neighbourhoods 
built between 1950 and 1970 (Priemus, 2004). This policy of housing differentiation implies 
social mixing by the selling and/or demolition of social housing and the building of more 
expensive market-sector dwellings. According to the White Paper (Ministerie van VROM, 
1997, p. 49), 95 percent of the new dwellings are to be built in the market-sector. The selling 
of social dwellings also contributes strongly to the financing of urban restructuring (Ministerie 
van VROM, 1997, p. 54). The housing associations own the majority of the dwellings in these 
areas and are therefore important partners in urban restructuring (Priemus, 2006). The local 
authorities are responsible for the public space and have the formal directive role in urban 
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restructuring. Residents must be included in the policy development (Wet Stedelijke Vernieuwing 
[Law Urban Renewal]).

Since 1999, urban restructuring policy has been incorporated in the Big Cities Policy 
[BCP]. The BCP concerns 31 big and middle-sized cities and aims to integrate social, 
economic, and physical policies in order to accomplish policy synergy, particularly in vulnerable 
neighbourhoods. In addition, the BCP has a strong governance orientation (Van Kempen, 
2000). Furthermore, the BCP features neoliberal performance management between central 
and local government on the one hand, and on the other between the local authorities and the 
housing associations to accelerate urban restructuring (Kokx and Van Kempen, forthcoming).

In the summer of 2007, the Minister of Housing, Districts and Integration [WWI] 
launched in a White Paper the policy aims to improve 40 targeted neighbourhoods by offering 
economic, social, and physical policies to increase social mobility in housing, education, and 
work (Ministerie van VROM, 2007a). Social mixing through restructuring the housing stock 
is still a major policy instrument to combat spatial segregation and to enhance social cohesion 
(Ministerie van VROM, 2007b). The holistic approach of the BCP through integrative 
policies is a complex task, requiring innovation and joint-working capacity to meet the aims of 
sustainable communities (see above). Below, we describe our case studies.

6.4 Post-WWII neighbourhoods and the case studies

In the period in which post-WWII neighbourhoods were built all over Europe (1950 – 1975), 
to a large extent they met the housing demands of the residents. The dwellings, public space, 
and facilities were of good quality. Many post-WWII neighbourhoods are still highly valued 
for the spacious green and good design of public space. Residents often perceive the proximity 
of shops and other public amenities as a positive point. Most residents are satisfied with their 
large, light dwellings at an affordable rent. Many residents have lived there for a long time in full 
satisfaction (Murie et al., 2003; Dekker and Van Kempen, 2005).

However, in quite a number of these neighbourhoods, problems have arisen. These can be 
attributed to less functional spatial design, poor technical quality of the housing stock, remote 
location from the city centre, and lack of liveability. Liveability refers to the maintenance and 
safety of the public space and social cohesion between the residents. A change that has occurred 
is in their housing-market position, owing to the construction of the new dwellings on new 
building locations. Many higher-income families have moved from the post-WWII districts 
to these new residential areas. Their dwellings in the post-WWII neighbourhoods have been 
taken over by lower-income groups, including non-western immigrants and starters. For these 
population groups, the post-WWII neighbourhoods have an important function on the housing 
market. These neighbourhoods are now often characterised by a great cultural diversity of the 
residents. This diversity can make living together difficult, because habits and lifestyles may 
conflict. A poorly-managed and equipped public space can give rise to nuisance and insecurity 
(Dekker and Van Kempen, 2005).

The six case studies of urban restructuring neighbourhoods featured in this paper are all located 
in the Netherlands. Because there can be contextual differences between cities (e.g. the local 
housing market), our selected case studies feature different geographical locations. They are 
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Holtenbroek in the city of Zwolle; Malburgen in the city of Arnhem; Kruiskamp in the city of 
Amersfoort; Bouwlust in the city of The Hague; Pendrecht in the city of Rotterdam; and Heuvel 
in the city of Breda. Figure 6.1 shows their location.

All the neighbourhoods were built between 1950 and 1975 and are characterised by a high 
proportion of social housing (77 percent to 88 percent). There is an over-representation of single-
parent families, unemployed, and people with low incomes compared with the city average. All 
neighbourhoods show declining population figures. The share of non-western immigrants in the 
neighbourhoods differs significantly. It is proportionately smallest in Heuvel (18 percent) and 
highest in Bouwlust and Pendrecht (both 52 percent). There are also big differences in dwelling 
types; there are very few single-family dwellings in Bouwlust (12 percent), while they comprise 
half the housing stock in Heuvel.

6.5 Findings in the case studies

In this paper we are particularly concerned with the question to what extent collaboration in 
urban restructuring is directed towards long-term relationships or whether collaboration is 
only used as a pragmatic management instrument in order to get things done, without paying 
attention to optimal conditions for long-term joint-working capacity to achieve sustainable 
results (see above). On the basis of Newman’s governance framework (2001), we can identify 
the factors that may contribute to or harm long-term working capacity in urban restructuring 
partnerships. To investigate how far this is achieved, we formulated six propositions (see above). 

Figure 6.1 The location of the cities of the case studies in the Netherlands
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First, we investigated the extent to which the collaboration was directed towards long-term 
agreement about the development direction of the neighbourhood to address the needs of the 
neighbourhood (proposition (1)). Second, we explored the extent to which new circumstances 
were taken into account (proposition (2)). Third, we examined whether any learning from former 
experiences had occurred (proposition (3)). Fourth, we considered whether access was given 
to new partners and ideas (proposition (4)). We conclude this section by concentrating on the 
degree to which the organisations involved adjusted to this new way of working (proposition (5)) 
and whether the collaboration resulted in strong and enduring trust (proposition (6)).

6.5.1 Working for long-term agreement to address the needs of the neighbourhoods
Long-term agreement implies that serious account is taken of different interests and reciprocity 
is valued. This approach will in turn contribute to long-term trust. Can we identify the factors 
that contribute to long-term agreement?

The area-based urban restructuring partnerships of our case studies are non-statutory 
bodies placed between the local authorities and local housing associations. In all the case 
studies, the cooperation is formalised in steering committees. Here, the strategic decisions 
about the neighbourhoods are taken. Their members are the local cabinet members with the 
urban restructuring portfolio (plus, in the city of Breda, the local cabinet member with the 
social portfolio and the chair of the residents’ organisation) and the directors of the housing 
associations. Physical development plans were drawn up in all neighbourhoods at the start of 
the collaboration between 1998 and 2004. These strategic agreements about the development 
direction of the neighbourhoods function as the substantive framework for collaboration. 
According to the professionals of the local authorities and housing associations, in almost all 
cases (except Breda) the content of these strategic plans, namely demolishing social dwellings 
and building more expensive dwellings in order to achieve a social mix (see also Priemus, 2004), 
was determined by the housing associations and the local authorities. According to the other 
parties interviewed, such as the residents’ organisations, schools, welfare organisations and the 
police, they had no serious role in the formulation of these strategic plans. This fact illustrates the 
closedness of the coalition of the local authority and housing associations: they alone determined 
the market-oriented urban restructuring policy. Residents had only a consumer role. They 
were only invited to participate in consultative forums, as in the focus (or feedback) groups. A 
residents’ representative in the city of Amersfoort makes clear that focus-group members were 
also forbidden to communicate about the content of the strategic plans with the other residents 
in the neighbourhood until the local government authority had taken the final decision. Over 
and above that, the residents’ representatives and community workers report that residents were 
not taken seriously as an interested party, nor were they valued for their specific knowledge, 
because at best they could only react to the plans of the coalition (consultation); otherwise they 
had no role at all and were only informed. Many of the residents’ representatives interviewed 
were highly dissatisfied with this exclusion. A statement made by a residents’ representative in 
the city of The Hague illustrates this dissatisfaction:

“The degree of participation in the whole development is simply zero. We are informed about the 
building of new dwellings. Other than that, development is something between the local authority and 
the housing associations.”
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According to this respondent, central government’s pressure on local government for timely 
delivery of the urban restructuring policies that are part of the performance agreements of the 
BCP, also strongly contributes to the residents’ exclusion in strategic decision-making:

“The local authority has the duty to do this [restructuring the housing stock]. Thus, there is enormous 
pressure from above. Therefore, they only involve the residents in the old-fashioned way [only giving 
information].”

In this statement we clearly identify the vertical dimension of this governance arrangement in 
Dutch urban restructuring and the tension and contradiction this centralistic steering creates 
to involve the community seriously. A consequence of this exclusion is that most residents’ 
representatives disagree with the development direction of the neighbourhood, because their 
housing needs are not taken into account: too many relatively good-quality dwellings are being 
demolished and too few affordable dwellings are being built for the current neighbourhood 
population: many households are not able to pay for the new dwellings (see also Priemus, 
2006). Many police officers, residents’ representatives and community workers also seriously 
question the effectiveness of this policy: nuisance situations are merely displaced to other parts 
of the neighbourhood or to other neighbourhoods in the city. Furthermore, social cohesion is 
diminished, owing to differences in lifestyles between the original residents and the more 
affluent newcomers.

In marked contrast, residents’ representatives in the city of Breda had a greater role. They 
were seriously involved in the urban restructuring partnership and in the definition of the 
problems and formulation of solutions for the neighbourhood (interactive workshops). The 
representatives could influence the agenda by concentrating on the improvement of education 
for the children in the neighbourhood to enhance their social opportunities instead of the 
dominance of social-mixing policy in order to change the population structure. This case 
illustrates the change in the policy focus (reframing) brought about by involving the public at 
an early stage in an interactive process (the network perspective). Through this inclusion, there is 
consensus about the development direction of the neighbourhood. The residents’ representative 
reported this in the following way:

“We have indeed serious influence. There is a reasonable consensus and of course everybody must give and 
take a little.”

This case illustrates how a consensus is based on reciprocity and mutual respect by taking account 
of various interests, as stressed in the open systems model. In the other cases, however, long-term 
consensus about the development direction at the strategic level was only found in the closed 
coalition of the housing associations and the local authorities. Here, no broadening of consensus 
building with other stakeholders in the neighbourhoods has taken place, owing to the shared 
strategic interests of this coalition (Sullivan and Skelcher, 2002) under strong market conditions. 
Thus, other than in the one case study, our findings do not comply with our proposition (1) 
that collaboration is directed to achieve long-term agreement about the development direction 
of the neighbourhood in order to address the needs of the neighbourhoods. The closed coalition 
of the rational goal model with the focus on the vested interests is exemplified here. Central 
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government’s centralistic steering by performance management under tight time constraints to 
maximise outputs strongly contributes to this way of cooperation at the local level.

6.5.2 Taking new circumstances into account
We have presumed in proposition (2) that flexibility is needed to accommodate new 
circumstances and new information. Can we find this condition in our case studies in the course 
of time?

In the period during which the implementation contracts for urban restructuring were made, 
the local authorities and the housing associations anticipated a big market for expensive housing. 
However, times have changed. In 1998 the owner-occupied market began to stagnate (Priemus, 
2004). Building costs have strongly increased and the market for expensive housing is risky. A 
local official of the city of Zwolle expects the housing associations to claim a larger financial 
contribution from the local authority for the next stage of urban restructuring. New negotiations 
will be required: that is, new economic bargaining as stressed in the rational goal model. To 
address these changed market conditions, the coalitions in the cities of Arnhem and Rotterdam 
have made adjustments to their building programmes by building temporarily more expensive 
rented houses and more single-family dwellings respectively. This strategy implies a pragmatic 
short-term adaptation as featured in the rational goal model rather than a fundamental shift in 
social mixing policy.

In the city of The Hague, however, a manager of a housing association finds that the building 
programme for the neighbourhood is too inflexible to meet the changed market conditions. 
Many apartment blocks will be built, although there is little demand for them. This lack of 
flexibility yields an inadequate housing policy. This manager expresses this situation as follows:

“At this moment we are building apartments that people do not want. There is friction with the starting 
points and the production of the last few years is nothing compared with what we are going to build in 
the next few years.”

This respondent explains the inflexibility by the local authority’s preoccupation with meeting 
production targets that are part of the local urban restructuring performance agreements with 
the housing associations:

“In the last few years, every conversation with the local authority was about numbers, numbers, 
numbers! But at a certain moment we have to say: ‘This far and no further!’ (…) There are also many 
apartment blocks in these agreements.”

This manager tells us that, in 2006, new agreements were drawn up between the local authority 
and the housing association on the basis of a bonus/penalty regulation. Should the housing 
association fail to meet these targets, they receive a financial penalty. If they do meet the 
targets, they can acquire development locations. Thus, the collaboration is strongly based on 
incentives aimed at meeting the entrepreneurial management goals of both the local authority 
and the housing associations, as stressed in ‘new’ managerialism (Clarke and Newman, 1997; 
Newman, 2001). A bonus/penalty regulation does not, however, contribute to flexibility, because 
the financial position of the housing association and future market opportunities would be 
affected; inflexibility (conformity) is preferred.Neither does the municipal structure plan for the 
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city district of Zuidwest (part of which is our case) in The Hague offer any flexibility in the 
implementation of urban restructuring. The horizon of this spatial plan is more than 15 years 
(2004 – 2020); the plan stipulates how many dwellings must be rebuilt with strict percentages of 
how many owner-occupied and how many social dwellings, and strict parking norms. According 
to the manager of a housing association, this structure plan works in practice as a straitjacket and 
this inflexibility does not offer adequate policies: there is currently a great shortage of affordable 
social housing:

“We started the restructuring in a period when we thought that many vacancies would occur. In the 
course of time, people are just having to wait in line longer, as I put it. Sometimes, I really wonder why 
we have such a large-scale demolition programme when the need is so great.”

This lack of flexibility can harm serious long-term agreement about policy, which was presumed 
in proposition (1) where we assumed that the cooperation is directed to the achievement of 
long-term agreement. Our cases show that flexibility in the context of fundamental change 
is low in urban restructuring policies and can be explained by the rationalities of the rational 
goal model that values certainty by meeting targets in order to minimise risk in substance and 
process. This risk-minimising behaviour can be explained by changed institutional conditions 
for the local authorities and housing associations, such as central government’s structural 
budget reforms and the liberalised housing associations. These findings do not comply with our 
proposition (2) that new circumstances are taken into account. Nevertheless, the experiences 
described in the case studies demonstrate the importance of a flexible framework (Faludi, 
2000) in order to accommodate changed circumstances. This implies robust goals about the 
development direction in order to achieve long-term agreement and collaboration. Our findings 
demonstrate that detailed plans, programmes, and inflexible performance agreements, as stressed 
in Newman’s rational goal model, give certainty in the short term, but are counterproductive in 
addressing changes in the course of time.

6.5.3 Learning from former experiences
Learning from former experiences (see proposition (3)) can contribute to better policies. To 
what extent is learning an issue in our case studies?

In almost all the cases (except in the city of Breda: see above) front-line staff (managers 
working in the neighbourhoods) and residents’ representatives stress that, in the past, too little 
attention has been paid in the neighbourhoods to the social dimension of urban restructuring, 
such as facilities (e.g. schools, libraries, shops, community centres, facilities for the youth) and 
adequate social policies for the residents (e.g. improving the social cohesion and social mobility 
in education and work). A policy officer in the city of Zwolle illustrates this general feeling 
among front-line staff and residents’ representatives about policies failing in the timely delivery 
of appropriate facilities and social policies as follows:

“In my opinion social facilities and social initiatives have come too late. The physical interventions 
[demolition and the building of new dwellings] were done much earlier and this is coming last. Now, 
lost ground really must be made up.”
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According to front-line managers, fragmentation in policy and implementation has also 
contributed strongly to disappointing results in urban restructuring. An official in the city of 
Amersfoort illustrates this general opinion among front-line staff as follows:

“In fact, the principle of the integration of policies was abandoned. You see this in the results. There 
are too few improvements (…). I must answer the question whether these policies are coordinated and 
integrated with each other and whether there was a total management with: ‘No’.”

Professionals in the local authorities and housing associations stress that they have learned: 
effective solutions for the neighbourhood require much more horizontal integration of the 
different policy fields. In their opinion, this integration implies a more holistic approach 
to problems. This insight has, however, been derived not from iterative policy processes by 
policymakers, but from external pressure (see Newman, 2001; Davies, 2007) from residents 
and signals from front-line staff that problems were arising with respect to liveability in the 
neighbourhoods. Although our findings are in accordance with our proposition (3) that learning 
takes place from former experiences, policymakers do not pay much attention to the value of 
continuous learning. An explanation for this failure can be found in the area-based partnerships’ 
narrow focus on the rapid restructuring of the housing stock without linking this effectively 
in space and time with other policies and developments in the neighbourhoods. This situation 
exemplifies the policy fragmentation in space and time and the lack of policy innovation of 
Newmans’ (2001) rational goal model.

6.5.4 Giving access to new partners and ideas
The involvement of more actors with a stake in the policy (mutual interest) can enhance the 
capacity to deliver better policies through resources synergy (money, knowledge). Have new 
partners access to the coalitions of the local authorities and housing associations and are new 
ideas taken seriously (proposition (4))?

Through the insight that more integrative policies are necessary (see above), the coalitions 
also became aware that integration requires collaboration with social organisations, such as 
health and welfare organisations, schools, the police, and other municipal departments for a 
good management of the public space. These findings are in accordance with our proposition 
(4). Nowadays, the housing associations and local authorities are involved in all neighbourhoods 
in platforms with all kinds of social organisations in order to coordinate a more integrated 
approach. A front-line manager in the city of The Hague expresses this as follows:

“You see that you can achieve much more with collaboration. That you not only think about bricks, but 
that you are working together in the neighbourhood to solve problems. More and more, you see that this 
delivers better results.”

Thus, front-line managers perceive an increased joint-working capacity that results in a better 
horizontal integration of policy at the operational level of cooperation in the urban restructuring 
neighbourhoods. Here, the more outward focus has resulted in the expansion of a self-organised 
flexible neighbourhood network. Thus, at the operational level of cooperation, we identify a 
change towards the open systems model of governance (Newman, 2001).
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According to the interviewees, functional decentralisation from the organisations involved is 
one of the key factors that contribute to better integrated results. A front-line manager illustrates 
this general opinion among front-line staff as follows:

“You are working together with a group of people in a neighbourhood. This is just as important as the 
collaboration between the institutions.”

Front-line professionals report that horizontal integration in collaboration has led to more 
mutual concern from the professionals involved (reciprocity), in particular because they have the 
same competences of the willingness to achieve change in the neighbourhoods and to learn from 
one another. “Here, the ‘chemistry’ takes place” [innovation and capacity building], as a respondent of 
a housing association in the city of Amersfoort this general perception states. These professionals 
in the neighbourhood are approachable and are willing to respond resolutely to the demands of 
the neighbourhoods. The residents’ representatives interviewed are well satisfied with them. Thus, 
investment in interpersonal networks in the neighbourhoods contributes strongly to an increased 
capacity for long-term cooperation and problem-solving.

In marked contrast with the highly-restricted role for residents at the strategic level of 
planning (see above), capacity building with residents is taking place at the operational level 
of improving the liveability. As the eyes and ears, they are the professionals’ advisors in the 
neighbourhoods (interdependency). Giving the residents responsibility and an active role allows 
them to act as co-producers of the liveability. In some neighbourhoods (in the cities of Breda 
and Rotterdam) the residents initiate and are responsible for all kinds of liveability projects that 
they choose. Thus, there is high flexibility and responsiveness to the issues the residents find 
important. Their ideas are taken seriously and can lead to social innovation with respect to the 
content of the policies, the governance process, and the empowerment of the residents. This 
situation is also in accordance with our proposition (4), namely that the partners are open to 
new ideas. Here, we identify an outward focus on self-organisation, inclusion, and empowerment 
towards the self-governance model (Newman, 2001). However, the network-like governance 
practices at the operational level do not affect the existing power relationships and core strategy 
of social mixing of the urban restructuring coalitions.

6.5.5 Organisational adjustments to new ways of working
Weak external constraints and a relatively high degree of autonomy for front-line staff are 
important conditions for achieving long-term cooperation in local partnerships (Newman, 
2007). For the integral implementation of urban restructuring, organisations must stand behind 
the processes in the neighbourhoods. In proposition (5) we have presumed that the organisations 
involved adjust to this new way of working. This implies that internal processes are fine-tuned 
with the processes in the neighbourhoods.

However, front-line professionals often refer to problems related to compartmentalisation 
in policy and decision-making. A strong inward focus by the various municipal departments 
on their own rules, procedures, and priorities (bureaucratic power) implies that these do not 
automatically match the demand in the neighbourhoods. A front-line manager in the city of 
Rotterdam describes the bureaucratic culture of the Departments of the local authority on the 
following way:
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“They have their own culture with rules and sometimes also their own priorities. Everything must 
be controlled. I think this is a contradiction when you are asked to work to meet the demands in the 
neighbourhoods and you ask residents to shoulder their responsibilities.”

Here, we identify the strong tension between the rationality of the network models (weak 
external constraints) we identified above at the operational level of cooperation and a lack 
of institutional incorporation (Klijn and Koppenjan, 2000). This tension leads to a lack of 
responsiveness and creativity, as many front-line managers and residents’ representatives stressed. 
These findings (strong inward focus, sectoral policies, cultures and rules, a lack of responsiveness, 
no innovation) fit in with the hierarchy model (Newman, 2001). One front-line official in the city 
of Rotterdam is very clear: a change in organisation culture is absolutely necessary if better and 
timely solutions are to be offered in the urban restructuring areas. According to this respondent, 
the necessary stronger focus on area-based responsiveness implies that officials leave the Town 
Hall in order to have more concern for the situation in these neighbourhoods.

Another problem often mentioned is a lack of mandate and backing for front-line staff 
in the area-based partnerships, owing to traditional hierarchical managerial relationships, and 
are exemplified in a strong focus on the control of directors (managerial power), local cabinet 
members, and the local council (formal authority). According to various respondents this 
attitude is caused by a strong focus on the minimising of the risks of partnership working; for 
example, the involvement of critical residents would be a threat to control (for local cabinet 
members), a strong focus on meeting targets (of the local council), and the dominance of their 
own (sectoral) agendas, for example through evasive behaviour (by directors). This quote from a 
front-line manager in the city of Breda is illustrative:

“You have [local] cabinet members who do very good things, but they also have the tendency to control 
everything. The result is that they don’t give any room for manoeuvre, but will pounce on everything. 
Then you haven’t any room. You also see this in the local administration (…) And that is the reason why 
things go wrong (…) They want to control society. They even want to make sure that residents can’t say 
anything.”

This quote also illustrates the tension between the rationalities of the hierarchy model (low 
trust, minimum risk, authority, sectoral priorities) and the network models that emphasise 
considerable autonomy for front-line staff in order to make progress in the neighbourhoods. It 
also illustrates the changed attitude towards the residents in the course of time in the city of 
Breda, namely from an open governing style during the plan-development phase (see above) 
towards more dirigisme during the implementation phase, as the result of a strong focus on 
(financial and partial) institutional interests.

We found the same problems in the decision structure of the housing associations. They 
are often organised in a fragmented matrix structure with their own decision-making power. 
For example, interviewees reported that their development companies lacked urgency, owing 
to their rationalities of the market (minimise market risk) and lacked knowledge of network-
working in urban restructuring areas. Many front-line managers stress that being a reliable 
partner, thus having a good reputation as emphasised in the network models, is very important 
for the long-term collaboration and trust of the residents, but that traditional work cultures, 
compartmentalisation, top-down steering, and the dominance of own (partial) institutional 
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interests are counterproductive. These findings are not in accordance with our proposition 
(5). The cases clearly show a lack of incorporation in the organisations involved, owing to the 
strong attitude of continuing existing power relationships. Our findings also do not comply 
with proposition (6), namely with the presumption that collaboration results in a strong and 
enduring trust. This failing can be explained by the disconnection between the cultures in the 
organisations and the processes in the neighbourhoods, owing to hierarchical and calculated 
managerial rationalities in the relevant institutions, as stressed in Newman´s (2001) hierarchy 
and rational goal model. Thus, although we found substantial change in the networks at the 
operational level of collaboration, long-term working capacity in the neighbourhood is seriously 
affected by the institutional constraints of the organisations involved and a lack of autonomy for 
front-line staff. An overview of the findings in the six case studies is given in Table 6.2.

6.6 Conclusions

In contemporary urban policy development and implementation, governance and partnership 
working are considered to be normal. They might lead to sustainable communities that would 
offer equality of opportunity and good services for all inhabitants and may contribute to a high 
quality of life (ODPM, 2005). A broad and long-term joint-working capacity is needed to 
achieve these aims in distressed neighbourhoods (Leipzig Charter, 2007). The focus of this paper 
is on the factors that contribute to long-term joint-capacity building in urban restructuring 
neighbourhoods. This paper draws on the different governance models described by Newman 
(2001), gathered from various theoretical governance approaches, such as network theory (e.g. 
Kooiman, 1993; Rhodes, 1996, 1997; Stoker, 1998), post-structural theory (e.g. Jessop, 2000) and 
‘new’ managerialism (e.g. Clarke and Newman, 1997).

Our aim is to exemplify the successes and failures for long-term broad cooperation in urban 
restructuring. On the basis of the holistic approach in the Dutch BCP, which requires residents’ 
involvement and policy and resources coordination between public and private organisations, 
one might expect the following six propositions to be confirmed: (1) long-term agreement to 
address the needs of the neighbourhood; (2) account taken of new circumstances; (3) learning 
from experience; (4) access for new partners and ideas; (5) adjustment to this new way of 
working by the organisations involved; (6) with the result of a strong and enduring trust.

The findings do not, in fact, confirm these expected values at the strategic level of 
partnership working. At this level, the collaboration features the pragmatic managerialism of the 
local authorities and housing associations in getting things done of Newman’s rational goal model 
(2001). This way of cooperation in Dutch urban restructuring neighbourhoods can be explained 
by the neoliberal reforms in Dutch housing and urban restructuring, namely central government 
budget cut-backs, a market-oriented policy, neoliberal performance management, and the 
financial interdependency of the housing associations that triggered entrepreneurial strategic 
asset-management (Gruis et al., 2004). The inward and narrow concentration of this governance 
arrangement on the rapid delivery of urban restructuring policies meant that there was no 
serious role for the residents (except at the start in one case study) or for social organisations 
at the strategic level of partnership working. This deficiency illustrates the democratic deficit of 
these neoliberal governance practices (see also Purcell, 2009).
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The results show that the dominance of this strategic level hinders the sustainable 
integration of the processes at the operational level. At this level, our findings confirm the 
network models (Newman’s open systems and self-governance models) owing to the expansion 
with social organisations and residents in order to improve and coordinate integrative policies in 
the neighbourhoods. At the operational level, the functional decentralisation of the organisations 
involved is a key success factor for better horizontal integration of policies, responsiveness, 
long-term joint capacity building, and enduring trust. However, these success factors of social 
agency perceived in collaboration processes by front-line staff and residents are at odds with 
the perceived constraints for social agency imposed by the strategic partnerships (the rational 
goal model) and by the organisations involved, which feature the rationalities of hierarchy or 
market. The devolution of organisational tasks has clearly taken place without the devolution of 
decision-making power and power over budgets.

These findings confirm Newman’s statement (2007) that different governance-power 
regimes create tension and points of disassociation in governance practices. The results reveal 
that all the governance models (Newman, 2001) are currently operating in Dutch urban 
restructuring neighbourhoods, but the pragmatic ‘new’ managerialism of the rational goal 
model dominates the processes and seriously constrains long-term joint-working capacity in the 
neighbourhoods to address the residents’ needs, owing to risk-minimising behaviour (content, 
finance, and process) under changed institutional conditions for the local authorities and the 
housing associations. Consequently, they act primarily from the perspective of their own (partial) 
interests and rationalities instead of from a central focus on the demands of the neighbourhood 
(WRR, 2005).

The main conclusion to be drawn is that the disconnection in governance processes between 
the strategic and operational levels in urban restructuring neighbourhoods can be explained by 
the dominance of the neoliberal scaled governance arrangement in Dutch urban restructuring. 
This arrangement features strong fragmentation in policy, time, space, and decision-making 
power between the levels of partnership working. This fragmentation has led to exclusion in 
strategic decision-making in order to safeguard the existing power relationships of the strategic 
coalition; a lack of coordination with other policy fields in order to pursue their own market-led 
agenda of social mixing; a lack of flexibility by concentrating on the fixed means-ends of this 
agenda; a lack of autonomy for front-line staff in order to continue existing power relationships; 
and consequently a lack of the organisational incorporation of neighbourhood processes. As a 
result, these governance practices have led to a lack of responsiveness to the residents’ needs, 
such as affordable social housing and the timely delivery of facilities and services; a diminished 
social cohesion by dominance of the social-mix dogma in market-led urban policies; and the 
subordination of effective social policies for the residents to restructuring of the social housing 
stock on which many of them are dependent. Furthermore, the fragmentation in space has led to 
displacement effects.

These outcomes are in strong contrast with the European goals of achieving sustainable 
communities through coherent policies and strong horizontal partnerships aimed to create 
equality of opportunities and to contribute to a high quality of life for the residents in distressed 
neighbourhoods. The findings illustrate the ambiguity of competing frames of reference in 
these governance practices with respect to partnership working (inclusion/exclusion) and the 
content of the policies to create SCs (integrative policies to address the residents’ needs versus a 
neoliberal urban restructuring agenda), and their embedded power relationships.
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The rhetoric of the blessings of partnership working and sustainable communities in policy 
and political documents (e.g. of the EU), and in normative network governance literature (see 
e.g., Kooiman, 1993; Rhodes, 1996; Kickert et al., 1997) mask what is actually happening in 
practice in urban restructuring and how it can affect deprived neighbourhoods (see also Raco, 
2005). This seriously questions the explaining power of network theory about governance 
practices in neoliberal regimes. Our findings are in line with those found in the neoliberal 
centrally-steered local partnerships in the UK (see e.g. Cowell and Martin, 2003; Stoker, 2005; 
Davies, 2005; Skelcher, 2006; Fuller and Geddes, 2008; Davies 2009), in France (Reiter, 2008), 
and in Mexico (Guaneros-Meza, 2008). Although all these neoliberal governance regimes 
have their own path-dependent and path-shaping forces, they have similarities with respect 
to a strong market rationality and fragmentation in urban policies, and in consequence a lack 
of responsiveness to the needs of distressed neighbourhoods. More attention is needed for the 
constraints in partnership working and the vertical and horizontal power-positions incorporated. 
Moreover, more attention is also needed for the (dis)connection between the strategic and 
operational level of partnership working.

If more inclusive and coherent policies in network-like governance arrangements are 
to emerge in distressed neighbourhoods, an effective linkage with sustainable policies to 
combat structural inequalities and the abandonment of neoliberal market rationalities (as in 
housing policies) and performance management in the governance of urban policies are a first 
requirement in the development and maintenance of the residents’ trust and the development 
of a real joint-working capacity. This conclusion implies that the policies are directed to address 
their needs instead of the organisations’ interests. Their internal organisations must facilitate 
this state of affairs by the devolution of control to residents and front-line managers working 
in the neighbourhoods and must accept less certainty in the short term, although they can look 
forward to better policies and processes in the neighbourhoods in the long term.
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7 Conclusions: the gap between rhetoric and 
stakeholders’ actions

7.1 Introduction: institutional change, urban policies, and urban governance

Since the reforms of the Dutch welfare state in the 1980s, major institutional changes have 
taken place within the central state, the local authorities, and the housing associations. As in 
many other Western European countries, the central government’s budget cutbacks and the 
decentralisation of policies not only triggered a more business-like way of working according to 
the principles of ‘new’ managerialism, but the local authorities also became more dependent on 
the market in order to implement their policies (Harvey, 1989; Clarke and Newman, 1997).

In the context of this neoliberal change, by the end of the 1980s a market-oriented housing 
policy was launched in the Netherlands. This policy implies less social housing and more owner-
occupied dwellings. Another important institutional change was the financial independence of 
the housing associations in the mid 1990s: all central-government grants ended (Boelhouwer, 
2002). The housing associations became hybrid organisations, fulfilling their primary task in 
social housing, but also their opportunity to operate in the market sector (Van Kempen and 
Priemus, 2002). Furthermore, since the 1990s citizens have been increasingly involved in 
interactive processes with respect to the development and implementation of urban policies (Van 
der Arend, 2007). As in many other Western countries, these interactive processes have led to 
the restructuring of the institutional relationships between the state and its citizens (Raco, 2007).

The political integration of the European Union [EU], in particular since the 1990s, was 
another important institutional change in the context of intergovernmental relationships. 
Among other factors, this integration has enhanced the international neoliberal urban agenda 
of international competitiveness in conjunction with neighbourhood-specific anti-exclusion 
or integrative (physical, social, economic) policies (Brenner, 2004; Jacquier, 2005). Within the 
Netherlands, these integrative policies took place under the heading of the Big Cities Policy 
[BCP] (Ministry of Interior Affairs [BZK], 2004). The BCP is directed in particular to 
distressed housing estates.

In the period 1950 – 1975 post-World-War-Two [post-WWII] estates were built 
throughout Western Europe. Most of them were popular and the inhabitants were delighted to 
live on them. However, during the last few decades the situation in many of them has changed. 
More affluent households moved to more attractive new building locations and less prosperous 
households moved in. Several consequences of these changes have been reported in the literature 
on neighbourhood change, including lack of social cohesion, liveability, safety, and high 
management costs (e.g., Murie et al., 2003; Dekker and van Kempen, 2004). Integrative policies 
are intended to counteract the further decay of these distressed estates (Van Kempen, 2000).

Urban restructuring (Ministry of Housing [VROM], 1997) is one of these integrative 
policies in the Dutch BCP. This policy aims to differentiate the housing stock through the 
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demolition, upgrading, and selling of social dwellings and building more expensive rental and 
owner-occupied dwellings, in particular on distressed post-WWII estates. This process should 
improve these estates’ housing market position. Over and above that, the policy is aimed 
to attract higher-income groups and bond them with the cities (Priemus et al., 1997; Van 
Kempen, 2000). We may expect that urban restructuring requires intensive cooperation between 
government layers, between the local authority and the housing associations, and with residents’ 
committees. These cooperative processes in post-WWII neighbourhoods are the context of our 
research in urban governance: the processes of steering and coordinating urban policies between 
the public, private, and voluntary sectors to achieve collectively-agreed goals (Pierre, 2005).

However, not only the profusion of partners involved, but also the long duration of these 
restructuring processes, the high ambitions of integrative policies, and the high investments in 
social and financial terms make these cooperation processes extremely complex. In particular, 
the differences in perceptions among stakeholders might impair the cooperation processes. These 
differences in perceptions have not as yet been systematically researched. This deficiency is an 
important reason for investigating these perceptions thoroughly; we do so in this research in 
order to contribute to an in-depth understanding of these perceptions and the way in which they 
influence the policies and urban-governance practices in distressed neighbourhoods.

The academic governance literature features many different perspectives about cooperation 
between the public, private, and voluntary sectors. Network-theory approaches stress the self-
steering dimension of networks in complex society, based on reciprocity, equality, and trust 
(Kooiman, 1993; Rhodes, 1996; 1997). In contrast, the political-economy approach of urban 
governance emphasises the unequal power positions between government layers, owing to the 
strong steering of the central state in local-governance arrangements in order to implement their 
neoliberal agenda: multi-scalar meta-governance (Peck and Tickell, 2002; Jessop, 2000; 2006). 
The acquisition of more insight into the usefulness of various theoretical notions about urban 
governance is therefore very important in the construction of a more appropriate explanation.

In this chapter we answer the central research question and discuss the usefulness of the 
various theoretical approaches of urban governance in section 7.2. In section 7.3 we reflect on 
the empirical findings and compare these with the formulated aims of central government in 
policy documents. We conclude this chapter with some recommendations for future urban-
governance processes in urban restructuring and put forward some suggestions for further 
research.

7.2 Answering the central research question

The aim of this study is to identify the factors that contribute to effective urban policies and 
well-functioning collaboration processes and the factors that hinder them. In addition, the 
research assesses the usefulness of the various theoretical approaches to urban governance.

The following central research question was formulated:

How can urban governance in Dutch urban restructuring be characterised in terms of local stakeholders’ 
perceptions with respect to intergovernmental relationships in urban policies? How do local 
stakeholders perceive the problems and policies for urban-restructuring estates and their roles and tasks 
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in the collaboration process? How do they enact the management of networks, and the sustaining of 
relationships in the area-based partnerships for urban restructuring?

This central research question has been unpacked into five more detailed questions. We have 
addressed each of these in turn in the previous chapters. Because the outcomes of the policies 
and urban governance are the product of cooperation practices, we used a multi-actor evaluation. 
This is based on the perceptions of the different stakeholders with respect to the cooperation 
processes and the policy results (Van der Meer and Edelenbos, 2006). Seventy-nine semi-
structured retrospective in-depth interviews were hold to elicit the information (see Appendix 
A for the list of interviewees) in eight case studies in the cities of Breda (two estates: Heuvel 
and Noordoost), The Hague (the Bouwlust estate), Utrecht (the Hoograven estate), Rotterdam 
(the Pendrecht estate), Amersfoort (the Kruiskamp estate), Arnhem (the Malburgen estate) and 
Zwolle (the Holtenbroek estate).

In this section we address the multiple dimensions of urban governance in Dutch urban 
restructuring as formulated in the central research question, namely national state – local state 
interactions in urban policies; policy-making for post-WWII neighbourhoods; stakeholders’ 
motives for cooperation and their perceived roles and tasks in urban restructuring; and the 
functioning of the area-based partnerships in practice.

Local perceptions about intergovernmental relationships in integrative urban policies
We investigated the extent to which the experiences of local policymakers in the city of Breda 
with respect to the BCP fitted in with the principles of consensual multi-level governance or 
with the principles of highly-regulated multi-scalar meta-governance.

Our findings show that, despite the neoliberal reforms in the Dutch welfare state, central 
government still has a strong regulation role in the BCP III (2005 – 2009) in order to control 
the local authorities. This centralistic steering is exemplified not only by the central state’s 
determination of the national strategic goals and priorities in urban policies, but also by its use 
of neoliberal performance management (see e.g. also Lascoumes and Le Galès, 2007), such 
as performance indicators for the restructuring of the housing stock in the city. The steering 
illustrates the vertical urban governance dimension of the Dutch BCP (Brenner, 2004). In 
addition, the local authorities were required to conclude performance agreements about the 
restructuring programmes with the housing associations: the horizontal urban governance 
dimension of the BCP. In our case studies in the city of Breda, diminishing finances for urban 
restructuring have triggered the local authority’s pro-active entrepreneurial role (see e.g. Harvey, 
1989) to cooperate with the housing associations to assemble the budget needed for urban 
restructuring.

Furthermore, the results indicate the problematic issue of the local authorities’ increasing 
dependence on the housing associations to implement the restructuring policies on the one 
hand, whereas on the other hand the central government holds local governments responsible 
for the results. Over and above that, the centralistically-steered BCP has led to huge local 
frustrations about a lack of authority, the time-consuming method of giving account, and 
the compartmentalisation between central government departments that hampers effective 
local integrative urban policies. The research results reveal that the effectiveness of the BCP is 
seriously under threat, owing to the central government’s focus on short-term results based on 
the avoiding of risk of failure, and a lack of confidence in the cities.
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Consequently, our results do not confirm the network-theory principles of the non-
hierarchical multi-level governance perspective (e.g. Pierre and Stoker, 2000; Peters and Pierre, 
2001), such as equality through the sharing of power and responsibilities by means of effective 
coordination. On the contrary, our findings show dominance, strong regulation from above 
to achieve neoliberal goals by using neoliberal control mechanisms, and huge coordination 
problems, as stressed in the multi-scalar meta-governance approach (e.g. Jessop, 1998; 2000; 
2006; Brenner and Theodore, 2002).

The perceived problems and policies, and urban governance in urban restructuring estates
The findings reveal that the local authority of the city of The Hague and the housing associations 
perceive the one-sidedness of the housing stock in the Bouwlust neighbourhood (too many 
social dwellings) and the one-sidedness of the population (too many poor households) as the 
most important problems. These perceptions are similar to those of the central government 
(Ministry of VROM, 1997). Urban restructuring of the social housing stock should contribute 
to the strategic neoliberal goals of selective growth by attracting higher-income groups and for 
enhancing the city’s (inter) national inter-urban competitiveness (see also Brenner, 2004). The 
housing associations’ strategic interest lies in the strengthening of their position on the local 
housing market through their strategic asset-management. Owing to these shared strategic 
interests in urban restructuring, residents were not seen as a party of interest and were excluded 
from strategic decision-making. Consequently, active residents lost confidence in the local 
policymakers and withdrew from the cooperation process, because they felt they were not taken 
seriously.

Furthermore, local policymakers also perceived that the one-sidedness of the population had 
led to a lack of social cohesion and liveability. Large-scale restructuring of the social housing 
stock is again perceived as the most appropriate policy to achieve a socially-mixed population 
that in turn is supposed to offer more social cohesion and improve the liveability. In addition, 
tightening up the allocation rules for low-income groups should also lead to a socially-mixed 
population.

In marked contrast with the local policymakers’ perceptions, the residents do not perceive 
a lack of social cohesion or a lack of liveability. Most of them are satisfied with their dwellings 
and with the neighbourhood and they do not want to leave it in the near future. Furthermore, 
in marked contrast with the local policymakers’ opinions, residents’ representatives stress the 
importance of enough affordable social dwellings and of social policies for the current residents 
to improve their situation. Thus, we found contradictory perceptions about the problems in a 
distressed post-WWII neighbourhood and about the most appropriate polices to resolve them 
between the local policymakers on the one hand, and the residents and residents’ representatives 
on the other.

The research findings show that neoliberal reforms in Dutch housing and urban 
restructuring strongly influence the perceptions of interdependent key-actors (see also 
Uitermark, 2003) about problems in post-WWII neighbourhoods and the most effective policies 
to resolve them. A major result of the research is that a power-driven ‘convincing narrative’ 
( Jacobs et al., 2003) of problematic post-WWII neighbourhoods within a neoliberal strategic 
urban agenda has led to a power-driven urban governance arrangement and the exclusion of 
residents from strategic decision-making (see also Swyngedouw, 2005; Taylor, 2007; Davies, 
2007; Fuller and Geddes, 2008).
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Stakeholders’ perceptions about their roles and tasks in the cooperation processes
The findings show that the local government’s driving force to initiate the urban restructuring 
partnerships in two distressed neighbourhoods in the city of Breda was to increase financial 
resources, owing to central government’s budget cutbacks. The housing associations sought 
additional resources by obtaining further development opportunities for their real estate through 
their hybrid position on the housing market. Residents and social organisations were invited to 
participate in the partnerships merely to achieve the aims of the strategic coalition of the local 
authority and the housing associations.

Furthermore, the results demonstrate fragmented perceptions within the municipal 
organisation with respect to the role of the local authority, varying from the authoritarian 
leadership role (Newman, 2005) adopted by the local cabinet member with the urban 
restructuring portfolio to an enabling, open, consensus-directed governing style by the managers 
working in the neighbourhoods (Rhodes, 1996). Also the role of the housing associations 
shows fragmented perceptions ranging from an entrepreneurial pro-active market role by the 
housing associations to an extended task for the housing associations in social policies by the 
local authority. The perceived roles for the residents’ organisations vary from an equal role, 
stressed by the residents’ representatives, to a supporting role for the policies, emphasised by the 
local authority (Taylor, 2007), to the housing associations’ perceived incomplete and external 
consumer role (Clarke and Newman, 1997). The research findings show that these opposing 
perceptions about authority and responsibilities have complicated the cooperation processes 
and aggravated tension and conflict in the area-based urban restructuring partnerships and with 
residents.

The findings reveal that changed institutional conditions derived from the reforms in 
Dutch housing and urban restructuring have led to changed power positions between local 
government and the housing associations. The local government has been obliged to adopt an 
authoritative management style in order to meet central-government objectives within a very 
limited budget. In addition, boundary management strategies have also clearly been activated 
(Clarke and Newman, 1997) by transferring the public costs in urban restructuring to the 
housing associations. The neoliberal reforms have also stimulated the entrepreneurial strategic 
asset-management of the housing associations (Gruis et al., 2004). Consequently, maximising 
their own institutional interest is paramount in the area-based urban restructuring partnerships. 
To a large degree this concern explains the problematic functioning of the area-based urban-
restructuring partnerships.

The research outcomes demonstrate that the network-theory principles (equality, reciprocity, 
mutual trust: e.g. Kooiman, 1993; Rhodes, 1996) are difficult to put into practice, owing 
to the role conflicts between the neoliberal ‘new’ managerialism (Clarke and Newman, 1997; 
Newman, 2001) and inter-organisational networking on the one hand and role conflicts related 
to the hybrid role of the housing associations on the other. These findings are in accordance 
with the critical-governance literature, which highlights the conflicting pressures between the 
hierarchical, entrepreneurial, and network principles of power that impair cooperation (Lowndes 
and Sklecher, 1998; Newman, 2005; Davies, 2005).

Network management in partnerships
Our findings in the case study of Hoograven’s Heart in the city of Utrecht show that the 
kind of institutional (or process) design (Stoker, 1998) in conjunction with the conditions of 
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the organisations involved are extremely important for effective network management, in 
particular with respect to enough responsibilities for the managers in the networks and the 
organisations’ internal commitment to the urban-governance processes (Klijn and Koppenjan, 
2000; Edelenbos, 2005). Our results reveal, however, that these aspects for successful network 
management are very difficult to put into practice, owing to the strategic behaviour of the actors 
in both the network and in the organisations involved. This difficulty can be explained by the 
dominant internal focus on their own interests. Furthermore, residents’ participation is blamed 
for the delays in urban restructuring, but reflection on the organisations’ own contributions to 
the delays is neglected. However, the local authority’s lack of active public-network management 
and of direction has contributed strongly to the deadlock.

The research discloses that intervening contextual factors, such as the complexity of the 
programme (Driessen et al., 2001), changed institutional conditions by the local authority (less 
money) and the housing associations (financial independency), changed economic developments, 
and a changing housing market strongly affect the processes in urban restructuring. Over 
and above that, structural reforms in Dutch housing and urban restructuring have led to an 
institutional climate of avoiding risk at the local level of partnership working. This behaviour 
is exemplified in inflexible contractual relationships; local government’s lack of financial 
commitment; a lack of organisational incorporation of the cooperation processes; and in the 
housing associations’ stronger market rationality.

These findings also imply that the functioning of inter-organisational networks, such as 
in urban restructuring, cannot be explained by the quality of network management alone. The 
complexity, and underlying institutional and structural factors (Dolowitz and March, 1996), 
intervene strongly in the functioning of partnerships. This in turn reveals the gap between the 
suggested importance of the network-management instruments as emphasised in the good-
practice approach in network theory (e.g. Rhodes, 1996; 1997; Agranoff and McGuirre, 2001) 
and their relative usefulness in practice.

The sustaining of relationships in the area-based urban restructuring partnerships
We have concentrated on the factors that are capable of achieving a long-term joint-working 
capacity in order to address the residents’ needs integrally in six case studies (Holtenbroek in 
Zwolle, Malburgen in Arnhem, Kruiskamp in Amersfoort, Bouwlust in The Hague, Pendrecht 
in Rotterdam, and Heuvel in Breda). The results show that the strategic level of collaboration 
features Newman’s rational-goal model (2001) or, in other words, the pragmatic ‘new’ 
managerialism of the local authorities and housing associations. The inward and narrow focus 
of this governance arrangement on the rapid delivery of urban-restructuring policies meant that 
there was no serious role for the residents or for social organisations on the strategic level of 
cooperation in the partnerships. Furthermore, the narrow focus has led to a lack of flexibility 
to address changed circumstances, owing to the strong means-ends orientation of the urban 
restructuring agenda.

In strong contrast with the strategic level of cooperation in the partnerships, we found 
Newman’s theoretical-network models (2001) clearly visible at the operational level of 
cooperation in the neighbourhoods. At this level we found the success factors of functional 
decentralisation to coordinate integrative policies and the investments in interpersonal 
relationships between professionals and residents that have led to mutual trust and a joined-
up working capacity. However, these successful processes at the operational level are hindered 
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by the processes at the strategic level, because of the disconnection (Newman, 2007) between 
the strategic and operational levels of cooperation. This disconnection can be explained by the 
dominance of the neoliberal vertical and horizontal governance arrangement in Dutch urban 
restructuring.

Our findings show that this governance arrangement features formidable fragmentation 
in policy, time, space, and decision-making power between the strategic and operational levels 
of cooperation in partnerships. For example, we found policy fragmentation between urban 
restructuring policies and social policies, owing to the dominance of the coalitions’ market-led 
agenda of restructuring the social housing stock. In consequence, this situation has led to the 
policymakers’ unwillingness to respond to the demands in the neighbourhoods for affordable 
social housing. Furthermore, the dominance of the urban-restructuring agenda has led to the 
subordination of effective social policies to improve the residents’ lives. In addition, we found 
fragmentation in time between the restructuring of social housing and the timely delivery of 
facilities and services by the policymakers’ primary focus on the restructuring of the social 
housing stock. In addition, local stakeholders perceive policy fragmentation in space that would 
have led to displacement effects to other parts of the neighbourhood and further afield. Over and 
above that, the fragmentation in decision-making power between the strategic and operational 
levels of cooperation in the partnerships has led to a lack of organisational integration of the 
cooperation processes in the neighbourhoods.

The results of the research indicate a lack of a genuine broad long-term joint-working 
capacity. This lack contrasts sharply with the rhetoric about network forms of partnerships in 
policy documents and the actual stakeholders’ actions. However, our findings are in line with 
those found in the centralistically-steered local partnerships in the UK that feature strong policy 
fragmentation and market rationality (see e.g. Cowell and Martin, 2003; Davies, 2005; 2009; 
Skelcher, 2006; Fuller and Geddes, 2008).

The main conclusion is that institutional changes in Dutch urban restructuring shape the perceptions 
of the key actors about effective urban restructuring policy and effective urban governance in the area-
based urban restructuring partnerships: they perceive a strong role for the market and closed governance 
arrangements that in turn restrict effective network management and a broad long-term joint-working 
capacity.

This main conclusion, however, is in strong contrast with what we might expect from network 
and collaborative planning theory (Kooiman, 1993; Rhodes, 1996; 1997; Healey, 2006). Our 
findings show that the actors are aware that they need each other and are willing to work 
together. However, the results do not show equality through the dispersal of state power, but 
rather the strong domination of the central government’s neoliberal imperatives in conjunction 
with a forceful regulation of the cities. We did not find the principle of reciprocity, but 
rather active boundary management by transferring the public costs to the private domain 
of the housing associations. Neither was the network principle of trust found; regulation is 
based on distrust, as reflected in the national government’s performance management and 
in the dominant role of contracts. The results in most of the case studies show that residents’ 
participation is not aimed to empower residents in strategic policy development, but is used to 
enhance the governing capacity. The findings do not show a broad joint-capacity building in 
urban restructuring at the strategic level, but a closed coalition of the local authority and the 
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housing associations. We also did not find adequate mandates for the professionals working 
in the neighbourhoods in order to reach effective integrative policies, but rather a lack of 
incorporation of these processes by the organisations involved. We did not find the flexibility 
needed to accommodate changed circumstances and new insights, but rather inflexibility in 
detailed contracts. Neither did we find responsiveness to the demands in the neighbourhoods, 
but instead the dominance of the organisations’ interests.

The results of this research study highlight the serious limitations of normative network 
theory with respect to their explaining power, owing to the lack of attention paid to the actual 
underlying processes in urban governance practices and the neglect of the complexity of these 
processes. Our conclusions, however, are in line with the political-economy approach of multi-
scalar meta-governance (see e.g., Harvey, 1989; 2005; Peck and Tickell, 2002; Brenner, 2004; 
Jessop, 2000; 2002; 2006), because this approach emphasises that the neoliberal restructuring of 
the welfare state in conjunction with a robust regulation of the cities strongly influences urban 
governance practices at the local level.

7.3 Between dreams and reality: some reflections on urban governance

In this section we consider the important issues in urban governance in Dutch urban 
restructuring related to our research findings. We also put forward some suggestions for better 
urban-governance practices. We conclude with some ideas for further research.

Problematic urban governance in Dutch urban restructuring
The research results show that different forms of governance (hierarchy, market, and network) 
exist side-by-side in Dutch urban restructuring. However, we also found a lack of coherence 
between them, in particular between the neoliberal managerial model of the market at the 
strategic level and the networked forms of governance at the operational level in the urban 
restructuring neighbourhoods. This lack of coherence and the dominance of the managerial form 
of urban governance (e.g. maximising output by setting targets, contracts) can to a large degree 
be explained by the reforms in the Dutch welfare state (budget cutbacks for the local authorities, 
financial independence of the housing associations). These reforms changed the institutional 
context in urban restructuring fundamentally. They have led to a ‘new’ governance arrangement 
between the central state, the local authorities, and the housing associations.

However, the strong centralistic regulation of the cities within this governance arrangement 
places serious limitations on the achievement of effective integrative policies at the local level. 
The hierarchical relationships between central and local government departments with respect 
to the content of urban policies reproduce the central government’s policy fragmentation at the 
local level of policy development. In addition, whereas in policy documents the local scale of 
policy development is often said to be very important in meeting local demands, in reality the 
centralistically-steered neoliberal agenda in urban policies through performance management 
seriously restricts the role of local democracy to make autonomous local political choices (see 
e.g. also Skelcher et al., 2005; Skelcher, 2006; Davies, 2009). These findings clearly illustrate the 
governance failure of top-down steered urban policies. Over and above that, this hierarchical 
form of governance contradicts sharply with the central government’s rhetoric of an existing 

proefschrift-Kokx.indd   148 13-04-10   11:32



149

partnership in the Dutch BCP between the central state and the local government authorities 
that would be based on network values of equality (Ministry of BZK, 2004).

Out research findings also show that the formulated goals and means in urban policies 
are not value free, but are driven by particular narratives of the central actors (the central 
state, the local authorities, and the housing associations). The perceptions of the key actors in 
urban restructuring clearly reflect the neoliberal ideas and strategies about the problems and 
most effective policies (see e.g. also Jacobs et al., 2003; Swyngedouw, 2005) for post-WWII 
estates, mostly through the negative stereotyping of lower-income groups as the cause of the 
‘problematic’ functioning of these estates. These power-driven narratives in closed governance 
arrangements are embedded in a neoliberal scaled urban-strategic agenda of attracting higher 
incomes to the city and enhancing inter-urban competitiveness (e.g. Brenner, 2004). However, 
these neoliberal perceptions are at odds with the residents’ perceptions with respect to the 
state of affairs in their neighbourhood, the most effective policies, and their role in the policy 
development for their neighbourhood. However, their perceptions have no chance of coming 
to the fore. This clearly illustrates the governance failure of these neoliberal governance 
arrangements, which are primarily directed to meet particular interests and have little to do with 
improving the general quality of life of the most vulnerable people in society.

Furthermore, the residents’ exclusion from strategic decision-making (see also Taylor, 
2007) can lead to a serious decrease in confidence in government and political apathy. There 
is abundant evidence of political cynicism (Roest, 2008): two thirds of the Dutch electorate 
endorse the view of a gap between citizens and politicians, owing to their lack of responsiveness 
to citizens’ demands. Political cynicism may reduce the citizens’ willingness to participate 
in order to resolve problems collectively (Putnam, 2000, p. 341). The policymakers’ deliberate 
exclusion of residents from strategic decision-making is, however, the converse of the central 
government’s rhetoric about a substantial role for the residents in the policies for distressed 
neighbourhoods (Ministry of VROM, 2007). This exclusion also sharply contradicts the general 
assumption of a good relationship between the state and its citizens by involving them in policies 
in order to enhance citizenship and build mutual trust for a sustainable development of society 
(Ministry of General Affairs [Ministerie van Algemene Zaken], 2007).

On the basis of our research outcomes we also question the entrepreneurial role of the 
housing associations in order to improve their own housing market position. Their hybrid 
role on the housing market clearly creates tension with their primary public task as providers 
of sufficient affordable social housing. The housing associations’ financial independence 
of the state has clearly triggered their market focus on the selling of social dwellings and 
property development. This focus creates tension with their tenants who depend on social 
housing. However, these changes in the housing associations’ focus do not immediately imply 
better policies or better dwellings for all their tenants. An entrepreneurial focus might lead 
to relocation and displacement effects on the local housing market that could lead to further 
tension and conflict.

The neoliberal reforms also triggered the local authorities’ boundary management efforts 
to transfer the public costs involved in urban restructuring to the housing associations. Such a 
strategy illustrates the shifting boundaries between the public and private domains that have 
led to struggles about authority and responsibilities. In consequence, these struggles harm a 
genuine joint-working capacity to address the neighbourhoods’ needs. In addition, owing to the 
sharp focus on the urban restructuring of the social housing stock and on short-term certainty 
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(by inflexible contracts), policymakers failed to appreciate the complexity of the problems in 
distressed neighbourhoods. This failure also seriously hinders a broad and effective long-term 
joint-working capacity in order to resolve the complex problems. This situation is at odds with 
the central government’s ambition to improve the estates within eight to ten years by “forcing a 
breakthrough in the complex problems of the estate (…) by utilising all the inventiveness and 
strength of the residents and local organisations” (Ministry of VROM, 2007, pp. 9 – 10).

It will be evident that the research findings do not confirm the high ambitions reflected in the 
policy documents, such as effective integrative policies, equality in decision-making power, and 
reciprocity. The research outcomes illustrate the governance failure derived from the neoliberal 
practices in Dutch urban restructuring.

From dreams towards reality
The gap between the dreams and high expectations of politicians and policymakers about 
urban governance in Dutch urban restructuring and the rather disappointing results we 
found in reality can be explained by both the reforms of the Dutch welfare state and the huge 
complexity of urban restructuring. This complexity is related to the tricky problems in distressed 
neighbourhoods; the required high investments in social and financial terms; the long-term 
commitment needed; the difficulty of the high and often contradictory ambitions of enhancing 
inter-urban competitiveness and combating social exclusion within a scaled urban strategic 
agenda; and the complicated organisation of the urban-governance processes for these distressed 
neighbourhoods. The complexity of multi-scalar meta-governance has led to particularly serious 
problems in the urban governance practices in Dutch urban restructuring. These problems are 
related to at least three important deficiencies, namely the lack of flexibility in the management 
of uncertainty (ambiguity); the lack of effective coordination; and unclear lines of public 
accountability. We discuss these deficiencies below.

The first deficiency, a lack of flexibility in the management of uncertainty (ambiguity), is to a 
large degree derived from structural reforms in the Dutch welfare state. The search for certainty 
is reflected in the risk-avoiding behaviour of central and local government and the housing 
associations. Performance management and inflexible contractual relationships are the most 
important exponents of this search for certainty. However, this search for short-term certainty is 
at odds with the indispensable policy innovation needed to deal with the complex problems in 
the distressed neighbourhoods and for attaining a better quality of life for all their residents. In 
this context, less emphasis on certainty by all the stakeholders involved and a sharper focus on 
the appropriate conditions to achieve policy innovation are of high societal importance.

The second deficiency, a lack of coordination at the central and local levels of policy 
development, is related to the former deficiency of a lack of flexibility in order to reach one’s 
own partial aims. A lack of coordination leads to fragmentation in policies and decision-making 
power. This fragmentation clearly hinders the attainment of the goals of the integrative policies 
for distressed neighbourhoods. In consequence, the effectiveness and efficiency of the policy 
interventions suffer. Sharing knowledge and responsibilities in decentralised multi-disciplinary 
teams in order to offer innovative integrative solutions would foster more joint-working capacity 
to address the complex and specific needs of a neighbourhood. Furthermore, joint working leads 
to more deliberate choices in the neighbourhood’s priorities, with more effective and efficient 
policies as a result.
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With respect to the third deficiency, namely unclear lines of public accountability, having 
too many captains (EU, national state, local government, market parties) on the bridge, who all 
want to determine the course for distressed neighbourhoods, results in huge power struggles 
between government layers and between the public and private domains. These struggles cost a 
lot of energy and bureaucracy and lead to huge frustration. Importantly, these battles are played 
out at the expense of being accountable to the residents of the distressed neighbourhoods. 
Furthermore, the exclusion of residents in urban governance results in their disillusion about 
the policies and the conflicts, and they eventually become unwilling to be involved in these 
processes. Central and local stakeholders can foster residents’ engagement more successfully by 
giving them in any case openness about the policy aims and results, but especially by giving them 
a real say in the development direction of their neighbourhood. This shift implies a smaller say 
for central and local government departments and market parties.

It will be evident that these deficiencies interact and that their cumulative effects markedly 
affect urban governance. Our suggestions for improvement would be to simplify the complexity 
of urban governance and to improve the policies for distressed neighbourhoods. In short, a 
process of dealing adequately with the complexity of urban governance in a democratic, inclusive, 
and innovative manner would offer better solutions to improve distressed neighbourhoods than a 
mere neoliberal managerial perspective would do. This statement implies a huge challenge for all 
involved in the policies for distressed neighbourhoods, and on all levels (EU, national, local, and 
the neighbourhood).

On the basis of our research outcomes it may be clear that neoliberal urban governance does 
not automatically address complex societal problems effectively. These call for a genuine 
joint-working capacity across boundaries of all kinds in order to offer adequate policies for 
society. Further research into governance could be carried out, in particular with respect to 
the dependency relationships between the public, private, and voluntary sectors, such as the 
dependency relationships between the state and its citizens; between the EU, central, and local 
government; between the public and the market; and between management and politicians. This 
research agenda could usefully be directed to the important questions of how mutual trust, inter-
relational stability, and policy effectiveness can be achieved in an increasingly multi-scalar meta-
governance landscape that is featured by dominance and a lack of coordination.

Cross-national research in these dependency relationships on various spatial scales 
(international, national, local, regional, and in different kinds of neighbourhood) and in various 
policy fields may reveal the shortcomings to be overcome in a successful joint-working capacity. 
Future research may also offer more insight in a fruitful path that could be followed in order to 
develop a genuine joint-working capacity and effective policies for complex problems.

Another important research question is how governance failure can be prevented and 
how more coherence can be achieved between hierarchical, market, and networked forms 
of governance. More insight into the circumstances, into when, and how better to pursue 
hierarchical coordination in the policy process in order to safeguard the public interest, when 
and how the market should take the lead, or in which circumstances networked forms of 
governance (self-steering) are to be preferred, may also reveal the essential conditions for these 
various forms of governance.
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The ambivalence between dream and deed that the Flemish writer and poet Willem Elsschot 
(1910) so accurately describes in his famous poem “Het Huwelijk” [The Marriage] (see the line 
cited at the beginning of this book) also holds true for urban governance, namely the disparity 
between the dreams or good policy intentions of more democratic, inclusive, and effective 
policies and the contrary stakeholders’ actions in practice in suiting their own purposes. Our 
dreams of what urban governance could be remain, but reality reminds us how difficult it will be 
to make them come true.
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Samenvatting

Tussen dromen en werkelijkheid
Stedelijk samenwerkend beleid in het proces van de Nederlandse stedelijke herstructurering

1 Inleiding

Zoals in veel andere West Europese landen hebben de hervormingen van de Nederlandse 
welvaartstaat sinds de jaren tachtig van de vorige eeuw niet alleen geleid tot de decentralisatie 
van beleid, maar de gemeenten werden voor de uitvoering van hun beleid ook afhankelijker van 
de markt. In Nederland werd aan het einde van jaren tachtig een marktgeoriënteerd woonbeleid 
in gang gezet waarbij meer nadruk kwam te liggen op het stimuleren van het eigen woningbezit. 
In het midden van de jaren negentig was de verzelfstandiging van de woningcorporaties een 
andere belangrijke institutionele verandering. De woningcorporaties werden hybride organisaties 
waarbij zij naast hun maatschappelijke taak om te voorzien in de huisvesting van lagere 
inkomensgroepen ook de mogelijkheid kregen om werkzaam te zijn in de marktsector. Daarnaast 
worden sinds de jaren negentig burgers meer betrokken in interactieve beleidsprocessen. Net 
als in andere westerse landen hebben deze processen geleid tot veranderende institutionele 
verhoudingen tussen de staat en zijn burgers.

Vooral sinds de jaren negentig is de politieke integratie van de Europese Unie een 
belangrijke institutionele hervorming in de intergouvernementele verhoudingen. Deze 
integratie heeft bijgedragen aan de vorming van een internationale neoliberale stedelijke agenda. 
Enerzijds wordt hierin het versterken van de internationale concurrentiekracht benadrukt, 
anderzijds wordt hierin het belang onderstreept van integraal (fysiek, sociaal, economisch) 
beleid om sociale uitsluiting tegen te gaan, met name in achterstandswijken. Het Nederlandse 
Grotestedenbeleid [GSB] is een voorbeeld van dit stedelijk beleid. Sinds 1999 maakt het 
stedelijke herstructureringsbeleid deel uit van het GSB.

In heel West Europa zijn in de periode 1950 – 1975 veel nieuwe woonwijken gebouwd. 
De meeste wijken waren toen erg populair en de inwoners woonden hier graag. Sinds de jaren 
tachtig veranderde de situatie in veel naoorlogse wijken. Welvarende huishoudens verhuisden 
naar aantrekkelijkere nieuwbouwlocaties, terwijl minder draagkrachtige huishoudens de wijk 
introkken. In de literatuur over buurtverandering worden verschillende gevolgen van deze 
veranderingen genoemd, zoals een afgenomen sociale cohesie, problemen met de leefbaarheid 
en veiligheid en hoge beheerskosten. Integraal beleid zou het verdere verval in deze naoorlogse 
wijken moeten keren.

De stedelijke herstructurering richt zich op het differentiëren van de woningvoorraad 
door het slopen, opwaarderen en het verkopen van sociale huurwoningen en door het bouwen 
van duurdere huur- en koopwoningen, met name in de naoorlogse wijken. Hierdoor zou 
de woningmarktpositie van deze wijken verbeteren. Een ander belangrijk beleidsdoel is het 
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aantrekken en binden van hogere inkomensgroepen aan de stad. We verwachten dat de stedelijke 
herstructurering om intensieve samenwerking vraagt tussen overheden, tussen de gemeente en 
de woningcorporaties, en met andere maatschappelijke instellingen en bewonersorganisaties. 
Deze samenwerkingsprocessen in naoorlogse wijken vormen de context van dit onderzoek naar 
stedelijk samenwerkend beleid (Dekker, 2006, blz. 141) of urban governance en wordt gedefinieerd 
als “de processen van het sturen en afstemmen van stedelijk beleid tussen de publieke, de private 
en de vrijwilligerssectoren om gezamenlijke overeengekomen doelen te bereiken” (Pierre, 2005).

De vele belangenpartijen, maar ook de lange tijdsduur van deze herstructureringsprocessen, 
de hoge ambities van integraal beleid en de hoge investeringen in financiële en sociale zin, maken 
deze samenwerkingsprocessen buitengewoon complex. Vooral de verschillen in percepties tussen 
belangenpartijen kunnen van invloed zijn op deze samenwerkingsprocessen. Deze percepties zijn 
nog niet systematisch onderzocht. Deze percepties worden daarom in dit onderzoek diepgaand 
bestudeerd om hierdoor een beter begrip te krijgen over de rol die percepties spelen in het beleid 
en in de samenwerkingspraktijken in naoorlogse wijken.

In de wetenschappelijke governance literatuur komen erg verschillende perspectieven 
naar voren over de samenwerking tussen de publieke, private en vrijwilligerssector. 
Netwerktheoretische benaderingen benadrukken de zelfsturende dimensie van netwerken die 
zijn gebaseerd op wederkerigheid, gelijkheid en vertrouwen (Kooiman, 1993; Rhodes, 1996; 
1997; Healey, 2006). Daartegenover staat de politiek-economische benadering van multi-scalar 
meta-governance. Deze benadering legt de nadruk op de ongelijke machtsverhoudingen tussen 
overheidslagen (multi-scalar), ondermeer door de sterke sturing van de centrale staat in lokale 
samenwerkingsarrangementen (meta-governance: de organisatie van governance) om daarmee 
de neoliberale agenda te kunnen uitvoeren (Harvey, 1989; Peck en Tickell, 2002; Jessop, 2000; 
Brenner, 2004).

Voor een duidelijkere theoretische verklaring is het daarom erg belangrijk om meer inzicht te 
krijgen in de bruikbaarheid van de verschillende theoretische noties over stedelijk samenwerkend 
beleid. Dit is een van de doelen van dit onderzoek. Vanuit maatschappelijk oogpunt is het 
bovendien buitengewoon belangrijk om de factoren te achterhalen die bijdragen aan effectief 
stedelijk beleid en goed functionerende samenwerkingsprocessen en de factoren die dit in de 
weg staan. Daarom is de volgende onderzoeksvraag beantwoord:

Hoe kan stedelijk samenwerkend beleid in de Nederlandse stedelijke herstructurering worden 
gekenmerkt in termen van de percepties van lokale belangenpartijen met betrekking tot de 
interbestuurlijke verhoudingen in stedelijk beleid? Welke percepties hebben lokale belangenpartijen 
over de problemen en het beleid voor herstructureringswijken en over hun rollen en taken in het 
samenwerkingsproces? Hoe wordt het netwerkmanagement uitgeoefend en hoe onderhouden zij de 
samenwerkingsrelaties in de gebiedsgerichte partnerschappen voor de stedelijke herstructurering?

Naast de inleiding en de conclusies bestaat dit boek uit vijf empirische hoofdstukken die 
ieder zijn geschreven als een afzonderlijk artikel. Ieder artikel gaat in op een andere dimensie 
van stedelijk samenwerkend beleid. In hoofdstuk 2 wordt ingegaan op de effectiviteit van de 
samenwerking tussen de centrale en lokale overheden met betrekking tot stedelijk beleid, waarna 
in hoofdstuk 3 de lokale percepties over de problemen en het beleid voor naoorlogse wijken 
worden bestudeerd. Vervolgens onderzoeken we in hoofdstuk 4 de motieven voor samenwerking 
in de stedelijke herstructurering en de percepties over de rollen en taken van actoren. In de 
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hoofdstukken 5 en 6 wordt verder ingegaan op de samenwerkingsprocessen in de stedelijke 
herstructurering, waarbij in hoofdstuk 5 de factoren voor effectief netwerkmanagement centraal 
staan en we ons in hoofdstuk 6 richten op de factoren die al dan niet bijdragen aan langdurige 
samenwerkingsrelaties in de naoorlogse wijken.

2 Methodologie

Voor dit onderzoek is gekozen voor een kwalitatieve casestudie methodologie. Dit type 
onderzoeksontwerp maakt het mogelijk om een gedetailleerd en contextueel begrip te krijgen 
van de gebeurtenissen en processen in stedelijke herstructureringswijken. Omdat de uitkomsten 
van het beleid en de samenwerking het product zijn van samenwerkingspraktijken, gebruiken we 
een multi-actoren evaluatie. Dit wil zeggen dat de percepties van verschillende belangenpartijen 
met betrekking tot de samenwerkingsprocessen en de beleidsresultaten centraal staan in de 
interviews.

Tussen 2004 – 2008 zijn 79 semigestructureerde retrospectieve interviews afgenomen 
met sleutelinformanten van de gemeenten, de woningcorporaties, de bewonersorganisaties en 
andere maatschappelijke organisaties (zie voor de lijst van sleutelinformanten: Appendix A) in 
acht casestudies van naoorlogse wijken, namelijk in Breda de wijken Heuvel en Noordoost; in 
Den Haag de wijk Bouwlust; in Utrecht de wijk Hoograven; in Rotterdam de wijk Pendrecht; 
in Amersfoort de wijk Kruiskamp; in Arnhem de wijk Malburgen; en in Zwolle de wijk 
Holtenbroek. Deze wijken zijn exemplarisch voor de Nederlandse stedelijke herstructurering. 
Ze zijn niet alleen in dezelfde periode gebouwd (1950 – 1975), maar kenmerken zich ook door 
een grote sociale woningvoorraad. Daarnaast hebben ze hetzelfde samenwerkingsmodel voor de 
stedelijke herstructureringswijken waarbij de gemeente en de woningcorporaties sterk van elkaar 
afhankelijk zijn. Bovendien functioneren alle steden binnen hetzelfde overheidsmodel van de 
gedecentraliseerde eenheidsstaat.

3 Samenvatting van de resultaten

Lokale percepties over de interbestuurlijke verhoudingen in integraal stedelijk beleid
Hoofdstuk 2 gaat in op de vraag in hoeverre de percepties van lokale beleidsmakers over het 
GSB overeenkomen met de principes van de niet-hiërarchische multi-level governance 
benadering of dat de sterk regulerende principes van de multi-scalar meta-governance 
benadering meer van toepassing zijn.

Onze resultaten laten zien dat ondanks de neoliberale hervormingen in de Nederlandse 
welvaartsstaat, de centrale overheid nog steeds een sterk regulerende rol heeft in het GSB 
III (2005 – 2009). Deze centralistische sturing komt niet alleen tot uitdrukking in het 
bepalen van de nationale strategische doelen en prioriteiten in het stedelijk beleid, maar 
ook in het instrument van neoliberaal prestatiemanagement. Een illustratie hiervan zijn de 
outputindicatoren voor ondermeer de herstructureringsopgave in de steden. Dit laat de verticale 
dimensie zien van stedelijk samenwerkend beleid. Bovendien werd van de gemeenten verwacht 
dat zij prestatieafspraken maakten met de woningcorporaties over de herstructureringsopgave: 
de horizontale dimensie van stedelijk samenwerkend beleid.
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In het empirisch onderzoek komt naar voren dat minder financiële middelen voor de 
herstructurering bij de gemeenten hebben geleid tot hun proactieve ondernemende rol om samen 
te werken met de woningcorporaties. Bovendien laten de resultaten zien dat de toenemende 
gemeentelijke afhankelijkheid van de woningcorporaties om het herstructureringsbeleid uit 
te voeren niet zonder problemen is wanneer de centrale overheid de gemeente tegelijkertijd 
verantwoordelijk houdt voor de resultaten. Daarnaast leidt het centralistische GSB tot enorme 
lokale frustraties over: te weinig autonomie; de tijdrovende manier van het afleggen van 
verantwoording; de verkokering tussen de ministeriële departementen dat effectief lokaal 
integraal stedelijk beleid in de weg staat. De onderzoeksresultaten tonen aan dat de sterke 
gerichtheid van de centrale overheid op korte termijn resultaten de effectiviteit van het GSB 
serieus bedreigt. Vooral het risicomijdend gedrag om te falen in het beleid en een gebrek aan 
vertrouwen in de steden dragen sterk bij aan het centralistisch gestuurde beleid.

De netwerktheoretische principes van de niet-hiërarchische multi-level governance 
benadering, zoals gelijkheid door het delen van macht en het delen van verantwoordelijkheden 
door effectieve afstemming, worden in dit onderzoek niet bevestigd. De onderzoeksuitkomsten 
laten het tegenovergestelde zien, namelijk dominantie en een sterke regulering van bovenaf om 
neoliberale doelen te kunnen bereiken door het gebruik van neoliberale controle-instrumenten. 
Bovendien percipiëren lokale actoren grote afstemmingsproblemen in het beleid, zoals ook 
wordt benadrukt in de multi-scalar meta-governance benadering.

De gepercipieerde problemen, het beleid en samenwerken in de stedelijke vernieuwingswijken
In hoofdstuk 3 wordt duidelijk dat de gemeente Den Haag en de woningcorporaties de 
eenzijdigheid van de woningvoorraad (teveel sociale woningen) en de eenzijdigheid van de 
bevolking (teveel arme huishoudens) als de belangrijkste problemen percipiëren in de naoorlogse 
wijk Bouwlust. Dit zijn vergelijkbare percepties als die de centrale overheid heeft over naoorlogse 
wijken (Ministerie van VROM, 1997). Volgens de gemeente moet herstructurering van de 
sociale woningvoorraad bijdragen aan de strategische neoliberale doelen van selectieve groei door 
het aantrekken van hogere inkomensgroepen en het vergroten van de (inter) nationale stedelijke 
concurrentiekracht. De strategische belangen van de woningcorporaties liggen in het versterken 
van hun woningmarktpositie door middel van hun strategisch vastgoedmanagement. Door deze 
gedeelde strategische belangen in de stedelijke herstructurering worden de huidige bewoners 
niet als belangenpartij gezien en zijn zij buitengesloten van de strategische besluitvorming. 
Actieve bewoners hebben daarom het vertrouwen in de lokale beleidsmakers verloren en het 
samenwerkingsproces verlaten.

Lokale beleidsmakers percipiëren bovendien dat de eenzijdigheid van de bevolking heeft 
geleid tot een gebrek aan sociale cohesie en problemen met de leefbaarheid. Grootschalige 
herstructurering wordt wederom als het meest doelmatige beleid gepercipieerd omdat een sociaal 
gemengde bevolking zou leiden tot meer sociale samenhang en de leefbaarheid zou verbeteren. 
Daarnaast zou het aanscherpen van de toewijzingsregels voor lage inkomensgroepen ook moeten 
bijdragen aan een sociaal gemengde bevolking.

In sterk contrast met de percepties van beleidsmakers, ervaren de bewoners geen gebrek aan 
sociale cohesie of grote problemen met de leefbaarheid. De meeste bewoners zijn erg tevreden 
met hun woning en buurt en zijn niet van plan om de buurt op korte termijn te verlaten. In grote 
tegenstelling tot de mening van de beleidsmakers, benadrukken bewonersvertegenwoordigers 
het belang van voldoende betaalbare sociale huurwoningen en sociaal beleid voor de huidige 
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bewoners om hun situatie te kunnen verbeteren. De resultaten laten dus erg tegengestelde 
verhalen zien over de problemen en het meest effectieve beleid.

Uit de onderzoeksresultaten komt naar voren dat neoliberale hervormingen in het 
Nederlandse woonbeleid en de stedelijke herstructurering van grote invloed zijn op de percepties 
van onderling afhankelijke sleutel-actoren over problemen in naoorlogse wijken en het meest 
effectieve beleid. Een belangrijk onderzoeksresultaat is dat een machtsgedreven ‘overtuigend 
verhaal’ ( Jacobs e.a., 2003) over problematische naoorlogse wijken binnen een neoliberale 
strategische stedelijke agenda heeft geleid tot een machtsgedreven samenwerkingsarrangement 
in de stedelijke herstructurering en tot de uitsluiting van bewoners in de strategische 
besluitvorming.

De percepties van belangenpartijen over hun rollen en taken in de samenwerkingsprocessen
De onderzoeksresultaten laten in hoofdstuk 4 zien dat bij de gemeente Breda het vergroten van 
de financiële hulpbronnen de drijvende kracht was voor het initiëren van de partnerschappen 
in twee stedelijke herstructureringswijken. Bij de woningcorporaties waren meer 
ontwikkelmogelijkheden voor hun vastgoed een belangrijk motief om samen te werken. Dit 
kan mede worden verklaard door hun hybride positie op de woningmarkt. Bewoners en amdere 
maatschappelijke organisaties werden uitgenodigd om te participeren in de gebiedsgerichte 
partnerschappen, merendeels om de doelen te bereiken van de strategische coalitie van de 
gemeente en de woningcorporaties.

In de interviews komen de gefragmenteerde percepties binnen de gemeentelijke 
organisatie naar voren over de rol van de gemeente. Deze varieert van een gezagsafdwingende 
leiderschapsrol, zoals de wethouder met de stedelijke vernieuwingsportefeuille dit benadrukt, 
tot een faciliterende en een open en op consensus gerichte bestuursstijl. Vooral de managers 
die werkzaam zijn in de buurten leggen hierop de nadruk. Er zijn ook gefragmenteerde 
percepties over de rol van de woningcorporaties, uiteenlopend van een ondernemende 
proactieve marktrol, zoals wordt benadrukt door de woningcorporaties, tot een uitgebreide 
taak voor de woningcorporaties in sociaal beleid, zoals wordt gepercipieerd door de gemeente. 
De gepercipieerde rol voor de bewonersorganisaties wisselt van een gelijkwaardige rol, zoals 
bewonersorganisaties dit onderstrepen, tot een ondersteunende rol voor het beleid welke 
wordt gepercipieerd bij gemeentelijke beleidsmakers, tot een onvolwaardige en externe 
consumentenrol voor bewoners, zoals deze vaak wordt gezien door de woningcorporaties. 
De onderzoeksresultaten tonen aan dat deze tegengestelde percepties over zeggenschap en 
verantwoordelijkheden de samenwerkingsprocessen hebben gecompliceerd en hebben geleid tot 
spanningen en conflicten in de gebiedsgerichte partnerschappen.

De onderzoeksresultaten maken duidelijk dat de veranderde institutionele omstandigheden 
door de hervormingen in het Nederlandse woon- en herstructureringsbeleid hebben geleid 
tot veranderde machtsposities tussen de lokale overheid en de woningcorporaties. Het heeft 
een gezagsafdwingende managementstijl bij de lokale overheid afgedwongen om hiermee aan 
de doelstellingen van de centrale overheid binnen een beperkt gemeentelijk budget te kunnen 
voldoen. Bovendien heeft het duidelijk grensmanagement strategieën aangemoedigd door het 
verplaatsen van de publieke kosten naar de woningcorporaties. De neoliberale hervormingen 
hebben ook het ondernemende strategisch vastgoedmanagement bij de woningcorporaties 
gestimuleerd. Vervolgens staat het maximaliseren van de eigen institutionele belangen centraal in 
de gebiedsgerichte partnerschappen.
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De onderzoeksuitkomsten laten zien dat de netwerktheoretische principes (gelijk-
waardigheid, wederkerigheid, wederzijds vertrouwen) erg moeilijk in de praktijk te brengen 
zijn door rolconflicten tussen enerzijds het neoliberaal ‘nieuw’ managerialisme en inter-
organisatorische netwerken en anderzijds door rolconflicten tussen en binnen de hybride rol van 
de woningcorporaties. Deze bevindingen komen overeen met de kritische governance literatuur 
waarin de spanningen en conflicten worden benadrukt tussen de machtsprincipes van hiërarchie, 
de markt en netwerken die de samenwerking negatief beïnvloeden.

Netwerkmanagement in de gebiedsgerichte partnerschappen
De onderzoeksresultaten in hoofdstuk 5 laten zien dat het institutioneel (of proces) ontwerp 
in samenhang met de condities bij de betrokken organisaties om samen te kunnen werken van 
buitengewoon groot belang zijn voor effectief netwerkmanagement. Cruciaal zijn voldoende 
bevoegdheden voor de managers in de netwerken en de interne betrokkenheid van de 
organisaties bij de samenwerkingsprocessen. Uit de onderzoeksresultaten blijkt echter dat deze 
aspecten voor succesvol netwerkmanagement zeer moeilijk in de praktijk zijn te brengen door 
het strategisch gedrag van actoren in zowel het netwerk als in de betrokken organisaties door 
de dominantie van de eigen belangen. Bovendien krijgt de bewonersparticipatie de schuld van 
de vertragingen in de herstructurering terwijl reflectie op de eigen bijdragen hieraan door de 
sleutel-actoren wordt nagelaten. Uit het onderzoek blijkt echter dat de afwezigheid van actief 
netwerkmanagement bij de gemeente en het gebrek aan regie sterk hebben bijgedragen aan de 
patstelling.

Het onderzoek maakt duidelijk dat interveniërende contextuele factoren, zoals de complexiteit 
van het herstructureringsprogramma, veranderde institutionele omstandigheden bij de lokale 
overheid en de woningcorporaties, veranderde economische ontwikkelingen en een veranderende 
woningmarkt een grote invloed hebben op de stedelijke herstructureringsprocessen. Bovendien 
hebben structurele hervormingen in het Nederlandse woon- en herstructureringsbeleid geleid 
tot een risicomijdend institutioneel klimaat in de gebiedsgerichte partnerschappen. Dit komt 
ondermeer tot uitdrukking in inflexibele contractuele verhoudingen; het gebrek aan financiële 
betrokkenheid bij de lokale overheid; te weinig inbedding van de samenwerkingsprocessen bij de 
betrokken organisaties; en in de sterkere marktrationaliteit bij de woningcorporaties.

Een belangrijke bevinding is dat het functioneren van inter-organisatorische netwerken, 
zoals in de stedelijke herstructurering, niet alleen kan worden verklaard door de kwaliteit van het 
netwerkmanagement. De complexiteit en onderliggende institutionele en structurele factoren 
interveniëren namelijk sterk in de samenwerking. Tegelijkertijd komt hieruit de kloof naar voren 
tussen het veronderstelde belang van instrumenten in het netwerkmanagement, zoals wordt 
benadrukt in de netwerktheorie, en de relatieve bruikbaarheid hiervan in de praktijk.

Het onderhouden van samenwerkingsrelaties in de gebiedsgerichte partnerschappen
Hoofdstuk 6 laat zien dat het strategisch niveau van de samenwerking wordt gekenmerkt door 
het rationele doelmodel van Newman (2001) of in andere woorden het pragmatisch ‘nieuw’ 
managerialisme. De naar binnen gerichte en beperkte focus op een snelle uitvoering van de 
stedelijke herstructurering heeft als gevolg gehad dat er geen serieuze rol was voor de bewoners 
of voor andere maatschappelijke organisaties op het strategisch niveau van de samenwerking. De 
sterke middelen – einddoeloriëntatie van de stedelijke herstructureringsagenda heeft bovendien 
geleid tot een gebrek aan flexibiliteit om in te spelen op veranderde omstandigheden.
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In grote tegenstelling tot het strategische niveau treffen we op het operationeel niveau 
van de samenwerking de netwerktheoretische modellen aan van Newman. Op dit niveau 
vinden we de succesfactoren van functionele decentralisatie voor het afstemmen van integraal 
beleid. Bovendien heeft het investeren in goede inter-persoonlijke verhoudingen tussen 
professionals en met bewoners geleid tot wederzijds vertrouwen en een gemeenschappelijke 
samenwerkingscapaciteit. Maar deze succesvolle processen op het operationeel niveau worden 
sterk gehinderd door de processen op het strategisch niveau omdat beide samenwerkingsniveaus 
niet met elkaar zijn verbonden. Dit kan worden verklaard door de dominantie van het 
neoliberale verticale en horizontale samenwerkingsarrangement in de Nederlandse stedelijke 
herstructurering.

De resultaten tonen aan dat dit arrangement zich kenmerkt door een sterke fragmentatie. 
Zo vinden we een sterke beleidsfragmentatie tussen het stedelijke herstructureringsbeleid en 
sociaal beleid door de dominantie van de marktgerichte herstructureringsagenda. Dit resulteert 
vervolgens in onvoldoende bereidheid bij beleidsmakers om in de vraag naar bereikbare sociale 
woningen in de herstructureringsbuurten te voldoen. Bovendien leidt het tot een ondergeschikte 
rol van effectief sociaal beleid om de levensomstandigheden van de huidige bewoners structureel 
te verbeteren. Daarnaast treffen we fragmentatie in de tijd aan tussen de herstructurering van de 
woningvoorraad en de tijdige komst van voorzieningen en diensten door de primaire focus bij 
beleidsmakers op de herstructurering van de sociale woningvoorraad. Verder percipiëren lokale 
actoren beleidsfragmentatie in de ruimte welke zou hebben geleid tot verplaatsingseffecten naar 
andere delen van de buurt en naar andere buurten. De fragmentatie in de besluitvormingsmacht 
tussen het strategisch en operationeel niveau van de samenwerking heeft bovendien geleid tot te 
weinig interne organisatorische verankering van de samenwerkingsprocessen in de buurten.

Geconcludeerd kan worden dat er sprake is van een ontoereikende brede gemeenschappelijke 
samenwerkingscapaciteit in de stedelijke vernieuwingswijken. Dit contrasteert scherp met 
de retoriek in beleidsdocumenten over netwerkvormen van samenwerken in gebiedsgerichte 
partnerschappen. Onze bevindingen komen echter overeen met onderzoeksresultaten in 
neoliberale landen als het Verenigd Koninkrijk, namelijk centralistisch gestuurde lokale 
partnerschappen, die worden gekenmerkt door een sterke beleidsfragmentatie en sterke 
marktrationaliteit.

De hoofdconclusie is dat institutionele veranderingen in de Nederlandse stedelijke herstructurering de 
percepties van sleutel-actoren over effectief stedelijk herstructureringsbeleid en effectieve samenwerking 
bepalen: zij zien een sterke rol weggelegd voor de markt en besloten samenwerkingsarrangementen. 
Vervolgens worden effectief netwerkmanagement en een brede langdurige samenwerkingscapaciteit 
hierdoor beperkt.

Deze hoofdconclusie staat echter haaks op wat we mogen verwachten van de netwerktheorie 
en de samenwerkende planningtheorie. De resultaten laten zien dat actoren zich bewust zijn 
van de noodzaak om samen te werken en daartoe ook bereid zijn. De resultaten laten echter 
niet het netwerktheoretische principe van gelijkheid zien door middel van de verspreiding van 
staatsmacht, maar tonen de sterke dominantie van neoliberale doelen met een gelijktijdige 
sterke rijksregulering van de steden. We vinden niet het principe van wederkerigheid, maar 
actief grensmanagement door het verplaatsen van de publieke kosten naar de woningcorporaties. 
Bovendien treffen we het netwerkprincipe van vertrouwen niet aan, maar regulering die is 

proefschrift-Kokx.indd   161 13-04-10   11:32



162

gebaseerd op wantrouwen, zoals wordt gereflecteerd in het prestatiemanagement van het 
Rijk en in de dominante rol van contracten. Daarnaast maken de onderzoeksresultaten 
duidelijk dat in de meeste casestudies bewonersparticipatie niet is bedoeld om bewoners een 
sterkere positie te geven in de strategische beleidsontwikkeling, maar wordt gebruikt om de 
bestuurbaarheid te vergroten. De resultaten geven ook geen blijk van het bouwen aan een brede 
samenwerkingscapaciteit op strategisch niveau, maar laten een besloten coalitie zien van de 
gemeente en de woningcorporaties in de stedelijke herstructurering. De resultaten wijzen verder 
uit dat er geen sprake is van voldoende bevoegdheden voor de professionals die in de buurten 
werken, maar een gebrek aan inbedding van de processen bij de betrokken organisaties. We 
vinden ook geen flexibiliteit om in te kunnen spelen op veranderde omstandigheden en nieuwe 
inzichten, maar inflexibiliteit door middel van gedetailleerde contracten. We bespeuren evenmin 
veel ontvankelijkheid voor de vragen in de buurten, maar dominantie van de belangen van de 
organisaties.

De resultaten van dit onderzoek illustreren de serieuze beperkingen in de verklaringskracht 
van de netwerktheorie. Hierin is duidelijk te weinig aandacht voor de onderliggende processen 
in stedelijke samenwerkingspraktijken en de complexiteit van deze samenwerkingsprocessen. 
Onze conclusies komen echter overeen met de politiek-economische benadering van multi-
scalar meta-governance, vooral omdat in deze benadering de neoliberale herstructurering van de 
welvaartsstaten wordt benadrukt in samenhang met de sterke regulering van de steden die van 
grote invloed zijn op lokale samenwerkingspraktijken.

4 Tussen dromen en werkelijkheid: enkele slotopmerkingen

In dit onderzoek komt de kloof naar voren tussen de dromen en hoge verwachtingen van politici 
en beleidsmakers over samenwerken in de stedelijke herstructurering, zoals deze vaak worden 
verwoord in allerlei beleidsdocumenten, en de nogal teleurstellende resultaten die we vonden 
in de praktijk. Deze resultaten kunnen zowel worden verklaard door de hervormingen in de 
Nederlandse welvaartsstaat als door de enorme complexiteit in de stedelijke herstructurering. 
Met name de complexiteit van multi-scalar meta-governance heeft geleid tot op zijn minst 
drie belangrijke tekortkomingen, namelijk een gebrek aan flexibiliteit in het management van 
onzekerheid (ambiguïteit), te weinig effectieve coördinatie en onduidelijke lijnen van publieke 
verantwoordelijkheid.

De eerste tekortkoming, namelijk een gebrek aan flexibiliteit, is in belangrijke mate afgeleid 
van de structurele hervormingen in de Nederlandse welvaartstaat. Het zoeken naar zekerheid 
wordt ondermeer gereflecteerd in het risicomijdend gedrag bij zowel de centrale en lokale 
overheden als bij de woningcorporaties. Dit komt vervolgens tot uiting in prestatiemanagement 
en inflexibele contractuele verhoudingen. Zekerheid voor de korte termijn staat echter haaks 
op de hoognodige beleidsinnovatie om complexe problemen in achterstandsbuurten aan te 
kunnen pakken en de levensomstandigheden van de bewoners te verbeteren. Minder gerichtheid 
op zekerheid bij alle betrokken belangenpartijen en meer oog voor de juiste condities voor 
beleidsinnovatie zijn daarom van hoog maatschappelijk belang.

De tweede tekortkoming, namelijk te weinig coördinatie op het centrale- en het lokale 
niveau van beleidsontwikkeling, is gerelateerd aan de hierboven genoemde tekortkoming van een 
gebrek aan flexibiliteit. Deze inflexibiliteit kan worden verklaard door de sterke gerichtheid op 
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het realiseren van de eigen (partiële) doelen. Vervolgens leidt dit tot fragmentatie in het beleid 
en in de besluitvorming. Het doel van integraal beleid voor achterstandsbuurten blijkt hierdoor 
gemakkelijk naar de achtergrond te verdwijnen. Bovendien draagt dit niet bij aan de effectiviteit 
om het tij en de specifieke problemen in deze buurten te keren. Meer samenwerkingscapaciteit 
kan gestimuleerd worden door het delen van kennis en verantwoordelijkheden in decentrale 
multidisciplinaire teams. Dit biedt meer perspectief op innovatieve integrale oplossingen om 
complexe en specifieke buurtproblemen aan te pakken. Bovendien leidt meer samenwerking 
tot weloverwogen keuzen in de prioriteiten van de buurt met als resultaat een effectiever en 
efficiënter beleid.

Met betrekking tot de derde tekortkoming, namelijk onduidelijke lijnen van publieke 
verantwoordelijkheid, te veel kapiteins (EU, de centrale overheid, de lokale overheid, 
marktpartijen) op het schip die allen de koers voor achterstandsbuurten willen bepalen, leiden 
tot een enorme machtsstrijd tussen overheidslagen en tussen het publieke en private domein. 
Deze strijd wordt ook uitgespeeld ten koste van het afleggen van verantwoording over het beleid 
aan de bewoners in deze buurten. Bovendien leidt de feitelijke uitsluiting van bewoners in de 
totstandkoming van het beleid tot hun desillusie over het beleid, veroorzaakt het conflicten met 
beleidsmakers en leidt het uiteindelijk tot hun onwelwillendheid om nog betrokken te zijn in 
deze beleidsprocessen. Meer bewonersbetrokkenheid bij het beleid kan worden gestimuleerd 
door op zijn minst openheid te geven over de beleidsdoelen en beleidsresultaten, maar vooral 
door bewoners een werkelijke stem te geven in de ontwikkelingsrichting van hun buurt.

De beleidsintenties van een democratischer, meer insluitend en effectiever beleid en de 
tegenovergestelde acties van sleutel-actoren in de praktijk, versterken onze percepties over wat 
stedelijk samenwerkend beleid zou kunnen zijn, maar ook over hoe moeilijk het is om deze 
dromen in de werkelijkheid uit te laten komen.
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Appendix A: 
List of interviewed persons
in the cities of the case studies 
(between brackets: the year of the interview)

The city of Breda
·  Local cabinet member with the urban restructuring portfolio, local authority (2004)
·  Local cabinet member with the welfare and social affairs portfolio, local authority (2004)
·  Local cabinet member with the Big Cities Policy portfolio, local authority (2005)
·  Policy coordinator Big Cities Policy, local authority (2005)
·  Member local council PvdA, local authority (2004 and 2006)
·  Member local council D66, local authority (2005)
·  Policy coordinator urban restructuring, local authority (2005; 2006; and 2007)
·  External project manager urban restructuring, AdProm (2004; 2006; and 2007)
·  Director housing association Laurentius, Breda (2005)
·  Senior manager market management housing stock, housing association Laurentius, Breda 
(2007)

·  Director housing association WonenBreburg, Breda (2004)
·  Director housing association WonenBreburg, Breda (2007)
·  Project manager neighbourhood development, housing association WonenBreburg, Breda 
(2007)

·  Chair of the residents’ organisation Wijkbelang Heuvel (2005 and 2007)
·  Chair of the residents’ organisation of the estate Noordoost (OBN) (2005)
·  Member residents’ organisation of the estate Noordoost (OBN) (2005)
·  Director housing association Singelveste, Breda (2005)
·  Director nursing and rest homes, Elisabeth, Breda (2005)
·  Chair board of managing directors het Zorgspectrum, Breda (2005)
·  Director welfare organisation Vertizontaal, Breda (2005)
·  Community worker Heuvel, welfare organisation Vertizontaal, Breda (2007)
·  Police officer for the estate Heuvel, Police Bureau Tuinzigtlaan, Breda (2007)
·  Former director primary school De Keysersmolen, Breda (2008)

The city of Utrecht
·  Assistant district manager estate bureau South, local authority (2006)
·  Development manager housing association Mitros, Utrecht (2006)
·  Development manager AM project development, Nieuwegein (2006)
·  Former chair residents’ organisation, Hoograven (2006)
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·  Former secretary resident’s organisation, Hoograven (2006)
·  Member residents’ organisation Hoograven (2006)
·  Member residents’ focus group project Hoograven’s Heart (2006)
·  Two shopkeepers ’t Goylaan and members advice commission branching shops Hoograven’s 
Heart (local authority, Chamber of Commerce, real-estate developer) (2006)

The city of The Hague
·  Manager team project management Development Company, local authority (2007)
·  Project manager Bouwlust, local authority (2007)
·  Team manager management housing stock, housing association HaagWonen, The Hague 
(2007)

·  Consultant management housing stock Bouwlust, housing association HaagWonen, The 
Hague (2007)

·  Consultant management housing stock Bouwlust and Morgenstond, housing association 
HaagWonen, The Hague (2007)

·  Senior manager strategic management housing stock, housing association Vestia The Hague 
South West (2007)

·  Chair residents’ organisation Bewoners Platform Bouwlust (2007)
·  Member residents’ organisation Bewoners Platform Bouwlust (2007)
·  Police officer Bouwlust, Police Bureau The Hague Berenstein (2008)
·  Director primary school De Zuidwester, The Hague (2007)

The city of Rotterdam
·  Project manager Development Company, local authority (2007)
·  District manager Pendrecht Zet Door, local authority (2007)
·  Proces manager Pendrecht, housing association De Nieuwe Unie (2007)
·  Chair residents’ organisation Pendrecht (BOP) (2007)
·  Three members residents’ organisation Pendrecht (BOP) (2007)
·  Police officer Pendrecht South, police bureau Rotterdam Slinge (2007)
·  Vice director primary school Over de Slinge, Rotterdam (2008)

The city of Zwolle
·  Project manager Holtenbroek, local authority (2007)
·  District manager Holtenbroek, local authority (2007)
·  Project team manager Holtenbroek I (the cooperative body between the housing associations 
SWA and Delta Wonen), Zwolle (2007)

·  Community worker Holtenbroek, TRAVERS, Zwolle (2007)
·  Chair residents’ organisation Kwaliteitspanel Holtenbroek (2007)
·  Police officer Holtenbroek, Police bureau Zwolle Noord (2008)
·  Director primary school De Toonladder, Zwolle (2008)

The city of Arnhem
·  Project manager Malburgen, local authority (2007)
·  Director housing association Volkshuisvesting, Arnhem (2007)
·  Community worker Malburgen, Rijnstad, Arnhem (2007)
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·  Three members resident’s organisation Wijkteam Malburgen (2007)
·  Police officer Malburgen, police bureau Arnhem Zuid (2007)
·  Director primary school Margarethaschool, Arnhem (2008)

The city of Amersfoort
·  District manager Kruiskamp, local authority (2007)
·  District Manager housing association De Alliantie Eemvallei, Amersfoort (2007)
·  Manager market development, housing association Portaal Eemland, Amersfoort (2008)
·  Two member residents’ organisation Wijkbeheerteam Kruiskamp (2007)
·  Chair association of shopkeepers Neptunusplein (2007)
·  Director primary school De Vlindervallei (2008)
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Anita Kokx was born in Breda on the 11th of April 1957. She completed her secondary 
education at Newman College in Breda in 1975. She studied Sculpture and Spatial Design 
at the Academy of Arts in Breda and received her bachelor degree for Spatial Planning at 
Hogeschool Utrecht in 1983. From 1981 until 1994 she was a member of the governing 
board of a welfare organisation for community- and social-cultural work in the city of Breda. 
From 1994 until 1997 and 1999 until 2006 she was a member of the local council of the local 
authority of Breda. She studied Human Geography and Planning at Utrecht University, with a 
special interest in urban geography, and graduated cum laude in January 2006. In March 2006 she 
started her PhD research on urban governance in Dutch urban restructuring at the Department 
of Urban Geography, Faculty of Geosciences, Utrecht University. Simultaneously, she worked on 
several research projects in urban neighbourhoods at the same Department.
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