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Introduction

In this paper | discuss to what extent various &renorks, theories and models of the
policy processare applicable for the study of changes in urbarebpment policies in
the Nordic countries that | intend to accomplishe paper proceeds as follows: First |
introduce my research questions which concernsggsaim urban development policies
and the increasing influence of culture-led urbawebpment policies. This is followed
by a discussion of some of the theoretical framégjahat | believe potentially could be
employed in my project. | will spend most energyha discussion of the Advocacy
Coalition Framework (Sabatier, 2006).

Under standing changesin urban development policies

In the last decade urban planning in the Nordimtees has been strongly influenced by
new ideas about what factors that make cities ctithj@ein an increasingly globalised
economy, where knowledge, creativity and innovaticmthe driving forces for
economic growth and prosperity. Today, there is@ng belief among a large share of
policy-makers, that cities first and foremost hawée attractive fopeoplein order to
prosper, which is somewhat contrary to previousidant beliefs, which said that
attractingcapitalandcompaniesvas most important, fx by providing good infrasture
and services for private companies. Now thingstaeevay other way around: If the city
has an attractive "human climate”, where talent etance flourish, the city should be
able to attract knowledge workers. The companigheknowledge industry follow
afterwards (Florida, 2002). Cities that are fullitd, that has a vibrant cultural scene,
where spectacular sports and cultural events falkes and so on, will be the most
attractive places to live and therefore also thetrmompetitive cities in the knowledge
economy - in these years this is one of the mastikant beliefs among policy-makers
from medium sized towns to global metropoles. Tabef has been influencing urban

! The frameworks, theories and models of the pglimgess discussed here are primarily the onesmisgsand
discussed at the phd-course "Advanced TheoridseolPblicy Process and Strategies for their Appbcat, Southern
Danish University, 4-11 October, 2006. The couras wrganised by Prof. Paul Sabatier (Universit€alffornia,
Davis), Ass. Prof. Morten Balle Hansen (SoutherniBfaUniversity, Odense) & Prof. Sgren Winther ([3An

Institute of Social Research, Copenhagen).



planning and urban development policies throughimeiNordic countries during the last
decade and especially during the last 4-5 years.

As a consequenceyltureandexperiencetave moved towards the centre stages of
urban development policies. The belief in cultwd-lrban development policy,
however, has not only challenged established Isediebut what drives urban
development among policy-makers within the urbampingpolicy subsyster{Sabatier,
1999), but it has also challenged beliefs and @haeatroversy among coalitions in other
policy subsystems, that are affected by this trénthelocal development policy
subsystenandthe cultural policy subsystern cities all over the Nordic countries there
are indications of an increasing critical debateuttthe implications of the (new) cross-
cutting culture-led urban development policy foe thraditional” content of urban
planning, local development policy and culturalipgl The (nascent) advocacy coalition
that pledges for culture-led urban developmengetsrmany supporters from other policy
subsystems, but at least in some Nordic citiesethes indications of a simultaneous
growth of ananti-coalition (or "sceptisism coalition”)which attracts members from
more traditionalist coalitions within the subsysgeaf urban planning, local development
policy and cultural policy. Members of the anti-tb@n comprise sceptics to the alleged
effects of culture-led urban development, espacialthe local development policy
subsystem. Sceptics can also be identified witiéncultural policy subsystem, who sees
traditional welfare oriented rationales of cultupalicies like education, enlightment and
social inclusion as being threatened by the ine@asstrumentalisation and

commercialisation of culture.

The specific content of culture-led urban developnp®licy and its implementation (the
policy "output”) in a given city has to be undemstioas the result of policy-making
processes, where various coalitions battle witln edloer, a battle that partly takes place
in various sectoral policy subsystem, but which aso partly take place ina@ioss-
sectoral policy-subsysteai culture-led urban development policy. In pregtione of the
key challenges concerning the implementation dlucedled urban development policy
that has been noticed is exactly its cross-sectatalre, since it involves various

municipality departments, local business elitey, &dtural actors, etc. Organisations and



individuals that traditionally have been rather odéenfrom each other now have to work
closer together (Bradford, 2004). In recent yeaasyrmunicipal administrations in the
Nordic cities have been trying various models gfamisation and governance in order to

improve the implementation of culture-led urbanelepment policie$.

Research questions
After this brief introduction to the topic of mygect, | will present the two main

research questions of my project, which are:

1. Why has culture-led urban development policyobee increasingly

influential?

2. How can culture-led urban policy be implemerdad what conditions

influence implementation?

The answers to the first question will be soughhimithe changing socio-economic
conditions for urban development as well as inuHEan policy-making process, where
various coalition confront with each other in orteinfluence policy output as outlined
above (more on this below in connection to the AS&bhatier, 2006). The second
question reflects that | regard policy-output akependent variable. | expect that policies
are implemented differently in different cities atwhtexts. | wish to answer this question
by taking into account especially how the municip@ministration has been organised in
order to improve the implementation, but also k@ into account those socio-
economic conditions and institutions (Ostrom, 2Q08¢ below) that may influence

implementation.

2 As an example the cultural department and theruptenning department in the city of Odense in Darkhave
recently been amalgamated in order to bring cultumee actively into urban planning issuesviv.odense.dk A
similar organisational model has been introducettiénNorwegian city of Stavanger in order to imgrdke
implementation of culture-led urban developmentgied (vww.stavanger.no



My focus is on the local (urban) level/scale, while importance of advocates, or
sceptics, of culture-led urban policy from otherdks (regional, national, etc.) will also
be taken into account. As sketched out above,digiréo find controversies between a

range of advocacy coalitions, especially on thallscene.

Empirically my focus is on Nordic cities. The tirherisont of my study is from the mid
1990s up untill today. From the mid 1990s onwarlssing-prices started to increase
with great speed, especially in and around theekrijordic cities, which has resulted in
incentives for people to move further away fromtcarparts of the Scandinavian
metropoles. This has also meant that an increasingper of localities in the
metropolitan hinterland have become potential @dodive for the increasing number of
commuters. As a result many cities in the metrégolhinterland now compete more
intensely than ever to attract new inhabitantstons and consumers. In this competition
culture and experiences have become important.tBatshermore, in this time period
the increasing globalisation has meant that manylideities have been marked by
economic restructuring, which has made it increglgiimportant for them to seek

alternative development strategies like culturetdgzhn development strategfes.

Thus, the "output” understood as the content oannbolicies has been in a process of
change in a very large proportion of the Nordiesit{A£rg & Jargensen, 2005), while the
"outcome”, understood as the effect of this newdkaf culture-led urban development
policies on the attractiveness and competitivepnésgies, in many cases, is more
dubious or in many cases not yet measurable (pleatgee, that | am not interested in
outcomein the sense of effect on fx urban economic groaviti urban competitiveness).

| intend to select a number of cities cities, whesssume, that this development question
Is pronounced, and where | expect that there isestegree of controversy in the public
debate and among the policy elite, as to whategyathe city should follow.

In the remaining part of this paper, | wish to dis€ to what extent various established
frameworks for the analysis of policy processens,lmaused in my project. What | am
after, is a theoreticdtamework not necessarily tneorywhich is more narrow in scope

% Here | do not differ between strategies and pedici



and more sophisticated in terms of relationshipd, reeither anode| which is even more
narrow and have precise assumptions about theenatuelationships (Ostrom, 2006). A
conceptual framework on the other hand ”...identifieset of variables and relationships
that should be examined in order to explain a pgitenomena. A framework can
provide anything from a skeletal set of variabl@suvariable sets) to something as
extensive as a paradigm” (Sabatier, 2006a: 4). ,Tdéramework of the policy process
should help me identify elements and relationshipsng these elements, Mariables

that need to be considered, in order to answerasgarch questions.

The stages model

The stages modadf the policy process (Lasswell, 1956) can be mggas one of the
simple heuristics for the study of the policy pregeThe model divides the policy process
into a series of stageagenda setting, policy formulation and legitimation
implementationandevalutatior), and discuss some of the factors, that affecptbeess
within each stage. The stages model however hae soportants flaws. First of all, it is
a descriptive and not a causal model of the pgrogess, since no causal drivers are
identified, which again provides no basis for fotating testable hypotheses. In the real
world the sequence of the stages is rarely as fibesicby the stages model. As an
example policy-formulation often goes on at the sdaime as implementation. Here the
stages model gives a wrong picture ("rational satjakbias”). Further, it perceives the
policy process as "problem-solving” and in that vemyvnplays conflict, which inhibit

our understanding of policy-making as a battle leetwdifferent coalitions (see ACF
below). There is a focus on formal decision-makpngcesses and the stages correspond
to the institutionalised arenas of representatamakcracy, which however
underestimates the importance of non-formal preaseaad other arenas/venues. The
stages model assumes, that what legislators deardemplemented (top-down problem-
solving), which ignores the conflictual process &ottom-up forces fx in the problem-
formulation stage, where much conflict normallydalplaces to find out what the
problem is. There is only focus on one single poficocess and no, or at least limited,
account for the connection to other related pgticycesses. Many variables are not
considered, most importanttpntextandindividual actors which strongly reduces an

understanding of the complexity of the environnfenfolicy-agents as well as an



understanding of the behaviour of individual actditse importance of the background
context(fx historic-geographical context, local economittiation, transport-linkages,
local policy-regimes, organisation and managemigte sf the municipality, etc) that
affects the behaviour of members of the policy Bmnent, | consider as important
variables in my study. Furthermore, the broad grafugctors which are involved in the
different stages needs to be considered in evagestf the process from agenda-setting,
problem-formulation, implementation and evaluatiDifferent kinds of actors
(researchers, NGO's, media, civil servants, etavehdifferent interest in various stages,
they have various amount of resources and capaeitié of course views upon the world
in different ways which affect their behaviour (8&ér, 2006a).

Because of these flaws the (original) stages migdwily useful for me to a very limited
degree. | see it as a useful model to specialiBeyp@search (fx in agenda setting or
implementation) and it provides a good "descriptivap” of the policy process (DeLeon
in Sabatier, 2006).

Institutional analysis and development framework (IAD)

IAD presents a "general language about how rulegsipal and material conditions, the
attributes of community affect the structure oi@etarenas, the incentives that
individuals face, and the resulting outcomes” (@str2006: 41). The IAD has a goal
about explaining different kinds of human behaviasiinflueced by different kinds of
institutions, the latter referring to shared consesed by humans in repetitive situations
organized by rules, norms, and strateyiksstitutions then, are fundamentally shared
concepts that exist in the minds of the participamhich can be shared as implicit
knowledge rather than in an explicit and writtermioFurther, according to Ostrom,

institutions refer to many different types of entities, inchugliboth organisations and the

4 Rulesmeaning shared prescriptions (must, must not,ay) mutually understood and predictably enforced in
particular situations by agents responsible foriteoing conduct and for imposing santiohormsQOstrom
understands as shared prescriptions that tendeafoeced by the participants themselves throutgrilly and
externally imposed costs and inducemeSBtgategieds defined as regularized plans that individual&enaithin the
structure of incentives produced by rules, norntsexpectations of the likely behaviour of othersa isituation
affected by relevant physical and material condgi¢Ostrom, 2006: 4).

® According to Ostrom, institutions themselves angsible, while the buildings in which organisedites might be
located are quite visible (Ostrom, 2006: 3 & 4 ff).



rules used to structure patters of interaction wiind across organisations (Ostrom,
2006: 3 ff). The concept of action arenarefers to a social space, where individuals
interact, exchange goods and services, solve prhldominate one another, or fight.
The action arena, which is structured by a seaofible$, includes araction situation

and theactors' in that situation (Ostrom, 2006: 10). Ostrom gé this concept, which
somewhat resembles Sabatier’'s concepts of polibgystiem (see below), He

important dependent variable and as such a wayalyze, predict and explain behaviour

within institutional arrangements (Ostrom, 2006}.24

A strength of the IAD is its identification of ats# clear causal drivers of the policy
process and in principle virtually all human sodiahaviourThe individualis regarded
as always primarily self-interested, but who atsaffected by trust and reciprocity, and
an incomplete knowledge of possible alternativebtarir likely outcomes, which
reflects an influence of Simons individual withteotinded rationality” (Ostrom, 2006:
18); and "context”, beingnstitutional rulesand secondargommunity characteristicand

physical material conditions

The IAD and Institutional theories in general h&deen highly influential in new
economic geography, which stresses the importahloea and regional institutions for
processes of local and regional economic growtbr®t, 1998; Storper & Walker,
1989). Obviously, the IAD has its appealing sidasnfie, but it also has some flaws. In
relation to the usability in a study of urban deyghent policies, too little attention is
given to the variables of the physical/materialdibans and attributes of the community,
that in my opinion is important to understand winjigy-processes have different
outcomes in different geographical (urban) settifidgee limitations of Ostrom framework
includes an over-focus on rules-in-use as the taus@rs in comparison to the influence

of physical/material conditions and attributestef tommunity in understanding actors

6 1) Rules used by participants to order their retethips, 2) attributes of states of the world &ratacted upon in
these arenas, and 3) the strcuture of the moreg@es@mmunity wihin which any particular arena laged (Ostorm,
2006:12).

’ For elaborated definitions aftions situationsndactorssee Ostrom 2006: 13 ff)

8 In the late 1990s Ostrom has changed her assumsptmout the individual in her model from beingseléo "homo

economicus” to an individual with a bounded ratiagggOstrom, 2006; Sabatier, 2006b).



behaviour and the policy process (Sabatier, 20@&jctly the different geographical
and urban contexts, | potentially regard as higimlgortant to understand the behaviour

of individuals and the outcome of policies (GrabH&93; Granovetter, 1985).

Ostroms framework seems to supersede the stagesaapecause of its more
sophisticated account of variables like communiitgracteristics, multiple levels of
actions and the model of the individual, which heerealso neglects psychological
factors and perceptual filters, as well as a najusstial account of policy stages.
According to IAD policy outcomes might affect thetian arena (actions situations and
actors), but it might also affect the context (pigysical/material conditions, attributes of
community and rules-in-use). An important limitatioowever is that Ostrom’s
framework is ill-suited to deal with complex sitiais involving a large number of
institutions (Sabatier, 2006Db).

In my project, | am not interested in making préidits about likely patters of behaviour
of individuals and their outcomes, which is an imant goal of IAD (Ostrom, 2006: 24).
However, the focus on the importance of institugidor behaviour is useable as well as
the notion of embededdness of individuals (Ostrd@96: 20; Granovetter, 1985) as well
as the concepts of action arena and the contduemding this arena. The IAD is useable
in identifying rules-in-use (and not only rulesform) as well as shared norms and
operational strategies of participants in an acéi@na, which are aspects that other

theories of the policy process have less in forudding the ACF (see below).

The Advocacy Coalition Framework (ACF)

The core of my research question is to explairr¢asons, to why changes in urban
policy making occur. As the ACF is about explainbedief change of policy participants
and policy change over a period of time, and bex#usasically is a framework of the
policy process ” ...to deal with "wicked” problemsg.ithose involving substantial goal
conflicts, important technical disputes, and miugtiactors from several levels of
government” (Hoppe and Peterse in Sabatier & WeR66: 2), the ACF immediately
seems attractive for my study of why (beliefs inltere-led urban development policies,

recently have become so influential. As outlinedwabthe move to the centre stage of



urban development strategies that culture has niedealso spurred of criticism,
scepticism and nascent anti-coalitions. Therefibvefocus on the complexities as well as
conflict and controversy in the policy making presas well as political mobilisation of

the ACF, is attractive for me.

Furthermore, the foundational "stones” of the AG& eonvincing: 1) policy-making
primarily occurs among specialist withirpalicy subsysterand their behaviour is
affected by factors in the broader political andigeeconomic system; 2) the ACF has a
model ofthe individualthat draws heavily on social psychology, whichniportant in
relation to understand thmelief systeniof policy actors (below); 3) the ACF deals with
the multiplicity of actors in a policy subsystemaggyregated into vario@lvocacy
coalitions,where the coalition members share the same potigbeliefsand together

hold a set otoalition resource®, that can be used in order to influence publicqyoli

The ACF takes into account that actors like resesascand journalists also have an
important role to play in the policy-making proc€§molicy participants”) and that they,
like the members of the traditional”iron triangl@lte motivated to translate their beliefs
into actual policy (Sabatier & Weible, 2006: 5).cdeding to the ACF, scientific and
technical information plays an important role indifging these beliefs. The view of
policy-making in the ACF goes beyond a formal diggiam of policy-making as policy-
making to a very high degree takes place amongsattiat are not legislators (contrary to
the stages model). The ACF takes the influencen$gltants and researches into
account as an important way that belief systenmob€y participants can be changed
(consultants, researchers and journalists arededas policy participants themselves).

External factorghat affect the behaviour of policy participargslso taken into account

° The ACF here draws of the belief system literaafreolicy participants by primarily March & Simoag58),
Putnam (1976) and Peffley and Hurwitz (1985) artilijuishes amondeep core beliefs, policy core beliefsd
secondary belieféSabatier & Weible, 2006: 9 ff. for definitions).

0 For a typology of policy-relevant resources thettqy particpants can use in their attempts tauierice public
policy, see Sabatier & Weible, 2006: 20 ff. Thipdjogy is one of the central innovations in the@98rsion of the
ACF.
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as they are important in establishing the resouaoesconstraints within which
subsystem actors must operate (Sabatier & Weibl@6:27)**

As Sabatier & Weible (2006: 6) stress, the idecuifion of the appropriate scope of a
subsystem is one of the most important aspects 8iGEF research project. Besides
identification of the properties of policy subsyste the identification of the stable and
unstable parameters of the broader policy systeendifferent components of the policy
core beliefs as well as identification of coaliti@sources, are what should be expected,
if one should follow the ACF entirely (ibid: 28 ffiExpecting that this is possible, | would
presume that the increasing belief in culture-ldzthn development can be understood as
either a change gfolicy core belief®r a change isecondary belieté among policy
participants. Following Sabatier & Jenkins-Smitkldo believe that the increasing
influence of culture-led urban development policgn be understood gslicy-oriented
learning, which takes places because of’relatively enduaitgynations of thought or
behavioural intentions that result from experieand/or new information and that are
concerned with the attainment or revision of poltyectives” (Sabatier & Jenkins-
Smith in Sabatier and & Weible, 2006: 15). As Sednatnd Weible point out, secondary
beliefs are more susceptible to policy orientedrea, because the relatively narrow
scope requires less evidence and belief changegfewer individuals (ibid)External
shock$® | also presume could be the causes of a chande @fgenda of urban
development policies and an increasing belief ituce-led development policies, at least
in some Nordic cities. Most Danish municipalitiesrently are involved in a process of
amalgamation with neighbouring municipalities (thember of municipalities changes

11 Sabatier & Weible (2006: 7) distinguish betwatable exogenous external factonst rarely change (e.g.
fundamental socio-cultural values and basic cartgiital structure) andynamic external factor&.g. changes in
socio-economic conditions, changes in governindittwa as well as policy decisions from other sygiems).
Importantly, the ACF assumes that change in onbeoflynamic factors isecessargondition for major policy
change.

2 policy core beliefare applications of deep core beliefs that spagngire policy subsystem. They deal with
fundamental policy choices and are difficult to mpa and they are one of the essential means ofidgfa coalition
Secondary beliefare relatively narrow in scope compared to poligsedeliefs and changing them requires less
evidence and fewer agreements among subsystens antbthus should be less difficult. (Sabatier &ible, 2006: 9
ff.).

13 Changes in socioeconomic conditions, regime chamgeuts from other subsystems or a disaster (Bal#at
Weible, 2006: 16).
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from 275 to 98) which | would consider as a potrexternal shock, that might change
the urban development policy agenda.

In the revised version of the ACF (Sabatier, 20@8ehe of the remaining shortcomings
is identified. One is the”collective action problemwhere integration with the policy
network approach (PNA) is mentioned as a way fodwadam & Kriesi, 2006). The
absence of clearly conceptualized and operaticgzlizstitutional variables that structure
coalition formation and behaviour, is recognisedSaypatier & Weible as one of the
underdeveloped aspects of ACF, although the intrticlu of the concept gdolitical
opportunity structuress a step in that direction. Another importantnswaered question
is what the network properties of subsystem paricis and advocacy coalitions are
(Sabatier & Weible, 2006: 30). Here integrationhANA could be a promising way
forward. The analytical value of the PNA is, thatonceptualises policy-making as a
process involving a diversity of actors, who areunally interdependent. This framework
has its roots in interorganisational theory, whstiesses that actors are dependent on
each other, because they need each others restmagseve their goals (Adam &
Kriesi, 2006). The PNA also aims to understand pamel domination between actors in
a policy-network and also stresses the importahc@derstanding interactions between
the various actors. Actors are not regarded asiagahand isolated, but as mutually
interlinked, which provides a perspective that\aidor a combination of an actor-

centred focus with an overall structural perspecffdam & Kriesi, 2006: 26).

Summing up

Above | have presented my research questions aadstied, albeit briefly, some of the
possible theoretical frameworks of the policy psscthat | consider most relevant to
answer the questions that | pose. The stages mbéddluseful as it provides a
simple”descriptive map” of the policy process, aligh it has some obvious
shortcomings. Still, it is useful for me to pointthe stages, that | find most relevant in
relation to my research questions, which are thgest ofagenda setting, policy
formulationandimplementationThe IAD is useful, as it stresses the importance of
institutionsfor the policy-process, and”context” mstitutional rulesand secondary

community characteristicandphysical material conditionsThe IAD in its account of
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the individual, however, lacks the psychologicatdas and perceptual filters, which is
present in the ACF. In sum, the ACF provides thatheonvincing framework of policy
analysis for me, so far, but | also intend to digreninto the policy network approach
(e.g. Kickert et al., 1997; Bogason, 2000) in oraebuild a - probably quite eclectic -

theoretical framework, that | can use to answer@sgarch questions.
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