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‘In solemn moments such as this I have put my trust’
Leonard Cohen, Memories (1977)
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SUMMARY

1. Large-scale development projects and new urbanity
Large-scale development projects occupy a prominent place on the policy agendas of
many ambitious metropolitan regions. On the one hand they are a prominent spatial
outcome of underlying processes of economic and cultural globalization. On the other
hand they cannot be understood without placing them in a more local cultural and institutional setting and planning culture.
In this study we specifically focused on the ambition evident in some of the latest generation of large-scale development projects to create ‘new urbanity’. By new urbanity
we mean an ambition to create a mixed-use economic and urban area. These ambitions
are often expressed in a preliminary stage of planning but hardly ever materialize in the
spaces eventually built. In our study we therefore focused on the governance conditions
that influence or hamper the realization of the ambition for new urbanity. The reason
for studying this topic is that large-scale development projects have a lot of intrinsic
significance due to their economic, spatial, political and cultural importance. However,
most of these projects are also the focus of severe criticism, due especially to their lack
of urban character.
Large-scale development projects played an important role in the policy agendas of
metropolitan areas in the second half of the twentieth century. Although a detailed
study would reveal a lot of variety between individual projects, there are some important constant factors, such as (1) their constant (symbolic) importance in spatial and
economic policies, especially as regards creating civic pride and helping to revitalize
areas; (2) their permanent role as a vehicle for private and public investments, often in
the form of partnerships; (3) their persistent search for a ‘fashionable’ spatial outcome
based on important drivers such as local, national and international streams of investment money on the one hand and a local cultural and political planning context on the
other. Almost by definition, this creates a tension with the local planning and governance cultures in which this outcome has to be realized.
At the same time, there were important variations throughout the second half of the
twentieth century as regards large-scale development projects. First of all there is variety in project location and programs. In the 1960s, most projects were located in the
traditional inner cities and aimed, often quite heavy-handedly, to realize new Central
Business Districts by demolishing ‘obsolete’ neighbourhoods. In recent decades, more
attention has been paid to mitigating (some of the) negative consequences of
large-scale development projects. The predominant location of projects has also become more varied, with a greater emphasis recently on out-of-town projects located in
strategic infrastructure locations.
When studying the latest generation of projects, it is important to understand the
changing conditions of urban development in western metropolitan areas in recent
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Summary
decades. In a changing economic, political and institutional context it is necessary to
adopt a multi-scalar and multi-disciplinary perspective to analyse these projects as being embedded both in a local (planning) culture, in a metropolitan and regional context
and in much wider (inter)national economic, institutional, cultural and political perspectives. The rapidly changing spatial-economic geography of metropolitan areas,
which shows processes of concentration and deconcentration of economic functions at
the same time is similarly important. These dynamic spatial-economic circumstances,
which often lead to processes of polynuclear urbanisation in major metropolitan areas,
have also influenced processes of governance.
Within this dynamic field, large-scale development projects are often criticized as pursuing a narrow economic agenda via closed neo-corporatist processes of decision-making which lack democratic accountability. Critics claim that their built results
contribute to spatial fragmentation. The normative planning-oriented objective of ‘new
urbanity’ has been put forward by its promoters as a way to deal partly with these
forms of criticism. It is a planning concept that aims to introduce aspects of urbanity in
a quite radical manner, for example by building in higher densities and by mixing spatial uses, especially in predominately ‘non-urban’ places like large-scale office development projects. In the way we perceive it, the concept is also related to innovations
regarding predominant planning processes in these projects, by demanding a broader
spectrum of voices and powers to be included in the decision-making process. The
major question, however, is whether the spatial vision of new urbanity can become a
salient argument in the policy direction taken by major actors during the course of development.
We studied this topic in connection with three projects, namely Amsterdam Zuidas,
Copenhagen Ørestad and Barcelona Forum. All three projects are located outside the
traditional inner city but close to existing or new infrastructure networks. In all these
projects, new urbanity ambitions were set at an initial stage of development. Although
they are all long-term development projects which started in the mid-Nineties, we can
make an initial assessment in order to understand the working of the new urbanity
concept in practice.

2. Conceptual framework: a multi-layered analysis of ambitions for new
urbanity
Our conceptual framework, in which we emphasize aspects of change and innovation,
distinguishes between two different dimensions and one important connecting device.
The two dimensions are: (1) the connection of projects to the metropolitan action space,
and (2) the operational dimension of interaction and decision-making in the project.
The crucial term which can be used to connect these dimensions is the concept of ‘social norms’.
The metropolitan action space is the societal setting consisting of numerous social,
economic and political institutions and players that are important in order to understand
the development and governing of space in a certain metropolitan area.
For our analysis we made a distinction between two aspects of the connectivity to the
metropolitan action space. On the one hand, there is a content or symbolic-cognitive
12
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dimension of framing and, on the other hand, a process or organisational dimension of
framing. These two dimensions have a close and mutually-reinforcing relationship, as
they refer to dimensions of social-institutional processes that jointly affect the behaviour of actors. In the organisational framing we distinguish four subdomains of the
metropolitan action space that are of importance for large-scale development projects:
(1) the private sector economic domain, (2) the interregional and international government domain, (3) the inner regional government domain and (4) the social, civic and
cultural domain. We hypothesize that the interpretation, development and realisation of
ambitions for new urbanity are linked to the strategic connection to the metropolitan
action space, via the influence this has on the set of rules and the social norms that
constitute the concrete action situations at an operational level. We hypothesise that the
conditions for the implementation of concepts of new urbanity are likely to be better if
a project is connected to all four domains of the metropolitan action space.
For the analysis of the operational dimension of projects we use a framework based on
the principles of actor-centred institutionalism. Collective actors with their orientations
and capabilities are the focus of analysis from this perspective. These actors operate in
different constellations and in relation to the different sub-topics in which they are
strategically interacting. However, they are influenced by an institutional setting which
provides rules that structure the courses of action. We distinguish two broad sets of
such rules, namely rules that affect the participating actors and the modes of interaction,
and rules that affect the scope and strategy of participants. It is important to notice that
we discard a strict rational choice institutionalism here. We see no direct relationship
between a rule and action. In most cases, actors orientate their action around rules
while also having their own. Self-evidently, rules can also develop or change over time.
We interpret social norms as being social rules of conduct that influence actions by
explicitly, but mostly implicitly, enabling or disabling certain forms of behaviour.
Based on this definition, social norms form a key device as regards understanding the
structural aspects in interaction, since they help to comprehend the ‘ought character’ of
agency. They specify what actions are regarded by a certain set of people as proper or
correct, or improper or incorrect. We subsequently hypothesize that the development of
what we defined in the previous chapter as a project of new urbanity is much more
likely to happen if an initial ambition for this is normatively reflected upon in social
practices over the course of time.
Although social norms are strongly connected to existing patterns of action in society,
they evolve almost constantly. They are mostly functioning in situations in which actors are dependant on each other, when there are strong group ties and when group
members share similar levels of awareness. In such a situation it can be both beneficial
for individual actors and for groups to conform to a common social norm. This means
that one of the possible outcomes is an interaction situation, which has some conspicuous features, is able to create an ‘ought dimension’ and gets accordingly accompanied by appropriate sanctioning mechanisms if actors fail to comply. This could enforce processes of norm alignment between actors.
Social norms are often not written down but are validated in action. It is important to
study how they change over time. Literature indicates two basic conditions for this to
happen, namely social network related dynamics (change in group composition, change
13
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in power of individual actors holding a certain social norm, or the role of a powerful
‘norm entrepreneur’) or, secondly, social and technological innovations (change in the
perceived costs and benefits of certain outcomes).
We think social norms are relevant because actors in large-scale development projects
are dependant on each other. Literature suggests that the planning concept of new urbanity can lead to higher common social and economic area-wide benefits, although it
also demands an additional effort and most probably higher investment costs in individual building projects. At the same time there is ample room for free riders which can
benefit from investments in more complex (and often more costly) mixed-use developments in the vicinity, while not contributing to this planning goal themselves. This
could erode the working of this planning concept if no common social norm is validated. This is even more necessary since issues of competitiveness between locations
have diminished the capacity of governments to successfully impose land use concepts
like new urbanity in a top down manner.
Our main scientific oriented research question is:
As regards the initial ambition for new urbanity, how can we understand the dynamics
between the connectivity of a project in the metropolitan action space and the systems
of rules that structure operational domains and social norms in Amsterdam Zuidas,
Copenhagen Ørestad and Barcelona Forum?
Our policy oriented research question is:
What can we learn from these projects regarding the conditions for the realization of
new urbanity in large-scale development projects?

3. Amsterdam Zuidas
The Zuidas (‘South Axis’) in Amsterdam is the biggest and of the most complex contemporary urban projects in the Netherlands. Its aim is to transform an area around the
southern ring road into a high-density mixed-use area with an even proportion of offices and apartments. The areas on both sides of the central infrastructure bundle are
known as the ‘flanks’ of the Zuidas. Its most spectacular and complicated part is, however, a proposal to cover the entire infrastructure with a 1.2 kilometre tunnel to make a
continuous urban area possible, known as the ‘dock’. This is seen as a crucial precondition for new urbanity in the area.
Zuidas is symbolic-cognitively framed in three ways: (1) as a new economic competitive location for Amsterdam; (2) as an intensively urbanised mixed-use area and (3) as
an infrastructure project. The first two frames were strongly embedded and supported
in the domains of the private sector and the local government. However, integration
with the third three frame was necessary for the execution of the tunnel. Large infrastructure investments are mainly a matter for the national government in the Netherlands. However, based purely on infrastructure arguments, their reception of the tunnel
proposal was only lukewarm. Eventually, against the backdrop of changing national
spatio-economic policies in a period of economic stagnation, a slow process of reframing took place in recent years in which the three frames started to become integrated.
This coincided with different innovations in the governance structure of Zuidas. Al14
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ready from an early stage of the project, the operational modes of interaction on the
flanks of the Zuidas experienced intensive cooperation between market actors and the
municipality of Amsterdam, fuelled by a strong demand for private development of the
area. After 2003, a slow process of operational integration started between the different
layers of government and a wider range of private investors with a view to starting a
joint privately-dominated development company to develop the dock model, including
the remaining plots on the flanks. No definitive decisions have yet been taken. Although there is a strong private sector commitment to the plans, there are also doubts
about their financial feasibility.
The ambition to create new urbanity has been an important aspect of the plans for the
Zuidas. Nevertheless, it has scarcely featured in the way the area has been developed
till now in the areas on the flanks which have undergone rapid development in the last
decade. This is partly due to a technical reason. Because of the current central infrastructure bundle, a mixture of uses close to the highway is impossible, only office development is allowed. However, it is still questionable whether the future dock model,
which will remove this obstacle, will create conditions which are beneficial for new
urbanity in Zuidas. Some aspects could work in favour of a future social norm on new
urbanity in the area. A major issue is that the ambition seems be supported by private
parties more so than in the other cases we studied. Another positive aspect is that private actors are relatively well organised, making a forum possible in which concepts
for individual building projects can be discussed and criticized. The municipality can
play an active role in this as well. However, the questionable financial rationale of the
dock model could also lead to ‘defensive’ behaviour and a choice for short-term profitable functions, most often monofunctional uses, and a lack of attention for spatial
uses which contribute to new urbanity but have a lower land value. In this respect, the
future position of the local government, both as a stakeholder in the Zuidas Company
and as the most important planning authority supporting new urbanity will be interesting. The fact that the project is scarcely linked to the social, civic and cultural domain
in Amsterdam is regarded as a further negative condition for the realisation of new urbanity.

4. Copenhagen Ørestad
At the end of the Eighties, the content of urban development policies changed quickly
from an orientation around welfare planning to more entrepreneurial policies in the
Copenhagen region. The Ørestad project, together with the new bridge to Malmö, was
one of the most visible markers of this transition in which Copenhagen played an active role in the establishment of a cross-border Oresund region together with Skåne in
southern Sweden. The Ørestad project had a dual framing: (1) as a major economic
pole in an emerging cross-border Oresund region and (2) as a new town development
concept to finance a new urban transport system. It was located in a greenfield area on
the island of Amager, a somewhat forgotten area that quickly gained importance in the
Nineties due to its proximity to the new bridge and the expanding airport. The Ørestad
project was initiated by the Copenhagen municipality, together with the national government. They founded the Ørestad Development Corporation which would arrange
loans for the development of a new metro system in Copenhagen. It would earn back
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this investment by developing the Ørestad area in a 3.1 million square metre mixed-use
development of offices, housing and facilities over a period of 30 years. The project
was strongly framed, therefore, in the domains of local and national government, while
it also benefited strategically from the Oresund integration program. However, its connectivity to the private sector economic domain and the social, civic and cultural parts
of the metropolitan action space have been problematic throughout the project’s history.
After the first stages of the metro had been built there was a severe lack of interest in
the building plots in Ørestad, especially with regard to office development. Together
with the much higher construction costs for the metro and the disappointing ticket sales,
the financial situation of the Ørestad Development Corporation quickly worsened. Although the project was strongly supported by the national government and the Copenhagen municipality, it suffered from strong competition from other office locations in
the Copenhagen area which were more interesting for office development. The corporation decided to speed up the housing part of the development, but also allowed a
huge box-shaped indoor-oriented shopping mall to be constructed at the most prominent location in the project area. Of the two areas developed till now, the Ørestad Nord
area reflects some of the concepts of new urbanity which had been dominant features
of the original masterplan. This is also due to some helpful national government interventions which helped to attract some large institutions to the area. The Ørestad centre
area, which is dominated by this shopping mall, has not yet managed to create an urban
feel.
From the first stages on, due to the special closed governance settings and the fact that
the development partly took place in a protected green area, the project alienated itself
from most residents of Copenhagen. The introverted operational domain and the problematic metro connection as well as the enforced speed of development due to the need
to recover the investments for the metro have not generated satisfactory conditions for
the implementation of concepts of new urbanity. The quite rigid structure of the project
makes it difficult to innovate and diminishes chances for a social norm of new urbanity
in the near future.

5. Barcelona Forum
The Forum project in Barcelona aims to prolong the city’s reputation to successfully
use public events for large-scale urban development schemes. The Forum site was
planned in a run-down industrial area in the eastern part of the city from where it was
expected eventually to reinforce a much larger ensemble of projects. The location for
this new prestigious project was extremely challenging since the site occupied a huge
coal power plant, an incinerator and a foul-smelling wastewater treatment plant. On its
eastern side, the area was bordered by the heavily polluted Besòs river, while to the
north there were two of the most disadvantaged neighbourhoods in Spain, La Mina and
La Catalana. It had already been decided that the three installations would stay in the
area and would be upgraded. The challenge was therefore to incorporate them into the
urbanization project. Forum was symbolical-cognitively framed in three ways: (1) as a
physical regeneration project; as (2) an (inter)national and local cultural event and (3)
as a project of major environmental investments. The Barcelona municipality used the
Universal Forum of Cultures event, to be held in the spring and summer of 2004, as a
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successful strategic device to obtain regional, national and EU subsidies for the transformation. In the event’s initial preparation phase, it was also used to connect to local
civic and cultural groups, which were given the opportunity to link with the themes of
the manifestation. The latter eventually became a very political topic. For a variety of
reasons the organisers of the event jeopardized the credibility of the Forum cultural
event. Instead of a role as a connector to society, the event mainly alienated itself and
became rather unpopular, even before it had actually been started. This also had a negative influence on the popular perception of the whole Forum urbanization project.
In the operational domain a strong division was made between the actors responsible
for the urban transformation and for the cultural event. Urbanizing the Forum in an
area with a lot of environmental installations was a quite unusual task. Concepts of new
urbanity have played an important role in the initial vision for area, albeit in a quite
strategic sense. The general aim was to make the area more accessible. It is therefore
quite difficult to decide whether new urbanity has developed into a validated social
norm. The area for the Forum event is mainly a collection of huge public open spaces,
with two special new buildings, namely the Forum building and the new large convention centre. The direct ring of projects around the Forum event area reflects more traditional urbanization patterns. The Diagonal Mar area is already finished and reflects a
very private urbanisation philosophy with free-standing condominiums, a
semi-privatised park and a large indoor-oriented shopping mall.
We concluded that, although the Forum project was very innovatively framed and organised, it seems that it was not been very successful in repeating the Olympic formula.
The project not only suffered from a lack of accessibility to its governance domains, it
also resulted in a form of urbanisation that is not commonly appreciated by many residents of Barcelona. The Forum area has developed into a playground of modern architects and landscape designers, albeit without a smart functional program.

6. Conclusions
If we compare the connectivity to the metropolitan action space in the three cases we
can detect symbolic-cognitive frames relating to economic development, new urbanity
and infrastructure development in all three projects. Barcelona added two additional
frames, that of a cultural event and that of environmental excellence.
One of the most important aspects we tried to study was the effect of the initial difference in organisational framing between the projects. Zuidas was initially framed in the
domains of the local government and the private sector, Ørestad in the domains of the
national government (and EU programmes) and the local government, while Forum
was initially framed in the most connective way, with relationships to the social, civic
and cultural domains as well. As we discovered, a remarkable aspect of these projects
that aim to create areas of new urbanity, is that the organisational framing in all three
cases was very introverted. In the initial phase, Barcelona was again the most innovative with its usage of a cultural event to attract attention and create broader societal
identification with the urban transformation project. However, in the end this was not a
successful initiative.
We were able to confirm the expected relationship between the connectivity of the organisational framing and the conditions for new urbanity in these projects. All three
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projects showed strategic weaknesses in this respect. In Amsterdam, the lack of national government framing resulted in a long stalemate as regards the infrastructure
investments necessary to create a more urban area. In Ørestad, the lack of connectivity
to the private domain resulted in a lack of demand for the available development parcels and, eventually, in a move away from some of the new urbanity planning intentions. In Barcelona, the lack of openness, in the governance domains, vis-à-vis citizens’
input led to protests and a general feeling that the project’s goals were not in line with
citizens’ needs. There have not been any major protests against the projects in Amsterdam and Copenhagen. However, in these cases as well, there is a lack of connection
between the project and the rest of society.
We can therefore conclude that the ambition for new urbanity in these three projects is
a ‘disconnected innovation’. New urbanity is a planning concept that demands innovations in thinking and acting in these projects. Its problematic implementation in the
first development stages of our three cases can mainly be attributed to the fact that it is
largely unconnected to the organisational framing of projects and the functioning of
their operational domains. Although the ambition is part of the symbolic-cognitive
frames in all three projects, the conditions for its implementation are underdeveloped.
All three projects are weakly connected to the whole metropolitan action space, especially to the social, civic and cultural domain. The result is that the ambition for new
urbanity is supported in all three cases by some actors, but that it has hardly developed
into an enforced social norm, giving new urbanity a positive ‘ought’ dimension. However, we also identified processes of change over the course of time that might work as
a positive condition for the implementation of new urbanity in future stages of the projects. Especially in Amsterdam, the changing composition of actors in the operational
domain has created more opportunities for a common development project. However
we were unable to identify powerful norm entrepreneurs that could play a major role in
promoting concepts of new urbanity. At the same time it is still rather questionable
whether, in situations with a dominant private orientation, private actors will validate a
social norm of new urbanity. A prerequisite for this is a more connective form of governance in which private actors organise themselves collectively, instead of being only
clients, developers or financers of individual building projects.
The concepts of analysis we used in this study, namely strategic framing, rules that organise the operational domains and social norms, revealed certain strengths and weaknesses as far as their analytic power is concerned. The concept of strategic framing was
useful to compare different projects in general but it fails to grasp the complexity of the
individual projects. It is difficult to study the organisational domains via the rules that
structure action situations due to the complexity of the projects. The value of the concept of social norms is that it helps to understand that most decisions taken in these
projects also have a strong normative dimension, especially in situations of uncertainty.
However, studying social norms is no easy task since reconstructing them relies heavily
on in-depth qualitative investigations and observations regarding the behaviour of actors.
This study is not the first to compare various large-scale development projects, and
neither will it be the last. It is important to acknowledge the limitations of this effort,
and transform them into suggestions for possible further research. Two avenues appear
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to be particularly interesting, namely (1) a specific focus on the (possible) role of the
social, civic and cultural domain in these projects and (2) a specific focus on the (very
dynamic) private domain. These two lines of research could complement our study
with a more in-depth focus on the functioning of specific subdomains in these projects,
something we were unable to carry out due to our more general framework.
Finally we provided some indicators on how to create conditions which would be more
conducive to new urbanity. These were (1) do not try to develop new urbanity in every
location, think strategically about the material preconditions like accessibility and the
availability of existing buildings; (2) create connective framing in the metropolitan
action space to secure the maximum amount of societal energy in these projects; (3)
politicise planning, try to keep debates on options for these projects open, prevent large
development schemes from taking place outside public scrutiny; (4) support the establishment of a social norm on new urbanity: acknowledge that it is very difficult to impose planning concepts in a top-down manner and, instead, organise projects in a way
in which a broad range of actors discuss the direction of plans and the actual investment decisions. Do not be afraid, as a public authority, to complement ambitions with
some ‘pioneering’ first investments; and finally (5) stay flexible: acknowledge that
transformation processes are long-term endeavours and that the ‘product’ of such a
process is not the realization of a predetermined scheme but a continuous adaptation of
the built environment. Finding a balance between organized physical interventions and
more organic processes of city-building in a broader sense continues to be at the heart
of our profession.
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‘Re-positioning the city on the map of the competitive landscape (…) [means] reimagining and re-creating urban space, not just in the eyes of the master planners and city
fathers or mothers, but primarily for the outsider, the investor, developer, businesswoman or –man, the elite culture freak, or the money-packed tourist.’ (Moulaert,
Rodríguez and Swyngedouw 2003, p.2)
‘Junkspace is authorless, yet surprisingly authoritarian….’ (Koolhaas 2001, p.417)

CHAPTER 1
INTRODUCTION: LARGE-SCALE DEVELOPMENT
PROJECTS AND NEW URBANITY

1.1 Introduction
Large-scale development projects that try to attract and spatially accommodate flows of
international investment money are prominent on the planning agenda of many internationally oriented metropolitan areas in the western world. If we analyze them as a spatial outcome of underlying processes of economic and cultural globalization, we can
easily identify ambitious public, private and public/private coalitions that promote
these initiatives to ‘connect’ cities and city-regions to the global market, to foster (foreign) investments and to secure high-quality employment (Moulaert, Rodríguez and
Swyngedouw 2003). The universal aim of their initiators seems to be to transform areas
into places of spatial excellence: exciting new high quality ‘world city quarters’ with
eye-catching architecture, spotless public spaces and attractive amenities. Many of
these projects have been studied in detail by planning scholars in recent decades. Some
of the most important comparative studies include: Olds (1995 and 2001) on Pacific
Rim mega-projects; Moulaert et. al. (2003) and Salet and Gualini (2007) on European
integrated large scale projects.
This study builds on some of these previous works, but based on a specific perspective
which focuses on the ambition of some of these development projects to become not
only a new economic core, but also a new urban space. There are several reasons why
this specific ambition is expressed in the latest generation of large scale development
projects as well as why it is worthwhile investigating this theme.
There are a variety of origins of ambitions for more ‘new urbanity’ (as we will call it
shorthand) in large-scale development projects.1 From a perspective of spatial quality,
they can often been traced back to criticism of the unpleasantness of many large-scale
1
According to the Oxford English Dictionary, ‘urbanity’ refers to: “The state, condition, or character of a
town or city”. We add ‘new’ to it, since in our opinion it represents a certain innovation compared to existing practices, as we will explain later in this chapter.
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monofunctional office development areas being developed in the last decades. On the
other hand, mixing office development with housing and other functions is also attracting growing interest due to expected (long-term) economic and social benefits.
However, this is not a study of the advantages and disadvantages of new urbanity in
large-scale development projects. The aim is to study the interaction between these
ambitions for new urbanity and the governance processes in these projects. The previous research referred to shows that the ambition for new urbanity is often present in the
latest generation of projects, but that the step from intentions to actual implementation
is often fraught with problems. This challenge becomes particularly intriguing in contemporary large-scale projects that are located outside the traditional urban core of their
central city, since they face the difficulty of being developed ‘from scratch’. Although
these locations are often strategically connected with prime physical and virtual networks of infrastructure, the realization of classic urban values like density, mixing,
specialization and liveliness is not an easy task. Creating urban values in these places
not only means innovating existing practices – since they often lead to non-urban
places in the traditional sense – but at the same time a critical rethinking of the meaning of classic urban indicators: To what extent can they be transferred to these areas
and how can they be shaped in such a place?
Nevertheless, this is not a study into the physical design opportunities of out of town
large-scale urban development projects, since we believe there is no lack of imaginative discourse about how new integrated, mixed urban places can be physically and
architecturally shaped. Instead, this study focuses on an aspect that seems to be more
fundamental, and at the same time more problematic, namely the governance of these
projects, and especially the governance conditions that influence or hamper the realization of such a new urbanity.
We investigate this connection in three projects currently being developed and study
the conditions that influence the realization of the initial planning ambition of new urbanity in a large-scale development project located outside the traditional core. The
comparison between the three cases will also help us to derive lessons on the essential
governance conditions for a more successful implementation of concepts of new urbanity in large-scale development projects.
1.1.1 Explaining our interest
Well known European projects like Donaucity in Vienna, Adlershof in Berlin, Euralille
in Lille, La Défense in Paris and Docklands in London are examples of projects with
the ambition to create new economic and urban spaces outside the traditional urban
core. For our study we selected three different case studies in which important actors
shared such an ambition in the initial phase. The case studies in question are Zuidas in
Amsterdam, Ørestad in Copenhagen and Forum in Barcelona. Section 1.7 elaborates on
the specifics of these three projects and the reasons for selecting them. First it is important to explain our specific interest in this research topic in more detail.
First of all there is something about the size, sheer complexity and ambitious goals of
these projects that caught our imagination. Although we may dislike or sympathize
with these projects, it is hard to avoid them physically and intellectually. They are important locations (in the making) which are (to be) used intensively by people every
day for a variety of reasons and activities, mostly for business or work, sometimes to
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change a train or for education purposes or even to shop or live in. They are also major
projects funded by tax revenue and pension fund investments. From a planning perspective they are prime examples of complex processes of decision-making between a
multitude of actors. On a more strategic level, their origin and development can be
linked to a variety of intellectual debates and studies that are relevant to understanding
the contemporary process of spatial development and interventions in major metropolitan areas. These include major topics like changing governance processes in metropolitan areas (Salet, Thornley and Kreukels 2003; Herrschel and Newman 2002;
Healey 2007 and many others), emerging polynuclear geographic patterns (Kloosterman and Musterd 2001), changing regional and global economic hierarchies (Sassen
1991; Castells 1996) and new strategic planning approaches to this (Newman and
Thornley 2005). But at the same time these projects are also related to debates on the
increasing role of global ‘trophy architects’ and their bureaus (Olds 1997) and on the
contemporary design, use and management of (public) spaces in them (Augé 1995;
Hajer and Reijndorp 2001; Graham and Marvin 2001). Large-scale development projects can be seen as the places where these debates are simultaneously fuelled, furthered and materialized. First and foremost they are objects which allow an understanding – in an inductive way – of some aspects of contemporary urban planning
challenges for cities and regions and ways to respond to them. In short, because of this
intrinsic significance they are, in general terms, interesting objects of research for urban planning scholars.
There is also a more precise explanation for our specific interest in projects that strive
to create new urban places. In a contemporary geography that is often characterized in
the last decades by a movement in the direction of spatial diffusion, dispersion and
fragmentation, it is fascinating to study the ambition to realize and accommodate a
concentration of different artefacts, flows and people in one specific, geographically
contained place.
Another reason is that a predominantly critical discourse about large development projects – which we will cover in more detail later – challenges scholars and practitioners
to think beyond the often disappointing results relating to a variety of aspects of current
projects. Although these projects are often greatly appreciated and promoted by politicians and business elites, at the same time, there is widely felt unease from a variety of
different sources about the processes of decision-making in relation to these projects,
their (final) spatial appearance and their functioning in the urban fabric.
Before we introduce the theoretical framework used to study three contemporary
large-scale development projects in the second chapter, this first chapter will deepen
our general understanding of the subject by investigating several dimensions of academic discussions on these projects. As mentioned before, these projects have to be
understood in relation to different intellectual debates. Although covering these debates
fully is not a central concern of this research, a shorthand introduction to some of the
arguments put forward is needed to build our argument. As a result, section 1.2 identifies some constants and variations in (debates on) large-scale development projects in
the second half of the twentieth century. This not only enables us to enrich our view
and understanding of these projects, but also help us to define what a large-scale development project is in our study. In section 1.3 we address the contemporary ‘generation’ of projects more specifically as a result and promoter of changing geographic,
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economic and political conditions for urban development at the turn of the century. A
critical discourse on the results of these projects in section 1.4 will be followed by our
own research focus for the empirical part of the study in the remainder of the chapter.

1.2 Some constants and variations of half a century of large-scale development projects
1.2.1 Defining a large-scale development project
Before addressing some constants and variations in the recent history of large-scale
development projects, it is useful to indicate more precisely what we consider a
large-scale development project to be, irrespective of historic era and geographic location. In our opinion there are three defining aspects: (1) a comprehensive and large
program of spatial investments, in combination with (2) a timeline of investments (of a
variety of actors) to realize this program, which is (3) located in a geographically
bounded area.
As regards point 1, we would prefer only to consider spatially and temporally
contained interventions in our definition of large-scale development projects. This
means that famous iconic historic large-scale development schemes, like the one
Ildefons Cerdá created for Barcelona, baron Haussmann for Paris, Hendrik Berlage for
Amsterdam, or Daniel Burnham for Chicago would not qualify. Although spatially
contained, it would be better to consider these famous large-scale schemes as
(long-term) frameworks for (a series of) local action projects. We would therefore
prefer not to consider them as urban development projects themselves, but as urban
plans, that is frameworks of action for more concrete investments. An archetypical
example of a development project is the Rockefeller Center project in New York City,
being a relatively compact, spatially contained and distinct investment project within
an overall more strategic scheme for the development of Manhattan (Koolhaas 1978).
A definition of the term ‘large-scale’ is also required. One can argue that this term is
nebulous and cannot be defined in precise and quantifiable terms. The three projects we
study all have substantial development programs, ranging from the development of
800,000m2 of floor space in Barcelona to the development of 3.1 million m2 floor
space in Copenhagen. However, they were not selected purely on the basis of these
figures. In general, ‘large-scale’ means projects that contain certain programmatic features – like size of the building program – in combination with symbolic aspects. The
latter can be related to their alleged importance in official policy documents regarding
the strategic spatial development of the metropolitan area. We are therefore interested
in projects that play an important role in programmatically and symbolically reshaping
their respective metropolitan area. In our definition, ‘large-scale’ could therefore also
be complemented with the term ‘strategically important’. For the sake of brevity we
only use the term ‘large-scale’.
As regards point 2, a timeline of investments means that the spatial ambition is combined with a set of concrete investment projects and involved actors in order to underline the pro-active character of the project.
As regards point 3, the premises built within the framework of the project should be
located within a geographically bounded area.
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The aim of the remainder of this section is to give a short introduction to some of the
most important constants and variations of spatial, political and economic aspects of
large-scale development projects in the Western world in recent decades to help us
identify the specific intellectual and policy questions related to the latest generation of
projects.
1.2.2 Some major constants of large-scale development projects in the second half of
the twentieth century
A constant (symbolic) importance:
- They symbolize the enduring search for (more) effective integral approaches to
urban development by being a strategic device for collective action. They are often
presented as a more pro-active alternative to the traditional planning instrument of
the Fordist era: the two-dimensional (restrictive) land use plan. While the latter basically provides the (legal) conditions for the (future) development of a particular
area, the former is the articulation of an actual development proposal (Hall 1996).
- They have a powerful discursive and symbolic dimension, as (imagined) important
incentives to the economic fortunes of cities (and regions), to create civic pride and
to attract and mobilize public and private investments. They are a strong manifestation of a belief in a better future (Hall 1996; Moulaert et. al. 2003).
- Especially after the success of waterfront revitalization projects in the US in the
Seventies and Eighties and the highly-acclaimed revitalization of Barcelona for the
Olympic Games of 1992, the concept of provision of large-scale urban development projects to attract businesses, high earning residents, conventioneers and
tourists was embraced by politicians and planners as being a successful recipe for
the economic and social revitalization of cities. Special cultural or sporting events
often function as a trigger for development projects (Frieden and Sagalyn 1989;
Hall 1996; Marshall 1996, 2000, 2004; Carrière and Demazière 2002; Hoffman,
Fainstein and Judd 2003).
A constant vehicle for private and public investments:
- Visions relating to large-scale urban development projects are often materialized in
a masterplan or other imaginative reports that try to stimulate certain joint courses
of action between actors. These documents can be seen as an attempt to transcend
the individual horizons in scope and time of a variety of public and private actors
and move towards a form of collective action (Salet 2007).
- The more interventionist character of urban projects (versus urban plans) and especially the relation with concrete development activities means that the establishment of (special) forms of governance, particularly in the form of (public-private) partnerships and development corporations, with a view to the effective
coordination of the planning, design, decision-making and execution of a project,
is a common feature of most development projects (Peters 1998; Swyngedouw,
Moulaert and Rodríguez 2002). Large-scale development projects have always
been frontrunners in establishing innovative forms of public-private cooperation
and partnerships (Pierre 1998).
- Although they are often associated with private initiatives and investments, a constant factor of most projects has been their link to public spheres. This may take
the form of important (up front) public investments, and certainly of public regu25
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latory mechanisms in which private investments can be established. Most projects
depend heavily on large (up front) public investments in infrastructure and/or favourable tax exemptions during their implementation (Moulaert et. al. 2003;
Flyvbjerg, Bruzelius and Rothengatter 2003; Hall 1980).
A constant search for a ‘fashionable’ spatial outcome:
- Although their precise programmatic goals differ due to local political, economic
and cultural circumstances, there are remarkable similarities between projects since
most are heavily inspired by (or simply copy) ideas relating to fashionable spatial
outcomes of other cities. In some cases even the same developers, financers, architects and urban designers are responsible for projects in different cities, sometimes
even in different countries (Olds 1997, 2001; Frieden and Sagalyn 1989).
- Large-scale development projects have always embodied the problematic search
for the realization of an adequate spatial fix between important drivers of these
projects – local, national and international streams of investment money – and a
local cultural and political planning context. Almost by definition, this creates tension with the local planning and governance cultures in which this outcome has to
be realized. Tension often builds up around three different aspects of these
large-scale interventions, namely:
(1) physical and programmatic: the sometimes problematic connection or integration of large-scale projects with existing built-up areas, programmatically and
architecturally. This was already one of the main forms of criticisms of large-scale
inner city (re-)development projects in the Sixties, but was also an issue for later
generations (Jacobs 1961; Graham and Marvin 2001);
(2) economic: criticism focuses, on the one hand, on the huge public sums of
money that are invested, and the financial risks that are often taken by the public
sector in most of the projects and, on the other hand, on their sometimes questionable, or very partial, economic effects (Flyvbjerg et. al. 2003; Altshuler and Luberoff 2003). Despite promises that the projects will bring prosperity, new employment and new visitors, they are also frequently accused of having negative influences on the local housing and retail market. When located outside the traditional
cores, they are also seen as competing with existing inner city functions.
(3) political: the frequently criticized closed networks of decision-making in which
these projects are mostly decided upon and executed (Moulaert et. al. 2003).
We examine these points in more detail in section 1.4 since they are very relevant to an
understanding of the background of academic discussions of these projects.
The aspects we shortly mentioned in this section very roughly typify large-scale development projects and some of the intellectual time and space debates in the second
half of the last century. In the next section we examine some of the most important
variations to help define the specific aspects at stake in the latest ‘generation’ of projects.
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1.2.3 Some major variations of large-scale development projects in the second half of
the twentieth century
Variation in location and programs:
- Although we remarked earlier that there are strong similarities between projects
within the same time era, a quick review of the second half of the twentieth century
in both the US and Europe shows that we can also distinguish important general
variations between different periods in time. This relates both to the overarching
goals of large-scale development projects as well as to the particular governance
settings in which they were embedded. In their study of more than half a century of
US ‘mega-projects’, Altshuler and Luberoff (2003) present the following rough
distinction between partially overlapping timeframes. This distinction also seems
to be relevant to western European projects, albeit with differences and a certain
time delay.
(1) the pre-1950s: little support from higher governments for mega projects, relatively modest ambitions for large integral urban interventions;
(2) 1950-end 1960, the ‘great mega project era’: increasing (national) government
support for projects and the initiation of ambitious projects to modernize inner city
areas and strengthen Central Business Districts: new (car-)infrastructure (roads,
parking garages) and offices are seen as a necessity to enhance the economic position of the inner cities. The ‘great mega project era’ often resulted in quite mono
functional, ‘brutal’ developments with little consideration for existing spatial uses.
This tendency was the strongest in American, British and Eastern European cities;
(3) mid 1960-1970: rethinking of ambitions based on the failures of the previous
generation of projects and increased academic, political and social criticism. Attempts were made to increase citizens’ participation in decision-making. A shift in
the dominant location and programmatic features of large-scale development projects gradually became evident. In a timeframe in which most industrial uses were
leaving downtown areas, there was more emphasis on re-using vacant land from
obsolete factories, warehouses, railways and harbours (brown field regeneration)
for large-scale development operations. During this period, there was a gradual increase in attention for less one-sided programs of interventions. Some projects experimented with the mixture of office development and other uses (Frieden and
Sagalyn 1989). However, although this tendency was new to most American downtowns, it was always more fashionable in most traditional western European cities;
(4) mid 1970-now: ‘Era of do no harm’: a new generation of (extremely costly)
mega projects that combine development with an attempt to mitigate (some of the)
negative consequences. The emphasis in the last decades has shifted slightly from
command-and-control functions as the main economic base to creative industries
and retail functions, although this was already a conspicuous feature of the early
American waterfront redevelopment projects of the 1970s (Frieden and Sagalyn
1989). The changing geographical and economic development of cities is reflected
in the locations of large-scale development projects. Although downtown waterfronts and brownfields are still some of the favourite locations, there is a strong
tendency towards locations on the fringes of cities or even outside traditional urban
cores in order to accommodate large-scale developments, especially when these
spaces are well connected to transportation networks. This is a clear reflection of
the fact that social and economic activities have started to spread across
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metropolitan regions in recent decades, creating new networks, (spatial) concentrations and a changing urban hierarchy, as we will point out in the next section.
In their study, Altshuler and Luberoff do not take account of these large-scale projects outside the traditional urban core. American literature often refers to these
places as ‘edge cities’, a phenomenon that emerged in the States much earlier than
in most European counties (see Gottman 1961 for an early account and, for example, Garreau 1991 and Kunstler 1993 for later works on the American situation).
Although they were hardly the result of any overarching planning concept, these
quickly expanding edge cities surely show some variety in their spatial uses. However, more often than not, there was a strong clustering of certain uses leading to
monofunctionality at the micro level of the urban project, resulting in a segmentation of space into office parks, car parks, large retail centres or (gated) housing
communities which hardly creates an integrated urban ‘experience’ in the traditional sense. The same seems to be true for the airport-related developments of the
Nineties. These were usually diversifying programs which included office development, hotels and retail complexes, but which hardly resulted in integrated urban
spaces (Güller and Güller 2001; van Wijk 2007).
An important variation is therefore that the latest generation of large-scale development projects has to be understood in a context of (and as a producer of) this
very dynamic process of urban transformation that exceeds the safe boundaries of
the traditional cities. The consequence is that, while previous generations of
large-scale development projects attempted to reinforce the position of traditional
urban centres, the latest generation often provides them with a challenge by being
effective attractors for major economic functions that previously were located
mainly in downtown areas. Although this trajectory is certainly not standard for
every metropolitan area, one could argue that, in the current timeframe, the familiar hierarchical relationship between the city centre and the urban periphery is being challenged, a process in which the United States was a frontrunner compared to
Europe. This generates questions of development and coordination on a metropolitan scale. We will return to this issue in the next section.
In relation to this, we have to understand these projects against the backdrop of
changing economic dimensions. Large-scale development projects have always
been quite directly linked to the economic fortunes of the cities they are located in
and the companies that invest or are located there. However, the current generation
of projects is oriented, more then used to be the case, around (attracting) investments on a national/international scale. They are becoming more reliant on volatile
markets and dependent on location preferences of internationally operating businesses that are willing to pay prime office rents. However, the successful attraction
of these firms often extends beyond the sphere of influence of the urban project itself (Swyngedouw et. al. 2002; Majoor 2005; Tordoir 2005).

Variation in attention for failings of large-scale projects:
- The other side of the same medal of high expectations and (real or imagined) importance of large-scale development projects and the subsequent attention that they
are creating, is the scholastic and political attention for ‘failings’ of these projects,
due to political, economic, financial, environmental or other reasons. We touched
upon this before when describing the problems in the constant search for a fash28
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ionable spatial outcome. However, the variation over time lies in the depth,
powerfulness and consequences of the more recent attention for failings. While the
first two phases in Luberoff and Altshuler’s time sequence can be characterized by
a (growing) believe in the capacities and benefits of large-scale development projects, in the last decades, the reception of these initiatives has become far more
critical. Emphasis on the failings of projects (cost-overruns, failing democratic
processes, disappointing spatial form etc.) have become omnipresent and backed
by scholastic research (Hall 1980; Flyvbjerg et. al. 2003; Moulaert et. al. 2003).
Due to this fact, reflectivity on all types of possible consequences of projects and
negative impacts on the society and the environment is now often seen as a necessary aspect to be considered in their initiation phase (Beck 1997; Altshuler and
Luberoff 2003; Majoor 2001). A material result is that in many countries, official
Environmental Impact Studies have become obligatory in an early phase, and become an important aspect in the decision-making for example.2 We will elaborate
on the critiques on large-scale development projects more specifically in section
1.4.
The aim of this section was to make a general introduction of some issues at stake in
the latest generation of large-scale development projects. In summary we can state that
the most variation throughout the last fifty years can be found in their predominant location (from inner city, towards brown fields, towards out-of-town development), their
programs (from office towards more mixed use, towards out-of-town specialized
mono-functional), and their reception (towards a more critical opinion). Self-evidently,
there are all kinds of variations when investigating local projects, these will shown in
our case-studies.
As mentioned in the introduction, in this study we specifically focus on projects that try
to introduce new urbanity outside the traditional urban core. In the next section we will
specifically focus on the changing conditions of urban development which influences
the development of this latest generation of large-scale projects.

1.3 Large-scale development projects and the changing conditions of
urban development
Although a spatial and temporal demarcation is a defining aspect of a large development project, self-evidently they have to be understood as being part of a much broader
social, geographic, economic and political context. The tumultuous spatial and economic transition of metropolitan regions into advanced economies in recent decades
has been widely covered and analyzed from a variety of perspectives. We wish to touch
very briefly on two interconnected fields of knowledge that are particularly relevant for
large-scale development projects: the field of economic geography, and the field of
2

In some cases there is also the obligation for economic impact studies, traffic impact studies, social impact studies or design, wind and shade impact studies. However, it seems that the width, quality and depth
of these studies differs between situations and countries, as well as their influence and legal status. This is
related to the independency and power of the agencies conducting these studies. However, the point we
want to make here is that today these studies are omnipresent and form an important part in the policy
processes of large-scale development projects.
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political science. Together, these two perspectives help us to understand the changing
conditions of urban development which are relevant to these projects.
Regardless of which perspective we take, the understanding of the latest generation of
large-scale development projects in the context of changing multi-scalar (spatial) dimensions is crucial. It is not sufficient to consider these projects solely as a metropolitan planning issue regarding the allocation of spatial investments and uses, since this
would mean ignoring most of the relevant project drivers (Tordoir 2005). In a changing
economic, political and institutional context it is necessary to adopt a multi-scalar and
multi-disciplinary perspective in order to analyze these projects as being embedded in a
local (planning) culture, in a metropolitan and regional context and in much wider (inter-)national economic, institutional, cultural and political framework. This approach
does not mean that local knowledge is not needed for analysis. However, it supplements this knowledge with a broader perspective.
1.3.1 Economy-geography: a tale of concentration, deconcentration and competitiveness
It is apparent that the majority of larger urban areas throughout north-western Europe
have expanded in the last few decades. This expansion has, mostly, not been in terms of
numbers of inhabitants, but rather in terms of occupied spatial territory. However, the
emerging new spatial-economic geography in these metropolitan areas is particularly
more interesting, since it includes both tendencies towards spatial-economic dispersion
and spatial-economic concentration. Underlying and fuelling this pattern is an economic transition in which the prime drivers of the economy have developed from the
production sector towards the service sector. Businesses in the latter sector face a different set op options with respect to their location (Kloosterman and Musterd 2001).
While economic activities that are routinisable show a tendency to disperse, concentration still seems to be the dominant pattern for economic functions that need
non-routinisable and face-to-face encounters. This applies to sections of the advanced
service economy and the creative industry while the consequences for other economic
functions like retail or housing seem ambiguous with both processes of concentration
and dispersion happening at the same time (Evers 2004; Bontje 2001).
A deconcentration of major economic activities that used to be located in city centres,
combined with increasing incomes and rising car ownership, and stimulated by expanding infrastructure networks, have resulted in complex processes of metropolitan
urbanization. The mass suburbanization of housing from the mid-twentieth century was
followed by economic activities which helped to create new urban patterns of polycentricity. However, these developments are by no means easy to understand and neither is
it easy to compare the developments that took place in different areas. However, it is
certain that these processes create interesting patterns of development that overshadow
the traditional dichotomy of the urban core with the main economic activities and a
ring of suburbs around it. In connection with Amsterdam, for example, traditionally a
typical European planned city in accordance with this model, Musterd and Salet (2003b)
portray the contemporary geography as one in which economic activities take over the
region in a rather unplanned manner, while the inner city changes towards a leisure,
culture, retail and high-end housing area. Bertolini (2000) notes that these geographic,
economic and social processes have had an impact on the essential questions as to the
what, where and when of the city today. In the past, this question could be answered by
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referring to the geographical relationship between the city’s social dimension (the city
as intensity and diversity of social and economic interactions, the civitas) and its
physical dimension (the city as a density of built structures, the urbs). Both used to fit
together in a physical ‘city’ full of human encounters. However, this is increasingly
being brought into question since modern forms of transport and (electronic) communication have created opportunities for social and economic interactions to happen
without physical proximity (Castells 1996). The largely invisible flows of data and the
importance of non-spatial relationships has not made the traditional city as we observe
obsolete, but it has created the need for a broader conception of it.
This dynamic geographic setting undoubtedly influences the location and development
of new large-scale development projects and their programmatic features. They represent a very visible geographic materialization of these underlying socio-economic
processes (Moulaert et. al. 2003). At the same time, these projects are also producers of
change themselves, due to their volume and powerful forces of agency (developers,
financers, politicians) connected to them. In this respect, large-scale development projects are often seen as icons or markers in processes of economic globalization (Swyngedouw 2005). In most ‘world cities’ they are part of the standard repertoire of policies
to safeguard competitiveness (Newman and Thornley 2005).3 At the same time, however, the same global processes that are important feeders of these projects also make
them extremely vulnerable to changing market conditions. Changes in location patterns
of the high-end service industry, mergers between large international firms and the capriciousness of real estate markets heavily influence the economic fortunes of these
projects. Tordoir (2005) studied the economic factors relevant to the development of
international business sectors and constructed the following scheme to identify conditions for what he calls ‘international business centres’ (see figure 1.1, next page). His
findings mirror the interregional, national and international dimension of the development of these places with most conditions applying at the scale level of the region or
above.
It is clear that it is impossible to understand large-scale development projects without
an understanding of the above-mentioned huge changes in economic structures during
the last few decades. However, we choose not to study these processes at a macro level
here, but instead via the behaviour of the set of actors involved in these projects. The
advantage is that this prevents us from obtaining a very structuralist interpretation of
these macro-level processes and the way they influence micro-level situations. Taking
actors and their behaviour as a starting point enables one to understand that these
3

Literature on the competitiveness and competitive advantages of cities is flourishing, both in the academic
and the consultancy sector. Grosveld (2002) distinguishes six groupings of authors that have studied the
competitive position of cities. The first group are the authors or organizations that strive for an integral
approach. They use a set of criteria and apply it to all cities without questioning its relevance (e.g. Friedmann, 1986, 1995). The second group is the other extreme, classifying cities based on one specific function.
The third group uses only a limited number of criteria to determine competitiveness of cities. Following
Sassen’s work on the ‘Global City’ (1991) they maintain that only three functions ultimately determine the
place of a city in a global ranking: the presence of headquarters of multinationals, financial institutions and
the related management of corporate services. Three other groups use a mixture of aspects from the
previously mentioned ones without striving to be comparable. Some business magazines such as Fortune
have their own annual lists, but fail to have a consistent theoretical framework.
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macro-level aspects are not only conditions in which actors operate, but that they are
also deliberately produced (this argument is elaborated on in chapter two).
Figure 1.1: Tordoir’s Economic Pentagon: conditions for international business centres
Demand markets
structure, development

Institutional conditions
structure of international service complexes

Supply markets
market structure and
development

Spatial-functional
structure of international service complexes

Factor markets
specialized labour,
knowledge pools

Transaction facilities
physical infrastructure facilities for
trade

Source: Tordoir 2005, p.102

1.3.2 Political science: a tale of fragmentation and connecting governance
Research into metropolitan governance theory and practices has been the focus of considerable attention in the last few decades. International comparisons show a wide variety of forms of metropolitan governance, even between relatively comparable cities
(Herrschel and Newman 2002; Salet et. al. 2003). The large number of contributions on
this topic are linked by the observation that metropolitan problems do not fit into traditional governmental boundaries, nor that metropolitan government can only be understood by studying formal government authorities. Barlow (2000) gives three reasons
for the growing attention paid to theory and practices of metropolitan governance in
post-industrial western cities. First, traditional single-centred metropolises are transforming into multi-centred metropolitan regions, resulting in complex spatial configurations and different nodes of economic concentration. Second, because of processes of
decentralization and privatisation, the importance of urban governments has decreased
and traditional tasks have been partly taken over by special-purpose bodies and private-sector institutions. Third, because of globalisation, metropolitan regions – as primary units in the world economy – face a continuous struggle to retain their competitive position.
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Considering the fragmented field of institutions in metropolitan regions, the most important question is how new forms of collective coordinated action can be established
as an interplay between official government authorities, special purpose bodies, private
institutions and the civil society (Salet 1994; 1996).
This extremely brief introduction has shown that metropolitan areas witnessed lots of
different and dependent spatial-economic and political processes during the past few
decades. We have observed spatial and governance fragmentation while, at the same
time, processes of spatial concentration have occurred and new forms of connecting
governance have been introduced. However, this is not to suggest that adequate forms
of intervention in the form of planning responses have been found everywhere to balance these processes against other needs of the metropolitan population. Instead the
opposite is in many ways true, namely that traditional spatial planning schemes and
methods have, in many cases, become less influential and that the planning profession
is searching for new and more adequate tools to intervene in this changing environment
(Salet and Faludi 2001; Albrechts and Mandelbaum 2005). For some critical observers,
the lack of a (public) planning response to large-scale development projects is a clear
example of this situation of unbalance, as we will explore in the next section.

1.4 Critically assessing large-scale development projects
Although large-scale development projects have been an important ingredient in the
standard recipe of metropolitan development during the last few decades, they are by
no means uncontroversial. Overviews and analyses of contemporary large-scale projects (Olds 2001; Moulaert et. al. 2003; Salet et. al. 2007) reveal a clear imbalance between economic, social, environmental and political aspects in them.
In this regard, the study by a European consortium of researchers led by Frank Moulaert, Erik Swyngedouw and Arantxa Rodríguez is especially relevant (published in
different journals and books, amongst others: Moulaert 2000; Swyngedouw et. al. 2002;
Moulaert et. al. 2003; Swyngedouw 2005). Their focus is on governance aspects and
issues of social injustice in projects. They highlight the contradictory aspects of the
latest generation of large-scale development projects that are understood as the outcome and producer of neo-liberal economic and spatial policies. Moulaert et. al (2003)
maintains that city governments, under the pressure of (hyper) mobile capital, not only
adopt an entrepreneurial policy by embracing a narrow economic developmental
agenda, but also jeopardize social agendas at the expense of private development.
‘Emblematic’ large-scale development projects are a clear marker of this development.
From this perspective these projects are symbolic of all that is wrong with both content
and decision-making in an era of ‘neo-liberal’ spatial policies. A timeframe that is ‘increasingly framed in a common language of competitiveness, flexibility, efficiency,
state entrepreneurship, partnership and collaborative advantage’ (Moulaert et. al. 2003,
p.29). Main consequences are: (1) the greater role of local politics and institutions in
staging proactive development strategies: a shift to a business-friendly ‘entrepreneurial
city’, (2) the cutting of traditional channels of democratic accountability and the rise of
flexible (and often opaque) modes of governance, often by public/private governing
‘bodies’ which, in the case of large-scale development projects, means the primacy of
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experts, technical, social and economic elites in a highly exclusionary form of governance far away from public scrutiny, (3) the growing fragmentation within urban areas
between rich emblematic ‘world city spaces’ and ‘forgotten’ parts of the city, leading to
increased processes of economic and political polarization and social exclusion.
Obviously, one can state that the processes highlighted by these authors are not exclusively tied to large-scale development projects but have a wider application and relevance. Nevertheless, large-scale development projects are certainly one of the most
visible spatial objects in metropolitan areas nowadays, and are therefore an understandable source of inspiration for critical scholars.
Another form of criticism which is especially interesting for our study and which is
related to this third point mentioned above, focuses on the spatial quality of these projects. Despite their often high spatial ambitions, this is often lacking. Purely economic
spatial functions often dominate these projects. High-end offices are a standard feature
of every project since they lead to the biggest returns on investment. Sometimes they
are supplemented by luxury condominiums, exclusive shopping areas and controlled
public spaces. The result is that these projects regularly contribute to a form of spatial
segmentation and fragmentation (Augé 1995; Graham and Marvin 2001; Moulaert et.
al. 2003; Salet and Gualini 2007; Trip 2007a and 2007b). It is very rare for them to be
physically connected to other (urban) areas successfully.
Interestingly enough, this is regularly not what project initiators promised. Ambitions
relating to all sorts of ‘spatial quality’ are often a feature of planning intentions voiced
during the preliminary stage. Nevertheless, the literature referred to provides evidence
that the fulfilment of such ambitions is often jeopardized at the expense of (short-term)
financial gains when it comes to the concrete (micro-level) building proposals. This
critique is often linked to the above-mentioned points about the closed character of
decision-making, in which actors that might represent a broader meaning of spatial
quality have difficulties accessing and influencing decision-making. A wide range of
authors whose approaches range from critical geography to collaborative planning,
suggest that elitist ‘neo-corporatist’ forms of governance create conditions in which
place qualities are predominately defined from a narrow economic perspective, which
qualities conflict with urban ‘use’ values (Swyngedouw et. al. 2002; Coaffee and
Healey 2003).

1.5 Defining our research perspective: studying new urbanity
The previous two sections have shown that it is vital to have a holistic and multi-scalar
understanding of the challenges of contemporary large-scale development projects.
They have also shown that there is a lot of unease about the current results of most
large-scale projects. These forms of criticism are extremely relevant to this study. Our
intention is not to falsify or to underpin these studies with more or other data, or other
perspectives. What we want to do is to study a normative planning-oriented objective –
referred to as new urbanity – that has been gaining popularity during the past decade
and which is presented by its promoters as a way to partly undermine the
above-mentioned forms of criticism (Gualini and Majoor 2007). It is a planning concept that aims to quite radically introduce aspects of urbanity, such as building in
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higher densities and mixing spatial uses, into contemporary planning efforts. It is,
therefore, mainly an innovation in planning content although, as we perceive it, it is
also related to innovations regarding predominant planning processes which affect
these projects due to it demanding a broader spectrum of voices and powers to be included in the decision-making processes (Majoor 2006a). We labelled it ‘new’ since it
is a diversion of many existing practices. However, in a certain way it is also a reintroduction into a new timeframe of very well known urban concepts that have been crucial
to the ‘urbanity’ of cities throughout history (Jacobs 1961; Hall 1998).
It is interesting to investigate whether the concept of new urbanity may work as a salient planning concept to counteract the criticism that the planning response to
large-scale development projects has so far been very limited (Majoor 2006a). Savitch
and Kantor (2002) conclude that, due to institutional fragmentation, (local) governments or other public actors involved often lack ‘bargaining power’ as regards securing
certain planning values and democratic aspects in contemporary urban development.
This seems to be especially true of large-scale internationally oriented development
projects whose multi-scalar nature makes them even more difficult to influence and
shape by traditional two-dimensional spatial planning instruments like zoning regulations. Salet (2007) observes that private interests are often quicker and more flexible to
anticipate the new spatial-economic reality in metropolitan areas and that, these days,
public planners with their toolkit of (regulatory) planning concepts often struggle to
keep up.
At the same time, section 1.2 has shown that there are many relevant aspects of change
(or development) in the recent history of large-scale development projects. This implies
Figure 1.2: No urban atmosphere in Donaucity Vienna
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that these projects can also become locations for challenging and changing current development practices. We want to study whether the concept of new urbanity is working
like a normative planning concept that fuels this change, as some proponents claim it
can (Coupland 1997; Priemus and Hall 2004; Louw and Bruinsma 2006). As we mentioned before, it is interesting that in a timeframe of spatial fragmentation, there is renewed interest in creating spatially consolidated and compact urban spaces. Most of the
recent large-scale development projects start with an overwhelming array of optimism
and ambitions for such a development. Glossy project folders and flashy websites present an image of development as becoming the opposite of a dull and monotonous
place, full of vibrant urbanity. This ambition, as a dimension of agency of a certain
constituency in the complex field of actors in a project, is the point of departure for our
case study selection.
However, the crucial question is whether the concept of new urbanity is just another
planners dream or that it can become a salient argument which affects the policy direction taken by major actors, when difficult decisions have to be made regarding program
and finance. Does it influence the bargaining power of public actors vis-à-vis private
developers, or are private investors that are willing to create new urbanity blocked by
public planning guidelines? These are some of the questions at the heart of this study.
We selected projects in which a concept of new urbanity was introduced to the realm of
agency at an early stage. This means that the concept was part of an initial repertoire of
wishes of the agents that played an important role in these projects, revealed in early
planning reports related to the projects. In the next section we introduce new urbanity
by placing it in the context of discussions on quality of place and of creating urban aspects in peripheral areas. In the last section of this chapter we introduce our three case
studies.

1.6 Bringing the city to the periphery: defining new urbanity
In the last decade, there has been growing interest in concepts of new urbanity in academic literature (Coupland 1997; Grant 2002; Priemus and Hall 2004; Louw and Bruinsma 2006; Trip 2007a and 2007b). The literature on this topic focuses on two relevant aspects. On the one hand, there is an analytical perspective in which ambitions for
new urbanity are linked to certain potentially beneficial conditional aspects found (or
created) in large development projects or other places, and subsequent spatial, social,
architectural and ecological potentials in these places for this form of development. On
the other hand, there is a political perspective, with a much more normative dimension.4 Some policy actors claim that the introduction of concepts of new urbanity in
spatial policies can help reverse several of the negative spatial, social, environmental
and aesthetic results of large development projects as well as of low-density scattered
4

There has been no agreement, however, on the term used in this literature. Different authors use
‘mixed-use development’ (Coupland 1997; Grant 2002). The terms ‘multiple land use’, ‘multiple intensive
land use’ or ‘multifunctional land use’ have been used quite commonly particularly by Dutch researchers of
this planning concept (Nijkamp et. al 2003). Although these terms all have slightly different meanings, their
common denominator is (the investigation of) the introduction of policies to more intensively use spaces in
a second, third or even fourth dimension (using the same space for different activities during different parts
of the day. For a discussion on the different terms see Rodenburg (2005) and Louw and Bruinsma (2006).

36

Disconnected Innovations
urbanisation in general.
The analytical perspective on the conditional aspects for new urbanity in large-scale
development projects starts with the observation that most of these projects, by their
strategic location, often provide excellent accessibility for different means of public
and private transportation. Most projects of the latest generation are closely linked to
(or located around) transportation corridors and/or transportation hubs. In most cases,
attempts are even made to improve the accessibility of these areas. Above we highlighted the fact that the ‘urbanity’ of a place no longer depends on traditional indicators
as density and proximity only, but also on ‘post-modern’ indicators like accessibility
and interconnectivity (Asbeek Brusse, van Dalen and Wissink 2002). It is in this regard
no surprise that interest is growing in studying the urban potential of train stations and
airports (Bertolini and Spit 1998; Bertolini 1996; Pol 2002; Güller and Güller 2003;
Bontje and Burdack 2005; de Wilde 2006; van Wijk 2007).
This condition provides these areas with an opportunity to take advantage of two of
Lynch’s most important notions of urbanity, namely vitality and accessibility (Lynch
1984). Just like Bertolini (2000) observed in the case of station areas, large-scale urban
projects also offer (often unexploited) potential for physical, social and economic interaction (Lagendijk 2003). Bertolini expects these (new) nodes to have the opportunity
to take advantage of the changing conditions for urban development which he characterizes as a continuing spatial deconcentration supplemented with growing mobility.
This would ‘…imply that locations where transport flows interconnect, such as railway
station areas, have the highest potentials for physical human interaction’ (Bertolini
2000, p.472). The ‘…equally persistent and selectively growing demand for physical
contacts, in both the economic and the social sphere, provides the basis for programmes attempting to realize those interaction potentials’ (Bertolini 2000, ibid.). The
result is increasing attention, in the literature as well as in practice, for new concepts
and tools for deliberately creating new ‘urban qualities’ in essentially ‘non-urban’
places from different perspectives (Coupland 1997; Cevero 1998; Grant 2002; Bertolini
and Salet 2003; Knaap and Thalen 2005).
Here, the analytical perspective starts to touch the political perspective regarding interventions designed to create (more) preferred land uses. In the Netherlands, for example, the ambition for new urbanity has found its way into official policy reports at
different levels of government (Ministerie van VROM 2001; Gemeente Amsterdam
2003). In the Dutch policies on the development of station areas for the future High
Speed Train, the concept of new urbanity is even one of the yardsticks which determine
the national government subsidy (Majoor and Schuiling 2007). This turn in policies is
often supported with a reference to the redundancy in a post-industrial period, of the
radical concepts of spatial separation from Modernism era. However, it is exactly this
powerful thought, which became strongly institutionalized in planning law and planning practice during most of the twentieth century, which most people see as hampering the introduction of new urbanity in this new timeframe (Salet and de Jong 2000;
Teisman 2001).5

5

The clearest example of such an institutionalization in most countries is the principle of zoning, often
supported by (locally) legally binding land use plans. Zoning principles are often quite radically oriented
around separating land uses.

37

Chapter 1: Introduction
1.6.1 Defining new urbanity outside traditional urban areas
The question is how can we define new urbanity outside traditional urban areas? According to Lagendijk (2003, p.83): ‘The precise definition (…) depends on the particular debate or case in which it is used, placed within a wider country/region-specific
debate on desired changes in land-use patterns’. We agree that it is important to move
beyond a pure morphological (static) interpretation of the concept. We would like to
interpret new urbanity in the way Healey (2002) advises when she argues to bring a
more multidimensional planning concept of the city to the debate, especially at
ex-urban places that are so often dominated by single conceptions: ‘New concepts of
the city need to be lodged within a richer shared resource of collective argumentation,
more deeply embedded in the mentalities of people in all kinds of situations in an urban
area’ (Healey 2002, p.1785).
Once again, therefore, it is not the aim of the research to work with fixed definitions on
desirable uses of space or to test the appreciation or economic value of different standard formulas of new urbanity in a quantitative sense.6 We use the rather generic
header ‘new urbanity’ to acknowledge that the actual meaning, potential and use of this
spatial concept is deeply cultural and place-dependent. Nevertheless, a workable definition is required for the sake of clarity. In the case of large-scale development projects
outside traditional urban areas, we define new urbanity as:
A (proposal for a) considerable program of spatial functions alongside a program of
office construction, plus a certain ambition to spatially integrate and/or connect different uses, either by locating them close to each other, or by proposing the shared use
of buildings.
This is a quite morphological interpretation of the concept. However, the following
three dimensions of urbanity can act as a guide to understanding the additional
non-morphological meaning of new urbanity in our definition: (1) specialisation and
exchange (a combination of a plurality of activities and trades), (2) differentiation and
opportunities of choice (a variation of activities and uses), and (3) civic expression
(symbolic values and identities of places) (Lynch 1984; Salet 1996). Rather than being
simply the outcome of a certain formula, new urbanity is formed, in our view, by the
character of the images, frames, and discourses evoked by actors in the project that
reflect an ambition that relates to these three dimensions. It is a concept capable of enthusing spatial planners, urban designers, architects, residents and politicians by outlining an imaginative future consisting of places where, in the case of large-scale development projects, office development is integrated into high density mixed-use areas
with housing, retail, cultural and educational facilities. As a reaction to the over presence of ‘generic’ office parks at the fringes of cities, proponents of this concept describe a desirable situation of liveable places with a strong ‘urban vibe’.
1.6.2 An institutional perspective on the study of new urbanity
The implementation of concepts of new urbanity in reality, via the complex governance
processes in which decisions on spatial investments are made, is a huge challenge.
Current institutional settings – both rules and practices – seem to lead to decisions that
6

A recent example of a more quantitative economic-oriented empirical study on the desirability of new
urbanity in a large-scale development project is undertaken by Rodenburg (Rodenburg 2005 and 2006).
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result in the monofunctional development of space (Teisman 2001). This leads Salet
and de Jong (2000) to perceive a discrepancy between a certain political wish for new
urbanity and a reality dominated by monofunctional land use. However, it might not be
that simple. We expect the exploration of the complex governance field on projects
whose ambition is for new urbanity to result in numerous situations of power struggles
and differences of opinion between actors. This is precisely the main reason why we
think it is necessary to study this concept via a focus on the institutional aspects of its
shaping and implementation in complex governance processes. By adopting such a
perspective, we expect to gain a better understanding of practices of interaction in projects and of the effect of the different (changing) conditions we mentioned in section
1.3. This not only helps to explain why current patterns of land use in these projects
often lead to forms of monofunctionality, but is also expected to give us the analytical
tools that enable us to recommend conditions which are more receptive to the creation
of new integrated urban places.

1.7 Three innovative large-scale urban projects
The cases selected for this study are Zuidas in Amsterdam (Netherlands), Ørestad in
Copenhagen (Denmark) and Forum in Barcelona (Spain). These three projects were
partly chosen for certain practical considerations and partly due to certain shared characteristics and certain differences.7
The most important aspects that our three case studies have in common are that:
- the project ambition was the development into important areas of economic activity, mainly for the advanced service economy;
- leading actors stated the ambition, in an initial stage of plan making, that the project area would be transformed into more than a new economic centre and that it
would also become a place of new urbanity consisting of a mixture of uses in the
form of (but not limited to) offices, housing, retail, entertainment and (public) institutions;
- they were all initiated in the mid-Nineties and had an expected development period
from 15 to 30 year;
- their building program and economic impact is of considerable importance for
their respective metropolitan area;
- they are located outside the traditional urban cores of these cities, but close to new
or future infrastructure;
- the areas in question used to be un(der)used for economic and urban activities;
- innovative forms of governance have been set up to make decisions on these projects and to implement them;

7

The researcher’s home base during the study was Amsterdam. The Zuidas project was relatively easily
accessible and by far the most relevant Dutch example. The other two projects had already been visited (and
studied) for the collaborative EU 5th framework project COMET on economic competitiveness in the advanced service economy in seven European metropolises (A complete study of all seven large-scale development projects studied for COMET can be found in: Salet and Gualini 2007. See: www.comet.ac.at for
information and results of the analyses of the whole COMET project). A network of cooperative academics
and practitioners could therefore be used as a basis for in-depth fieldwork at a later stage.
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-

although not finished at the time of writing, they all underwent extensive development in the last decade;
they are located in metropolitan areas which are relatively comparable as regards
size and main economic indicators of advanced democratic EU countries.

Self-evidently there are also certain differences between the types of initiatives, for
example in the strategic value of their location and their programmatic aspects. Amsterdam and Copenhagen have a strong link with infrastructure networks and the airports. The Barcelona project, on the other hand, is linked to the metropolitan transportation network but does not hold a strategic position vis-à-vis the airport. Programmatically there is a stronger emphasis on office space in Amsterdam, more space for
educational facilities in Copenhagen, more emphasis on public space in Barcelona (for
a precise more quantifiable overview, see: table 1.1). Important variations can also be
found in the governance structures that have been set up to decide on these projects and
their implementation, in the institutional and cultural context in which they are framed
and shaped, and in the strategic value of their location. We elaborate more specifically
on the different connectivity to the metropolitan action space in section 2.2.
Table 1.1: Overview of programmatic aspects of three case-studies
Project name

Location

Planned mix of uses
2

Special investments

Amsterdam:
Zuidas

Linear green field area
alongside southern ring
road and rail corridor, in
between city centre and
airport

1,091,700m offices
1,171,700m2 housing
485,020m2 other uses:
retail, culture, university, public institutions

Expansion of highway and
rail tracks, station for
high-speed train, new direct
subway line to centre. Proposal for tunnel to cover
highway/rail to create
air-rights development

Copenhagen:
Ørestad

Linear green field location
in between historic city
centre and airport, new
transportation corridor to
Sweden crosses through
area

1,800,000m2 offices
400,000m2 housing
400,000m2 facilities:
university, music hall

New metro system to connect area with city centre,
new road and water network

Barcelona:
Forum

Brown field area, at the
place where Avinguda
Diagonal reaches coast,
alongside ring road. Area
with heavy industrial uses:
wastewater treatment,
power plant, incinerator.

250,000 m2 housing
167,000 m2 offices
270,000 m2 (approx.)
other uses: convention
centre, hotels, retail,
university

Covering of ring road, new
roads, new tram connection,
new metro station. Upgrading / restyling of industries in
the area, creation of new
marina and zoo, large-scale
public areas, bathing area
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‘Many of the results of this […] analysis may seem obvious: leaders lead, followers
follow, group composition matters, and so on. The reason is simple. Because each of us
spends much of each day swimming in social waters, we each have a deep intuitive
understanding of social phenomena.’ (Ellickson 2001, p.63)
‘How can you have a systematic means for getting to what you do not know?’ (Appadurai 2006, p.169)

CHAPTER 2
CONCEPTUAL FRAMEWORK: A MULTI-LAYERED
ANALYSIS OF AMBITIONS FOR NEW URBANITY

‘The Zuidas is commonly regarded as an area with a high potential for development of
offices, housing and facilities. The aim is to develop an international top location with
an adequate mixture of uses’ (Gemeente Amsterdam 1998, p.13).
‘In Ørestad, efforts should be made to integrate the various functions known from the
historic city. The mixture of functions will help to make Ørestad a living town where
people walk around comfortably and are able to meet conveniently at all times of the
day’ (Ørestadsselskabet 1994, p.64).
‘[Forum] had to constitute a ‘new’ space in two senses. It was ‘new’ because it was the
first time the area had been urbanized. It was also new in conceptual terms because it
represented the city’s commitment to turn blighted areas into well-structured contemporary urban spaces’ (Acebillo 2004, p.192).

2.1 Introduction
This study deals with three contemporary large-scale development projects in which
certain actors have a clear initial preference to develop these places into truly ‘urban’
areas within a foreseeable future. Nevertheless, these ambitions are formulated not only
in an initial stage of a project – often predating any concrete investments – but also at a
high level of abstraction. These intentions are regularly expressed and visualized in
master plans, design visions and other policy documents. Self-evidently, they need to
be followed up by a series of concrete investment projects – often implemented by
other actors – in order to become a reality.
Now, after approximately ten years of decision-making and development, Zuidas,
Ørestad and Forum are slowly taking shape. In our introductory chapter we discussed
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some of the policy dilemmas connected to the contemporary generation of large-scale
development projects. Different critical overviews indicated that – although the ambition was almost universally part of their original plans – a common feature of most
projects is their lack of real urban character (Moulaert et. al. 2003; Salet and Gualini
2007; Trip 2007a). In other words, previous studies revealed difficulties in transforming the often imaginative intentions for new urbanity into a built reality. This study
makes a careful analysis of processes of framing and decision-making in three recent
projects to inform the debate on this intriguing inconsistency and possible ways to
move ahead.
What we want to establish in this chapter is: ‘…a ‘framework’ that organizes our prior
(scientific and prescientific) knowledge about what to expect in the province of the
world that is of interest to us, that emphasizes the questions that are worthwhile asking,
the factors that are likely to have high explanatory potential, and the type of data that
would generally be useful in supporting the invalidating specific explanations.’
(Scharpf 1997, p.29-30)
It will be a conceptual framework in which we borrow concepts from institutionalist
schools of thought. In this way we can connect operational practices of decision-making, in which this specific ambition of new urbanity has to be realized, with a
broader institutional analysis. Our case studies will, among other things, reveal insights
into the context-specific struggles of interaction and framing around this topic. The
comparison between the cases is especially interesting. Although our three case studies
share an ambition to become an integrated ‘urban’ area, we selected them specifically
because they differ considerably in the way these ambitions were initially framed. This
offers us a chance to test hypotheses on the relationship between different key variables
of our conceptual framework.
Our conceptual framework, in which we emphasize aspects of change and innovation,
contains two different dimensions and one important connecting device (see: Figure
2.1). The two dimensions are: (1) the connection of projects to the metropolitan action
space and (2) the operational dimension of interaction and decision-making in the project. The crucial term used to make the connection between these dimensions is in the
concept of ‘social norms’. We interpret social norms as being social rules of conduct
that influence actions by explicitly, but mostly implicitly, enabling or disabling certain
forms of behaviour. According to this definition, social norms are a key device by
which to understand structural aspects in interaction, since they help to comprehend the
‘ought character’ of agency.
We hypothesize subsequently that the development of what we defined in the previous
chapter as a large-scale development project of new urbanity will be stimulated if this
ambition is reflected upon normatively in social practices over the course of time. In
other words, that it gets part of the (set of) social norms that structure interactions in a
project and thus becomes part of the intended or ‘ought’ character of agency. This will
certainly not happen automatically. We believe there to be a strong relationship between the (development of) social norms and the way projects are connected to the
domains of the metropolitan action space and how this connectivity has developed over
the course of time. These points will be explained in greater depth later in section 2.4.
Figure 2.1 provides a basic overview of our conceptual framework. The different aspects of this framework are introduced in detail in the remainder of this chapter.
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Figure 2.1: Basic conceptual framework
Context
level:

Conditions of development: connection of a
project to the metropolitan action space

Social norms

Operational
level:

Practices of interaction and decision-making

The way the different aspects of our conceptual framework are linked together are explained in the sections below. Although we appreciate Coleman’s (1990) statement that
the real observable knowledge about social systems is at the micro (operational) level,
we still prefer to start our framework by introducing more analytical tools at the macro
(context) level. Our introductory chapter emphasized more than once the significance
of the understanding of these projects as being affected by (and also producing) different broader social, economic and political processes. This means that if we limit our
perspective only to the operational practices within projects, our framework will miss
important explanatory power. By including an analysis of the context of a project, via
its connection to the metropolitan action space – and the development of this connection – we believe we can achieve a more structural understanding of how operational
practices in projects are formed and developed based on the influence of this context.
Therefore, we first introduce the concept of connectivity to the metropolitan action
space in section 2.2 as a tool by which to understand the origin of the projects we study
and their connection to society. We reveal the considerable differences between our
cases in this respect. Then, in section 2.3, we introduce conceptual tools by which to
analyse the complex operational dimensions of large-scale development projects. This
will be done via an actor-centred institutional approach which enables a reconstruction
of the structure of decision situations from the perspective of active agents interacting
in actor constellations. We supplement Scharpf’s (1997) framework on actor-centred
institutionalism with a more sociological perspective on the relationship between action and structure. Structure is operationalised by identifying different rules that apply
to decision situations. Finally, the concept of social norms is introduced in section 2.4
as the most important theoretical device in our framework by which to monitor and
explain (the difficulties in) processes of change and innovation. Section 2.5 presents
the research questions for the case studies.
Self-evidently our framework is not only like a lens focusing on specific aspects of a
very complex reality but is also a revelation of different explicit or implicit choices
from the researcher regarding the direction of this study. We examine certain aspects
and deliberately ignore others. This study does not, of course, aspire to cover issues on
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large-scale development projects holistically. Chapter one explained our scholastic interest in the specific niche within the larger spectrum of possible studies on large-scale
development projects we are focusing on. The most important demarcation we made is
certainly formed by the location and type of projects we selected for this study. We selected projects located in major metropolitan regions outside the traditional urban centres where, in the stage of initiative, a conception of new urbanity was created and
supported by leading actors. There are, of course, lots of other sorts of large-scale development projects in other locations, or without this specific ambition for new urbanity. This has to be kept in mind when reading the conceptual framework, empirical results and conclusions of our study.

2.2 Context level: connections to the metropolitan action space
Although action – by definition – can only take place at the level of individuals (Coleman 1990), it is obvious that large-scale development projects contain strategic dimensions above the level of the individual agent. To explore this context level we study
how projects are connected to the so-called metropolitan action space. We define this
as the societal setting, which consists of numerous social, economic and political institutions and players and which is of importance to understand the development and
governing of space in a certain metropolitan area.
2.2.1 Two dimensions of framing
For our analysis we made a distinction between two aspects of the connectivity to the
metropolitan action space. On the one hand a content or symbolic-cognitive dimension
of framing. On the other hand a process or organizational dimension of framing. These
two dimensions have an intimate and mutually reinforcing relationship, as they refer to
dimensions of social-institutional processes that jointly affect the behaviour of actors
(Gualini and Majoor 2007). A common focus in the academic literature on framing is
on the social-psychological meaning of framing as a strategic-communicative practice,
by which ‘…the definition of different actors’ preferences and conducts may become
mediated over time through the sharing of frames, and on the contextual role played in
this mediation by structured forms of interaction.’ (Gualini and Majoor 2007, p.300).
The symbolic-cognitive dimension of framing.
First we study the way a group of actors in a project are united in a common direction
regarding its development in the metropolitan action space. We refer to this as the
symbolic-cognitive dimension of framing. A project can, for example, be framed as a
project of infrastructure improvements or as a project with a certain social aspect.
These are examples of a strategic way a group of individuals interpret the goal of a
project. Such a frame (can) guide a group of individual actors towards a certain form of
collective action, by giving a perception of a future state. In our empirical study, we
reconstruct these frames and their development via an investigation of policy reports,
secondary sources and in a series of in-depth interviews with key participants. We especially study to what extent the ambition for new urbanity has been reflected in the
way a project is strategically framed. Obviously in projects we expect different symbolic-cognitive frames, and also conflicts (of interpretations) of these frames. Although
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a strategic frame of ‘new urbanity’ was one of the leading initial frames in all three
projects, we expect to find certain ambiguities regarding its precise meaning. Neither
does such a frame dismiss the possibility that important actors have preferences which
are not aligned to it. It is therefore necessary to study the possible development of
frames and their reflective capacity over the course of time (frame reflection). On top
of that it is necessary to analyse the interaction, possible conflicts or reinforcing capacities between this particular frame and other major symbolic-cognitive frames that
play a role in these projects. Finally, of course, it is interesting to find out to what extent this frame of new urbanity is ‘powerful’ enough to change the original motives of
behaviour of actors not aligned to this frame. As Coaffee and Healey (2003) observe,
for planning concepts to be successful they must have the capacity to ‘travel’ across
different levels of the governance process, from the level of the actor in a specific episode towards the routinization in practices and finally into cultural norms and values.
We study the latter specifically via the concept of social norms, introduced in section
2.4.
The organizational dimension of framing.
The understanding of spatial developments via an analysis of the connectedness of initiatives to the metropolitan action space is one of the important contributions of recent
literature on urban governance. Among others, Salet et. al. (2003) and Herrschel and
Newman (2002) portray an overwhelmingly complex picture of governance in contemporary metropolitan areas. Next to the traditional geographically bound jurisdictions of local, regional and national government, a large variety of inner-municipal and
intra-municipal, public-public and public-private initiatives are relevant to an understanding of the governing of space in metropolitan areas nowadays. We referred to this
development in section 1.3 above. It certainly is not our aim to make an original contribution to these vivid intellectual debates and studies. Here, we simply absorb some
of their findings to help understand how large-scale development projects are strategically connected to the metropolitan action space and how this connection has developed over the course of time. We refer to this as the organizational dimension of framing and it is also an important tool by which to understand processes of development
and change.
In our empirical studies we investigate how projects were initially connected to the
operators in the metropolitan action space and how this connection has developed over
the course of time. A typical aspect of contemporary large-scale development projects
is that these initiatives often originate and develop at the crossroads of lots of different
domains within the metropolitan action space. Based on work by Salet et. al. (2003),
we distinguish four major sub domains within the metropolitan action space which we
assume are of importance for the development of large-scale development projects:
- Private sector economic domain: the domain in which the agents of international
private streams of investment money operate.
- Interregional and international government domain: the domain in which higher
level governments operate.
- Inner regional governmental domain: the domain in which local and regional government(s) operate.
- Social, civic and cultural domain: the domain in which social, civic and cultural
organisations, both public and private, operate.
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We subsequently ask what dynamic in time is observable in the case studies in their
connectivity to these four sub domains of the metropolitan action space.
Figure 2.2 pictures the four sub domains and indicates a non-exhaustive list of major
operators within these domains relevant for large-scale development projects.
Figure 2.2: Domains of societal action in the metropolitan action space relevant for
large-scale development projects

Interregional and international
government domain
National and European governments with policies for economic
development, infrastructure and
spatial planning, internal
competition, taxation.

Private sector economic
domain
Producers (developers,
investors, financers) and
users (owners, renters) of
real estate. Investors and
operators of private (privatized) means of communication.
Large-scale
development
project

Inner regional
governmental domain
Local and regional government:
municipalities, city district governments, specialized regional
and provincial governance bodies.

Social, civic and cultural domain
Social civic and cultural (non-)
profit sector in different levels
of internal organization: interest groups, visitors, consumers.

Since the nature of any diagram is to put a fluid and often changing reality into a rather
straightforward graphical order, it makes sense to state that these domains might, in
reality, overlap. Although the two domains with the word ‘government’ suggest a neat
geographical demarcation, reality can reveal overlapping jurisdictions whereby, for
example, national government influences (or subsidizes) local government. The private
sector economic domain has deep-rooted links with an inner regional governmental
domain, for example via business associations or the Chamber of Commerce. At the
same time, there are always links between the social, civic and cultural domain with the
other domains. Basically, these four domains always exist in connection with each
other.
An additional complexity is formed by the international differences, which we also
expect to find in our three European cases. The eclectic nature of the term ‘metropolitan action space’ means however that it is possible to include the differences between
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the three cases by using the four major sub domains as main ordering devices. Nevertheless, in some countries certain activities that were previously public are (partly) privatized, like collective transport, higher education or infrastructure maintenance. It is
therefore important to emphasize that this scheme should not be interpreted in a highly
deterministic manner, its purpose in our research is to give a basic indication of the
connection of the project to the society.
2.2.2 Initial differences between the cases regarding the organizational dimension of
framing
For our research we chose three projects that strongly contrasted in their initial connection to the metropolitan action space, that is in their organizational framing. This
was done deliberately. Our comparative approach enables us to study the impact of this
different initial connectivity on the development of these projects. We expect that these
differences, and especially the way this connectivity has developed over the course of
time, are vital for an understanding of the conditions in these projects to realize the
planning goal of new urbanity.
The Amsterdam Zuidas project was initiated in the private sector sub domain given that
large financial institutions opted for a relatively empty area on the south side of Amsterdam and stated their ambition of realizing a new mixed-use international business
area. In the initial stage, quickly connections with the inner regional domain were established, especially with the municipality of Amsterdam. The project was hardly related to the other two domains. By contrast, the ambition of the Copenhagen Ørestad
project was to realize a new mixed-use prestigious urban area based on a partnership
between local and national government at the beginning of the Nineties, with a link to
EU supportive programmes. The social, civic and cultural domain and the private sector economic domain were then invited to show interest in the project that had been
formulated under this governmental logic. The Barcelona Forum project again adopted
a totally different approach. Here, the initiative for an extensive program of investments in urban developments, infrastructures and public space in a formerly industrial
area was taken up in a domain featuring an active local government together with actors from the social, civic and cultural domain. From this starting point connections
were sought with higher levels of government and private sector investors.
2.2.3 Hypotheses
We hypothesize that the interpretation, development and realization of ambitions for
new urbanity are linked to the strategic connection to the metropolitan action space, via
the influence this has on the set of rules and the social norms that constitute the concrete action situations at an operational level in these projects. We also expect that this
will influence the symbolic-cognitive framing.
In concrete terms, if a project is strongly connected to a private sector domain, we expect action situations which are geared more towards the realization of financially
profitable combinations of spatial functions, together with only lukewarm incentives to
accommodate other less profitable functions. If a project is initially connected to an
interregional and international government domain, we imagine the project to be one in
which action situations stimulate more emphasis on (internationally oriented) strategic
public investments, for example, in education and trade, supplemented with a more
strategic orientation around, for example, the achievement of the EU Lisbon agenda.
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Large infrastructure investments are also more likely to be integrated into a project
since they are often the responsibility of higher forms of government. A predominant
connection of a project in an inner regional domain is expected to lead to situations in
which local stakes are taken into account more. Moreover, this could lead to a greater
emphasis on the embeddedness of a place in connection to other locations. Finally, a
more developed connection to the social, civic and cultural domain is expected to facilitate an action situation which is more open to ambitions for a project of new urbanity with particular social and cultural dimensions.
We even want to radicalize our anticipation by stating that a connection to all four distinguished sub domains of the metropolitan action space is a necessity for the successful development of large-scale projects with ambitions for new urbanity. We hypothesize that only this leads to a situation in which the maximum of relationships, resources
(ideas, initiatives, investments, support) and variety from society is accommodated and
combined. All four domains are particularly important for the ambition for new urbanity. The private sector domain is crucial to ‘deliver’ necessary investments and clients
for projects. The interregional and international government domain is of major importance almost everywhere as regards securing both infrastructure investments as well as
establishing other (spatial and non-spatial) policies that can positively enhance the
conditions for new urbanity in these projects. The inner regional domain often consists
of political actors of considerable importance for political support, identification and
connectedness between ‘the project’ and society. Finally, the social, civic and cultural
domain consists of potential important feeders for interesting programmatic aspects in
these projects. The lack of connection to one of these domains is expected to lead to
unbalanced developments.
The way a project is strategically connected to the metropolitan action space is not
something that simply happens but can be actively set up, steered or altered as well. In
all the projects in our study we expect to find traces of deliberate attempts to connect a
project in a certain way. However, it is expected to be very difficult to develop this
connectivity since it demands a certain strategic thinking and acting that often surpasses the individual mindsets of actors. This leads us to the following general hypothesis based on the expectations we just raised:
Concepts of new urbanity are more likely to be successful implemented if a project is
positioned in all four domains of the metropolitan action space we identified. We
therefore expect projects that were first embedded in a limited fashion in certain domains of action to seek connections with other domains during their development in
order to ‘repair’ this situation, if they want to fulfil their ambition of becoming a truly
integrated location.

2.3 Operational dimension: practices of interaction in projects
If we want to understand how projects with ambitions for new urbanity are created,
shaped and executed, the most natural level to start our exploration and gather data is at
the micro level of interaction practices in these projects. While the context level, which
we introduced in the previous section, focuses on the strategic connectivity to the metropolitan action space, the operational dimension tries to open the black box of operational activities en situ.
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In his majestic introduction on social theory, Coleman (1990), signals that a focus on
studying the behaviour of agents is becoming more popular in social science in the last
few decades, visible in an explosive growth of qualitative case studies. However, this
‘often leads away from the central problem of social theory, which concerns the functioning of social systems’ (Coleman 1990, p.2). His argument that the essence of social
explanations, and the only way for social science to accumulate knowledge, is formed
by studying the relationship between agent interaction and structuring parameters, is
widely followed nowadays. It is in this spirit in which we have designed this conceptual framework.
2.3.1 Actor-centred institutionalism
What we need to have to shape our investigations in the operational dimension is a
quite practical framework that can help to analyse actor behaviour in relation to such a
structure of (dis-)incentives. Scharpf’s actor-centred institutionalist theory satisfies our
interest in conceptualizing complex decision-making situations via the concrete behaviour of actors while, at the same time, referring to a broader set of institutional explanations (Scharpf 1997; 2000).1 In Scharpf’s framework, which he explicitly presents as
capable of facilitating comparable research, a distinction is made between actors, actor
constellations and modes of interaction. From a sociological perspective the notion of a
collective actor suggests a level of intentional action above the level of the individual.
Because most of the organizations involved in the projects we studied are collections of
large numbers of individuals (governments, large investors etc), external and internal
interactions are needed to create intentional action at the level of the organisation.
These collective actors can be characterized by specific capabilities, specific perceptions and specific preferences. In our research these actor-features are not postulated,
but constructed on the basis of a backward analysis of their interactions in practices
around the specific project by means of studying reports, policy documents and via
in-depth interviews with representatives of major actors and key observers. Perceptions
and preferences can change over time since each actor has ‘…its own understanding of
the nature of the problem and the feasibility of particular solutions, …its own individual and institutional self-interest and its own normative preferences, and …its own ca1

In the second half of the last century, the discipline of policy analysis underwent considerable theoretical
developments. Different, sometimes competing, models have been developed for the analysis of policy-making by a variety of scholars from different academic backgrounds. A basic classic distinction can be
made between (1) models that interpret decision-making as a sequence of steps taken by a policy actor to
interpret and solve a certain policy problem (phase-models) and (2) models that interpret decision-making
as a process in which different streams of problems, solutions and political actions are connected (stream
models) (Teisman 2000). Both models have their advantages and disadvantages and an extensive analysis
falls outside the scope of this chapter. Nevertheless, one important aspect which is missing in both models is
the role of (multiple) actors and their interacting behaviour. Phase-models (implicitly) work with the concept of one single powerful actor which takes decisions. This seems to be less relevant to an understanding
of situations in which a defining aspect is the plurality of actors, goals and means and a fragmentation of
power (however this is not to say that power is evenly distributed among actors!). Although some actors
behave like they are capable of planning and implementing projects, in reality they are highly dependant on
others (Teisman 1992). Stream models also seem to lack the concept of the individual actor. These kinds of
models seem to be relevant to an analysis macro-level policy development but miss the empirical finesses to
cope with the fine-grain of interactions at micro level. These omissions are one of the reasons for the development of more actor-oriented models in the last decades, which will also be used in this research.
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pabilities or action resources that may be employed to affect the outcome’ (Scharpf
1997, p.11).
Ultimately this will lead to individual sets of preferences regarding the available
courses of action at a particular moment in time. Collective actors are involved in practices of interaction around large investment projects in which they do not behave independently, but have to interact with others. This aspect is crucial in Scharpf’s understanding of actor constellations, the next step of Scharpf’s analysis in which a strategic
dimension is added. Actor constellations will describe: ‘…what we know of the set of
actors that are actually involved in particular policy interactions – their capabilities
(translated into potential ‘strategies’), their perceptions and evaluations of the outcomes obtainable (translated into ‘payoffs’), and the degree to which their payoff aspirations are compatible or incompatible with one another’ (Scharpf 1997, p.72). This all
happens in a very dynamic multi-actor constellation since there can be different
co-existing practices of interaction on the same project, involving different sub-topics,
sometimes different players, and sometimes the same players but with a different role.
Nevertheless, Scharpf sees the domains of ‘actors’ and ‘constellations’ as giving static
pictures of a certain round of policy formation. The concept of ‘modes of interaction’ is
an analytical tool which can be used to understand the actual character of the interaction (Scharpf 1997, p.46). Scharpf distinguishes between ‘unilateral action’, ‘negotiated agreement’, ‘majority vote’ and ‘hierarchical direction’ as predominant modes of
interaction. The fragmented governance situations on large-scale urban projects suggest
that we often have to deal with negotiated agreement. Figure 2.3 gives a schematic
overview of Scharpf’s actor-centred institutionalist framework.
Figure 2.3: Scharpf’s domain of interaction-oriented policy research
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Problems

Actors
- orientations
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Policy environment
Source: Scharpf 1997, p.44

50

Modes of
interaction

Policies

Disconnected Innovations
The institutional dimension in Scharpf’s framework lies in the connection of the study
of actors, actor constellations and modes of interaction with an institutional setting.
Scharpf defines that as a ‘…shorthand term to describe the most important influences
on those factors that in fact drive our explanations – namely, actors with their orientations and capabilities, actor constellations, and modes of interaction’ (Scharpf 1997,
p.39).
Therefore, if we were to use Scharpf’s framework to analyse the operational domain in
large-scale development projects we would probably identify site-specific ‘games’:
different actor constellations in which purposeful actors strategically interact. In his
interpretation, the concept of institutional setting is limited to systems of rules that
structure the courses of action that a set of actors may choose in such a situation. It can
hence be placed under the broad header of ‘rational choice institutionalism’.
Although we use parts of Scharpf’s framework, especially those parts that help to create some basic structures of understanding of complex processes (namely actors, actor
constellations and modes of interaction), we want to problematise the connection with
the institutional setting slightly further and move beyond a rational choice interpretation. This is not because it is necessary to create more complexity per se in our conceptual framework, but because we are convinced that the subtle connection between
behaviour (micro level analysis) and structure (macro level analysis) offers interesting
areas to explore, especially in complex multi-actor situations.
2.3.2 Rules that structure action situations
Ostrom (1986) proposes studying the relationship between structure and action via the
rules that affect the structure of an action situation and thereby the options for action of
participants. In most situations one can empirically observe that individuals or actors
have to operate and cooperate in repetitive, interdependent relationships. In these situations rules are set up to create order and predictability. A crucial aspect is that most of
these rules are deliberately set up and are also potentially subject to change (Ostrom
1986, p.6). She distinguishes seven broad types of rules that operate configurationally
to affect the structure of an action situation. These include:
1. position rules that specify a set of positions and how many participants hold each
position;
2. boundary rules that specify how participants are chosen to hold these positions and
how participants leave these positions;
3. scope rules that specify the set of outcomes that may be affected and the external
inducements and/or costs assigned to each of these outcomes;
4. authority rules that specify the set of actions assigned to a position at a particular
node;
5. aggregation rules that specify the decision function to be used at a particular node
to map actions into intermediate or final outcomes;
6. information rules that authorize channels of communication among participants in
positions and specify the language and form in which communication is to take
place;
7. payoff rules that prescribe how benefits and costs are to be distributed to participants in certain positions (Ostrom 1986, p.19).
The concept of Ostrom to understand the structure of an action situation as a collection
of (interdependent) rules is a very helpful one and is an important analytical theoretic
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tool. We referred above to the fact that one of the distinguishing factors of large-scale
development projects is that special governance settings – with a collection of rules –
are often created. These constitute an important part of the structure of the action situation in a project. However, these rules only acquire explanatory value in combination
(and in interaction) with a model of a decision maker that operates in these actor constellations (or ‘action situations’ as Ostrom names them).
When we combine the works of Ostrom and Scharpf we come to the two following
analytical questions that can structure our investigation in the operational dimension of
our case studies:
- What are the rules (and their development) that affect the participating actors and
modes of interaction?
- What are the rules (and their development) that affect the scope and strategy of
participants?
Ostrom agrees that, in most cases, rules define the possible spectrum of outcomes but
not the outcomes themselves. She distinguishes three ways rules influence sets of outcomes:
1. A rule states that some particular actions or outcomes are forbidden. The remaining
physically possible or attainable actions and outcomes are then permitted. The
rules state what is forbidden. A residual class of actions or outcomes is permitted.
2. A rule enumerates specific actions or outcomes or states the upper and lower
bound of permitted actions or outcomes and forbids those that are not specifically
included.
3. A rule requires a particular action or outcome (Ostrom 1986, p.7).
In complex processes of interaction on large-scale urban projects we expect governance situations to be typified by rules 1 and 2. There is hardly ever a direct link between a rule and an action. Actors are more likely to be rule-oriented rather that pure
rule-following (Gualini 2001). Rules help define action spaces, but at the same time
they can be purposefully invoked or created by actors. Although these concepts can
help understand action structures in projects, and therefore operationalises the macro to
micro relationship in Scharpf’s scheme, we see a need to enrich them with a more sociological interpretation of action.
Before we explain this in more detail, we want to mention two crucial elements which
typically reflect the complexity of decision-making on large-scale development projects that led us to make our decision. In our opinion, these two elements conflict with
a straightforward rational choice understanding of the relationship between structure
and agency in our study.
Firstly, there is the presence of large-scale complexity with multiple (rounds of) interconnected decisions between numerous and changing actors that are partly interdependent and related to each other during a long timeframe. This supports the observation of Kiser and Ostrom that situations in which actors can behave with simple pay-off
matrices ‘…describe only a small segment of the decision situation[s] one could analyze’ (Kiser and Ostrom 1982, p.217). In situations of complexity and uncertainty – the
way we introduced these projects in chapter one – it seems realistic to accommodate a
wider, more sociological perspective on the relationship between agent interaction and
structuring parameters.
Secondly, we certainly do not expect the relationship between actors, actor constella52
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tions and modes of interaction and the institutional setting to be a one-sided, let alone
stable, relationship. Most institutional settings are ultimately made by humans, and
they can also be purposively constructed, influenced and altered. The latter would certainly also be acknowledged by rational choice institutionalists. However, their interpretation of the reasons for the establishment or changing of certain settings is linked
very directly to the interests of the actors involved. From their perspective, institutional
settings can be directly understood as a product of the interests of (the most powerful)
actors. In our opinion, however, the interests of actors are not an easily recognizable
commodity, particularly in the situation we are studying of possible change and innovation.
2.3.3 Beyond rational choice institutionalism
We can begin to explore this by introducing some alternatives to rational choice institutionalism. Besides Scharpf, a lot of scholars answered the question of how one should
understand agent behaviour by referring to assumptions that actors can be understood
as purposeful utility-maximizing units, with relatively stable preferences that are influenced by their position in a political system. March and Olsen (1984) refer to this
line of reasoning as ‘goal-directed behaviour’. Understanding behaviour as
goal-directed, and individuals therefore as rational egoists, has its origins in the period
of Enlightenment (Healey 1997). The main assumptions of such a rational choice approach are: (1) actors have a fixed set of preferences or tastes and behave instrumentally to maximize the attainment of these preferences, (2) politics is seen as a series of
collective action dilemmas in which individuals try to maximize their own goals at the
frequent expense of a collectively suboptimal result, (3) the behaviour of actors is
likely to be driven in interaction with others, leading to strategic calculations, (4) institutions originate (and are created by purposeful actors) because they have value for the
actors: some institutions survive because they have more benefits to the relevant actors
than alternative institutional forms (Hall and Taylor 1996, p.944-945). The last element
relates specifically to an institutional understanding: the connection between structures
and action. In the view of rational choice institutionalists, these structuring parameters
(institutions) influence agent interaction by possibly influencing the utility function of
individual agents. This means that they may change the balance of costs and benefits
associated with particular actions and thereby the probable behaviours of actors. It is,
therefore, a rather one-sided relationship in which there is no form of higher social intelligence which moves (systems of) actors (Coleman 1987, p.135). Actors move
themselves, each under their own guidance system, and take account of structuring parameters (the rules) in their utility function. Essentially this means that concepts of
multiple intensive land use would be implemented by actors if they fit into their utility
function.
It is our conviction therefore that, when studying such complex decision situations, it
makes sense to adopt a more sociological perspective. Powell and DiMaggio (1991)
incorporate the observation made in lots of empirical studies on policy makers, such as
classic work from Simon (1997), that organizational members discover their motives
only by acting. Although actors could be self-proclaimed goal-oriented, it is difficult to
deduct the collective outcome of all these actions simply from their individual utility
functions. In a concrete situation, problems and solutions are typically decoupled, uncertainty grows, and decisions often occur through oversight or quasi-random matching
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of problems and solutions.
A more sociological approach to understand the relationship between actor behaviour
and structuring parameters moves away from a ‘simple’ analysis of an individual utility
function. In this perspective ‘The individual is seen as an entity deeply embedded in a
world of institutions, composed of symbols, scripts and routines, which provide the
filters for interpretation, of both the situation and oneself, out of which a course of action is constructed. Not only do institutions provide strategically-useful information,
they also affect the very identities, self-images and preferences of actors’ (Hall and
Taylor 1996, p.939). These theories therefore have a much more balanced view of the
relationship between structure and action, rather than seeing it as a linear relationship
(Gualini 2001, p.235).
Giddens’ (1984) structuration theory takes precisely the recursive relationship between
the two as his point of departure to explain social systems. In his view, structures are
not something outside human actors but are man-made and reproduced by the acting of
purposeful agents. As Healey observes, ‘… Individuals are neither fully autonomous
nor automatons. Powerful forces are around us, shaping our lives and presenting both
opportunity and constraint. But structure is not something outside us. It is not an ‘action space’ within we operate, as rationalist policy analysts tended to imagine. How we
act in structured situations not only ‘makes a difference’; our actions constitute (instantiate) the structural forces. We make structural forces, as we are shaped by them’
(Healey 1997, p.49).
This perspective not only views the connection between agents and structuring parameters as a two-way relationship, it also extends the definition of ‘structuring parameters’. It opens it up to consider frames, scripts, images and social norms as aspects
relevant for incorporation when understanding actor behaviour, and to take these aspects into account when drafting a conceptual framework to study large-scale development projects.
It is not the ambition of this study to engage in an extensive debate on the pro’s and
con’s of the rational choice and other more sociological perspectives on agent interaction. Neither is it necessary to see the two perspectives as mutually exclusive (Hall and
Taylor 1996). However, as part of the way to reaching a workable conceptual framework for this particular study, it makes sense to adopt a position based on the specific
issues at stake in this research. Although we agree with Scharpf that the actual behaviour of actors should be taken as a point of departure for analysis, in our study we discard his rational-actor interpretation concerning the relationship between the institutional setting and actor interactions. By viewing the institutional setting as a system of
rules-in-action we create a more delicate feeling of how macro-level aspects influence
micro-level interaction situations. However, adopting this position means we do not
find a satisfactory answer to the question of why actors follow certain rules (and not
others). More importantly for our study on innovative projects, they do not help us to
understand processes of change and innovation by which other rules are formed, or
existing rules are interpreted differently. We can observe rules and their functioning but
there is no conceptual tool to help understand their origin, rather than understanding
them as useful from a rational viewpoint of (powerful) actors. For this crucial question
we need to enter a more sophisticated level of analysis that takes account of a normative dimension as well. We present the concept of social norms for this level in the next
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section. We are convinced that social norms can act as important explanatory variables
to answer questions on the structure of incentive settings in situations of (collective)
behaviour.
2.3.4 Summary and hypotheses
We can summarise our conceptual model on the operational domain till now by stating
that the framework provided by Scharpf, who distinguishes, actors, actor constellations
and modes of interaction, is useful for the creation of some order in the analysis of very
complex, chaotic and long-term processes.
His rather rational interpretation of the relationship of this micro level of interaction
with a macro level of ‘institutional structure’ can be complemented and enriched with a
focus on rules that structure action situations, as introduced by Ostrom. Together, this
framework gives us basic possibilities for describing and analysing operational domains in complex projects. However, for the specific interest we have, we need to go
one step further. To understand processes of change, and especially the creation of a
form of collective behaviour in the direction of innovative outcomes (i.e. new urbanity
in large-scale development projects in this case), we have to add a more subtle, but also
more powerful tool, namely social norms.
In this section we have focused on the understandings of practices of interaction and
the behaviour of actors. If we connect these aspects with some of the topics we have
dealt with in the first chapter, the result is the following hypotheses:
1. A purely (closed) project-oriented governance setting in the operational domain
will eventually lead to a contested status for the project if such a situation is not
changed during the process of decision making and development.
2. Closed operational practices in large-scale development projects will lead to decision-making processes in which actors will follow ‘proven’ concepts of monofunctionality at the expense of more innovative concepts like new urbanity.
Regarding these two points: Previous studies on large-scale development projects have
observed their depoliticising nature (Moulaert et. al. 2003; Salet and Gualini 2007).
The implementation of concepts of new urbanity demands innovation, creativity and
the connection of projects in the different sub domains of the metropolitan action space
(see previous section). The practices often observed in large-scale development projects are to initiate, develop and execute projects in a business friendly, rather introvert
managerial style. We therefore expected this to be a negative condition for the implementation of concepts of new urbanity.

2.4 Social norms as an intermediary concept
As a working definition, we can state that social norms are social rules of conduct that
influence actions of individuals by implicitly or explicitly enabling or disabling certain
behaviour. The result is that certain forms of behaviour acquire a so-called ‘ought
character’. This means that a form of consensus is being established in a social system
that a particular form of behaviour is appropriate in a certain situation.
By addressing social norms in this study we hope to reveal more structurally if (and
how) operational practices develop in a certain way. We expect this to help us improve
our understanding of how certain programmatic ambitions for new urbanity, which are
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defined on a quite abstract level and which require a form of collective action, relate to
processes of interaction and decision-making on a micro level and vice-versa. This section first deals with some important questions regarding social norms, before establishing an explicit link with the concepts we introduced in the previous section to help
us understand operational practices.
Before we discuss the application of the concept of social norms in our study, we deal
with three important questions relating to the concept of social norms, namely (1) why
do certain behaviours become normatively reflected? (2) how do social norms become
validated? and (3) how do social norms develop and change? By addressing these issues we complement the concept of rules with a normative ‘turn’, that is a tool to understand how and why certain rules are evoked, challenged or changed in particular
situations leading to (other) structures of (dis-)incentives for new urbanity.
2.4.1 Why do certain behaviours become normatively reflected?
Basically, social norms are social expectations relating to action by oneself, others, or
both (Coleman 1987, p.135). They specify ‘… what actions are regarded by a set of
persons as proper or correct, or improper or incorrect’ (Coleman 1990, p.242). Social
norms are validated in daily activities when people expect certain behaviour from each
other, that is when certain forms of behaviour are reflected on normatively. A social
norm exists at macro-social level, but influences behaviour at micro-social level
(Coleman 1990). However, under which conditions does this happen and what conditions will a demand for some forms of social norms give rise to?
Firstly, we can state that social norms are strongly linked to existing patterns of action
in society. If many people engage in the same behaviour, a certain ‘oughtness’ will almost automatically develop and many individuals will be motivated to comply with the
norm (Horne 2001, p.6). However, not all behaviour that extends beyond a statistical
regularity results in a normative reaction. For example, using an umbrella when it starts
raining appears to be nothing more than common sense. The question of how certain
behaviour develops from being merely habitual to being normative is strongly related
to social processes that develop in groups of individuals and collective actors. This observation has both an individual and collective dimension.
From the perspective of the individual actor we maintain that normative behaviour
usually becomes manifest in response to behaviours of others in a situation when such
behaviour creates externalities (Horne 2001, p.10). In a situation of multiple interacting
agents, for example, such as an operational practice for a large-scale development project, actors take account of more than only the consequences of their own actions. They
behave strategically by also paying attention to the behaviours of others since this will
influence their opportunities as well. This is also one of the key themes of Scharpf’s
actor constellation presented in the previous section. Thereby: ‘(…) people will approve of actions that result in positive outcomes for them and disapprove of those that
have negative consequences. To the extent that people are damaged by others, they will
favour norms that discourage antisocial behaviours; and to the extent that they benefit
from others’ behaviours, they will want norms that institutionalize those behaviours’
(Horne 2003, p.134). Hence, one can expect actors to actively pursue the ‘codification’
of these social norms as well by the establishment and enforcement of certain sets of
rules that order these interactions. This can explain how a set of social norms can
emerge and can be maintained among a set of rational individuals.
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An important condition for behaviour to become normatively reflected is therefore the
ties of social groups in which members start to share forms of awareness. It makes
sense to understand that, for people to interact successfully, they must share common
understandings of the situation they are in, their behaviours, and their roles (Horne
2001, p.11). Exactly this point is elaborated by Ullmann-Margalit who gives a collective dimension to the previous individual perspective. She explains why conformity to
social norms is not only beneficial for individual actors but also for groups of actors.
This is especially relevant if there is a multi-actor ‘coordination’ situation. This is a
situation in which – potentially – joint action is beneficial for individual and multiple
actors. The most important reasons are:
- A social norm is capable of regulating and channelling the expectations – and
hence the choice of actions – of anonymous participants.
- A social norm will provide the principle of continuation which will resolve potential ambiguities in most future events.
- There is a higher degree of articulation and explicitness associated with a social
norm than with a mere regularity of behaviour. In this respect a norm is closer to
an agreement than is a regularity. Furthermore, the fact that a norm is taught and
told, and is supported by social pressure, enhances the salience of the particular
co-ordination equilibrium it points to. (Ullmann-Margalit 1977, p.83-89)
According to Ullmann-Margalit, in a situation where actors are dependant on each
other, a certain social norm could be performed as a source of salience. This means that
one of the possible outcomes in an interaction situations has some conspicuous features
which are able to create an ‘ought dimension’ with related sanctioning mechanisms if
actors do not pursue this outcome.
The question of how much actors care about the symbolic meaning, or oughtness, of
their acts compared with the instrumental consequences, is discussed in the next subsection when we focus on the validation of social norms. Obviously this is especially
relevant if a certain social norm is opposite to the behaviour a certain actor individually
considers as rationally appropriate. It is then very questionable whether a certain demand for social norms will be satisfied, i.e. if an actor will change its behaviour because of this social norm.
In our study we will investigate to what extent the initial (abstract) ambition for new
urbanity is developing into such a conspicuous feature, that is an enforced social norm
able to create a certain norm alignment between actors in micro-social behaviour.
Based on the literature regarding large-scale development projects we introduced above,
we do not expect such a social norm to be initially present in these projects. However,
following the observations of Ullmann-Margalit, we believe that such a development is
quite necessary if an outcome has to be realized that can only be realized by the contribution of a large number of individual participants. Since, in these large-scale development projects, such an outcome can only be realized when a series of smaller building projects from different actors contribute to this common goal. Exactly this situation
is indicated in literature as hampering the implementation of concepts of new urbanity,
since it means that (some) participants have to behave in a manner that diverts from the
outcomes they would choose if they follow their (short-term) rational pay-off matrices
(Salet and de Jong 2000; Nijkamp et. al. 2003).
We can interpret this as a condition for a demand for an effective social norm. Only
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empirical research can show if this demand will be satisfied, i.e. if the right to control a
certain action (a concrete building project within a large-scale development project) is
not only held by the individual actor but also influenced by others and, if so, to what
extent this creates conditions for spatial concepts of new urbanity.
It is important to mention that, rather than attempting to define social norms in a specific situation and expect a direct relationship with behaviour, it is better to regard them
as more or less conditional for acting and often ambiguous in their content (Hechter
and Opp 2001). We agree with Ostrom that, when we oversee the different ways social
norms function in reality, it makes sense to view them more as (in-)directly affecting
the structure of a situation, rather than producing direct behaviour. This is a subtle but
very important distinction (Ostrom 1986, p.7).
It is important to emphasize that there is never a completely fixed agreement on one
social norm. Although there can be an implicit or explicit (temporarily) consensus
within and between groups in society on a certain social norm, differences in interpretation between groups and continually changing situations make the picture more
blurred. Essentially this is because social norms as such are often ill-defined and unwritten, with their meaning only becoming clear in a specific situation. Sometimes they
lead to clear rules that order situations (although the interpretation of rules is not always straightforward as we have seen) but most often they result in much softer
‘guidelines’ for behaviour. Instead of discussing what social norms precisely are, it
would appear to be much more effective to study how they work, how they influence
actor behaviour and how they (can) change. In this sense, it seems that the ambiguity of
the content of social norms perfectly suits our broad interpretation of the concept of
‘new urbanity’.
2.4.2 Validation of social norms
Social norms can be reflected upon and validated in practices of interaction and struggle. They are based on doing, not on having, and hence they are ‘invoked’ rather than
‘obeyed’. Social norms are, almost by definition, not formally written down and in a
continuous process of evolution (Salet 2002). Only in practices of interaction, as a result of permanent validation, does their precise meaning in a particular situation unfold.
However, although norms are only enacted en-situ and often have an informal character,
they are also capable of being reported and incorporated into various discourses. This
can make them more general and constraining to action (Fine 2001, p.145). However,
as long as the individual actor holds the right to his own action completely, no social
norm can exist (Coleman 1990, p.243).
Because of their ‘ought’ dimension, social norms are being taught and canonized in
social systems. Their functioning is closely linked to aspects of socialization. For individual actors, ‘understanding’ social norms requires a process of inductive learning and
sometimes trial-and-error. This process also includes notions of ‘sanctioning’ which are
regarded as crucial by scholars of norms for an understanding of their functioning
(Horne 2001). ‘Violation’ of social norms will usually be sanctioned by ‘…loss of
reputation, social disapproval, withdrawal of cooperation and rewards, or even ostracism’ (Scharpf 1997, p 38). In the case of effective social norms, someone who honours
a norm may receive informal rewards such as enhanced esteem and greater future opportunities for beneficial exchanges (Ellickson 2001, p.35). In some cases the sanc58
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tioning process is hardly visible. This is especially true when a norm has been internalized through socialization. In such a case, social norms have directly modified the utility function of actors (Coleman 1987, p.135-136).
However, in many situations there is no one clear social norm that can be used as a
moral basis to sanction an offender. A particularly interesting aspect of social norms
emerges precisely in a situation in which different social norms conflict. It is in these
situations of disagreement that their visibility increases, thereby creating particular
conditions for norm change or development (see next subsection).
Essentially, therefore, a social norm is validated when, in a social system, the right to
control action is established by others, rather than being a pure result of a
self-maximizing strategy of an individual actor. According to Coleman (1990):
‘…this means that others have the authority over the action, authority that is not voluntarily vested in them, either unilaterally or as part of an exchange, but is created by
the social consensus that placed the right in their hands. The right that is relevant to the
definition of a norm is not a legally defined right or a right based on a formal rule imposed by an actor having authority. It is, rather, an informal or socially defined right’
(Coleman 1990, p.243).
2.4.3 Change of social norms
If social norms directly affect the structure of a situation, it becomes extremely important to understand mechanisms of change, development or stagnation in them. This
applies especially because we are studying how the innovative goal of new urbanity
can possibly be normatively reflected upon in a micro-acting situation and therefore
develop in such a social norm. We stated above that our working hypothesis is that, in
all three case studies in our book, initial innovative macro-level ambitions for new urbanity have to develop into broadly supported notions held by a variety of others to
create better conditions for their implementation. Often these ambitions are voiced in a
preliminary stage and written down in masterplans. However, they can only become
reality through concrete smaller investments of (other) actors that have to share the
same ambition. If we were to rephrase this in a language of social norms, this means
that we have to study whether these ambitions, over the course of time, become normatively reflected upon, and can therefore result in a change of social norms into a direction which is more receptive to realising this innovative goal (Majoor 2006a). Since it
is then normatively validated, and accompanied by different forms of sanctioning, such
a situation of ‘norm-alignment’ will possibly encourage other actors to become motivated to change their behaviour and contribute to this collective outcome (see the point
of Ullmann-Margalit we referred to earlier).
But what does literature learns us about supportive conditions for a change in social
norms? Can goal-oriented ambitions from certain (key) actors result in a change of social norms that influence other actors? Literature on (change of) social norms refers to
two basic partly-overlapping conditions, (1) social network-related dynamics and (2)
social and technological innovations.
1. Social network-related dynamics which influence social norm change
We mentioned before that a social network is crucial for social norms to function, since
most of the functioning of social norms (rewards and punishments) is exposed by others in a social network. It can also help to overcome free-rider activity. In social net59
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works actors can encourage others to change their behaviour. In complex processes of
decision-making we often deal with so called disjoint-norms (Coleman 1990). Since
group members mostly share common and different interests, the costs and benefits for
one person or set of people in one particular action situation are different from another.
This is most probably the case in large-scale development projects. Certain investments
in new urbanity are expected to be more expensive or less profitable in the short term
as we indicated in chapter one. Under such conditions, we expect contradictory social
norms to emerge. Another option is that the group with the most powerful interest will
succeed in having social norms that help it to prevail over others (Horne 2001, p.17).
This suggest that we have to investigate how powerful the actors are that strive for new
urbanity in letting their social norms prevail over the social norms of others.
Another social network-related dynamic that is relevant to social norm change is a
change in group composition. When new members are added, or old members leave,
new normative patterns of behaviour may be established in interaction situations. This
suggests that we have to investigate how the group composition in a certain project has
changed over time. This relates back to the issues of connectivity to the metropolitan
action space and the working of the actor constellations we referred to above. We already hypothesized that an optimum connectivity to the different sub domains of the
metropolitan action space is a beneficial condition for the creation of new urbanity in
large-scale development projects.
A third social network related dynamic for a change in social norms referred to in the
literature focuses more on individuals who can function as ‘moral entrepreneurs’, a
‘norm entrepreneur’ or a ‘change agent’ in a certain social setting (Ellickson 2001).
This means an individual who promotes a change in social norms. According to Ellickson, change agents have attributes that make them relatively low-cost suppliers of
new norms. In general, they possess superior technical intelligence, social intelligence
and leadership skills (Ellickson 2001, p.41). This suggests that we have to investigate
whether we can find a (charismatic) norm entrepreneur in these projects that actively
promotes the values of new urbanity.
2. Social and technological innovations and social norm change
A variety of social and technological innovations may affect material conditions and
thereby trigger dynamics in social norms. Social and technological changes not only
affect the costs and benefits of behaviours but also lead to the recognition that other
normative arrangements are possible (Horne 2001, p.18). New scientific or technical
information can change social practices, just like certain environmental shocks (Ellickson 2001, p.49-50). However, this is by no means a straightforward relationship
since, in many respects, social norms mirror and conserve existing practices. Changes
in external factors might influence the utility function of actors but change itself also
has a high transaction cost. Displacing internalized norms is by no means something
that happens ‘overnight’. Certain social norms that are ‘inefficient’, even for the majority of a social group, can therefore be maintained. This suggests that we have to investigate what the viewpoints of actors are regarding new urbanity and to what extent they
have been changed. Have certain social and technological innovations made these investments more appropriate? This is something we suggested in the first chapter, but it
can only work as a relevant factor of change if it is perceived as such by individual
actors.
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2.4.4 Application of the concept for our study: framing the dimension of norms in coordination situations
We concluded above that it is essential to study complex investment projects with ambitions for new urbanity as processes in which actors are dependent on each other. Decisions are made against the backdrop of practical interaction between different sets of
actors. In this dynamic setting, actors interpret reality and choose between a number of
alternative ways of acting. We have to study social norms and their role in complex
practices of interactions between multiple actors within a social system of a large-scale
development project since they play an important role in understanding the situational
frame of actors (Fine 2001).
We have already mentioned that it is not only important to study social norms as important devices that are reflected upon by individual actors in practices of interaction,
but that social norms are actually needed to create any form of collective action in a
situation in which different actors are dependant on each other. Without shared social
norms there would be no guidance of expectations amongst actors, and hardly any form
of reliability or common sense between actors. In our empirical studies the concept of
social norms is investigated through in-depth longitudinal analysis of three case studies.
Hereby we hope to understand how social norms develop or stabilize over time and
what opportunities arise for ‘norm alignment’, in this case a situation in which actors
start to share a conviction for new urbanity as an acceptable form of ‘behaviour’ (Majoor 2006a). In this way we can also foster our idea of the inherent ‘social’ character of
norms. Although they shape the behaviour of an individual actor, they are part of a social system (Coleman 1990). They are formed, reinterpreted and reconfirmed in practices of interaction in which multiple actors participate.
Of course, the question arises as to whether actors are dependant on each other in the
situations we are going to study and, if so, to what extent? We think there are two main
reasons why actors are dependant on each other in large-scale development projects: (1)
positive and negative externalities in the built environment and (2) issues of competitiveness.
1. Positive and negative externalities in the built environment
City building and especially city building in very densely built areas results in different
positive and negative externalities. These processes operate at different levels of scale.
On the level of the large-scale development project there are often (expected) positive
externalities of urban uses being developed close to each other. From an economic
perspective, proximity creates support for shared (public) uses, cheaper communication
costs, etc. On a more abstract level, conditions for ‘urbanity’ can therefore be created.
However, negative externalities can occur at the same time, such as traffic jams and
subsequent economic losses and pollution because of crowded streets, or noise nuisance (Vreeker, de Groot and Verhoef 2004). Although quite commonly observed, the
individual perception of these different externalities can be quite different.
The literature on urban planning that we referred to in the first chapter suggests that
there is a strong potential for positive externalities for individual agents in a situation
of new urbanity in large-scale development projects. The reasoning behind this is that
these areas will eventually ‘perform’ better in a social and economic sense. The expectation is that their attractiveness will, for example, result in higher rents (Rodenburg
2006). However, the creation of a high density mixed use project leads to more com61
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plex investments and often to higher investment costs, as well as sometimes creating
greater uncertainty about financial performance. In these projects, individual developers contribute to a larger scheme. There is ample room for ‘free-riders’ since the positive externality for new urbanity seems to be stronger at the level of the whole project
than at the level of the short-term individual building project. In other words, actors
could develop mono-functional office buildings and could still profit from other kinds
of investments in their vicinity, like housing, schools, facilities, public space, that positively affect the value of their property. Obviously this makes actors dependant on each
other. If every actor were to do what is best for him individually on the short term, it is
not likely that new urbanity would be realized. However, literature on new urbanity
suggests that most can benefit in the long run, if such a place is created, although it will
probably take more time and money in the short term.
2. Issues of competitiveness
Secondly, and maybe even more importantly, literature on urban governance has shown
the dependency of (city) governments on attracting and pleasing (international) investment capital (Moualert et. al. 2003; Newman and Thornley 2005). Large-scale development projects rely heavily on these fluid streams of money. As a consequence,
city governments are often very eager to please private investors. We touched on this in
the first chapter. We hypothesize that this undermines the capacity of successfully implementing policies that are – at first sight – not deemed to be favourable for individual
private investors. We have seen that this is part of the dilemma of concepts of new urbanity. Though the general concept is appreciated by many, the concrete execution via
projects is difficult since these individual projects often lead to more complex buildings,
higher investment costs, higher risks, etc. Due to this issue of competitiveness, we expect governments that try to implement these measures in a top-down manner have
little chance of success since private investors – especially those which are very internationally oriented – will most probably (threaten to) invest in other places. Governments are afraid of losing private investors and are then expected to downscale their
ambitions to keep them (or get them) on board.
These two forms of dependency establish the need for some form of social norm if a
certain abstract ambition, like new urbanity, has to be realized at micro level. The question of whether such a social norm will develop gives our research an institutional turn.
It helps us to deepen our understanding of the ‘social system’ with regard to large-scale
development projects. It also more explicitly adds a dimension of power, struggle and
change to our framework. Although we take actors and their interacting choices as the
point of departure for our analysis, the concept of social norms reminds us that changes
in social systems, are inevitably linked to social structures and deeply embedded beliefs and practices and power relations. Recognizing this helps us to avoid simply embracing every new planning concept – how relevant it might be – and then wondering
why it is not immediately accepted in reality.
2.4.5 Hypotheses on social norms
The following hypotheses refer to the social norms part of our conceptual framework:
1. In large-scale development projects, individual actors have to cooperate to achieve
a common goal of new urbanity. Due to issues of competitiveness, the capacity for
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governments to impose planning concepts in a top down manner is hollowed out. If
concepts of new urbanity get normatively reflected on in a positive way by the actors in the operational domain, the conditions for norm-alignment as regards the
future courses of interaction for the implementation is strongly enhanced.
2. Social norms can only effectively be enforced if the operational domain of a
large-scale development project develops in a forum in which the individual actors
actively comment and criticise each other’s proposals.
3. More successful conditions for the realization of new urbanity as a social norm can
develop as a result of social network-related dynamics and due to social and technological innovations. The social network-related dynamics we identified (the
group composition, the power of the actors initially holding the norm and the norm
entrepreneur) relate strongly to the way projects are strategically connected to the
metropolitan action space and the rules that structure the operational level.
Our introduction positioned the concept of social norms as the crucial connector between the connectivity of projects to the metropolitan action space and the rules that
structure the operational domain. In this section we have explained the need for the
concept of new urbanity to develop into a social norm. We only expect a successful
implementation if individual actors, that are often not inclined to implement concepts
of new urbanity into their projects in the short term, are being successfully penalized in
social settings for ‘inappropriate’ behaviour. In order to create such a situation it is important that these social settings actually exist (see hypothesis 2). Having observed the
results from other projects, we do not expect this social norm to be present in an initial
phase in our three case studied. However, as mentioned in hypothesis 3, we expect
there to be a number of conditions that could lead to the development of such a norm.
Most of them are actually dependant on the connection of a project to the metropolitan
action space and the rules that structure the operational level. If a project is widely
framed in the metropolitan action space from an organizational point of view, we expect more varied group compositions and more power for actors holding the norm for
new urbanity than if the goal of the project is defined narrowly and the contributing
actors form an introvert operational domain, as we already explained in our earlier hypotheses.

2.5 Extended conceptual framework and research questions
On the basis of the previous sections we can now fill in the details of our conceptual
framework that we introduced at the beginning of this chapter (see Figure 2.4, next
page).
At an operational level we study rules that structure actors, modes of interaction and
the scope and strategy of actors. The latter are in a two-way relationship with the concept of social norms. Social norms give a possible ‘ought’ character to certain forms of
behaviour. They are an intermediary variable between the operational level and the
context level. The connectivity of projects with the sub domains of the metropolitan
action space influences the rules that structure the operational domain. They influence
the actor constellations, the modes of interaction, but also the scope of the project and
the strategy of the actors. However, they do this via the concept of social norms since
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this gives an ‘ought’ dimension to the question of what an appropriate project connectivity is. On the right side, the darker boxes indicate different (external) factors that are
mentioned in the literature as possible supporting conditions for a change in social
norms.
Figure 2.4: Extended conceptual framework
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The three building blocks of our conceptual framework generate the following research
questions:
Main research questions
The scientific oriented question which will be answered for each individual project is:
As regards the initial ambition for new urbanity, how can we understand the dynamics
between the connectivity of a project in the metropolitan action space, the systems of
rules that structure operational domains and social norms in Amsterdam Zuidas, Copenhagen Ørestad and Barcelona Forum?
The policy oriented research question which will only be answered in the concluding
section with reference to all three projects is:
What can we learn from these projects regarding the conditions for the realization of
new urbanity in large-scale development projects?
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Subquestions
Context level subquestions:
- To what extent has the ambition to realize new urbanity been reflected in the way
projects are strategically framed in a symbolic-cognitive way and how has this
framing developed?
- What dynamic in time is observable in the case studies in the way projects are organizationally framed in the four distinguished domains of the metropolitan action
space?
Operational level subquestions:
- What are the rules that affect the participants and modes of interaction in a project
and what development is observable in these rules?
- What are the rules that affect the scope and strategy of the participants, and what
development is observable in these rules?
Social norms subquestions:
- As regards the ambition for new urbanity: To what extent is this ambition normatively reflected upon and validated in the operational domain of these projects?
- Are processes of change in dominant social norms perceivable as regards this issue
being hinted at in the literature? Is there a change in group composition, an increase in power of actors holding the norm for new urbanity, a charismatic norm
entrepreneur, or a change in the positive externalities for new urbanity as perceived
by the participants?

2.6 Comparing cases
The lack of systematic and comparable results from case studies is a frequently heard
criticism. Although the knowledge generated might be interesting, the value of the
analysis for situations outside the specific case study is often questioned (Yin 1984).
Making extensive historical studies of a single case may do justice to the complexity of
interacting factors, but mostly it cannot produce satisfactory results theoretically since
it will be difficult to create transferable knowledge for other cases, let alone further
cumulative theory development:
‘…in their reliance on narrative explanations, they [case studies] do also tend to overemphasize historically contingent sequences of events at the expense of structural explanations; thus, though they help us understand the past, they do not necessarily improve our ability to anticipate on the future; and, more generally, they do not contribute
to the cumulative growth of a body of systematic knowledge about political structures
and processes and their effect on the substance of public policy.’ (Scharpf 1997, p.28)
The most difficult aspect according to Scharpf, who wrote extensively about methodological issues regarding policy oriented research, is the excessive variety and complexity of the different relationships. The best way to deal with this issue is to focus the
case study comparison on a subset of cases in which it is possible to hold other contingent conditions sufficiently constant to allow the influence of institutional variations to
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be identified with some confidence. The two most important variations according to
Scharpf are: (1) the policy challenges to be addressed in the case and (2) the preferences of the actors (Scharpf 2000, p.767).
In the proposal for the study that we presented in this chapter we expect these two aspects to be relatively comparable between the three cases (complete comparability
would be only possible in hypothetical situations). As the opening quotes of this chapter indicated in a quite loose way, the same policy challenge is being pursued by some
of the main actors in all three projects, namely the creation of a project of new urbanity,
outside traditional urban areas. The preferences of actors differ, and hence they are an
important aspect of our study. However, generally speaking, the ambition to create such
a place of new urbanity in all three cases is supported in an initial stage by important
actors, though some actors also oppose the idea, or have not adopted a clear position.
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CHAPTER 3
AMSTERDAM ZUIDAS1

3.1 Introduction
The Zuidas (‘South Axis’) in Amsterdam is the biggest and one of the most ambitious
and complex contemporary urban projects in the Netherlands. The strategic location of
the Zuidas, namely a green field site on either side of Amsterdam’s southern ring road
and close to the international airport, is crucial for its development. The area is often
referred to as Amsterdam’s ‘golden mile’, that is the country’s prime office location.
Within the Dutch context it is a prime example of a project whose ambition is to become both a new economic international oriented competitive office location and a
new urban centre.
The horse shoe shaped corridor to the south of Amsterdam, between Schiphol Airport
in the southwest and the office parks of Amsterdam Bijlmer in the southeast, is the
most spatially dynamic area in the Netherlands. During the past few decades, various
new infrastructure investments in road and rail have resulted in important improvements in the external and internal accessibility of this area. The combination of these
developments with an economic boom at the end of the Nineties raised the expectations
public and private parties had of the Zuidas project. Since the initiation of the project in
the mid-Nineties, this has resulted in a constant increase in the ambitions as regards the
area’s urban development, both quantitatively and qualitatively. The most recent master
plan for the area proposes the creation of a lively urban centre with approximately 1.1
million square metres of office space, 1.1 million square metres of apartments and half
a million square metres of facilities to be realised over a total development period of
about 30 years (Gemeente Amsterdam 2004a).
The most interesting issue as far as our study is concerned is whether the adequate institutional conditions are available (or have been created) to implement the project’s
innovative goal of becoming a new lively urban centre. During the past decade the
Zuidas has clearly developed into a project which can be viewed in two different ways
and which is developing at two different speeds. On the one hand, there is the quick
and rather straightforward development of available parcels on both sides of the bundle
of infrastructure, the so-called flanks. This process started in the mid-Nineties and led
1

This chapter is a modified, extended and somewhat updated version of an earlier published chapter:
Majoor, S.J.H. (2007a) “Amsterdam Zuidas: the dream of ‘new urbanity’”, in: W.G.M. Salet and E. Gualini
(eds.). Framing strategic urban projects, Routledge, London, pp. 53-83.
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to quantitative successes as regards the number of office developments realized. On the
other hand, there was a much more institutionally and financially complicated process
of decision-making in relation to a proposal to incorporate the infrastructure into a
tunnel and build an integrated city on top of it in the central area of the project. The
project’s initiators regard the latter as a crucial precondition for realising the goal of
new urbanity in Zuidas. The ambition for this so-called ‘dock model’ has been the central theme in ongoing complex public-public-private negotiations during the past decade. At the time of writing, final decisions had not yet been taken. This does not prevent us, however, from making an assessment of the connectivity of the project to the
metropolitan action space, the rules that structure the operational domain and the social
norms related to new urbanity and how these aspects have developed in the first ten
years of development. The basis for our analysis are the results of the project parts
which have already been finished.
Section 3.2 of this chapter is a brief introduction to the context of urban developments
in which the Zuidas project was initiated. The project start-up, following the failure of
the creation of a new CBD waterfront on the south bank of the river IJ is analysed in
the following section. From section 3.4 onwards the focus becomes more analytical as
we assess the connectivity to the metropolitan action space and the functioning of the
project’s operational domains. Finally we examine to what extent social norms relevant
to new urbanity have been taken into account during the first actual building projects in
the area.2

3.2 From controlled urbanization towards polycentricism in the Amsterdam region
The context of spatial planning in the Amsterdam region has been rapidly changing in
the past few decades and this has led to new planning approaches and new priorities.
The Zuidas project, both in its content and in the governance aspects of its decision-making, was one of the key markers of this new situation.
2

The research for the empirical part of this chapter took place from late 2001 until early 2007. Various
qualitative research methods were used. The monthly strategic meetings of the Zuidas project office were
observed over a period of almost 5 years. In addition, internal documents were analyzed and informal talks
were held with the participants. Additional information was gathered via more official in-depth interviews
with 38 people involved in the Zuidas development who held various positions in local government, provincial government, national government, the private sector and non-governmental groups. Their names can
be found in the appendix. The text sometimes refers directly to one of these interviews. The information
acquired from these interviews features regularly in our analysis, usually not as a direct citation but as a
concern, issue, thought or question expressed by the interviewee during that particular interview. This information serves to underpin, strengthen or illustrate our own line of reasoning.
In addition, three expert meetings were organised under the auspices of Zuidas Reflector in the autumn of
2004 on different aspects of its development. One focused on economic development, the other on decision-making and the last on housing and new urbanity. From 2002 till 2007, various national conferences on
the Zuidas project were attended. A large number of presentations were given by the author to national and
international visitors to the Zuidas project and this generated very useful feedback. Earlier results from the
fieldwork on the Zuidas have been published in: Majoor 2004, Salet and Majoor 2005a and 2005b, Majoor
2006a, Majoor 2007a and 2007b.
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In this section, we first provide some brief background information on the system of
metropolitan governance in the Amsterdam metropolitan region since this makes it
easier to understand the context in which public policies on spatial interventions are
made. Of particular relevance to the Zuidas project is the renewed emphasis on the
economic dimensions of spatial policies and interventions, an orientation that was
slowly reintroduced in Dutch spatial policies in the mid-Eighties. The last decade can
be characterised by an increase in the speed and magnitude of certain spatial and economic processes, of which the Zuidas is a clear example. However, the institutional and
political responses have often been slow to materialise.
3.2.1 Metropolitan governance
Barlow (2000) concludes that metropolitan governance in Amsterdam is in a league of
its own and therefore difficult to compare with other metropolitan regions. He cites
four points as being crucial for an understanding of Amsterdam’s special position,
namely (1) the welfare state, (2) spatial planning, (3) consensus-oriented decision-making and (4) the three-tier system of government. The welfare state has been
gradually built up after the Second World War and peaked in the Sixties and Seventies
when it became a generous system of financial assistance for large groups of society
(Terhorst and van de Ven 1997). However, during the Eighties and Nineties, significant
cutbacks had to be made to reduce national government budget overruns and, just as
importantly, to make the labour market more competitive.
Spatial planning has always been relatively important in Dutch politics and this has
resulted in a comprehensive planning system at different levels of government as well
as in ambitious planning goals. In the Amsterdam area a regional structure plan and
local land-use plans are the most important means for spatial policymaking. However,
their capacity to actually steer developments is sometimes questionable and Amsterdam’s spatial policy seems to move in a direction of project-oriented spatial planning.
Consensus-oriented politics are another dominant pillar of Dutch society. Most observers argue that they are a result of the pacification between the traditional pillars of society that were dominant throughout most of the twentieth century (Lijphart 1968;
Schuyt and Taverne 2000). The result, on one hand, may be an ‘accommodating and
tolerant society’ (Barlow 2000, p.258) which is very successful as regards agreeing on
controversial topics without causing too much social unrest. It is this political climate
and supporting institutions that many held responsible for the impressive economic
recovery of the country in the last decade (The Economist 2002). On the other hand,
public dissatisfaction with this corporatist style of governance has been increasing in
recent years, especially after the Pim Fortuyn murder (2002).
The Netherlands is a so-called decentralised unitary state. This basically means that the
country has a rather strong national government, expressed particularly in a strong centralised system of tax collecting. However, many government responsibilities have
been transferred to lower levels of government, to the provincial and especially the
local authorities. The execution of these responsibilities mostly takes place via the implementation of national laws and policies that are executed on the basis of national
government funding. Only a small percentage of the income from local government is
from internal sources. This dependant situation is sometimes referred to as a situation
of golden cords between national and local government.
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Figure 3.1: Map of the Netherlands, Amsterdam is located in the
Randstad area, the economic core in the west of the Netherlands

Amsterdam

Source: Ministerie van VROM (2004)

The three-tier system of government in the Netherlands, namely national state, province and local authorities, reflects a complicated system of inter-governmental relationships. On the one hand, national government is the heart of many fields of politics
and local authorities are 90% dependent on national funding. On the other hand, local
authorities have considerable freedom in many fields of policy, especially with regard
to implementation. ‘Two important aspects of the Dutch three-tier system are
co-governance and consensus. Co-governance is the notion that the three tiers of government are highly interdependent and closely interwoven by governmental relations….
[essentially] dynamic interaction among relatively independent units within the state
system as a whole creates a flexible and fluid structure that has the potential to adapt to
a diversity of problems and to changes in society’ (Barlow 2000, p.260).
The National Spatial Planning Act is a strict procedural Act, which means that it only
indicates the way spatial plans at different levels of government should be prepared,
how formal decision making should take place, how appeal procedures work, etc.
There are no specific instructions on the content of spatial plans. The most important
policy document of the Ministry Housing, Spatial Planning and the Environment
(hereinafter referred to as the Ministry of Spatial Planning) is the National Spatial
Planning Report that is issued approximately once every ten years. It describes
long-term (strategic) spatial policies. The intermediary between the national and the
local level is the relatively weak government layer of the twelve provinces. Provincial
governments have their own spatial planning documents, the provincial structure plans
[streekplannen], which are used to integrate local planning initiatives in a wider context.
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Most powers related to spatial planning are, however, located at the level of the municipalities. The municipalities draw up spatial structure plans and local land use plans.
The latter is the only legally binding planning document in the Dutch system. As mentioned before, most planning powers are concentrated at local level. Municipalities
have the obligation to make structure and land-use plans. In the case of Amsterdam it is
also important to mention that the government owns most of the land within its
boundaries and uses a land-lease system to keep control of its properties. This creates a
constant stream of revenues and gives the city government a strong position in the
event of the large-scale (re-)development of certain areas.
3.2.2 Spatial policies: controlled (sub) urbanisation and competitiveness
An anti-urban tradition was actually one of the backbones of the much-praised Dutch
urbanization model. The concept of the Randstad – Green Heart dichotomy has been at
the centre of Dutch spatial planning policies since the Second World War and is still
debated intensively by Dutch and international scholars (Hall 1966; Musterd and de
Pater 1992; de Boer 1992; Faludi and van der Valk 1994; van der Cammen and de
Klerk 2003; van Duinen 2004). The concept of growth cities formed the backbone of
Dutch urbanization planning during the Seventies and Eighties. However, the picture of
a ring of small and medium sized cities around an open agriculture and recreational
area has changed over the last decades. Despite national spatial planning schemes that
tried to prevent intensification of the Green Heart area, this area has been the focus of
most developments and population gains (van Ham 2002). Compared with other countries, however, the Dutch urbanization policy was relatively successful in controlling
urban sprawl in the Seventies and Eighties (Bontje 2001).
In the Eighties, national spatial planning policies throughout North-western Europe
focused again on cities as ‘engines’ for economic growth, despite the fact that the large
cities in the Netherlands continuously generated lower-than-average annual growth
percentages (Manshanden and van der Vegt 1996). This movement can therefore be
explained more effectively by political motives rather than economic ones. In the
Netherlands, the Fourth National Spatial Planning Report (Ministerie van VROM 1988)
introduced policies to enhance the position of cities, especially by initiating investments to improve infrastructure and by making grants available for large-scale development projects. This was a new development since previous national spatial planning
memoranda focussed particularly on policies of regional redistribution (van der Cammen and de Klerk 2003).
3.2.3 Amsterdam metropolitan area: economic development and metropolitan governance
The city of Amsterdam experienced roughly the same change from controlled development with an emphasis on social aspects in the Seventies and Eighties towards a
more economic oriented perspective in the late Eighties and Nineties (Musterd and
Salet 2003a). The General Extension Plan of 1933 envisioned a development of the city
of around one million inhabitants, a number regarded as sufficient for the city at that
time (van der Valk 1990). After the Second World War, this scheme was used as a strategic spatial plan during the period of renewal and reconstruction. The city expanded
mainly towards the west, the south and the south-east. Natural and political boundaries
prevented further growth. Within the Amsterdam area the policy in the Seventies and
71

Chapter 3: Amsterdam Zuidas
Eighties was focused on urban renewal and the re-use of underdeveloped parcels
(Bartelds and de Roo 1995). The urban renewal program was successful in physically
upgrading pre-war neighbourhoods and in creating affordable social subsidized housing (Schuiling, Pflug and Straub 1990).
However, this relatively controlled and internally oriented urban development became
under growing pressure. The controlled urbanization policy of the sixties and seventies
already resulted in a regionalization of spatial patterns and relationships, albeit with the
central city still in a dominant position. During the eighties processes of (financial)
internationalisation and economic globalisation started to have a stronger effect on the
spatial development of the emerging metropolitan region. Amsterdam was relatively
successful to accommodate new economic developments. It was traditionally a city
with a strong economic emphasis on financial and cultural clusters, and excellent logistics due to its harbour and large airport.
The result was that this situation of relatively controlled spatial development of both
the city and the region started to change during recent decades (Musterd and Salet
2003b; Salet and Majoor 2005b). The market sector was particularly active in searching for new areas of spatial expansion for offices, logistic centres and infrastructures.
For the first time in decades, Amsterdam and the Amsterdam region generated higher
economic growth figures than the Dutch average. The economic systems (for example
in labour and consumer markets) of the city and the region and of the different regions
in the west of the Netherlands started to become more integrated (Kloosterman and
Lambregts 2001).
It became clear that the metropolitan region was starting to become the most important
location for the integration of social, economic and spatial activities. It is therefore not
surprising that different experiments have recently been proposed to tackle the ‘regional gap’ in Dutch planning. However, proposals for the creation of an official and
powerful new layer of government have failed (Barlow 2000; Terhorst and Van de Ven
1997). Instead, a looser form of sectoral coordination of certain policies, like public
transport, has been realised in the Amsterdam Regional Government, a form of cooperation between Amsterdam and fifteen neighbouring municipalities. New, more experimental forms of governance, like the ‘North Wing Coalition’, have been recently
set up in which municipalities coordinate more strategic issues of regional importance
relating to investments and development locations. Other initiatives focus on the more
effective organization of cooperation between public and private actors at the Randstad
level (Salet 2003).

3.3 Initiating Zuidas
The project to redevelop the southern banks of the river IJ as a new central business
district for the Amsterdam region was one of the prime examples of this renewed orientation around the economic potential of cities. It was also one of the first examples in
many decades of a large-scale development proposal in Amsterdam with a strong private investment orientation. However, the process of turning these new competition-oriented attitudes into a new urban development strategy was fraught with problems. Inspired by successful American examples in cities like Boston, Baltimore, San
Francisco and Seattle, plans were drawn up for large office volumes and waterfront
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promenades which would constitute an extensive redevelopment of former harbour
areas (Ploeger 2004; Rooijendijk 2006). A public-private partnership, the Amsterdam
Waterfront Financieringsmaatschappij (AWF) was founded with just one private company, namely ING, which is a major insurance company, bank and developer. However,
it soon transpired that it would be extremely difficult to turn the huge ambitions into a
feasible urban project. The problem for the central area of the southern banks of the
river IJ was that the comprehensive imaginative spatial scenario, as drawn up by the
Dutch architect Koolhaas, was not viable in development terms, particularly because of
the office market slump at the beginning of the Nineties (Schuiling 1996). Most investors – even major ones – were more interested in smaller projects, with risks that were
easier to predict. On top of that there were substantial political uncertainties about the
new infrastructure that was necessary to improve the area’s accessibility. Therefore, the
adopted setting soon proved to be very rigid and left too much room for exit options to
generate stable commitments between the various actors.
While the focus of the city government planners was still on the south bank of the river
IJ as Amsterdam’s future central business district, the central area alongside the southern A10 ring road increasingly caught the attention of private investors as a much more
attractive option as regards a high-end business location. This area, a former infrastructure reservation strip from the 1935 Amsterdam Extension Plan located between
two residential areas, was already very accessible and easy-to-develop in comparison
Figure 3.2: Map of Amsterdam indicating Zuidas, the Southern IJ-bank area and two
other large-scale development projects for offices: Sloterdijk and Bijlmer/Amstel III

Source: UvA-Kaartenmakers
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with the southern banks of the river IJ. When the infrastructure (A10 ring road, heavy
rail and light rail) was built in phases between 1950 and 1980, a considerable strip of
land on the south side of the infrastructure – used mainly for parking lots and sports
grounds – was kept almost vacant. Some scattered developments took place in the strip
north of the infrastructure in the Eighties, most importantly the building of the Amsterdam World Trade Centre and the Court of Justice. However, the real breakthrough
came when ABN/AMRO – the major multinational Amsterdam-based bank – decided
to leave its ensemble of scattered offices in the historic inner city for one new international headquarters. The bank insisted on the Zuidas as its new location, instead of the
southern banks of the river IJ, as suggested by the city government. Together with the
collapse of the AWF in 1993, this became the start sign for the city of Amsterdam to
reorient its strategic spatial policies and, eventually, focus on the area alongside the
southern ring road as the city’s new economic core.3
The saga of the developments on the southern banks of the river IJ is extremely relevant to an understanding of the origin and the development of the Zuidas project. The
failure of the planning schemes for the banks of the river IJ because of the
uncomfortable relationship between the traditional strong city planning bureau and the
private sector, created a learning opportunity for both public and private actors, and the
idea of a ‘fresh start’ in the Zuidas area. “The reports on the failures of the southern
banks of the river IJ development are still on my desk” admitted a senior official
responsible for the Zuidas development (interview municipality of Amsterdam 2004).4
The first phase of the Zuidas project represents a development strategy by the Amsterdam municipality which is almost completely opposite to the previous attempts to develop the southern banks of the river IJ. Officially, this shift was announced in 1994
when, after local elections, the city government of Amsterdam publicly decided to focus attention on the area around the southern ring road.
At that time, the entire area between Schiphol Airport in the south-west and the highway to Utrecht in the south-east was emerging – from an economic perspective – as the
most vibrant and dynamic area of the region, featuring a variety of major competing
office developments, which were often overtly the result of growing inter-municipal
competition. Planning a ring of subcentres had been part of Amsterdam’s spatial planning policy from the beginning of the Eighties onwards. These subcentres were mainly
conceived to be concentrated overspill areas, where large volumes of offices could be
realised that could not be accommodated in the historic inner city. The locations were
strategically positioned close to motorways and public transport. However, the down-

3

In the beginning of the Nineties, while the official policy was still completely focused on making the
Southern IJ-banks a success, the Spatial Planning Department of the municipality of Amsterdam had already started drawing up a study of the possibilities for developments alongside the southern ring road. The
status of these plans was limited and they were presented as ‘a preliminary study’ for a future structure plan.
The introduction to the study clearly states that, ‘The condition is that the development potential at the
Southern IJ-banks may not be negatively influenced by this study’ (Gemeente Amsterdam 1992, p.5)
[translation by the author].
4
After the failure of the AWF plan, the southern IJ-banks were developed from the mid-Nineties onwards
based on a more parcel-by-parcel approach with a less offices, more modest infrastructure investments and
a greater emphasis on cultural institutions and housing.
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town area would remain the most important CBD within this policy.5
The area around the existing small Zuid-WTC train/metro/bus station, which is one of
these sub-centres, was designated the core of the Zuidas development. This was no
surprise because ABN/AMRO was planning its new headquarters right next to this station. The Zuidas concept eventually took shape in the city’s planning strategy in the
form of an intensive, rather introverted nodal development, basically contained within
the city’s pre-existing administrative boundaries and in close proximity to the historic
urban fabric. Thus, as for its role in the urban topology, the Zuidas acquired the ambiguous position of being a rather peripheral location or, in fact, an ‘exurban’ location
in the perception of most residents of Amsterdam. While claiming a high degree of
centrality at regional level, it also had the potential to become a link between the
pre-war Amsterdam South neighbourhood on the one side of the ring road and the
post-war neighbourhoods of Buitenveldert on the other side.
Compared with the first, mainly fruitless, public-led initiatives on the southern banks
of the river IJ, the Zuidas represented a major change in many ways. It was, in the first
place, a market-led rather than market-oriented initiative, supported by the local government but, in first instance, only marginally regulated. Contrary to the former project,
the Zuidas followed the dominant geographical and functional market demands for
accessible locations on the southern side of Amsterdam. It meant the beginning of a
strategic move away from the dominant planning philosophy that the inner city would
be the main economic core of the city and the region. One of the most interesting features of the project was the explicit ambition from the start to create a new economic
and urban centre. We investigate this ambition in the following sections using the
framework we set out in chapter two. First we study the connectivity of the Zuidas
project to the metropolitan action space. Then we assess the operational domain before
finally investigating the extent to which the ambition for new urbanity was normatively
taken into account during the initial Zuidas building phases.

3.4 Connectivity to the metropolitan action space
The two research questions we posed in chapter two regarding the connectivity to the
metropolitan action space were:

5
From the beginning of the Eighties the planning of a ring of subcentres was part of the Amsterdam spatial
planning policy. These subcentres were mainly conceived to be concentrated overspill areas, where large
volumes of offices could be realized. The locations were strategically positioned close to motorways and
public transport. However, the downtown area would remain the most important CBD. The most important
subcentres were in the west of Amsterdam (Teleport/Sloterdijk) and the southeast (Bijlmer/Amstel III) (see
Figure 3.2, p.73). Neighbouring municipalities like Diemen in the east and Haarlemmermeer in the southwest (where Schiphol airport is located) were actively developing rival office locations. During the Nineties
these areas underwent rapid (speculative) development as part of Amsterdam’s successful integration into
global markets that led to above-average growth rates. Compared to other parts of the country, the whole
Amsterdam region benefited most of the fast-growing Schiphol Airport to the southwest of Amsterdam.
Under heavy supportive state-conditions – the airport was conceived to be a ‘main port’ for the Dutch
economy (together with the harbour of Rotterdam) in the Fourth National Spatial Plan of 1988 – Schiphol
grew to become the fourth largest airport in Europe for both passengers and freight.
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-

To what extent has the ambition to realize new urbanity been reflected in the way
Zuidas is strategically framed in a symbolic-cognitive way and how has this framing developed?
What dynamic in time is observable in Zuidas in the way the project is organisationally framed in the four distinguished domains of the metropolitan action
space?

We explained in chapter two that our hypothesis for the organisational framing is that it
is necessary for a project based on a new urbanity ambition to be broadly connected to
the four domains of the metropolitan action space we distinguish. We expect that only
this will ensure that, at the project’s operational level, the maximum of energy (ideas,
initiatives, investments, support) from society is accommodated in these efforts and
turned into a sustainable and mixed flow of investments in the area. When there would
be an initial limited connectivity, we expected a pressure to develop on active agents
involved in supporting this goal to seek a connection with other domains to rectify this
situation.
Our assessment of the symbolic-cognitive framing of Zuidas revealed that the project
was initially framed in the mid-Nineties in three ways, namely (1) as a new economic
competitive location for high-end businesses for Amsterdam, (2) as a major infrastructure project, and (3) as a new mixed-use urban area. We can now conclude that, during
the first ten years of the project, there was a sub-optimal organisational connectivity to
the domains of the metropolitan action space we identified. However, we also identified different changes in organisational framing during the final period.
3.4.1 The symbolic-cognitive dimension of framing Zuidas
1. Zuidas framed as a new economic competitive location for Amsterdam
There were two main spatial conditions that influenced the fate of the development of
the Zuidas as a new economic competitive location: (1) the existing strategic institutions in the area, and (2) the improved connectivity of the area during the Nineties.
These basic spatial conditions were positively supplemented by different processes of
consolidation and clustering in important economic sectors at the end of the previous
century that worked out positively for Zuidas.
As regards point 1, in the decades before the Zuidas project started, the area already
accommodated several interesting institutions and developments that worked as a stepping stone for a new concentration of high-end offices in the legal, financial and business services. The most important were the Court of Justice, the World Trade Centre
and the Insurance Stock Exchange. These three institutions, and some other office
buildings, were located to the north of the highway, in a small strip at the side of the
city centre. In a wider ring around the area there were other institutions that contributed
to the economic potential of the area, namely the Free University to the southwest and
the RAI conference and convention centre to the northeast. Together with the closeness
to the historic inner city and the adjacent exclusive Amsterdam South residential area –
that was also the location of numerous small legal and financial firms – the location
was becoming increasingly attractive as a site for business.
As regards point 2, one can state that the other crucial spatial condition for the initiation and success of the Zuidas project was the rapid increase in the centrality of the
area during the Eighties and Nineties. The Amsterdam ring road (A10) was completed
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in different segments between the mid-60s and 1990, making it one of the busiest highways in the country. A train service between the small Amsterdam Zuid station and
Schiphol airport was opened in 1978. In the following 15 years this isolated service
became integrated in the network of Dutch Railways, via a number of different extensions. From 1993 on, the by now renamed Amsterdam Zuid/WTC station was fully
integrated when a connection to the east was opened. It started to operate as an intercity
station. Additionally a light rail connection between the centre of Amsterdam and the
southern municipality of Amstelveen was inaugurated in 1991 and provided a rapid
link to the centre. In 1997, this link was supplemented by the new light rail ring line
connecting Zuidas to a series of other prime office locations in the Amsterdam area. All
these investments increased the area’s connectivity to the rest of the metropolitan area
and region. During the Nineties, Schiphol airport underwent rapid expansion and the
Zuidas was strategically positioned to the airport by road and rail, giving it a premium
international connectivity as well.
The framing of Zuidas as a new economic competitive location for Amsterdam cannot
be explained by these two spatial conditions alone. It is important to understand them
in the context of prosperous economic development in the Amsterdam region from the
mid-Nineties onwards. Especially in the period of the ‘ICT boom’ during the turn of the
millennium, there was a strong increase in the demand for offices, including in the
higher segments of the market. In the financial and legal services sector, important
rounds of consolidations and mergers took place which led to an increased demand in
(representative) headquarters. The protected historic downtown of Amsterdam was unable to facilitate large amounts of new (headquarter) offices (Ploeger 2004). Especially
in the higher segments of the legal and financial sector, firms were looking for new
locations that combined accessibility with prestige. The Zuidas became the preferred
option for many of them due to its accessibility and its proximity to customers and
competitors.
However, besides these macro conditions, the Zuidas development has to be explained
as well by considering two extremely important players in the private sector that were
present at its incarnation. ABN/AMRO and ING are two major Dutch financial institutions that went through a process of mergers and consolidation at the beginning of the
Nineties. Both companies were not only searching for a new location for their international headquarters, they were also interested in major project developing or project
financing activities. After the failure of the southern IJ bank project, ABN/AMRO
forced the municipality to accept a new location for its headquarters on the south side
of the Zuid/WTC station. For a while, the city government was reluctant to accept this
proposal since it still supported the southern IJ bank as the new prime office location
for the city. However, eventually it gave in after becoming afraid of losing out on the
investment altogether.
Initially, the ambition for a new major high-end office location for Amsterdam hit
ground in a relatively small part of the private sector domain. However it soon received
support from the municipality. After that, the Zuidas project gradually became the most
important location for office development in the city in official policy documents.
The frame of Zuidas as a new economic top location for Amsterdam was the first of the
three-way framing that led to actual investments in the area. The new ABN/AMRO
headquarters was eventually opened in 1999. Since then numerous office developments
have been initiated in the different subprojects of the Zuidas development. The Zuidas
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became not only the most prestigious office location in Amsterdam, but was quickly
perceived as the most important competitive office location in the Netherlands, as reflected in a strong increase in the rent levels. The emerging spatial concentration of
important banks, lawyers and financial institutions increased the attractiveness for
other actors to (re-)locate in the Zuidas area and this in turn improved its competitive
position. This process of concentration is clearly visible in the area, especially in the
legal services sector.6 However, although the framing as a new competitive office location can be judged as successful in a quantitative sense (more information is provided on the numbers in our investigation of the operational domain), it is important to
mention that mainly Dutch internationally-oriented businesses located in the area during the first ten years of the Zuidas development. Though the World Trade Centre has a
very international orientation, with (small) offices of service-oriented firms from
around the world, the major new offices in the area are predominately occupied by
Dutch firms (Engelen and Smit 2006).
2. Zuidas framed as an intensively urbanised mixed use area
Although the ambition was originally for a new competitive economic location, the
project soon became framed as an integrated development with an important place for
other spatial functions. The option to incorporate the central infrastructure bundle in a
tunnel was introduced in the first master plan (Gemeente Amsterdam 1998). This technical solution, the so-called dock model, would facilitate a large-scale housing program
since it would eliminate dust and noise from the area. In the years that followed this
proposal, the framing of the Zuidas as a future new urban mixed use area was enhanced
with proposals for more intensive building programs, and a radical mixture of uses,
namely 45% offices, 45% housing and 10% facilities. Framing the project as a new
urban space enabled the initiators to incorporate additional goals into the project. The
aim, as laid down in the official documents, changed to focus on the creation of a real
‘urban’ atmosphere in Zuidas with places for museums, sport facilities and high-quality
public areas alongside housing and office development (Gemeente Amsterdam 1999;
2001). Slowly, the ambition to become a mixed use area also became an important
marketing tool and one that was picked up by the private sector. This distinguished the
Zuidas project from its competitors (Majoor 2006a).
Although not completely new as a concept – after all the city of Amsterdam has a history of several decades of intensifying and mixing land use within its city boundaries,
referred to as the ‘compact-city policy’ (Jolles, Klusman and Teunissen 2003) – the
main innovation was the geographical transfer of this policy to a relatively peripheral
location (Bertolini and Salet 2003). This was confirmed in the most recent structure
plan for Amsterdam entitled ‘Choosing for Urbanity’ [Kiezen voor Stedelijkheid] that
was approved in 2003. It designated the Zuidas as a new urban core area (Gemeente
Amsterdam 2003). One could therefore argue that the Zuidas enabled polycentric urbanity to become officially accepted and embraced in policy reports, rather than being
blocked as it was in the past in order to protect the position of the inner city as the ex6

The Zuidas has evolved into the main location for the biggest Dutch internationally-oriented law firms.
De Brauw Blackstone Westbroek and Baker & McKenzie are currently located in the Mahler 4 area, Nauta
Dutilh in the WTC extension, Loyens Loeff in the north-west zone and Van Doorne in the Zuiderhof area,
next to the Free University.
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clusive space for central ‘urban’ functions.
It is important to mention – and this point will be expanded upon in the following sections – that although this symbolic-cognitive framing on new urbanity had strong
rhetoric capacity, it was still mainly a framing in policy documents and intentions. On
the one hand there were quite practical reasons for this since decision-making relating
to the most important physical precondition for the realisation of the ambition, the dock
model has been an ongoing process over a period of almost ten years now, without any
final decision having been reached. On the other hand, however, it was also the expression of a more strategic omission since the framing as an intensively urbanised mixed
use area had emerged almost exclusively from the domain of the local government and
(parts of) the private sector. In the first years of the project this framing was only partially attached to the social, civic and cultural domain (Kreukels 2005). The result was
that a lot of buildings have been realized in the area, but that there are hardly any urban
functions other than offices present at the moment. This is also having a negative effect
on the general public’s identification with the Zuidas as a new urban area.
3. Zuidas framed as an infrastructure project
The location of the Zuidas, along the southern Amsterdam ring road, around a public
transport hub (with tram, bus, light rail and metro) and close to Schiphol airport and the
inner city, is often referred to as the most important physical condition for its success.7
We have already mentioned the different infrastructure investments that improved the
centrality of the Zuidas area. In the mid-Nineties, just after the framing of Zuidas as a
new economic top location for Amsterdam started to hit ground, a new series of infrastructure investments was being proposed for the area. The national government – the
owner of most of the infrastructure – announced plans to increase the capacity of the
highway and rail in the corridor south of Amsterdam by adding more lanes and rail
tracks. This coincided with the prospect of a future High Speed Train (HST) connection
between the Amsterdam area and the south (Belgium) and east (Germany). In the light
of these investments, the national government, or more precisely the powerful Ministry
of Transport, Public Works and Water Management (hereinafter referred to as the Ministry of Transport), initially framed the Zuidas not as an economic or urban development project but as an area where this bundle of infrastructure had to be expanded to
meet future needs. This meant proposals for additional road and rail investments and an
ambition to upgrade the small existing station. Although the origin of the Zuidas as a
new economic and urban location is strongly related to its position in the infrastructure
networks, the proposals for these infrastructure expansions were for a long time totally
unrelated to the other two frames mentioned before (Majoor 2004). For the Ministry of
Transport, adopting a goal oriented rather narrow minded position; the interface with
the urban environment was not of great importance (see also next section). This way of
framing conflicted with the framing as a new intensively developed urban area, since
this resulted in a preference for the dock model by which a very complex interface had
to be created between infrastructure and urban development.
7

The current configuration is (from north to south): 3 lanes highway east-west, 2 tracks for light rail, 2
tracks for heavy rail, 3 lanes highway west-east. The proposed configuration is: 4 lanes highway east-west,
2 tracks for light rail, 2 tracks for heavy rail at the west side of the station 4 tracks in the station and 4 tracks
on the east side of the station, and 4 lanes highway west east.
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Figure 3.3: Overview of the central infrastructure bundle of highway, rail and
light rail. On the left the headquarters of ABN/AMRO, in the centre the small
Zuid/WTC station and on the right front the World Trade Centre

Source: Gemeente Amsterdam

3.4.2 The organizational dimension of framing Zuidas
The first phase of the Zuidas development can be characterised as a period of consolidation and operationalisation of the vision of a new decentralised urban development
pole, based on fruitful cooperation between city government and the business community and substantial optimism about the intrinsic potentials of the area for both economic and urban development. The business community was satisfied with the strategic move the city made towards developing the Zuidas, which apparently facilitated the
pursuit of predefined investment objectives. On top of that, the area already had good
internal and external infrastructure, both for road and rail, which was even improved
shortly after. The office development at the Zuidas progressed quickly. The framing as
a new intensively developed urban area increased enthusiasm for the project, especially
within the realm of the city government. Initially, the connectivity of the proposal with
the metropolitan action space was particularly pronounced in the private sector economic domain and the inner regional government domain. Our analytical toolkit with
the four subdomains of the metropolitan action space (private sector domain, inner regional governmental domain, interregional and international government domain and
finally the social, civic and cultural domain) is unfortunately rather imprecise. The
connectivity was especially good with certain parts of the private sector domain, particularly ABN-AMRO and ING, and soon afterwards with a series of larger legal firms
that were interested in establishing premises in the area. However, the connection with
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the international part of the private sector economic domain was much more weakly
developed. Although it is a clear aim of the initiators, the area has not yet been very
successful in this respect. On the other hand, the connectivity with the Amsterdam municipality was good. Nevertheless, the regional connection was lacking for a long time.
In the next section we analyse some operational responses to this omission.
As mentioned before, frame conflict arose when the concept of the dock model created
a physical interface with the frame of infrastructure expansion and thereby involved
what was then a national government subdomain which was still operating rather independently. Although a part of the national government, the Ministry of Spatial Planning,
supported the urban ambitions of the Zuidas, the Ministry of Transport had more influence for a long time. The municipality of Amsterdam slowly found out that dock
model could only move forward when the urban ambition of the Zuidas was connected
to the infrastructure expansion ambition. This demanded both innovations in how the
project was mutually symbolically-cognitively framed as well as how certain operational responsibilities were organized (more on the latter in the next section).
Two complex processes of organizational reframing took place in the last few years
that were grounded on a combination of substantial and political reasons: The first one
was fuelled by empirical and scientific observations that the concept of new urbanity,
combined with high-density development, also had a potential strong economic value.
This was something planners often presumed. However, the line of reasoning started to
take root in the private sector as well (Nijkamp et. al. 2003; Rodenburg 2005; different
interviews with private sector actors involved in Zuidas). There were two dimensions
to this. On the one hand, there is the rather straightforward and defensive observation
that a mixture of uses potentially diminishes investment risks. The office market is often volatile, while the housing market – at least in Amsterdam in the last decades – has
been very stable. A less tangible dimension is a perceived change in preferences for
locations and location environments for representative (head) offices. Although accessibility is still of major importance, there are clear signs that the orientation of private
actors in these segments is changing towards a preference for more urban environments
with attractive public space, bars, restaurants and other facilities (Trip 2007a). The result was that, in the Zuidas area at least, the private sector domain became one of the
strongest supporters of the concept of new urbanity of the area, as we will analyse in
more detail below.
The other, related complex process of reframing that took place was the reframing of
the Zuidas as a project of national economic importance and prestige. In the initial
stage, the connectivity of Zuidas with the national government domain was underdeveloped. Eventually, the initiators noticed that had to change to fulfil the ambition for
the dock. However, for more than five years the city of Amsterdam was quite unsuccessful in persuading the national government to support the dock model investment,
mainly due to the high investment costs and the unclear benefits from the perspective
of the tunnel infrastructure (see next section for a more operational analysis of this
controversy). Only from 2004 onwards, a process of reframing slowly started to take
place that changed this situation. In a period of enduring economic decline and growing uncertainty as regards the international competitive position of the Netherlands, a
new centre-right government started to change spatial and economic priorities. The
emphasis was placed more on the support of economic potentials instead of economic
redistribution policies (Ministerie van Economische Zaken 2004). Based on a strong
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lobby from private actors enthused by the early economic successes of the project, the
Zuidas was able to increase its political clout at national government level. Slowly the
project started to be reframed as an investment project of national importance. This
frame took much more account of the need for the dock model – the unique selling
point of a mixed use development that could attract and accommodate new international offices and improve the competitive position of the Netherlands. In a nutshell,
these two related and reinforcing framing processes changed the connectivity of the
Zuidas project in the metropolitan action space. This had important operational consequences, and strongly influenced the conditions for urban development, as we will explore in the next sections.
Given the rather strong organizational connectivity to three of the four subdomains of
the metropolitan action space, and a growing common awareness of the virtues of new
urbanity, the lack of connections with the social, civic and cultural domain is surprising.
It seems that new urbanity in the Zuidas area is framed particularly as a concept to enhance the economic development of the project. It has failed to escape the still rather
narrow organizational domain in which it has been developed and has not been deployed to connect to a wider public. This is not surprising if we consider the importance of private forces in its development. With the exception of the relatively weak
Ministry of Spatial Planning, the national government has not been overly interested in
the urban dimension of the plans either. It seems to be the logical organizational task
for the Amsterdam municipality to connect to this domain. In the last couple of years,
however, the local project organization seemed so obsessed with (re-)framing its organization vis-à-vis the private sector and the national government that this has become
a strategic omission.
3.4.3 Conclusion: integrative framing but failure to connect to the European and social,
civic and cultural domain
In the context of the four domains we have distinguished we can localise the initial
framing of Zuidas to be strongly connected to the private sector economic domain and
the inner regional governmental domain. However, within these domains, the framing
is sometimes sub-optimal. In the private sector domain, the step towards large foreign
international companies locating in the Zuidas still has not been made in the first phase
of development. In the inner regional domain, we have identified a very committed
Amsterdam municipality, but framing at the level of the regional governments was very
weak during the initial phase. One could hypothesize that early successes – many parts
of the project started favourably once the plans had been announced – perhaps misguided the coalition of proponents in their assumption that connections to other spheres
were less important. On the other hand, other levels of government, both provincial and
national, only showed marginal interest in the project. However, when the goals of the
project were adjusted after the first master plan of 1998 towards the realisation of a
new mixed-use city centre and it became clear that national government involvement
was necessary to bear the risks of crucial infrastructure investments, it became crucial
for the project to embrace a more extrovert strategy and open up to other domains of
the metropolitan action space in order to fulfil its ambitions. Table 3.1 and Table 3.2
summarize the development of the symbolic-cognitive and organisational framing of
Zuidas. The operational responses indicated in the tables are analysed in the next section. Figure 3.4 (p. 84) gives a graphical representation of the organisational connec82
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tivity of Zuidas in the metropolitan action space during the first development period.
Table 3.1: Symbolic-cognitive framing of Zuidas and its development till 2007
Symbolic-cognitive
framing
Zuidas as a new economic location

Zuidas as a mixed use
urban area

Zuidas as an infrastructure project

Initial situation (mid 1990s)

Development (till 2007)

After the failure of the IJ bank
development, due to serious private interests, Zuidas is presented
as Amsterdam’s new prestigious
office location.
Some early plans for mixture of
uses, but basically a plan for an
office area.

Very successful economic development, Zuidas is the most prestigious Dutch office area but lacks
international investments however.

Mixed use developed into the most
important spatial ambition for area
but hardly visible in investments.
Dependence created on dock.
Plans from national government to Slow and difficult process to integrate urban development and inexpand infrastructure at Zuidas,
frastructure expansion. More naunrelated to urban development.
tional government support for dock
model.

Table 3.2: Organizational framing of Zuidas and its development till 2007
Organizational framing

Initial situation (mid 1990s)

Private economic sector Zuidas initiated in this domain of
the metropolitan action space:
supported by a small number of
powerful banks.

Interregional / international government

Zuidas especially framed in context of policies to increase rail and
road capacity at the south side of
Amsterdam. Interest of Ministry of
Spatial Planning to invest in
HST-station. No EU-framing.

Inner regional government

After failure of development approach at the southern IJ-bank,
support for Zuidas grows. A search
for more private oriented flexible
forms of governance at Zuidas.

Social, civic and cultural Consulted about Zuidas but not
directly linked to decision-making.

Development (till 2007)
ABN/AMRO and ING still most
important private actors, more
(Dutch) financial institutions have
followed. Private actors are willing
to take responsibility for long-term
development of area, including
dock infrastructure.
More holistic organizational connectivity. National government acts
in less fragmented way. Willingness to participate in a public-private Zuidas Company.
Amsterdam slowly understands
need for broader organizational
framing. Reorientation of local
government necessary in situation
of future private dominated Zuidas
Company.
Lack of interest and identification.
Lack of possibility to enter operational domains.
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Figure 3.4: Graphical representation of the organizational connectivity of Zuidas and its
development in the metropolitan action space

Interregional and
international
government
domain

Private sector
economic domain

Zuidas

Inner regional
governmental
domain

Social, civic
and
cultural domain

Stable connectivity
Increasing connectivity
Decreasing connectivity
Width of arrow indicates rate of connectivity

3.5 Operational domain
We now turn to the operational domain in which we study which action situation is
created in the Zuidas project to plan and decide on the program of spatial functions in
the area. Our strategy is to study the rules that structure action situations and their development over the course of time. We pay specific attention to rules that influence the
project’s ambition to create an urban place.
In the next section on social norms we take a serious look at these action situations by
examining whether this ambition to become an urban place is normatively performed
by actors in actual building projects. We study to what extent the ambition of new urbanity can be regarded as having evolved into a ‘social norm’ in Zuidas. Self-evidently,
there is a strong relationship between the rules that structure the operational domain
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(and their evolution) and the social norms that are performed in concrete situations of
choice. Nevertheless it makes sense to analyse them separately. In our framework, the
rules directly affect the structure of a situation, while social norms are more closely
linked to the production of behaviour in a particular situation.
For the analysis of our empirical case study we specifically look at two aggregated sets
of rules that help us to understand the operational domain of a project:
1. Rules that affect who participates, the positions of the participants and their modes
of interaction;
2. Rules that affect the scope and strategy of the participants (actor constellations).
Ostrom defines rules as ‘…linguistic entities that refer to prescriptions commonly
known and used by a set of participants to order repetitive, interdependent relationships.
Prescriptions refer to which actions are required, prohibited, or permitted’ (Ostrom
1986, p.5).
3.5.1 Rules that affect the participants and modes of interaction
The operational domain of Zuidas strongly mirrors the connectivity to the metropolitan
action space we investigated in the last section. Initially, a clear distinction was visible
between two different operational domains, namely (1) an operational domain in which
decisions are made on the urban development of the ‘flanks’ of Zuidas, especially occupied by private actors and the municipality, and (2) a domain of decision-making on
the infrastructure development and the possible dock model, consisting mainly of the
national government and local municipality, with a strategically significant role for the
private investors. However, over the course of time, a certain integration between these
two constellations became visible, resulting in recent proposals and concrete actions to
establish a new governance form for the development of real estate and infrastructure
in the project based on a possible future dock and on the remaining developable parcels
on the flanks. The following is a brief introduction to these two different domains
based on a reconstruction of the rules that affected who participated and the modes of
interaction. This is followed by an examination of the integration trajectory of these
two domains over the last few years (from 2003 on). In section 3.5.2 we focus particularly on the scope and strategy of the participants in the operational domain.
3.5.1.1 Participants and modes of interaction on urban development on the flanks of
the Zuidas (1995-2003)
The most important participants in the operational domains on the flanks are the private
actors (individually and united in the Zuidas Coalition) and the municipality of Amsterdam. A smaller role is played by the national government and other actors.
Throughout the first ten years of the Zuidas development this operational domain can
be characterized by a cooperative public-private atmosphere, fuelled by a strong demand for the development of the area from the private point of view. The operational
domain is quite strongly structured by a set of rules issued by local government regarding the different planning stages. However, this standard framework is supplemented by flexible site specific modes of cooperation between public and private parties. In most situations on the flanks the position of the local government is enhanced
by land ownership. The following is a brief introduction to the most important actors in
the operational domains.
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Figure 3.5: Overview of projects in flanks of Zuidas

Source: Gemeente Amsterdam
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Zuidas Coalition and private actors
In the beginning of 1995, the city promoted the establishment of a Zuidas Coalition to
improve the commitment of private actors to the integral development of the area, instead of a development as a series of ad-hoc projects. The Zuidas Coalition included
the main actual and potential investors in the area as well as some important local
stakeholders. Some key private sector actors were two of the country’s major banking,
insurance and real estate investment companies, namely ABN/AMRO and ING. Both
expressed interest in establishing their new headquarters in the Zuidas area as well as in
taking on a role as developer and investor in the rest of the area. The RAI conference
and exhibition centre, the Vrije Universiteit and the World Trade Centre, for their part,
were already located in the area (see: Figure 3.5) and had plans to expand. The coalition also included public sector actors like Dutch Railways and the National Public
Works department, involved due to the presence of national roads and rail infrastructure in the area and subsequent plans to increase their capacity and upgrade the
Zuid/WTC station.
The Zuidas Coalition can be seen as the project’s relational backbone, although its importance has declined since the project started. At the time of its formation, however,
this new coalition framework – albeit informal – represented an explicit attempt to realise a new level of connectivity as regards operational support for the project, including both horizontal (inter-organisational) as well as vertical (inter-governmental) levels
of relationships with key actors. It represented, moreover, an explicit alternative to a
holistic partnership-based development model that, with its juridical implications, was
seen as inadequate when it came to reconciling the aims of coordination with a focus
on the requirements of flexibility and changing corporate attitudes in such a complex
arena. This was a lesson clearly learned from the previous failures to establish
productive relationships between public and private partners in the southern banks of
the river IJ project. Instead, the Zuidas Coalition defined a long-term commitment
around a general vision of development and of the expected mutual benefits, leaving
their short-term contractual and operational definition to ad-hoc, situation-defined
agreements. Significantly, the Zuidas Coalition made no concrete binding agreements,
but rather an informal commitment to ‘feed’ the 30 year program with a constant flux
of investments in order to achieve the final vision in a flexible, step-by-step manner.
While the Zuidas Coalition became the strategic loose partnership that supported the
project as a whole, the concrete building proposals in the flanks were discussed in the
context of the different subprojects. The following projects emerged: Noordzone,
Mahler 4, Gershwin, Vivaldi, Kop Rivierenbuurt (later renamed Kop Zuidas), Beethoven and VU-kwartier (see Figure 3.5).8 It is important to mention that these subprojects are being developed quite independently of each other, with a separate organization format. In most cases the municipality of Amsterdam is leading these processes,
for reasons of land ownership, although they claim to be employing a ‘demand-oriented strategy’ (Gemeente Amsterdam 2004a). The following structure of decision-making has been set up for these subprojects: it starts with a ‘(concept) project
decision’ which is taken by the municipality consisting of a general outline of the different spatial functions and building volumes. This decision goes through a process of
8

Although Zuiderhof is pictured in Figure 3.5, officially it is not part of the Zuidas project. In a later stage
the subproject ‘Ravel’ was added, located in between Vivaldi and Gershwin.
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public consultation. After that an ‘execution-decision’ is taken consisting of a precise
building program, an urban design concept and a cooperation document with private
parties. The exact form of the public private cooperation depends on the nature of the
project, the ownership situation and the complexity. In the real ‘greenfield’ parts of the
Zuidas (Mahler 4, Gershwin) a selection procedure is set up to select interested parties.
In situations of a plot that had previous functions and owners, cooperation is often initiated (Vivaldi, VU-kwartier, Kop Rivierenbuurt). At the level of the sub projects, specific semi-private actors, with development ambitions, also enter the arena. Examples
are educational institutions (Free University, Hogeschool Amsterdam), some art institutions (especially for the Beethoven area) as well as the semi-privatized housing corporations for subprojects that consists of substantial housing developments, like
Gershwin.
City government
In November 1997, the project was officially granted top priority status within the city
organisation when it was designated a ‘major urban project’ [Grootstedelijk project].
This status meant that most public sector involvement was transferred from the local
district council of ZuiderAmstel to the (central) city government level (Gemeente Amsterdam 1997). The role of the local district since then has been limited to issues regarding the spatial integration of the Zuidas with the neighbouring areas and the maintenance of the public spaces.
A special project office, the Projectbureau Zuidas (located on-site in the WTC building), was established as a point of liaison between public and private actors and to
overcome inner-municipal controversies. The project office has almost no staff of its
own, but enters into contracting relationships with the traditional local departments
involved in spatial planning issues in order to prepare studies and plans. The project
bureau hires expertise from municipal organisation departments like spatial planning,
transportation and infrastructure, economic affairs, environmental affairs and housing
as well as from different consultancy firms.
Within the project organization, two major modes of interaction can be distinguished,
namely (1) a mode of interaction on ‘facets’ or ‘themes’, and (2) a mode of interaction
on ‘projects’. The first is mainly a municipal domain. This mode of interaction deals
with the project-wide strategic development of Zuidas. Important themes that are being
discussed are general urban planning vision and strategy, traffic and transportation,
economic positioning, water, publication and communication and environmental affairs.
Various studies into these different themes are being set out by the project office. The
realization of (an update of) the master plan is an epic moment in the domain of interaction of facets or themes. The first master plan was accepted in 1998, and updates
followed in 2001, 2004 and 2007. The most important role of the master plan is to create a consensus between public and private actors on the project’s long-term development goals. However, in effect, it is mainly a municipal product, realized after lengthy
interaction between the different municipal departments. It is important to emphasise
that the role of the project office is instrumental in streamlining this process. It is responsible for the final product and asks municipal departments to contribute to it. According to our respondents, and based on observations by the researcher this
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‘area-oriented strategy’ is seen as quite successful.9 It certainly reduces the power of
the individual municipal departments and increases the integral focus on the area. The
introvert character of the modes of interaction on the master plan is remarkable. The
discussion on the ambition and strategy as regards the themes is without doubt a predominately internally-organized matter, safely convened within the local government.
In the latest update of the master plan it was decided to keep public consultation and
input to a minimum.
The second mode of interaction is on the specific projects. This involves some other,
mainly financial, juridical and project-management oriented knowledge. Self-evidently,
these modes of interaction are geared more to creating agreements with private parties
and progress as regards the official sets of rules with a view to project execution. Obviously, the results of these domains of action can conflict with the general policy aims
of the master plan. However, the latter report mainly uses vague and general statements
about the future development of the Zuidas and its different sub areas. It mainly sets
quality criteria, instead of fixed programs, in order to stay flexible. This is a particularly interesting aspect for our investigation of the execution of the ambition for new
urbanity in the Zuidas in the rest of this chapter.
Both the master plan and the different concrete plans for subprojects have to be approved by the Amsterdam city council, in accordance with the traditional juridical procedures. In the case of the Zuidas, flexible use is being made of the local land use plan
(bestemmingsplan) – the only legally binding plan in the Dutch planning system. A
new land use plan is made after agreement with private parties. However, this procedure certainly does not differ greatly from that applicable to other projects in the Netherlands.
Other actors
As we noticed before, consultation with private actors is one of local government’s
crucial development strategies. Most consultation with market actors is strongly organised in the operational domain of the specific subprojects. However, the general direction of development is being discussed in some more strategic forums like the Zuidas
Coalition or the Amsterdam Chamber of Commerce. Neighbourhood groups play a
rather small role in the development of the flanks. There is a ‘Zuidas residents’ platform’ [Bewonersplatform Zuidas] that unites different local groups. This platform was
sponsored for a while by the project organization, but this subsidy was recently stopped.
Since then, the residents’ platform has found it financially difficult to support its small
office. The local group ‘Friends of the Beatrixpark’ [Vrienden van het Beatrixpark], a
member of the residents’ platform, is one of the most active and influential neighbourhood groups. If the dock model is realized, the Beatrixpark will be expanded on the top
of the infrastructure. However, the reason that this group is so involved is because of
the urbanization of a section of the current park as part of the Beethoven subproject.
Although extensive attempts were made by the city government to involve nearby
residents and other social players in the process of creating the first master plan and
urban design vision (1998 and 1999), public participation seems to have become less
important lately. The most intense involvement – sometimes leading to juridical pro9

The monthly strategic facet-oriented meeting at the project office was being observed for a period of
almost five years (end 2001 – end 2006).
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cedures – is in concrete building plans, for example Gershwin which was stalled for
over a year due to a successful appeal by residents. However, the group in question
consisted of really no more than a handful of individuals.
Conclusion participants and modes of interaction on urban development on the flanks
of Zuidas (1995-2003)
If we assess the rules in the operational domain relating to urban development on the
flanks of the Zuidas in the first development period, we find an efficiently-operating
‘machine’ of public-private cooperation that was helped by market circumstances
which were favourable to the development. It is clearly not a Public Private Partnership
(PPP), but a quite traditionally oriented development with the city government taking
the lead, albeit in an area with strong market interests. The interactions are structured
by the rules of the city government regarding plan making and development. Flexibility
of spatial functions and phasing is a key aspect of the development strategy. The operational domains are quite introverted, a fact that some may find surprising given the
ambition to realize an urban area. The process that resulted in the first master plan and
its design update a year later (Gemeente Amsterdam 1998; 1999) involved a large
number of quite informal public hearings. Decision-making on the first subprojects that
have involved real spatial implications have followed the basic requirements on public
hearings but have not been innovative in this respect.
3.5.1.2 Participants and modes of interaction on infrastructure expansion and a possible dock development (1995-2003)
For a long time, the quite flexible and rapid urban developments in the flanks contrasted starkly with the slow development of decision-making on the infrastructure expansion. Compared to the domain on the flanks, this domain is occupied by a different
set of actors, and different modes of interaction structure the processes. The municipality of Amsterdam also plays a role in this domain, but the role is a much smaller one
and the municipality is definitely less powerful in this case. For the realisation of its
ambitions, the Amsterdam municipality is not only dependant on market actors willing
to invest in the (future) parcels on top of the dock, it also has to deal with the national
government, as the owner and operator of the infrastructure.
At the end of the Nineties, the Ministry of Transport acknowledged the need to expand
the road and rail infrastructure that cuts through Zuidas. This decision was made in the
context of the MIT [Meerjarenprogramma Infrastructuur en Transport], the long-term
program for infrastructure and transport, which presents national infrastructure investments. As a result, the ministry started formal (top-down) plan procedures to investigate possibilities, impacts and costs. These included an Environmental Impact Assessment and a Formal Trajectory Procedure. In the meantime, the existing station was selected in the New Key Projects program from the Ministry of Spatial Planning as a
possible stop for the High Speed Train (Ministerie van VROM 2000; 2002). This selection meant a possible subsidy for the municipality in relation to plans to create a new
station and an upgraded station environment. For the station (area) development, a special steering group with participants from the ministry and the municipality was set up.
In this specific context, the role of the Dutch Railways (Nederlandse Spoorwegen) was
important but also quite unclear. In the aftermath of a process aimed at the creation of a
more independent relationship between the state and the national railway company, the
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latter was split up into different divisions, which were then responsible for different
aspects like passenger transport, goods transport, rail development and maintenance,
station exploitation and real estate. Against this fragmented backdrop, responsibilities
for the station itself were quite unclear (Majoor and Schuiling 2007).10
Although formal decision-making was a predominant public affair, the private sector
played a strategic role in the operational domain of the dock model. In 2001, driven by
enthusiasm relating to the rapid development of the flanks, three private actors,
ABN/AMRO, ING and NS Vastgoed, made an indicative offer to take most of the future developable parcels on top of the dock. The support of this so called Dock Consortium was crucial for the city government in the context of its backing of the dock
model, since it reflected strong market interest.
However, the way this operational domain was structured resulted in a quite defensive
environment for such a proposal, regardless of the question of whether the dock proposal was a feasible idea as such. The situation was that the effective power and most
investment potential for infrastructure was concentrated in the hands of the Ministry of
Transport (Majoor 2004). When studying these investments for infrastructure (extension), the ministry adheres to its own transport-oriented cost-benefit models that hardly
take any urban development aspects into account. As we will find out in the next section, besides this procedural standpoint, the ministry also had strong content-based arguments against the dock model. The other section of the national government that was
involved, the Ministry of Spatial Planning was less powerful, and it was dependant for
its own Key Project program on the decision-making on the infrastructure solution for
the area as well.
The result was that there were two sides to the modes on interaction on the infrastructure. On the one hand, the municipality had to wait for (and cooperate in) the lengthy
standard top-down procedures on national infrastructure investments while, on the
other hand, it tried to carry out active bottom-up lobbying for its preferred option,
namely the dock model, being strengthened by market interests.
Conclusion participants and modes of interaction on infrastructure expansion and a
possible dock model (1995-2003)
If we assess the rules, the operational domain on the infrastructure expansion and the
possible dock model in the first development period, we find a quite hierarchical and
standardized decision-making situation in which most power is held by the Ministry of
Transport. This is a situation which is being challenged by the more bottom-up entrepreneurial local government – business coalition who took up a more integrated pro10

Under the supervision of ‘Dutch Rail Commerce’, two main parties are involved in the development of
stations (situation 2004): NS Stations (Dutch Rail Stations) for the commercial uses in the station and station maintenance and NS Vastgoed (Dutch Rail Real Estate) for the development of commercial properties
on and around the stations. Pro Rail is the actor that develops the stations assigned by the national government. The national government allocates a budget to realize a ‘basic quality’ station. If actors together decide to realise a higher quality level, other forms of money have to be found. The local authority is responsible for the integration of the station in local land use plans and has an overall steering function, while the
provincial government is responsible for integration with regional modes of transportation (Nederlandse
Spoorwegen 2004). In 2007, Dutch Rail Real Estate and Dutch Rail Stations merged in an attempt to overcome some of the institutional fragmentation.
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ject-oriented strategy. The operational domain is structured however via the rules of the
national government regarding the investigation and planning of new or expanded infrastructure. The interface with urban development is not an important aspect here. The
above frustrated the city government, as the actor most strongly connected to the ambition to realize a dock model, since there was no receptive environment in which to debate this alternative. As we will find out later, changes in the organisational character of
this operational domain was an important innovation in the next phase.
3.5.1.3 Integration of operational domains (2003 onwards)
In hindsight, 2003 will perhaps be regarded as a watershed in the processes towards the
realisation of the Zuidas as a project of new urbanity, including a dock model development. It is the operational consequence of the integration of the three different
frames we analysed in the previous section. More information on the specific changes
in orientations that led to this integration is discussed in the next sub-section. In this
section we focus more on the (potential) influence on the set of actors and the modes of
interaction that order the operational domain of the Zuidas.
Since 2003, under the supervision of an independent negotiator, former minister Elco
Brinkman, who was also an important person in the construction sector, a new, more
connecting process has been initiated with the involvement of both the city of Amsterdam and a wide array of national government departments on the possibilities of the
dock model.11 Although – at the time of writing – final outcomes of this process are
not yet reached, insiders hint at a possible agreement between the parties. The key
thing is that a much bigger group of participants is now involved, being not only other
public actors, but specifically a larger group of private investors outside the three actors
of the original dock consortium. This larger group will probably also invest in the infrastructure. This process can therefore be understood as an attempt to connect the two
separate domains of infrastructure development (mostly a public affair) and urban development (mostly a private affair). The modes of interaction are now focused on creating a common public-private investment project, instead of a more traditional situation of public investment in infrastructure and private investments in real estate.
The first proposal on the table was to create a Zuidas Development Company for the
dock zone. It would be a public limited company dominated by private shareholders
building the tunnels and the station and exploiting the air rights zone of approximately
one million square metres. Public money would come from the Ministry of Transport,
the Ministry of Spatial Planning, the Municipality of Amsterdam (the expected profit
from the other parts of the Zuidas), the Provincial Government of North-Holland and
the Amsterdam Regional Body [Stadsregio Amsterdam]. Private capital would come
from a series of large financial institutions via a process of auction according to EU
regulations.
Although, at the time of writing, the Zuidas Development Company has not officially
been set up, we can already identify a changed in its proposed goals. The parties agreed
that this future company will also develop the remaining parcels in the flanks of the
Zuidas, in order to prevent inner-project competition between the flanks and the dock11
Brinkman is the chairman of ‘Bouwend Nederland’ [Building Netherlands], the employers’ organization
of the Dutch building companies. Brinkman holds numerous other public functions and was declared by de
Volkskrant newspaper to be ‘the most influential man in the Netherlands’ (June 2006).
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Figure 3.6: Structure of the proposed Zuidas Company
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zone. The task of this corporation is to build the new infrastructure and sell the parcels
on top of them. The idea is that a number of major private investors should acquire the
majority of shares in the new corporation, namely 60%. Currently, the following actors
have shown an interest and have been ‘pre-selected’: ABN AMRO Bank, Bank Nederlandse Gemeenten, Fortis Bank, HBOS (Bank of Scotland), ING Real Estate, Schiphol
Group, Rabobank and Stichting Pensioenfonds ABP.
These actors have an opportunity to bid for a certain percentage of the shares. This
auction is planned to take place in the winter of 2008. To make a bid more interesting,
it was eventually decided that the private investors should not only be involved in the
sales of the land, but that they are also allowed to develop approximately 500,000m2 of
the most valuable lands on the future dock, around the station.12 The public parties are
set to acquire a 40% participation in the new company and play a triple role in this new
corporation. Firstly they will subsidise the company (for example the Ministry of
Transport will subsidise a certain investment in infrastructure), secondly they will be
12

For this development, a special company called ‘Composer BV’ is to be set up, which will also involve
Dutch Railways.
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shareholders in the future company and thirdly and finally they will have certain public
responsibilities and policy aims. The exact ordering of these three roles is quite difficult as we will find out in the next subsection. At both national and local government
levels, measures are being taken to re-order the internal organisation and separate the
responsibilities according to these different roles.13
The initial governance philosophy for the Zuidas Company is based on transparency of
roles and obligations. Different additional ‘wishes’ of parties for the dock, like more
rail tunnels, or social housing, were reduced to ‘modules’. Actors interested in realizing
these ambitions were to be able to ‘buy’ these modules at their own expense. One of
the first tangible results of the independent negotiator has been that the design for the
dock model was made more financially feasible because of this principle. It was also
decided that all the public parties would make an initial contribution next their originally intended investments of subsidies. Complemented with loans this would give the
company the capital to start the expensive infrastructure works. The exact governance
details are still being negotiated at the time of writing, and a preliminary organization
scheme is pictured in Figure 3.6 (previous page).
The integration of operational domains can be characterized as a period full of innovation and experimentation. It is the first such public-public-private partnership in the
Netherlands for several decades. Major questions relating to risks and opportunities
play a crucial role for private participants. As far as public parties are concerned, these
are supplemented by more political arguments relating to democratic accountability.
The governance organization of the possible new company is still under debate. The
position of the municipality regarding its spatial goals for a mixed development of the
Zuidas is of specific interest for our study. It is uncertain how capable it is to secure
‘public goals’ in general and spatial ambitions in particular given its situation of being
a minority stakeholder.
3.5.1.4 Conclusion on rules that affect the participants and their modes of interaction
Regarding the domain of urban development in the flanks of the Zuidas area, we can
distinguish two sets of rules that affected the participants and modes of interaction. On
a strategic project wide level, pragmatic rules have been drawn up by the public and
private initiators of the project that facilitate a holistic, long-term strategy for the area
aimed at overcoming inner-municipal controversies. Nevertheless, the definition of the
participants that were allowed to engage in this domain was rather narrow and was
mainly applicable only to local government and private ‘clients’. This made the domain
seem rather introverted. To a large extent, this was a conscious strategy on the part of
the project initiators with a view to working more effectively. As regards the project
flanks, which were relatively easy to develop, this strategy was instrumental for ensuring rapid progress as regards the completion of the building program. No representatives from regional and national government or from broader parts of society were involved. This was a clear reflection of the project’s initially weak connecting framing
and turned out to be one of the strategic weaknesses of the project when a step towards
the integration with the domain on infrastructure investments needed to be made.
13

Actually, in 2007, preceding the auction, the company has already been established, with only public
shareholders, the municipality and the national government.
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At the level of the different subprojects in the flanks, more classical rules governed the
operational domain in which contractual agreements were set up between the municipality (the owner of most of the parcels) and (consortia of) private parties regarding
concrete development projects. At both levels the Zuidas project office played an instrumental role, as a bridge between different parties and as a ‘front office’ for the municipal organization.
Regarding the domain of infrastructure and possible dock model development,
top-down national government rules dominated the official decision-making processes
in the initial stage. This frustrated the bottom-up visioning of the dock model from the
local government and a consortium of three private parties. This situation slowly
changed from 2003 onwards when a process was started to develop the Zuidas, including the dock model, in the form of a joint public-public-private development corporation. This meant that new public and private actors were entering the operational domains, and new modes of interaction were set up. It is particularly interesting how this
situation of experimentation and uncertainty will influence the conditions for a more
urban development of the Zuidas in the next phase. In the following section we will
analyse the changing scopes and strategies of actors that have resulted in these changes
of participants and modes of interaction.
3.5.2 Rules that affect the scope and strategy of the participants (actor constellations)
In this section we focus on the scope and strategy of the participants regarding the general direction of the project’s urban development. Some of the most important concrete
development projects that have been realized will be analysed in the next section when
we investigate the social norms relating to new Zuidas urbanity.
Throughout our analysis so far we have highlighted the different steps in the process.
Table 3.3 (next page) provides a brief overview of the most important ‘milestones’ of
the Zuidas project up to now which serve as a basis for our assessment. We analyse
which rules have affected the scope and strategy of three important groups of participants in the Zuidas, namely (1) the local government, (2) the private actors and (3) the
national government. Self-evidently, this is a simplification of reality. There are major
differences in scope and strategy within these three groups. We will try to refer to them
when this is necessary for a more micro understanding of a certain situation. However,
for the sake of clarity it is also necessary to create some structure in our analysis to
understand a very complex process. We once again make a distinction between the
scope and strategies of actors in relation to (1) the urban development of the flanks, (2)
the infrastructure investment and the possible dock model, both from 1995 to 2003 and
(3) the most recent period of integration of these two domains, from 2003 onwards.
3.5.2.1 Scope and strategies of actors in relation to the urban development of the flanks
(1995-2003)
For the private actors involved in the initial stages of the Zuidas project, the focus was
clearly on capitalizing on the strategic position in infrastructure networks with a view
to creating an (international) competitive location for office development, with a strong
emphasis on high quality architecture and urban spaces. In an initial stage, the municipality soon identified the area’s potential and wanted to prevent a series of scattered
developments. It developed a vision for an economic competitive location, but one
which was urbanized in a very high-density nature and which included other functions
95

Chapter 3: Amsterdam Zuidas
to create a more urban atmosphere (Majoor 2006a). After the Zuidas project was mentioned for the first time in official policy documents in 1994, the project soon acquired
an important position in the various spatial and economic plans of local government.
As mentioned before, the latest spatial structure plan of Amsterdam designated the
Zuidas as one of the city’s three urban zones (together with the historic city centre and
the area around the Amsterdam Arena in the south-east).
Table 3.3: Official milestones in the decision-making of Zuidas
Year

Milestone

1994
1995

Zuidas mentioned in Amsterdam government program of new centre-left government.
Zuidas Coalition formed.

1997
1998

Official involvement of the national government: Zuidas obtains Key-Project status.
Zuidas Master plan presented.

1999

Zuidas urban design vision presented (concept): start of series of public consultations.

2000

Indicative offer of consortium ABN/AMRO, ING and NS Vastgoed for dock model.

2001

Zuidas Vision presented: clear choice for Zuidas as new urban centre with mixed land
use.
Intentional agreement city government – national government to start Environmental
Impact Procedure for infrastructure expansion.

2001
2003

Intentional agreement to set up joint development corporation for the Zuidas between
city government and national government.

2004

Process is started to set up a joint public-public-private Zuidas development corporation by an independent negotiator: Elco Brinkman.

2006

Preliminary agreement between national government and local government is
reached on participation in a public-public-private development corporation.
Auction to select the private participants in the Zuidas company.

2008

There were two important rules that structured the municipality’s scope and strategy
and there is an interesting dynamic between the two. One the one hand, Amsterdam
tried to employ a clear ‘demand oriented strategy’, meaning a very open and receptive
positioning vis-à-vis investment initiatives from the market (Gemeente Amsterdam
2004b). The project office often presents itself as ‘facilitating market interests’ (interview with Zuidas project office). However, the other rule that defined the scope and
strategy is based on the (spatial) contribution of the Zuidas to Amsterdam’s urban area.
Compliance with this rule led to the introduction of a whole series of policy concepts
that had to safeguard the realisation of these market initiatives in a setting that was also
favourable for social housing, a high quality public space, local institutions, water, the
implementation of environmental innovations, etc. Ambitions relating to the latter rule
have been intensified over time. While the first master plan (1998) was quite modest
about the ‘urbanity’ of the new Zuidas, the following documents (1999, 2001 and 2004)
were very outspoken on this issue.
An important source of diffusion of the concept of multiple intensive land use and new
urbanity was represented by the Ministry of Spatial Planning in drafts of the new national strategic spatial planning document which highlighted the strategic need, in a
densely populated country, to intensify and combine different land uses (Ministerie van
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VROM 2001). At the actual level of the Zuidas project, this ambition was translated
into a proposed mixture of 45% offices, 45% housing and 10% facilities throughout the
whole project area (Gemeente Amsterdam 2001). At the level of the specific subprojects these proportions could differ. At the micro level of the individual projects the
ambition was to create multiple-use buildings with facilities and shops at ground level
and a mixture of offices and apartments on the higher floors. The urban character of the
area was to be completed through specific attention to public spaces, a dominance of
pedestrian zones and high-quality architecture. As far as local government was concerned, the concept of new urbanity use gained the status of a new (marketing) label, a
new agenda for the area. It became dominant in the negotiations with private and other
public parties that were necessary to realise this planning concept.
Although the precise ambitions for major infrastructures for the while area were not
discussed in the specific subprojects domain, they played an instrumental role in defining the ambition of the local government and private parties. Because of the high
connectivity of Zuidas, and the expected future improvements, expectations of the private sector regarding the quality of the location increased during the first period. The
good connection of Zuidas with Schiphol airport and the rest of the Randstad was particularly important for them, while the municipality tried to built upon the already environmentally favourable modal split of the area in defining the program.14 An important symbolic aspect in this context is the (possible) connection of the Zuidas to
Amsterdam’s future High Speed Train (HST) stop. However, in reality, this status is far
from being secured. The High Speed Alliance (HSA), a company founded by Dutch
Railways (90%) and KLM Royal Dutch Airlines (10%), has won the concession to run
the HST between the Belgian border and Amsterdam in the period 2007 – 2022. In the
agreement between the national government and HSA, it was agreed that the latter had
the power to select the station to be used in Amsterdam (either Amsterdam Central Station or Amsterdam Zuid/WTC). HSA has decided to use Amsterdam Central Station as
its terminus, at least in the first few years (interview HSA 2004).15 The future connection of the Zuidas to the North/South subway line improves its connectivity, but ironically it does the same for Amsterdam Central Station.
Throughout the project’s initial years the interest of the private sector in the flanks of
14

There was modest support for the Zuidas project from the environmental community, especially because
of its good modal-split performance and its high-density construction ambitions (Milieucentrum Amsterdam
2000). The modal split for the area is already favourable to public transport: 40% public transport, 20%
walking/biking and 40% cars, and the expectation is that this will improve in the future when the
North/South subway line and other infrastructures have been built (2020: 50% public transport, 20% walking/biking and 30% cars, Gemeente Amsterdam 2004a).
15
This decision is contrary to the expectations voiced by project proponents in the different plans for the
Zuidas. The HSA made the decision for a number of different reasons. The current track configuration at
the Zuidas (only 2 through tracks, 4 at the station since 2007) is insufficient to accommodate the new high
speed trains that are expected to run 6 times per hour between Amsterdam and Rotterdam. On top of that,
the station is too small to have a dedicated HST platform and its general lay-out and quality level are regarded as poor. There is no railroad yard close to Zuid/WTC for the cleaning and maintenance of trains and,
finally, the connections between the station and the rest of the public transport network are seen as insufficient till the North/South subway line is realised in 2013. HSA has indicated that when the new subway line
is in operation, a new railroad yard is being built close to the station and the station is qualitatively upgraded it will consider stopping at Zuidas. However, the latter seems quite a difficult condition to fulfill. In
the case of a dock model scenario the station will be located in the middle of a construction yard for almost
15 years.
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the Zuidas was greater than expected. It was certainly the most important project driver
(Majoor 2006a). The Zuidas was successful in fulfilling the increasing demand during
the Nineties for more exclusive high quality office locations in the Amsterdam area.
(Ploeger 2004) This demand was partly the result of a series of mergers and consolidations in the financial and juridical sector, two historic strongholds of its historic economic base (Engelen 2007). The location of the court of justice in the Zuidas area in
the Eighties was an important spatial stepping zone for a clustering of law firms in the
area (see footnote 6, p.78). Occupancy rates were extremely high and different subprojects were put onto the market earlier than expected in the first years of the Zuidas development. Even recently, in a period of crisis in the office sector, the Zuidas seems to
be relatively untouched compared to other office locations in Amsterdam. This reflects
a strong differentiation in submarkets in the office sector and seems to support the argument of project proponents for the need for a top quality ‘international competitive’
location. However, the expensive dock model can only be ‘afforded’ if extreme high
land prices are realised in the Zuidas area. This automatically limits the target group for
the area to a small segment of companies capable (and willing) to pay a high price for
premises in a prestigious location. The most notable of these are companies involved in
finance, consultancy and legal services. The question remains as to whether the demand for these sectors will stay high in the long term (Centraal Planbureau 2003). Financiers and investors have indicated that their involvement in the Zuidas also depends
on the (artificial) creation of scarcity of competing high-end office locations in the region (interview Ministry of Finance). In an urban planning milieu with a weak form of
regional coordination this is a problematic issue. At the moment, there are many
competing locations and, although they do not offer the same location qualities in terms
of image and public transport accessibility, their rental prices are considerably lower
than those in the Zuidas. Moreover, they offer the same quality of car accessibility (and
sometimes even better). This issue remains an important aspect, certainly in the case of
the development of the quite inflexible dock model, since this would mean a substantial increase in the project’s office volumes.
The two major private investors in the Zuidas: ABN/AMRO and ING – both the result
of mergers in the beginning of the Nineties – had multiple roles in the development of
the flanks. They were interested in a new location for their headquarters, but they were
also actively pursuing possibilities for project development and finance in the area.
Within the different subprojects, varying forms of cooperation were set up to develop
the plans. Mahler 4 (161,000m2 offices, 37,000 m2 housing and 18,100m2 facilities) is
being developed by a consortium of Fortis Vastgoed, ING Real Estate and G&S Vastgoed. Gerhswin (40,000m2 offices, 200,000m2 housing and 39,000m2 facilities) is being developed by three consortia. Each consortium includes a financer, a project developer and a housing corporation. Vivaldi (165,550m2 offices, 88,000m2 housing and
10,000m2 facilities) is being developed by ING Real Estate, Blauwhoed and
Bouwfonds (formerly owned by ABN/AMRO).
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Figure 3.7: Map of the Zuidas Vision 2004 with the dock model: by integrating the north
and the south flanks one continuous urban area would be realized

Source: Gemeente Amsterdam 2004

3.5.2.2 Scope and strategies of actors on infrastructure investments and the possible
dock model (1995-2003)
While consensus and the rapid production of built areas typified the urban development
of the flanks, the scope and strategies of actors regarding the infrastructure investments
and the possible dock model reflect a different dynamic.
The interface between the infrastructure development and the urban development of
Zuidas became crucial after Amsterdam officially declared the dock model to be the
preferable option for further development of the area (Gemeente Amsterdam 2001).
This was more than a self-binding decision since it had ideological impacts as well. As
far as Amsterdam was concerned, the dock model was the clearest representation for
the high ambitions it had with the area and the only real way to fulfil these ambitions.
Interestingly the scope of the city government has been extremely stable since no alternatives to the dock model have been seriously considered.16 This is striking in a
16
In the 1998 Master Plan, two other models were presented: (1) expansion of the additional infrastructure
on the existing dike (+1), this was named the dike model, and (2) development of an additional surface with
urban developments on top of the dike (+2), named the deck model (Gemeente Amsterdam 1998). The
latter was never seriously considered. However, the dike model was, for a long time, the national government’s preferred option. It was dismissed by local government because it would mean an even ‘thicker’
volume of infrastructure that separates the two-sides of the project. The levels of pollution (noise and dust)
would make housing developments in the area only possible at the southernmost fringe.
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situation of grandiose uncertainty. However, the city government’s expectation was that
these studies would only weaken its own position.17 Nevertheless, the strategy based
on achieving the dock model underwent rapid development during the past few years.
We have already stated that the modes of interaction shifted towards a more cooperative and investment-orientated model and we explore this in more detail in the next
subsection. It is important to mention that the first plans for the dock model came
purely from local government which expected that it would be able to develop this solution quite independently from other actors.
Let us first introduce the spatial concept of the dock model, namely a set of 1.2 kilometre tunnels through the entire infrastructure (highway, trains, lightrail and metro)
would run and which would physically and visually integrate the two parts of the project, and almost double the space available for development to 2.7 million square metres (see Figure 3.7, p.99). Since such a solution eliminates noise and dust, the environmental problems that currently hinder housing development in the flanks of the
project would no longer apply.
Although the scope of the city government in its preference for the dock model stayed
very stable during the last years, the strategy by which it tried to realize it changed
considerably as we noticed in the previous sub section. Initially – at the end of the
Nineties – the City of Amsterdam expected revenues from the ‘air-rights’ parcels on top
of the dock to be sufficient to pay for the additional costs of the dock model, compared
to the investments that were needed anyhow to expand the exiting infrastructure on the
dike (although it was unclear what these investments would exactly be). Following on
from this way of thinking, the only thing that then had to be done was to urge the Ministry of Transport, which is responsible for national infrastructure, to plan and execute
the construction of the dock after which it would be able to pass on the additional costs
for the dock model to the city. The city government made the very important
self-binding decision that it would reinvest the net revenues from the development of
the flanks (expected at that time to be between 300 and 400 million euro) to pay for the
dock zone development.
However, things did not turn out that simple. The Ministry of Transport was not enthusiastic about the planned tunnel. Their preferred long-term investment option was to
expand the current configuration of infrastructure (highway, rail and light rail), including the station, on the existing dike. The advantages of this solution are the relatively
low costs and the possibility of investing in different phases without excessively disrupting the existing flows of cars, trains and metros. From a transportation and
cost-oriented perspective, a tunnel option only generates disadvantages.
In the negotiations with the national government, the city government referred to two
significant supporters of the dock model. Most importantly there was clear private sector interest in the form of an indicative offer made by a consortium of ABN/AMRO,
ING and NS Vastgoed on 21 December 2000. These parties offered to buy half the
parcels on top of the possible tunnel. The precise details of this offer were never made
17
This was one of the reasons why, for a long time, the city of Amsterdam blocked or delayed its cooperation on short-term improvements at the existing small Zuid/WTC station. Due to the new offices in the area,
the station was in serious need of extra capacity for trains and passengers. However, the municipality feared
that short-term improvements to the existing dike-level station would diminish the chances for an investment in a dock model (including a fully new station then) later.
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public. Although the city government always used this offer as proof of the financial
and economic strength of the project, other respondents referred in our interviews to
the poor ‘deal’ that the private actors offered the local government. This observation
reflected a wider problem, namely that in this very politicized operational domain,
there was hardly any agreement on ‘hard’ facts, nor was it possible to get very accurate
estimations on future economic potential of the dock. The expected lengthy construction time would mean that it would only be possible to put the first buildings on the
market after approximately 15 years.
However, the proposal for a dock model was not only supported by market actors but
by the Ministry of Spatial Planning as well. In 1997, this ministry selected Zuidas as
one of the six projects of the Key Projects policy to support high-density and
mixed-use development around future High Speed Train stations (Ministerie van
VROM 2000; 2002; Majoor and Schuiling 2007).18 Key Project selection meant that
Zuidas would be treated as a national priority via a grant to finance certain
non-profitable (public) parts of the project. The policy backed the plan for a dock
model at the Zuidas location because it was expected to contribute strongly to the ‘spatial quality’ of the area. However, the Ministry of Spatial Planning was a rather powerless national government supporter. It had only a small degree of influence on the
processes of decision-making on the Zuidas because (1) the initially proposed additional subsidy of 70 million euro for Zuidas was very small compared to the total investment costs of the project and (2) the status as a Key Project – officially a national
government-wide policy – only marginally influenced the positions and involvement of
other departments in the project, most importantly the Ministry of Transport.19
The result was a stalemate which lasted a number of years with regard to the decision-making relating to the expansion of the infrastructure and the feasibility of the
dock model. However, this changed from 2003 onwards, once the city government and
the national government, under impetus of renewed interest from the business sector,
started to alter their strategies.
3.5.2.3 Towards an integration of scope and strategies
In 2003, it slowly became clear to the municipality of Amsterdam that it had to change
its strategy. This was especially necessary when the local government found out, after
different internal assessments, that it had overestimated the capacity to compensate for
the additional investment costs of the dock model. It became clear that there were considerable uncertainties as regards the benefits. This was supplemented with different
worrying national and international reports about a consistency of cost overruns in
‘prestigious’ infrastructure projects (Flyvbjerg, Bruzelius and Rothengatter 2003;
Commissie Duivesteijn 2004). This was confirmed by a very critical cost-benefit
analysis of the plan by the Netherlands Bureau for Economic Policy Analysis that
18

These six projects had to provide important incentives to the physical and economic structure of the
country, by (1) providing new employment, (2) leading to improved management of the growing mobility,
(3) producing a more intensive land use policy around the station and (4) improving the socio-economic
vitality of urban areas (Ministerie van VROM 2000, p.13).
19
The allocation of the total grant of 245 million euros reflected the traditional redistributive character of
the Key Projects program. Although the proposed building program of the Zuidas is larger than the sum of
the other five projects (located around the stations in Rotterdam, The Hague, Utrecht, Breda and Arnhem) it
was only allocated 28% of the subsidy.
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forecast a deficit of 800 million euro (Centraal Planbureau 2003).20 Together with the
huge unknown financial risks the city government faced in the upcoming decade because of the construction costs of the North-South subway line, it became clear that
another strategy needed to be pursued to make the dock model a reality (interview Municipality of Amsterdam 2004).21 Instead of a being a client (and partly a subsidiser) of
a national infrastructure project with major local consequences, the municipality
changed its position in order to try and create a partnership with the national government and a more extensive range of private investors to realise a project in which the
costs and benefits would be spread among a wider range of actors. Amsterdam realised
it needed to broaden support at national level to foster a breakthrough on the issue of
the dock model, with regard to which functional transportation criteria ‘overpowered’
and frustrated the plans for area development.
There were two main concepts that stimulated the integration of the different operational domains: (1) a growing awareness of the importance of the development of the
Zuidas for the national economy, and (2) a growing interest from both private parties
and the national government to experiment with public-private partnership in large development projects.
As regards point 1, during the course of a relatively long economic recession, the goals
of the Ministries of Economic Affairs and Finance acquired closer links with the development of Zuidas and finally Amsterdam was getting more successful in underlining
the ‘national importance’ of the development of Zuidas. First there were the goals of
the Ministry of Economic Affairs which, during recent decades, has often produced
policy documents on the spatial-economic development of the country. In this period of
economic decline and growing attention for issues of ‘competitativeness’ it has started
shifting its focus away from the traditional redistributive regional economic policies
and towards the support of ‘spaces of opportunity’, i.e. spaces that are already experiencing favourable economic growth, especially in the Western part of the Netherlands
(Ministerie van Economische Zaken 2004). For the Amsterdam region this means particular attention (and probably money) for Schiphol Airport and the Zuidas and improved highway connections (interview Ministry of Economic Affairs 2004). This was
also supported in a policy advice of the VROM-council [VROM-raad] an influential
20
The report by the Netherlands Bureau for Economic Policy Analysis (Centraal Planbureau 2003), estimates an investment of 1.6 billion euro for infrastructure and an additional 850 million euro for preparation
of the sites for construction. Total revenues are in sale of land (1.1 billion euro), an increase in value of
offices on the tunnel and the direct surroundings (450 million euro) and benefits for local and regional traffic (together 100 million euro) (all 2003 prices). This creates a deficit of 800 million euro. The same method
results in a deficit of 500 million euro if the infrastructure were to be built on the existing dike level. It is
interesting to note that recent numbers that were produced by the independent negotiator show a much
smaller deficit.
21
The North-South subway line will connect the Zuid/WTC station directly with Central Station and Amsterdam North (see: Figure 3.2, p.73). The latest forecasts are that the line will start operating in 2013 and
construction is currently underway on different locations. Although most investment costs for the line are to
be met by national government, this is a fixed subsidy, meaning that the City of Amsterdam holds the risk
of any additional construction costs. This has resulted in considerable anxiety within the city government
since the line passes right underneath the historic core of the city and some very difficult stations have to be
constructed. The city government tried to insure the risks, but this turned out to be too expensive. The only
‘solution’ now is a strict cost control and, as far as the city government is concerned, to keep its fingers
crossed that the operation will stay within budget.
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government advisory body on housing, spatial planning and the environment that was
published in that same period (VROM-raad 2004).
As regards point 2, in a period of severe public spending cuts, the Ministry of Finance
wanted to encourage the use of public-private partnerships in urban development and
other spheres of governance. Both the national government and the most involved private actors (especially ABN/AMRO and ING) started to identify the Zuidas as a prime
opportunity to set up a financial partnership between national government, local government and the private sector (Interview Ministry of Finance 2004). This also reflects
a general trend of growing interests of the private financial sector to invest in
large-scale development projects (Torrance 2007).
In both cases the influence of the business sector was of strategic importance. On the
one hand ABN/AMRO and ING, as two of the largest Dutch firms, publicly and privately voiced their ‘patriotic’ concern about the dire state of the Dutch competitive position if Zuidas would not be fully developed. On the other hand they were more than
eager to join an innovative public-private development corporation, to get experience
in these kinds of developments and to safeguard the prestigious development of the
area which already hosted their two corporate headquarters. A senior official from the
local government revealed the importance of the direct involvement of ING and
ABN/AMRO in the discussions with the national government. According to him, these
actors have certain lines of communication and influence that eventually led to a breakthrough at the highest levels of the national government. Due to their intention to invest
in the area, the Prime Minister and the Minister of Finance (and Vice-Prime Minister)
have been personally involved with the topic. Both men have visited the project and
expressed their interest in the successful development of the project, with the dock
model as the preferred option (interview Municipality of Amsterdam 2005).
One of the consequences of this process of integration was that at national government
level, an interdepartmental working group was formed with representatives from the
ministries of Spatial Planning, Transport, Economic Affairs, Internal Affairs and Finance. Leadership in this complicated policy issue improved, both at the level of politicians and civil servants, due to reorganisations at national level. Senior officials at national government level admitted a dominance in governance processes of the contrasting views of the Ministry of Spatial Planning (that stands for ‘spatial quality’) and
the Ministry of Transport (that stands for functional and efficient investments). Within
national government, the conviction grew that it was necessary to change strategies to
prevent the continuation of the stubborn behaviour of actors. The lack of a strong regional governing body has already been mentioned before. But in the recent more
comprehensive effort set up by the independent negotiator even the provincial government of North-Holland has shown an interest to actively participate and invest in a
public-public-private partnership in order to develop the area (interview province of
North Holland 2004). The results of these developments were that the scope and strategy of parties started to change. Slowly a joint focus on the potentials of the area as a
new competitive location for offices, housing and facilities of national importance
started to prevail over the fragmented (or absent) positions from the earlier period.
However, this was no guarantee for quick progress. The dock model project was too
complex and, in a way, still too expensive and risky. However, one of the concrete results of the process of integration was that a wider range of public parties was willing
to cooperate financially in the Zuidas project. Moreover, due to the Brinkman process,
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investment costs in the dock were reduced by introducing a new layout for the tunnels
while certain potential revenues were increased.22 An overview of the investments and
expected revenues can be found in Table 3.4 (see next page).
Figure 3.8: New proposal for the dock model. By building tunnels on top of each other
development speed increases and the middle zone can be used for car parking

Source: Zuidasdok

During 2006, an intensive process was initiated which involved interested private parties, the local government and the national government whose aim was to further specify the ‘scope’ of the Zuidas Company, and more specifically the development of the
dock zone (Tweede Kamer 2006). During this process, which was closed to outsiders,
intensive sessions took place with a view to recalculating all the aspects of the infra22

Building the vehicle tunnels on top of each other reduces the total use of space for tunnels, making underground parking facilities possible in the centre area of the dock. It also allows for a speeding up of the
building process (see Figure 3.8).
One of the ways to increase revenues involved are the so-called zero coupon bonds. These are bonds which
do not pay periodic interest payments, or so-called ‘coupons’. Zero coupon bonds are purchased at a
discount from their value at maturity. The holder of a zero coupon bond is entitled to receive a single
payment, usually of a specified sum of money at a specified time in the future (www.wikipedia.org). In this
case the zero-coupon bonds are issued against the guarantee of future land lease incomes.
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structure dimensions of the plans and further optimizing the area’s urban potentials.
The first results seems to be that the private parties – including the new ones that only
joined the process from 2006 onwards – were quite satisfied with the concept of new
urbanity which the city government wanted (interview Municipality of Amsterdam and
different representatives of private parties involved 2007). However, there were also
signs that certain aspects of the new urbanity concept would come under severe pressure. More specific details on this issue can be found in the next section when we investigate the social norms on new urbanity at the Zuidas location.
Table 3.4: Financial overview of the investments and expected revenues in the Dock
model in millions of Euro (2006 prices, Net Present Value)
Investment costs
Infrastructure
Ground production dock
Ground production flanks
Total costs

1,873
138
740
2,751

Expected revenues
1: Ground revenues on dock
1a: Dock zone
1b: Composer
2: Ground revenues flanks
3: Zero coupon bonds
Total revenues

837
331
506
1,161
154
2,152

Government subsidies
1: Ministry of Transport
2: Ministry of Spatial Planning
3: Province of North-Holland
4: Amsterdam Regional Government
5: Municipality of Amsterdam
Total contributions government
Result

479
127
75
61
42
784
185

Source: Tweede Kamer 2006, p.8

3.5.2.4 Conclusion on rules that affect the scope and strategy of the participants
The processes relating to the development of the Zuidas are ongoing and are currently
even more complex than before due to the possible creation of the Zuidas Company.
The question is what kind of rules that affect the scope and strategy of participants can
be distilled from these very active operational domains?
The most important conclusion is that there has been a slow integration of scope and
strategy from parties, in the direction of a joint understanding of the importance and
potentials of the area’s development. Table 3.5 (next page) shows a very schematic
overview of the development of the initial situational frame of actors and their development till 2007.
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The plans for Zuidas have evolved from an orientation towards a new business park to
one that focuses on a new city centre. Different goals have been reconciled and a potential mutual surplus value has been reached in the planning concept of new urbanity.
This ‘buzzword’ appealed to the private sector that initially wanted a high-density
office district. It appealed to the public sector for several reasons. It fitted in with the
overall spatial policy aim of the city of Amsterdam for a more effective utilisation of
space and a concentration of urban uses within the city boundaries (Gemeente Amsterdam 2003). It created the potential for a rather substantial addition of housing units and
it is a possible long-term spatial recipe for the optimisation of land revenues in the area,
needed in order to pay for the dock model. In theory, the concept is also appealing to
wider groups in society because it has the capacity to open the area up for uses other
than the ones currently present (predominately offices). The business community, in
first instance mainly ABN/AMRO and ING, began to interpret the concept of new urbanity as an opportunity to the fulfilment of their goals as well, especially because it
important asset in the high-end office market. We can thus conclude that an important
initial rule that affected the scope and strategy of the participants was the focus to optimise the urban potential of the area.
Table 3.5: Development of the situational frame of the most important actors
Private actors

Initial situational frame
A few pioneering investors are
interested in exploiting the private investment opportunities in
the Zuidas

Development (till 2007)
Ambition to realize an international
competitive top location for offices,
housing and facilities supported by
more strong national players

Municipality of Amsterdam Facilitating market interest,
building up concept of new urban area

Strong focus on economic and urban aspects of Zuidas. Dock model
as the preferred option. Future
participant in Zuidas Company

Ministry of Transport

After the integration process the
plans to expand the capacity of road
and rail in the area in a dock is officially being supported

Interested in expanding the
capacity of road and rail in the
area on the existing dike, unrelated to urban development
plans in the area

Ministry of Spatial Planning Selection of Zuidas as potential
HST station. Small subsidy
available to realize additional
urban qualities
Other government agenLack of involvement
cies

Social and civic groups
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Lack of involvement

Agrees to contribute more subsidies, supports the concept of a
Zuidas Company
Ministry of Economic Affairs, Ministry of Finance, Provincial Government of North-Holland and Amsterdam Regional Government started
to get involved in the Brinkman
process. Emphasis on the importance of Zuidas for the national
economy grows
Rather underdeveloped. Not much
protest, not much interest either.
Some small social and civic initiatives
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We identified a process wherein the scope and strategy of this relatively contained
city-business domain started to integrate with the national government and wider economic interests. An important additional rule that affected this was a growing emphasis
on the Zuidas as an important business location for the Dutch economy. The concept of
a joint development model potentially unites different public and private actors on
some basic general rules of development, but it also create new tensions. On the one
hand, all parties will now gain if the investment on the infrastructure is effective and
does not exceed estimations. In a previous situation this was mainly a concern for the
Ministry of Transport. All the parties that participate in the Zuidas Company also gain
if the development potentials of the dock zone and the rest of the area are maximized.
Although this has always been a concern for public and private parties involved in the
dock zone proposal, for the flanks this was mainly a concern for the local government
Due to landownership it could reap the benefits of additional development.23 Potentially much more collective pressure could develop to maximise the value of the remaining parcels of the Zuidas to create a more profitable joint development.
This last point obviously creates an interesting link with the ambition to create a new
urban area. In the conclusion of section 3.5.1, we have already stated that the public
parties, and especially the municipality of Amsterdam, are entering a situation of multiple roles and – potentially – multiple conflicting interests as well, especially regarding
the ambition for new urbanity. This is something we explore in the next section more in
detail. Finally, it is quite remarkable that, although the common scope and strategy of
different public and private actors seems to be converging towards an appreciation of a
rather strong form of new urbanity in Zuidas, the operational domain in which visioning is taking place and decisions are taken is mostly closed off from public involvement and public scrutiny. The enormous financial pressure associated with balancing
the books in the case of the financially very risky dock model could lead to even more
closed door dealings in the future. It would be interesting to explore whether, in such a
situation, a social norm on new urbanity can be performed in Zuidas.

3.6 Social norms on new urbanity in Zuidas
The previous section analysed the rules that constitute and influence the operational
domain of the Zuidas project. We introduced the relevant actors, their scopes and
strategies, the way they interacted and the changes in all these areas throughout the
project’s history. In this section we specifically focus on the ambition for new urbanity.
We have already noted that this ambition played an important role in the strategic and
operational aspects of the project. In this section we investigate to what extent new
urbanity has evolved into a social norm, which influences and possibly even alters actor behaviour. To do so we first investigate the ambitions written down in the policy
reports that were produced in the first stages of the project. Then we observe the materialization of these ambitions at the micro-level of the first real building project. It is
important to make a distinction between the development of the flanks – where we can
actually assess some of the first newly-built parts of the Zuidas – and the central dock
23

Amsterdam is somewhat limited to maximize the developments in the flanks because of guidelines in the
Provincial structure plan. However, the Province will possibly also join the Zuidas Company in the future.
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zone. In the latter area we can only assess a hypothetical future situation on the basis of
conditions.
In this section we provide answers to the following two questions posed in chapter two:
- As regards the ambition for new urbanity: to what extent is this ambition normatively
reflected upon and validated in the operational domain of Zuidas?
- Are there processes of change in dominant social norms perceivable which are related
to this issue, as hinted at in the literature? Is there a change in group composition, an
increase in power of actors holding the norm for new urbanity, a charismatic norm
entrepreneur or a change in the positive externalities for new urbanity as perceived by
the participants?
Although frames and rules structure the action situation at a context level, they do not
generate in a satisfactory answer to the question of why actors are following (addressing) certain rules (and not others) in behaviour at a micro level. With the concept of
social norms we expanded our analytical toolkit to include a more normative instrument so as to understand this level. Social norms are social rules of conduct. They represent a form of consensus in a social system that a particular form of behaviour is appropriate in a certain situation. The concept of social norms thus adds a normative dimension to (the analysis of) behaviour (see section 2.5 for an introduction to this concept).
Figure 3.9: Construction of the Mahler 4 project

3.6.1 Ambitions for the development of new urbanity in Zuidas
What exactly are the ambitions for new urbanity at the Zuidas location? The (evolving)
goals of the city government of Amsterdam as regards the Zuidas project are presented
in a master plan for the area and a series of updates to this document or studies (Gemeente Amsterdam 1998; 1999; 2001; 2004a). The master plan outlines the overall
development strategy and the conditions for the development of the different subprojects. The goal of the city government is to create a new urban centre with international
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allure around a node of mobility, namely the Zuid/WTC station. As mentioned before,
the new urbanity planning concept started to play an important role in materialising
these ambitions after 1998. The introduction of the concept of new urbanity not only
meant the addition of a 1.1 million square metres housing program (approximately
8,000 units), but also the inclusion of a soccer club in the area (5 soccer pitches). The
goal is also to earmark twelve percent of the program (485,020m2) to facilities. At the
level of the specific subprojects these proportions could differ. At the micro level of the
individual projects the ambition is to create multiple-use buildings with facilities and
shops at the ground level and a mixture of offices and apartments at the higher floors.
The urban character of the area should be completed through specific attention to public spaces, a dominance of pedestrian zones and high-quality architecture. The most
recent proposals for the dock zone identify the area around the expanded public transport station as the core of the urban area.
A first quantitative and qualitative assessment of the built environment of the completed parts of Zuidas shows, however, that these ambitious proposals have only marginally been implemented in the first projects. Up to now the Zuidas has developed
predominately as an office location (see: Table 3.6). The only non-office functions in
the central area of Zuidas are a couple of supporting facilities in the form of cafes and
restaurants, and some small shops in the WTC building. In the first years, no housing
has been realized.
Table 3.6: Building program of the Zuidas project (in square metres)
Realised in 2004
Construction phase
Preparation phase
Study phase (medium term)
Study phase (long term)
Total Zuidas, excluding Free
University
Free University
Total development potential

Housing

Offices

Facilities

Total

37,700
170,000
93,750
772,250

137,000
111,600
174,250
78,000
620,750

7,500
18,600
75,170
43,800
163,450

144,600
167,900
419,420
215,550
1,556,450

1,073,700
18,000
1,091,700

1,121,700
50,000
1,171,700

308,520
176,500
485,020

2,503,920
244,500
2,748,420

Source: Gemeente Amsterdam 2004a, p.20

3.6.2 First projects in the flanks: WTC extension, Mahler 4, Vivaldi and Gershwin
Although ambitions for new urbanity in the first subprojects of the Zuidas flanks have
not been realized in a very convincing manner till now, it is too easy to conclude that
there is simply a discrepancy between the general ambitions and the normative reflection of this ambition in concrete plans. When we investigate Zuidas’ built environment
today we can conclude that the vast majority of developments have been new office
buildings. The only (partly-) developed area with a more mixed program is Mahler 4.
This area can therefore be identified as the clearest attempt yet to realize new urbanity
at the Zuidas location. However, the final program of Mahler 4 is still rather office-oriented and consists of 166,500m2 offices, 41,900m2 apartments and 26,563m2
facilities. The total area is expected to be completed in 2009. This subproject occupies
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Figure 3.10: New public spaces in the Mahler 4 area

a very strategic spot in the Zuidas program, in the central zone, next to the station. The
area, designed by well-known international architects has, as yet, failed to create a real
urban atmosphere. Initial observations hint at a series of unfavourable situations in the
area. Not only is the program still mainly office oriented, most of the ground floors of
the buildings have no public uses.
The public space between Mahler 4 and the ABN/AMRO tower is certainly too large at
the moment, and lacks usage, especially after office hours. The urban fabric consists of
massive blocks that give the area a quite interesting ‘skyline’ from a large distance, but
seem to work less advantageous from the pedestrian level up close. At the moment, the
area is quite isolated. It is surrounded by building sites, the huge ABN/AMRO tower
and the infrastructure bundle and is still totally unrelated to the rest of the built environment in the area. There are no pedestrian or biking routes through the area. The
huge offices create a lot of shade and wind and certainly do not create the typology of
an urban place satisfying the conditions of urbanity promoted by Lynch and Salet as
presented in the first chapter. It is certainly not functioning very well for a project with
the clearest urban ambition in the Zuidas till now (see Figure 3.10).
The ambition to realize new urbanity is reflected much less clearly in two other subprojects that have been actively developed in the last few years. The renovation and
extension of the World Trade Centre at the north of the station has resulted in the addition of 62,000m2 of additional office space. In front of the station, between the different
parts of the WTC, the new Zuidplein (South square) has been realized, that also contains some ground level facilities for office workers, such as small shops and cafes. The
square itself has been paved with expensive materials and trees in an attempt to make it
a nice place to stroll around and eat lunch. However, although it is busy during office
hours, it gives a very deserted and un-urban impression after office hours and during
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the weekend when the facilities are all closed. The Vivaldi office area in the south-east
corner of the project adds to this impression. It is an existing office area which is being
incorporated into the Zuidas project with the ambition being to restructure and intensify it. The area is to provide space for 265,500m2 of new offices and 700 apartments
(88,000m2). At the moment, this area is still undergoing development. Although it is
more closely linked to existing built-up areas it gives a very un-urban impression as a
collection of rather unrelated large office buildings.
Two individual office buildings dominated the Zuidas in an early phase, namely the
new headquarters of ING and ABN/AMRO. Both buildings are architectural icons,
though very different. While the ABN/AMRO building is a classical headquarters-to-impress, the ING is much smaller and quite odd in shape. It appears to be a
building intended more for representative activities (see Figure 3.12, p.113). What both
buildings have in common, however, is that they do not enhance the vision of new urbanity at all. Both are individual buildings, almost unrelated to their environment and
hardly accessible. The interface with public space is in both cases a hard security situation. It is quite remarkable that the two private actors that support the urban ambition
of Zuidas the most on paper are located in these buildings.
We therefore observe that the transfer of the ambitions from the drawing board to the
urban reality in the first building projects on the flanks of the Zuidas is still rather unsuccessful. Some promising investments are planned for the future however, like new
educational facilities and a newly designed museum. Another important proposal is for
a large-scale retail complex in the area around the station, if the dock model would be
realized. Previously, this has always been politically blocked due to the fear that it
would reduce retail in the adjacent neighbourhood centres. However, it was reintroduced during the recent process to set up a Zuidas Company. Nevertheless, a shopping
centre does not automatically lead to a successful urban place (as we will find out in
the chapter on Copenhagen).
The obvious question is whether the lack of new urbanity in the current realized building projects of Zuidas is just a matter of having to ‘wait for the things to come’ (the
dock model, the first large housing scheme at Gershwin etc.), or whether the current
failing points to deeper flaws? At first sight, it appears that the ambition for new urbanity, although heavily present in the plans, has not developed into an enforced social
norm as yet. One of the reasons might be a technical one, for example that different
environmental laws have made it impossible till now to realize large housing concentrations close to the central infrastructure bundle (Engelsdorp Gastelaars 2005). However, whether it is only a matter of technical or juridical obstruction, or a deeper discrepancy between macro level intentions and micro level behaviour is unclear. It could
also be that it has indeed developed into a social norm, but that this has not yet been
reflected in physical objects.
The literature we introduced in chapter two indicates that there are several conditions
that can trigger a change in dominant social norms. The aspects referred to were a
change in group composition, an increase in the power of actors that hold the norm for
new urbanity, a charismatic norm entrepreneur, or a change in the positive externalities
for new urbanity as perceived by the participants. If we start by presuming that there
was no social norm for new urbanity in the initial phase (only intentions by some actors), we can then investigate these conditions to achieve a better understanding of
changes and expectations for the future.
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Figure 3.11: Artist impression of the new central area of Zuidas

Source: Gemeente Amsterdam

If we investigate the short history of the project, there are hints that there have been
changes in some of these conditions, although their influence on the ambition for new
urbanity remains largely ambivalent. The group composition has certainly changed in
recent years with the addition of more private actors and more support from a wider
range of government departments. Although their involvement in the first place was
mostly based on the expected economic potentials of the area as an office location, they
have till now all underlined the ambition for new urbanity that was formed in previous
years (various interviews with public and private actors). What is certain, however, is
that the actor originally most supportive of new urbanity, the municipality of Amsterdam, is losing power in the new constellation being set up to implement this ambition
directly. It is going to become even more dependant on private investors since they will
not only dominate investments (as they did already), but also have a much bigger say
in the area’s general direction of development. It will therefore come down to the private actors more than was so in the past. Although still quite speculative, due to the fact
that the processes are in their early days, it seems that this has the potential to support
and hamper the conditions for new urbanity.
A possible supportive condition for a future enforced norm on new urbanity seems to
be related to the stronger positive externalities of new urbanity. During interviews with
representatives of private parties, all of them underlined the economic and social importance of a mixture of functions in the area. They agreed that only a mixed use environment can create the highest land revenues in the long term. This would strongly encourage actors to invest in this ambition, even without any government pressure.
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However, there are certain comments we need to make. Firstly, there seems to be a
clear difference in interpretation between private parties as regards the precise meaning
of new urbanity, which may be quite a long way removed from the original intentions
of the municipality, and the definition we gave in the first chapter. During recent interviews we also noted a more privately oriented focus on mixture by some parties, with a
strong emphasis on profitable exclusive uses (high-end shops, high-end housing),
rather than a more diverse mixture. This relates to a second unsolved issue for the future. Although there might be a growing consensus on the social and economic virtues
of new urbanity as a planning concept in the long term, there is still the issue of
free-ridership in the short term. Without a strong social norm or other kind of influencing mechanism one can expect that certain investors can possibly benefit from investments by others in a mixed use development – mostly more expensive and complicated
in the short term – while they develop a monofunctional (office) development next
door and reap higher rent prices due to the more urban environment in which it is accommodated. These kind of processes could eventually frustrate the whole development and lead to a situation with no actors willing to ‘make the first step’ to innovate.
The latter argument leads us to two possible and related other conditions that may have
a negative influence on a social norm on new urbanity in the future. The first is the
quite introverted business-oriented operational governance setting of the project with a
lack of connectivity to the social, civic and cultural domain. An initial response would
be to expect that this situation will continue or even become more extreme should a
Figure 3.12: ‘Trophy-architecture’ at the Zuidas: The iconic ING building
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predominantly privately-operating Zuidas Company assume control of the whole operation. Although actors in this domain are mostly not involved in decisions on urban
investments (with the exception of arts facilities) they are certainly capable of preventing the operational domains from becoming rather one-dimensional with a strong
real-estate and short-term profit orientation. Social norms are voiced and enforced in
social situations in which individuals (or actors) react to each other’s behaviours. If
proposals for the future Zuidas plots are only discussed in purely closed and private
settings, we expect it to be a lot less likely that social norms on new urbanity will be
enforced. However, this is also clearly dependable on which private parties are present
in this operational domain. If they are all short-term hit-and-run developers and projects are planned and developed quite independently, this will also have a negative influence on the likelihood of enforcing a social norm on new urbanity. The selection of
private actors – by the private led Zuidas Company – is therefore very important.
In addition to these possible negative conditions related to the framing and operational
domain of a future Zuidas Company, there are also ‘material’ concerns about the costs
of the preferred dock model that may negatively influence the ambition for new urbanity. It is not unrealistic to expect that the construction of the dock model will become so
expensive that an even greater pressure will exist within the Zuidas Company to maximize profits on the dock zone and the remainder of the flanks. This can certainly have a
negative effect on possible investments that could enhance urbanity, like a mixture of
income groups for the housing program, support for the location of social and cultural
facilities and the realization of an attractive public space. In such a situation it will be
interesting to investigate the behaviour of the city government. It was always the most
outspoken supporter of new urbanity. It seems that its long-awaited dock solution is
coming closer to becoming a reality. Ironically, this could well be at the expense of its
urban intentions that it wanted to realize with this solution. As regards the recent plans
for the Zuidas Company, a process to optimise land values further to make the dock
model possible is not unlikely, and could possibly polarise the situation if certain public
goals (like social and affordable housing) and other (cultural) uses that could create an
urban character are removed to reduce costs or improve revenues. The underlying
problem is that, in such a situation, the local government is itself forced to act in a very
businesslike manner to help make the dock model possible.
All these comments are quite speculative. However, regardless what measures and
policies will be proposed, it is certain that a more private oriented governance domain
will influence the conditions for new urbanity in the Zuidas in the future. It is in this
setting that the innovative planning concept of new urbanity really has to prove its
value.

3.7 Conclusion
In this chapter we studied the following key scientifically-oriented research question:
As regards the initial ambition for new urbanity, how can we understand the dynamics
between the connectivity of Zuidas in the metropolitan action space, the systems of
rules that structure operational domains and social norms?
We can conclude that, above all, the Zuidas is still a project under development. In its
relatively short history, the project has gone through different development phases. The
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project’s initiators always refer to flexibility as a crucial strategy for development. This
seems especially necessary for a project with a building period of approximately thirty
years. Therefore, one could even argue that the Zuidas is not a project which fits into
the traditional definition of a geographically contained and time-bound physical transformation. Instead, the project is a rather loose framework for a continuous transformation alongside the southern Amsterdam ring road, through the execution of various
smaller projects. Once the last parts of the project have been finished in around 2030
(according to current forecasts), the first parts will probably be undergoing some form
of reconstruction in a process Schumpeter calls creative destruction (Schumpeter
1942).
The exception to this flexible mode of urban transformation is the proposal to overcome the infrastructure bundle by building the dock model. On the one hand, this plan
helped to define the project’s ambition and generated a lot of attention. On the other
hand, and in contrast to the development strategy of flexibility, it added a very inflexible aspect to the project. However, the ambition to build the dock model eventually
helped to open up the quite introverted strategic framing and operational domain of the
project and drove the city of Amsterdam into a wider partnership to realize its ambition,
although without a strong connection to the social, civic and cultural domain as yet.
The Zuidas project has many aspects that harmonise with projects assessed by critical
scientific scholars as the result of neo-liberal policies and ‘new urban politics’ (Moulaert, Rodríguez and Swyngedouw 2003). The Zuidas is a very large undertaking, with
a strong business orientation. Some new governance structures designed to facilitate
private investment are being set up to enable swift decision-making. Nevertheless, the
project has another interesting ambition as well since it can be seen as an interesting
example of a situation in which a government accommodates business interests but
also tries to reposition itself vis-à-vis the business sector, both in the goals it is striving
for and in the internal government processes designed to implement these goals. The
ambition is therefore to safeguard certain public goals and to create an added value.
The still rather undefined ambition for new urbanity has developed into a buzzword for
this.
For the city government, the planning concept of new urbanity was initially appealing
because it opened up the possibility of combining office development with a large
housing program. The scarcity of adequate building locations in the region forced Amsterdam to optimise its land resources, and this underused strip seemed to be an attractive zone. The private sector eventually embraced the concept as appealing because
high-end office areas distinguish themselves from other office locations not only because of their location, but also because of their embeddedness in more urban environments with a diversity of facilities like restaurants, cultural venues, kindergartens,
hotels, temporary furnished housing, etc. The business sector therefore became more
open than before to accepting changes in the plans aimed at more mixed use. A positive
factor from their perspective was also that the yields on housing development in the
higher segments of the market almost equalled those on offices. However, an investigation of the results of the first parts of the Zuidas that have been built shows that they all
concern purely commercial space, namely a collection of office towers alongside a
highway, with mainly deserted public spaces in between. The central question is therefore to what extent the conditions are being created in the Zuidas area to implement
these ambitious goals?
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In this chapter we studied to what extent the strategic framing and the operational domain facilitates these ambitions and to what extent they have been normatively reflected upon in the first concrete building projects. Our conclusion on this point has to
be ambivalent, and this is not only because a lot of the project processes are still ongoing. Despite the outspoken commitment of the city to a strategy of quality, the first
building projects can be regarded as an expression of the persistence of conflicting
frames and preferences within the planning process, and of their possible influence on
the project’s future. Governance processes related to the Zuidas are ongoing and this
makes it hard to draw any definitive conclusions. Because of the dependency on the
dock model, and therefore national government intervention to create a real new urban
centre, the success of the concept of new urbanity in the local government-business
sphere and the master plan still remains somewhat superficial. While some conditions
for the future of the Zuidas as an urban place have improved, others have become more
worrying.
On the positive side, the integration of the strategic frames on the urban development
of the area and the infrastructure development has created the opportunity for a more
comprehensive vision of the area’s urban potentials. It has opened up the operational
domain to new actors that have the capacity to support this ambition. Having the Ministry of Economic Affairs on board means potentially better conditions exist to integrate Zuidas as an economic development strategy for the Netherlands which will help
to attract businesses wishing to establish international headquarters. However, it is
Figure 3.13: New square in front of Mahler 4
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clear that this capacity also depends on a lot of other non-spatial variables (Tordoir
2005). The Ministry of Finance has been instrumental in setting up complex public-private partnerships. Support from the Provincial Government of North-Holland
and the Amsterdam Regional Government potentially increases the regional awareness
and support for the project and could lead to additional public investment and the implementation of policies that support its development. The more connective framing
has resulted in the potential for more public investment in the project and greater and
more diversified interest on the part of private investors. All this has made the proposal
for the dock model, which is seen as a physical prerequisite for new urbanity, a lot
closer to becoming a reality. If this is to be developed in the future, the basic physical
conditions have been created for a very densely developed urban area around an important public transport hub.
There are, however, three main negative conditions regarding the possibility for a social norm of new urbanity in Zuidas in the future. They are related to the processes of
connectivity to the metropolitan action space and the functioning of the operational
domain as studied in this chapter. The conditions in question are, (1) the lack of connectivity to the social, civic and cultural domain and their lack of presence in the operational domains, (2) the pressure on the economic dimension of the development in
the operational domain, and (3) the current lack of urban functions and a current sign of
a social norm on new urbanity, leading to an ‘image problem’.
As regards point 1, the lack of connectivity to the domain that might enhance most directly the (current) urban character of Zuidas is still underdeveloped. Although the
framing of Zuidas has become more comprehensive over the years, this step has not yet
been taken convincingly. The question is whether this is only a matter of time, or
whether this is a deeper problem. There are multiple dimensions to the issue of connectivity to this domain. It has a physical aspect in that, up to now, there has been hardly
space in the buildings of Zuidas for small-scale economic functions, for cultural activities, for social places, for a place for this domain to settle and infiltrate the urban fabric.
The current urban design with large-scale office buildings has not, for example, made
this area rival the historic urban environment of the inner city. On the other hand it is a
symbolic connectivity that is lacking. Zuidas has hardly been framed as an exciting
contemporary cultural place. Its transformation is rather clinical, technical and reflects
the closed professional circles in which it is discussed. The lack of existing (historic)
buildings was generally seen as an advantage in an early stage of the project, but now it
also seems to hamper development in a more strategic way. Zuidas is a place with almost no history and with no cultural connotations.
As regards point 2, it seems that, in the case of the public-public-private Zuidas Company to be set up in the future, there will be even more focus on the financial revenues
of the development. The dock model is extremely expensive and very risky. All the
parties stand to gain if the financial performance of the Zuidas Company improves.
This may be at odds with the creation of a more urban development, with a distinction
between different functions and categories of revenues. It might be that the rules that
structure the operational domain will become (even) more unreceptive in the future to
investments which might enhance the urban character of Zuidas but which are not capable of paying the high rents in the area.
As regards point 3, one can state that the current results of the Zuidas development are
hardly urban. Optimistically one could point to different small scale initiatives that
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have been set up in the current office-dominated program for the realization of interesting urban content in the area. Small investments in a public art program and an art
centre have been made. A new museum will probably open in a couple of years, as will
a new theatre. Some new restaurants and bars have opened in the area recently, leading
to more activity during and after working hours. Though these are small signs of a programmatic move away from pure office functions, it is safe to conclude that, in its first
ten years, the Zuidas has failed to create a strong urban feel. Neither have important
(public) investments been made that could underline its urban ambition. At the moment,
people do not regard Zuidas as either an urban place, or a potential urban place. Some
of the office buildings that have been realized, especially the centrally located
ABN/AMRO building and the new huge blocks of Mahler 4 make it questionable if
this perception can change. Moreover, these areas are not properly connected to the rest
of the city, either visually and physically. Currently it is this ‘urban’ experience that is
associated with Zuidas by a wider public. Obviously this can only change by means of
concrete results. However, it seems clear that there is still a lot to prove in this respect.
Figure 3.14: The Zuidplein during the day
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“Ørestad is not a decision taken with your brain, but with your heart. Therefore you
either hate it or you love it”.
(Dan Christensen, ‘intellectual father’ of the project)
“I know about planning failures, and about projects people have a lot of problems with.
But I do not know a project with regard to which everybody not hired for the project
thinks it will not work”.
(interview with David Rehling, journalist at the Informationen newspaper and former
president of the Danish society for the conservation of nature)

CHAPTER 4
COPENHAGEN ØRESTAD1
4.1 Introduction
Ørestad is a major urban development scheme in Copenhagen (København). It is located on the island of Amager – between the old city centre and Copenhagen’s international airport and the new bridge to Malmö. The idea was to establish a ‘city annex’ to
attract national and international investors. The actual building process of this 3.1 million square metre development started at the end of the Nineties and is expected to take
about thirty-five years. Ambitions for new urbanity were aired prominently in the
original project proposals. We investigate the extent to which conditions have been
created in Ørestad to realize this objective during the last decade.
The Ørestad development project resembles other major European projects in the sense
that it is part of an entrepreneurial strategy by which the city and the region intend to
improve their position in the competition for international investments. However, it is
certainly also influenced by the local institutional context in which it was envisaged. Its
most distinctive features include:
- Political involvement of national government: the development project was decided upon in the Danish Parliament and is being executed via a publicly controlled development corporation;
- Major investment in public transportation predates – and facilitates – the development of the area;

1

This chapter is a modified, extended and somewhat updated version of an earlier published chapter:
Majoor, S.J.H. and Jørgensen, J. (2007). “Copenhagen Ørestad: Public partnership in search of the market”,
in: W.G.M. Salet and E. Gualini (eds.). Framing strategic urban projects, Routledge, London, pp. 172-198.
An earlier version of this research was presented at the 2005 Congress of the Association of European
Schools of Planning (AESOP), in Vienna, 13-17 July 2005.
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-

The Ørestad Development Corporation (Ørestadsselskabet I/S) is operating on
market terms while the state guarantees the loans which cover the development
costs;
- The development is based on a master plan that envisions a high density and
mixed-use environment consisting of office development, housing, major (public)
facilities and green space. The master plan has been incorporated into the Municipal Plan.
Although plans were made for the western part of the island of Amager in the 1960s,
the first plans for the Ørestad development in the form that is actually materializing
were made at the end of the Eighties. In this chapter we first analyse the development
of the project in a wider framework of governance change in Denmark during the last
few decades. Ørestad can be seen as a clear marker and product of change towards a
more developmental oriented urban policy and polity. We then discuss the initiation of
the plan in section 4.3. From section 4.4 on we critically analyse the project and its
ambition for new urbanity, using the conceptual framework presented in chapter two.2

4.2 From ‘welfare planning’ to ‘entrepreneurialism’ in the Copenhagen
region
In many respects, the history of spatial planning in Copenhagen is a typical tale from a
Scandinavian metropolis. As part of the welfare-state philosophy, the public sector had
a considerable influence on the city’s spatial development through planning measures
and large public investments in infrastructure and housing, especially after the Second
World War. Interestingly enough, at the beginning of the Nineties, a quite abrupt
change of policy led to the embracement of a stronger market-oriented ‘entrepreneurial’ philosophy which was applied to spatial planning and development as well (Thor
Andersen and Jørgensen 1995).
2
Research for the empirical part of this chapter took place primarily during November and December 2004,
having been prepared during a one week quick scan in April 2004. During that two month period at the end
of 2004, planning and policy documents related to the Ørestad development were reviewed and twenty-six
interviews with major players were conducted. The full list of interviews, including the position of the interviewees at the time of the interview, can be found in the appendix at the end of the book. All the interviews (except one) were conducted face-to-face in the Copenhagen area and in English. Each was about one
hour long and was semi-structured, taped and subsequently transcribed. Although written questions were
prepared for each interview, the sessions were conducted in a somewhat informal way as the issues presented themselves rather than by following a rigid script. For the selection of the interviewees a combination was sought of (1) practitioners currently involved in the Ørestad project, working at the Ørestad Development Corporation, the city government, the national government, or other organisations, (2) former
practitioners who had been involved in the project in different roles – either currently retired or in another
job – who were able to give a historic perspective and (3) academics and journalists who could help understand the bigger picture and sharpen the critical analysis. During our written analysis we use the information
from these interviews regularly, and especially in the second part of this chapter. Mostly there are no direct
quotes, but references made to a concern, issue, thought or question that came up in that particular interview.
The idea is for this to underpin, strengthen or illustrate our own line of reasoning. In each case we include
the name of the interviewee in brackets.
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The Ørestad project can be seen as one of the prime examples of this new policy direction (Jørgensen, Kjœrsdam and Nielsen 1997). To understand this change, we have to
recognize some socio-economic, political and spatial developments that took place in
the previous decades. From a spatial perspective, the expansion of Copenhagen from
1940 to 1980 took place primarily in the rural areas adjacent to the municipality in the
west and the north. The spatial framework for this expansion was formed by the famous 1947 ‘Fingerplan’, officially named ‘Skitseforslag til egnsplan for Storkøbenhavn’, which presented a clear philosophy of controlled suburbanisation in radial corridors around several infrastructure corridors that were connected to central Copenhagen by a rail system (Egnsplankontoret 1947). During these four decades, approximately 240,000 new housing units were constructed. The dwellings predominately attracted young households which had moved out of the lower quality small apartments
in the city (Thor Andersen and Jørgensen 1995). In this process of controlled suburbanization the Fingerplan acted as a ‘Leitbild’ for the regional plans that have been
produced ever since. However, this meant that the island of Amager on the southeast of
Copenhagen has been somewhat overlooked, compounding the problem that the plan
largely neglected the area which resembles the palm of the hand (see also the Overview
of Amager later in this chapter). Hence, commuter trains were constructed to service
the ‘fingers’, while the palm of the hand, i.e. the 100,000 citizens on Amager, were
served only by buses that could only cross the water separating the island from the city
centre at two locations. This spatial movement of households to the suburbs had immense economic and financial consequences for the municipality of Copenhagen due
to the erosion of the tax base. The Danish state has a decentralised financial system
which means that local governments are heavily dependent on income from taxation
within their premises to balance their budgets. Although a complicated system of compensation exists between the City of Copenhagen and its more prosperous suburbs, the
city’s financial situation worsened during the Seventies and Eighties. A net loss of
wealthy inhabitants meant that the City of Copenhagen was fighting increasing social
needs with decreasing taxable incomes (Thor Andersen and Jørgensen 1995).
Figure 4.1: The famous image of Copenhagen’s ‘fingerplan’, with the island of Amager
in the south-east

121

Copenhagen Ørestad
In this rapidly growing but politically fragmented metropolitan area, the need for metropolitan governance became apparent not only with a view to professionalizing the
welfare state, but also to ensuring the coordination of tasks relating to transportation
and physical planning. However, the nationwide reform of local authorities, which was
decided upon at the beginning of the 1970s, did not consider the metropolitan conditions of the Copenhagen region. In order to compensate for this, a relatively strong regional body, namely the Greater Copenhagen Council (GCC), was set up in 1974. The
main tasks of this council were planning, hospital services, public transport and secondary schools. The council was thought of as a fourth tier of government, with indirectly
elected politicians. It was an unique governance setting for Denmark. However, the
GCC was abolished in 1989, in an attempt by the national government to simplify decision-making and to reduce the number of local governmental officers (Thor Andersen,
Hansen and Jørgensen 2002).
The problematic relationship between the city government and the Danish state is a
recurring feature of the Seventies and most of the Eighties. While the city of Copenhagen faced a decline in population, employment and investments in the 1980s, direct
support from the national government was limited. As a matter of fact, the municipality
had to borrow money from the state to close its rising budget deficits. From the late
1980s onwards, in order to break the impasse of decline and growing budget deficits
and debts, the national government, which was by then dominated by a liberal/conservative coalition, urged Copenhagen to initiate a metropolitan growth strategy. This was an important strategic decision. In the Copenhagen political scene this
coincided with a leadership change and the adoption of a more pragmatic orientation of
the dominant Social Democratic party, which became less committed to the classical
values of the Welfare City (Andersen 2002).

4.3 Initiating Ørestad
At a strategic level there was a switch in government policies from a welfare-oriented
perspective to a growth-oriented, ‘competitive’ rationale at the end of the Eighties, as
referred to in the previous section. Due both to its aims and governance structure the
Ørestad project fitted perfectly into this new discourse. Moreover, during the last decade it developed into one of Copenhagen’s most iconic markers of this new policy direction.
The concrete start of the Ørestad project has to be linked to the decision by the national
parliament, at the end of the Eighties, to close Copenhagen’s naval harbour and move
the activities to Jutland. Given a situation of depopulation, deindustrialisation and a
financially strained city government, this meant a loss of even more jobs and increased
the urgency among the city government and the private sector to come up with actions
to revitalize the city’s economy and improve its financial position (interview with
Schröder, former director of Confederation of Danish industries and member of the
Stallknecht committee). A small group of people that had expressed views on Copenhagen in the past formed the Stallknecht Committee, named after the director of the
Ministry of Finance. This committee was asked to come up with proposals to be presented to the parliament that could bring new prosperity to the Copenhagen region.
They presented the report ‘Hovedstaden – Hvad vil vi med den?’ (‘Our Capital – what
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is to be done?’) (Thor Andersen et. al. 2002).
The recommendations of the group were discussed in parliament in 1990 and mainly
included infrastructure investments (new rail links, new highways and expansion of the
airport), given that the general belief was that Copenhagen had, for a long time, suffered from underinvestment in infrastructure. Ideologically, important shifts in policy
direction were visible. The recommendations of the committee were heavily inspired
by some important geo-political changes at the end of the 1980s. Because of the fall of
the Iron Curtain and the application of Sweden and Finland for membership to the EU,
the geo-political and economic position of Copenhagen suddenly changed from peripheral to central – at least in a Nordic context. In the discussions that followed, a
clear step in the direction of a pro-active growth oriented policy style was taken, which
was intended to improve the competitive position of Copenhagen vis-à-vis other metropolitan areas in Europe (Lund Hansen, Thor Andersen and Clark 2001). As a whole
this meant, ‘a shift away from the former dominant orientation in Danish regional policy, which had emphasised on interregional equalisation, hence disfavoured the Capital
in the ongoing struggles over public infrastructure and other investments’ (Andersen
and Hovgård 2003, p.39). The sudden change in direction can thus be attributed to
changing external circumstances that became framed as opportunities such as European
integration and international competition between regions, together with internal political difficulties such as unemployment and lack of public and private investments.
Due to a change in government and a sense of both crisis and opportunity, it suddenly
became possible to take new steps. The way ahead was paved for two major decisions
which the Danish Parliament approved within a couple of years at the beginning of the
Nineties. The first decision was to build a fixed link between Copenhagen and its
neighbouring Swedish city Malmö and the second decision was to establish Ørestad.
Having introduced the context in which Ørestad was initiated, we now turn to our
analysis of the project. First of all, we analyse how the project was connected to the
metropolitan action space by its symbolic-cognitive and organizational framing and
how this framing has developed over time. We then assess the operational domain of
the project. Finally we specifically analyse to what extent ambitions for new urbanity
have been normatively reflected upon in the project (i.e. have become part of social
norms). As we explained in chapter two, this sequence does not mean that we see a
straight hierarchical relationship between these three levels of analysis. In this case it is
more a matter of organising the empirical data. It does make sense, however, to start
with the connectivity to the metropolitan action space since this allows a more effective
explanation of the broader context of its development.
Overview Amager, the strategic and contested repositioning of a forgotten part of
Copenhagen
The famous 1947 regional plan, which covered a huge area of 3,000 square kilometres and
a housing program to accommodate up to one million inhabitants, largely ignored the partly
artificial island of Amager, which is located on the south-east side of the historic city centre. Most new urban developments in that plan were located to the west of Copenhagen.
While most of the north-eastern part of Amager was already urbanised at that time, including the independent municipality of Tårnby, the western part had been left untouched. This
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part of Amager is reclaimed land. During the Second World War it was created in a
forced-labour program which prevented Danish workers going to Germany. After the War
the Danish Army used this area for target practice. Although different plans were made in
the 1960s and 70s to urbanize this part of Amager, none were actually implemented. This
was mainly due to the poor infrastructure connections between the island and the rest of the
metropolitan area. Amager was only connected with the rest of the city by two small harbour bridges in the historic centre.
From a planning perspective, the zoning of the area was rather peculiar. The western part,
the actual infill part, was zoned as a rural area, while the part with most environmental
value, the former coastline area close to the existing built up area, was zoned for urban
uses. The growing environmental awareness of the Seventies caused the Danish society for
the conservation of nature, Danmarks Naturfredningsforening, to start a process in 1974 to
get a nature conservation status for the whole area. They expected such a status to prevent
any future development. The public authorities opposed this status since they claimed to
have long-term development plans for the area which would then be frustrated. The preservation case, which was decided by a court, was then stalled.
During the Eighties it became clear that the military would eventually move out of the area.
This triggered a new comprehensive planning effort, which included a large number of
stakeholders. A commission was formed to come up with new plans for the area. After two
years of thinking and negotiating, a new zoning ordinance was agreed on that would protect
the largest part of the area, but which would also permit some development activities in the
form of a linear north-south strip on the eastern fringe of the untouched area. While the
former military site was protected by an official preservation easement, the most valuable
environmental parts, the former coastline close to existing built-up areas, was protected by
regional planning guidelines. In the Eighties, this was a rather theoretical difference since
there was no sign of any development pressure on this part of Amager. Most of the parties
involved were happy with this compromise since it allowed some development while also
protecting up to 90% of the area, including many of the most sensitive environmental parts.
A protocol was drawn up which was signed in an official setting by the national government, the city of Copenhagen, the Copenhagen regional council and the Danish society for
the conservation of nature. It looked as if the western part of Amager would stay untouched
for a longer period.
However, due to external reasons mentioned above, this somewhat forgotten ‘palm of the
hand’ of Denmark’s finger-shaped capital became an attractive development option at the
end of the Eighties. The most important reason was that it formed the natural starting point
for the bridge to Malmö. Together with the presence of Copenhagen’s expanding Kastrup
International Airport at the south east section of Amager, ideas on the potentials of this area
were placed in a more economic competitive framework.
When the first proposals for the Ørestad development, which would cover large parts of the
‘protected’ area, leaked to the press, the environmental groups felt like they had been
caught out by a thief in the night (Paludan 2000). The plan for Ørestad partly coincided
with the areas zoned as urban areas, but it also covered areas which the environmental
groups thought were under protection by means of regional planning guidelines. This compromise suddenly seemed forgotten by the initiators of Ørestad, and the environmental
groups quickly started a procedure to achieve an official conservation status via the preservation court. The national government immediately appealed against this request. Then the
new Ørestad Act stated that all pending court cases would be invalid and overruled the
whole case. This opened the area up for urbanization and left the environmental groups
stunned. According to the former chairman of the Danish society for the conservation of
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nature, “It was all very ugly. This is not the normal way administration is done in this country. This is actually the ugliest I know” (interview with Rehling, now journalist Informationen newspaper, then chairman of Danmarks Naturfredningsforening).
(This reconstruction is based mainly on an interview with Rehling and the writings of
Gaardman 1996)

4.4 Connectivity to the metropolitan action space
The two research questions we posed in chapter two regarding the connectivity to the
metropolitan action space were:
-

To what extent has the ambition to realize new urbanity been reflected in the way
Ørestad is strategically framed in a symbolic-cognitive way and how has this
framing developed?
What dynamic in time is observable in Ørestad in the way the project is organisationally framed in the four distinguished domains of the metropolitan action
space?

We explained before that our hypothesis is that it is necessary for a project, with the
ambition for new urbanity, to be broadly organisationally framed in all four domains of
the metropolitan action space we identified since only this will ensure that, at the project’s operational level, the maximum of energy (ideas, initiatives, investments, support)
from society is accommodated in these efforts and turned into a sustainable and mixed
flow of investments into the area. We therefore expected changes over time in projects
that were first limitedly connected to certain domains of the metropolitan action space
to repair this situation and create a broader connectivity.
Assessing the cognitive-symbolic framing of Ørestad, we found that the project was
initially framed in a dual manner. First of all as a prestigious landmark and spatial
component of a policy of cross-border integration and economic development in the
emerging bi-national Oresund region. Since the historic city centre was seen as unable
to accommodate these new investments physically, a new central location was needed.
It was expected that the strategic location of Ørestad, which is close to the city centre,
the airport and the new bridge to Sweden, would make this the most appealing site for
future international investors (see: Figure 4.2, next page). It was further framed as a
device to provide the Copenhagen area with a major investment in public transport that
would not only serve Ørestad but the whole city and provide an additional connection
to the airport. The development of a mixed program of approximately 3.1 million
square metres on a 5 kilometre strip of empty parcels on Amager (310 hectares), that
were jointly owned by the city and the state, would create sufficient revenues to eventually pay back the construction costs for this new form of public transport.
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Figure 4.2: Map of Ørestad in the Copenhagen area, strategically located close to the
airport and the new bridge to Malmö

Source: UvA-Kaartenmakers

4.4.1 The symbolic-cognitive dimension of framing Ørestad
1. Ørestad framed as a major economic pole in an emerging cross border Oresund region
From the earliest discussions onwards, the development of Ørestad was materially and
symbolically linked to the ambitions to create a European cross-border region, the
Oresund region (Øresundsregionen in Danish), which consists of the most eastern part
of Denmark, Sjælland, and the southern part of Sweden, Skåne (Bucken-Knapp 2001;
OECD 2003; Wichmann Matthiessen 2000; 2004). The most tangible feature of this
ambition is the 16 kilometre Oresund road and rail bridge (Øresundsbron) that opened
in 2000 between Copenhagen and Malmö. Ideas for a fixed link between the different
sides had been made since 1872 and these became more realistic from the 1960s onwards when they became linked to the concept of a cross-border region in an integrated
Europe. The concept for a fixed link grew stronger under the joint influence of the
European Round Table of Industrialists, the European Commission and the Scandinavian Link Consortium (OECD 2003, p.76-77). The final agreement to build the bridge
was approved and signed in 1991 by the Danish and Swedish governments.
The location of the Ørestad project is directly linked to the bridge and the new connecting car and rail infrastructure. Together with the expanding airport, the strategic
position of the island of Amager improved consistently in the last decade. Coming
from the Swedish side of the Oresund by road or rail, the Ørestad project presents itself
as the first stop and gateway to Denmark for international businesses.
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It is important to note that the Oresund initiative consists of more than pure infrastructure investments. A wide range of policy programs and networks have been set up to
improve the competitive position of the region vis-à-vis other regions, most notably the
Stockholm region, which is the other major competitor to acquire a dominant position
in the Nordic market. As early as 1964, the Oresund Council was formed to support
cooperation between local politicians in both regions. However, this initiative did not
attract much attention (OECD 2003, p.76). The concept of economic and political integration in the Oresund area acquired real political importance in the 1990s. The EU
Territorial Employment Pact for Oresund, a collaborative initiative between Denmark
and Sweden was used by the EU Commission as a ‘model’ for cross-border integration
in 1997 (OECD 2003, p.88). INTERREG (International Regions) funds from the EU
have been allocated to the area to support a variety of policies to accelerate
socio-economic integration between the two regions. In the first INTERREG phase
(INTERREG II A), between 1996 and 2001, the Greater Copenhagen area and Skåne
received total funding of € 29 million (€ 13.5 million provided by the European Commission, € 13.5 million from public funds from the region itself and € 2 million from
private sources). In the next program (INTERREG III A) for 2000 – 2006, an expanded
geographical area consisting of the whole Øresund region was allocated a budget of €
61.8 million (co-financed equally by the EU commission and the Danish and Swedish
governments) (OECD 2003, p.87-90). These initiatives are taking place in a setting
which the OECD (2003) characterizes as ‘governance without government’ since no
initiative has yet materialised to create any form of official government for this newly
constructed region. The emphasis in the Oresund program is on integration programs
and common marketing of specific professional activities and its chances in the region.
Programs to integrate labour markets and foster exchanges between universities and
other research institutes in the two countries pursue the advantages of economies of
scale. The economic, cultural and social effects of the integration, which is in essence a
very long-term trajectory, have been difficult to measure until now. Some hard indicators, like cross-border travelling or working, suggest that its effect has been very moderate in the first years of the initiative (OECD 2003; Wichmann Matthiessen 2004;
Hospers, 2006).
Besides the Oresund bridge, the Ørestad project is probably the most visible physical
representation of the Oresund development agenda. Due to its strategic central location
in the region – close to Copenhagen, the airport and the bridge – it has been framed
from the outset as the most important location for international businesses in a
high-quality environment.
2. Ørestad framed as a new town development concept to finance a new urban transport
system
Although the framing of Ørestad as being a strategic part of an emerging cross-border
region reflects a major ideological and economic component of the project, the material
origin of the first proposals for Ørestad emerged as a result of dissatisfaction with the
lack of sufficient infrastructure and public transport in the city. This aspect of project
framing has to be properly understood since it turned out to have major repercussions
for the program of the project and its financial aspects.
The recommendations of the Stallknecht Committee (‘Our Capital – what is to be
done?’) to invest heavily in new infrastructures in Copenhagen proved to be an impor127
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tant stepping-stone along the route that eventually led to the decision to establish
Ørestad. Another committee (Würtzen committee) was assigned the task of defining
these infrastructure investments in more detail and to find the means and methods to
finance these plans.3 The latter was a very politicized issue. Not only did Denmark as a
state face huge debts at that time that could hinder its financial integration into the
European Monetary Union, history had also shown that it was always very difficult to
acquire approval of the national parliament for infrastructure investments in the Copenhagen area.4 Furthermore, as has already been pointed out, the weak financial
situation of the city government itself prevented it from taking any substantial initiatives. It was therefore necessary to come up with investments without huge (visible)
public costs.
One of this committee’s most creative solutions, with representatives from the Ministries of Finance, Traffic and the Environment, the Copenhagen government, Danish
Railways and other metropolitan municipalities, involved a focus on a large-scale urban development project that could work, at the same time, as an economic development zone and as a means to create investments for a new public transport system for
the whole city (see Figure 4.3, next page). The origin of this idea links back to the
concepts furthered in the British New Town developments at the turn of the century
(Howard 1902). The huge increase in value of a plot of land that was jointly owned by
the national government and the municipality would be capitalized to finance a new
public transport system for the city. The next section explains that this particular ‘format’ had far-reaching consequences for the organization of the operational domains in
Ørestad.’
4.4.2 The organizational dimension of framing Ørestad
How did the organizational dimension of framing develop in this first period? How was
the project connected to the different domains of the metropolitan action space?
Our overview of Ørestad leads us to conclude that the organizational framing has been
extremely stable and concentrates on the interregional and international government
domain and on the inner regional governmental domain. This framing safeguarded
strong presence, support and investments of national and local government in the area.
The framing as public transport development project has, in particular, been strongly
institutionalized in the governance structures in the operational domain (which we will
cover in the next section). Although the project was specifically set up to attract businesses to the area, the connection to the private economic sector, in terms of their iden-

3

This also included the new fixed link with Sweden, meaning that this frame was also linked to the
emerging cross-border frame we introduced above. However, separate financing was eventually found for
this bridge (Flybjerg et. al. 2003).
4
The so-called ‘Jutland mafia’ was often referred to by interviewees in our study. Denmark’s national
parliament consists partially of district representation. By setting aside party differences, the members from
Jutland (a large predominately rural area in the west of the country) were always very effective in operating
like a regional block to make sure that infrastructure investments in the Copenhagen area were matched by
investments in Jutland, in the form of package deals which, to a certain extent, were acquired regardless of
any actual need for these investments. This tactic frustrated the whole policy process. Cynical Copenhagen
observers keep mentioning the empty highways in Jutland while highlighting the fact that much-needed
investments in the Copenhagen area were sacrificed.
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Figure 4.3: Ørestad, the vision of a linear city alongside a new infrastructure axis

1.

2.

3.

4.

5.
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1. Ørestad Nord
2. Sundby / Amager Fallæd
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4. Ørestad Centre
5. Ørestad Syd

Source: Ørestadsselskabet (edited)

tification of Ørestad as the major prestigious area in Copenhagen, has been a major
weakness of the project from the start. Subsequently, investments in offices – the most
important source of income for the project – have been much lower than expected in
the early years of the project (Anderson 2003). Section 4.5 explores the lack of private
investments in the area. Together with huge cost overruns in the construction and operation of the metro, this resulted in major financial problems for the Ørestad Development Corporation.
Interestingly enough for a project that is striving to become a new economic and urban
centre, the framing of Ørestad in the social, civic and cultural domain has also been
rather underdeveloped, both in the initial stage and during the period until the end of
our empirical fieldwork (end 2004). Throughout Ørestad’s development there were
huge difficulties connecting the project to the social, civic and cultural domain. In the
initial phase, the project was heavily criticized for its exceptional status, and this made
it more difficult for non-governmental groups and citizens to participate and influence
its development (interview with Bloch Poulsen, Sundby local council). There was serious discomfort about the magnitude of the plan (Gaardman 1996; Paludan 2000). In
our overview of Amager we referred briefly to the environmental impacts of the project
in this allegedly very sensitive area. This had negative effects on public opinion in an
environmentally-conscious city, where economic development is not seen as an uni129
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versal acceptable goal. As a result, and combined with the governance setting, this
made the project feel like a ‘runaway train’ that could not be stopped or altered and
interest in the project faded away from most environmental and neighbourhood groups
(interview with Liliendahl Larsen, Roskilde University and Supertanker, independent
group of urban activists).5
A lack of connection with broader circles of society might be beneficial from the point
of view of efficient decision-making and project execution, but it also resulted in a
situation of general disinterest in the development (Gaardman 1996). Our empirical
data hints, however, that the framing in the social, civic and cultural domain was almost deliberately ignored by the project’s initiators in favour of a closed governance
setting in which to execute the project in a ‘business style’ manner (various respondents). This strategy eventually proved to be quite unsuccessful for the realization of
ambitions for new urbanity as we will analyse later. Due to the strongly institutionalized organizational framing it is no surprise that we have hardly identified any initiatives by the project’s initiators to ‘repair’ this situation during the course of the project,
neither is this way of framing very receptive to bottom-up initiatives. An interesting
exception can be found in Ørestad-Nord, where pioneering residents have recently
formed a very active on-line community which is focusing on the future development
of the neighbourhood (interview with Peder Boas Jensen, retired professor of urban
planning).
4.4.3 Conclusion connectivity Ørestad: strategically innovative but lacking private and
societal connections
The overall picture of the strategic framing of the project, both symbolic-cognitively
and organisationally, is therefore that it is innovative but at the same time rather introverted. It can be described as ‘innovative’ since it represented a clear break with the
past. The framing of Ørestad resembles the pro-active development-oriented attitude
that emerged at the beginning of the Nineties within national government and the Copenhagen municipality. It was clearly a project that tried to capitalize on the expected
economic development that the emerging cross-border Oresund region would provide.
To a certain extent this vision pacified ideological differences between the conservative-ruled national parliament and the social democrat-oriented Copenhagen municipality. The framing as a means to finance a new public transport system for the city
also gave the project a redistributive character and this was an important argument for
the social democrats. However, at the same time it resulted in a public-public development corporation that was rather introverted. Further decision-making on the project
was depoliticized as we will see in the next few sections. While these frames secured
the material (infrastructure) conditions for the area’s development, a strategic deficiency was identified as regards safeguarding ‘content’ as we will explore in the sections below. The private economic sector oriented itself around other areas and within
the Copenhagen region there was no clear priority for Ørestad. The social, civic and
5

The environmental value of the area is contested however, at least according to the interviewee’s for our
empirical research (it was not our intention to research this, but it was a feature of almost every interview).
Although some use a combination of hard and soft facts to underline the area’s environmental value, other
respondents call the area Ørestad has been developed on ‘a polder’, ‘a garbage dump’, ‘just a former army
shooting practice field’ or even ‘a psychological problem’.
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cultural domain had difficulties identifying with the project. Table 4.1 provides a short
overview of the development of the symbolic-cognitive framing, while Table 4.2 summarizes the organisational framing in the four domains of the metropolitan action
space.
Table 4.1: Summary of the symbolic-cognitive framing of Ørestad and its development till
2005
Symbolic-cognitive framing

Situation begin 1990s

Development till 2005

Ørestad as major economic pole Oresund region develops as a
in Oresund region
‘model’ for European integration, optimism about potentials,
new bridge and other economic
programs with Ørestad as a
key.

Bridge realized, economic
integration improved, cultural
integration slow. Ørestad still
framed in this way, unclear if it
can fulfil its role due to weak
connectivity to private economic sector.

Ørestad to finance a metropolitan public transport system

First phases of metro in operation, further plans for expansion. Ørestad model has not
proved to be successful formula to finance it.

Concept of new public-public
development corporation to
de-politicise project. Ørestad
as means to finance metro ‘off
budget’.

Table 4.2: Summary of the organizational framing of Ørestad and its development till
2005
Organizational framing

Situation begin 1990s

Development till 2005

Private economic sector

Private sector not directly involved in initiating the project,
although it is the main future
client.

Individual private sector actors
are clients of the development
corporation. Lack of interest in
office parcels.

Interregional / international
government

Strong institutionalized partnership between city and national government. Project
framed in the perspective of
cross-border integration with
Sweden, linked to the investment in the fixed link to Malmö
and the establishment of the
Oresund region.

Partnership city – national
government still intact, though
challenged by various project
difficulties.

Inner regional government

Municipality of Copenhagen
strongly connected, lack of a
metropolitan and regional
framework.

Stable situation.

Social, civic and cultural

Protest, especially because of
development in an environmentally sensitive area and
frustration about closed character of decision-making.

Stable situation, domain largely
ignored by project initiators.
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In chapter two we hypothesized on the importance of an integral framing in all four
domains to create the conditions for new urbanity. Our empirical study on Ørestad
shows a project in which ambitions for new urbanity have not resulted in a very integral connectivity to all domains of the metropolitan action space (see Figure 4.4). The
strong axis between the inner regional governmental domain (especially the municipality of Copenhagen) and the interregional and international government domain (especially the national government and the Oresund program) has not been complemented
with strong links with the other two domains we distinguish. The lack of a connection
with the private sector economic domain was surely not the intention of the initiators.
However, their initial strategy to attract firms seemed to be rather ‘thin’ and ultimately
very supply-oriented because of its sole focus on safeguarding the material conditions
(i.e. infrastructure) in the area. Over the course of time, some attempts were made at
the operational level to ‘repair’ the lack of private investments in Ørestad as we will
explore in the next section. Connecting to the social, civic and cultural domain seems
never to have been a high priority of the project’s initiators. Most of the investments in
Ørestad with a social, civic or cultural orientation have been realized through some
form of top-down (government steered) decision-making. We will see later that this has
worked in one section of the area, but not in others. Overall we can conclude that
Ørestad is framed in quite an introverted manner for a project with ambitious economic
and urban goals.
Figure 4.4: Graphical representation of the organizational connectivity of
Ørestad and its development in the metropolitan action space
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international
government
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Private sector
economic domain
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4.5 Operational Domain
We now turn to the operational domain in which we study the action situation created
in the Ørestad project. We do this by studying the rules that structure action situations,
and how these rules have developed over the course of time. We pay specific attention
to rules that influence the ambition of the project to become an urban place.
In the next section on social norms we specifically study these action situations by
examining whether this ambition to become an urban place is normatively performed
in actions (a concrete building project). We study to what extent the ambition of new
urbanity can be considered to have evolved into a ‘social norm’, and to what extent this
has been developing throughout the project’s history. Self-evidently there is a strong
relationship between the rules that structure the operational domain (and their evolution)
and the social norms that are performed in concrete situations of choice. Nevertheless,
it makes sense to analyse them separately and subsequently since the rules directly affect the structure of a situation, while social norms are more closely linked to the production of behaviour in a particular situation.
For the analysis of our empirical case study we specifically examine two aggregated
sets of rules that are conducive to an understanding of the project’s action arena:
1. Rules that affect who participates, the positions of the participants and their modes
of interaction;
2. Rules that affect the scope and strategy of the participants (actor constellations).
Ostrom defines rules as ‘....linguistic entities that refer to prescriptions commonly
known and used by a set of participants to order repetitive, interdependent relationships.
Prescriptions refer to which actions are required, prohibited, or permitted.’ (Ostrom
1986, p.5)
4.5.1 Rules that affect the participants and modes of interaction
Due to the specific governance arrangements, the number of participants in Ørestad’s
operational domain is quite limited. The strategic framing of the project is strongly
mirrored in the operational domain in which the Ørestad Development Corporation
plays the most important role on the public side. In June 1992, the Ørestad bill was
enacted by parliament. It became the first Act for thirty years which organised state
involvement in a major new urban development.6 According to the Act, a development
corporation, Ørestadsselskabet I/S (Ørestad Development Corporation), co-owned by
the City of Copenhagen (55%) and the Ministry of Finance (45%), was to develop
Ørestad on an area which was likewise co-owned by the two parties. Within the realm
of Danish urban development it represented an organizational innovation. The Act gave
the Ørestad Development Corporation the power to plan the area, provide the required
6

Although this was a major governance innovation in the Danish planning context, a relatively similar
proposal was put forward and executed in the Sixties to develop one of the development corridors of the
Copenhagen Finger Plan. This Køge Bugt-fingeren (Køge Bay finger) extends from the capital to the
southwest. The national government Act stated that a joint committee representing the interests of eight
local municipalities, two counties, six ministries and the Danish Railways would manage the planning. The
plan integrated new infrastructure (highway and new suburban train) with urban development. In reality,
infrastructure was realised years after the first urban developments were completed and this caused a lot of
trouble for the low-income groups that moved there (Christensen 2003, p.32).
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land improvements and infrastructure and to plan, develop and operate a new public
transport system in the area and the rest of Copenhagen. For the latter several other
companies were created.7 The capacity to invest in the infrastructure and public transport was ensured by allowing the Ørestad Development Corporation to obtain loans on
the international financial markets.8 In other words, by improving the accessibility of
the area, the price of the building sites would rise and the development corporation
would then be able to pay back the loans. Along with the organizational innovation,
this represents a financial innovation in Danish urban development schemes. Figure 4.5
shows the organizational structure of the Ørestad Development Group.
Figure 4.5: Structure of the Ørestad Development Group
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Source: Ørestadsselskabet 2006a, p.12

The Board of the Ørestad Development Corporation has three members appointed by
the City of Copenhagen and three members appointed by the Minister of Transport and
Energy. The set of rules that were created gave this city-state controlled development
corporation executive power on almost every operational aspect of the operational domain in Ørestad. Ørestadsselskabet I/S is responsible for the planning, marketing and
sales of the area, from a more strategic comprehensive level to the concrete level of the
developable plot. It also plans and realises all the infrastructure in the area. It was re7
These were Frederiksbergbaneselkabet I/S together with the City of Frederiksberg (30%) to construct
phase 2 of the Metro and Østamagerbaneselskabet I/S, together with Copenhagen County (45%) to construct phase 3 of the Metro (see Figure 4.6 for different metro phases).
8
Owing to the Danish Government’s joint and several liability, the Corporation has indirectly been
credit-rated in the same way as the Government, which means Aaa at Moodys and AAA at Standard &
Poors. Consequently, the Corporation is generally able to obtain capital market terms equivalent to those
available to the Government (Ørestadsselskabet 2005, p.17).
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sponsible for the decision-making relating to the alignment, technical system and station locations for the new public transport system.
It is interesting to investigate the background to this peculiar form of governance innovation in slightly more depth since it created a very clear format that organizes the
participants and modes of interaction in the Ørestad operational domain. We noted before that it forms both an interesting change and continuation of a history of government-oriented social welfare planning initiatives in the Copenhagen region. Although it
was certainly set up as a result of conscious decisions, in hindsight it became clear that
this particular form of governance also had disadvantages.
The special status of the Ørestad development and the concept of such a public-public
development corporation was beneficial to its proponents for a variety of reasons. First,
it made the project almost invisible in the national budget since the investments made
during the initial stage were ‘only’ government-secured loans, not direct capital investments. This made it a lot easier to secure the proposal through parliament, where
normally large infrastructure ‘investments’ had to be matched outside Copenhagen to
guarantee regional equalisation. Furthermore, the proposal for an Ørestad development
project was seen as a political solution to create a new partnership between levels of
government that were (traditionally) at odds with each other (interview with Henning
Dyremose, then Minister of Finance for the conservative party). At state level there was
a conservative-liberal coalition whose agenda was to adopt a more market-oriented
form of urban development.
Although it was not the first ideological preference of the social democrats that were
Figure 4.6: Alignment of the Copenhagen metro, including the new airport line in the
south-east and the proposed new circle line. The Ørestad stretch of the network is the
line in the south to Vestamager

Source: Metro Copenhagen
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dominant in the Copenhagen city council, this solution was acceptable for pragmatic
reasons since it was expected to stimulate development, increase employment and improve the public transport system and the city’s tax base (Christensen 2003; interviews
with Bligaard Pedersen, then political advisor to the social-democrat party; Andersen,
Rosklide University and Foss, director of Ørestadsselskabet).
According to this reasoning, the benefit was that a stable project execution situation
would be realized once the law had been adopted. This would happen in a business
style, at a certain distance from all kinds of possible daily political deliberations. An
additional advantage was that the project would not be harmed by a situation in which
political majorities would suddenly change. According to one of those directly involved in the decision-making this was one of the major hindrances in Danish politics:
“Because of the coalition governments, decisions were changed and many times nothing happened. (…) The only solution was to put it in a separate entity. If you talk to the
politicians involved in these projects, it was done to prevent it from being on the state
budget, but also to prevent projects from being stopped when the majority changed”
(interview with Bligaard Pedersen, then political advisor to the social-democrat party,
now at Dong energy).
This strong alliance between state and city has been the political backbone of the project ever since. It survived different government changes both at national and city level
in the last decade, leading Andersen to conclude that this coalition works as a sort of
growth regime: ‘The three major political streams in Denmark, the conservatives, the
liberals and the social-democrats have found each other in this project in an effective
political partnership pushing and supporting the project, that could be interpreted as a
neo-corporatist growth regime’ (Andersen 2003, p.99).
However, powerful as it was, the governance innovation continued to be seriously contested. According to Andersen, ‘The project’s proponents argued that the development
corporation combined the best of two worlds: it was publicly controlled but with sufficient autonomy to operate efficiently in market terms. The critics argued that the project combined the worst of two worlds: the lack of both effective democratic control
and the transparent economic management’ (Andersen 2003, p.100).
To a certain extent the opinions of both the proponents and the critics were true. The
development corporation was both the ideal device to unlock a problematic political
situation and a way to make efficient use of speculative gains from land development
for a common good, which would result in a high-quality new public transport system
for the city and the region. On the other hand, it was indeed also an entity that could
operate at a certain distance from effective democratic control. The project was constructed in a small expert committee, opened up for a short period for political decision-making, and then closed again in line with a business-oriented development style.
Fundamental public discussions on the strategic aspects only took place in a short period of decision-making on the Ørestad Act (1991-1992). After the proposal was accepted, the project developed in a business-like manner. Once a first period of massive
investment decisions relating to infrastructure had passed, a point of no return was
quickly reached. The project became an ‘inevitability’ for the coming decades.
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Other actors
It is clear that, within this configuration of rules, the Ørestad Development Corporation
is of paramount importance for the project’s development. However, it is important to
mention a number of other (groups of) actors in the operational domain. First, the City
of Copenhagen. Not only is the city government the most important stakeholder (55%)
in the Ørestad Development Corporation, it also has to give planning permission for
every development within the framework of the project. This might provide a crucial
environment for debate and bargaining, especially with regard to qualitative aspects of
the individual developments within the Ørestad framework. Though there is no rule to
withhold this power from the municipality, it is hardly used in practice (interview with
Walbjorn Christensen, municipality of Copenhagen). This seems most likely to be due
to the double role of the municipality, given that it is a stakeholder in the development
corporation as well.
Different private developers have been soliciting for development plots in the area.
Within the frame of rules they are perceived as individual ‘clients’ by the development
corporation, capable of buying the different plots indicated in the development scheme.
However, these actors have not organised themselves on a more strategic level than that
of the finance and development of the individual projects.
Two categories of actors are absent in Ørestad’s operational domain that one might
have expected to be of importance: on the one hand there are the social and civic
groups. Existing active local groups, like the Sundby local council, and different active
nature conservation groups, feel alienated from the project due to the non-participatory
style of decision-making (interviews with Bloch Poulsen, Sundby local council and
Rehling, former heard of Danish society for the conservation of nature). The Ørestad
Council existed during the first years of project planning. In this framework, a couple
of civic organizations participated in the preparation of the master plan. Once that plan
had been accepted, the council was abolished.
On the other hand, there are no actors that represent the metropolitan dimension. We
mentioned above that, at an abstract level, the project is connected to the Oresund integration project. However, this does not seem to influence the rules that affect the participants and modes of interaction directly. At the moment there is no powerful regional
body which coordinates urban planning in the Copenhagen area. There is no framework of rules available to prioritize Ørestad clearly in a regional dimension. The result
is that, even within the municipality, Ørestad faces strong competition from other locations, as we will analyse in the next section.
Conclusion regarding participants and modes of interaction
To summarise, most of the rules that affect the participants and their positions were
specifically drawn up for this particular project. The most important actor from the
governmental side, the Ørestad Development Corporation, is a direct product of the
Ørestad Act. It operates under the auspices of its main stakeholders, the Danish state
and the municipality of Copenhagen. Within the framework of rules, it is required and
permitted to control every aspect of the development of the area. It is prohibited to approve plans that are opposed by the planning department of the Municipality of Copenhagen. The local government has multiple roles in the development. It is a stakeholder (and therefore a co-investor) in the development. The law requires the municipality to approve or disapprove local plans of the Ørestad Development Corporation.
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Most interestingly, it does not prevent the municipality from making developments
possible in contested locations for the higher-end office development in the Copenhagen area. This makes its commitment to the project rather ambiguous. The other stakeholder in the Ørestad Development Corporation, the national government, played a
major role in safeguarding the inexpensive loans of the company to finance the infrastructure and public transport system.
Other actors, specifically the ones representing social, civic and cultural interests, or
the metropolitan dimension of the project, have not been identified in the operational
domain. These observations partly mirror our analysis of the strategic domain in the
previous section, namely that the lack of connection to the social, civic and cultural
domain not only resulted in a lack of interest from these actors. The sets of rules that
affect the operational domain also made it quite difficult for other actors to play an active role since they were purely focused on organizing a relationship between
Ørestadsselskabet, as initiator and manager of the area, and individual private investors,
as clients for the different plots.
4.5.2 Rules that affect the scope and strategy of the participants (actor constellations)
The Ørestad Act of 1992 quite loosely defines the scope of Ørestad project. We noticed
before that the Ørestad Development Corporation was the most important project executing actor. In hindsight, this actor misinterpreted its power and initially chose a provision-oriented strategy for the direction the development was to take. Different problematic issues forced Ørestadsselskabet to change its strategy towards more demand-oriented development principles during the course of the project. This was reinforced by the set of rules affecting this actor that created a heavy dependency on the
financial performance of the project.
The goal of the Ørestad Development Corporation was to execute the double goal of
the project, namely (1) to realize a new public transport system for Ørestad and the
whole Copenhagen area, by (2) the development of a new mixed use urban extension
of the city, especially targeting high-paying multinational private firms.
One of the first important decisions was on which type of public transportation. The
Ørestad Act left this issue open, to be decided by the Ørestad Development Corporation. This decision had wider spatial and economic impacts since most parts of the system would be operating outside the project area. After a long (internal) process of
studying and decision-making the preferred option was for an innovative driverless
mini-metro system. Compared to other alternatives that were studied – especially
trams – this solution was more expensive to build, but expected higher revenues from
ticket sales would compensate the extra cost (Søndergaard, 1996). On top of that, the
mini-metro system was expected to be safer due to it not interfering with street level
traffic. It would be able to run at a very high frequency and it would have a modern,
‘21st century image’, especially important for the Ørestad project (interviews with Foss,
Ørestadsselskabet; Christensen, retired from Copenhagen municipality).
The first planning documents for the Ørestad area itself are related to the master planning competition and its outcomes (Ørestadsselskabet 1994; 1995). They indicate a
progressive stance towards different planning issues with a heavy concentration of developments around the stations, mixed use environments and special attention for environmental issues like water and parks (see more in the next section). The strategy of
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the Ørestad Development Corporation was to develop two subareas first to generate a
sense of completion in those areas, instead of decade-long construction across the
whole project area. These two subareas were Ørestad Nord and Ørestad Centre (see
Figure 4.3, p.129).
Table 4.3: Milestones in the development of Ørestad
Year

Milestone

1964 - Ideas competition on West-Amager: winning proposal: new housing for 200,000 resi1965
dents.
1967
Amager og Generalplannen: study on airport location and building possibilities on Amager as a new ‘finger’.
1973

Vestamager: Dispositionplan for Vestamager: suggestions for development at the west
side of Amager. Plans never implemented.
1989 - Hovedstaden Commission, investigated new ways of economic development, introduced
1990
a strongly competition oriented perspective to Copenhagen’s urban development: proposal for extensive infrastructure works in and around the capital.
1990

Parliament decided to set up an expert committee composed of representatives from the
Ministries of Finance, Traffic, the Environment and of local government, Danish Railways
and metropolitan municipalities to formulate a comprehensive plan for investments in
transport in the Greater Copenhagen Region, which would be implemented gradually,
and also to propose ways of financing these transportation investments.

1991

On 22 March, the committee presented its work and proposed a number of new traffic
investments and models for their funding. One element of the total package was a proposal that the state and the city of Copenhagen would, on the basis of a partnership,
develop a new urban district on Amager around the future railway and motorway to
Sweden which had been debated since the end of the Eighties. This new ‘Ørestad’ area
would be built on part of the land which the two parties would jointly own. A
state/municipal development corporation would plan the urban expansion, provide the
required land improvement and infrastructure and finally sell of building sites to finance a
new city wide light-rail system.
On 23 March, the Danish and Swedish governments agreed in principle to build a bridge.

1991
1991
1991
1991
1992
1993

On 30 May, Copenhagen’s city council decided to support the Ørestad bill.
On 24 August, the Swedish and Danish governments ratified the decision for the bridge.
The Ørestad bill was postponed until the following parliamentary session (1991-92).
Draft proposal for an updated municipal plan in which Copenhagen positions itself as the
centre of gravity in the Oresund Region and Ørestad as the region’s key to development.
On 19 June, the national government approved the Ørestad bill.

1994

Establishment of Ørestadsselskabet I/S, the Ørestad Development Corporation, with a
55% stake held by the Copenhagen municipality and a 45% stake by the Danish state.
April – September: Competition, start of public process that led to master plan.

1995
1996

June: final master plan published.
Approval of first municipal guidelines and local plans.

1997

Preparation of concrete lay-out plans for the University District and Ørestad City.

1998
2000
2001

Construction of metro started.
Opening fixed link with Sweden.
First public and private building constructions in Ørestad finished.

2002
2004

First phase of metro in operation.
Opening of Field’s, Scandinavia’s biggest indoor shopping mall.
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However, already in an early stage, problems arose concerning the crucial and peculiar
double goal of the project to be both an urban development and a ‘money maker’ to
pay for the new infrastructure. As referred to above, the (financial) dependence on annual sales of land (for a set price) obviously shaped interactions between the development corporation and the private investors and influenced the execution of these planning intentions. Within the given set of rules that governed the Ørestad Development
Corporation, two important circumstances that arose at around the turn of the century
influenced the scope and strategy, namely (1) the excessive additional costs for metro
construction, and (2) the lack of demand for the office parcels in the project.
1. Additional costs for the metro
The construction costs of the driverless mini metro system, especially in relation to the
alignment under the city, rose considerably more than expected. In 1996, before construction started, the construction work was expected to cost 5.2 billion DKK (0.74
billion Euro) (Søndergaard 1996). The latest results from 2005 show that the total costs
of phases 1 and 2 have been 12.3 billion DKK (1.64 billion Euro in 2005 prices), an
increase of 222% (Ørestadsselskabet 2006a). Besides the explosive increase in capital
investments, returns in the form of ticket fares have been lower than expected. In 1996,
the corporation optimistically expected to facilitate 69 million passenger trips a year in
2010.9 The mini metro system itself got off to an unfortunate start, with various delays
and technical problems. The hesitant development of parcels in the project in the first
years resulted in smaller passenger numbers on the Ørestad stretch of the network.
Though it is difficult to anticipate what is going to happen in the future, the reality is
that the metro only accounted for 34 million passengers in 2004 and 36 million in 2005.
This means that a strong increase in the use is necessary to meet the expectations.
Consequently, the financial results from the metro operation have been much lower
than expected and more loans had to be obtained. Undoubtedly there will be a future
increase of usage of the Ørestad stretch of the network, but this is only a small part of
the total network. The new line to the airport (extension of phase 2, see Figure 4.6,
p.135), that will open in 2007, will also attract new passengers. However, this line is
criticised as being quite redundant – due to the existing train service to the airport –
while only stopping at low-density areas in between.
2. Lack of demand for office parcels
Given the rising costs, the lack of income from the sales of land in the first development period created a very tense situation. The financial rationale of the project demands high-paying clients, especially for the more expensive office plots and, ideally, a
quite constant stream of clients as well. Table 4.4 shows the disappointing results in the
first development stages from a quantitative point of view regarding office develop9

Quantitative studies by Flyvbjerg et. al. have shown that higher than expected investment costs and lower
than expected revenues are a structural feature of 9 out of 10 rail or road ‘mega’ projects throughout the
world in the second half of the twentieth century. Flyvbjerg et. al. distinguishes (1) ‘technical explanations’:
forecasting errors in technical terms; (2) ‘economic explanations’: self-interest or public interest to make
projects appear better so as to acquire funding; (3) ‘psychological explanations’: a ‘monumental complex’
for engineers or politicians; and (4) ‘political explanations’: cost underestimations due to intentionally biased forecasts to serve the interest of project promoters in getting projects started (Flyvbjerg, Holm and
Buhl 2002; Flyvbjerg et. al. 2003).
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Table 4.4: Overview of first development stages in square meters, as of 1 January 2005)
Land use

Realized

Percentage

Offices
Housing
Facilities
Total

61,600
35,700
265,700
363,000

17
10
73
100

Source: Ørestadsselskabet 2006b

ment and also reflects the fact that the mixed character of Ørestad, at least according to
the statistics, has not yet materialized. The fist major real estate constructions were
completed in 2001. However, in the beginning of 2005, the realized program consisted
of only 17% offices. The total developed volume was mainly safeguarded by the huge
178,000m2 Field’s shopping mall in Ørestad centre. Other major buildings which were
completed were direct investments by the national government, rather than market-driven investments (see subsection ‘change of strategy 1: direct investments by the
national government’, p.143).
The most important reason that the project suffered from a lack of private investments
in office construction was not primarily an economic one – although Copenhagen also
suffered from a post 9/11 economic recession. Despite the fact that the Copenhagen
area has exhibited favourable economic growth in the last decade, together with a
steady influx of foreign companies, for a long time the Ørestad project only accommodated one, namely Ferring, an international pharmaceutical firm with its headquarters
in Switzerland. Most experts we interviewed agreed that the main reason why the initiators failed to connect Ørestad successfully to the private sector economic domain
had to do with strong inner-regional competition from other prestigious areas. This was
confirmed in various other studies on the project (Paludan 2000; Andersen 2002, 2003).
Copenhagen’s newly developed harbour front – another major icon of Copenhagen’s
(economic) revitalization policy – became a major competitor for prestigious offices in
the higher segments of the market. Large parts of the harbour became available for development in the early Nineties after most navy and other economic activities had left
(Desfor and Jørgensen 2004). The development of Copenhagen harbour forms an interesting contrast to the Ørestad development. While the latter is a very comprehensive
planning scheme managed by a public authority that is striving to integrate development with public transport improvements, the former is being developed in a more
haphazard, parcel-by-parcel way, without adding any provision of new public transportation till now. Ironically, most developments in the central part of the harbour are
being initiated by the Danish State, one of the shareholders (45%) in the Ørestad Development Corporation. The other shareholder in Ørestad, the city government of Copenhagen (55%) is also heavily involved in the waterfront development, since it owns
some parcels and holds final responsibility for zoning issues and planning permissions
in the whole area. A situation of two actors with conflicting spatial priorities has therefore arisen.
The opening up of different plots in the harbour front for development has caused a
certain over-supply of available development options for the office sector, without
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there being a strong strategic planning framework in the metropolitan area to prioritise
locations. This was also one of the biggest criticisms of the project during its initial
phase made by a group of Danish urban planning professors. They warned that this
project-oriented approach, in a situation in which a regional perspective was lacking –
given that the Greater Copenhagen Council had already been abolished – would result
in a fragmented spatial development of the region if it were to take place without an
overall strategic framework that prioritizes locations (interview with Boas Jensen, retired professor of urban planning).
With the Ørestad development corporation desperately fighting to get private office
investments on board, it became clear that it had fewer trump cards in its hand than it
expected. Although the location of the Ørestad development may be strategic and very
well connected by both private and public transport, it missed some of the location
qualities that this main intra-regional competitor offered in terms of (historic) atmosphere and waterfront vistas. The Ørestad Centre area, in particular, is perceived as a
spatially rather unattractive district (see next section). Furthermore, the central parts of
the harbour that became available for office construction were closer to the city centre.
Its attractive quay site locations accommodated various office investments made during
the past decade that would be expected to relocate to Ørestad. These include Sonofon,
Ericsson and Nokia in Sydhavn. Both the north-western suburb of Hellerup and the
central borough of Østerbro reported substantial higher average office rates than
Ørestad in 2003 (Sadolin & Albæk I/S 2004).10
The development rationale of the Ørestad project demanded high-paying clients in
search of a quality location. This is just a small part of the office market, and it was
precisely in that part of the market, which is most interested in the ‘soft’ qualities, that
the harbour front areas scored better. The ambition for new urbanity in Ørestad was
certainly related to the expectation that such an environment would increase the attractiveness for offices. However, based on the new private sector locations, this has not
yet been a convincing aspect of the Ørestad area. Different respondents refer to companies that could have moved to the Ørestad area but choose other locations instead,
for example in the harbour or the northern suburbs (interviews with Nielsen,
Ørestadsselskabet; Rehling, Informationen newspaper; Schröder, former director confederation of Danish industries).
The consequence was that the corporation’s debt grew at a more rapid rate than initially
planned. Total debts reached 14,73 billion DKK in 2005 (around 2 billion EUR), and
the expected period to amortise was extended to 2038. An overview of the financial
difficulties of the Ørestad Development Corporation regarding the metro operation and
the sales of land is found in Table 4.5 (next page), which shows the differences between the forecasts made in 2002 and the actual results till 2005. It does not include the
cost overruns for the construction of the metro. We already mentioned that total development costs for the first two phases have been 222% higher than expected. The table
shows that while the site development costs (additional infrastructure, canals etc.) were
substantially higher than expected, the profits have been much lower than the forecast.
10

In 2003 the typical office rents for prime buildings in the central harbour areas were 1,650 DKK (222
EUR) per square meter, in Østerbro they were 1,600 DKK (215 EUR), while Hellerup was around 1,550
DKK (208 EUR). Ørestad in the meantime reported prime office rents of 1,250 DKK (168 EUR) (Sadolin
& Albæk I/S 2004).
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This situation urged the Ørestad Development Corporation to change its strategy. Three
aspects were important. Firstly, in the short term, the project was helped by the national
government which subsidized the relocation of various public bodies to the Ørestad
area. Secondly, the corporation made a strategic move and changed its development
policy towards a more demand-oriented principle leading to a greater emphasis on
housing at the expense of office development. Finally, a process of organizational decoupling of the metro and urban development has been started.
Table 4.5: Differences between the forecasts and actual results of some key financial
aspects of the Ørestad Development Corporation (in millions DKK)
site development costs
2002
2003
2004
2005
total
difference

administration
costs

forecast result forecast
236
306
67
149
140
65
88
345
61
75
119
54
548
910
247
+ 66%

result
71
65
54
62
252
+ 2%

railway operation profit

sales of land
profit

property tax

forecast result forecast result forecast result
- 93 - 20
583
362
40
18
99 - 76
210
199
26
22
153
10
498
222
34
21
167 - 66
348
639
42
28
326 - 152
1639 1422
142
89
- 146%
- 15%
- 60%

Source: Ørestadsselskabet 2002, p.50 and Ørestadsselskabet 2007, p.46

Change of strategy 1: Direct investments by the national government
During the first problematic period of Ørestad development, the national government
was instrumental in persuading (and partly subsidizing) some (government) institutions
to locate in the Ørestad area (see: Table 4.6). The Ørestad Nord area not only consists
of a large cluster of educational facilities, but also includes the new headquarters of
Danish national television and radio an expansion of the existing university and a new
IT University. The establishment of some government-related functions in Ørestad was
always an aspect of the plans, and the establishment of these institutions strongly reinforces the mixed character of this part of Ørestad as we will see in the next section.
Ørestad provides excellent spatial location factors for these large-scale (public) facilities. However, the forced character of their move reflects the urgency of needing to
cope with the financial difficulties of the project in this early stage (Andersen 2003).
For example, various respondents refer to the fact that the Danish Broadcasting Corporation was not interested in leaving its old location, but that the move was insisted on
by the Ministry of Finance. The capacity of this ministry to force this move shows that
the project is well connected to this domain, as we mention earlier.
Table 4.6: Major public investments in first phase of Ørestad development
Project (date finished)

Public investment (million €)

Size (m2)

228
48
269

40,000
30,000
135,000

Copenhagen University (2002)
IT University and Research Park (2004)
Danish Broadcasting Corporation (2008)
Source: Andersen 2003, p.102; Ørestadsselskabet 2006b

Another, more indirect, strategy to improve the finances of the corporation was the
proposal for another phase of the metro, a new central ring line (see Figure 4.6, p.135).
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This would optimise the integration of the metro with the existing S-bahn system and
would repair the omission that Copenhagen’s metro is not stopping at the central train
station. This massive public investment of 2 billion euro would take place outside the
Ørestad financial formula (which is also expected to change, see later this section). The
ring line is expected to strongly enhance the number of passengers on the whole system.
In the meantime a final decision is taken and the line is expected to open in 2018.
Change of strategy 2: Towards demand-oriented planning
Typically for a plan initiated by the government, supply-oriented policies dominated in
the beginning. Within the frameworks of the initial plans, the lack of demand for offices could largely be compensated by speeding up the housing developments. The
current boom in the Copenhagen private housing market came after a period in which
government involvement had been scaled down and there was less emphasis on social
rental housing. At the beginning of the current century, there was considerable demand
for housing in almost every segment of the market and this made it a more profitable
form of investment for private developers than was previously the case (interview with
Wiese, sales department of Ørestadsselskabet). This has resulted in pressure from project developers in Ørestad to speed up the housing parts of the project (especially the
Ørestad Syd part of the project), and has also increased the land prices of housing plots
vis-à-vis office areas. The price per floorage metre for housing has increased strongly
from 2,000 DKK (268 EUR) in 1999 to 4,500 DKK (604 EUR) in 2005. Remarkable is
that in this year it even easily topped the average price per floorage metre for offices
that stood at DKK 3,100 (416 EUR) (Ørestadsselskabet 2006a).
Figure 4.7: The driverless Metro
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Change of strategy 3: Decoupling the metro and urban development
A recent (2005) organisational split between the Ørestad Development Corporation,
which is responsible for land development, and the Metro organisation, which is responsible for the maintenance and expansion of the mini-metro, in itself proves that the
ambiguities were too large to handle within one single organisational structure. This
might prevent the Development Corporation from being forced to compromise on
planning goals in favour of economic gain. However, the split has led to other concerns,
given that some of the local authorities that obtained loans to pay their share of the development costs for the metro now fear that that they will have to cover the debts
without having the possibility of relying on the profits earned from the sales of building sites within the Ørestad area.
Conclusion regarding scope and strategy of the participants.
An examination of the scope and strategy of the participants clearly shows that the rule
of financial accountability became the most important rule governing the behaviour of
the Ørestad Development Corporation. Ørestadsselskabet had to create enough profitable developments to pay back the loans for constructing and operating the metro. This
rule became so pressing that it decreased the corporation’s room for manoeuvre, especially when demand for the most profitable functions, namely the offices, fell far short
of expectations. Table 4.7 summarizes the situational frames and their development of
the most important actors in the operational practices on the Ørestad project. An interesting aspect is the dual role of the municipality which supports the project but also
actively supports its major competing locations. This situation is understandable if one
believes that a municipality should create a level playing field. However, in this case,
the economic difficulties of Ørestad had major consequences for public finances. In the
next section we investigate the consequences this had for the alleged urban character of
the area.
Table 4.7: Development of the situational frames of the most important actors
Initial situational frame

Development (till 2005)

Progressive stance towards a high
density mixed use area, Ørestad
expected to be a very attractive location for offices. Supply-oriented
strategy.
Supports goals of Ørestadsselskabet
to turn Ørestad into a new prestigious addition to Copenhagen.

More pragmatic execution of project and
slight adjustment of goals because a need
for financial accountability. Change to a
demand-oriented strategy.

National government

More focused on the economic performance of the project.

Loyal supporter, helps project with additional loans and direct investments to improve balance sheet. Trying to decouple
metro and urban development.

Private investors

Not specifically interested in
Ørestad, special weak demand for
offices.

Focus on housing development, less on
offices. Ørestad has not developed into
major office location in Copenhagen area.

Civic groups

Especially worried about the environmental impacts.

Frustrated about lack of access to operational domains.

Ørestad Development
Corporation

City of Copenhagen

Silent supporter, not very active in influencing project. Actively developing one of
Ørestad’s main competitors, the harbour.
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4.6 Social norms on new urbanity in Ørestad
The previous section analyzed the rules that constituted and influenced the operational
domain of the Ørestad project. We introduced the relevant actors, their scopes and
strategies, the way they interact and the changes in all these areas throughout the history of the project. In this section we focus on the ambition to create new urbanity in
Ørestad. We touched on this briefly in the previous sections. In this section we look
specifically at the behaviour of actors within the rules of the operational domain regarding this specific ambition. With a view to doing so we first investigated the ambitions laid down in the policy reports produced during the first stages of the project. A
highly interesting aspect is, of course, is the process of materialization of these ambitions at the micro level of the first concrete building projects.
We will now answer the following two questions posed in chapter two:
- As regards the ambition for new urbanity: To what extent is this ambition normatively reflected upon and validated in the operational domain of Ørestad?
- Are processes of change in dominant social norms perceivable as regards this issue
being hinted at in the literature? Is there a change in group composition, an increase in power of actors holding the norm for new urbanity, a charismatic norm
entrepreneur, or a change in the positive externalities for new urbanity as perceived by the participants?
In the previous section we analyzed the quite introverted operational domain of the
Ørestad development and its most important actors. We concluded that the scope and
strategy of actors changed due to changing circumstances. With this knowledge in the
back of our mind we now turn to the micro level of the (ensemble of) concrete buildings in Ørestad. Although frames and rules structure the action situation at an operational level, they do not produce a satisfactory answer to the question of why actors
adhere to certain rules (and not others) in behaviour at micro level. We therefore need
to specify our analytic toolkit with a more normative instrument to understand this
level. That instrument is social norms. Social norms are social rules of conduct. They
represent a form of consensus in a social system that a particular form of behaviour is
an appropriate form of behaviour in a certain situation. Therefore, the concept of social
norms adds a normative dimension to (the analysis of) behaviour (see section 2.5 for an
introduction to this concept).
In this case we are interested in the alleged urban character of Ørestad, that is to what
extent this ambition is normatively reflected on and validated in the choices of the
relevant actors, and whether processes of change in dominant social norms are perceptible with regard to this issue. Relevant actors in this case are the private investors soliciting for plots in the project, the Ørestad Development Corporation (and its stakeholders) as the owner of the plots and manager of the project, and – although it is less
important – the municipality of Copenhagen in its capacity to validate local land use
plans in the project.
As regards the Ørestad project we can state that a rather strong concept of urbanity has
an aspect of the proposals at an early stage. However, the precise interpretation of the
concept via a process of site planning and concrete development proposals has shown a
certain development away from the original concept in a situation in which the normative reflection was obstructed. This development is strongly related to different aspects
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relating to the strategic framing and operational domains we discussed before. However, the particular phasing of the planning of Ørestad into relatively independent subprojects with strongly varying results regarding new urbanity leads to different conclusions for the different subareas.
4.6.1 Origin of the ambition
We begin our analysis of the normative roots of the urban character of the Ørestad project by focusing on the nature of the concepts of new urbanity that are being introduced
in the official policy documents drawn up in the beginning. In chapter two we defined
urbanity outside traditional urban areas as: ‘A (proposal for a) considerable program of
spatial functions alongside a program of office construction, plus a certain ambition to
spatially integrate and/or connect different uses, either by locating them close to each
other, or by proposing the shared use of buildings’.
The first reports on the spatial concepts for the Ørestad are related to the competition
for the master plan. They make a strong case for the area’s future distinctiveness.
Ørestad was intended to be designed to compete with attractive sites in other cities, and
it had to be planned ‘…not as a hasty answer to an acute need for centrally located
building sites – but as a contribution to the long-term development of Copenhagen.’
(Ørestadsselskabet 1994, p.58).
After the premises of the project and its basic features were agreed upon in parliament
in 1992, a competition for a master plan for the area was launched. Ørestad was to develop in a linear north-south shape alongside the new high quality public transport-system that would connect the area with the inner city of Copenhagen. The area is
shaped like a long rectangle 600 metres wide and 5 kilometres long (it has been dubbed
Figure 4.8: The Ørestad Nord district, the most urban part of Ørestad, with new university buildings, housing developments and a concert hall, located close to the centre of
Copenhagen

Source: Ørestadsselskabet
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‘the tie’ for that very reason). It includes the existing Bella Centre, Copenhagen’s large
congress and exhibition facility. A development potential of 3.1 million square meters
was foreseen, with an emphasis on offices. The rest would be a mixture of housing,
public institutions like universities and medical facilities, retail and entertainment.
The Finnish firm ARKKI, that won the master plan competition in 1995, proposed the
alignment of the metro on the eastern fringe of Ørestad. In combination with the decision to limit building in the north on Amager Fælled, this would leave one of the most
precious nature areas largely untouched. This compromise partly satisfied the nature
conservation groups that strongly opposed the project in the initial phase (see: Overview Amager). Development was to be concentrated around the six future stations in
the area. Since it was foreseen as a long-term development, a decision was made not to
build in the whole area from the beginning but to concentrate development in two
neighbourhoods that could then quickly develop into (independent) lively city quarters.
Once these were finished, other neighbourhoods would then be developed. In 2004, the
Sundby and Vestamager stations were still located in almost empty areas awaiting development at a later stage.
Each neighbourhood was expected to have a unique character and identity, although
there would be a clear mixture of uses. ‘The fully developed Ørestad will not, therefore,
look like a continuous urban ribbon, but ideally like a series of separate, harmoniously
formed, smaller urban neighbourhoods, strung along the City-Line [metro] like pearls
on a string’ (Ørestadsselskabet 1994, p.56). The two neighbourhoods where development would start were firstly in the north around the Islands Brygge and Universitetet
metro stations with a proposal for a mixed area with an emphasis on university institutions and housing named Ørestad Nord or University district and secondly the so-called
Ørestad centre or Ørestad City area where the metro crosses other infrastructure lines
(highway and train) in the direction of the airport and the bridge to Malmö. The latter
area was foreseen as a prime location for international businesses.
In the documents related to the master plan (competition), the planners put a lot of
emphasis on the expected future urban character of the new area. The metro would not
only be a convenient link with the inner city, but would also be the backbone of an area
not dominated by cars, since ‘…it can no longer be accepted that the car determines
how our towns should be organized and how our daily lives should be lived’
(Ørestadsselskabet 1994, p.64). Building densities would therefore be high and public
institutions and other large attractions would be close to metro stations. The environmental dimension of the plan was further enhanced by a new curving canal in the
Ørestad Nord area and a linear canal alongside, located partly under the elevated metro
track.
As far as spatial functions are concerned, an early emphasis on 90% office construction
that was mentioned during the discussions in parliament was quickly scaled down. The
first official documents refer to a proportion of 60% offices, 20% housing and 20%
facilities. Planners had high expectations of the benefits of mixed use development, as
reflected in the statement, ‘A building that is designed for only one specific purpose
would hardly be appropriate in the long term, neither would it suit the urban purposes
for which Ørestad is conceived. In Ørestad, efforts should be made to integrate the
various functions known from the historic city. The mixture of functions will help to
make Ørestad a living town where people walk around comfortably and are able to
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meet conveniently at all times of the day’ (Ørestadsselskabet 1994, p.64). Given the
above clarification of the intentions we can conclude that the initial plans propose a
rather classic interpretation of new urbanity. Its innovation was in a proposed transfer
of these concepts to a green field area.
We can only assess the extent to which this ambition has been normatively reflected
upon and validated if we compare these ambitious planning concepts with reality. Our
empirical investigation covers the development till 2005, a time at which the realized
developed floor area was roughly 12% of total 3.1 million square meter capacity of the
Ørestad area. Self-evidently, Ørestad is a very long-term development project. Building
activities are currently planned to last till 2024 (Ørestadsselskabet 2006a). Nevertheless,
some initial observations are possible and additional information and opinions have
been gathered during interviews with experts. Since the two sub-areas of Ørestad Nord
and Ørestad Centre have seen a lot more developments, our conclusions will focus especially on these.
4.6.2 Ørestad Nord
The Ørestad Act stated that the northern part of Ørestad would primarily be the location of university departments, research institutions, knowledge-based industries,
housing and cultural facilities. Our investigation has shown that the Ørestad Nord area
is currently (at the beginning of 2005) the most successful part of Ørestad by far as
regards the realization of the ambitions for new urbanity in actual building projects.
Figure 4.9: The central canal in Ørestad Nord
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The area has also accommodated some of the most interesting ‘public’ facilities of
Ørestad, namely an extension of the University of Copenhagen, the building of a new
‘IT-University’ designed by Henning Larsen, a new concert hall designed by Jean
Nouvel and, in the future, the Ministry of Culture. This subarea mostly profited from
the direct government investments in public buildings that were stimulated by the Ministry of Finance to improve the balance sheet of the Ørestad Development Corporation
in the first few years (see: section 4.5.2). In Ørestad Nord, these functions generate
activities and attract visitors. They have been mingled with different types of housing,
for example for students, and offices. The public space has been structured using two
separate canals. Overall, the area gives the feeling of already being (but certainly becoming) an accepted and appreciated part of the city.
However, there is more to the area than the buildings themselves. The location, which
is close to the existing inner city and well connected not only via the new metro but
also via existing bus services and bike, makes it a very ‘natural’ addition to the city.
The connection to the north is not optimal, with an area of light industrial uses in between Ørestad Nord and the rest of the city. However, to the east and west, the area
borders existing housing areas in Amager.
4.6.3 Ørestad Centre
The other area that has been (partly) developed in the last few years, namely the
Ørestad Centre area, certainly provides a different feeling at the moment. The Ørestad
Act stated that the southern part of Ørestad should primarily accommodate ‘city-related
commercial development’ as well as incorporate cultural facilities and housing.
According to the master plan, the completed Ørestad Centre would consist of more
than 1 million m2 floor space. Building densities of up to 250 per cent are allowed and
building heights of up to 80 metres. In the Act itself the legislators directly dictate that
this new central area would acquire an urban character of high architectural quality
matching that of the historic inner city. This ambition is supported by Copenhagen
Municipal Plan which uses the same graphical legend for both places. Within the project, the Ørestad Centre area has the best regional accessibility, being right on the
crossing of the metro with the train to the airport and Malmö and next to the highway
Copenhagen – Malmö. Although, the Ørestad Centre area was foreseen in the first
plans as the new centre and most lively area, its performance to date in that respect has
been very disappointing. It has not lived up to the expectation of becoming a new second city centre either economically – due to the lack of office investments – or in terms
of new urbanity. There are different functions in the area, but there is no integrative
design. Functions do not relate to each other, outdoor public spaces are empty and unattractive and have little use. There is a considerable lack of spaces that give the area
an urban character, like pedestrian zones and ground floor activities. Most people who
come to the area only visit the large indoor shopping mall.
While the Ørestad Nord area is well connected to the city, Ørestad Centre it is too far
away to reach by bike from the downtown for most and feels spatially detached from
the built-up area of both the centre of Copenhagen and the existing built-up areas of
Amager, located nearby. The other edges of the area are not very conducive to realising
the new urbanity ambition either. On the south side there is a transportation corridor
(highway and train), to the west a rather empty area that will probably be transformed
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into a golf course one day, and to the north the Bella Centre which is a collection of
(mostly unused) boxes. The spatial and functional integration with the low rise areas of
Amager directly to the east of the area is minimal.
Although Ørestad Centre was expected to become the focus of commercial activities it
has failed up to now to attract many offices. Due to the booming housing market the
development corporation decided to speed up the housing part on the north side of
Ørestad Centre, around the Ørestad Park on the area’s northern edge. The question is
whether offices will ever be established in the numbers the planners expected.
Two buildings dominate the scene at the moment, namely the Ferring office tower and
the huge Field’s shopping centre. Neither contributes anything to the expected ‘street
life’, or multi-functionality of buildings, although Field’s attracts a lot of shoppers, especially in the weekends. Some educational facilities that are going to open in the future may help to attract other people to the area, but the dominant image of an artificially ‘created’ urban area appears to be hard to overcome on the basis of the expected
future functions and the urban design displayed to date.
Figure 4.10: Aerial overview of the Ørestad centre district at the crossing of the metro
with the highway and train, Field’s is pictured in the centre

Source: Ørestadsselskabet
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4.6.4 Black shadow over integrative ambitions, the development of the Field’s shopping
centre
As long ago as 1993, the Copenhagen Municipal Plan designated the land around
Ørestad station as ‘a potential location for a shopping centre’. The size and character of
this centre was finally decided by the Minister of Environment and Energy in 2000
after a procedure involving a regional analysis of volume and trends in retail shopping
and a regional public enquiry based on an Environmental Impact Assessment Study
(Christensen 2003). The development of this new indoor shopping mall turned out to
be the only building development in Ørestad to attract any significant attention during
its short history. ‘Field’s’ as it was named, opened on 9 March 2004 and consists of 150
shops, restaurants and leisure facilities. It was advertised as being the largest shopping
mall in Scandinavia (178,000 m2) and occupies one of the most prominent and central
parcels of the project, next to the Ørestad station – the interchange station between
metro and the train – and is visible from the high way to the airport and Malmö. The
strategy of its investors is clearly to capitalize on this highly accessible location by also
attracting Swedish customers (in 2004, 6% of customers were Swedes, Ørestadsselskabet 2005). Both its planning process and its eventual spatial concept and constructed
shape have generated fierce criticism (interviews with Rehling, Informationen newspaper; Liliendahl Larsen, Roskilde University; Hendriksen, advisor to the Socialistisk
Folkeparti in parliament).

Figure 4.11: Metro with Field's on the left
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The development of Field’s is a very telling example of how initial macro-level ambitions for new urbanity were not normatively reflected upon by private investors, and
how the Ørestad Development Corporation was unable to influence this. It reflects the
difficult position of the Ørestad Development Corporation as regards implementing its
spatial goals for the area in a situation of actual negotiations with private investors
which is under financial pressure itself.
For a long time, a moratorium on out-of-town shopping mall construction to protect
inner city shopping areas was included in the Danish planning guideline, which then
prevented large-scale retail developments from taking place in the Ørestad area. However, due to the weak financial position of the Ørestad Development Corporation
(caused by cost-overruns in metro construction and the lack of demand for office parcels mentioned above) there was a desperate need for development in the area. As a
result, the proposal by the Norwegian investor Steen & Strøm to build a shopping mall
was more than welcomed for financial reasons. Not only would it result in the selling
of some of the most prominent parcels, the expectation was that it would also create a
‘destination’ in the area and thereby improve metro ticket sales. There was opposition
from inner city shop owners as well as from environmentalists who referred to the expected increase in car traffic which was contrary to the project’s environmental rationale to reduce car use and stimulate public transport (interviews with Rehling, Informationen newspaper; Hartoft-Nielsen, Ministry of the Environment). Since it interfered
with national planning guidelines on large out-of-town shopping mall construction,
permission for this development was only granted after interventions by the national
government. This happened after a very misty decision-making process which, according to critics, again showed the introvert, private-oriented character of the whole project (interviews with Hendriksen, advisor to the Socialistisk Folkeparti in parliament;
Liliendahl Larsen, Roskilde University).
The shape of Field’s, namely a huge typical box-type shopping mall with a closed facade, which is completely oriented towards the shoppers inside, is very disappointing
from the viewpoint of new urbanity and does not reflect the ambitions of the original
plans for the development of this central area of Ørestad, especially with regard to
street liveliness. Although it was desperately needed for the income of the sale of the
parcels, and valuable as a destination in the area, the shape is disappointing, even to top
officials in the development corporation (interviews with Foss, Nielsen, both Ørestad
Development Corporation).
4.6.5 Ørestad Syd and other areas
The plans for the other two districts, around Sundby station (Amager Fælled) and
Vestamager station (Ørestad Syd), were not studied when we researched the project.
The area around Sundby station will be the last quarter of Ørestad to be developed,
after 2010. In the autumn of 2005, after we had finished our fieldwork, a local plan for
Ørestad Syd was presented. There are plans to develop 5,000 housing units and social
institutions in this area. By the end of year 2005, 40% of Ørestad Syd had been sold to
developers and this area is expected to be completed within 10 to 15 years. However,
since this area will mostly be used for housing, and is located even more on the periphery than Ørestad Centre, there are expected to be difficulties creating new urbanity here
as well.
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4.6.6 Conclusion
Interestingly enough, the Ørestad Development Corporation described the urban ambitions for Ørestad in 2006 as it did at the beginning of the project, namely ‘The Ørestad
Development Corporation envisions Ørestad to be a site for developing a dynamic and
varied city quarter characterised by institutions of higher education, research institutes,
highly sophisticated and city-oriented companies, attractive residential areas and cultural institutions. The new city quarter is intended to be a modern counterpart to Copenhagen’s old city centre. (…) Ørestad will have an urban environment of unique artistic and environmental qualities functioning as a laboratory of new ideas, demonstrating the efforts characteristic of Copenhagen’s planning and the architectural prowess of our time.’ (Ørestadsselskabet 2006a, p.19). After approximately fifteen years of
plan-making and more than half a decade of actual spatial investments in buildings in
the area, a preliminary assessment of the realisation of Ørestad’s integrative ambitions
can now be made. We concluded before that since demand for offices has been lower
than expected a few strategic moves were made by the Ørestad Development Corporation. Some did not actually seem to be detrimental to the spatial performance of the
area, like a greater emphasis and speeding up of the housing part of the project and the
attraction of some public institutions to Ørestad. Especially in the northern area, they
were able to (and did) create a more mixed and lively urban area with a mix of lifestyles, featuring both higher-end housing and student housing. Its closeness to existing
built-up areas guarantees a natural fix in Copenhagen’s built environment.
The Ørestad Centre area is the only other area that can be assessed at the moment and
the results there have been very disappointing. Although the concept of a concentration
of shopping functions, in combination with other leisure and cultural activities could
greatly support the concept of new urbanity, the result in the form of the box-shaped
indoor-oriented Field’s shopping mall is not. Here, the ‘introversion’ of the strategic
framing and the operational of the project is clear. The limited framing in private sector
economic domains hampered interest in office plots in the area. Due to the weak economic situation, Ørestadsselskabet, which was supposed to implement the initial concepts for new urbanity into actual buildings it was discussing with private investors,
had to ‘concede’ and accepted an investment that discarded many of the original concepts. We can therefore conclude that it was not capable of implementing a social norm
on new urbanity. In this case, the Norwegian investor was able to realize its non-urban
mega block. Some of the individual planners and architects of the Ørestad Development Corporation tried to improve the design but when this went against the will of the
investor they had little chance to change or stop the investment. The municipality of
Copenhagen did not stop the investment either.
We also wondered whether processes of change in dominant social norms regarding
new urbanity are perceptible. The conclusion is that we have hardly detected any in this
case. We can conclude however that, in an early phase, predating the actual spatial investments, the emphasis on new urbanity in the plans increased. This reflected an expected change in positive externalities for new urbanity, at least by the dominant actors
in the master planning process. New urbanity, in the form of a mixed use urban environment, was expected to enhance the attractiveness for future private investors in the
area and it played a prominent role in the first ideas for development. However, as we
have described extensively, at the moment of the actual execution there were hardly
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any powers to ensure other actors complied with such a social norm. The weak economic situation diminished the powers even further and the municipality of Copenhagen, that had to accept all building proposals, did not play a very active role in trying to
implement this ambition either. The introverted and strongly institutionalized operational domain made it almost impossible for other parties to influence these processes.
We have not observed any form of change in group composition, as regards deciding
the spatial aspects of Ørestad over the course of time. Charismatic norm entrepreneurs
did play a role in this project, especially former Copenhagen lord-mayor Jens
Kramer-Mikkelsen, now managing director of Ørestadsselskabet. However, his interest
in the project was never focused very strongly on the urban aspects, but more on its
long-term economic contribution.
We can therefore conclude that, generally speaking, the clearly defined initial ambition
for Ørestad to create new urbanity has not been normatively reflected upon and successfully validated in the project’s operational domain. At the moment, the individual
micro level investments of private investors do not seem to contribute to the goal of
integrated use of space. There are no strong spatial concepts to integrate these individual investments in a sum worth more than the individual parts. The symbolic-cognitive
framing of the project has eventually safeguarded initial infrastructure investments but
has not resulted in a commonly supported spatial vision by public and private actors.
Broader spatial visioning in Ørestad largely remained a matter for the small group of
public initiators. Within the current workings of the operational domain, it is hardly
Figure 4.12: The Ørestad Syd area, ready for housing development

Source: Ørestadsselskabet

155

Copenhagen Ørestad
possible for Ørestadsselskabet to enforce a social norm on new urbanity, simply because the actor that has to do this does not hold much power vis-à-vis private developers. Apparently these developers have been occupied with their own individual building projects and very limited attention has been paid to common visioning processes
with public, private and civic input regarding the development of the area.
To some extent, Ørestad Nord is the positive exception. In this area, private investments were supplemented during the first building phases with different investments in
‘public’ buildings. However, the more successful urban character of this area seems to
be the result of these investments and its favourable location close to existing build up
areas. The other areas in Ørestad do not have these beneficial conditions. In our conclusion we elaborate on this point further when we connect the activated social norms
with the operational domain and the strategic framing of the project.

4.7 Conclusion
In this chapter on Ørestad we studied the following scientific oriented main research
question:
As regards the initial ambition for new urbanity, how can we understand the dynamics
between the connectivity of Ørestad in the metropolitan action space, the systems of
rules that structure operational domains and social norms?
Our analysis shows that both the strategic framing and the decision-making at operational level in relation to Ørestad were quite introverted and that the realisation of the
integrative ambition has not been very successful up to now. At a strategic level, the
project received considerable support from a city-state political elite that was able to
reconcile political differences and grasp potential economic opportunities but it did not
connect its project very well to private spheres or civic interests. At an operation level,
a governance structure was put in place to execute this project with a double goal,
based on a business-oriented focus.
Concepts of new urbanity were introduced in the documents related to the master planning process and the master plan itself (Ørestadsselskabet 1994; 1995). Some of the
basic physical prerequisites for new urbanity were accommodated in the form of infrastructure investments. Theoretically, the way Ørestad was strategically framed, as a
public-public partnership with a long-term perspective that implements infrastructure
investments first, could lead to beneficial conditions for the realization of such an ambitious program of spatial compactness and functional integration. Not only is
high-quality public transport always close by, one would expect a public company to be
more receptive to the balanced needs of a new neighbourhood and the place of
‘non-profitable’ functions in it, aspects that could enhance the urbanity of the location.
However, these macro-level intentions have to be followed up by micro-level investments. The introverted organisational framing of Ørestad resulted in a failure to connect to the other domains we distinguished. This had two major negative consequences
for the ambition for new urbanity in the area.
First, the lack of connection to the social, civic and culture domain alienated and frustrated the impetus from society that might contribute to the ‘content’ of the area. Ambi156
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tions for urbanity largely retained the status of macro-level ambitions and were not
matched by micro-level bottom-up investment proposals. At an operational level, there
was a lack of strategic thought regarding how to apply the concepts in the Ørestad context. It was only in the Ørestad Nord part (the university district) that spatial concepts
were followed up by adequate spatial investments in a mixture of public buildings,
public spaces and a varied housing program (both student housing and higher end
housing).
Secondly, the lack of connection to the private sector domain and the absence of a regional spatial strategy in the Copenhagen area resulted in a lack of demand for office
investments in the parcels in Ørestad. Although offices in their traditional sense are not
the first spatial use that is related to ideas of a lively urban district, they are able to
contribute to a more varied street life, especially if they are properly integrated into the
urban space. But of equal importance in this case, they could bring in the profits to
cross-subsidize economic ‘weaker’ functions, like social and cultural facilities or lower
income housing that could help to strengthen the concept of new urbanity.
Because of the massive cost overruns in the metro construction and lack of passengers,
much larger debts than foreseen were accumulated and subsequent higher financial
performance targets to pay back these debts were needed. This forced Ørestadsselskabet to change its scope and strategy over time to serve according to rigid market
terms. It was precisely this crucial aspect that turned out to be the most problematic
issue during the initial development stages. This referred back to the weak connectivity
to the metropolitan action space. While the project was well connected to government
domains, ironically it suffered a lot from a lack of efficient regional planning to prioritise Ørestad in favour of other development alternatives for offices that emerged, especially in the harbour area. This became a problematic weakness of the project: the capacity to realize a strategy that safeguarded a sustainable flow of (private) investments
in office development to the area. It seems that, after the abolishment of the Greater
Copenhagen Council, Copenhagen has been moving away from strategic planning, and
to a large extent, this is in line with the development of a more business-oriented style
of planning dominated by private spatial preferences. Whatever the (political) opinion
is on this matter, in this case it hampers the financial performance of a very public investment. Although the project is ideologically linked to the development of a
cross-border Oresund region, this is no guarantee at all for the successful attraction of
private investments to precisely that area.
The governance structure at operational level was obviously too introverted to rectify
this strategic problem. The role of the most central actor, the Ørestad Development
Corporation, is basically to execute a development scheme. Though backed by important parties (the national government and the municipality of Copenhagen) its actions
lack a strategic dimension. The logical consequence was that the corporation decided to
make some operational changes. It tried to attract private investors by becoming more
flexible to accommodate market demands, which were apparently not directly related
to the (public) ambition for new urbanity in the area. The most visible results of this
turn towards demand-oriented planning were extensive housing development and a
large indoor shopping mall.
The dominant theme at operation level is therefore that the project seemed to be negatively affected by the (financial) package deal with the infrastructure development.
From an infrastructure and financial perspective, the development project existed only
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to generate revenues to pay back the metro investments. From a (broader) economic
and urban planning perspective, Ørestad was (and continues to be) of course much
more. The rather naïve expectation of a win-win situation, that it would be both a major
investment in infrastructure and a high quality new development area, resulted in a
forced development speed and in hard demands for financial performance of the area,
which proved to be at odds with a more incremental and inclusive development style.
The latter would probably have safeguarded in richer democratic processes and a spatial result which is more in line with the original proposals.
This peculiar institutional and economic situation of the operational aspects of Ørestad
makes the project rather inflexible. Even if there was a will to organise more inclusive
processes of deliberation for the remaining development period, that is processes that
would accommodate citizens’ involvement, they have to take place within the context
of the financial burden of the expensive metro line. This would make it almost impossible to change phasing, development intentions or land uses. Within the current setting,
the only flexibility the Ørestad Development Corporation has is to speed up certain
aspects that are in demand on the market. This is what happened with different housing
developments in the project during the last few years. However, if this eventually results in a project dominated by housing development with very little high end offices,
questions will have to be asked not only about the project’s financial rationale (housing
plots are on average cheaper than prime office plots) and the necessity for such an expensive transportation system to serve a ‘housing location’, but especially about the
alleged strategic character of the project as a premier business location to improve the
competitive position of Copenhagen.
We can therefore conclude that the initial plans foresaw a strong form of new urbanity
in Ørestad. Up to now this has not resulted in an enforced social norm that influences
individual investors. Due to the weak position of Ørestadsselskabet, this actor was not
able to implement this vision in a top-down, supply-oriented manner. Neither did the
introvert strategic framing and operation domain create successful conditions for a
validation of a social norm on new urbanity. The change of strategy of the development
corporation towards a more demand-oriented approach only increased the need for an
effective social norm regarding urban quality to make the whole of Ørestad bigger than
the sum of the individual market-oriented investments.
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‘The area could be likened to an attic. Every house has one and nobody would deny the
usefulness of a place to stuff junk. Even so, none of us would dream of showing it to our
dinner guests. Similar infrastructures exist in all cities. The difference in the case of
Barcelona is that it is all crammed together in one area and, worse still, along a
high-profile 2 km stretch of coastline.’ (Acebillo 2004, p.45)

CHAPTER 5
BARCELONA FORUM

5.1 Introduction
It is no surprise that the transformation of an almost ‘forgotten’ industrial area into a
vibrant place of new urbanity and high quality public space is far from an easy challenge. That is exactly what is at stake in Barcelona’s Forum project. This project is part
of a much bigger ensemble of urban regeneration activities in a city with probably one
of Europe’s most studied, discussed and famous strategies of urban interventions in the
previous three decades (see for example the extensive works of Marshall 1996, 2000,
2004 and Monclús 2003 on planning; McNeill 1999, 2003 on left-wing oriented politics and Busquets 2005 on urban design, to name just a few). Barcelona’s strategies of
urban transformation have certainly been interpreted as a good practice by many visiting foreign politicians. The city’s recent urban transformation took place against a very
interesting political, social and cultural backdrop after the transition to democracy at
the end of the 1970s. Barcelona gained worldwide attention and recognition for the
way it used the (building program of the) Olympic Games of 1992 to physically upgrade different parts of the city and create a favourable image for itself worldwide. In
the last few decades, the city has developed into a magnet for international tourists.
After the Olympics, the city government set out a whole series of strategic projects in
the eastern sector of the city. The goal was to improve Barcelona’s position in the advanced service economy which was a structural weakness of the city’s economy. Forum, a project that combines the development of infrastructure, real estate and public
space with a cultural event in the spring and summer of 2004, was used to create additional momentum for this new phase of urban transformation. A very challenging location was chosen, namely a still-used industrialized section of the Mediterranean coast,
alongside run-down neighbourhoods.
In this respect, Forum is probably the most visual, symbolic and prominent marker of
the newest phase of the city’s development. For us, Forum is the case through which
we try to understand Barcelona’s current transformation. We study whether the conditions are being created for the development of new urbanity, as this is what its protagonists are aiming to achieve. After the highly-praised urban developments of the Olym159
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pic period we can investigate whether Barcelona is again setting international standards
for urban transformation or whether its capacity faltered in a new context at the beginning of the 21st century. Interestingly enough, the Forum project was initiated during a
period in which doubts about and criticisms of Barcelona’s almost continuous transformation were being voiced more clearly than ever before.
From an institutional perspective we investigate how the Forum project is connected to
the different societal domains of the metropolitan action space. We investigate the governance innovations that have taken place and analyse the project’s initial results. We
ask to what extent the ambition to create a place of new urbanity has evolved in a validated social norm. Our information is based on in-depth fieldwork on this project in the
spring of 2005, via a documentary analysis and a set of fourteen interviews with representatives of different stakeholders, and people that have been reflecting on urban developments in Barcelona.1
The chapter is structured as follows. Before describing the initiation of the Forum project in section 5.3, we briefly outline the context of Barcelona’s urban development in
the last decades in section 5.2. The unique way in which development in Barcelona
took place in recent decades is important for a proper understanding of the Forum project. An analysis of the strategic and operational aspects of the project is provided in
sections 5.4 and 5.5, after which we examine to what extent social norms on new urbanity have been realized in section 5.6. Section 5.7 contains our general conclusions.

5.2 Urban development in Barcelona
Urban development in Barcelona in the last few decades has been extensively covered,
assessed and critically debated. In June 1999, Barcelona received the Royal Gold
Medal from Her Majesty the Queen of England based on a recommendation by the
Royal Institute of British Architects (RIBA). For the first time the award was bestowed
on an entire city rather than an architect. The literature refers to a ‘Barcelona model’ of
urban development, which is a successful co-ordination of economic, political and
1
Research for the empirical part of this chapter took place primarily during May and June 2005, having
been prepared during a short quick scan in August 2004 that included a visit to the Universal Forum of
Cultures event. During that two month period in 2005, planning and policy documents related to the Forum
project were reviewed and 14 interviews were conducted. The full list of interviews, including the institutional affiliation of the respondents can be found in the appendix at the end of the book. All the interviews
were conducted face-to-face in the Barcelona area. Most were in English, in some cases Catalan was the
language. In this case an interpreter was used. Each interview was between 45 and 90 minutes long and was
semi-structured, taped and subsequently transcribed. Although written questions were prepared for each
interview, the sessions were conducted in a somewhat informal way as the issues presented themselves
rather than by following a rigid script. For the selection of the interviewees a combination was sought of (1)
practitioners currently involved in the transformation of the Forum project, from both a public and a private
side and (2) academics and civic activists who could help understand the bigger picture and sharpen the
critical analysis. During our written analysis we use the information from these interviews. They are references to a concern, issue, thought or question that came up in that particular interview. The idea is for this
to underpin, strengthen or illustrate our own line of reasoning. In each case we include the name of the
interviewee in brackets.
Previously we published about our Barcelona fieldwork in: Majoor 2006b and Majoor 2008.
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civic interests, as being an underlying factor for its success (Marshall 2000, 2004; Garcia-Ramon and Albet 2000; Newman and Thornley 2005). However, at the same time,
other scholars and urban activists have highlighted the negative impacts of Barcelona’s
development, especially for disadvantaged groups (Balibrea 2004; Borja 2004).
In this section we analyse Barcelona’s urban development in the last few decades by
identifying several, partly overlapping, timeframes. We begin by outlining urban development in the last period of the Franco regime and the period of early democracy
(till 1979). Then we analyse the interesting period in the Eighties when, boosted by
Barcelona’s successful bid for the 1992 Olympics, a lot of transformation projects were
initiated. In the post-Olympic era Barcelona was confronted by new spatial, economic
and social challenges. The Forum 2004 project, which was initiated at the end of the
Nineties, has to be understood against this backdrop. From section 5.3 on our focus is
specifically on the project itself.
5.2.1 Franco period and period of early democracy (till 1979)
Barcelona has a long industrial past. In 1832, Spain’s first steam powered industry was
established in Barcelona and in 1848 its first railway line was built (Nello 2004). Favourable climate and energy conditions – cheap hydroelectric from the Pyrenees –
helped make Barcelona one of Europe’s main centres for the textile industry during the
19th century. Although there were numerous social conflicts in the city known for its
left-wing anarchistic political leanings (Vázquez Montalbán 1992; McNeill 1999), its
expansion at the end of the 19th century was spatially quite orderly, following Ildefons
Cerdà’s famous 1853 plan for the Eixample (‘extension’). Halfway through the 20th
century this plan was the official spatial scheme for Barcelona’s expansion. Two large
international events, namely the 1888 and 1929 World Exhibitions, were strategically
used to develop new city districts and amenities. The heritage of the 1888 Expo was the
Parc de la Ciutadella, while the 1929 fair was used to realize a new centre of economic
and cultural facilities at the Plaça d’Espanya and the adjacent slopes of the Montjuïc
mountain.
The defeat of the Second Spanish Republic, and with that Barcelona, in Spain’s Civil
War (1936-1939) was the start of a period of dictatorship under Francisco Franco in
which the cultural identity of Catalonia – which had always included a strong inherent
nationalist element – was suppressed. In many respects, the period under dictatorship
of Franco was a politically, socially and culturally traumatic period in Barcelona’s history. During the years in which Josep Maria de Porcioles was mayor (1957-1973), the
city experienced rapid urban growth caused especially by large numbers of immigrants
and relatively favourable economic development. The population of the Barcelona
province almost doubled from 2.2 million in 1950 to 3.9 million in 1970.2 The city’s
spatial development was rather chaotic and unplanned, following the logic of
short-term speculation gains of powerful real estate developers with excellent connections to the Mayor’s office (McNeill 1999; Busquets 2005). The dual result was an
enormous densification of the city in the form of high-rise developments and an urban
sprawl into the region.
It was in the middle of these processes that a new generation of planners, architects and
2

Instituto Nacional de Estadística (www.ine.es).
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urban activists grew up. At the end of the Sixties, important urban social movements
were formed which were critical of the city’s rapid urbanization and densification and
which highlighted the shortage of public facilities and the neglect of urban space in the
new and old urban peripheries (Calavita and Ferrer 2004, p.52). Their importance in
the last years of Franco’s regime and in the transition towards democracy is frequently
referred to (Calavita and Ferrer 2004; Borja 2004). They created the basis, both intellectually and politically, on which progressive planners and architects started reshaping
the city in the following decades.
In the period after Franco’s death in 1975, the legal context for planning in Spain was
reformulated. There was a strong political will to increase autonomy, especially in the
parts of the country like Catalonia that had a historic sense of being different (M. García 2003). A total of 17 autonomous regional governments were established that became the backbone of the Spanish semi-federal government system. Some of these regional governments, like the Generalitat de Catalunya were given more independence
than others. Within these regions, centralised planning systems were set up in which
the municipalities became responsible for planning policy and development control in
their areas. Municipalities drew up master plans, called Pla d’Ordenacio Urbanisitica
Municipal which are legally binding documents containing detailed zoning and land
use requirements for the whole area under their jurisdiction (Luzón and Vila 2007).
These local plans had to comply with higher levels plans, in the case of Barcelona this
is the General Metropolitan Plan, and they were subject to final approval by the regional government. Within the local context, general plans could be supplemented by
special plans to deal with particular topics and to provide additional information about
allowable development. Many of the large-scale developments in Barcelona in the last
few decades have taken place via this legal route.
The changing juridical, political and cultural conditions for planning formed the basis
for a more public and culturally responsible interventionist style of urban planning
from the late Seventies on (Marshall 2004). The city’s development – that had been
safely in the hands of the private sector for many decades, partly became the responsibility of public and civic authorities once again. Barcelona also faced huge challenges
in the decades that followed. Industry had long been a pillar of its economy, but processes of deindustrialization were starting to have a profound economic, social and spatial impact on the city. During the centralist Franco regime there was a lack of investment in different kinds of public infrastructures and the road, rail and sewage systems
were outdated. The waterfront was inaccessible because of huge infrastructures. The
Llobregat and Besòs rivers were heavily polluted. The Old Town was overcrowded and
urban development sprawled into every corner of the Barcelona region leading to a
huge pressure on the infrastructures.
The General Metropolitan Plan of Barcelona, which covered Barcelona and 26 surrounding municipalities, was finally approved in 1976. The innovative aspect of the
plan was that it reduced possible building densities in many parts of the city and that it
reclaimed land for public use by designating parcels for parks, plazas, schools and
other public facilities (Calavita and Ferrer 2004). This plan became the basis for the
rapid progress made by a new generation of architects and urbanists at the start of the
Eighties, supported by a progressive city council, with the aim being to start a series of
local urban interventions.
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One of the most interesting and probably least tangible aspects of the change towards
democracy was the blossoming of Catalan identity and pride. A new generation of professionals and politicians came into power and became involved in the city’s spatial
development. To them, shaping the city was also a possibility to express their pride in
their (previously suppressed) Catalan identity. In this sense, urban development started
to acquire a particularly strong cultural and patriotic dimension in Barcelona. However,
it might be that this spirit, and the accompanying rhetoric, also masked some of the
city’s more fundamental problems (McNeill 1999). This is a point we will discuss in
more detail when we analyse the Forum project.
5.2.2 Urban development in the 1980 and the Olympic projects: from inner city reconstruction to strategic spatial projects
Most of Barcelona’s critical acclaim for urban transformation came because of policies
and projects in this era in which the city tried to capitalize on the opportunity that the
1992 Olympics provided for concerted action on a couple of large-scale urban interventions. However, it is important to recognize that the city’s transformation started on
a small scale and was rooted in the neighbourhoods.
Most of the planning efforts in the early 1980s took place in a city which was facing
economic difficulties. The structural causal factor was the stark decline in its traditional
economic base, namely industry. Between the late 1960s and 1985, the city lost 42% of
its manufacturing jobs and 69% of its construction jobs (McNeill 1999, p.91). The city
council’s financial situation was not promising either. Nevertheless, the plans were
numerous and very ambitious. With Oriol Bohigas as the City’s new planning director
(1980-1984), an action program was set up to meet the demands of the neighbourhoods
more effectively. Almost two hundred parks, plazas, schools and other public facilities
were created. An interesting aspect is Bohigas’ conscious philosophy of small-scale
interventions. “My idea was that there was a chance in Barcelona of developing a realist vision of planning; a vision more interested in the volumetric construction of the
city than its street lay-out. That is, an architect’s vision rather than that of a planner…”
(cited in: McNeill 1999, p.139-140). His approach was based on accepting the city as a
place of enriching conflicts to be resolved in coexistence of other conflicts with
different origins (Bohigas 2004). During that period, most interventions were not only
small-scale but also low-budget. A particularly noteworthy aspect was Barcelona’s
policy of creating ‘hard squares’, that is maintenance-friendly cheaply-constructed new
urban spaces that generated ‘room to breathe’ in the densely built-up neighbourhoods,
and also stimulated private owners to upgrade their nearby properties (Benach 2004;
Busquets 2005).
Monclús (2003) rightly points to the fact that this shift in focus and content of interventions was not unique to Barcelona. Throughout Europe and North America the appreciation for the traditional city, with its traditional collective components such as
streets, squares, small parks and closed street blocks increased during the same period.
This integration of urban planning and architecture was a response to the abstraction of
modernist all-encompassing planning that had dominated in previous decades (Monclús 2003, p.403). The interest in smaller-scale urban regeneration and reconstruction
projects coincided with a growing interest and appreciation for (exclusive) living in
downtown areas and this created a more solid basis for these interventions to be financed by means of private housing developments.
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The uniqueness of Barcelona’s development in the Eighties therefore did not have so
much to do with the content as with a specific cultural and political dimension. The
focus on relatively small-scale projects in the neighbourhoods was reinforced and facilitated by a process of decentralization of government into neighbourhood districts
and the very active role played by citizens’ movements. Culturally, the Catalan identity – suppressed during Franco’s centralist regime – was blossoming. Traditional
(Catalan) festivals and celebrations were reintroduced and these took place in the new
squares and other public spaces. The newly established community centres became
important for (re-)teaching the Catalan language. In hindsight, this period in the first
half of the Eighties is often referred to as one characterised by a remarkable civic consensus between the needs of the city and the agenda of the city council (Marshall 1996,
2000, 2004; Borja and Castells 1997; M. García 2003).
After Narcís Serra (1979-1982), Pasqual Maragall of the Partit dels Socialistes de
Catalunya was elected mayor in 1982. During his 15 year tenure, Maragall (who was
nicknamed ‘El Príncep’, the Prince) developed into one of Europe’s most prominent
interventionist-oriented big city mayors whose key aim was to harmonise public, private and civic agendas (McNeill 2001).
At the end of 1986, Barcelona’s bid for the organisation of the Olympic summer games
of 1992 was accepted and this became a major strategic device for the city’s development in the years that followed. The famous lines of confirmation were read by International Olympic Committee president Antonio Samaranch, coincidentally or not, an
important project developer in Barcelona. As far as Maragall was concerned, the
‘Olympic project’ was an opportunity for the city to increase the scale of its interventions, away from the neighbourhood level and towards city-wide strategic projects
(Maragall 2004). The municipality successfully utilized it to harmonise political priority (and money) from the levels of government (Generalitat and national government)
that were traditionally least receptive to investing in Barcelona due to various political
and ideological reasons. It provided Barcelona with the opportunity to solve some of its
long-term needs that had already been conceived in the 1976 General Plan. A package
of very visible interventions in the city started to dominate the policy agenda, namely
the opening up of the city towards the sea, the completion and improved integration of
the system of ring roads, the restoration of prominent buildings and squares in the old
town, the addition of a large outdoor art schemes and the regeneration of the Montjuïc
mountain as a park and cultural and sports centre for the city. In addition to this, less
noticeable but equally important investments were proposed in different ‘invisible’ infrastructures, namely the improvement of communication facilities and the improvement of the sewage system and thereby the water quality in the Mediterranean. Clear
economic projects were also initiated, namely the expansion of the trade fair, the harbour and the airport to enhance business facilities in the city. The first plans were
drawn up to link Barcelona with the emerging Pan European high-speed train network.
At that time, Oriol Bohigas was replaced by Josep Acebillo as the new chief planner.
Acebillo became known as a more ‘strategic’ spatial planner. He was less of a
neighbourhood-oriented planner like Bohigas and more of a manager who was capable
of negotiating with other levels of government and private interests (McNeill 1999).
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Figure 5.1: The transformed Port Vell

Around two-thirds of the total spending for these projects was publicly-funded
(Raventós 2000). A joint venture public body, Holding Olímpic S.A (HOLSA), comprising the city council and the central government, was set up to coordinate the most
important public investments relating to the Olympic project. The four main sites for
the Games corresponded with a policy formulated during the Eighties by Barcelona’s
architect Joan Busquets to develop ten areas of new centrality outside the traditional
economic core of the Eixample area (Ajuntament de Barcelona 1991). In these areas
‘…it was considered opportune to favour a certain concentration of service sector uses
and public facilities, in order to create new reference points in the geography of the
central areas of the city’ (Esteban 2004, p.124). The strategic positions of these areas,
close to existing or future infrastructure and mostly in places where space became
available because of industrial restructuring, made these ideal sites for strategic spatial
and economic projects during the decades that followed. The Forum project is located
in one of them.
One of the most visible urban components in the Olympic area was the Vila Olímpica
(Olympic Village), the accommodation for the Olympic athletes. Its chosen location
was close to the Mediterranean Sea in the old industrial neighbourhood of Poblenou.
Its development served multiple goals. Not only was it a strategic project within the
framework of the transformation of the area from industrial to post-industrial uses (in
this case predominately housing) – a concept that would be put forward later for a
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much larger territory in the 22@ plan – it also was an opportunity to improve the connection of the city to the Mediterranean Sea, which was one of the strategic goals of the
whole Olympic project. For a long period in Barcelona’s history the seafront was a
busy harbour area with warehouses and heavy industries which was largely inaccessible to the public. Opportunities for change emerged during the Eighties when harbour
uses started to be relocated to newer large-scale areas more to the south in the Llobregat delta. It therefore became possible to fulfil a long-term wish of Barcelona’s planners, namely to reunite the city with the sea (Meyer 1999). The Olympic harbour was
realised in front of the Olympic Village. However, this was only one of the projects
along the Mediterranean coast. At the same time, work started on the Port Vell (Old
Harbour, see Figure 5.1, p.165) which was to be transformed into a leisure and retail
centre. Adjacent to it, the old charming working class neighbourhood of La Barceloneta was physically upgraded and a new boulevard and beaches were realised.
Two other aspects played an important role in reconnecting the city with the sea. Some
infrastructure barriers were dealt with, either by altering their routes or by removal (old
railroad) or by partly covering them (Ronda Litoral). In addition, the water quality of
the Mediterranean was consistently improved due to the enhanced regulation of the
sewer outflows. This made swimming in the sea possible, and was the finishing touch
to Barcelona’s new usage of its coastline.
Similarly to the previous round of local reconstruction projects, the content of Barcelona’s Olympic project – especially the reuse of the waterfront – was not unique. Numerous other cities around the world have revitalized their waterfronts in recent decades to include public uses once port uses had been relocated to other areas (Frieden
and Sagalyn 1989; Meyer 1999). A particularly significant factor as far as Barcelona
was concerned seems to have been the huge public demand for change and the impressive symbolic effects. After the work had been finished, Barcelona started profiling
itself as a city with a beach. This amenity fits in perfectly with the Mediterranean climate and Catalan culture. Barcelona’s new beaches and waterfronts are a success story,
for both locals and visitors.
Another interesting aspect is the social and non-spatial dimension of the whole Olympic project. On the one hand it created a very strong positive impression of the city for
the millions of spectators and television viewers around the world. This was an impression that would help to get Barcelona’s tourist industry off the ground and establish its
position as one of the most visited cities in Europe during the Nineties. On the other
hand, it also generated a significant feeling of local patriotism and civic pride among
the Barcelonese themselves. To them it was an opportunity to present themselves as
inhabitants of a proud Catalan capital. It was, in this sense, the definitive end to the
dark years under Franco. A lot of people participated in the event as volunteers and this
helped to make this huge international event part of the lives of Barcelonese people.
The apparent overlap between public, private and civic agendas caused students of
Barcelona’s urban development to refer to a ‘Barcelona model’ or ‘Barcelona experience’ of urban development. ‘The 1992 Olympic Games prompted an exceptional
planning process in which neighbourhood associations together with planning professionals pressured the local government to improve the historic centre and the peripheral
neighbourhoods. The result – the so-called Barcelona model based upon social cohesion – achieved urban restructuring with a degree of redistributive justice; specifically
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public space was improved and housing was upgraded’ (M. García and Claver 2003,
p.116).
According to Garcia-Ramon and Albet (2000, p.1332) the Barcelona model is based on
the following points:
1. The basic role of public spaces in the newly transformed areas as a means of creating an identity and of fostering social and cultural integration;
2. Public leadership and initiative (by the Barcelona City Council) as regards the design and management of urban transformation projects;
3. Compliance with the pre-established Town Planning Regulations in order to maintain coherence, credibility, and legitimacy;
4. Integration of partial interventions within an overall project for the whole of the
city, even in the case of projects linked to exceptional events such as the Olympic
Games;
5. Concern for the connection and continuity of the newly built areas with
pre-existing neighbourhoods in order to avoid excessive zoning or functional specialisation;
6. Urban renovation and rehabilitation of the Old Town aimed at avoiding gentrification and maintaining social coherence in the affected neighbourhoods;
7. Upgrading of peripheral areas based on various strategies, for example by means
of a public sculpture programme linked to the restoration of squares, arcades, open
spaces and gardens, and through the introduction of cultural values and symbols in
the landscape;
8. The inclusion of a large section of the citizenry in the project of urban transformation as exemplified by the number and enthusiasm of the volunteers;
9. The dynamic role of the network of surrounding medium-sized cities which helped
to balance polarities within the metropolitan area of Barcelona;
10. The positioning of Barcelona within the world context of large cities, thanks to
promotional strategies of urban marketing.
The explosion in investments in the city at the end of the Eighties and the beginning of
the Nineties, coincided with a period of strong economic growth. Just like other parts
of Spain, Barcelona benefited from its integration into the European Community which
resulted in major investments from the EU’s Structural Funds for run-down regions and
the prospect of a single European market in 1992 (Luzón and Vila 2007). Yet, the decline of the industrial sector in Barcelona continued in the Olympic period with a further loss of 81,090 jobs between 1986 and 1995. However, in the same period, 154,294
new jobs were created, mainly in the service sector (M. García 2003). In 1991, the city
boasted an unemployment rate of 9.4%, six points less than in Spain as a whole and
almost exactly the same as the European Community average (McNeill 1999, p.91).
Average incomes increased sharply in the city and in Catalonia as a whole in the last
decades to € 25,215, easily topping Spain’s average of € 21,175 (2005 numbers, source:
Eurostat).
It is too straightforward, however, to simply label the Olympic period as an
all-encompassing success, as many critical observers have already noticed (Marshall
1996, 2000, 2004; McNeill 1999; M. García 2003; M. García and Claver 2003; Borja
2004; Balibrea 2004). The main points of criticism are related mostly to the new constellations of power in which city development and the setting of the strategic agenda
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for this development were being carried out as well as to the sometimes unbalanced
results.
The first problematic consequences of Barcelona’s choice for a policy and practice of
pro-business competitive city development was its failing to fulfil some of the basic
demands of ‘ordinary’ citizens. Probably the most important aspect in this regard – and
an ongoing problem during the Nineties – was the strong increase in housing prices and
the lack of affordable apartments in the city centre. It forced people to move out of the
city to the cheaper ring of municipalities around Barcelona and raised concerns about
social polarization in the city, although proof of this has never been reflected in the
income statistics (Nello 2004). Nevertheless, one of the major flaws of the Olympic
project was that it was unable to provide affordable housing. The original intention was
for the Olympic Village to become available after the Games for a large-scale public
housing program. However, financial difficulties resulted in the whole area becoming
privately owned. Besides these tangible concerns, underlying dissatisfaction was
growing with regard to the whole direction city development was taking towards attracting more and more tourists and private investments. This coincided with a more
general concern about the closed style of deal-making and project execution in the city
between the city council and large private investors. Projects were increasingly organized in the form of public-private partnerships and ad-hoc development companies with
limited direct democratic control. This tension became more evident in the period after
the Olympics when Barcelona continued to position itself as a competitive city in the
Mediterranean area and became more dependant on private investments to realize its
ambitious programs.
5.2.3 Conclusion on urban development in Barcelona 1979-1992
We have briefly introduced urban development in Barcelona and some of the most important political aspects of it during a crucial period in its recent development. In conclusion, Barcelona’s agenda of urban transformation changed during the Eighties from
small-scale neighbourhood-related public investments to a portfolio of larger strategic
investments in which the private sector also had an important stake. The Olympic project resulted in an unprecedented urban transformation for Barcelona. Different
long-awaited strategic projects could be realised because the deadline of the Games
itself helped mobilize significant flows of public and private investment. It is important
to underline the specific political and financial/economic context in which urban development in Barcelona has taken place in recent decades. To begin with, the massive
need to transform its economic base from an industrial to a post-industrial one, together
with a relatively weak financial position of the city council, made the city heavily dependant on investments from other layers of government (Catalonia, Spain, EU) and
private parties. Mayor Maragall oversaw this process of leverage which entailed trying
to negotiate public good for the city with private actors (McNeill 1999; 2001). His use
of the Olympic project to prioritise all kinds of public and private investments for the
benefit of the city is still a textbook example for ambitious mayors around the globe.
The Olympic Project is an example as well of the new working consensus between the
municipality and the private development sector. The fact that the city has had very
stable leadership, with a city council dominated by a pragmatic socialist party, has been
conducive to the setting out of long-term strategic programs and to functioning as a
relatively trustworthy partner in public-private development projects.
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Contrary to the small scale interventions in the neighbourhoods at the beginning of the
Eighties, the ‘Olympic project’ was Barcelona’s trump card as regards initiating improvements to its competitive position vis-à-vis other metropolitan regions. The major
infrastructural works, including advancements in telecommunications, created the
physical conditions for the development of a more service-oriented economy. Barcelona’s increased attractiveness for tourists became a major new component of the local
economic structure (M. García and Claver 2003). Nevertheless, the transition to a
post-industrial base for its economy was by no means easy. Compared to the economic
development of Catalonia and Spain, the city was successful – and it was certainly
helped by Spain’s membership of the EU in 1986. However, its international position in
economic networks was still underdeveloped. Fighting this omission became an important policy goal in the post-Olympic period as we will see in the next section. This
had to happen however under the burden of large debts the city accumulated in the
Olympic period, making it more dependant in the post-Olympic period on private
capital to finance its expensive ambitions.
From a political perspective, all the developments in Barcelona in these last few decades have to be understood against the backdrop of the Franco period. The suppression
of the Catalan identity and its expressions in this period created a strong
counter-reaction in the early days of democracy. It was also the period when a new
generation of professionals was raised and educated and these played a decisive role in
supporting the politicians with their plans for transformation: ‘A very wide
semi-technical, semi-political elite supported these politicians through the 1980s and
1990s, part of the same generation and with broadly the same values – progressive,
egalitarian, gradualist, as interested in economic and social as cultural dimensions of
the city’s renewal, a mainly middle class grouping, products of the university expansion since the 1960s. (…) [T]hey provided in particular the cadre of expertise in the
planning sections of the council’ (Marshall 2004, p.17-18).
The city blossomed after the Franco dictatorship. Most urban interventions were visible,
tangible and well-received. Barcelona positioned itself as an attractive Mediterranean
metropolis for tourism. The quality of the buildings, the squares, the attention for architecture and urban design in general, the public art, the whole program to open the
city up to the sea, the careful restoration of parts of the Old City, the emphasis on culture in its many forms are impressive (Benach 2004; Borja, Muxí, Ribas, Subirats,
Barnada and Busquets 2004). However, there were also criticisms on the style of policy
making, and the new market-oriented direction of development of the city. Nevertheless, the interesting urban development of the Eighties and the Olympic project raised
expectations for Barcelona’s new period of transformation. The Olympics globalized
the focus of attention on Barcelona’s urban strategies and projects. The question was
whether the city would be capable of building on the success of the previous period
while taking care of its flaws in a situation of changing economic and social conditions
for urban development.

5.3 Initiating the Forum project
Debates about spatial planning in post-Olympic Barcelona were structured by a series
of strategic plans (1991, 1995 and 1999) that were vehicles for consensus making and
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Figure 5.2: Map of Barcelona

Sagrera new High Speed Train Station

22@ zone in Poblenou

Source: UvA-Kaartenmakers (edited)

agenda setting between public and private actors. These documents – and the processes
that led to them – aimed to achieve consensus on a comprehensive vision for the future
of the city, and an integration of spatial and economic policies (Santacana 2000). ‘The
Strategic Plan is not a legally binding instrument, but a “political and social contract”
whose execution is the responsibility of those who are competent and qualified to assume it. At the same time, it offers a means of applying public pressure to secure the
fulfilment of its objectives’ (Borja 2004, p.103). In the years after the Olympics, Barcelona suffered from a period of economic stagnation. Due to the immense public investments made for the games, the city’s financial situation was not that positive ei-
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ther.3 It became clear that Barcelona had to search for methods to finance the city’s
future plans with much larger private contributions. It was therefore no surprise that the
series of strategic plans specifically focused on economic aspects. They emphasized the
importance of improving the city’s competitive position. ‘The first plan aimed at consolidating Barcelona as a European metropolis; the second aimed at strengthening
business companies in international markets; and the third aims at linking the city
‘through its specific characteristics and identity’ to the new globalising reality’ (M.
García 2003, p.350). The proposals included the improvement of facilities for the service sector, like the expansion of the trade fair area and important infrastructures (airport, harbour, rail and road). Various large-scale interventions were planned and started
during the Nineties, mostly with a greater private contribution than before. The most
important development was the extension of the port in the Llobregat Delta to include a
large logistics area related to the port and the expansion of Barcelona’s El Prat International Airport with a third runway, ‘airport city’ related activities and a complete
integration into the region’s rail network. This would facilitate growth to around 40
million passengers a year in 2016 (24.5 million in 2004). In the old industrial area of
Poblenou (Catalan for ‘new town’), a large long-term redevelopment scheme, 22@ was
introduced whose aim was to transform the area into a mixed place for housing,
high-tech industries and the creative sector (Gdaniec 2000; Clos 2004). In this part of
the city some large infrastructure works were planned for the future, such as the reconstruction of the Glories area, the High Speed Train tunnel under the city centre and the
new high speed train terminal and area development at Sagrera (see: Figure 5.2, previous page). This new round of strategic economic oriented projects could be interpreted
as the ideological and programmatic maturity of the New Central areas policy we referred to earlier, as introduced in the Eighties (Ajuntament de Barcelona 1991). It was
based partly on the locations already set out in this document. However it also increased the geographical scale and level of ambition considerably (Esteban 2004). Interestingly enough, most projects were located in areas which were experiencing economic and social difficulties on the east side of the city. The interest in large-scale restructuring of old industrial districts and the development of new business or
mixed-use places, in a period in which the city council faced severe financial difficulties, gave an impetus to new forms of public-private partnerships (Raventós 2000; M.
García 2003; Barcelona Regional 2004). This new round of ambitious projects with a
clear goal of economic development is the context in which the Forum project was initiated. At almost the end of his reign as mayor of Barcelona (1982-1997), Pasqual
Maragall entertained visitors at the rebuilt Expo 1929 Mies von der Rohe Germany
pavilion during which he proposed the organization of a major international event in
2004. That year was not chosen coincidentally since it would mark the celebration of
the 75th anniversary of the Universal Expo of 1929. This reference was more than
symbolic. Just like the 1929 Expo gave Barcelona a new series of public spaces around
the Plaça d’Espanya and the slopes of the Montjuïc mountain, the 2004 event expected
to function as a catalyst for urban development in another timeframe and area. At the
time, the exact form of the event was not clear. However, later that year the General
3

The 1985 bid estimated the costs for the Olympic Games to be around 2.73 billion US$. The eventual
costs were close to US$ 7 billion, mainly due to the expanded scope of work and budget overruns in specific projects (Rowe 2006, p.87).
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Conference of UNESCO – the UN’s Educational, Scientific and Cultural Organisation – decided to become one of the main partners in its organization, thereby raising
the international and cultural credibility of the proposal. The project was approved by
Barcelona’s City Council in the spring of 1997.
A very challenging site was chosen as the location for the event. At the mouth of the
heavily polluted Besòs river, situated partly in the neighbouring municipality of Sant
Adrià de Besòs (with approximately 35,000 inhabitants), an industrial area that was
locally known as the ‘Chernobyl on the river Besòs’ was earmarked for total transformation. While the Olympic project converted a long stretch of coastline into attractive
beaches, almost one-third of the seashore was still a (run-down) industrial area during
the Nineties. In the words of the intellectual ‘father’ of the project, Josep Acebillo, head
of Barcelona Regional, the Forum had two principal aims, namely (1) to revamp an
urban area which was seriously blighted and which still occupied a strategic coastal
location and housed key city infrastructures (a power station, an incinerator and a sewage plant), and (2) to counteract the impact of industrial relocation in the area (Acebillo
2004).The proposal was to keep the existing infrastructures in place, to upgrade and
improve them and to create a new urban environment around them.
The idea of transforming the Forum area was not new. Actually, a somewhat similar
area (Diagonal-Prim) was referred to in the New Centrality policy mentioned above as
a long-term development area (Ajuntament de Barcelona 1991). However, during the
mid Nineties strong political and economic momentum was being built up for the
transformation of this part of Barcelona. The most strategic initiative was the long-term
development project 22@, which was initiated by the city council with a view to
transforming the former industrial Poblenou area into a mixed-use place with an emphasis on clean and high-tech industries and on commercial activities (Gdaniec 2000;
Clos 2004). This ambition would be supplemented with a series of other strategic projects like Glories, for large-scale new commercial and retail developments, and
Sagrera-Sant Andrea where the High Speed Train was to stop in the future. An important urban design aspect was to extend the long Avinguda Diagonal that, at the time,
was smothered somewhere in Poblenou, towards the Mediterranean Sea, as a new defining axis of development. The Forum is located exactly at the spot at which this axis
reaches the Mediterranean Sea.
Planning for the area actually started when the city’s planning agency, Barcelona Regional, completed a study in the mid-Nineties on the most important facilities in what
would later be called the Forum area, namely the power plant, incinerator and wastewater treatment.4 Their proposal was to keep these ‘annoying’ facilities in the area and
improve and upgrade them so they could be integrated into a new public space (Acebillo 2004). Two other concrete plans were being developed close to the Forum area.
The extreme differences between them show the interesting surroundings of Forum. On
the one hand, a project was initiated for the architectural, urban and civic rehabilitation
4

Barcelona Regional is a non-profit, public, technical consultancy which is legally able to engage in supra-municipal projects. It undertakes commissions funded by individual municipalities as well as studies of
a broader geographical nature. It is chaired by the mayor of Barcelona but other partners are also incorporated into the institution’s structure, including representatives from central government agencies, the airport
authority, the port authority, the authority for food and markets and the rail authority, as well as from other
more local public agencies (Rowe 2006, p.173).
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of the La Mina and La Catalana neighbourhoods to the north and northeast of Forum.
The project for La Mina – an area in which residents of a former shanty town were relocated in the Seventies – received support from the EU-funded URBAN programme.5
La Catalana is an isolated area of substandard housing initially built for the workers of
the nearby Catalana de Gas i Electricitat factory. These areas showed an accumulation
of social and economic problems, and for many Barcelonese they were no-go areas at
that time. On the other hand however, a large American developer, Hines Properties,
submitted a proposal to the city government to develop a large piece of former industrialized land to create a new mix-use area with luxury residential towers, offices and
an up-market shopping mall. This area at the west side of Forum was named Diagonal
Mar and had been targeted for development since the Nineties but earlier initiatives had
failed.
The result was that, in the second half of the Nineties, an interesting ensemble of different – partly related – projects in this ‘forgotten’ part of Barcelona started to develop.
In the original proposals for the Forum there was special emphasis on the catalyst function of the Forum 2004 event for the transformation of these ongoing projects. It was
expected that Forum itself would mobilise large sums of (public) money from different
sources for some large infrastructure works and public space improvements that were
necessary to urbanise the area. It would also pave the way for the regeneration of a
much wider area of industrial and housing restructuring with interesting ‘content’ as a
spectacular tourist destination.
For our study on the Forum project, it is important to demarcate the study area. The
Forum event area and its direct environs, Diagonal Mar and Llull-Taulat, are our main
object of research when we study its transformation into an area of new urbanity.
However, since the project is symbolically linked to a much wider area of transformation in the eastern zone of Barcelona we make reference to this context as well, where
necessary. This is how we define the Forum event area and its direct environs (see:
Figure 5.3, next page): To the south and east there are clear boundaries in the form of
the Mediterranean Sea and the river Besòs. To the west our area of direct analysis runs
till the western fringe of the Diagonal Mar project and the new marine zoo. North to
the Forum event area we include the Llull-Taulat zone. These areas most clearly reflect
Barcelona’s emphasis on establishing an urban project with the aim being to realize
new urbanity in this part of the city. In our analysis, this core ensemble of projects is
referred to as ‘Forum’. However, we make distinctions into sub-areas whenever necessary. This is especially relevant for the Diagonal Mar area, since it was developed a
little bit earlier and on the basis of a quite different institutional regime.
A wider ring of projects to which the Forum area is related thus includes the disadvantaged housing neighbourhoods of La Mina and La Catalana, to the north of the Forum.
To the east there is a project for the improvement of the water quality in the river Besòs
and the redevelopment of the river bedding into parkland. There are other projects in
5

The URBAN Community Initiative Programme of the European Union contributed EUR 12.3 million
towards the regeneration of La Mina during the period 2000-2006. A further EUR 12.3 million in investment from the public sector created a total budget of EUR 24.6 million. The priorities were the promotion
of new technologies, the improvement of the business environment, the inclusion of disadvantaged groups
into the labour market and the improvement of the urban environment. See: www.barrimina.org.
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the east of Barcelona which are more strategically linked with Forum. This zone includes the former industrial area of Poblenou, which is being extensively redeveloped
given that it lost most of its original use in the last part of the twentieth century.
The following sections are more analytical as we analyse the Forum project in three
different, but related, ways. First, in section 5.4, we investigate the context level. We
study how the Forum project was connected to the metropolitan action space by examining the symbolic-cognitive and organizational framing and its development throughout the course of the project. In section 5.5 we examine the operational level by studying the practices of interaction that have been developed throughout the course of the
project. Finally, in section 5.6, we analyse what the major activated codes of conduct
(social norms) were in these practices and how they developed, taking account of the
ambition for the development of new urbanity in the Forum project.
Figure 5.3: Map of the Forum project: the event area (bold) and the surrounding projects
(italics). The main research area is demarcated by the thicker line
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5.4 Connectivity to the metropolitan action space
The two research questions we posed in chapter two regarding the connectivity to the
metropolitan action space were:
- To what extent has the ambition to realize new urbanity been reflected in they way
Forum is strategically framed? (the symbolic-cognitive dimension of framing)
- What dynamic in time is observable in Forum in the connectivity in the four distinguished domains of governance action? (the organizational dimension of framing)
We explained before that our hypothesis is that it is necessary for a project, whose ambition is new urbanity, to be broadly organizationally positioned in all four domains.
Only then will there be any certainty that at the project’s operational level, the maximum of energy (ideas, initiatives, investments, support) from society will be accommodated in these efforts and turned into a sustainable and mixed flow of investments in
the area. We expected that in projects that were first limitedly embedded in certain domains of action, a pressure will develop during their development for the active agents
within it to seek connections to other domains to repair this situation.
Assessing the symbolic-cognitive dimension of framing, we can conclude that Forum
was initially framed in three ways: (1) as a physical regeneration project to create a
new central place and waterfront as a spin off for a larger ensemble of spatial/economic
projects on the east side of Barcelona, (2) as an international and local cultural event to
strengthen Barcelona’s (international) cultural position and mobilise societal awareness,
political priority and money for a large urban intervention, and (3) as a project of environmental excellence.
In the context of the four domains of the metropolitan action space we have distinguished, our preliminary conclusion is that, in an organizational sense, the Forum project was initially connected quite comprehensively. With the concept of a local and international cultural event, the aim of the initiators was also to connect to neighbourhood groups and the broader cultural domain in Barcelona. The tight schedule for the
operations – all major infrastructures had to be finished before the start of the event in
the spring of 2004 – and the international orientation of the event linked the initiative
in different ways to the interregional and international government domain. Within the
local Barcelona context, the municipality was able to get the region on board for public
investments as well. The success of the link with the private sector is quite difficult to
assess. There is no doubt that the Forum Cultural event was heavily sponsored by private companies. However, as regards the urban development side of the project, the
importance of private sector interest is less clear at the moment. In any case, it is important to make a distinction between the Forum event area, which consisted mainly of
public investments in buildings and infrastructures, and the direct ring of projects
around it. The projects in this ring, namely Diagonal Mar and Llull-Taulat, have a clear
private orientation. At the time of the study (at the beginning of 2005) only Diagonal
Mar had been finished. Only very sketchy proposals existed for the other area at the
time of our fieldwork and this made it difficult to appreciate its connection to actual
private demands.
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5.4.1 The symbolic-cognitive dimension of framing Forum
1. Forum framed as a physical regeneration project to create a new central place and
waterfront as a spin off for a larger ensemble of spatial/economic projects on the east
side of Barcelona
After the Olympic Project, the Forum project was the symbolic marker of another
phase – and program – of transition in the Barcelona area. While the investments in the
Olympic era were mostly quite local and geographically contained in the areas of new
centrality, the new generation of investments had a different scale and ambition. A series of long-term plans and projects for the whole eastern part of Barcelona in the Poblenou / Besòs area was based on the political priorities for the city at the end of the
Nineties, as we discussed briefly in the previous section. More so than in the previous
round of urban interventions, these investments were intended to improve Barcelona’s
economic position, especially in the higher end service economy. Other major characteristics are their international orientation, their greater emphasis on private investment
capital than had been the case in the previous round, and their cultural dimension (Walliser 2004). The following is a short introduction to two of the most relevant projects
beside the Forum that underpin this strategy:
22@ / City of Knowledge.
The objective of the 22@ project is to transform 200 hectares of old industrial land into
an innovative economic district (Luzón and Vila 2007). These innovative, or ‘knowledge-dense activities’, like high-tech, design, editorial production, culture and audio-visual production are expected to co-exist well with housing and other facilities,
making this area an urban production district. The proposal includes:
- the transformation of 1,159,626 m2 of industrial land, with the potential for approximately 3,100,000 m2 of new roof area, excluding facilities;
- the official recognition of the 4,614 residences currently on industrial land;
- approximately 2,700,000 m2 of floor space for new economic activities;
- approximately 4,000 new residences, under rent protection;
- an increase in green zones of approximately 75,000m2;
- the creation of approximately 145,000 m2 of land for new facilities;
- the addition of approximately 60,000 jobs. (Clos 2004, p.200)
This is a very long-term strategic project. The new private municipal company, 22 Arroba BCN S.A. was set up to manage the urban and economic transformation of the
area. In June 2004, the refurbishment of over half of the industrial area of Poblenou
was started, mostly via plans promoted by the private sector (Luzón and Vila 2007,
p.99).
Sagrera / St. Andreu.
This area is planned to be developed in the near future. It is adjacent to the 22@ area
and will be the first Barcelona stop on the new HST connection via Figueres to France
via a new tunnel under the Pyrenees. This service is expected to open in 2012, reducing
the train travel time between Paris and Barcelona to 5 hours 35 minutes (currently
more than 9 hours). A tunnel will connect this station to the existing downtown Sants
station that handles the new high-speed train connection to Madrid (which is to open in
2008 and which will reduce travel time to the capital to 3 hours). The Sagrera/St. Andreu area is to be developed using a mixed program, but with an emphasis on new
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housing. The proposal involves the development of 62,531 m2 of offices, 9,087 m2 of
other commercial space, 539,423 m2 of housing and 48,497 m2 of hotels (Ajuntament
de Barcelona and Barcelona Regional S.A. 1999).
What Forum as an urban development project adds to these ongoing long-term urban
development plans are some strategic components which are especially intended to
attract visitors. Those are a new large convention centre, four new luxury hotels, a
proposed university campus, an exclusive residential area (Diagonal Mar), a harbour
and marine zoo, a large shopping centre plus a connection to the Mediterranean Sea
and a new waterfront. Various investments are being made in infrastructures to improve
the area’s links to the city. A new subway station especially for the area is part of the
plan. However, a more spectacular feature is the re-introduction of the tram system in
Barcelona (see: Figure 5.4). Via the Avinguda Diagonal, a new tram line connects the
east side of the Parc de la Ciutadella with the Glories Area, Diagonal Mar, Forum and
Sant Adrià de Besòs. There are plans to expand this tram system in the future.
Initially, the Forum project was also framed to have a distinct social dimension as well.
The two adjacent neighbourhoods of La Catalana and La Mina, are known to be among
the poorest areas in Spain. In cooperation with the regional government and with EU
financial support, the Barcelona and Sant Adrià city councils were already making
plans for the physical and social regeneration of these areas before the Forum project
started. However, the Forum project ensured that they received additional political attention (Acebillo 2004). Both areas are quite isolated from the city. Some of the proFigure 5.4: Barcelona’s new tram network connects to the Forum area
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posed physical interventions of the Forum project aim to improve this situation via a
direct access route from the ring road to the area, the new tram connection, the opening
of new local connecting roads and a new physical connection between the Forum area
and La Mina due to the new university campus and adjacent housing developments in
the Llull-Taulat area. There were also clear expectations regarding the social and economic value that the Forum project could have for these neighbourhoods, as we will
see in the next section.
2. Forum framed as a local and international cultural event to strengthen Barcelona’s
international economic and cultural position and mobilise societal awareness, political
priority and money for the urban intervention
On 12 November 1997, the General Conference of UNESCO (United Nations Educational, Scientific and Cultural Organisation) expressed its unanimous support for the
initiative to organise a large internationally-oriented cultural event in Barcelona in the
summer of 2004. It was eventually decided that the three main themes of this Universal
Forum of Culture would be ‘sustainable development’, ‘conditions for peace’ and ‘dialogue of cultures’. The event was ‘created’ by the Barcelona city council after it found
out that it had no chance of making a successful bid, in the near future, for existing
large-scale public events like the Olympics or the World Expo. It was a clear attempt to
use this form of framing to repeat the success factors of the Olympic era, namely to
generate civic enthusiasm for large development projects with a clear deadline, to foster international attention and to secure regional and national subsidies and priorities
for investments in Barcelona. The investment part of the framing was quite successful.
Due to the Forum event, financial support was acquired from the regional and state
governments, as were European subsidies (more details are provided in the next section). The support from UNESCO was more symbolic. Due to the strict operational
deadlines, a very efficient process of master planning, building design and construction
was necessary to realize most of the infrastructures and main buildings in the Forum
area within 1,000 days (Tersol 2004). It was hoped by the initiators that the cultural
event would also be instrumental in creating connections with social and civic groups.6
6

At an early stage of the preparations, the decision was made to concentrate most of the cultural activities
in the Forum area itself. This was a major change compared to the Olympic project which involved events
being held at different sites. It was one of the reasons why Forum was later criticized as being largely invisible to most Barcelonese. After a long preparatory period, the main event was held for 141 days on the
themes of ‘sustainable development’, achieving a balance of development with natural resources; ‘conditions for peace’, meaning social and political justice through communication and concerns for human rights
and ‘cultural diversity’, meaning valuing commonality among people while not losing sight of differences
(Rowe 2006, p.136). The Convention Centre was used for two large exhibitions, namely ‘Cities, Corners’
(on urban development) and ‘Voices’ (on the value of the diversity of languages in the world). Two other
major exhibitions were ‘The warriors of Xi’an’ (Chinese funerary art) and ‘Inhabiting the world’ (about
sustainable development). The Forum building hosted a large exhibition on urban development in Barcelona
and was also used for the Forum dialogues during which prominent politicians and intellectuals expressed
their views on the Forum’s themes. Part of the Esplanade was used for a market attended by a variety of
international organisations. The two amphitheatres were regularly used for outdoor shows including a lot of
acrobatics. Around the harbour – which was used for different spectacles as well – there was a concentration
of restaurants. The entrance fee was 23 euro a day, which included access to all exhibitions. Multi-days
passes with discounts were also available. In total the event was visited by around 3 million people, 7.5% of
whom came from abroad (UNESCO 2005). The official website of the Forum is: www.barcelona2004.org.
The next ‘Universal Forum of Cultures’ was 2007 in Monterrey, Mexico: www.monterreyforum2007.org.
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A lot of groups were invited to participate in the preparation of the event. The initial
plan for the Forum event was to generate a dialogue on its main themes rather than
hosting spectacular shows and festivals (B. García 2004). However, this intention has
not been developed very successfully, as we will discuss below. The Forum event was
basically to be located in the outdoor area between the environmental installations and
alongside the new waterfront. The convention centre, new Forum Building and some
other buildings were to be used for exhibitions. Most facilities for the event were
temporal.
3. Forum framed as a project of environmental excellence
Already in the mid-Nineties, Barcelona Regional, the metropolitan planning agency
created in 1994, was working on a study of the environmental infrastructures in the
area. It was obvious that they posed a huge difficulty if this area was ever to be urbanized (Ajuntament de Barcelona 2004). The three main installations, namely the power
plant, the sewage treatment plant and the incinerator all used outdated technologies and
created a lot of atmospheric and water pollution.7 However, it was going to be very
difficult and extremely costly to move them to other parts of the city. The location of
the sewage treatment plant – the largest in the Barcelona area – was, for example, determined by the city’s sewage system. The eventual concept involved modernizing the
existing infrastructures with new technologies to meet EU standards and to transform
the area around them into a high-quality public space (Acebillo 2004). In this way, the
project tried to take advantage of its most difficult condition. Framing the project as
one of environmental excellence was not only necessary to urbanize the area, it was
also an opportunity to appeal to civic environmental groups.8
The sewage treatment plant was essential. Due to old-fashioned techniques, nasty
odours dominated the area for most of the time. In the last years, the wastewater treatment plant has been upgraded with a secondary (biological) treatment. It capacity was
doubled to nearly 800,000m3 per day. The plant is equipped with an advanced secondary treatment unit and a modern system to ensure that it remains watertight and does
not produce unpleasant odours (Folch 2004, p.58). However, there was also a pure
planning issue to deal with. The sewage treatment plant was located on the exact spot
at which the extended Diagonal Avenue would meet the Mediterranean. The solution
proposed by Barcelona Regional was to partly cover the plant with a huge square that
would become the Forum’s main public area. However, in order to create an accessible
waterfront the coastline had to be altered in front of the wastewater treatment plant and
the incinerator. This delayed the project for a while since the necessary permission for
7

The wastewater treatment plant treated approximately 400,000m3 of wastewater daily, in a very rudimentary form. Partially-treated water was discharged into the sea through an underwater outlet channel, where it
joined water transported by a collector system from the Prim area and water from the Besòs river itself that,
until recently, had not been treated at all. The waste incinerator treated approximately 250,000 metric tons
of domestic waste annually, generating 60,000 tons of ash and huge quantities of CO2 and other gasses in
the process. The two thermoelectric plants, with a total capacity of 1,717 MW, initially operated exclusively
on fuel oil which resulted in a very high level of atmospheric pollution (Folch 2004).
8
This strategy was only partly successful. The project was also criticized by NGOs like Greenpeace, especially because of the changes in the sea environment. Another issue that blurred the environmental picture
somewhat was that some of the important private sponsors of the Forum 2004 event had a bad environmental reputation (Luzón and Vila 2007).
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this action was not forthcoming from the national government. Two other aspects that
underline the environmental framing of the project are the different measures taken to
regenerate the maritime biotope in front of the area and the large solar power installation. As an eye-catching symbolic aspect, this large 1.3 MW installation was placed in
a prominent part of the Forum area. It produces approximately 1.6 GWh per annum,
enough to supply electricity to 1,000 dwellings.
Outside the project area we have studied, the rehabilitation of the river Besòs was also
an important aspect of the plans. The riverbed was dominated for decades by huge
electricity pylons leading to the power plant. The plan was to upgrade the power station
and make it more environmentally-friendly and efficient, and to bury the power lines
that were attached to huge electricity pylons in the middle of the river. The riversides
were to be redesigned as a public park.
5.4.2 The organizational dimension of framing Forum
How did the organizational dimension of framing develop in the short history of the
Forum project? How was the project connected to the different domains of the metropolitan action space we distinguished?
Generally speaking, the connectivity with the inner regional governmental domain and
the interregional and international government domain was very strong. The project
was started by the municipality of Barcelona in cooperation with neighbouring municipality of Sant Adrià de Besòs. Due mainly to the rapidly approaching deadline of
the Forum 2004 event, several existing projects started to receive more attention and
support from the regional government, the national government and the European Union and were complemented with some new projects. This resulted in very quick progress being made in the Forum area. The projects intended to regenerate the disadvantaged neighbourhoods of La Mina and La Catalana have been less successful to date. It
seems that both need a much lengthier commitment to solve a combination of physical,
social and economic problems.
The development of framing in the private sector is quite hard to assess, since Forum is
mostly a public investment and only symbolically and strategically linked to the much
wider range of more private-oriented investment projects. The new convention centre,
operated by GL Events, is attracting a large number of conferences and this is having a
positive effect on the nearby hotels. Together with the conference centre and hotels,
Diagonal Mar is the only purely private part of the inner circle of Forum projects that
has been completed. An examination of occupancy rates and sales prices reveals that
the residential parts are performing quite well in financial terms. According to the developer, the large shopping mall and the much smaller office development have been
financially less successful (interview with Juan Vives, Hines Properties Spain). The
wider ring of projects around Forum have had some initial success although their
long-term nature makes it hard to draw any definitive conclusions as yet. The 22@
project looks somewhat overambitious as regards realizing a complete economic innovation aimed at knowledge-added production, with a program limited to quite local
physical interventions (Rowe 2006).
The most significant development of the last few years was the problematic connection
to the social civic and cultural domain. Although the Forum project was initially
well-connected to the four domains we distinguish, during its (relatively short) devel180
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opment, the connection with this particular domain was mostly lost. In a way this reflects a development that has been noticed before by others, namely the perceived coherence between the goals of the political elite of Barcelona and the majority of the
civic groups, about both the general direction of the city’s development and the concrete projects as examples of it – the major pillar of the so-called Barcelona model – is
strongly diminishing in the last period (Balibrea 2004). We will examine this aspect in
a little more detail below, since the initial strong connection to the social, civic and
cultural domain was precisely one of the distinguishing factors of the Forum project
compared to other international cases, as we have seen in Chapter two. To a large extent, Forum – as a very visible and ideological project – developed into one of the icons
of Barcelona’s current round of urban development and became a centrepiece in the
critical debates around it. We can identify two main reasons for the more problematic
connectivity to this domain: (1) growing dissatisfaction of social, civic and cultural
groups with the general direction Barcelona’s urban development is taking, (2) specific
reasons related to the Forum development and cultural event.
As regards 1: growing dissatisfaction with the general direction of Barcelona’s urban
development
A fundamental issue underlying this is the growing criticism of the general direction
planning is taking, especially its drift towards business-friendly planning and large
public-private partnerships responsible for large ‘flagship’ developments in the city,
without much influence from citizens. This is taking place in a situation dominated by
the fact that most people are having considerable difficulty finding affordable housing,
problems with immigration and the persistence of important inequalities between
groups of people in the city (Balibrea 2004). The differences between these ‘global’
strategic policies of the city and the more locally felt needs by citizens have caused
different concrete conflicts, between residents and project developers, especially in the
22@ project. It seems to be the case that the ‘hegemonic’ consensus that typified the
Olympic area has made way for a situation in which the wishes of public, private and
civic groups are no longer very effectively coordinated (M. García and Claver 2003).
Urban development in Barcelona – as in many other cities in the world – has become
an (ideological) battle with only fragments of consensus. The seemingly hegemonic
consensus on Barcelona’s urban development in the beginning of the Eighties was
based on a sudden alignment of agendas of public, private and civic groups, something
that was jeopardized in later periods according to one critical observer: ‘…[at that time]
All of them, for different reasons, were in need of more public space and improvements
of the quality of urban life. But the huge spatial redefinitions that were to be implemented in the city ended up negating the original planning principles. The small-scale,
detailed, respectful urban project intended to bring direct benefit to the most depressed
neighbourhoods and their inhabitants had very little in common with the huge structural transformations required to implement processes such as Vila Olympica, Poblenou, Diagonal Mar or Sant Andreu/Sagrera…’ (Balibrea 2004, p.213).
The city council’s continuous and successful efforts to attract more tourism to Barcelona, in which the Forum 2004 event also played an important role, have recently been
the subject of criticism. The transformed Barcelona developed during the Nineties into
a tourist icon offering accessible culture (Gaudí, Picasso, Old Town), together with
appealing beaches, an excellent climate and numerous tourist facilities. Following the
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1992 Olympic Games, the number of overnight stays in Barcelona increased from 4.3
million in 1992 to 8.6 million in 2002. In the same period, the number of congresses
and convention events rose by 340% from 310 to 1,364 events. The number of trade
fairs doubled from 31 to 64. Tourism activities now account for 15% of Barcelona’s
GDP (Acebillo 2004). An enormous increase in the number of hotels has been achieved.
Although the tourist industry has developed as an important economic pillar of Barcelona’s economy, concern is being expressed at the overrunning of areas – especially the
Old Town – by tourists and the accompanying negative social, cultural and economic
side-effects (M. García and Claver 2003). One of the most serious issues is the pressure
on the housing market, given that a lot of apartments in the tourist areas are rented out
to visitors on a weekly basis. Housing prices have greatly increased, as they have done
throughout the country. The minimal social housing stock (about 15% of the total stock
in the city) means a large proportion of the population is dependant on market fluctuations, or a move far outside the city.
As regards 2: dissatisfaction with the Forum development and cultural event
Two main points of criticism from social and civic groups emerged regarding the Forum area development and the Universal Forum of Cultures international cultural event.
Firstly, there was the lack of involvement of civic groups and individuals in the different phases of plan making and plan development. In the decision-making on both the
Forum and the Diagonal Mar urban transformations this was very limited. Especially in
the case of Diagonal Mar, instead of organizing a more fundamental debate about the
contents of the plans, the transformation was presented as a public relations event, as
an opportunity to ‘sell’ the project, according to the critics. Forum was also promoted
in a way that was not very appealing to a lot of people: “The project was especially
advertised and developed as something really big… But Barcelonese people don’t
really like this, it is not something they are proud of. The municipality was not very
good at promoting and explaining the project to the citizens. They used the same leitmotif: Opening Barcelona to the sea. But that was also the slogan for the Olympics!”
(interview with Maria Buhigas, Barcelona Regional). “In the publicity on the Forum I
think the city government made a big mistake in highlighting the event. However, the
event was only a trick to acquire funding! The project has much more long-term strategic goals, but they were very poorly explained” (interview with Francesc Munoz, Universitat Autònoma de Barcelona).
Another aspect is that the initiation and development of the Forum project and event
has been a typical neo-corporatist affair dominated by a small political elite and executed by powerful professionals (interviews with Maria Buhigas, Barcelona Regional;
Oriol Clos, Ajuntament de Barcelona; Antoni Ollé, Consorci del Besòs). An important
consequence of the contested goals and the closed circuits of decision-making was that
the transformation was not only poorly understood and supported by social groups, but
that there was fierce protest against it. The whole transformation was seen as a typical
example of a direction of urban development and a mode of governance away from the
harmonisation of the needs of the ‘ordinary Barcelonese’ and the direction the city
council was steering the development: “… the criticism of these kinds of governance
based on strong private interest is that the original Barcelona model is dying away.
What is worrying people is not so much that this specific project is not bringing much
money to the neighbourhoods, but that this project represents a trend or an emerging
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model that is not a citizens model. It is a very privately-oriented model of development,
oriented more towards creating a growth machine…” (interview with Marisol García,
Universitat de Barcelona).
Secondly, the results of the cultural event itself were disappointing in the way it involved people in the discussions on the themes before and during the event and also in
the number of visitors and general enthusiasm it created. Although one of the main objectives was to create a participatory event, eventually this objective was largely unfulfilled.
The influential federation of neighbourhood organizations, the Federació d'Associacions de Veïns i Veïnes de Barcelona (FAVB), became a strong opponent of the urban
transformation process and the event: ‘…the organization has lost an opportunity to
generate a participative debate built from different institutions: schools, university,
neighbourhood cultural and sports association as well as all the big web of associations
that exists in Barcelona’ (Fernandez and Andreu 2004, p.4). Opponents formed the Assemblea de Resistències al Forum 2004 and created a very visible protest against the
event, including a seaborne invasion of the area and a website that copied the lay-out of
the original site, but obviously with a clearly different content.
There were a number of key reasons
for rejecting the Forum. These Figure 5.5: One of the shows of the Forum event
ranged from expected speculation
caused by the project (Clarós 2004)
to the strong business involvement
in the organisation, particularly
from businesses that in their daily
practices did not obey the Forum’s
values. According to the FAVB, the
underlying problem was the themes
of the Universal Forum of Cultures
and the lack of credibility of its
mission statement (interview with
Eva Fernandez, FAVB). According
to the critics the themes of diversity,
peace and sustainability seemed too
broad and lacked content and a
clear purpose. They reflected generic and vague notions that would
have anybody’s support, namely the
environment, peace and cultural
diversity and did not link up directly with the needs or concerns of
many of the inhabitants of Barcelona (interview Eva Fernandez,
FAVB). The credibility of the event
became even more at risk due to the
fact that, although there were
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themes on sustainable development and peace, some of the major private sponsors had
a stake in very polluting processes or the war industry. The latter became extremely
pressing when the Spanish national government supported the Iraq invasion. This was a
decision the Forum could not object to – even though ‘conditions for peace’ was one of
its three core themes – due to political pressure on the organization from the national
ruling Partido Popular that supported the Iraq war. These polemic debates had a negative influence on the project’s success. After all, as left wing action groups asked, how
can you organise an event about peace when your country is at war? How can you talk
about cultural diversity when the organising government is implementing very restrictive laws on migration?
Organising a cultural event in such a politicised environment proved to be almost impossible. “If you try to develop a cultural project, there are ideological aspects that
should be addressed immediately. For example: who to invite or not to invite? Everything [in Forum] was very controversial, and what was the result? (…) [It was] more a
political and socio-cultural definition of culture. However, this solution did not resolve
the very troublesome ideological issues. The result was that the ideological and critical
discussions that were the necessary end result of this final plan were eliminated. However, if you organise conferences about these topics and ignore the criticism you are
left with something that is not at all very interesting” (interview with Arturo Rodríguez,
Universitat de Barcelona). Generally, the event itself resulted in disappointments, especially with regard to the missed opportunities to organise a real participatory process
and to allow the event be a vehicle for strategic discussions on the themes and the future development of Barcelona (Fernandez and Andreu 2004). The fact that during the
event the whole area was only accessible for a high ticket price made the integration
with the poor surrounding neighbourhoods of La Mina and La Catalana almost an illusion.
5.4.3 Conclusion on Forum connectivity: well-connected, but a broken link with society
By way of a summary we can state that the transformation of the Forum area and its
direct ring of projects has – in a very short period of time – not only changed the
physical appearance of a part of Barcelona but that they also had an important ideological component. Together with the large 22@ scheme and other investments in the
Poblenou area, Forum tries to create new urbanity in a deteriorated part of the city. The
first steps were made to integrate these areas into the city and to change the mental geography of Barcelona that has always focused more on the west than on the east of the
city. Both the Forum and Diagonal Mar areas have spectacularly changed within a very
short period of time. Brownfield areas have been made accessible, cleaned and ‘urbanized’. The triple symbolic-cognitive framing of Forum as (1) an urban development
project, (2) a cultural event and (3) a project of environmental excellence also reflected
an important strategic organizational philosophy. The initial organizational framing of
Forum linked up with all the dimensions we distinguished in the metropolitan action
space. This was necessary to coordinate action between different levels of government,
mobilise public and private investments and create civic enthusiasm. However, as we
have noticed, this framing – based on the success of the Olympic transformation – was
only partly successful over the course of time as regards maintaining this connectivity
(see Table 5.1, Table 5.2 and Figure 5.6 on the next pages for an overview). The successful aspect of the strategic framing was the alignment of preferences of a wider va184
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riety of public domain actors to the projects in the area. This helped to create a remarkably swift transformation and surely improved the environmental dimension of
the project. By adding some crucial infrastructures, like the convention centre and a
possible research university, the project incorporated some strategic ingredients into the
city’s ambition to improve its competitive economic position. By making the last
stretch of Barcelona’s waterfront accessible as well, and by creating a place for future
large-scale events within the premises of the city, the appeal on tourists could be further enhanced.
Table 5.1: Summary of the symbolic-cognitive framing of Forum and its development till
2005
Symbolic-cognitive framing Initial situation (end of 1990s)

Development (till 2005)

Forum as an urban project Variety of loosely related projects. Ambition to urbanize area
to contribute to city’s economic
development.

Large-scale transformations, many
still in progress. Physical dimension
of projects is front running economic and social impacts.

Forum as a cultural event

Concept of a new international
cultural event, precise content
still unclear, able to interest
local and international visitors.

Event hosted in 2004, less successful than expected and with no
lasting result for the area.

Forum as a project of envi- Decision taken to leave environmental excellence
ronmental facilities in area and
upgrade them.

Successful execution of ambition.
Strong improvement of environmental qualities.

Table 5.2: Summary of the organizational framing of Forum and its development till 2005
Organizational framing

Initial situation (end 1990s)

Development (till 2005)

Private economic sector Limited direct private interest in the
area. Only Hines Properties gets
involved in project-developing in
Diagonal Mar.

Successful use of the conference
centre. Strong demand for housing
in Diagonal Mar project. Interest for
office spaces in area lukewarm. No
new economic centre yet.

Interregional / international government

Strong partners in development:
national and EU subsidies,
UNESCO endorsement for event.

Stable partnership, though political
controversy on cultural event.

Inner regional government

Strong involvement. Project initiated by the municipality, region
gets on board.

Stable partnership. Huge public
investments.

Social, civic and cultural Social groups become connected
to the project and see it as an opportunity to enhance regeneration
of La Mina and La Catalana.

Lack of connection. Disappointed
with Forum 2004 event and general
direction of Barcelona’s urban development. Silent support has
changed to strong opposition.
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The development of large areas like Forum, and the whole reconstruction of the Besòs
river delta, is again an increase in scale from the small neighbourhood projects in the
beginning of the Eighties, the integrated area development from the Olympic period,
towards a patchwork of projects in a huge development area on the east side of Barcelona. The natural connection between very tangible needs of citizens with very concrete small-scale urban interventions has been replaced by much larger development
schemes, a further commercialization and thematization of spaces and an ideological
goal that is less tangible, namely economic competitiveness and the position of Barcelona vis-à-vis other metropolitan regions in the area: “Today the scale is different and
you need to bear that in mind if you want to understand projects like Glories and Forum…. We need to be evolving… If our model or experience does not evolve, we risk
failure. Today we don’t need only more public spaces in the city… And this evolution
in a new scale is important” (interview with Oriol Clos, Ajuntament de Barcelona).
It seems questionable however that the population and the civic groups have adapted to
this new scale and that they completely sympathise with the strategic direction the city
is taking to position itself via a project like Forum.

Figure 5.6: Graphical representation of the organizational connectivity of
Forum in the metropolitan action space, situation 2005

Interregional and
international
government
domain

Private sector
economic domain

Forum

Inner regional
governmental
domain

Social, civic
and
cultural domain
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Decreasing connectivity
Width of arrow indicates rate of connectivity
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5.5 Operational domain
We now turn to the operational domain in which we study the action situation created
in the Forum project to plan and decide on the program of spatial functions in the area.
We do this by studying the rules that structure action situations, and investigate how
these rules have developed over the course of time. We pay specific attention to rules
that are influencing the ambition of the project to create a new urban space.
For the analysis of our empirical case study we specifically examine two aggregated
sets of rules that help us understand the project’s action arena (see Chapter 2):
1. Rules that affect who participates, the position of the participants and their modes
of interaction;
2. Rules that affect the scope and strategy of the participants (actor constellations).
Ostrom defines rules as ‘…linguistic entities that refer to prescriptions commonly
known and used by a set of participants to order repetitive, interdependent relationships.
Prescriptions refer to which actions are required, prohibited, or permitted’ (Ostrom
1986, p.5). These two sets of rules help us to reconstruct the situational frame and its
development of the most important actors in the Forum project.
5.5.1 Rules that affect the participants and modes of interaction
The most interesting aspect of the operation domain of the Forum project is the distinction between (1) the organizational domain responsible for the cultural event, and (2)
the organizational domain responsible for the urban transformation. This distinction
coincides with the way the project is symbolically-cognitively framed, as we have seen
in the previous section. Both domains have different strategic and material interfaces.
The Forum event area uses exactly the same space and in both domains the Barcelona
city council plays an important governing role. In an operational sense these two domains coincided quite independently. Nevertheless, the shared use of space and the
hard deadline to finish most of the operations before the start of the cultural event made
both domains very dependant on each other, both materially and symbolically. Without
the necessary urban transformation, the Forum event could never have been held in that
area. Without the Forum event, it would probably have been impossible to mobilise
priorities and public funds for such a costly and rapid transformation that is expected to
contribute to the city’s longer term strategic needs.
1. Organising the event
The organisation of the cultural event itself officially started when, on 18 May 1999,
the Spanish government, the Generalitat de Catalunya and the City Council – with the
sponsorship of UNESCO – created an organisation called Forum Consortium. This
consortium was made responsible for preparing, administering and organizing the
event (Forum Barcelona 2004).
The organisational model used for the Forum was based on the model of the 1992
Olympic Games. A major difference compared with the organisation of the Olympics
was, however, that, in this new case, UNESCO was scarcely bothered about the organization and content of the Forum event while, in the former case, the International
Olympic Committee had a commanding overview of the operations related to the
sports event itself. The lack of an overarching set of guidelines for the event and an
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international organisation to supervise the local one made the whole concept extremely
volatile as regards political controversies between the organizing administrations,
which all came from different parts of the political spectrum. The organizers were three
political rivals, namely the municipality, dominated by the socialists Partit dels Socialistes de Catalunya (PSC), the regional government, ruled by the conservative Convergència i Unió (CiU), and the central government, ruled until 2004 by the Partido
Popular, a right wing party that, generally speaking, disliked regional nationalism and
the politically left. According to Walliser (2004) there were tensions and arguments
between these three parties and a so-called ‘committee of wise men’ which was supposed to supply content. These tensions led to several changes in the political leadership of the Forum event during the preparatory stages.
There three official administrating bodies in the Forum project were:
- The Permanent Commission: formed by three representatives from each administration;
- The Executive Commission / Executive Board: formed by seven representatives
from each administration;
- The General Assembly / General Assembly of Shareholders: formed by 20 representatives from each administration (Forum Barcelona 2004).
During the spring and summer of 2004, the Forum event covered a 50 hectare area. It
also used the convention centre and Forum building for exhibitions, lectures and debates (see footnote 6, p.178). Although the event aimed to be an open and participatory
one, it seems that the administration was completely politicised and not open to the
involvement of other parts of the society. The Forum was financed by these three levels
of government and a range of private companies and had a budget of 318 million euro.
The strong business orientation of the event added to the controversy during the run-up
to the Forum and during the event itself which we discussed in section 5.4.2. Generally
speaking we can conclude that the rules that affected the participants and modes of interaction for the organization of the Forum event were mainly rules of political rationality (including party-politics) and private involvement. This had a negative effect on
the original intention of a participatory international cultural event with the emphasis
on debate and connections to the civil society.
2. Organising the urban transformation
The Consorci del Besòs was formed in 1998 for the coordination of all urban developments in the area, except the regeneration of La Mina which is coordinated by an independent consortium. The president of the Consorci del Besòs is the mayor of Barcelona,
the vice-president is the mayor of Sant Adrià de Besòs. This consortium also consists
of various council members from ‘both sides’. This consortium is the platform for political consensus on the project between the two municipalities. It is allowed to approve
spatial plans that cover both municipalities and this avoids the procedure of approving
them in two separate councils.
Two other organisational bodies play an important role in the Forum transformation:
(1) Barcelona Regional, the city’s own private planning consultancy agency (see
footnote 4, p.172). It is responsible for making the master plan and supervising the
architectural competitions for the Forum area and to prepare the special procedure
that was needed to modify the Barcelona General Metropolitan Plan;
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(2) Infrastructures del Llevant, a special private agency based on municipal ownership
set up to execute all the infrastructure works in the area. It was established in the
summer of 2000 as Infrastructures 2004 S.A., and later renamed Infrastructures del
Llevant de Barcelona S.A.. Infrastructures del Llevant is a typical ad-hoc flexible
organisation set up to manage the transformation. Given that it only had a small
number of staff, it hired expertise from different engineering companies to do most
of the work. It is not a construction firm itself but instead acts as the public representative during the construction phase (Infrastructures del Llevant 2004).
The participants in the operational domain on Diagonal Mar were completely different
to those in the rest of the Forum area. Instead of being dominated by public bodies this
domain was purely private oriented. In the Barcelona context it was quite a unique
situation in which eventually an American private developer – Hines Properties – was
able to develop the whole area, without much influence from local government.
If we review the operational domain of the Forum and Diagonal Mar projects, we see a
quite closed and introvert situation. On the one hand, this mirrors the very technical
aspects of the urban transformation in the Forum area, especially concerning the environmental facilities. This took place in an area where there were no inhabitants or other
groups directly influenced by the development and the pressure to finish most of the
infrastructural work before the deadline of the start of the cultural event was severe. On
the other hand, as pointed out before, it also reflects a specific planning culture in Barcelona, namely a culture which is dominated by architects and urban designers in a
closed collaboration with a relatively stable political elite. The distinction between the
operational domain responsible for the urban transition and the event could be interFigure 5.7: Overview of the Forum area during the Forum of Cultures event. The
harbour area has been privatized after the event
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preted as the most relevant general rule that affects and organizes participants and
modes of interaction in Forum. The problematic issue of participation in the cultural
event reflects its dual nature. As a mechanism for aligning preferences and investment
money from the three different layers of government, it was necessary for it to become
extremely politicized and – in a way – introverted. The political nature of this organization clearly hampered one of the original intents, namely to involve neighbourhood
groups and organize a more participatory debate on its contents.
Table 5.3: Chronology of Forum and Diagonal Mar development (1990-2004)
1990 Spanish real estate developer KEPRO starts acquiring plots in the former Macosa factory
area. This eventually became the Diagonal Mar project. Plan to develop a new office
district.
1992 Modification of the PGM (General Metropolitan Plan) regarding the marine front of Poblenou.
1993 Barcelona Regional is created.
1996 Barcelona Regional presents ‘Metropolitan Infrastructures and General Systems’ and
proposes keeping facilities in the Diagonal-Besòs area and integrating them to create a
high-quality public space around them.
1996 Hines Properties buys the site that KEPRO owned and presents a first Master plan for
Diagonal Mar.
Mayor Maragall proposes organizing a large-scale event in 2004. He chooses this year
because is marks the celebration of the 75th anniversary of Universal Expo of 1929.
1997 Final master plan for Diagonal Mar approved by the City council: change to a mixed-use
development.
Barcelona City Council approves the general outline of the Universal Forum of Cultures
proposal. Forum receives UNESCO’s support.
1998 Consorci del Besòs is created by the municipalities of Barcelona and Sant Adrià to promote, coordinate and oversee planning and development of the projects in the area.
1999 Last stretch of Avinguda Diagonal is completed.
2000 New modification of PGM. The Consorci La Mina is created, with the participation of
Barcelona Council, Sant Adrià Council, Diputació de Barcelona and Generalitat.
2001 First part of Diagonal Mar is opened. The building of Forum area starts.
City council invites the Federació d'Associacions de Veïns i Veïnes de Barcelona (FAVB)
to participate in the Forum cultural event.
2002 Diagonal Mar public park is opened.
17 collectives present their cases for participating in the Forum. Some associations, including FAVB, decide not to participate.
2003 First residential developments in Diagonal Mar completed.
Important national and international experts and academics decide not to participate in
the Forum (Noam Chomsky, Naomi Klein). Important members of the anti-globalization
movement do the same (Manu Chao). After the demonstrations against the Iraq war,
Barcelona Mayor Joan Clos makes the compromise of speaking about the Iraq war in the
Forum. This eventually never happened.
Different collectives and associations create the Resistance to Forum assembly.
2004 The new tram connection on the Avinguda Diagonal is opened.
On 8 May, King Juan Carlos I officially inaugurates the Forum Barcelona and the next day
the Forum was opened to the general public. In total approximately 3 million people visited the event over a period of 141 days.
Monterrey (Mexico) announces the celebration of Forum 2007.
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5.5.2 Rules that affect the scope and strategy of the participants (actor constellations)
As regards the question of which rules affect the scope and strategy of the participants,
it is important to note that, in this section, we focus only on the urban transformation of
the Forum area, and no longer on the Forum cultural event. Section 5.4.2 already includes a brief analysis of the problems relating to this event and the disappointments it
created as regards the link to the social, civic and cultural subdomain of the metropolitan action space.
As we explained in the previous section, the Forum project corresponded with the general aims of the city government to create a new central place within the Barcelona
metropolitan area and to support the goal of economic transition towards a higher end
service and knowledge economy. From a strategic-political point of view it was a device to mobilize sources of money from other governments for (infrastructure) investments in the city that could supplement this initial goal. These two strategic rules
largely structured the scope and strategy of the Barcelona and Sant Adrià municipally
and the public companies that worked under their control. The participants in the private parts of the Forum project which, at the time of our empirical study, mainly concerned the Diagonal Mar project, operated under a clearly private set of rules regarding
scope and strategy.
In the view of the Barcelona city government, the organization of a large public event
was actually necessary in order to obtain enough public funding for the transformation.
Within the institutional-financial setting of Spain in which local authorities have weak
spending power, contributions from the powerful and resourceful regional government
is often a necessity for large public works. In the case of Forum the project was eventually very successful in mobilizing these funds, especially the European funds distributed via the Autonomous Government and the State (see: Table 5.4, next page). However, the city government itself still made the biggest public contribution although it
also utilized European funding for local projects for 32.9% of its spending.
In particular, the symbolic-cognitive framing of the project as one of environmental
excellence, which required huge investments for the upgrading of the installations,
turned out to be very strategic. “First there was no financial support for the project
[outside Barcelona]. But because of the Forum, the Barcelona city council was able to
get support from the Spanish state. The State decided to allocate EU money Spain had
received for environmental projects to this upgrading project. Without the hard deadline of the cultural event, Barcelona would probably have spent years requesting
money for this operation” (interview with Miquel Sodupe, Barcelona Regional).
Even the Generalitat de Catalonia, which is normally rather reluctant to invest in the
capital of its region since it is officially intended to reinforce the polycentric metropolitan structure of Catalonia, contributed 232.20 million euro to the project. This is
even more remarkable if one takes account of the fact that, at the time these commitments were made, both the Generalitat and the State were dominated by conservative
parties, while the Barcelona city council was predominately social-democrat. The event
apparently facilitated a bridging of political difference as well. The support from
UNESCO had an important symbolic value since its affiliation with the cultural event
made the ‘global’ nature of it more realistic, at least on paper.
Local government and supplemented local EU funds financed the program of public
spaces, the improvement of the wastewater treatment plant, roads and squares and the
coastal reclamation work. Private sector investments in the Forum area were made in
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Table 5.4: Total investment in the Forum and Diagonal Mar area 2001-2004, in millions
of euro1
Private sector
Barcelona city
council, and
related EU funds

Public sector
State and
related EU
funds

784.902

138.603

Total
Autonomous
Government
(Catalonia)
232.204

1,749.90

Forum

594.20

Diagonal Mar

489.00

-

-

-

489.00

48.4

35.1

6.2

10.4

2,238.90

%
1

The data in this table is taken from two sources and this revealed several inconsistencies in even
the official figures. We took Tersol (2004, p.59-60) as our main source and used a newer source of
the Ajuntament de Barcelona (2006, p.155-159) for a further refinement, especially of the origin of
the different categories of public spending.
2
Of Barcelona’s public investments, 32.9% came from European funding for local projects.
3
In fact, all state investments were from European funds.
4
Of these €56 million were from European funds.

hotels, offices, housing and in the upgrading of the environmental installations. The
public investments by the central government and linked national EU funds were targeted on public transport improvements and the modernization of the sewage plant.
The regional government contributed to the modernization of the sewage treatment
plant and invested in public transport improvements. The fact that the national government contributed to the project does not mean that this cooperation went very
smoothly. At an early stage of the project, the Ministry of the Environment objected
temporarily to the proposed alterations of the coastline.
The figures clearly show that local government is taking a major share of the investments in the area, especially in the first stages. The direct financial returns are unclear.
It is hoped that the development of the hotels and some offices will enable about 10%
of the whole amount to be recovered. Some of the remaining amount is expected to be
paid back from secondary sources like additional visitor taxes and spending (interview
with Miquel Sodupe, Barcelona Regional). The strategy was to first complete most of
the public works on infrastructures and public spaces, and then move on to a situation
with more private investments in strategic buildings: first the Forum building and the
Convention centre, and in a later stage the university campus, housing and more hotels.
It is clear, however, that the Forum project as a whole was never envisaged as being a
profitable project in narrow financial terms.
The urbanization strategy of the project’s initiators was influences by different rules.
First of all, the framing as a project of environmental excellence made it impossible to
remove the environmental facilities and there was not much opportunity for land reclamation either. Plans had to be made therefore to ‘work around’ these facilities. The
other rule that influenced the scope and strategy of the actors involved in the urban
transformation was the event’s deadline, namely the spring of 2004, and its demand for
wide open spaces. In between the environmental facilities a new public space had to be
created with access to the sea and it had to accommodate the Forum exhibition building
and the conference centre. Table 5.5 (next page) shows the proposed building program
for the period 2001-2008 and makes a distinction between the Forum area and the Di192

Disconnected Innovations
agonal Mar area. In the latter case a mixed program has been realized in the period
1999-2004.
In the case of the Diagonal Mar area, the rules that affected the scope and strategy of
the participants were totally different. Here the public sector was not represented and
the area had been developed completely by Hines that was able to develop an ‘American’ concept of a high quality mixed-use area. It was Hines that came up with the concept. Normally the municipality has a certain control over private developments, but
here a different situations was created. This reflected the weak position of Barcelona in
an area were it was initially hard to find private developers: “[City hall was] …very
happy that finally one party took the risk to develop this site and they did not influence
the plans too much… I think they gave us carte blanche” (interview with Juan Vives,
Hines Spain).
Table 5.5: Program of urban investments in the Forum and Diagonal Mar area
2001-2008, in square meters
Area
Forum
Diagonal Mar
Total

Surface
(ha.)
222
23.5
245.5

Housing

Hotels

Offices

82,000
169,978

86,000
58,000

109,645 3
57,000

251,978 1

144,000 2

166,645

Other com. Total program
functions
35,994
313,639
87,000
371,978
122,994

685,617

1

In the neighbouring areas of La Mina and La Catalana another 2,477 housing units are to be built
as part of the revitalization plans of these areas (not included in these numbers).
2
In Forum and Diagonal Mar, 2,315 hotel beds are to be realized, mostly in the higher segments.
Just outside the project area and alongside the coast another 641 hotel beds have already been
realized in the last few years (Ajuntament de Barcelona 2006, p.109).
3
A large number of the offices in the Forum area are buildings for the University campus in the
Llull-Taulat zone.
Source: Tersol (2004, p.59); Hines 2005

In conclusion, it is apparent that there is a strong difference between the rules that affect the scope and strategy of the participants in the Diagonal Mar compared to the Forum area. In Diagonal Mar the private developer was given a lot of freedom as regards
the development program. In the case of Forum, the framing as a project of environmental excellence and as a host area for the Forum 2004 event affected the operational
scope and strategy of the participating actors, while a much less tangible economic goal
was the more strategic frame of reference.
5.5.3 Conclusion on the Forum’s operational domain
Table 5.6 (next page) shows a schematic conclusion of the development of the situational frame of the most important actors in the operational domain of the Forum and
Diagonal Mar development. Two quite stable rules affected the situational frame of the
public sector actors involved in the Forum area transformation: (1) a strong organizational division between the operational domains responsible for the organization of the
cultural event on the one hand and the urban transformation on the other and (2) an
emphasis on initial large public investments in infrastructure, ecology and key economic buildings (financed by funds largely mobilized due to the cultural event) to
stimulate private investments in a later stage, also outside the Forum area.
The rapidly approaching deadline for the event hastened the operational domain so that
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it was almost impossible to stop or alter during its course. As we mentioned before,
there were various objections to the direction of urbanization in the area in the way the
Forum was set out, and especially to the method of decision-making. However, an
overview of the Forum’s operational domain shows us a rather introvert goal-oriented
constellation of public actors, that are unable to open up for debate or change or alter
its course. The almost completely closed decision-making and visioning for the Diagonal Mar project adds to this conclusion.
Table 5.6: Overview of the development of the situational frame of the most important
actors operating in the Forum project
Initial situational frame

Development (till 2005)

Consorci del Besòs (City of
Barcelona and Sant Adrià de
Besòs)

‘Urbanize’ the Diagonal – Besòs
area, with specific attention for
the environmental facilities. Pure
public investment in infrastructure and some crucial buildings.

Continues with the last part of
the development, especially
the zone around the Forum
event area.

Infrastructures del Llevant

Execute the urban project within
time and budget.
Organize an internationally oriented cultural event on cultural
diversity, sustainable development and conditions for peace
that connects to the people of
Barcelona as well.

Same.

In Diagonal Mar: Hines Properties wants to develop a high
class mixed neighbourhood.
Rest of Forum areas: not yet
identified.

In Diagonal Mar: large freedom of Hines to develop a
mixed-used rather introvert
project of luxury housing and
shopping.
Interest in private investors for
other parcels still unclear.

Forum Consortium

Private investors

Interpretation of themes and
organisation of event highly
politicised. Event criticised,
fewer visitors than expected.
Activities stopped after the
event finished in fall of 2004.

In the next section on social norms we specifically examine those action situations as
we ascertain whether the ambition to create a project of new urbanity is normatively
performed in action (a concrete building project). We study the extent to which the ambition of new urbanity can be considered to have evolved into a ‘social norm’, and to
what extent this has been developing throughout the history of the project.
Self-evidently there is a strong relationship between the rules that structure the operational domain (and their evolution) and the social norms that are performed in concrete
situations of choice. Nevertheless, it makes sense to analyse them separately and in
turn since the rules directly affect the structure of a situation, while social norms are
more closely linked to the production of behaviour in a particular situation (see our
explanation in Chapter two).
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5.6 Social norms on new urbanity in Forum
In this section we specifically focus on the ambition to create new urbanity in the Forum project. If we examine the area in more detail, the need to make a distinction between different subareas becomes clear, namely the Forum event area, the first ring of
projects that have not yet been completed, and finally, the Diagonal Mar area that was
completely developed at the time of the research. However, when making general remarks, we simply use the term ‘Forum’ for all three areas.
We will now answer the following two research questions posed in chapter two:
- As regards the initial ambition for new urbanity: To what extent is this ambition
normatively reflected upon and validated in the operational domain of Forum?
- Are processes of change in dominant social norms perceivable as regards this issue
being hinted at in the literature? Is there a change in group composition, an increase in power of actors holding the norm for new urbanity, a charismatic norm
entrepreneur, or a change in the positive externalities for new urbanity as perceived by the participants?
Although frames and rules structure the action situation at an operational level, they do
not result in a satisfactory answer to the question of why actors are following (addressing) certain rules (and not others) in behaviour. In section 2.5 we explained that social
norms specify our analytic toolkit in this regard. Social norms are social rules of conduct. They represent a form of consensus in a social system that a particular form of
behaviour is an appropriate form of behaviour in a certain situation.
In this section we shortly reiterate the original ambitions for new urbanity in (the different parts of) Forum. Then we analyse to what extent this ambition has been normatively reflected upon and validated in the choices of the relevant actors. The introverted
operational domain of the Forum project makes this analysis quite straightforward. For
most of the Forum area there is actually just one relevant actor, namely the Barcelona
municipality, which is responsible for all the public spaces, infrastructures and public
buildings. Most of the parts that can be privately developed have not yet being realized
or designed. The purely private subproject of Diagonal Mar had a very straightforward
private operational domain with one powerful private developer. We conclude that
these introvert operational domains have resulted in a quite peculiar interpretation of
the general goal of new urbanity for the Forum area.
5.6.1 New urbanity in the Forum event area
Improvements in transportation links to the area are one of the keys which support the
new urbanity Forum is aiming for. First and foremost, part of the whole redevelopment
strategy is the extension of the Avinguda Diagonal towards the sea. Barcelona’s grandiose 12 kilometre boulevard, the crown on Ildefonds Cerdà’s plan for the Example has
finally been completed. Until recently, the Diagonal ended somewhat anonymously in
an industrial area. The completion of the boulevard means the Forum area acquired a
visual and physical connection with the rest of the city. The reintroduction of the tram
to the Diagonal provided the area with a new form of public transport, a network that
will be further extended in the future. A new station has been built on the existing
metro line in the area. One of the most important infrastructure investments in the area
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itself was the burying of the Ronda Litoral in a tunnel at the place where the Diagonal
reaches the Forum area to improve the visual and physical connection and integration
of the Forum area with the rest of the city. The complicated location of the wastewater
treatment plant hampered the possibilities of making a direct visual connection between the Diagonal and the sea. However, the new urbanity is not only supported by
infrastructures on a metropolitan scale but (potentially) also by new investments at a
higher level such as, most importantly, the new High Speed Train station at Sagrera,
which is located relatively close to the project area.
To date, the ambition for new urbanity in the approximately 50 hectares Forum event
area has not been reflected in actual buildings. Its (public) open spaces are more important. The most intriguing element is the Esplanade, an enormous urban space of
150,000m2 (advertised as the second biggest square in the world). Since it has been
built partly over the existing wastewater treatment plant it has – seen from the city – an
elevation of 12.5 metres before it eventually descends to meet the beach area. The Esplanade itself is an almost empty place. It was designed to host a variety of outdoor
events, like concerts and trade fairs. In 2004, it was the epicentre of the outdoor activities of the Forum event.
One of the landmark constructions in the area is a construction which includes photovoltaic panels. In front of the wastewater treatment plant, the coastline has been extended to create space for a bathing area, built as an urban (stone) beach with a little
artificial island in front of it which can only be reached by swimming to it. In between
the bathing area and the esplanade are two outdoor auditoriums with capacities of
8,500 and 3,500 people which can be used to host a variety of events. An important
element of the plan is the harbour which has a capacity of approximately 800 boats and
additional maritime facilities. A new park with a beach has been created slightly further
Figure 5.8: The new convention centre in the Forum area
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on towards the mouth of the Besòs. The vicinity of the large power plant next to the
beach dramatically visualizes the decision to combine these installations with recreational uses in the area.
The two most important buildings in the area are the Forum building and the convention centre. The triangular Forum building was designed by Jaques Herzog and Pierre
de Meuron. This 70,000m2 triangular multifunctional building is one of the icons in the
area. It has a large auditorium inside (with a capacity of 3,200 people) and an exhibition area. It has an underground connection to the other main building of the area, the
Barcelona convention centre (designed by Barcelona’s Josep Lluis Mateo and covering
120,000m2, see Figure 5.8). The Convention Centre is advertised as being the largest in
the Mediterranean area. The buildings are not only completely different, but also quite
independent, mono-functional colossuses. They hardly interact programmatically with
the vast public spaces around them. In the case of the Forum building, the architecture
is such that the building almost floats above space and its ground level is a rather mystic space. Since the Forum event it has hosted some exhibitions but it makes a rather
deserted impression. The convention centre on the other hand is heavily used nowadays
but is basically isolated from the areas around it. Although it has a quite interestingly
designed façade, it is basically an internally organized big box. The development in the
area is typified by the fact that the side of the building that faces the open space and the
Forum building, which is the most natural entrance to the whole area, is the rear of the
Convention Centre and hence an offload bay used by large trucks.
After its very rapid transformation the area was being almost fully used during the Forum 2004 event which attracted a total of 3 million visitors. The important question of
course is how the Forum area was used after the event. At the time of the research, in
the spring of 2005, this issue was very relevant since the area made a very deserted
impression (see: Figure 5.9, next page). However, it still is difficult to provide definitive answers. Although the convention centre, in particular, is frequently used for national and international conferences it does not seem to add much liveability to the
huge Forum area next to it. The city of Barcelona is retaining the large public areas that
often made a very deserted impression. Discussions are currently going on about
whether the area should remain completely public or partly closed off. It is certain that
the harbour will become a private place. It seems that, due to the speed by which the
area has been planned, designed and developed, the question of its future use has been
insufficiently thought through: “The question is now how citizens can use it. It is also a
question of finding this out by trial and error. We thought about this before but, in reality, you can only see what works. This is not a very common project, so we should test
solutions” (interview with Miquel Sodupe, Barcelona Regional). It seems clear that the
appropriation of the spaces by citizens still has to develop: “It is unclear what kind of
centrality it will be. You have connections to the area now with a new subway station,
tram and even a tourist bus, but now you come to the second part, which is that there is
nothing to do there at the moment. You basically have an excessively large public
space…” (interview with Maria Buhigas, Barcelona Regional).
Not only is it difficult to assess the urban character of the Forum area now in a
straightforward way, it is also quite difficult to judge to what extent the ambition for
new urbanity has developed into a social norm, judged on the basis of the concrete
building initiatives, or rather public space designs and uses, as is more relevant here.
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It is certainly not a traditional urban space like those in downtown Barcelona or other
traditional Mediterranean cities. Basically it is a large publicly accessible space in between – and over – large installations. In the case of the Forum area it is probably necessary to stop comparing the urban character of this intervention with historic references in the city to better understand it: ‘[Forum] …will disappoint those expecting to
find a major concentration of stellar world architecture, or a new urban centre on the
scale of the Olympic Village, since what it proposed is much more innovative and
thought-provoking…The result is a departure from the careful ‘good taste’ that has often limited the aesthetic ambition of Barcelona design, and an opening towards rougher,
freer, more lucid and expressive forms that organize and focus the urban territory’
(Cohn 2004, p.43). As another observer noticed, ‘Certainly looking out over the construction it seems like no other place in Barcelona and, at times and for some, has an
Figure 5.9: The empty Esplanade after the Forum event. The large photovoltaic panel
construction on the right
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entirely other worldly and perhaps unsettling, even dystopic appearance…’ (Rowe
2006, p.139).
Nevertheless, our study is not so much intended to be an urban design or architecture
critique, but rather and predominantly an investigation of governance processes that
lead to certain decisions. We can conclude that three crucial aspects influenced the (social norms on) new urbanity for the Forum event area: (1) the introverted governance
domain which was dominated by the public sector that moved forward without a lot of
participation by other groups, (2) the challenging area with the installations that limited
all kinds of uses, and (3) the Forum event which forced the whole operational domain
to move extremely quick and invited the project initiators to make ‘spatial statements’.
As regards 1: due to the fact that the municipality of Barcelona was clearly in control
of all operations, it was possible for them to translate the ambition for new urbanity
into an avant-garde ‘post modern’ and – for many observers – also rather extreme way
in the designs for open spaces and buildings. No other interpretations were seriously
taken into account. In the view of the municipality, Forum was not meant to be an urban space in the traditional sense, using traditional success formula, but was purposefully designed to be a ‘new kind’ of urban space, largely focused on open areas.
As regards 2: the challenging space around and above the installations made the Forum
area unique. Although the nasty odours have mostly disappeared, the industrial feel
Figure 5.10: The Forum building
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remains, adding to the confusing urban experience when visiting the area. The central
position of the wastewater treatment plant, that had to stay in that place, limited urbanization possibilities in the most central part of the area.
As regards 3: the quick deadline of the event in many respects added to the introvert
operational domains regarding the planning and design for the area. It also ‘finished’
the physical urbanization quickly and left hardly any opportunity for changes. The Forum event itself was mainly an outdoor event, and – except for the Forum building that
seems quite unsettled after the event – the indoor spaces have found their post-Forum
use. However, the whole event and the (international) attention it resulted in seemed to
have created an atmosphere wherein the planners and designers were stimulated to
make several ‘spatial statements’ in the area that strongly influence its ‘new urbanity’.
This related to the Forum building, as well as to the large photovoltaic solar panels installation and the stone ‘dunes’ and concrete bathing area. These interpretations of new
urbanity may be eye-catching but their real urban functioning after the event has
proved to be very limited till now.
Something that is perhaps even more important then these observations is the conclusion that we have to understand the peculiar interpretation of new urbanity of Forum
not only in conjunction with a wider ring of development projects around it – with a
much more traditional urban program – possibly profiting from the vast open spaces in
Forum, but also in a much more strategic sense of urbanizing a zone of Barcelona and
making it an added value for the city based not on an urbanity found in many other
downtown districts of Barcelona, but another strategic interpretation. “It may also be
that a whole program, or set of programs, is new to the city, although logically required
in order to move forwards and to make better lives for people, bringing with it elements of different scales and expressive strangeness.” (Rowe 2006, p.147)
Although this might be an analytical explanation for the kind of new urbanity that has
been created in the Forum event area, it is clear that this reasoning has not (yet) been
recognized or appreciated by most of the common Barcelonese at the moment.
5.6.2 New urbanity in the ring of projects around the Forum event area
A more traditional ring of projects with urban functions surrounds the Forum area. Just
outside the project area there are two offices towers and a new hotel. Next to the Forum
area is the Llull-Taulat area which is currently being developed in stages. It is expected
to be an important connecting area between the Forum area and the neighbourhood of
La Mina. During the Forum event itself it functioned as a parking area. Now it is expected to be transformed into a mixed-use area with 51,450m2 of housing (515 units), a
university campus and research centre (148,266m2) and a geriatric centre (21,000m2,
completed). The idea is that the education and research centre will be linked to, and
involved in, the new technology districts of 22@. In 2005 the Ministry of Environment
confirmed that Barcelona was allowed to build a new marine zoo next to the Forum
area on another piece of reclaimed land, in front of the Diagonal Mar development.
This new zoo will partly replace the old zoo in the Parc de la Ciutadella and is expected
to be an important future tourist attraction in the area.
Judging by the proposals, the ambition to create new urbanity is normatively reflected
upon in the programmatic aspects of these projects in a much more traditional sense
than in the Forum event area. However, at the time of the study, these projects were
still in the planning phase. Therefore, their real contribution to new urbanity cannot be
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assessed at this moment.
5.6.3 New urbanity in the Diagonal Mar area
Compared to Forum, Diagonal Mar is a relatively small area (23.5 ha), located on a
former industrial site, and subject to an extensive program. Its most important programmatic features are 87,000m2 of shopping centre and a 169,978m2 housing development (4,500 units) in 10 free-standing towers, targeting the upper parts of the market.
This is combined with 57,000m2 of offices and 58,000m2 of hotels. The apartments are
located on the side furthest away from the Forum event itself in a park environment. In
two respects, the Diagonal Mar development is completely different to most of the rest
of Barcelona’s development. On the one hand, a number of Cerdà’s blocks are being
reassembled to form a couple of larger ‘super blocks’ with green spaces in between
(see: Figure 5.11). On the other hand, the façade urbanisation of the Cerdà grid that is
common for most of Barcelona is being abandoned to make way for a more free-form
constellation of high-rise towers scattered in a green environment. The Diagonal Mar
shopping centre is one of the biggest in the country and is oriented around the higher
segments of the market. Contrary to other shopping centres its focus in on fashion, leisure and quality food.
In terms of numbers Diagonal Mar is a very urban project. It has a solid mixture of
uses. However, the site plan and urban design of the area does not give the area the
urban character that Barcelonese are used to in their city. There is no mixture of uses at
Figure 5.11: The Diagonal Mar area: condominiums in a semi-privatized park environment
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the level of the individual building. The shopping centre is – rather traditionally – oriented around the inside and does not add any urban character to the streets surrounding
it. The park has an interesting design, but is not really public. It is closed off during the
night because of safety concerns and does not relate to the neighbourhoods around it.
We can therefore conclude that ambitions for new urbanity have been normatively reflected upon in Diagonal Mar, especially when we consider the initial spatial situation
in the area. However, the reflection has resulted in a quite privatized commercial interpretation geared towards maximizing profits for the developer.
5.6.4 Conclusion on new urbanity in Forum
Our conclusion regarding social norms on new urbanity in Forum should be ambivalent.
An assessment of the contribution of these projects to the objective to create new urbanity in the area demands reflection at two levels, namely a strategic one and a more
concrete one.
At a strategic level we can conclude that the whole Forum project has been very successful till now in urbanizing an area that had been little used for a long time. The impressive improvements in the environmental facilities are complemented with new road
and tram infrastructure. Together with the scheme of strategic urban development projects on the eastern side of Barcelona (22@, Sagrera) the physical conditions are being
realized for a reinvention of urbanity in this part of Barcelona that was known for its
industrial functions. At this level we can therefore conclude that the general concept of
new urbanity has been normatively reflected upon in a strategic sense with success.
However, at the more concrete level of the actual new urbanity created in these areas
the results are rather disappointing. Obviously we have to take into account that – at
the time of our fieldwork – the operations were not totally finished. Certainly the development of the Llull-Taulat area could contribute to a better physical connection between the Forum area and La Mina. In a similar way, the new marine zoo may attract
new visitors to the area.
Due to the very introverted operational domains, a situation in both Forum and Diagonal Mar existed in which the social norms of certain parties were very dominant. In the
case of Forum, the social norms were those of a city council that wanted to develop a
deteriorated place into a new ‘post-modern’ space for events and businesses. In the case
of Diagonal Mar the social norms were those of a private investor that tried to create as
much benefit as possible (for its company) by introducing an ‘American’ style development. For the critics of Barcelona’s urban development, the Diagonal Mar area has
developed into a leading example for failing large-scale private urban interventions.
Criticism is being levelled not only at the program for being too focused on high-end
housing, but also on the urban configuration, with the free-standing towers in a landscaped area and the high-end shopping mall often being perceived as negative items
(Balibrea 2004).
These quite straightforward operational domains did not change as regards group
composition during the (relatively short) course of time. The chances for involvement
of other groups in Forum were only available in connection with the cultural event,
which was not that successful either as we have seen above. The results of these introverted operational domains were that no conditions existed for very complex ‘urban’
interventions in Forum and Diagonal Mar. The results can be read in its physical outcome: “It lacks a certain complexity. With this I mean it is all so straightforward. A big
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boulevard, some high-rise buildings for housing, offices and hotels whose architecture
is poor, together with a big shopping mall [Diagonal Mar], and in the [Forum] area itself which comprises two big boxes” (interview with Francesc Munoz, Universitat
Autònoma de Barcelona).
We can therefore conclude that Forum shows that new urbanity cannot be created by
planners, urban designers or architects alone; its true value is determined by its use. It
is still early days since the Forum event but the conditions for a very active use of the
Forum area as an urban space are not very strong at the moment. In the way the project
has been set out, it is now initially dependant on the developments in the ring of projects around it. At the same time, a programmatic use of the open spaces has to be
found. However, the problem is that, although Forum’s centrality has improved, it is
certainly not a site accepted as an urban domain by its users. It is questionable whether
the design of the open spaces and buildings will help trigger a change in that perception
in the future.

5.7 Conclusion
In this chapter we studied the following scientific oriented main research question:
As regards the initial ambition for new urbanity: how can we understand the dynamics
between the connectivity of Forum in the metropolitan action space, the systems of
rules that structure operational domains and social norms?
In many respects the series of projects that are currently being implemented to transform the mouth of the river Besòs provide food for thought. They often feature in fierce
polemic debates about the current state of planning policies and development in Barcelona. However, it may be too early to make any definitive observations about their
economic, social, cultural, environmental and spatial effects. The fact that major parts
of these projects are not (or have just been) finished is often used by opinion makers as
an excuse to fill in the rest of the story themselves. It would be interesting to revisit the
area in 2014, ten years after the Forum event, to see how this part of Barcelona is then
functioning. However, this does not mean we cannot come to any conclusions about
these projects and the success of their integrative ambitions at the moment. Most of the
decision-making and planning processes are finished and they portray an interesting
image of current planning affairs in Barcelona. In the previous sections we analysed the
Forum project and its first ring of neighbouring projects at different levels and studied
to what extent conditions for new urbanity have been created.
As regards the connectivity to the metropolitan action space we identified a very innovative and complex project. The symbolic-cognitive framing of the Forum project was
particularly interesting being an urban transformation, an event with a cultural focus
and a project of environmental excellence. This way of framing gave the early Forum
project a supportive appeal. The project was an elegant solution to solve an environmental problem, to create new facilities beneficial for the city’s spatial and economic
development and to accommodate a new kind of mega cultural event that would boost
the city’s ego. Interestingly enough, the huge construction works and urbanization took
place in a run down former industrial area. This very diverse symbolic-cognitive fram203
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ing has only partly resulted in a very varied connectivity to the metropolitan action
space. It became clear that the main initiator of the project, the Barcelona municipality,
used the project especially to acquire subsidies from higher levels of government. As
we have seen, this met with considerable success. However, much less attention was
paid to the connectivity with the other domains of the metropolitan action space. In a
quite early stage, due also to the peculiarities of the site, it was decided that the
urbanization of the Forum event area itself would be an almost pure public investment.
The private developments were planned to take place in a ring around it.
However, the strategic connection to the private sector was maybe more important than
the material link. Especially via the public investment in the convention centre that was
expected to improve Barcelona’s competitive position as regards attracting large national and international conferences. However, the connections with the social, civic
and cultural domain, for which the Forum event would have been an interesting vehicle,
resulted in significant failure. This was partly due to Forum-specific reasons, namely
the initiative’s unclear (and also questionable) mission and its very politicized (and
introverted) organizational aspects. However, there were more general reasons as well
which were related to broader dissatisfaction with Barcelona’s direction and approach
to urban development.
One of the major points of criticism relates to the closed forms of interaction in which
projects are conceived and designed. In the Forum case the pressure of the deadline for
the event seem to have made the operational domains even more introverted. At operational level the decision was taken to operationalise the ambition for new urbanity in
the area in a rather experimental way, which was partly necessary due to the site constraints. As regards the Forum event area the decision was taken to concentrate on very
large-scale public spaces rather than on more traditional ways of urbanization. The
closed character of decision-making made the subsequent implementation of this spatial concept rather straightforward (although technically very challenging due to the
installations and the tight deadline). In the Diagonal Mar area, on the other hand, a
process took place that was almost completely closed off in which a powerful private
firm was able to create its own enclave, without much interference of the public or the
government. These developments in the strategic and operational domain have resulted
in a quite mixed result with regard to new urbanity. We can conclude that it created two
sides of experimental urbanity, namely a purely public, rather post-modern interpretation of it in the Forum event area and a purely private, rather ‘American’ interpretation
of it in the Diagonal Mar area. Social norms on new urbanity as normative rules of
conduct that influence a group of actors in operational domains over the course of time,
are hard to distinguish in these projects, since they were both set up and are being executed very unilaterally.
We can conclude that the latest series of projects in the north-eastern part of Barcelona
represent another leap forward as regards the spatial scale of the interventions compared to the Olympic era, with more compact urban interventions like the Olympic Village, or the Port Vell. More so than in the past, these new series of projects are parts of
an overarching vision of improving Barcelona’s competitive position. To a certain
extent, their point of reference is not so much the current resident or user of the place,
but the parties to be attracted to invest in, use, or visit the place in the future. The particular case of the Forum and Diagonal Mar project is also a move away from the spatially integrated public-private project that typified Barcelona’s development in the last
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few decades. Within the new spatial scale of Barcelona’s latest set of projects in mind,
this is not a problem. The search for equity and balance, both in spatial arrangements
and in finances has left the safe setting of the integrated mixed-use project. Forum was
never meant to be a financially reasonable project in the sense of a balance between
investment costs and gains. It was always planned to be a strategic device to improve
and promote private investments in a much wider area. Diagonal Mar was never considered by its initiators to become an integrated mixed neighbourhood in a traditional
urban sense. It was set up as an exclusive high-rise residential enclave with offices and
a shopping centre. In the case of Forum, the ‘old trick’ of organizing a huge international public event with a hard deadline was chosen with a view to linking public, private, social, civic and cultural agendas with a series of large investments, in this case in
one of the most deteriorated parts of the city. The strategy was successful in actually
mobilizing these investments and to some cynical observers, the goal had therefore
been achieved. However, the Forum event also shows signs that this strategy of integrated framing is exhausted, politically and culturally, since the event was very unsuccessful in creating enthusiasm and connections to a wider group of people. The connection in the preparation phase and during the event itself with neighbourhood groups
and other non-governmental organisations was weak. Two related problems were that,
in contrast to the Olympic project – that had an impact throughout the city due to the
scattered sporting activities and urban developments – this event was extremely localized in one area. On the other hand, although a previously run down area was now visited, for most people, the legacy of the project, that is the urban intervention, was not
very clear.

5.8 Epilogue
What does the Forum project teach us about the development of the assumed Barcelona-model (or experience) of urban development we introduced in section 5.2?
Although it is necessary to put some question marks behind the celebrated period of
‘broad consensus’ between public sector, civic and private interest in the period just
after democracy, it seems clear that the current series of major urban interventions is
taking place in a situation with much less support from the civic domain. It is not easy
to explain this in a straightforward manner. There are links to different complex
socio-cultural and political developments in society. However, if we stay close to the
urban interventions themselves, we can identify more strategic disagreements about the
direction of Barcelona’s urban development as well as more practical concerns regarding the concrete implementation of projects.
The problem with the first aspect is that the direction that Barcelona has set out for itself, with a focus on competitiveness, the development of the high-end service sector
and tourism, necessary as it may be to counteract the decaying industrial base of the
city, has not been generally accepted as the right way forward. This is especially regarded as being the case if the direction taken is not balanced against a greater emphasis on other needs in the city, like the continuation and lack of attention for problems
regarding immigration and rising housing prices (McNeill 1999; Balibrea 2004; Borja
2004). Large-scale urban events play a particular role in this debate. The city defined
the need for such an event based strategy like Forum, by referring to Barcelona’s
205

Chapter 5: Barcelona Forum
enduring struggle to secure outside public and private funding for its ambitious development agenda. However given the increasing difficulty in a very diverse society of
fostering unified support for large-scale (cultural) events, the question arises as to
which alternative route Barcelona should follow. The depth of the cultural variety, history and cultural institutions of the city seem to be something to cherish. Their relationship with urban interventions could even be strengthened in the future as a specific
aspect of the Barcelona ‘experience’ especially to (recreate) enthusiasm and civic spirit.
However, to use a cultural event especially as a means of realizing political priority and
subsidies for large-scale urban interventions seems to be a way of ‘selling’ culture for a
political goal. As far as Barcelona is concerned, it would seem to be more beneficial to
make the city’s finances less dependant on these special events and subsidies. It is no
surprise then that the city is negotiating hard with the central government to secure
higher stable forms of finance, which the government is trying to secure in the
post-Forum era. “The fact that they are pushing so hard for this now is a recognition
Figure 5.12: Hotels and offices at the edge of the Forum event area
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that this model of events has exhausted itself” (interview with Marisol García, Universitat de Barcelona).
Another aspect that needs some thought is the strong cadre of dedicated professionals
involved in Barcelona’s urban transformation. This is often referred to as one of its
successes and we reiterated this in our analysis. However, it recently seems to be the
case that the working methods established in Barcelona – in which these professionals
play an important role – have come under increasing pressure. The dominance of urbanists and architects in early phases of plan making (initiation, spatial concept), together with representatives of the city council and private interests have made people
doubt the democratic value of planning initiatives (interview with Marisol García,
Universitat de Barcelona). This is confirmed by two major participants in the latest
series of strategic projects in Barcelona: “You have a closed group that decides on the
strategic direction of our city. (…) For many years we worked in this way. We are trying to change and adapt” (interview with Oriol Clos, Ajuntament de Barcelona). “It is
true that a very small group of people decide. The architects in this city have always
had a strong influence. The mayor and the former mayor were very much influenced by
architects. But they wanted to be, because they wanted transformation. Therefore they
were surrounded by this elitist group of architects. But there was not much opposition
from citizens because they believed that the transformations were good for the city”
(interview with Antoni Ollé, Consorci del Besòs).
The need for an early integration of other voices, of a broader embeddedness of planning initiatives in wider domains of society was, for a long time, not really necessary to
get support for urban interventions. Some even argue that the successful aesthetics of
Barcelona’s transformation have distracted attention: ‘The constant tributes paid to the
city’s beauty have helped to distract the attention of visitors and citizens alike from
other fundamental, much less satisfactory issues such as employment, housing, public
transport, or have even led to people questioning the same urban projects whose aesthetic value has been so intensely praised. One could say, provocatively drawing on
Walter Benjamin’s famous dictum, that the more aesthetics are politically used in Barcelona, the more politics in itself is aestheticized…’ (Balibrea 2004, p.211).
Highly praised aspects can sometimes work against you. The overt emphasis on the
aesthetic, the morphology and the architecture of urban interventions, together with an
elitist and technocratic ways of decision-making has created remarkable – and also
praised – effects in Barcelona. Whether you like the result or not, the Forum and Diagonal projects are prime examples of this way of working. However, if this ‘strategy’
is deployed in a period in which people are more focused on their own rights and interests and a general consensus on the direction of the city’s development is lacking,
problems arise.
5.8.1 Barcelona and the search for a new equilibrium
Then core of our study dealt with the way large urban interventions are strategically
positioned in society and how they are thought out, planned and implemented in operational domains. If we formulate recommendations it is firstly important to state that
aesthetics, urban shape and architecture are trademarks of Barcelona’s development. It
is something that earned the city a lot of respect but also hides the fact that any urban
intervention has a social, political and economic dimension as well. However, a new
balance has to be created in Barcelona between these different aspects of large urban
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interventions (Majoor 2006b). A new equilibrium has to be found by initiating projects
that not only help position the city in a global competitive world, but at the same time
benefit the needs of citizens. A more interconnected strategy and a renewed focus on
the particularities of spaces is necessary.
To reach this new equilibrium, changes are needed in the way urban projects are strategically framed and operationally organized. A prerequisite seems to be a wider public
debate about the strategic projects for the city’s future with a special emphasis on the
connection to the social, civic and cultural domain. Within the operational domains in
concrete projects, projects need to gain complexity through the addition of a wider
array of actors – especially those that can make a connection with society. Generally
speaking there is a demand for more emphasis on the procedural and communicative
aspects of planning and spatial interventions and not only on the urbanistic/aesthetic
aspects. In the current situation in Barcelona of varying wishes and demands as regards
the city’s future, one cannot expect people to be enlightened by the final physical results of the transformation (the buildings, the plazas etc.) if they fundamentally disagree on their intentions and are frustrated or excluded by processes of decision-making.
A more connective situation can help to improve future developments in Barcelona by
making their strategic framing more effective and by creating more diversity in their
operational domains. For the Forum and Diagonal Mar projects this would have probably resulted in an additional emphasis on the integration of the area with the surrounding neighbourhoods both socially, economically and spatially, and more consideration
for the urban use of the area after the Forum 2004 cultural event.
Barcelona needs such a new equilibrium as a basis to continue building on its legacy as
an international frontrunner in urban (re-)development. In such a situation an updated
interpretation of the meaning and form of new urbanity can be developed, but not as an
expression of architecture and capital only, as in the case of Forum and Diagonal Mar,
but with due regard for the depth and variety of expertise in the societal domains of the
city.
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CHAPTER 6
CONCLUSIONS: THE DISCONNECTED INNOVATION
OF NEW URBANITY

In this study we analyzed three projects which all had an initial ambition to generate
new urbanity. In the three previous chapters we analyzed the individual paths of development taken by Zuidas, Ørestad and Forum. In this concluding chapter the emphasis is on the comparison between the three cases. In Chapter two we explained that our
study never intended to conclude with a quantitative or qualitative measurement of the
‘new urbanity’ in projects. This would also be quite difficult to achieve due to the general terms we used to define this concept. This study was not intended to be a forum for
a contest between projects to find out which one scored best. Neither does it add to the
debate on the possible virtues or disadvantages of new urbanity. However, given that
new urbanity was a policy aimed for in these three (and other projects), it is interesting
to compare the various conditions that have been created for its realisation, as well as
to identify learning opportunities offered by the projects.
A literature study before the start of our empirical fieldwork resulted in the observation
that ambitions for new urbanity are often present in large-scale development projects
but that these generate hardly any satisfactory results. We studied this phenomenon in
three representatives of the latest generation of projects to investigate to what extent
successful conditions for new urbanity had been created. We expected the most important answers to be connected to the way projects were symbolic-cognitively and organisationally framed, how their operational domains were structured and to the extent
to which the ambition for new urbanity had developed as an ‘ought’ dimension of
agency.
As mentioned above, this concluding chapter focuses on the comparison between the
three cases. We want to emphasize that a variety of factors make it difficult to make a
comparison in a very strict meaning of the term. As far as possible in the context of a
complex international qualitative case study, we tried to keep certain aspects stable
since this gave us an opportunity to study their causal implications on other factors.
The factors that we tried to keep relatively stable were the general initial ambitions of
these projects to create a new central area for economic activities and its location outside the traditional urban area. These economic ambitions were complemented with
initial ambitions to create a mixed-use urban place. Such goals had already been laid
down in initial policy documents. All three projects were initiated in the early-mid
1990s and were located in medium-sized cities (1-3 million inhabitants) in Western
European metropolitan regions.
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Our study focused primarily on the governance aspects of the realization of new urbanity. This does not mean that our investigation is totally detached from the urban ‘reality’. On the contrary, we maintain that there is a clear connection between forms of
process-oriented data and the (eventual) spatial results of the built environment in these
projects.
In our framework, this connection is made in the form of a study of the social norms
that influenced the ‘ought character’ of action. The peculiarity of social norms is that
they are mainly visible through action. In action situations they are shaped, validated or
disconfirmed. This encouraged us to carry out a close investigation of the first building
projects in the three cases as well, to understand the extent to which there was a normative reflection on this initial spatial concept. This does not mean that we believe in a
straight relationship between social norms and action. Actors can also ignore social
norms on new urbanity, or could invest in projects of new urbanity for a reason which
was completely other than normative. However, we maintain that the concept of social
norms is a subtle yet powerful tool that can shed light on the behaviour of actors, especially in situations in which coordination is required between a multitude of actors and
in which there is a lack of capacity to hierarchical implement planning principles. We
explained before, that we expected these two conditions to be characteristic of contemporary large-scale development projects.
Our investigation is not a test of the ‘success’ of the urbanity in a large-scale development project, purely on the basis of physical or other criteria. Instead, we try to reconstruct the relationship between the actual spatial results in these (early stages of) projects and the underlying processes of framing, decision-making and normative reflection on action.
Although these projects have certain common aspects, there is an almost unlimited
range of institutional, legal, economic and geographic differences between the contexts
in which these three projects were developed. However, we have decided that, instead
of making a comprehensive analysis of these factors in advance, which would take up
all our research time, we would investigate relevant context factors through an in-depth
case study of our specific spatial project.
One of the most important differences between the projects which we took into account
beforehand, however, was their variation in strategic organisational framing in the initial phase. Ørestad was primarily framed in an a local-national-international government domain, Zuidas started out by being framed as a local government-business sector
undertaking, while Forum started on the basis of a frame that included different layers
of government and the social, civic and cultural domain. Taking into account the constraints of our small sample of only three cases, this difference made it possible to explore some ideas on the relationship between strategic framing and the ambition for
new urbanity.
In this concluding chapter we first compare our empirical results with the three main
aspects of the conceptual framework we introduced in the second chapter, namely the
strategic framing in the metropolitan action space, the operational domain and the social norms. After that we analyse our overall findings by answering our two main research questions. The last part of the conclusions deals with methodological and theoretical reflections and suggestions for practice and further research.
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6.1 Comparing strategic framing between cases
We started our analysis of the three projects by identifying their strategic framing and
its development over the course of time. It is important to remember that, in this part of
the research, we study our research objects from a certain distance and make generalizations. This is useful for the sake of comparison and to acquire an initial understanding of the difference between the projects and their development over the course of
time. The following stages of the research, in the operational domains and the social
norms, offer opportunities for more in-depth and detailed analyses.
We made a distinction between two, closely-related aspects of framing. On the one
hand we investigated the content of the strategic frames related to our three projects.
We interpreted framing in this sense as the practice among a group of actors that conveys ideas, visions and concepts on the project’s common direction, including its ambition of ‘new urbanity’. On the other hand, we studied the organisational framing as a
practice conveying the connectedness of the project to the metropolitan action space.
As regards strategic framing we studied two subquestions:
- To what extent has the ambition to realize new urbanity been reflected in the way
projects are strategically framed and how does this framing developed (symbolic-cognitive framing)
- What dynamic in time is observable in the case studies in the way projects are organizationally framed in the four distinguished domains of the metropolitan action
space? (organisational framing)
We presented the following hypothesis in Chapter two regarding the organisational
framing:
Concepts of new urbanity are likely to be more successfully implemented if a project is
positioned in all four domains of the metropolitan action space. We therefore expect
projects that were first embedded in a limited fashion in certain domains of action to
seek connections with other domains during their development in order to ‘repair’ this
situation, if they want to fulfil their ambition of becoming a truly integrated location.
6.1.1 Symbolic-cognitive framing
A general observation is that the way these three projects are symbolic-cognitively
framed exhibits great stability in the first planning and development period. In all the
projects we identified overarching frames on (1) economic development, (2) new urbanity and (3) infrastructure development. However, we also found differences, especially in the changing importance of certain frames over time. We first compare the
frames that were present in all three projects:
1. Economic development
All three projects are strongly framed as new internationally-oriented business locations. However, there are differences as regards the exact meaning of this frame as well
as the success of the individual projects in becoming such business locations. To begin
with the first, the ambition in Barcelona for a new business location in the Forum area
is more a strategic than a material one. For example, no ambitions for a large office
program were formulated for the Forum area and the immediate surroundings. How211
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ever, the area was expected to accommodate some important supporting institutions for
the realization of this ambition in a geographically wider area. The new conference
centre is the most notable example of such a strategic investment. The real private
economic impact is expected to affect a much wider area outside the Forum on the east
side of Barcelona, via a number of other projects (22@, Sagrera, Glories).
Both Zuidas and Ørestad differ from Forum in that these projects do have a strong ambition to create an important economic concentration of office buildings and other economic activities within their project boundaries. It is true that these two projects cannot
be understood either without studying their link to other areas. In the case of
Amsterdam this means Schiphol airport and the rapidly-developing corridor from the
airport to south-east Amsterdam. In Copenhagen the project is strongly linked to the
road and rail bridge to Malmö and to the nearby airport. However, in the case of all
three projects it applies that an important part of their framing as economic development area is their ambition to become a distinguishable entity within this wider collection of developments.
Although they have been framed as projects of economic development there are differences in the content of the economic frame between the three cases. Zuidas is
framed as an internationally-competitive location for the headquarters and other large
offices of businesses in the financial and legal services sector. The focus in Ørestad is
on knowledge-related services and the project is trying to take economic advantage of
the development of the bi-national Oresund region. From a narrow perspective, Forum
and Diagonal Mar were framed to accommodate the ‘conference economy’ (conference
centre, hotels) and the tourist and shopping economy, combined with some smaller investments in research and development. We can conclude that they collectively embody the changing predominant location of the planned locations for higher end economic activities, from the historic city to the periphery. However, there are major differences between the projects as regards their actual success in accommodating these
economic investments in their respective quickly-evolving complex polycentric metropolitan areas in which opportunities for projects seem to be constantly changing.
On the basis of our sample we can conclude that Zuidas is definitely the most successfully developed as a business location. In a relatively short time span the area has developed into the most prestigious office location in the Netherlands. There are doubts,
however, about its capacity to attract bigger international firms while the area is also
still struggling to diversify from its main basis in finance to make it less vulnerable in
the ongoing global restructuring in this sector, which seems to focus on clustering in
bigger metropolitan areas in the long term. Nevertheless, its position is still far stronger
than that of Ørestad. This project has not succeeded in acquiring a major position for
economic development even within the Copenhagen area, in which the downtown
(Østerbro) and the newly developing Sydhavnen area, together with the northern harbour areas of Hellerup are strong competitors. In Forum the results are more difficult to
assess due to its more strategic interpretation of the economic ambition. After five
years of development, the material results in the area are becoming visible with the
conference centre, the hotels and the shopping mall all finished. It is very difficult,
however, to assess their economic success at this moment in time.
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2. New urbanity
We selected these three projects for our research since they had initial urban ambitions.
However, our study shows that there are certainly differences between the symbolic-cognitive framing as new urbanity projects. In this respect Zuidas and Ørestad are
the most alike since both projects are intended to create a high-density urban area with
an almost equal proportion of offices and housing and with a quite traditional urban
design layout of streets. The innovative aspects of these projects is therefore not to be
found in their urban imagery as such, but in the idea of implementing this vision in a
very high density location outside the traditional urban centre, an area normally dominated by scattered, low-density mono-functional use of space.
Obviously there are differences as well between Copenhagen and Amsterdam regarding
the specific spatial interpretation of this frame. We deal with this when we discuss the
differences in activated social norms on new urbanity in section 6.3. At a quite abstract
level, we can conclude that the ambition of new urbanity in Barcelona is – just like the
economic ambition – framed at a much more strategic level compared to the other projects. The clearest example is the Forum event area. The ambition here was to make a
previously industrial area accessible to a large public by creating new public spaces. In
this sense Forum was not framed as a new traditional urban place, but more as a place
for large-scale urban events and festivities. Based on an overall assessment of the
frames on urban development in the three cases we conclude that they were developed
and supported most vigorously (as we will see later) in the Amsterdam case. Here, the
frame of the development of new urban area became dominant, while in Ørestad and
Forum it was more of a secondary frame.
3. Infrastructure
A corresponding fact is that all three projects are also framed as important road and rail
infrastructure projects. In the case of Forum (tram, subway station, new roads, tunnel
for the ring road) and Ørestad (especially the new metro, but also a new train station
and new roads), major new infrastructures were constructed specifically for the project
to enhance the centrality of these locations. They were actually the first visible markers
of these projects, before most ‘urban’ investments had started. Zuidas had a much
stronger initial central position in infrastructure networks due to various infrastructure
investments that took place before the project started, or were taking place independently of the project. In all three cases the framing as an infrastructure project was an
integral part of the ambition since new infrastructure ambitions were developed during
the development of the Zuidas project as well. Interestingly enough this symbolic-cognitive frame also caused difficulties in all three projects since it demanded
organizational connectivity between different governance domains of the metropolitan
action space.
All three projects were framed as infrastructure projects with metropolitan, national
and international dimensions, although the latter was less well-developed in Barcelona.
On a metropolitan scale, Forum increased its connectedness through a series of new
roads, a new subway station next to the area and the new tram system. From an interregional and international dimension, the project tried to capitalize on the future HST
stop in Sagrera, but this is quite a long way from the project area and is not yet operational. The location of Forum is not close to the airport either and neither is there a
public transportation connection to it in the vicinity.
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The connectivity with the airport is a major factor in the development of Ørestad and
Zuidas. In Ørestad, the expanded airport, new airport connections and the new bridge
have seriously enhanced the project’s centrality. The Ørestad centre area has a station
with a direct link to the airport and Malmö and a junction on the new highway to Sweden. The metropolitan connection has been improved by the new metro system, the
backbone of the whole development. In Amsterdam an improved subway connection is
expected to have been implemented in 2013 when the new north-south line will provide an additional connection to the city centre. However, the extension of the central
bundle of infrastructure and the building of a new multi-modal station, by far the biggest onsite infrastructure investment in the area, had still not started in mid 2007. Nevertheless, Zuidas had the most infrastructures available at the beginning compared to
the other projects. Different infrastructure investments (in train, light rail, metro and
highway infrastructure) improved the centrality of the place during the Eighties and
Nineties already. The result was that this area easily developed into the second most
central area of the metropolitan area after Schiphol airport. This will be further enhanced when the High Speed Train Amsterdam stop is created in the project area,
sometime in the future.
As regards the results of the infrastructure frame we can conclude that Amsterdam has
the best connectivity of the three projects, followed closely by Ørestad. The latter had
the advantage that most new infrastructures were available at an early stage of the project. In Amsterdam, major new infrastructures still have to be completed and these
might result in large disruptive activities in the area in the future.
Although there are differences between the cities, we can conclude that frames on
economic development, urban development and infrastructure development were present in all three projects. However, the project in Barcelona included two additional
symbolic-cognitive frames – as collective ambitions that unite a group of actors – that
give this project a more innovative character compared to the other two. First, it is additionally framed as a project of environmental excellence and secondly as a cultural
event. As regards the environmental framing, it is clear that Zuidas and Ørestad include
environmental aspects as well but they were never as central to the development as
they were in Barcelona where they were one of the original features of the project. Before the idea of a Forum cultural event or even an urbanization of the area was born,
plans existed to deal with the different (polluting) facilities in the mouth of the river
Besòs, namely the incinerator, the power plant and the sewage treatment plant. The
heavily polluted Besòs river itself was also targeted. These environmental ambitions
have been integrated into the ambition to urbanize the area which was formulated later.
At first, this looked like an impossible combination. However, eventually the urbanization plan was the reason why (additional) funds could be made available for the necessary investments to improve the environmental performance of these three facilities. In
the case of Zuidas and Ørestad, the framing of the ecological dimension was less
well-developed. In Ørestad the project initiators were eventually forced to change their
original plans and saved some of the most precious wetlands. Although there are ambitions for environmentally-conscious development – and the metro is tangible evidence
of this – the fact that the project was built in a previously protected green location
made framing the development as an environmentally conscious project hard – and
also quite ironic. In the case of Zuidas, the environmental dimension has also been
more secondary up to now. Some factors, like the favourable eco-friendly modal split
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the area already possesses, and some advanced investments made in the cooling of
buildings, support the idea of a possible environmental symbolic-cognitive frame for
the area in the future. However, to date it has been a more secondary concern, reflected
particularly in the lack of attention for the environmental performance of most of the
individual buildings in the area.
The second distinguishing method of symbolic-cognitive framing in the Barcelona case,
in contrast to Amsterdam and Copenhagen, was its framing as a cultural event. The
International Forum of Cultures was used as a vehicle to create political priority from
different layers of government, as well as additional investments and public awareness
and support for the transformation. This way of framing, namely an attempt to reuse
the Olympic formula for 1992, was successful in safeguarding the huge investments in
public space and infrastructure in the area. Political consensus was quickly reached and
the work was then carried out rapidly to meet the deadline of the spring of 2004, when
the cultural event was to open. However, in contrast to the Olympic era, this way of
framing was, on this occasion, quite unsuccessful in creating societal support and an
identification with the urban transformation process.
6.1.2 Development of symbolic-cognitive frames
By nature, processes of framing develop over time. The most significant development
in the symbolic-cognitive frames we found in our sample was that the relative emphasis of a certain way of framing changed in two of the three projects. In the Barcelona
and Copenhagen cases there was a more short-term frame which was quite dominant in
an early stage of these projects, namely the Barcelona Forum cultural event and the
Copenhagen metro respectively. However, after these frames had led to material outcomes, the emphasis in the strategic framing shifted, self-evidently, towards the project’s more long-term economic and urban goals.
Nevertheless, in both cases, this short-term framing is very much part of the project’s
‘legacy’. This has had a quite negative effect in both Barcelona and Copenhagen. The
Forum cultural event generated quite disappointing results – especially with regard to
the involvement of, and identification with, the local population. This has also influenced the appreciation and support for the urban interventions in the rest of the area.
The metro in Copenhagen started unfavourably due to time delays and huge budget
problems. The difference is that the metro budget overflow in Ørestad is still having a
directly negative influence on the urban transformation, due to the high debt incurred
by the development corporation. In the case of Forum, there is no material link, only a
symbolic one.
In the case of Amstedam there was no frame related to a relatively (contested or not)
short-term outcome. This was also one of the reasons this project started rather quietly,
without much public debate. However, of the three projects studied, the symbolic-cognitive frames in Zuidas experienced the largest number of dynamics over time.
Here we identified a process of integration. The quite local framing as an economic
competitive location for Amsterdam, which led to a power struggle for national infrastructure priorities, evolved eventually into a more common frame as a new competitive mixed use location with national importance. This seems to lead to more receptive
conditions for new urbanity at a strategic level since it improved the probability of the
realization of the dock model to cover all the infrastructure in the area. However, final
decisions on this topic had still not been made at the time of writing.
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6.1.3 Conclusion on symbolic-cognitive frames
Although the ambition to include new urbanity was a feature of the frames in Zuidas,
Ørestad and Forum, there were also differences. Of these three projects, the strategic
framing of Forum is the most complex. Here, frames on the economic, urban and infrastructure aspects of the initiative are supplemented with frames on environmental excellence and cultural activities. Especially the latter frame had the potential capacity to
supplement the ambition for new urbanity with a programmatic aspect.
Zuidas and Ørestad are framed as an urban extension outside the traditional urban core.
Both projects use the new urbanity frame to substantiate a primarily business-oriented
development. The weakness of this approach is that, due to this way of framing, new
urbanity is only defined as a mixture in the proposed real estate program. The innovative aspect of Forum is that this ambition is also – even predominantly – related to a
programmatic strategy for the area. However, we have noticed that this way of strategic
framing has not only had positive effects in the case of Forum, and more particularly
with regard to the relationship with the social, civic and cultural domain it created difficulties. This is examined in more detail in the next subsection. Nevertheless it seems
an interesting way to explore further.
6.1.4 Organisational framing
In our introduction we mentioned that the difference in initial organisational framing in
domains of the metropolitan action space was one of the main factors for the selection
of these three projects. Our empirical chapters included a more detailed investigation of
the connectedness of these initiatives to society. How were these initiatives connected
to the metropolitan action space? We roughly identified four domains that are relevant
for these projects: (1) a private domain, (2) an inner regional government domain, (3)
an interregional and international government domain and (4) a social, civic and cultural domain. We hypothesized that, over the course of time, the project initiators
would seek to create (a more) connective way of framing, linked to all four domains.
A general conclusion based on our comparison is that all three projects have difficulties
creating an organisational framing that connects them to all these four domains. The
connection to the social, civic and cultural domain was, in particular, an ongoing
weakness in all three projects. Forum in Barcelona was initially framed in the most
connective way, due primarily to its initial connection to the social domain. However,
as we have already pointed out, this link was weakened during the course of time.
Ørestad was primarily a government-oriented project, strongly framed as a partnership
between the local and the national government, but missing a regional government dimension. Zuidas in Amsterdam experienced the most development in its organisational
framing in the metropolitan action space. It started out as a relatively introverted business-local authority initiative, but was eventually successful in becoming attached to
the interregional and national government domain. However, in this case as well, the
connection with the social, civic and cultural domain remained weak.
Private sector economic domain
Critical observers of large-scale urban investment projects often emphasize the strong
link with private capital (Moulaert, Rodríguez and Swyngedouw 2003). However, in
the three projects we investigated, only Zuidas is a convincing example of a project
where the project was supported by significant private investments. In Ørestad and Fo216
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rum, public investments dominated the initial stages, not only in infrastructure, but also
in buildings (the exception is the Diagonal Mar area in Barcelona). However, the initiators of these two projects expect that these initial public investments would be
matched by even larger private investments: in the Ørestad in the form of office and
housing development in the direct project area, in Barcelona in the ring of projects directly adjacent to Forum and in a much wider development area on the east side of the
city. In both cases this expectancy had not yet been fulfilled at the time we studied
these projects.
The significant private sector interest in the development of Zuidas resulted in more
than a steady demand for available parcels, especially for office development. It is the
only project of the three in which some private sector actors clearly developed project-wide interests, beyond their individual investment projects and tried to influence
the operational domain of the project. Recently, a group of several private actors have
even been planning to participate financially in the development of major infrastructures in the area. In Forum and Ørestad the private sector generally took a more reticent
position (again with the exception of the Diagonal Mar project in Barcelona). This also
reflects the clear difference in economic status between the three projects. Zuidas is the
only project in which private investors acknowledged the strategic national importance.
For some of these actors this has resulted in a somewhat ‘patriotic’ framing and involvement in which the (future) success of the Zuidas is seen as a matter of national
pride, resulting in more committed participation. This is certainly not the case (yet) as
far as Ørestad and Forum are concerned.
Inner regional government domain
All three projects are strongly connected to the inner regional government domain. In
all three cases the local municipality is one of the leading actors, aiming to use the project to (re-) position the city within a competitive landscape. The difference is that in
Amsterdam the project was established in an attempt to guide existing market interest
via an official urban planning formula, while in Copenhagen and Barcelona the projects were clear attempts by the local government to create market interests in areas
that were previously unattractive or unavailable for market investments. The framing
within the region reflects major differences however. In Copenhagen and Amsterdam
there are not only quite weak regional governments, in both cases the project was
hardly framed in this part of the domain. It was only at a later stage that Amsterdam
was successful in linking the region (province and metropolitan government) to its ambitions for the Zuidas. One of the problematic aspects in Copenhagen was that the abolishment of most of the regional planning in the Nineties had caused a lack of any
regional strategy regarding office development. The resulting inner-regional competition was one of the reasons why Ørestad was not successful in claiming a prominent
spot in the private sector domain. In Barcelona the regional dimension was more
strongly developed, both at the level of the province and the autonomous region (Catalonia) who both contributed funds to the Forum project.
Interregional and international government domain
The framing in this domain was developed most strongly in the Copenhagen case.
Ørestad was clearly linked, materially and symbolically, to the EU-supported Oresund
integration project. It was one of the most eminent physical outcomes of this policy.
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This meant national and European prestige and support. It was the only project that was
immediately framed successfully at the level of national government.
In Barcelona and Amsterdam the originally locally constituted projects tried to connect
to the interregional and international government domain. Eventually, Forum was much
more successful. Its framing as a cultural event with a tight deadline worked out to be
very efficient. It helped to gain ‘clout’ at other levels of government and even helped to
acquire European subsidies. This in sharp contrast to Amsterdam where the project initiators were unsuccessful in linking their proposal to the national and European government domains. It is important to emphasize, however, that this cannot only be attributed to the less successful execution of a strategy to establish these connections. In
Amsterdam, the local strategic framing between the municipality and the (Amsterdam-oriented) business interests for a long time underestimated the importance of this
domain for the success of the project. It was only at a later stage that the importance of
this connection was understood, both for hard investments (in infrastructure) as for
softer aspects such as prestige and supporting regional policies. This was actually a
two-sided development, since the national government started to frame the development of the Zuidas as a crucial part of its own spatial-economic development agenda as
well after 2003. This slow development was in stark contrast to Forum and Ørestad.
The initiators in these projects had a better understanding of the crucial importance of
these domains and safeguarded framing accordingly at an early stage.
Social, civic and cultural domain.
Our empirical research shows that the framing in this domain is often weakly developed. Just like the other four domains, this domain contains a lot of internal variety, so
very bold statements about ‘well’ or ‘poorly’ connected are an unjust simplification.
However, it might be considered a surprise that, generally speaking, this connection is
underdeveloped in projects that strive to become not only a new economic location but
also a new urban place. Barcelona was an initial exception in this respect due to its attempt to link to this domain via the Forum cultural event. However, our empirical research showed that this framing was quite unsuccessful. In Copenhagen and Amsterdam, the projects were framed quite defensively and non-ambitiously as regards their
link to this domain. In both cases the framing meant informing the nearby residents
about the proposals. More positive framing strategies, like attempts to include residents
or social, civic or cultural groups into innovative communicative approaches or other
opportunities for involvement or identification from this domain to express themselves
are rarely found. Our empirical research shows that the eventual result is a rather strong
disinterest in the developments on the part of actors in this domain.
6.1.5 Conclusion on organizational framing
Figure 6.1 (next page) shows the different graphic representations of the strategic
framing of the three projects in the metropolitan action space. We can conclude that
there are significant differences in organisational framing, and more importantly, that
the expected development of projects in the direction of a more connective framing has
not been proven by our empirical data. Every project seems to have its own weakness
in this respect. In Amsterdam, the ambition to create a new urban area has been set
without framing in the social, civic and cultural domains. However, the connection to
the interregional government domain was improved over the course of the time, al218
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though still on the basis of a very underdeveloped link with international government.
In Ørestad, on the other hand, the higher government involvement was secured from
the beginning via the Ørestad Act and Ørestad Development Corporation in which the
national government participated. It is the clearest example in our sample of a project
which is well-connected to different domains of government. However, it largely failed
to connect to the private sector economic domain and the social, civic and cultural domain. The latter was one of the most innovative aspects of the Barcelona framing. Via
the Forum cultural event the urban transformation would also include a social and cultural dimension. However, this did not turn out to be very successful. Although the
project was successfully framed in a local, regional, national and international domain,
its connection to the private sector economic domain was not self evident after the first
ten years of plan making and development.
Figure 6.1: Development of organisational connectivity of Zuidas, Ørestad and Forum
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6.2 Comparing the operational domains
The next step in our empirical studies was the investigation of the complex operational
domains in these projects. Following an actor-centred institutional approach we made a
distinction between an analysis of actors and modes of interaction on the one hand and
strategies and scopes on the other hand. We defined two subquestions for the investigation in the operational domain in Chapter two:
- What are the rules that affect the participants and modes of interaction in a project
and what development is observable in these rules?
- What are the rules that affect the scope and strategy of the participants, and what
development is observable in these rules?
6.2.1 Participants and modes of interaction
Overall the impression arises of relatively introverted, project-oriented forms of governance, which are specifically geared to function in these particular places. An attempt
to redefine modes of interaction and responsibilities between different actors is an important aspect in all three projects. This has resulted in governance innovations in all
three cities. However, this does not mean that these projects are realized in a way
which is totally detached from existing practices. In all three projects a combination of
general and project-specific rules affects who participates and what modes of interaction are used.
Ørestad is the clearest example in our study of a project in which a specific governance
structure was created for the project that was also strongly institutionalized. The
Ørestad Act allowed a public-public development corporation to be set up that manages
the whole development. The Act ensured financial participation of the State in the project and provided guidelines for the development of the area. In Ørestad, there is a clear
division of tasks between public and private actors. The Ørestad Development Corporation, which is based on a 55% stake by the Municipality of Copenhagen and a 45%
stake by the national government, manages the development and private actors can
solicit for plots. In the case of concrete building projects, the existing planning regulations of the Copenhagen municipality apply. This creates an interesting double role for
this actor, with a potential conflict of interests since it is both a participant in the
Ørestad Development Corporation (whose main economic aim is to increase the return
for the shareholders) and controlling and regulating urban planning (with the aim being
to maintain certain planning standards).
Zuidas is a project in which we expect this tension to be an important factor in the future as well. However, during the early stages of the project, there was a clear distinction between public and private tasks in the operational domain. The operational domain in Zuidas can be characterized as quite dynamic. It represented an ongoing search
for new rules to structure the operational domain more effectively, both between public
parties and between public and private parties. In this project the cooperation between
the municipality and private partners is intense, although the early stages of the project
did not include specific public-private partnerships. The fact that the municipality
owned most of the parcels and its strong legal position in combination with a receptive
market made interactions on developments quite straightforward. However, new rules
of operation were introduced to streamline tasks and coordination within the organization of the Amsterdam municipality, especially through the initiation of a special pro220
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ject office. This small organization was relatively detached from the municipal’s structure of departments so as to facilitate market interest more effectively and to more efficiently work with a focus on the area, instead of a focus on (partial) interests of departments.
In the future stages of the development of the Zuidas, most probably a Zuidas Company will be set up consisting of 60% private shareholders and 40% public shareholders (the latter split evenly between the Amsterdam municipality and the national government). In this case the municipality will play both public and private oriented roles
in the operational domain. In contrast to the situation in Ørestad, in the case of Zuidas
the municipality will only have a minority stake. This may lead to conflicts of interest
within the municipality between its position as shareholder (financial return on investment) and its public urban planning role.
Governance innovations are also visible in the Barcelona case. However, Forum represents a way of organizing operational domains that has become quite common in
post-Olympic Barcelona, through the use of publicly-owned consortia that operate in a
private manner. In this case the difficulty was that the project area was situated in two
municipalities: little Sant Adrià del Besòs and its big brother Barcelona. The Consorci
del Besòs was set up especially for the Forum project and the surrounding area. This
consortium of two municipalities has planning authority. Besides this consortium there
were two important players, namely the Forum Consortium for the organization of the
Forum cultural event (and dissolved thereafter) and Infrastructures del Llevant, a public
company responsible for the infrastructure planning and investments. Barcelona Regional, the city’s private planning agency was in charge of the spatial planning of the
whole area. Private actors involved in project development or finance are not part of
these companies. The exception is the Diagonal Mar area developed by an American
project developer. This development was completely private and felt outside the rationale of the framework sketched above.
Given the complexity of the projects, it is not surprising that new forms of governance
were set up to manage these complicated decision-making processes. However, the
closed characters of the operational domains are remarkable, especially in the light of
the urban ambitions of these projects, as we mentioned before. In all three cases, the
basis of the operational domain is a form of cooperation between the government and
private investors. Only in Barcelona – via the Forum Consortium – was an attempt
made to involve a wider group of societal actors in the process. In all three cases, citizens have had almost no direct say in the plans. This does not mean that these projects
are undemocratic in the literal meaning of the term since all projects received majority
support from elected levels of government. However, no project makes a special effort
to include other groups in the decision-making processes. The result is that, in all three
cases, the project goals are defined in an introverted setting. As is the case with regard
to the strategic framing, this is a quite stable situation that hardly evolves.
6.2.2 Rules that affect the scope and strategy of the participants
The empirical study of this aspect was limited to the scope and strategy of participants
with regard to the project’s future urban ambition. This was defined, however, to include more than just physical interventions.
Seen from the perspective we have been focusing on in this study, spatial concepts and
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investment schemes to create a new area of economic significance with a strong urban
dimension play an important role in all three cases. Nevertheless, the development of
this dimension and the strategies that were used by major actors in these projects to
achieve this vision varied considerably. We identified strong links with the way projects were strategically framed. This strategic framing (and its development) not only
influences which actors participate in the operational domain and how the modes of
interaction are organized, but also affect the scope and strategy of the participants. It
makes sense to compare Ørestad and Zuidas first, because they have interesting resemblances in their spatial ambitions, though we have identified serious differences in the
scope and strategy of the participants.
In Ørestad the concept of creating a new economic competitive location with a strong
urban character was developed by the one dominant development actor, namely the
Ørestad Development Corporation. The limited framing in the strategic domains of the
private sector and the social, civic and cultural sector resulted in an operational domain
in which spatial ambitions were defined in a mainly unilateral manner. The Ørestad
Development Corporation expected a strong position vis-à-vis potential buyers of plots
to be realized due to the strategic location of the project close to the airport, the new
bridge and the city centre. Its connections to these places would even be improved by
new road and metro infrastructure. The strategy of the Ørestad Development Corporation was to use this position to implement its spatial concept in a rather top-down manner vis-à-vis potential buyers of plots. It also meant that the scope of the strategy was
also defined in quite a top-down way. During the first five years, the few private
investors that were interested in development did not seem to play a very active role in
developing the overall strategy of new urbanity to create actual building projects, as we
will see in the next section.
The strategy of the Ørestad Development Corporation had to be changed for two major
reasons: (1) the lack of private sector interest, especially for the office parcels in the
project, resulting in low sales and lower land prices, and (2) the metro finances – both
cost overruns in the construction and lack of ticket sales after the operation started.
This resulted in a balance sheet with less income on plot sales and ticketing and a lot
more expenses on debt payments. The revised strategy focused on treating housing
development as more of a priority than in the original plans, additional direct
investments (subsidies) by the national government to relocate some public buildings
to Ørestad and the acceptance of a proposal to build a huge indoor shopping mall on
the most prominent location in the project area.
Although the scope of the city government in Amsterdam regarding the urban ambition
corresponded with that of the municipality of Copenhagen, there was less of a
top-down strategy by the initiators to implement it. The concept was further developed
in a process in which the scope and strategy of both public and private actors was
slowly integrated to form a common vision on new urbanity. This has also influenced
the content of the vision on new urbanity. Over the course of time, the municipality of
Amsterdam was stimulated by private parties to radicalize its initially quite moderate
ambitions for new urbanity. Major business interests – especially ABN/AMRO and
ING – advocated a more intensive use of the area and supported the city government.
In the recent process of the development of a Zuidas Corporation they made a strong
case for a future retail area around the Zuid/WTC station. However, this process has
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also highlighted some important differences in interpretation as regards the precise
meaning of the concept of new urbanity, both in the group of private participants and
between this group and the municipality. One of the aspects is that most of the private
investors questioned the city’s (expensive) ambition to realize social housing in the
area, especially in a situation in which it still seemed difficult to make the Zuidas Corporation financially feasible in the long run. This has already resulted in this ambition
being withdrawn in the latest plans by the municipality.
Nevertheless, even with those difficulties and others yet to come which will be played
out in the Zuidas area in the near future, the serious attempt to develop a common
strategy by different public and private actors is one of the biggest positive factors in
the operational domain compared to Ørestad.
It is quite difficult to compare these two projects with the Forum project in Barcelona
on this issue. Here the most important promoter of new urbanity was the Barcelona city
government. However this ambition was not translated into a strategy to create a ‘traditional’ urban district. New urbanity was understood rather as an attempt to – quite
radically – create a new centrality, with a quite open mind on how this could develop
further into a new urbanity. The strategy of the public initiators was twofold. On the
one hand it was totally focused on the development of the infrastructures, that is the
roads and metro, as well as on improving the environmental installations in the area
(incinerator, power plant and wastewater treatment plant). On the other hand it was
geared to organizing the Forum public event as a strategy to create urban ‘content’,
identification and support for the transition of the area. As in the case of Ørestad, the
role of private investors was quite secondary in these two processes, although the private sector was an important sponsor of the Forum of Cultures 2004. The only exception is the Diagonal Mar area which was completely developed under private governance.
Based on an overall analysis of the rules that influenced the scope and strategy of the
actors in the operational domain regarding new urbanity, we can conclude that there
were considerable differences as regards how the major actors translated a quite general ambition into an initiative to create new urbanity. In Amsterdam this took the form
of a co-promotion of the municipality of Amsterdam with private actors. Although the
understanding between these actors was dynamic and improved in time, there was only
limited support from parties outside this small network. By contrast, the Ørestad project had a much more national and international orientation. There was less of a strategy to involve private parties in the development of a shared understanding and ambition for new urbanity. The link between public planners and private investors was
mainly played out within the boundaries of individual plots. Finally, in the case of the
Forum initiative, the strategy to realize new urbanity in the first place did not focus on
a building program in the traditional sense. Instead, the emphasis was on enhancing the
strategic centrality of the area and on identification with a broader public via infrastructure works and an international cultural event. In all three cases the ambition for
new urbanity can be interpreted as a sort of rule that guided the behaviour of some of
the public actors. In the next section on social norms, we draw conclusions regarding
the extent to which this rule has developed to acquire an ‘ought character’: to what extent did actors felt social pressure to comply with such a rule?
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6.3 Social norms on new urbanity
As we explained in our theoretical framework, social norms give an ‘ought character’
to action. In our framework this concept helps us to make the link between the process-oriented analysis on strategic framing and the rules in the operational domain on
the one hand, and the ambitions to realize an urban space in the three projects. We investigated to what extent the ambition for new urbanity is normatively reflected upon
in concrete action. Social norms are defined as social rules of action. Although they can
sometimes lead to written codification – in the form of schemes or plans in this case –
they primarily have an ‘invisible’ nature. In practices of interaction they help to define
acceptable courses of action, but they also leave room for individual actors to ignore
them.
Social norms are of particular relevance since it is only via actual physical projects, in
buildings, infrastructures and public spaces, that a general planning ambition can be
transformed into an urban space. In Chapter one we stated that the stage of transition
from general (master) plan to concrete development ‘object’ seems to be the crucial
phase wherein ambitions for new urbanity disappear.
Our investigation into social norms on new urbanity was guided by two subquestions
introduced in the second chapter:
- As regards the ambition for new urbanity: To what extent is this ambition normatively reflected upon and validated in the operational domain of these projects?
- Are processes of change in dominant social norms perceivable as regards this issue
being hinted at in the literature? Is there a change in group composition, an increase in power of actors holding the norm for new urbanity, a charismatic norm
entrepreneur, or a change in the positive externalities for new urbanity as perceived by the participants?
We studied these subquestions by analyzing the first building projects in the three areas,
and by means of a qualitative investigation of the opinions of key participants in these
projects on the goal of new urbanity. This study underlines the importance of social
norms as a relevant theoretical tool. In all three projects our empirical study shows a
discrepancy between the original intentions regarding new urbanity and the first series
of concrete spatial interventions. Neither project has succeeded till now to deliver an
urban shape and usage which lives up to its own expectations in this regard, even if we
take into account the early stage of development of these three projects.
In Chapter one (p.38) we provided the following general description of ‘new urbanity’:
‘(…) a considerable program of spatial functions alongside a program of office construction, plus a certain ambition to spatially integrate and/or connect different uses,
either by locating them close to each other, or by proposing the shared use of buildings.
(…) The following three dimensions of ‘urbanity’ can work as a guide to understand
what we mean by new urbanity: (1) specialisation and exchange (a combination of a
plurality of activities and trades), (2) differentiation and opportunities of choice (a
variation of activities and uses), and (3) civic expression (symbolic values and identities of places) (Salet 1996; Lynch 1980).’
It is important to emphasize once again that all three projects are essentially long-term
development projects. Assessing them in a quite early stage can be difficult, especially
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with regard to the complex goal of creating new urbanity. However, all three projects
have been the focus of extensive building activities during the last decade and this has
made an initial investigation possible.
In all three projects we have identified numerous development projects (mostly buildings) that do not enhance the ambition of creating a new urban space. For example, in
Amsterdam, most office buildings are realized with hardly any attractive ground floor
areas. The public spaces in Mahler 4 and the WTC area are large, mostly empty and
windy. In Ørestad the centre of the project is dominated by a big box indoor shopping
mall that is completely non-conducive to a street life atmosphere. In Barcelona an immense square is being realized which is unused for most of the time. The real estate
program in Barcelona consists of free-standing offices, hotels and condominiums and
again a large-scale indoor shopping centre.
Nevertheless, we also observed physical developments that (possibly) enhance the new
urbanity in the projects. In Ørestad this is most obvious in the Ørestad Nord area, due
mainly to the presence of some public buildings such as the university and student
housing that generates a considerable feeling of liveliness. In Amsterdam, there seems
to be more potential for new urbanity once the first predominately housing-oriented
project, referred to as Gershwin, has been completed in a couple of years times. In
Barcelona, the results are less tangible. Forum at least succeeded in making an area
accessible to visitors. It has also been used for festivities and concerts which have
taken place since the original major cultural event for which it was created.
All three projects offer hope for future improvement. Amsterdam intends to build a
dock model that would make a mixed-use program in the centre of the area possible in
a now predominately office-oriented development area. In Ørestad, all the infrastructures are in place but a lot of blocks still have to be developed. The same is true in Forum where a new university and housing district is intended to create a physical connection between the ‘empty’ Forum area and the existing neighbourhoods around the
project. The future marine zoo is expected to lead to a steady influx of visitors, something the area is currently missing.
Overall we can conclude that the results achieved by the first building projects as regards the new urbanity goal are quite disappointing. Should we then simply conclude
that this is because of a failure to reflect on an effective social norm for creating new
urbanity? It would seem that this is a justified conclusion based on the first building
period.
In Ørestad and Zuidas, in particular, major parts of the urban development still have to
be completed. We therefore feel it is sensible to look beyond the current built program
and investigate future possibilities, although this is fraught with risk. It is certainly not
our intention to engage in opportunistic speculation. However, neither can we assume
that the urban intentions that are being voiced in general plans – as is the case in Zuidas
and Ørestad – will automatically lead to the successful implementation of new urbanity
in the remaining parts of these projects in the future. Our empirical study into the first
ten years of the development of these projects revealed that there is a considerable discrepancy between general intentions and concrete conditions that support the implementation of these intentions. To what extent have social norms regarding new urbanity
evolved in the last decade in our three case studies?
225

Chapter 6: Conclusions
6.3.1 Change in social norms?
Social norms do often not change in a revolutionary manner. Rather than trying to indicate what the social norm at a given moment in space and time is, and how they are
reflected upon (this is almost impossible in a complex real-life situation), it makes
more sense to investigate processes of development and change. The literature on social norms refers to a number of possible conditions that could influence processes of
norm change and development (see Chapter 2). We studied three of them, namely (1) a
change in strategic framing and the composition of the actors in the operational domain,
(2) an increase in the powers within the operational domain of the actors holding the
norm for a (more) urban development and (3) the existence of a charismatic norm entrepreneur, capable of aligning different norms.
With regard to point 1: A change in strategic framing and the composition of the actors
in the operational domain.
This is a condition that particularly caught our attention in the Zuidas case. New actors
have been included in the operational domains, in particular in the current discussions
on the Zuidas Development Corporation which is a public-private body whose aim is to
develop the dock model and the rest of the Zuidas parcels. Although this might be a
condition for a change in strategic framing, it obviously depends largely on how the
composition of actors is changing. It seems that, in the case of the Zuidas project, this
could work as a positive condition, although actual results still have to materialise.
However, with additional private and public actors ‘on board’ the chances for a successful implementation of the dock model seem greater than before. This might be a
physical prerequisite for a stronger urban development of the Zuidas in the future.
Nevertheless it remains very uncertain at the moment as to whether this expanded
composition of the operational domain will facilitate the goal of new urbanity, even
after a dock model has been realised. It could be that the risks (both for the construction costs of the dock and the possible incomes from project developing activities) are
so high that the new financial actors in the domain concentrate more on legally sound
contracts rather than on the content of the operation any more. The strategic weakness
of the project continues to be the lack of organisational framing into the social, civic
and cultural domain and the inclusion of actors representing this frame into the operational domain. The new situation has not changed this weakness.
In Ørestad and Forum there is less development in both symbolic-cognitive and organisational framing and the composition of actors in the operational domain. Especially in
Ørestad, the rigid institutionalized operational domain leaves hardly any room for innovation. The strict financial constraints of the operations make it difficult for the
Ørestad Development Corporation to accept land uses that do not contribute maximally
to the corporation’s income. This current condition hampers a more bottom up organic
style of development for the area to happen and is expected to be a negatively influencing condition in the future.
In the Forum project the strategic framing was especially focused on creating
consensus between public parties regarding the infrastructure investments. Eventually
the project was also being hampered by the problems concerning the cultural event.
Instead of new actors being introduced in the operational domain, the operational
domains became more introverted over the course of time.
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With regard to point 2: An increase of powers within the operational domain of the actors holding the norm for a (more) urban development.
This point is related to the first point since, theoretically, new actors in the operational
domain can be powerful agents of change. However, even in a situation in which the
strategic framing and the composition of actors was not developing in favour of a
framing or composition more receptive to a social norm of new urbanity, the literature
on norms suggests that social norms could also change due to the fact that individuals
who hold a certain norm can become more powerful within a certain setting and
thereby acquire the capacity to impose their norm on others (Horne 2001). In order to
explore this condition, we have to investigate which actors were mostly trying to pursue a norm of new urbanity. In all three projects, this was initially the local municipality. We mentioned before that in Ørestad, the capacity of the Ørestad Development
Corporation to implement its spatial strategy was hollowed out by a variety of circumstances. In terms of social norms we can conclude that its capacity to create a social
norm to be imposed on others along with sanctions was also eroded. Given the first
spatial results in Ørestad, such a social norm was necessary since it seems in hindsight
that the spatial intentions for new urbanity were not naturally supported by the private
actors. The box-shaped indoor-oriented Field’s shopping mall is the strongest example
of the lack of an enforced social norm of new urbanity. Due to the weakness of the development corporation, the investor involved was able to realize its un-urban mega
block.
In the Zuidas project, the municipality was also a strong promoter of the concept of
new urbanity. If we examine its capacity to impose such a social norm and how this
developed we see that the results were mixed. On the one hand, the municipality was
quite powerful due to the fact that it owned land in large parts of the area. It did not use
a lot of its legal powers to implement certain planning goals. Moreover it sought to
negotiate on the basis of public leadership with private actors. However, the power of
the municipality of Amsterdam to impose a social norm in a top-down way seemed to
be quite limited. One example from the early stages of the project are the new headquarters buildings of ABN/AMRO and ING, the two most important private investors
in the area. These two projects became non-integrated architectural icons with no mixture of uses and inaccessible ground levels. In the Mahler 4 project, which was developed some years later, the municipality still seemed to struggle to implement its quite
radical ideas on new urbanity. It will be interesting to see in the future if, in a more
privatized governance setting, some private actors will step up to express their support
for a norm on new urbanity.
In Barcelona, the Diagonal Mar part of the larger Forum area is the clearest example of
a situation in which the actor holding the norm for new urbanity was quite powerless to
let the private investor – who had a quite different interpretation of the concept – conform to its spatial concepts. The very poor initial market position of this area, whose
development started before the Forum, eventually resulted in a carte blanche for the
developer as regards the building program. The result is a collection of free-standing
condominiums in a landscaped park together with an indoor shopping mall and some
office towers. In the Forum event area itself the municipality could validate its own
norm on new urbanity. Due to different reasons it decided in quite abstract
‘post-modern’ interpretation of it, which was not commonly appreciated.
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As regards point 3: The existence of a charismatic norm entrepreneur.
Up to now we have not included individuals in our analysis and we have stayed at the
analytical level of the composite actor. However, literature suggests that, within this
field of actors, specific individuals can make a significant contribution to processes of
norm change. A charismatic norm entrepreneur is a powerful individual capable of
aligning different (diverging) interests by portraying an image of the future that unites
actors. Such a person may have links with one of the participating actors, or may hold a
relatively independent position. A norm entrepreneur may work internally but, in most
cases, they also have an important external ‘face’, for example with links to the media.
An analysis of the empirical results from the three projects enables us to identify powerful personalities, especially leading figures in political and private domains that were
instrumental in the origin of the project, for example Pasqual Maragall in Barcelona,
Elco Brinkman in Amsterdam, or the lord-mayor of Copenhagen and the current director of the Ørestad Development Corporation, Jens Krammer-Mikkelsen. However, a
peculiar observation – reflecting the quite introverted operational domains in all three
projects – is that there is no clearly visible charismatic norm entrepreneur that identifies her or himself with the ambition for new urbanity. These three men played instrumental roles in different stages of the project. However they did not actively publicly
stood strong for a program of new urbanity. They were more capable and powerful
‘fixers’ of complex public-private negotiation situations.
Within the projects themselves there are influential individuals who strongly supported
the goal of new urbanity, such as Amsterdam alderman Duco Stadig, or long-term municipal urban design supervisor of Zuidas, Pi de Bruijn and, in Barcelona, the director
of Barcelona Regional, Josep Acebillo. However, during the translation of general aims
into designs for specific buildings and public spaces it is hard to classify them as very
powerful norm entrepreneurs. In Barcelona, the individual architects have traditionally
been very powerful. In Copenhagen, there was no strong norm entrepreneur that could
stop or divert the lack of new urbanity in the Ørestad centre area. In Amsterdam, the
city assigned an urban design supervisor, architect Pi de Bruijn. He was strongly in
favour of new urbanity and certainly played an important role in furthering the spatial
concept of Zuidas in that direction in the subsequent master plans that were drawn up
for the area. However, he was less successful in translating it beyond a physical representation of new urbanity. In addition, his position vis-à-vis the powerful private actors
was eventually quite weak when the translation had to made from general concepts to
concrete building designs.
6.3.2 Conclusion
If we interpret social norms as social rules of action, and we ask ourselves to what extent the ambition for new urbanity has developed in these projects as such a social rule,
our answer has to be that the ambition has remained largely unfulfilled. We have not
identified clear examples wherein actors, initially not aligned to such a norm, changed
their behaviour. However, if we look into the fine details and developments we also see
changes. It seems that, in the case of Zuidas, a broader range of actors is interested in
this ambition being fulfilled in the project’s future phases. However their precise interpretation is still quite unclear, and could well be far removed from the municipality’s
original intentions which quite closely resembled our definition. It is also still questionable to what extent social pressure will be generated amongst the parties to imple228
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ment these general aims as actual individual development projects, especially in view
of the potential financial difficulties the project is facing which might cause actors to
opt instead for less innovative investments. However, the Zuidas is way ahead of the
other two projects since it has, at least, a quite well-established community of interacting partners.
In the cases of Ørestad and Forum it has seemed up to now that only the original public
initiators of the project support the social norm for new urbanity. However, they are
quite powerless to implement this norm in a top-down fashion. In Ørestad this is due to
the weak bargaining position of the Ørestad development corporation, while in Barcelona there seems to be a general lack of ideas and momentum as regards what should
be done with the Forum area after the cultural event has taken place. If we examine the
possibilities for change, these two projects offer almost no opportunities due to closed
governance settings, a lack of power on the part of the actors holding the norm, and a
lack of a charismatic norm entrepreneur that can overcome this situation. The latter is
also a feature of Amsterdam, although the more dynamic operational domains offer a
better chance of creating a situation in which a broader group of actors will indeed discuss the possibilities of new urbanity. This is important for the creation of normative
reflection on the concept of new urbanity. Together with social group mechanisms of
pressure, rewards and disapproval, this could lead to a situation which is more conducive to its implementation than before.

6.4 Conclusion
Our main scientific-oriented research question was:
As regards the initial ambition for new urbanity, how can we understand the dynamics
between the connectivity of a project in the metropolitan action space, the systems of
rules that structure operational domains and social norms in Amsterdam Zuidas, Copenhagen Ørestad and Barcelona Forum?
We first present our empirical conclusions on the case studies and then we analyse the
relations between the three aspects of our conceptual framework. Two main aspects
came to light during our empirical studies: (1) the different interpretations of new urbanity in our case studies and (2) the distinction between new urbanity and new centrality.
6.4.1 Different definitions of ‘new urbanity’
Although the three projects studied share the ambition to become new central and urban places, the initial definition of what this ‘urbanity’ should be that major actors are
striving for differed between the projects. These differences are partly an initial condition, based on cultural or context-specific interpretations of the preferred future character of the area. However, they are also related to the processes of strategic framing
and the organization of the operational domains which mediate and shape these images.
In Amsterdam the rather vague concept of new urbanity started to show a capacity to
reconcile the different claims and interests from public and private parties. This has
stimulated a more privatized interpretation of the term however. The municipality of
Amsterdam initially emphasized the capacity of new urbanity to realize a new centre
229

Chapter 6: Conclusions
area with a lively street culture, social life and a contribution to connect two separated
neighbourhoods. The private actors were less enthusiastic about the social housing, but
did embrace the spatial concept of extreme density and high quality public space. They
saw new urbanity both as a way to create a more prestigious area that would be reflected in higher rents for the offices and as a way to limit investment risks due to inclusion of a substantial housing program. As far as Amsterdam is concerned we can
therefore conclude that the concept was able to reconcile – to a certain extent since
there are many confronting issues – the needs of different parties in relation to the area
(this line of thought is developed in more detail in Gualini and Majoor 2007). The
situation is totally different in both Copenhagen and Barcelona. In the case of the Forum project the concept has been interpreted in a very ‘strategic’ way. The group of
actors in the operational domain never intended to urbanize that part of Barcelona in a
traditional sense (as was the case in the Olympic Village, another brown field area
which was urbanized a decade ago). In the Forum area itself, the ambition for new urbanity was materialized by implementing ‘hard’ infrastructures to make the area accessible, complemented with two buildings that are quite colossal and introverted. Although some claim that this has resulted in an intriguingly open-ended (or
‘post-modern’) new urbanity (Cohn 2004), it has also generated a great deal of criticism.
The initial spatial concepts in the master plan for Ørestad resemble the ambitions in
Zuidas for a quite traditional interpretation of the concept, in the form of a modern replica of the traditional downtown area, although the concept was never radicalized in
terms of density and small-scale mixing as was the case in the Zuidas plans.
What these observations teach us is that the meaning of new urbanity is context-dependent. In order to achieve a better understanding of these differences, our empirical data shows us that we have to make a distinction between new urbanity and new
centrality. These concepts are related but not similar.
6.4.2 New urbanity and new centrality
An examination of the results of our empirical study of the conditions for new urbanity
in large-scale development projects, we have to make an analytical distinction between
at least two (geographical) layers: a more strategic one at a metropolitan level and a
more concrete one at a project level. As regards the concept of social norms we eventually investigated the first building projects and examined to what extent a social norm
on new urbanity has been normatively reflected upon by the actors responsible for this
particular urban investment. This is a quite localized and morphological interpretation
of the (success of the) concept of new urbanity, which only partly addresses its meaning. Although we explained the establishment of social norms via processes of strategic
framing and operational rules, it is necessary to emphasize that ‘new urbanity’ goes
further than the functioning of a particular set of buildings.
At a strategic metropolitan level, new urbanity is much more closely related to the capacity of these projects to create a new form of centrality. At local level the issue indeed relates to the functioning of a particular area. The two layers are related, but also
have independent dynamics.
Investigating the new centrality of our three projects means, in our case, a qualitative
examination of the question as to what extent these areas are perceived as new central
places within the metropolitan context. Zuidas is the clearest example in our sample of
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a project with a strong metropolitan centrality for the higher-end office sector. It is
clearly identified as the major location for this sector. However, it has not (yet) been
identified as being a central area for a lot of other functions. In Ørestad, the infrastructural conditions have been realized for it to acquire a (more) central position, but the
area has failed to develop into a focal point for any of the main spatial functions (offices, housing and facilities) it wishes to accommodate. At a strategic level we can conclude that the Forum and Diagonal Mar projects have been very successful till now in
urbanizing areas that, for a long time, were hardly used for urban purposes. The impressive improvements in the environmental facilities are complemented with new road
and tram infrastructure. Together with the scheme of strategic urban development projects on the eastern side of Barcelona (22@, Sagrera) the physical conditions are being
realized for a reinvention of urbanity in this part of Barcelona that was known for its
industrial functions.
In all three cases, therefore, the material (physical) conditions for new centrality have
been improved or enhanced to varying degrees. However, this has not automatically
resulted in supportive conditions for new urbanity in these local projects. Although the
place-node model of Bertolini (Bertolini 1996; 1999) suggests a quite linear positive
relationship between centrality and urban potential, reality is much more complex.1
This is quite understandable since the planning and realization of infrastructure is often
a more straightforward endeavour than the realization of a complex planning goal like
new urbanity. To understand this we have to investigate thoroughly the relationships
between strategic framing, the functioning of the operational domains and the social
norms.
6.4.3 Analyzing the connections between the different domains of the conceptual
framework
Our empirical study of three projects in which we identified an initial ambition for new
urbanity has shown that the transfer from intentions to a physical urban project which
fulfils this ambition is very complex. In this study we focused on the institutional aspects of this discrepancy. The first part of this concluding chapter introduced our comparative conclusions relating to the three domains we researched, namely (1) strategic
framing in the metropolitan action space, (2) the operational domain and (3) the social
norms regarding new urbanity. Figure 6.2 (next page) reintroduces the conceptual
framework from the second chapter to reveal the relationships between these three domains. In this part of the conclusions it makes sense to investigate the meaning of these
two-way arrows between the domains in more detail.
As was anticipated in our conceptual framework, our empirical results show that a
positive condition for new urbanity to be successfully implemented is that it should
acquire a certain ‘ought character’, i.e. it should develop as a ‘social norm’ which influences micro-level situations. This is not a surprising conclusion. It is more interesting to understand the dynamics between social norms, rules that structure operational
1

A related aspect is that Bertolini’s model underestimates the mechanism that strong centrality can also
lead to extreme pressure on land prices, which will eventual hamper urban variety (and thus new urbanity).
This is a possible situation which could particularly jeopardise the new urbanity ambitions of the Zuidas
project.
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domains and the strategic domains in the metropolitan action space.
If we investigate the relationship between strategic framing and the operational domain
first, it becomes clear that both were quite introverted in these three projects. In Chapter two, we hypothesized that a connective organisational framing that relates the project to all the four domains of the metropolitan action space creates positive conditions
for the realization of new urbanity in these projects. Our empirical studies provide
some evidence to confirm this hypothesis. However, there is generally no simple linear
relationship and neither is there one project in our sample which was completely connected to these four domains and which could thereby serve as a ‘best practice’.
It is important to understand new urbanity not as a fixed (idealistic) physical ‘end result’ of governance processes but as a metaphor for the introduction of urban complexities in large-scale development projects. As such it is necessary that the different societal domains that represent this complexity are present in its governance settings. However, none of the three projects was able, over the course of time, to realize a successful
connection to all of the four subdomains we identified in the second chapter as relevant
to support the ambition for new urbanity. The strategic framing had a clear influence on
the operational domains. The domains that were successfully attached to the project
clearly influenced the operational domains in Zuidas and Ørestad, namely the private
sector and the local government in Amsterdam and, the local and national government
in Copenhagen.
Figure 6.2 Conceptual framework
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In Barcelona, there was a more connective framing in the first stage and this resulted in
the operational domain acquiring an interesting duality. One part focused on the urban
transformation and one on the cultural event. Although this was a very innovative formula, it was quite unsuccessful and only contributed minimally to the organizational
framing in the social, civic and cultural domains. In all three cases the urban program
was managed by a fairly corporatist body which was geared more towards facilitating
(short-term) market interests and inner-governmental management than on the involvement of the society in broader terms. Only in the case of Forum was a special
body set up via the Forum event strategy.
In one case, the relationship between the limited strategic framing and the (failure to
fulfil the) ambition for new urbanity is quite straightforward. In Ørestad this ambition
was severely hampered, especially in the Ørestad Centre area, by its poor connection to
the private sector economic domain. However this example also shows the relationship
between the strategic framing (both symbolic-cognitive and organisational) and the
built environment is always mediated via the operational domain and the social norms.
Nevertheless, this relationship does not take the form of a hierarchical sequence. In
Ørestad, the basis of the project was the Ørestad Act and the Ørestad Development
Corporation. A rigid operational structure was set up quite early on in the planning
phase and this made broader symbolic-cognitive and organisational framing in the future quite difficult. Although it was equipped with planning regulations, the Ørestad
Development Corporation was not very successful in transforming its spatial concept
of new urbanity into a social norm to influence the behaviour of other actors. For a
large part this was due to its lack of capacity to reflect on this more strategic context
level, for example regarding the competing office areas in the Copenhagen metropolitan area. This is an issue that reflects both a weak private domain framing and a lack of
strategic thinking and capacity to intervene in the strategic planning in the Copenhagen
area.
It is interesting to ask whether the links to all four subdomains are of equal importance.
As regards the establishment of conditions that are favourable for a new urbanity outcome, our empirical study shows that the private sector, local government, social, civic
and cultural domains are extremely important.
The private sector plays a key role in these projects since it is the ‘target’ that these
projects try to attract and, at the same time, the agent that actually shapes – for a large
part – the physical environment. In Amsterdam, for example, the private sector in general was much more interested in the development of the area than in the other two cities. This eventually resulted in a situation of a slow process of identification by private
parties with an initially government-supported social norm of new urbanity in the Zuidas area.
The domain of inner regional government is crucial in order to facilitate political processes and (theoretically) to guide, steer and influence private interests to include other
demands as well. Again, Amsterdam is a good example of the role a local government
can play – in a situation of private interests – in influencing development concepts
(Gualini and Majoor 2007). It is remarkable that in both Barcelona and Copenhagen
the strong connectivity to the inner regional domain is especially used to safeguard
‘hard’ infrastructure investments, and to a much lesser extent to influence the implementation of the concept of new urbanity. The involvement of the national and interna233
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tional government domain is less crucial for the setting of the conditions necessary to
create new urbanity, but it can have important strategic value. In all three projects the
national government contributed to necessary infrastructures that improved the centrality of the areas.
The role of the social, civic and cultural domain is underdeveloped in all three cases.
This makes it more difficult to access the (potential) value of a strong connection to
this domain. However, it seems obvious that an area of ‘new urbanity’ without the
connection to this domain seems to evolve into a very clinical money-oriented place, as
the early developments in all three projects show. This domain seems to have a potential capacity to break open the introverted operational domains that characterise these
projects. Our study has shown that these introverted operational domains made it difficult to establish and validate a social norm of new urbanity, especially due to a lack of
involvement of wider representatives of society that could have led to a more comprehensive interpretation of the meaning of urbanity. Although we identified quite powerful actors in all the three projects that hold the new urbanity norm, it was scarcely possible to establish a common social norm. In certain situations, especially Ørestad, but
maybe in Zuidas in the future, pure (short-term) financial mechanisms stayed more
important than longer-term planning goals.
The first prerequisite for the establishment of a social norm that affects the behaviour
of actors is that there is communication between the members of the group in order to
establish an explanation of the norm, to simulate discussion and development of the
norm and also to possibly sanction ‘norm offenders’. Zuidas is the only project of the
three in which we can identify such a process, at least between a small club of very
involved private parties, the municipality and – recently – some other layers of government. A prerequisite for the success of such an operational domain is that private
investors with a longer-term goal start to become connected to the project, as seems to
be the case in Zuidas. However, the effort still has a very internally-oriented character.
Nevertheless, it is a step further than the situation in Copenhagen and Barcelona where,
until now, there was hardly a forum in which private parties discussed programmatic
issues, qualities and designs with each other and public parties. In Copenhagen, they
were all individual clients of the Ørestad Development Corporation for example.
As far as these three projects are concerned, we can state that the establishment of project oriented ‘efficient’ forms of government has been a condition for the successful
realization of an urban transformation project, although the opposite can be said if one
regards the goal of the project to be to realize a new urban location.
The general failure of these three cases up to now has been that a quite innovative
planning goal, new urbanity, has been furthered in their quite narrowly defined operational domains and that there has been a lack of strategic thinking and acting about its
implementation. As such it stays a ‘disconnected innovation’. To create better conditions for its implementation it is necessary that such an innovation in planning goals is
complemented with an innovative approach as well. In this case a form of governance
which acknowledges the need for a more connective framing of projects in the metropolitan action space. Processes of strategic framing often develop slowly. Based on our
fieldwork we can conclude that all three projects acknowledge their failings in respect
of new urbanity: Amsterdam is working on an arts program, the Ørestad project is trying hard to attract private investors to invest and Barcelona aims to repair the links with
the neighbourhoods in the post-Forum stage. However, to be successful these efforts
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have to be framed in a connective way. This can help them to become more than only
symbolic gestures to the ambition of new urbanity. In all three projects, there is a
strong demand for operational interventions to accommodate strategic planning goals
with visible results. It is certain that the success of these actions will largely determine
the extent to which these three places can develop into more urban places in the future.

6.5 Theoretical and methodological reflections
The framework we used in this research was effective in shedding light on different
relevant aspects regarding new urbanity and large-scale urban development projects.
However, it also revealed weaknesses, both in the depth of the analysis and in the range
of relevant factors it included. The following section includes some theoretical and
methodological reflections.
6.5.1 Theoretical reflection
The concept of strategic framing, from both its symbolic-cognitive and organisational
point of view, is quite useful for obtaining a general qualitative overview of the direction of the projects and their connectedness to the fragmented metropolitan action
space. Our investigation has made clear that there are interesting differences in this
respect between projects with a relatively similar aim. These differences did affect the
organization of the operational domain and thus increased our understanding of the
projects. The weakness of the concept is, however, connected to its strength since, in
the way we have used it, it only gives a very broad classification of projects. The four
domains of the metropolitan action space are an obvious simplification of reality, just
like the broad symbolic-cognitive frames we identified in each project. These general
labels mask a wide-ranging internal variety. We have stated a number of times that a
project can be ‘successfully connected to’ a certain domain. However, this does not
imply that it is successfully connected to all of the actors operating within this domain
for example. This impreciseness makes the value rather limited when investigating a
single case. Nevertheless, in a comparative way, it can reveal interesting differences.
Another aspect is that different domains sometimes overlap. The social, civic and cultural domain has a private side as well. The differences between the inner metropolitan
domain and the interregional and international domain are sometimes unclear in the
case of intra-regional organizations.
However, in defence of the concept, its aim was never to use it for a fixed classification.
Moreover, it was used for the fairly tentative and very qualitative first part of the investigation. In this respect it has proven its value. Though many ambitions are formulated
in the operational domains by actors (including ambitions on new urbanity), the stability of the strategic framing strongly influences the development of these ambitions in
micro-level acting. It is important to remember that the most analytical power is precisely in this connection between strategic framing and the micro level of acting in the
operational domain. Strategic frames are not given, neither do they determine in a
top-down manner the functioning of the operational domain. In reality, action and ambitions always come from a micro level. Actors formulate goals and strategies in this
operational domain. The added value of the concept of strategic framing is that it gives
an institutional meaning to action by analyzing it in the context of the metropolitan
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action space.
The analysis of the projects’ operational domain is one of the most complex undertakings. There is so much complexity in the form of actors, interactions and decisions, that
it is easy for the observer to lose the analytical track. This is not only difficult for an
outside researcher, since practitioners have the same problem. They often have a very
hard time reconstructing decision-making processes and all the interfering factors.
Therefore, our analytical ambition in this dimension was rather limited. Only in Zuidas
we could get a more in depth view due to more accessibility to the internal project environment. As regards the concept of rules that affect participants and modes of interactions and rules that affect the scope and strategy, we wanted to concentrate on the
most important aspects. As regards the scope and strategy of the actors, we specifically
limited ourselves to aspects relevant for the realization of the concept of new urbanity.
The difficulty of the concept of social norms is that it is quite hard to make the concept
‘researchable’. Although social norms can lead to written codifications, more often
than not they are only revealed through practice, albeit hardly in a straightforward
manner. In Chapter two we discussed the different ways social norms are expected to
influence action. In this study we understood social norms in a rather sociological way.
They are general directions for action with a delicate normative dimension that leads to
a quite subtle, but possibly powerful impact. When analyzing urban planning practices
we find a lot of social norms at work that simultaneously direct action. Urban planning
is a normative activity par excellence! One only has to consider the many planning
concepts that we use to enhance our collective understanding of space or the way to
intervene in it. Obviously, ‘new urbanity’ is a similar concept. In a situation of fragmented means of power and knowledge, the importance of an ‘ought’ dimension to
action becomes even more important. That is especially the case in these projects in
which we identified a considerable discrepancy between original intentions on new
urbanity in the original plans and the first realized parts/projects. However, reality is
extremely complex and social norms are certainly not easily ‘visible’. At the same time
they are in a continuous state of change. Therefore, just like the concept of framing, the
concept of social norms has little value as a conceptual tool if used in a narrow sense.
Social norms have to be understood in a more comprehensive analytical framework in
which they are one of the tools to understand actor behaviour, among other things. Our
multi-dimensional framework is an attempt to work with this philosophy.
We can therefore conclude that a strong aspect of our theoretical framework is that it
gives two additional dimensions of understanding to the operational level. On the one
hand it facilitates an institutional reflection which links action to its connection in the
metropolitan action space and, on the other hand, it takes into account an ‘ought’ dimension to agency. The latter is of extreme importance for the study of normative
planning concepts like new urbanity.
The theoretical weakness lies especially in the limited precision and explanatory value
of the individual domains of our framework. An obvious way to create more valid results would have been to include more case studies and work with a variety of factors.
The first would be very difficult for a single researcher to do, due to the complexity of
the analysis. However, this might be feasible based on a format of less in-depth case
study research (or more time). In this study we chose the initial difference in strategic
framing as the major varying aspect between the three case studies. However, it turned
out that there were also other factors which made it quite difficult to test hypotheses.
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This limited the possibility of defining any significant number of generally applicable
statements on new urbanity in large-scale development projects.
6.5.2 Methodological reflection
The methodology used in this study was the in-depth case study method. It is no surprise that such a method is extremely time-consuming, especially in the case of an
international comparison. The decision was taken to study three cases at an early stage.
There was an obvious methodological advantage in the study of the Zuidas case due to
its proximity to the home base of the researcher and the lack of a language or cultural
barrier. Due to the rather closed character of these projects, it is almost a necessity to
enter the world of practitioners if you need in-depth knowledge. In the study on Copenhagen and Barcelona this was done by means of a series of in-depth interviews with
practitioners and local people reflecting on the project (journalists, scientist etc.) during
a relatively contained fieldwork trip. Amsterdam provided an opportunity to perform a
long-term case following. In addition to the research methods used in the two other
cases, namely in-depth interviewing and the review of documents, there were possibilities in the Zuidas setting to gain a much more in-depth insight by observing internal
meetings, analyzing internal documents and having personal unofficial talks with practitioners involved in the project. This was not possible in the other projects due to a
lack of time and/or contacts. As a result, the Zuidas became the sort of lead case study
on the basis of which a more advanced understanding was achieved (leading to publications other than this dissertation). However, the knowledge gained on the Zuidas was
used to increase the efficiency of the fieldwork periods in Copenhagen and Barcelona
(which both lasted two months). Zuidas indicated which question had to be asked. In
the two ‘foreign’ case studies, the distance to the research object was a lot greater.
The work on the Zuidas in particular created a quite vulnerable and sometimes tricky
research situation in which it is quite easy, from an academic point of view, for people
to level the accusation of bias based on a lack of academic ‘distance’ from the research
object. On the other hand, from the point of view of practice, it was clear that academics are often portrayed as poorly informed about the informal processes and politics
when they write their analyses. The research was performed on the basis of an awareness of these conditions, based on an openness regarding the research intentions. The
preliminary research results (draft texts) were communicated to practitioners who provided valuable observations. Obviously they have different opinions and also a different goal. Most of them were only mildly interested in academic observations and they
were more interested in practical recommendations. On the other hand, a lot of people
were afraid that this research would generate negative publicity. For many of them the
realization of the project is important for their professional careers. They are afraid that
criticism – especially written criticism – will have a negative effect on the project.
However, it is all too easy to paint all these people with the same brush. Practitioners
have very different views on academic research, ranging from being very enthusiastic,
supportive, cooperative and eager to discuss to being extremely reluctant to share information or opinions.
The municipality of Amsterdam made two grants available for this research in order to
provide financial support for the fieldwork in Barcelona and Copenhagen. The only
obligation attached to these grants was that a presentation had to be given of the results
at the municipal planning office, with a particular focus on the learning aspects relating
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to the Zuidas project. A book on the Zuidas (Salet and Majoor 2005a) was commissioned by the Zuidas Reflector, an organization set up to critically ‘reflect’ on the project, with financial contributions made available by private parties involved in the Zuidas project. Nevertheless, as regards that publication and the semi-public preparatory
meetings that took place, no restrictions were imposed on the editors as far as the inclusion of co-authors or the content of the published texts.

6.6 Possible further research
We explained that this study has many limitations as regards the depth of data gathering and analysis and the scope of its conclusions. However, we are convinced that it
can contribute to a more comprehensive understanding of the framing and working of
the operational domains of large-scale development projects and, in particular, to the
conditions that are influencing new urbanity in these projects. It is certainly not the first
study to compare the various projects, and neither will it be the last. A quite straightforward suggestion for further research is to study more projects, including projects in
other regions. It might also be worthwhile to study completely finished projects, or
re-examine projects that have been studied in an earlier phase (by others). This would
most probably provide additional evidence that the development of large-scale development projects, and especially their dimension of new urbanity, is in essence a very
long-term trajectory. Other lines of research could focus on specific subaspects that
received limited attention due to our more general framework. Two avenues appear to
be particularly interesting, based on the results of this study, namely (1) a specific focus
on the social, civic and cultural domain and (2) a specific focus on the private domain.
As regards point 1: A better understanding of the (possible) involvement of the social,
civic and cultural domain in large-scale development projects. This study could have
both an analytic and normative perspective. First it might be necessary to split up this
domain into two parts. These days there is considerable attention for the cultural dimension of cities and (spatial) interventions in cities. However, the link with
large-scale development projects is often either rather banal, in the form of a mega
event like the Forum 2004, or is limited to purely physical artefacts (museums, public
spaces) which may have a culturally enhancing effect. It would be very valuable to
study projects with a more comprehensive cultural approach, especially to find out how
such an approach could work as an effective way of framing over the long time span of
urban transformation.
Project initiators refer frequently to the social and civic character of projects, However
tangible results are hard to find. Often, social results are defined quite narrowly, for
example in terms of the project’s contribution to employment. As in the case of the
cultural dimension, further research could focus on studying projects with a more
comprehensive social approach, just like we studied projects here with a specific new
urbanity ambition. Our three cases reflect a slight development towards a more socially
responsive culture in which the social impacts of projects are taken into account more,
with links sometimes being made to other disadvantaged neighbourhoods. Although the
establishment of such links has traditionally been a task for government, it is slowly
becoming clear (for example in Amsterdam) that some players in the private domain
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are starting to appreciate the importance of such links. Nevertheless, this is still underdeveloped in many cases. It would certainly be interesting to try and acquire more
in-depth knowledge of how a stronger social framing of projects could enhance new
urbanity. This seems to be a logical connection since current projects mostly result in
the disparagement of social groups. The question is how can social and civic groups
express themselves more effectively in these projects?
As regards point 2: It would also be very worthwhile to carry out further investigations
into the framing in the private domain and its relationship with the operational domain
and the social norms that give an ‘ought’ dimension to action. We explained that, in our
study, we were rather imprecise on the differences that occur within the private sector
domain. There are a lot of relevant differences. First there are lots of different kinds of
private actors, ranging from investors and developers, to end-users. This is usually a
very dynamic domain full of takeovers, mergers and new upcoming players. Generally
speaking there seems to be a strong tendency towards scale enlargement and internationalization. What influence does this have on local projects? In Amsterdam,
ABN/AMRO and ING are part of the Dutch corporate ‘culture’. They seem to be making an extra effort as regards the development of the Zuidas. However, what will happen if they are taken over by even larger international financial institutions that have no
particular relationship with Amsterdam or the Netherlands? To what extent can multinational firms or globally operating hedge-funds be linked to a local planning agenda?
More specific insight into these two domains could enrich project understanding. It
could also lead to a greater realisation in practice that different trajectories are possible
for large-scale development projects. In a situation of competitiveness and a search for
unique characteristics this could be an important added value.

6.7 Possible orientations as regards practice: new urbanity in largescale development projects
In addition to our scientific-oriented research question we formulated a more policy-oriented research question in Chapter two:
What can we learn from these projects regarding the conditions for the realization of
new urbanity in large-scale development projects?
Based on the empirical results of our study, this section provides general recommendations for projects in which initiators want to improve the conditions for new urbanity.
Our five main recommendations derived from our research are:
1. New urbanity not in every location
It is quite easy in an initial phase of a project to make proposals for ‘new urbanity’.
Nowadays these concepts are often welcomed. However, one has to make sure that it is
not an impossible ambition. Although this study did not investigate the physical prerequisites for new urbanity, it also learns that it makes sense for them to be treated as
important, long before one starts thinking about such ambitions. The three projects in
our study show that centrality in infrastructure networks is a very important supportive
condition. The centrality of a place is something that can be enhanced by (public) in239
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vestments. However, due to the high costs and the complexity of these investments it
makes more sense to focus first on large-scale development projects that take advantage of existing centrality, like multi-modal transport hubs. In Copenhagen and Barcelona, major public investments were needed to create a new ‘centrality’ of Ørestad and
Forum. Zuidas had a much more natural centrality and was initiated successfully without too many infrastructure burdens.
However, (infrastructure) centrality is not the only important physical condition for
new urbanity. A number of factors can be advantageous, such as physical connections
to existing built-up areas and the city centre and the presence of old buildings that give
the area a certain character. The former was an issue in all three projects we studied
and was safeguarded with relative success. The latter was, however, very problematic.
Zuidas and Ørestad were ‘greenfield’ developments that had to reinvent urbanity from
the scratch. In Forum the self-proclaimed ambition was to integrate the environmental
infrastructures. Although they give the area a distinctive image, they do not provide
any direct conditions for a more urban character. From this perspective it is no surprise
that, generally speaking, revitalized old harbour areas generate more supportive conditions for new urbanity. It is no coincidence that this was the case in all three of the cities we studied: the Southern IJ-banks in Amsterdam and the old harbours of Copenhagen and Barcelona have all been redeveloped in recent decades as successful new
mixed-use urban areas.
A good understanding of the market is also extremely important. Zuidas had a major
advantage over the other two projects in that it was able to capitalize on existing market interests for development. The situation was different in the case of Forum and
Ørestad. In such a situation it is even more difficult not only to convince private investors, but also to trigger them to adopt a new planning concept.
Our advice is not to try to realize new urbanity in every location; only make it a planning goal if supportive physical conditions and market interests are present or can be
easily enhanced.
We have shown that there is often a large discrepancy between the planning intention
for new urbanity and the built reality, even in a situation of supportive physical conditions. The following four points of advice focus on the creation of more receptive conditions for new urbanity in the case of receptive physical conditions:
2. Create connective framing
The three cases show the importance of a connective framing. All four domains of the
metropolitan action space are of importance for the enhancement of the conditions for
new urbanity as we explained before. However, as our case studies show, a connective
framing is not established easily. It demands strategic thinking and manoeuvring of the
project initiators. It is important for them to look beyond the short term framing that is
often successful. In our case studies we saw this most clearly in Ørestad (with the municipality – national government framing) and in Zuidas (with the municipality – local
business elite framing). In both cases the framing proved to be too narrow to create
conditions for new urbanity. This narrow framing seems to have been established due
to lack of strategic thinking as regards the relevant frames required. A more connected
framing increases the bargaining capacity of local initiators versus private investors.
Our advice is to secure the connective strategic framing of a project through the estab240
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lishment of another (network) body which is not related to operational decisions but
which is purely focused on the strategic connection of the project in the metropolitan
action space.
3. Politicize planning / keep operational domains extroverted
In the three cases we studied, but also in other comparable projects, the operational
domain is often characterized by special project-oriented modes of governance. Our
study has shown that their introverted character is often not the best condition for
safeguarding strategies for new urbanity. Introverted settings often lead to the reproduction of established answers to problems. Opportunities for new urbanity are lost
especially when the operational domain is dominated by short-term private sector interests and a public sector that is afraid of losing its short-term competitive edge.
The other aspect is that they tend to depoliticize planning. The result is that (decisions
on) large initiatives often take place outside a societal forum, leading to possible public
resistance on the one hand and a lack of identification with projects on the other.
Our advice is to keep the operational domains extroverted and politicize the decisions
that are taken in them. Explore models for the operational domain in which a
goal-oriented developing agency – on private terms – is directed by a more public-oriented body that safeguards the political processes.
4. Support the establishment of a social norm on new urbanity
We identified different supportive conditions for new urbanity. However, there is no
immediate link between these conditions and realization. It is important to remember
that in these projects such a planning concept can hardly be introduced in a top–down
manner due to a very scattered field of power. For the establishment of a social norm
regarding new urbanity, we identified the importance of the group composition in the
operational domain, the importance of an increase in the power of actors holding the
norm and/or the role of a charismatic norm entrepreneur.
These conditions can be influenced to some extent. An extroverted operational domain
can lead to a group composition that is (more) supportive of new urbanity. Planning
rules or incentives favouring new urbanity could enhance the position of the actors
holding this norm. A charismatic norm entrepreneur cannot be created. However, a
supportive environment could be formed in which powerful (public) individuals are
linked to the project. For a government it is very important to search for private parties
that are seeking long-term stakes in the development. Networks should be created in
which these private parties can establish social norms in the built environment. Governments should continue to have faith in the creativity of the market but also be ready
to intervene or to set a minimum standard.
However, these are only conditions. The transformation of concepts into built projects
is the ultimate test. We introduced new urbanity in the first chapter as a planning
innovation. It is a good idea to make some initial physical statements to underline such
an innovation. These might be realized against the dominant social norm at the time but
attract attention and offer a glimpse of a different future. In the three projects we studied, this approach was most successful in the Ørestad Nord area, with its new university,
concert hall and university housing. In the case of Forum and Zuidas, the first buildings
did not contribute to this ambition. The result is that no link is being established with
other parties and the general public regarding the new urbanity ambition. This has a
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clearly negative effect.
Our advice is to recognise that ambitions for new urbanity can only be made on the
basis of a joint effort and cannot be directed in a top-down manner. However, public
authorities should not be afraid to make initial ‘pioneering’ investments which reflect
the new urbanity ambition. This will increase other groups’ awareness of (and possibly
identification with) this ambition for new urbanity. Forums should be set up in which
sustainable stakeholders and others reflect on the preferred form of urbanity in a project.
5. Stay flexible
The last aspect is to see the development of such a large-scale scheme not only as the
realization of a spatial and social ‘product’ but to understand the objective as the management of an ongoing spatial, economic and social transformation in a particular area.
It is therefore better to regard an urban ‘project’ as an urban ‘plan’ as well. We do not
wish for rapidly-replaceable architecture, but for an open mind towards the future, so
as to anticipate new functions and new interpretations of the notion of ‘new’ urbanity
and realise that the built artefacts will be a part of a living and changing environment.
A flexible form of organization is important, as is an alternative way of using spatial
plans. This is no easy task and can also have a contradictory effect. It seems, for example, that the large infrastructure investments that are being made (or are to be made) in
our three cases are necessary on the one hand to create the physical conditions for new
urbanity. At the same time they result in forms of physical or financial inflexibility that
hampers the achievement of this precise goal. Finding a balance between organized
physical interventions and more organic processes of city-building in a broader sense
continues to be at the heart of our profession.
Our advice is to work with flexible strategic visions. Ensure the quality of the area not
only with spatial plans which locate functions but with qualitative guidelines regarding
the future environment to be created.
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APPENDIX: INTERVIEWS

Amsterdam (September 2001 – March 2007)1
Donne Bax
Mark de Beer
Jaap Bernhard
Jaap Blokhuis
Cees van Boven
Robert Dijckmeester
Niels de Fijter

-

Hajo Frieman
Thimmo van Garderen

-

Caroline Gehrels
Jaap Gillis
Douglas Grobbe
Jaap Hamming
Gregor Heemskerk
Han Joosten
Guy Kerpen
Willem Kleyn
Pieter Klomp
Jaap Korf
Cees Kortleve
Freya van der Kroef
Paul Krolis
Jan Lambooy
Kay Mook
Ed Nozeman
Menno Olman
Jan Rensink
Carel de Reus
Caroline Rohling
Peter Ruigrok
Remko Schnieders
Ben Teunissen
Ron Toole
Pieter Tordoir

-

Willem Trommels
Sebastiaan de Wilde
Job Witteman
Cor van Zadelhoff

-

1

Ministry of Housing, Spatial Planning and the Environment
Amsterdam municipality
Ministry of Housing, Spatial Planning and the Environment
REDEVCO
Ministry of Housing, Spatial Planning and the Environment
Amsterdam municipality
Bank Nederlandse Gemeenten (interview together with van
Garderen)
Cushman & Wakefield Healey & Baker
Bank Nederlandse Gemeenten (interview together with de
Fijter)
Berenschot
Multi Vastgoed b.v.
ABN/AMRO
Loyens en Loeff
Amsterdam municipality
Bouwfonds
Philips
Amsterdam municipality
Amsterdam municipality
Rabobank
Ministry of Economic Affairs
Ministry of Finance
Ministry of Economic Affairs
Universiteit van Amsterdam / Universiteit Utrecht
Dutch Railways
ING
Ministry of Transport, Public Works and Water Management
Province of North Holland (interview together with Toole)
Johan Matser Projectontwikkeling
Jones Lang Lasalle
Amstelland Ontwikkeling Wonen b.v.
Amsterdam municipality
Amsterdam municipality
Province of North Holland (interview together with Rensink)
Amsterdam Chamber of Commerce / Universiteit van
Amsterdam
Schiphol Area Development Company
Movares
Amsterdam Internet Exchange
DTZ Zadelhoff

The affiliation of the respondent at the time of the interview is shown here.
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Copenhagen (November-December 2004)
John Andersen
Kurt Bligaard Pedersen
Kresten Bloch
John Bloch Poulsen
Peder Boas Jensen
Jesper Buch Jakobsen
Dan Christensen
Ulrik Dahlin
Henning Dyremose
Claus Frelle-Petersen
Anne-Grethe Foss
Peter Hartoft-Nielsen
Per Hendriksen
John Jørgensen
Nina Kampmann
Jan Lilliendahl Larsen
Lars Nielsen
Peter Nohr
Dorthe Nohr Pedersen
David Rehling
Johan Schröder
Hans Thor Andersen
Poul Walbjorn Christensen
Christian Wichmann Matthiessen
Christoph Wiese
Lars Winther

-

University of Roskilde
DONG
Ørestad development corporation
Sundby local council
Retired professor of architecture
Copenhagen municipality
Retired planner Copenhagen municipality
Information Newspaper
Former minister of Finance (e-mail interview)
Copenhagen Capacity
Ørestad development corporation
Ministry of the Environment
Advisor of the Socialistisk Folkeparti in parliament
KVL - Kgl. Veterinær- og Landbohøjskole
Ørestad development corporation
University of Roskilde / Supertanker
Retired from Ørestad development corporation
Frederiksberg municipality
Ministry of Transport
Information Newspaper
New Zealand consulate
University of Kopenhagen
Copenhagen municipality
University of Kopenhagen
Ørestad development corporation
University of Kopenhagen

Maria Buhigas
Joan Callau
Francesc Carbonell
Oriol Clos
Eva Fernandez

-

Marisol García
Marc Martí
Francesc Munoz
Antoni Ollé
Arturo Rodríiguez Motató
Miquel Sodupe
Mateu Tersol
Carles Texidor
Juan Vives

-

Barcelona Regional
Ajuntament de Sant Adrià
Institut d’Estudis Territorials
Ajuntament de Barcelona
FAVB: Federació d’Associacions de Veïns i Veïnes de Barcelona
Universitat de Barcelona
Universitat Autònoma de Barcelona
Universitat Autònoma de Barcelona
Consorci del Besòs
Universitat de Barcelona
Barcelona Regional
GISA, formerly at Infrastructures del Llevant
Infrastructures del Llevant
Hines Properties Spain

Barcelona (May-June 2005)
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NEDERLANDSE SAMENVATTING

1. Grootschalige ontwikkelingsprojecten en nieuwe stedelijkheid
Grootschalige ontwikkelingsprojecten nemen een prominente plek in op de beleidsagenda van ambitieuze metropolitane regio’s. Enerzijds zijn ze een gevolg van
onderliggende processen van economische internationalisering en ruimtelijke
concurrentie, anderzijds is het onmogelijk ze te begrijpen zonder kennis te hebben van
de locale culturele en institutionele omgeving en planningcultuur waarin zij vorm
krijgen.
In dit onderzoek richten we ons specifiek op de ambitie voor ‘nieuwe stedelijkheid’ die
in sommige van de nieuwste grootschalige ontwikkelingsprojecten duidelijk naar voren
komt. Met nieuwe stedelijkheid bedoelen we een ambitie om in een gebied naast pure
kantoorfuncties – die tot voor kort vaak heel prominent aanwezig waren in dergelijke
plannen – andere stedelijke functies zoals wonen, winkels en hoogwaardige openbare
ruimte te introduceren. Veelal worden dergelijke ‘gemengde’ ambities in een vroeg
stadium van planvorming enthousiast omarmd maar blijkt het echter lastig ze tot
uitvoering te brengen.
In dit onderzoek richten we ons op de vraag welke bestuurlijke condities de uitvoering
van dergelijke ambities negatief of positief beïnvloeden. De reden om dit te
onderzoeken ligt in het intrinsieke belang van dergelijke grootschalige ruimtelijke
projecten, vooral vanwege hun ruimtelijke, economische, politieke en culturele
betekenis. Tegelijkertijd is het een interessant onderwerp omdat de meeste van deze
projecten stevig bekritiseerd worden, juist specifiek om hun gebrek aan stedelijkheid.
Grootschalige ruimtelijke ontwikkelingsprojecten hebben een belangrijke rol gespeeld
in de ontwikkeling van steden gedurende de tweede helft van de afgelopen eeuw.
Enkele constante factoren daarin zijn: (1) dat dergelijke projecten een vooraanstaande
(symbolische) betekenis hebben in ruimtelijk en economisch beleid voor stedelijke
ontwikkeling en vaak gebruikt worden om maatschappelijke trots te mobiliseren; (2)
dat degelijke projecten een belangrijk vehikel zijn voor grootschalige publieke en
particuliere
investeringen,
veelal
in
de
vorm
van
publiek-private
samenwerkingsvormen en (3) dat dergelijke projecten de continue zoektocht
belichamen naar een adequate ruimtelijke vorm die recht doet aan de factoren die
dergelijke projecten aanjagen – locale, nationale en internationale stromen van
investeringskapitaal – en een locale culturele en politieke planningscontext. Dit levert,
bijna per definitie, een spanning op.
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Naast deze constante factoren zijn er ook significante algemene variaties te
onderscheiden in de grootschalige ruimtelijke projecten van de tweede helft van de
Twintigste Eeuw. De dominante locatie en functionele programma’s van projecten is
veranderd. In de jaren zestig waren de meeste projecten te vinden in de traditionele
binnensteden, met als doelstelling deze aan te passen aan ‘de eisen van de tijd’. Het
resultaat was veelal kaalslag om vervolgens grootschalig infrastructuur en nieuwe
kantorengebieden terug te bouwen. In de decennia daarna kwam er meer aandacht voor
de negatieve consequenties van deze vorm van planning. De locaties van grootschalige
projecten diversifieerde tegelijkertijd. In de laatste decennia zijn meer projecten
gerealiseerd buiten de traditionele binnensteden. Vooral locaties aan de randen van de
stad, strategisch gesitueerd rond infrastructuur, werden populairder.
Bij een onderzoek naar de nieuwste ‘generatie’ grootschalige projecten is het belangrijk
om de gewijzigde condities van stedelijke ontwikkeling in westerse metropolitane
gebieden te begrijpen. In een snel wijzigende economische, politieke en institutionele
context is het daarom noodzakelijk een meerschalig en multidisciplinair
onderzoeksperspectief te gebruiken. Hiermee kan geanalyseerd worden hoe projecten
zijn ingebed in een locale (planning) cultuur, in een metropolitane en regionale context
en in veel bredere (inter-)nationale economische, institutionele, culturele en politieke
domeinen. In de hedendaagse snel veranderende ruimtelijk-economische geografie
vinden zowel processen van ruimtelijke concentratie en deconcentratie van
economische en andere ruimtelijke functies plaats die beiden van belang zijn om
grootschalige ruimtelijke investeringsprojecten te begrijpen. Deze dynamische
ruimtelijk-economische omstandigheden lijden veelal tot processen van polinucleaire
verstedelijking in de belangrijkste metropolitane gebieden en beïnvloeden ook
processen van bestuur.
Grootschalige ruimtelijke ontwikkelingsprojecten die in deze context worden
geïnitieerd worden vaak bekritiseerd vanwege hun gesloten neo-corporatistische
vormen van besluitvorming met daarin een gebrekkige democratische verantwoording.
Tegelijkertijd wordt het ‘gebouwde product’ vaak bekritiseerd als bijdragend aan
ruimtelijke fragmentatie. Het normatieve planning-concept ‘nieuwe stedelijkheid’
wordt door zijn supporters in staat geacht een mogelijk tegengewicht hiertegen te zijn.
Het is een planning-concept dat staat voor een radicale invoering van ‘stedelijkheid’
vooral in ‘niet-stedelijke’ plekken, zoals kantorenlocaties. In de manier waarop wij het
begrip interpreteren is het niet alleen een ruimtelijke innovatie maar ook een
procesmatige: het staat voor processen waarin een bredere groep van partijen en
belangen worden betrokken bij besluitvorming om projecten hierdoor een bredere
weerslag te laten zijn van de complexiteit van stedelijkheid. De belangrijkste vraag is
natuurlijk in hoeverre de concepten van ‘nieuwe stedelijkheid’ meer zijn dan alleen een
innovatief planning idee. Kunnen ze een in het oog springend concept worden die de
ontwikkeling van grootschalige ruimtelijke projecten kan beïnvloeden?
Om deze vraag te onderzoeken hebben we drie projecten geselecteerd waarin ambities
voor nieuwe stedelijkheid een belangrijke rol speelden in de eerste ontwikkelingsfase:
Zuidas in Amsterdam, Ørestad in Kopenhagen en Forum in Barcelona. Deze drie
projecten zijn allemaal gesitueerd aan de rand van het stedelijk gebied, buiten de
traditionele binnenstad, maar goed verbonden met bestaande of nieuw aan te leggen
infrastructuur. Deze drie projecten begonnen alledrie in het midden van de jaren
negentig en dit geeft, hoewel ze momenteel nog volop in ontwikkeling zijn, toch al de
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mogelijkheid een eerste analyse te maken van de werking van concepten van nieuwe
stedelijkheid in de praktijk.

2. Conceptueel onderzoekskader: een meerlagige analyse van ambities
voor nieuwe stedelijkheid
In het conceptuele kader van dit onderzoek benadrukken we aspecten van verandering
en innovatie en maken we een onderscheid tussen twee onderzoeksdimensies en een
belangrijke verbindende factor. De twee onderzoeksdimensies zijn: (1) de verbinding
van een project met de metropolitane actieruimte en (2) een operationele dimensie
waarin we de interactie en besluitvorming in projecten bestuderen. De cruciale
verbinding tussen deze twee dimensies wordt gelegd met het begrip ‘sociale normen’.
De metropolitane actieruimte is de sociale setting waarin een veelvoud aan sociale,
economische en politieke instituties en spelers te vinden zijn die van belang zijn om de
ontwikkeling en het bestuur van metropolitane gebieden te begrijpen. In onze analyse
maken we een onderscheid tussen twee samenhangende aspecten van verbondenheid
van projecten tot deze metropolitane actieruimte. Enerzijds een inhoudelijke of
symbolisch-cognitieve dimensie, aan de andere kant een organisatorische. Beide
processen beïnvloeden het gedrag van partijen. In de organisatorische connectiviteit
maken we een onderscheid tussen vier subdomeinen van de metropolitane actieruimte:
(1) een particulier economisch domein, (2) een interregionaal en internationaal
overheidsdomein, (3) een intraregionaal overheidsdomein en (4) een sociaal,
maatschappelijk en cultureel domein. We verwachten dat de strategische relatie van
projecten tot deze vier domeinen de organisatie van de operationele ruimte beïnvloedt
en de sociale normen die daarin van belang zijn. Onze hypothese is dat het voor een
project met de ambitie voor nieuwe stedelijkheid cruciaal is om verbonden te zijn met
al deze vier domeinen.
De analyse van het operationele domein van concrete interacties en besluitvorming
tussen actoren in projecten bestuderen we met een kader dat de uitgangspunten van het
actor-gerichte institutionalisme onderschrijft. Collectieve partijen met hun oriëntaties
en capaciteiten zijn hierbij het uitgangspunt voor analyse. Deze partijen opereren in
diverse constellaties in projecten waarin interacties plaatsvinden over verschillende
subthema’s. Deze complexe interacties worden beïnvloed door twee sets van regels die
structuur aanbrengen. Allereerst regels die beïnvloeden wie mag participeren en hoe de
interacties plaatsvinden en vervolgens de regels die de overwegingen en strategieën
van de deelnemende partijen beïnvloeden. Het is belangrijk te vermelden dat we een
strikt rationele actor benadering afwijzen in deze studie. We zien geen directe relatie
tussen dergelijke regels en concrete acties. In de meeste gevallen zullen partijen bij
acties zich oriënteren naar deze regels maar is er ook veel handelingsvrijheid.
Vanzelfsprekend kunnen regels ook in de tijd verder ontwikkelen.
Sociale normen zijn de sociale regels die expliciet, maar vaker impliciet, situaties
beïnvloeden door bepaald gedrag aan te moedigen of te veroordelen. Sociale normen
vormen daarmee een kernvariabele om structurele aspecten van gedrag te begrijpen,
omdat ze helpen te begrijpen welk gedrag ‘hoort’ in een bepaalde situatie. Oftewel te
duiden wat in een bepaalde situatie geaccepteerd of niet-geaccepteerd gedrag is, met
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daarbij passende sociale belonings- en strafmechanismen. Onze hypothese is uiteraard
dat ‘nieuwe stedelijkheid’ een veel grotere kans van slagen heeft als het zich
ontwikkeld tot een dergelijke geaccepteerde sociale regel in de besluitvorming rond
projecten die dit doel nastreven.
Sociale normen zijn sterk verbonden met bestaande vormen van gedrag in de
samenleving maar ze zijn zeker niet vaststaand. Ze spelen vooral een belangrijke rol in
situaties waarin personen of partijen afhankelijk zijn van elkaar, wanneer er een sterke
groepsverbondenheid is en waneer gezamenlijke bewustwordingsprocessen optreden.
In dergelijke situaties kan het zowel voor het individu als voor de groep voordelig zijn
om zich aan een bepaalde sociale norm te houden. In een dergelijke situatie is de kans
dan ook groter dat een bepaalde sociale norm zich kan ontwikkelen tot een in het oog
springende vorm van gedrag. Hiermee bedoelen we dat één bepaalde richting van
gedrag een bepaalde opmerkelijke aantrekkingskracht krijgt waardoor het zich kan
ontwikkelen tot een vorm van gedrag ‘zoals het hoort’, inclusief een bepaalde sociale
druk die partijen voelen zich aan dit gedrag te confirmeren. Door middel van dergelijke
processen kan een gemeenschappelijk waarderichting in een groep ontstaan.
Sociale normen zijn vaak niet opgeschreven, maar werken vooral in sociale processen.
Het is belangrijk om te begrijpen hoe ze kunnen evolueren. De literatuur over sociale
normen maakt een onderscheid tussen twee condities waaronder dit kan gebeuren: (1)
dynamiek in sociale netwerken: veranderingen in de groepssamenstelling,
veranderingen in macht van bepaalde partijen die voor een bepaalde sociale norm staan,
of een rol van een charismatische ‘norm-ondernemer’ die gezaghebbend is om zijn
visies over te brengen op anderen. Anderzijds, (2) sociale en technologische
ontwikkelingen: veranderingen in de vermeende kosten en opbrengsten van bepaald
gedrag kunnen sociale normen beïnvloeden.
Sociale normen zijn relevant voor ons onderzoek omdat partijen in grootschalige
ontwikkelingsprojecten afhankelijk zijn van elkaar. Geen enkele partij is capabel om
individueel of unilateraal een dergelijk project te realiseren. Literatuur over nieuwe
stedelijkheid suggereert dat er uiteindelijk betere sociale en economische resultaten te
behalen zijn als het concept wordt geïmplementeerd. Maar er zijn ook hogere
investeringen voor nodig in individuele projecten. Tegelijkertijd is er ook nog veel
ruimte voor ‘free rider’ gedrag: partijen die profiteren van nieuwe stedelijkheid in de
omgeving, maar zelf niets bijdragen en kiezen voor een ‘ouderwets’ monofunctioneel
investeringsproject. Vanwege de sterke concurrentie tussen verschillende projecten zijn
de mogelijkheden voor overheden om dergelijke planningconcepten top down af te
dwingen ook uitgehold.
Met behulp van ons conceptuele kader doen we onderzoek naar de ambitie voor nieuwe
stedelijkheid in drie cases. We komen tot de volgende wetenschappelijke en
beleidsgeoriënteerde hoofdonderzoeksvragen:
Onze wetenschappelijke hoofdonderzoeksvraag is:
Over de oorspronkelijke ambitie voor nieuwe stedelijkheid: hoe kunnen we de
dynamiek begrijpen tussen de verbondenheid van projecten tot de metropolitane
actieruimte, de systemen van regels die het operationele domein structureren en de
sociale normen in Zuidas Amsterdam, Ørestad Kopenhagen en Forum Barcelona?
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Onze beleidsgeoriënteerde onderzoeksvraag is:
Wat kunnen we van deze projecten leren over de condities voor de realisatie van
nieuwe stedelijkheid in grootschalige ruimtelijke ontwikkelingsprojecten?

3. Zuidas Amsterdam
De Zuidas in Amsterdam is het meest grootschalige en complexe hedendaagse
ruimtelijke ontwikkelingsproject in Nederland. De doelstelling is om een gebied aan
beide kanten van de zuidelijke ringweg van Amsterdam te transformeren in een
gemengd intensief bebouwd stedelijk gebied met een gelijke verhouding aan kantoren
en woningen. Het meest in het oogspringende van de plannen voor de Zuidas is het
dokmodel: een voorstel om de centrale infrastructuurbundel geheel in een tunnel aan te
leggen om een veel groter aaneengesloten stedelijk gebied mogelijk te maken.
Zuidas is symbolisch-cognitief op drie manieren te duiden: (1) als een nieuw zakelijk
centrum voor Amsterdam met nationale en internationale pretenties, strategisch
gesitueerd dichtbij de binnenstad en luchthaven Schiphol, (2) als een intensief te
bebouwen gemengde stedelijke zone en (3) als een infrastructuurproject. De eerste
twee samenstellen van ideeën worden sinds het midden van de jaren negentig sterk
gepropageerd en gesteund door een coalitie van enkele belangrijke particuliere
bedrijven en de gemeente Amsterdam. Het project kende dan ook een voortvarende
start en ontwikkelde zich in korte tijd tot een Nederlandse toplocatie voor
(hoofd)kantoren, speciaal in de financiële sector en de juridische dienstverlening.
Om de ambitie voor het dokmodel ten uitvoer te brengen was het echter van belang dat
een strategische en operationele integratie tussen de economisch/stedelijke en
infrastructuurambities werd gelegd. Dit bleek echter een problematisch proces.
Grootschalige infrastructuurinvesteringen zijn in Nederland een verantwoordelijkheid
van de nationale overheid. Deze was in eerste instantie tegen een tunnel, puur
gebaseerd op infrastructurele kosten-baten afwegingen. Uiteindelijk veranderde dit in
een periode van economische stagnatie waarin de ruimtelijk-economische prioriteiten
van de nationale overheid werden geherdefinieerd. Vanaf 2003 wordt gewerkt aan een
nieuwe bestuursstructuur voor Zuidas in de vorm van een ontwikkelingsbedrijf met
zowel publieke (Rijk en gemeente) als particuliere participatie. Het huidige voorstel is
dat dit bedrijf niet alleen de dokzone zal bouwen en gedeeltelijke ontwikkelen, maar
ook de resterende projecten in de flanken van de Zuidas. Alhoewel de particuliere
interesse altijd een zeer belangrijke stuwende kracht is geweest voor het dokmodel,
kunnen er ook vraagtekens worden gezet bij de financiële haalbaarheid van het
voorstel.
De ambitie om nieuwe stedelijkheid te creëren is een belangrijk aspect geweest van de
plannen voor de Zuidas vanaf het begin. Ondanks deze ambitie zijn concrete resultaten
echter nog nauwelijks zichtbaar in de tot nu toe gerealiseerde delen van het project.
Deels heeft dit een technische reden: vanwege de huidige aanwezigheid van de
infrastructuur is het niet toegestaan in een strook daaromheen woningen te bouwen.
Het is echter de vraag of er met een mogelijk toekomstig dokmodel betere condities
voor de implementatie van de ambities voor nieuwe stedelijkheid ontstaan. We hebben
enkele aspecten onderscheiden die een gemeenschappelijk gedragen sociale norm voor
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nieuwe stedelijkheid zouden kunnen ondersteunen. Een belangrijk aspect is dat, meer
dan in de andere projecten die we onderzocht hebben, de ambitie voor de ontwikkeling
van een gemengd stedelijk gebied ook gedragen wordt door de particuliere sector. Een
andere positieve factor is dat de particuliere sector op de Zuidas relatief goed onderling
georganiseerd is. Hierdoor ontstaat de mogelijkheid om elkaar aan te spreken op
kwaliteiten van individuele bouwprojecten, een proces dat nog verder gestimuleerd zou
kunnen worden door de gemeente.
Aan de andere kant zijn er ook enkele toekomstige condities die nieuwe stedelijkheid
zouden kunnen belemmeren. De nog steeds twijfelachtige financiële rationaliteit van
het dokmodel zou er toe kunnen leiden dat de nieuwe Zuidas onderneming mogelijk
kiest voor toekomstige ontwikkelingen die vooral op korte termijn veel financieel
gewin opleveren maar weinig bijdragen aan een meer algemeen lange termijn doel van
nieuwe stedelijkheid. Het is bijvoorbeeld niet ondenkbeeldig dat er in een situatie van
financiële tegenvallers minder aandacht zal komen voor ruimtelijke functies die
bijdragen aan stedelijkheid maar minder grondwaarde hebben.
Het is daarom vooral interessant hoe de verschillende rollen van de gemeente
Amsterdam zich in de toekomst tot elkaar gaan verhouden. Enerzijds wordt de
gemeente aandeelhouder in de ontwikkelingsmaatschappij, anderzijds heeft ze nog
steeds een duidelijke publieke verantwoordelijkheid en was ze altijd een belangrijke
voorvechter voor de ontwikkelingen van nieuwe stedelijkheid. Het feit dat het project
nauwelijks is aangehaakt op het sociale, maatschappelijke en culturele domein in
Amsterdam baart ook zorgen omdat daarmee geen uitnodiging aan de bredere
samenleving wordt gegeven zich met de Zuidas te bemoeien. Een conditie waaronder
het onwaarschijnlijk lijkt dat de Amsterdammer het project snel in zijn hart zal sluiten.

4. Ørestad Kopenhagen
Aan het einde van de jaren tachtig veranderde het stedelijk beleid in de regio
Kopenhagen van een oriëntatie op de doelstellingen van de welvaartsstaat naar een
meer ondernemend beleid. Het Ørestad project vormde samen met de plannen voor een
nieuwe brug naar Malmö de belangrijkste zichtbare representanten voor deze omslag.
Kopenhagen begon een actieve rol te spelen in de grensoverschrijdende Oresund
samenwerking samen met de zuid-Zweedse regio Skåne. Het Ørestad project is
symbolisch-cognitief op twee manieren te duiden: (1) als een belangrijk economisch
zwaartepunt in de zich ontwikkelende Oresund regio en (2) als een ‘new town’
ontwikkeling met als doel een nieuw openbaar vervoerssysteem voor Kopenhagen te
bekostigen. Ørestad was gepland in een nog ongebouwd gebied op het eiland Amager,
ten zuiden van het centrum van Kopenhagen. Dit deels vergeten gebied kreeg in de
jaren negentig een strategische importantie als aanlandingspunt van de brug naar
Zweden en als locatie van de snel groeiende luchthaven.
Het project was opgezet door de gemeente Kopenhagen in partnerschap met de
nationale overheid. Samen richtten ze de Ørestad Ontwikkelings Maatschappij op die
middels goedkope door de staat gegarandeerde leningen allereerst het nieuwe
metrostelsel in Kopenhagen zou aanleggen. Aan een van de bovengrondse aftakkingen
zou uiteindelijk het Ørestad project ontwikkeld worden als een intensief bebouwd
gemengd stedelijk gebied van 3,1 miljoen vierkante meter. Het project was dus sterk
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aangehaakt op het de domeinen van de locale en nationale overheid terwijl het ook
strategisch meeliftte op het Oresund integratie concept. Het was echter vooral de
achterblijvende interesse van de particuliere sector voor kantoren in Ørestad en de
gebrekkige aanhaking op het sociale, maatschappelijke en culturele domein die het
project parten speelde. Hierbij kwam ook nog eens dat de kosten voor de aanleg van de
metro veel hoger werden dan verwacht terwijl het gebruik sterk achterbleef. Dit leidde
tot grote financiële problemen voor de Ørestad Ontwikkelings Maatschappij. In de
regio Kopenhagen lukte het Ørestad niet zich te ontwikkelen tot de meest prominente
kantoorlocatie. Er was veel concurrentie van andere locaties die in de optiek van
investeerders veel interessanter waren. Als reactie besloot men het woningbouwdeel in
het programma, waar wel veel vraag naar was, op te schroeven en naar voren in de tijd
te halen. Tegelijkertijd stond de ontwikkelingsmaatschappij echter ook toe dat op de
meest prominente plek van het project een groot, naar binnengekeerd winkelcentrum
werd ontwikkeld. De ambities voor nieuwe stedelijkheid werden hiermee opzichtig
gebruuskeerd. Het Ørestad noord gebied ontwikkelde zich echter wel tot een
aantrekkelijke zone van nieuwe stedelijkheid. Hier werd het project vooral gered door
enkele interventies van de nationale overheid die enkele grote publiekstrekkende
instituties dwong zich hier te vestigen.
Als we de eerste periode van ontwikkeling van Ørestad overzien valt vooral de
gesloten en niet flexibele bestuursvorm op. Het was hierdoor, en vanwege het feit dat
het project deels in een beschermd natuurgebied is ontwikkeld, dat veel burgers zich
defensief afkeerden van het project. De geslotenheid van besluitvorming in de Ørestad
ontwikkelingsmaatschappij en de gedwongen snelheid van ontwikkeling vanwege de
financiële koppeling met de metro hebben niet geleid tot succesvolle condities voor de
implementatie van nieuwe stedelijkheid in Ørestad. Omdat de organisatievorm zo star
is, lijken de kansen gering dat er in de toekomst een sociale norm van nieuwe
stedelijkheid kan worden gerealiseerd in het gebied.

5. Forum Barcelona
Met het Forum project poogt Barcelona zijn internationale faam om grootschalige
(publieks-)evenementen te gebruiken voor stedelijke ontwikkeling een nieuwe impuls
te geven, zoals meest recentelijk nog gebeurde met de Olympische Spelen van 1992.
De ontwikkelingen voor Forum zijn gepland in een achtergebleven voormalig
industrieel gebied in het noordoostelijke gedeelte van de stad. Het idee achter Forum is
dat deze gebiedsontwikkeling uiteindelijk als vliegwiel zal werken voor een veel
uitgebreider gebied met stedelijke herstructurering. De locatie van Forum was zeer
uitdagend: op het terrein langs de Middellandse Zee stonden een enorme
energiecentrale, een vuilverbrander en een rioolwaterzuiveringsinstallatie. Al deze
installaties maakten gebruik van zeer verouderde technologie. Aan de oostzijde van het
gebied stroomde de extreem vervuilde Besòs rivier, terwijl direct aan de noordzijde La
Mina en La Catalana, twee wijken met veel armoede en sociale problematiek, zijn
gelegen.
In een vroeg stadium van de planvorming werd al besloten de drie installaties in het
gebied te behouden en ze te voorzien van nieuwere technologieën. Het Forum project
kan symbolisch-cognitief geduid worden op drie manieren: (1) als een fysiek
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regeneratieproject voor een oud industrieel gedeelte van Barcelona, (2) als een
(inter)nationaal en locaal cultureel massa evenement en (3) als een project van
belangrijke ecologische investeringen. In een vroeg stadium relateerde de gemeente
Barcelona de ontwikkeling van het gebied aan het Wereld Cultuur Forum evenement,
een nieuw door de gemeente zelf bedacht en door UNESCO gesteund, grootschalige
activiteit die vanaf het voorjaar van 2004 vier maanden in het gebied zou worden
georganiseerd. Dit vooruitzicht werd vooral strategisch benut om extra financiële
middelen van andere overheidslagen te mobiliseren om snel in het gebied te investeren
en het gereed te maken in 2004 miljoenen bezoekers te ontvangen. Het was
tegelijkertijd een strategie om burgers en maatschappelijke groeperingen aan de
stedelijke transformatie te binden. Uiteindelijk heeft deze strategie wisselend succes
gehad. Het culturele evenement zelf werd uiteindelijk een speelbal van verschillende
politieke krachten. In plaats van een verbindende rol zorgde het eerder dat het bredere
publiek zich afkeerde van het Forum project. Het was uiteindelijk wel succesvol in het
mobiliseren van vele extra publieke investeringen in het gebied waardoor onder andere
opmerkelijke ecologische verbeteringen konden worden doorgevoerd.
Operationeel gezien werd er een sterke scheiding doorgevoerd tussen de partijen die
verantwoordelijk waren voor de fysieke transformatie en het culturele evenement.
Aspecten van nieuwe stedelijkheid speelden een belangrijke rol bij het Forum project,
maar op een meer strategische manier dan in de andere twee casussen. Daarom is het
ook vrij lastig om te bepalen in hoeverre een sociale norm van nieuwe stedelijkheid een
rol heeft gespeeld in het project. De ambitie was in eerste instantie om het gebied
fysiek meer toegankelijk te maken. In het centrale Forum gebied, waar in 2004 het
evenement plaatsvond, zijn vooral grootschalige openbare ruimtes aangelegd,
aangevuld met twee speciale gebouwen: het Forum gebouw en het nieuwe conferentie
centrum. De ring van projecten rondom het Forum gebied kent een meer traditionele
verstedelijkingsstrategie. Het deelgebied Diagonal Mar, dat redelijk onafhankelijk van
Forum is ontwikkeld, wordt gekenmerkt door een zeer particuliere opvatting van de
concepten van nieuwe stedelijkheid: dure koopflats, een semi-particulier park en een
groot naar binnen georiënteerd winkelcentrum.
We concludeerden dan ook dat hoewel Forum heel innovatief was opgezet en
georganiseerd, vooral vanwege de relatie met het publieksevenement, het niet
succesvol was om de Olympische formule te herhalen. Het project werd negatief
beïnvloed door een gebrek aan openheid en toegankelijkheid van zijn
besluitvormingsarena’s. Het leidde tot een verstedelijkingsprogramma dat slechts matig
gewaardeerd wordt bij de locale bevolking die weinig voordeel zag in de dure
transformatie. De strategische doelstelling van het project om vooral meer toeristen en
conferenties te trekken werkte nauwelijks enthousiastmerend bij het brede publiek.
Ook de inrichting van het gebied zelf, als een soort speeltuin van moderne architectuur
en landschapsontwikkeling, maar zonder een duidelijk functioneel programma, leidde
tot veel negatieve reacties.

6. Conclusie: de onverbonden innovatie van nieuwe stedelijkheid
Een van de meest belangrijke variabelen waarvan we in dit onderzoek de invloed wilde
vergelijken tussen de projecten was de initiële organisatorische verbondenheid van
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projecten met de metropolitane actieruimte. Zuidas was vooral een project uit de koker
van enkele belangrijke particuliere spelers, gesteund door de locale overheid. Ørestad
kwam voort uit een samenwerkingsverband tussen de locale overheid en de nationale
overheid, terwijl Forum in eerste instantie het breedst georganiseerd was met ook een
verbinding naar het sociale, maatschappelijke en culturele domein.
Als we de symbolisch-cognitieve dimensies van de drie casussen vergelijken zien we
overeenkomstige ambities voor de integratie van economische en stedelijke
ontwikkeling met infrastructuur. Barcelona voegde daar twee innovatieve aspecten aan
toe: een internationale culturele focus en een nadruk op de ecologische aspecten van de
transformatie. Opmerkelijk voor projecten die nieuwe stedelijkheid nastreven is de
geslotenheid van het organisatiemodel in alle drie de gevallen. Alleen in Barcelona
werd in een eerste fase een speciale ambitie tentoongespreid om een relatie te leggen
met het sociale, maatschappelijke en culturele domein, maar dit was uiteindelijk weinig
succesvol.
De verwachte relatie tussen de manier waarop projecten organisatorisch verbonden
zouden zijn met de metropolitane actieruimte en de condities voor nieuwe stedelijkheid
kan bevestigd worden. Alle drie de projecten toonden zwakheden op dit vlak en daarom
is het niet mogelijk er één te benoemen als het meest succesvolle in dit verband. In
Amsterdam resulteerde een gebrekkige relatie van Zuidas met de nationale overheid tot
een jarenlange stilstand over het belangrijke dok model dossier dat een noodzakelijke
voorwaarde vormde voor de ambities om nieuwe stedelijkheid te realiseren. In Ørestad
leidde de zwakke relaties met de particuliere sector voor kantoorontwikkeling er toe dat
de vraag voor percelen in het project sterk achterbleef bij de verwachtingen. Er werden
daarom enkele aanpassingen aan de oorspronkelijke intenties voor nieuwe stedelijkheid
gedaan. In Forum tenslotte leidde een problematisch georganiseerd publieksevenement
in combinatie met een zeer gesloten besluitvormingsproces tot een breed gedragen
gevoel bij het publiek dat het project niets bijdroeg aan de problemen waar de stad mee
kampte.
We kunnen daarom concluderen dat de ambitie voor nieuwe stedelijkheid in deze drie
projecten een ‘onverbonden innovatie’ is gebleven. Nieuwe stedelijkheid is een
normatief planning ideaal dat een innovatie in denken en handelen voorziet. De
problematische implementatie van concepten van nieuwe stedelijkheid in de eerste
ontwikkelingsfasen van deze drie projecten kan grotendeels verklaard worden door het
feit dat de ambitie grotendeels slecht is verbonden met de strategische verbinding van
problemen met de metropolitane actieruimte en hun operationele domeinen.
Hoewel de ambitie onderdeel is van de symbolisch-cognitieve overwegingen in alle
drie de casussen zijn de condities voor implementatie echter onderontwikkeld. We
zagen al dat alle drie de projecten slecht zijn verbonden met enkele domeinen van de
metropolitane actieruimte die we onderscheiden in dit onderzoek. Speciaal de relatie
met het sociale, maatschappelijke en culturele domein is in de drie onderzochte
projecten onderontwikkeld. Het resultaat is dat in alle drie de casussen de ambitie voor
nieuwe stedelijkheid wordt onderschreven door enkele actoren maar dat het zich
nauwelijks heeft ontwikkeld tot een betekenisvolle sociale norm waarmee nieuwe
stedelijkheid een belangrijke normatieve dimensie zou hebben gekregen.
We hebben echter ook langzame processen van ontwikkeling waargenomen in onze
casussen die mogelijk duiden op meer ontvankelijke condities voor nieuwe
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stedelijkheid in de toekomstige stadia van deze projecten. Vooral in Amsterdam is de
samenstelling van de actoren rondom het project uitgebreid en zijn de kansen op een
gezamenlijke inzet vergroot. Maar ook hier hebben we tot nu toe, net als in de andere
steden, bijvoorbeeld nog geen invloedrijke norm-ondernemer kunnen ontdekken die
sterk voor de ambitie van nieuwe stedelijkheid opkomt. Tegelijkertijd is het in alle drie
de projecten de vraag in hoeverre een ambitie voor nieuwe stedelijkheid zich
ontwikkelt in zeer particuliere besluitvormingsprocessen. Een voorwaarde lijkt in ieder
geval dat particuliere partijen zich ook sterker onderling met elkaar gaan verbinden om
daarmee een debat te stimuleren over de toekomstige ruimtelijke kwaliteiten van
gebieden en daarmee de kans op een gemeenschappelijk geaccepteerde sociale norm
voor nieuwe stedelijkheid eventueel te vergroten. Alleen in een dergelijke situatie gaan
partijen elkaar aanspreken op individuele investeringsbeslissingen die uiteindelijk tot
een collectief doel kunnen leiden.
De analytische concepten die we gebruikt hebben in deze studie: de strategische
verbondenheid aan de metropolitane actieruimte, de regels die de operationele
domeinen structureren en de sociale normen over nieuwe stedelijkheid hebben zowel
analytische sterkten en zwakten getoond. Een analyse van de strategische
verbondenheid met de metropolitane actieruimte, zowel in een symbolisch-cognitieve
als organisatorische vorm was zeer behulpzaam om projecten op hoofdlijnen met
elkaar te vergelijken. Maar dit analytisch concept was tegelijkertijd ook weinig precies
en kon maar moeilijk omgaan met de grote strategische complexiteit en continue
ontwikkeling van projecten. Het onderzoek naar de operationele domeinen via de
bestudering van de regels die deze structureren is lastig vanwege de ingewikkelde
interacties en besluitvorming in deze projecten. De waarde van het concept ‘sociale
normen’ is dat het helpt te begrijpen dat besluiten genomen in dergelijke projecten ook
een sterke normatieve dimensie hebben, vooral in situaties waarin actoren handelen in
onzekerheid. Het is echter niet eenvoudig deze zaken ‘hard’ te maken, omdat sociale
normen, bijna van nature, niet opgeschreven worden. Ze kunnen alleen achterhaald en
gereconstrueerd worden via uitgebreid kwalitatief onderzoek.
Dit onderzoek is niet de eerste poging om verschillende grootschalige
ontwikkelingsprojecten met elkaar te vergelijken. Het zal ook niet de laatste zijn. Het is
belangrijk om de beperkingen van dit onderzoek te onderkennen en ze te transformeren
in aanbevelingen voor vervolgonderzoek. Twee richtingen lijken daarin specifiek
interessant: (1) een focus op de (mogelijke) rol van het sociale, maatschappelijke en
culturele domein in dit soort projecten; en (2) een focus op de zeer dynamische
particuliere domeinen in deze projecten. Deze twee thema’s zouden onze studie kunnen
aanvullen met een meer gerichte focus op de werking van deze twee subdomeinen, iets
wat het meer generieke karakter van dit onderzoek niet toeliet.
Tenslotte geven we een paar aanbevelingen om betere condities te creëren voor de
implementatie van concepten van nieuwe stedelijkheid:
1. Probeer geen nieuwe stedelijkheid op ieder plek te realiseren maar denk na over de
materiële randvoorwaarden zoals bereikbaarheid en de aanwezigheid van
bestaande gebouwen die het gebied al een stedelijke identiteit kunnen geven.
2. Creëer een brede verbinding tussen projecten en de metropolitane actieruimte om
de maximale maatschappelijke energie in deze projecten samen te ballen.
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3. Politiseer de planning, hou opties open en voorkom dat dergelijke grootschalige
projecten besloten worden uit het zicht van de publieke opinie.
4. Ondersteun de normatieve dimensie van nieuwe stedelijkheid door allereerst te
onderkennen dat het zeer moeilijk is dergelijke ambities top-down af te dwingen.
Zorg ervoor dat een grote(re) groep actoren met elkaar de ambities van de plannen
en de concrete investeringsprojecten bediscussieert. Wees echter ook niet angstig
als publieke partij om enkele pionierende fysieke investeringen te doen om de
ambitie voor nieuwe stedelijkheid te onderschrijven en te concretiseren.
5. Blijf flexibel. Wees er van bewust dat dergelijke grootschalige
ontwikkelingsprojecten zeer lange termijn ondernemingen zijn en dat het product
niet zozeer de uitvoering van een van te voren opgesteld masterplan is maar een
continue fysieke en programmatische aanpassing van de gebouwde ruimte in een
bepaalde zone. Het vinden van een balans tussen georganiseerde ruimtelijke
interventies enerzijds en de meer organische processen van de ontwikkeling van
‘stedelijkheid’ anderzijds blijft de kern van ons vak.
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