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1 Introduction 
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2 National context 
 
Introduction 
 
This chapter provides a short introduction to the current system of Dutch local government. 
The Dutch formal system of local government is uniform. The legal regime for municipalities 
does neither vary across the country (e.g. per province) nor for urban and non-urban 
municipalities. Nevertheless there are considerable de facto differences in local politics, 
citizen involvement and local decision-making between urban and non-urban municipalities. 
Therefore, whenever appropriate and possible we will also indicate differences between 
these two types of municipalities.  
 
From 1994 to 2002 the Netherlands was governed by two consecutive “PURPLE”-cabinets – 
a coalition of BLUE: Conservative liberals [VVD], and RED: Labour Party [PvdA]; in 
combination with a Social Liberal Party [D66]. The first of these “purple” coalitions has 
initiated a major review of national governments urban policy. The second “purple”-cabinet 
has decided to continue and invigorate the new approach and has introduced a new cabinet 
minister for Urban Policy. Moreover, during this cabinet period major decisions were being 
prepared to revitalise local democracy (new relations between council and executive, 
alternatives for an appointed mayor, introduction of referendums). The changes were 
enforced in 2002 with the local election in May. 
 
Constitutional position of local government 
 
The Netherlands has a written constitution. The basis for our contemporary constitution is still 
the Constitution of 1848, designed by J.R. Thorbecke. This scholar and prime minister also 
drafted the Municipal Law (1851), the contours of which still provide the foundations for the 
current system of local government. 
The constitution (article 124.1 on municipal autonomous powers) rules that local 
communities will have powers to regulate and administer their own internal affairs and that 
these powers shall be delegated to municipal organs (Dölle & Elzinga 1993: 179-181). This 
‘home rule’ article implies that municipalities are free to define tasks and create 
competencies, as long as these do not conflict with national or provincial statutes. Of course 
this is a principle of distribution of powers that is very different from the English “ultra vires” 
principle.        
Moreover the constitution (article 124.2 on municipal co-governance) and the Municipal Law 
imply that municipal organs, whenever possible, should be involved in the implementation of 
national legislation at the local level. 
Finally, municipalities can only be established or dissolved by law (article 123.1). Major 
changes of municipal boundaries also have to be laid down by law (article 123.2). 
 
The structure of local government 
 
Dutch local government is basically unitary. Throughout the Netherlands local autonomous 
powers and responsibilities for co-governance at the local level rest with municipalities. On a 
voluntary basis municipalities may decide to co-operate in inter-municipal councils. This co-
operation might pertain to both the joint production of goods and services and to the co-
ordination of (e.g. housing, environmental and socio-economic) policies in urban 
agglomerations. Inter-municipal co-operation in these councils is essentially an extension of 
municipal government (Traag 1993). Because of this, basically, every municipality remains 
autonomous in its decisions to join or to defect from any such joint projects. 
 
In 2004 there are 483 municipalities, whereas their number was 977 in 1964. The average 
size of Dutch municipalities is 33,500 inhabitants. In 2003 25 municipalities had 100,000 or 
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more inhabitants; 30 percent of the Dutch population lives in these large municipalities (CBS 
Statline). Most of these large municipalities are in the group of 25 municipalities that are 
targeted in the urban policy of the Dutch national government. 
 
Over the entire post-war period subsequent proposals for new institutions of governance for 
urban agglomerations (regional provincial governments; new forms of inter-municipal co-
operation) have been hotly debated. None of these alternatives, however, has been 
implemented. Therefore voluntary co-operation remains the main vehicle for the governance 
of urban regions.  
 
Local government powers and functions 
 
As has been indicated above, Dutch municipalities have a general power of competence 
(‘open realm’ or ‘home rule’): they are free to define tasks and create competencies, as long 
as these do not conflict with national or provincial statutes. In the era of expansion of the 
Dutch welfare state however this ‘open realm’ has been considerably reduced and in many 
areas traditional autonomous local responsibilities were ‘nationalised’. Characteristically, 
municipalities were called into the implementation of numerous of these ‘new’ national 
policies under the co-governance clause in the constitution. This active role of municipalities 
is reflected in public expenditures: in 1993 the ratio of current local government expenditures 
to current net expenditures by central government (after deduction of tax transfers to other 
governments) was 1 : 2.44 (CBS Statline). Sometimes municipal involvement through co-
governance arrangements allows for little local discretion; on the other hand there are also 
areas in which local discretion in co-governance is substantial.  
 
Data on government expenditures may provide a rough indication of the broad range of the 
functional responsibilities of Dutch municipalities. In 2003 the estimated municipal 
expenditure by Dutch municipalities was 43,600 million Euro; of which 28 % were for social 
expenditures (mainly for social security payments); 15 % for physical planning and housing; 
11 % for education; 11 % for roads and traffic, and 9 % for public health (CBS Statline). 
 
As part of its urban policy Dutch national government has committed itself to provide urban 
municipalities with the necessary powers and additional financial means (decentralisation) to 
make an integrated attack on local problems. A key element in this commitment was the 
intention to breakdown traditional departmental barriers between (and within) the ministerial 
bureaucracies. One of the main elements of this attack on national departmentalisation has 
taken the form of an attempt to reduce the number of categorical grants in order to increase 
local discretion in spending these grants. Until now these attempts have not changed the 
distribution of resources significantly. 
 
Local government finance 
 
Local government spending accounts for 9.5 percent of Dutch GDP. About 75 percent of that 
is current expenditure; the remainder is capital expenditure (Miljoenennota 2004). 
Capital expenditures are financed by short-term or long-term loans and by internal reserves, 
sales of assets, central government grants and revenues from capital holdings. The volume 
of short-term loans is statutorily limited (to a maximum of 4.8% of a municipality’s long term 
loans, deposits and municipal reserves). 
For its current expenditures Dutch municipalities largely depend on grants from national 
government. On average in 1998 a Dutch municipality (of course this is an average figure, 
individual municipalities may have more or less fiscal autonomy) received: 
8.6% of their revenue from local taxes and levies 
36.4% from a general grant 
47.0% from 114 categorical grants (Source: Miljoenennota Bijlage 9) 
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Although there have been slight variations over the years, these figures very much represent 
the contours of our system of ‘fiscal federalism’.  
The major local source of revenue is a property tax. The annual tax amount is a fixed 
percentage of the value of the property. The tax has two rates: one for property users (e.g. 
tenants) and one for property owners. The ratio of both rates is statutorily limited (1 : 1.25). 
Owner-occupiers have to pay both assessments. The revenues municipalities can raise 
through this tax are not statutorily limited. 
 
As for the general grant: this grant is provided by the Municipal Fund. The budget of this 
fund is statutorily linked to size of the expenditures of the national government (so if our 
national government increases its spending levels, the budget of the Municipal Fund will 
increase proportionally). Individual municipalities receive an annual grant from this fund. The 
size of this municipal grant is determined by an objective distributive code that takes into 
account the population size of a municipality, the social structure of the population, the 
centrality of the municipality. In general terms this code tries to equalise the obvious inter-
municipal differences in ability-to-pay and costs (e.g. a central city has to provide more 
facilities and services than a suburban municipality). An important thing to keep in mind is 
that the general grant respects local freedom in spending this grant! 
 
As for the categorical grants: these grants --currently there are more than 100 of them-- are 
provided by (virtually all) central government ministries. Some of these categorical grants are 
very rigid, others however allow for a considerable amount of local discretion. It is important 
to make a distinction between two types of discretion here. First, some of these categorical 
grants schemes imply that local governments may or may not apply for project funding. Of 
course this implies some local discretion (especially if such a scheme happens to pertain to a 
pet project of the minister responsible). Secondly, categorical grants may be accompanied by 
either very broad or very detailed rules and regulations leaving municipalities more or less 
discretion in spending these sums. It is therefore very difficult to evaluate the effects of these 
grants in terms of de facto local fiscal autonomy in general terms. 
 
Elections 
 
The Dutch electoral system, both in national and in local elections, is based on an extreme 
variant of proportional representation. Because of this, the number of parties represented in 
Dutch parliament and in municipal councils is typically rather large. After the 2002 and 2003 
national parliamentary elections nine parties (Social Democrats; Christian Democrats; 
Conservative Liberals; Social Liberals; Green Left; Radical Socialists; Lijst Pim Fortuyn and 
two small orthodox Protestant parties) gained two or more seats in the Second Chamber. 
Likewise, the number of parties represented on municipal councils is rather large. This is 
especially true in large, mostly urban, municipalities where a small percentage of the valid 
vote is sufficient to make the electoral quota, and therefore a large number of parties are 
represented in the council. In most urban municipal councils one will typically find 
representatives from eight or nine parties.  
        
In most Dutch municipalities the aforementioned national political parties control most of the 
seats in the municipal council. In the 1998 municipal elections national parties attracted 81 
percent of the votes; the remaining 19 percent were won by local parties and lists. 
Traditionally local parties and lists were popular in rural areas especially in Catholic regions 
in the southern provinces of the Netherlands. In recent elections however the popularity of 
these specifically local electoral contestants has increased substantially, also in urban 
municipalities. In 1998 these parties were represented in all urban municipal councils; in 
some of them the number of seats commanded by local parties and lists is quite substantial. 
The results of local elections (that are held once in every four years and take place on a 
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single day for the entire country)1 are typically heavily influenced by national politics (Van 
Tilburg 1993 and Van der Kolk 1997). Nevertheless the rise of local parties and lists and 
specific local issues in some cases imply major exemptions on the rule of ‘nationalised’ local 
elections.  
Turnout in municipal elections has declined in recent years. After the abolition of compulsory 
voting in 1970 turnout rates have always been well above 65 percent; going up and down 
without a clear trend. In the 1990’s the electoral participation appears to have declined 
somewhat. This is also true in large (urban) municipalities, where the level of turnout levels 
is, however, considerably below the national average (51% in 2002). 
 
Table 2.1: Turnout in municipal elections  
 

 1970 1974 1978 1982 1986 1990 1994 1998 2002 
Turnout 
NL   67% 69% 74% 68% 73% 62% 65% 60% 59% 

 
 
Decision making in local government 
 
All Dutch municipalities have an identical basic decision making structure. In formal terms the 
directly elected municipal council is at the head of municipal government. There are, 
however, two additional offices in municipal government that have independent powers: the 
mayor (who is appointed by central government on the basis of a shortlist drawn up by a 
committee from the council) and the executive board (the mayor and the aldermen; aldermen 
are elected on the executive board by the councillors. They may also be dismissed by the 
council). The mayor has several statutory powers (granted by national law) in the fields of 
public order and public safety. The executive board in addition to its general responsibility for 
the preparation and implementation of municipal council decisions has specific powers in 
executing many national policies in co-governance arrangements. Both the mayor and the 
executive board are responsible to the council for their use of these powers. 
 
Until 2002 it was evident that the primacy in local decision making rested with the municipal 
council (monism). In practice however the centre of  power resided with the members of the 
executive board. This body formally decides on the basis of collegial responsibility. The 
actual power structure, however, tends to be more departmentalised. All the board members 
have specific portfolios; the policies in each of these portfolio’s are primarily determined by 
the responsible board member and his staff. This departmentalisation is particularly 
pronounced in large (urban) municipalities. In the medium-size and large municipalities, the 
substantive policy responsibilities of the mayor beyond his statutory prerogatives, tend to be 
relatively modest at best. In small municipalities (approximately 20,000 inhabitants and less) 
the mayor is more important, because here he/she typically is the only full-time local 
politician (Denters e.a. 2000). In larger municipalities the aldermen have a full-time position. 
 
There are important differences in the way councils make up the executive board. In many 
municipalities the council (informally) employs the rule of proportionality in allocating seats on 
the executive board. Here all major parties in the council are represented in the executive 
board. In other municipalities, mostly on the basis of programmatic and ideological 
considerations, one or more major parties are deliberately excluded from the executive 
coalition. In almost all cases coalitions between two or more parties are needed. 
 
Until 2002 aldermen remained members of the council and the parliamentary party after they 
had been elected. The alderman’s membership of the parliamentary party was of crucial 
importance. Normally, because of their political weight, their information advantage and the 
                                                 
1 With the exception of bye elections in the case of an amalgamation. 
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professional support of their staff, the relations between the aldermen and the parliamentary 
party supporting the executive coalition was heavily tilted in favour of the former. In many 
cases the executive board secured the support of the coalition parties in private party 
meetings; before the official public discussion in the council committees and the plenary 
meeting of the council. The decisions of these party meetings tended to have an important 
effect on the subsequent decision making process, because the legitimacy of party discipline 
is widely accepted among Dutch councillors (Denters & De Jong 1992: 88; Denters 1993: 
86).   
  
In the coalition agreement of the second “purple” cabinet it was agreed that the formal  
monistic formal system should be abandoned in favour of more dualistic relations between 
the council and the board. A State Commission was formed to advise on the new dualistic 
system (Staatscommissie ‘Dualisme en lokale democratie’, 2000). Its recommendations 
included the following proposals: 
Concentration of all administrative powers in the executive board. 
Increasing the council’s powers of executive control. 
Unlinking the membership of the municipal council and the executive board. 
Reserving the chairmanship of council committees to council members. 
Increasing local control over the appointment of mayors, either through direct election by the 
citizens, through an indirect election by the municipal council, or via a binding 
recommendation by the municipal council. 
 
Most of the proposals by the commission were accepted and incorporated in the municipal 
law that become operative from the 2002 municipal elections. The changes can be regarded 
as a major change in the local government system, as the municipal council has become 
more independent from the executive committee (Denters and Klok, 2003). 
 
The appointment of the mayor remains a divisive issue. Currently the government made a 
proposal for a directly elected Mayor in 2006, but its fate is rather uncertain. 
    
Most of the council members’ influence tends to be exerted in advisory council committees. 
Especially large (urban) municipalities have an elaborate committee system. Many municipal 
committee systems reflect the distribution of the portfolio’s in the executive board (and the 
sectoral differentiation of the local civil service). This strengthens the departmentalisation of 
the municipal decision making process even further. Since 2002 the committees are presided 
by one of the council members.  
 
A presentation of the institutional structure of local decision making in the Dutch 
municipalities is presented on the next page (Table 2.2). 
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Table 2.2 Institutional rules for local decision making 
 
Arena Position 

rules 
Boundary 
rules 

Authority 
rules 

Scope 
rules 

Aggregation 
rules 

Information 
rules2 

Politico-
Administrative 
Preparation  
(PAP) 

define the 
positions of 
administrators 
in charge of 
writing the 
proposal, 
administrators 
who are to be 
heard on the 
proposal and 
the alderman 
primary 
responsible. 

access to the 
positions of 
administrators 
on the basis 
of  
appointment 
and of 
alderman via  
election by 
the council 
(portfolios 
allocated 
when 
aldermen take 
office). 

administrators 
have the right 
to express 
‘professional’ 
opinion and 
alderman to 
express their 
‘political’ 
opinions. 
 

the result is a  
proposal, 
supported by 
the alderman 
and the 
administration, 
that has to be 
discussed in a  
subsequent 
CMA meeting. 

the opinions of 
administrative 
staff do count as 
relevant, but 
ultimately the 
alderman 
decides. 
Coordination 
between 
different 
administrative 
departments is 
normally 
negative.  
(parafencultuur)  

all participants 
shall have 
adequate and 
free access to 
all relevant 
information.  
Information will 
not be 
available 
outside the 
arena 

Court Mayor 
& Aldermen 
(CMA) 

define the 
positions of 
‘members of 
the court’ 

access to the 
positions of 
members by 
appointment 
(mayor) and 
of alderman 
by election by 
the council. 

members 
have the right 
to express 
their opinions, 
only the PAP 
alderman is 
initially  
committed to 
defend the 
PAP 
proposal.  

result is 
proposal, 
supported by 
CMA to be 
discussed in a 
subsequent 
CM. In case of 
negative 
decision a 
new proposal 
is to be 
developed in 
PAP. 

CMA ‘members’ 
have an equal 
weight in the 
collective 
decision; a 
simple majority 
is sufficient for a 
CMA decision. 
Mayor’s vote 
breaks ties. 

all participants 
shall have 
adequate and 
free access to 
all relevant 
information. 
Information will 
not be 
available 
outside the 
arena. 

Party Group 
Meetings 
(PGM) 

define the 
position of 
‘party group 
member’. 

access to 
PGM is 
determined by   
rules on party 
membership 
and electoral 
laws. Also 
open to 
alderman. 

members 
have the right 
to express 
opinions 
(bounded by  
party platform 
and for 
majority 
coalition 
agreement). 
Aldermen are 
supposed to 
defend CMA 
proposal 
(except for a 
proviso) 

the result is 
political 
support for (or 
rejection or 
proposed 
amendments) 
the proposal, 
that is to be 
discussed in 
SCM and CM. 
 

‘members’ have 
an equal weight 
in the decision 
and that a 
simple majority 
ensures a 
decision on the 
support for the 
proposal. 

all participants 
shall have 
adequate and 
free access to 
all relevant 
information.  
Information will 
not be 
available 
outside the 
arena. 

Sectoral 
Committee 
Meeting 
(SCM) 

define the 
committees   
and position 
of ‘committee 
members’ 

access is 
open to 
selected 
council 
members 
(nominated by 
their party 
group); 
responsible 
alderman  
and 
sometimes 
also external 
members 

members 
have the right 
to express 
opinions 
(though 
councillors  
bounded by  
decision of 
PGM) 
Aldermen are 
supposed to 
defend CMA 
proposal 
(except for a 
proviso) 

the result is an 
authoritative 
advice to the 
CM indicating 
support (or 
rejection or 
proposed 
amendments). 

members 
express their 
opinions, implicit 
weighting takes 
place by the 
number of votes 
in the council 
they ‘represent’.  

all participants 
shall have 
adequate and 
free access to 
all relevant 
information.  
Information will 
be available to 
the CM and the 
public 

Council 
meeting (CM) 

For the relevant entries here please refer to the information provided in the previous section  

 
 
                                                 
2 The Pay-off rule that ‘cost and benefits are not fixed in advance (are part of the outcome) and are 
distributed in a way that maximises collective welfare’, is the same for all arena’s and is for the sake of 
simplicity not included in this table. 
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Councils and representation 
 
The minimum number of councillors per municipality is 9 (in municipalities with 3000 or less 
inhabitants). Beyond this minimum size the number of councillors increases gradually with 
population size. In municipalities with 100,000 – 200,000 inhabitants there are 39 councillors 
and in the municipalities with over 200,000 inhabitants the number is 45.    
Being a councillor is not a full-time job. Council members spend an average of over 50 hours 
a month on council business. In large (urban) municipalities the membership of the council 
will, however, typically take more time, approximately 80 hours or more. About two thirds of 
this time is taken up by preparing and attending meetings of the council, the council 
committees and the parliamentary party (Denters & De Jong 1992; Denters & Van der Kolk 
1993).  
 
Councillors are disproportionately male, employed in the public sector, highly educated 
(Denters & Van der Kolk 1998:223-224) and in their middle age (Denters and De Jong 1992: 
70). 
 
Non-electoral participation 
 
As we saw before local electoral participation appears to have declined during the 1990’s. 
Moreover, party membership has dropped considerably over the years (from 10% of the 
adult population in 1950 to less than 3% in 1995; Denters 2000: 101). On the other hand, the 
relative popularity of action-oriented forms of political participation appears to have gone up 
over the years (in general see Fuchs & Klingemann 1995; for Dutch data: Van de Eijk et al. 
1992: 26-28; and Denters 2000: 96-100). This tendency is particularly pronounced in urban 
municipalities.  
    
The spectacular 11 percent drop in turnout rates in the 1990 municipal elections was widely 
interpreted as a sign of a decline in the legitimacy of local government. Even though such an 
interpretation of the drop in electoral participation did not go unchallenged, many 
municipalities have reacted to the alleged ‘crisis’ in local government and apparent new 
participation demands by experimenting with new ways to involve citizens in local politics. 
These experiments included: 
• Experiments with local referendums. Alongside these local experiment the national 

government has initiated a constitutional amendment to allow for decisive local 
referendums. 

• Local surveys, citizen panels and focus groups to monitor public opinion on major local 
issues and to assess citizens satisfaction with services and policies. 

• Forms of deconcentration and decentralisation of  municipal policies and services to the 
neighbourhood level. 

• Use of information and communication technology to provide citizens with information on 
local government, its policies and its services. Moreover some cities are experimenting 
with the Internet as a means of consulting citizens. Electronic ballots have not yet been 
adopted. 

• The introduction of interactive governance (i.e. methods to involve interested citizens and 
local organisations actively in the process of setting the local political agenda, formulating 
policy initiatives and implementing policies). The notions of interactive government and 
community involvement have gained wide popularity Denters, van Heffen, Huisman, Klok, 
2003). In the urban municipalities this has also been stimulated by the national 
government’s urban policy. This national policy urges urban municipalities to set up local 
initiatives for urban revitalisation in close consultation with citizens and local 
organisations. 
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Economic competitiveness and social inclusion policies 
 
In recent years Dutch municipalities became increasingly involved in policies to increase their 
economic competitiveness. These policies are generally aimed at enhancing local economic 
growth and the creation of new jobs in the local economy and the reduction of unemployment 
among residents.  
Municipalities pursue a variety of strategies to further such aims: providing facilities and 
subsidies for new enterprises, the development of new industrial estates, policies to increase 
the accessibility of cities (by car and by Public transport), and city marketing etc. Such 
economic policies may be either general in focus or aimed at specific target areas 
(neighbourhoods) or target groups (e.g. women, ethnic minorities, or physicallty handicapped 
people). In the national Dutch urban policy initiative economic policy is one of the three main 
areas where cities have committed themselves to develop a strategic vision and 
development programmes. The national government has promised to provide the urban 
municipalities with extra powers and some extra funding to pursue these policies. The 
municipality of Enschede is one of the cities involvd in this national urban policy initiative. 
Roermond, however, did not qualify for this initiative.  
 
A whole range of municipal policies set out to further people’s participation in society. In 
addition to labour participation such policies are aimed at increasing the accessibility of 
social services like education;  health care and facilities for sports, leisure activities and 
culture. Moreover municipalities pursue policies to increase social cohesion in 
neighbourhoods, and to fight crime, drug abuse and vandalism in neighbourhoods.  Once 
again such policies may be either general in scope or aimed at specific target groups or 
areas. This  policy domain is characterised by a high degree of institutional fragmentation. At 
both the national level and the municipal level a variety of government departments are 
active in this domain. Moreover, as a heritage of the era of pillarisation, a host of third sector 
organisations are involved in social service provision. This high degree of internal and 
external fragmentation of social policies makes it extremely difficult to develop a coordinated 
social inclusion strategy. In the national Dutch urban policy initiative social inclusion is one of 
the three main areas where cities have committed themselves to develop a strategic vision 
and development programmes.   
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3 The Roermond case studies 
 

 
 
 
3.1 The Roermond context 
 

3.1.1 Economic and social profile of Roermond 
 
History, economy and infrastructure 
In the south of the Netherlands, in the narrow area between Germany and Belgium, lies the 
city of Roermond. Roermond has approximately 45.000 inhabitants (CBS). Since 1990 the 
extent of the population of Roermond has expanded from 38.721 to 45.444 in 2003 in an 
area of 46.65 km² (CBS 2003).  
The importance of Roermond’s geographic location is evident in its history. Situated at the 
confluence of the Roer and Maas rivers, the area changed hands many times in history as a 
strategic point in European trade routes. Roermond is an old town that was under different 
regimes: Spanish, Austrian, French, Dutch and Belgian. Since 1867 the city Roermond 
belongs to the Netherlands. The Catholic Church played a major role in the history of the 
town. Until now Roermond has a bishopric seat. Besides the city Roermond itself the 
municipal consists of four so called villages: Asenray, Herten, Leeuwen and Maasniel. 
Roermond also has an important regional function for citizens from surrounding 
municipalities. They come to Roermond to shop, visit the hospital and watch a movie.      
Modern Roermond is potentially an important part of the local and international economy. 
Maastricht is 50 km to the south and the German and Belgian borders are only kilometres 
away. The German cities of Düsseldorf, Mönchengladbach and Aachen (Aix-la-Chapelle) as 
well as Liege and Hasselt in Belgium are less than an hour's drive. Despite this position 
Roermond is not easily accessible. The city lacks a practical connection with national 
roadways and is treated as a stop on the way to other major cities in the province such as 
Maastricht and Venlo.  
Though financial shortages have bottlenecked actual construction, there is hope for 
improving local transportation infrastructure. The new (planned) motorways (A73-south, 
N293 and N280) are connecting Roermond with the German Bundesautobahn and with the 
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south of Limburg. The national infrastructure builder (Rijkswaterstaat) and the province of 
Limburg decided in 1995 to build the national speedway RW73. Together with RW74 and 
highway N280-East, this 42 km long backbone of Limburg is intended to relieve traffic 
congestion in the Roermond/Venlo/Mönchengladbach triangle and improve access to 
Roermond proper. The province of Limburg also plans to increase available business space 
by a total of 900 hectares.3 375 net hectares of new business sites are planned by 2010; half 
of which are located in urban areas like Roermond. The average price per square meter is 
quite attractive for entrepreneurs. 45 Euros is half of the price of space in the Amsterdam-
Rotterdam-The Hague triangle, though slightly higher than in Northern provinces of the 
Netherlands.  
In 1993 and 1995 part of the population was evacuated because of high water. The 
‘Maaswerken’ is based on a national plan to reduce the probability of flooding of the Maas in 
the future. To achieve this goal several measures are taken like embankments and riverbed 
enlargement.  
The economic development of Northern and Mid-Limburg is regionally unique and 
characterized by a diversity of interests. Industry, agribusiness and logistics are the most 
prominent players. The region accommodates a broad range of small and medium suppliers 
and subcontractors, particularly in the metal and electro technical industry. The Chamber of 
Commerce notes that tourism has developed faster than business services that seem to 
remain affected by national borders.4 They also note the lack of a well-developed information 
and communication sector. The character of the region is small-scale. The sparse and 
diffuse population provides little support for large, urban facilities. 
 
Demographic and social features 
When compared with other places in the Netherlands Roermond has some remarkable 
demographic features. Demographic pressure, the relationship between the labour force and 
population age, at first seems quite the same as in the rest of the Netherlands. A closer look 
reveals the characteristics of a much larger city. These include a high percentage of 
immigrants, drug tourists, homelessness, troubled youth, high divorce rate and a high 
number of capital offences (especially theft). 15% of the inhabitants are immigrants5 from a 
non-western country6, mainly from Turkey and Morocco. Due to its position close to the 
border a considerable group of Germans is living in Roermond. Social housing in Roermond 
seems to be one of the causes for attraction of poor, mostly foreign people. In the mid-sixties 
a lot of cheap houses were built in anticipation of local coalmine expansion. This cheap 
housing attracted poor people from the region. In contrast, the neighbouring municipalities 
attract wealthier people who want to live outside of town, but work in Roermond. This 
resulted in a concentration of low-income urban areas with high unemployment.  
The most remarkable feature of Roermond is the number of jobs in relation to volume of 
labour force in Roermond. Employment in this municipality is developing positively. The 
majority of the population is working in the commercial and non-commercial service sector: in 
1997 68 per cent of the working population7. In particular the retail, metal, educational sector, 
care sector and commercial services are strongly represented.8  
In 1996 the average disposable income per inhabitant in Roermond was E9166. With this 
income Roermond belongs to the middle group in comparison with other Dutch 
municipalities. In 1996 the average disposable income per family in Roermond was E21146 
(Roermond in cijfers 1998:12/13).   Table 1 shows the unemployment rates in 2000 and 
                                                 
3 www.kvk.nl, “De regio Noord-en Midden Limburg: regioprofiel”, 14th of May 2003 
4 Chamber of Commerce and Factories for Northern and Mid-Limburg, Activiteitenplan 2002, 2002 
5 A person who is registered in the Netherlands but who has at least one parent that is born abroad.  
6 The Central Statistical Office (CBS) of the Netherlands makes a distinction between immigrants from western  
and non-western countries. The non-western countries are Turkey, all African countries, Latin America and Asia 
(except Japan and Indonesia and the Asian countries of the former Sovjet Union).  
7 Gemeente op maat 1999:14 
8 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999: 2 
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2001. The unemployment decreased from nine per cent in 1997 (Roermond in cijfers 
1998:14) to seven per cent in 2001 (Informatiebulletin Arbeidsmarkt Limburg, 2001:3). The 
long-term unemployment decreased from fifty-nine per cent9 in 2000 to fifty-six per cent in 
2001, mainly due to the economic growth and special employment projects. At the moment 
the unemployment figure is rising slowly again and the expectation is that this increase will 
continue. 
 
Table 3.1. Unemployment10 in Roermond  
 
 Sep 2000 % Sep 

2001 
%  Absolute In % 

Male 2278 6% 2262 6% -16 -0,7% 
Female 2631 10% 2339 9% -292 -11,1% 
Total 4909 8% 4601 7% -308 -6,3% 
 
Approximately 3,5% of the population received social welfare11 in 2001 (Productbegroting 
2002 Roermond:7).  
 
Despite the favourable economic climate for job seekers, the unemployment in Roermond at 
the beginning of the case study period was very high: 16.5% of the work force is unemployed 
as of December 1998. In comparison, the average unemployment rate in Limburg is 9,3%. 
The apparent contradiction (favourable economic climate, high unemployment) has been 
called ‘the paradox of Roermond’. The number of jobs is 1.5 times higher than the available 
work force within Roermond. The cause of this paradox can be found in the educational 
requirements of the labour force. There are deficiencies in qualitative and quantitative terms 
in the industrial sector, the hotel and catering industry, the care sector and educational 
sector. Educational level is the problem in filling many vacancies. The greatest need is for 
production employees, sales personnel and nursing staff. Other problems in filling low-level 
vacancies include many resident’s unwillingness to travel and apparent limited personal 
motivation. Neighbourhood and family related unemployment appears to have a negative 
effect on motivation. 12 The quantity of the labour force in mid-level positions is less of a 
problem. More problematic is the lack of qualified candidates for higher technical positions 
and master level professional management.  
Educational levels in Roermond are quite low compared with the rest of the Netherlands. 
Regional workers often supplant the local workforce as a result. The unemployment 
increases faster in Roermond than in other municipalities and decreases slower (the 
decrease in the period 1995 – 2000 in Limburg as a whole was 8.4% as compared to 
Roermond’s 7.1%). Unemployment seems to be a persistent problem in Roermond. The 
duration of unemployment in Roermond is high: 66.9% of the persons in the file for 
unemployed people looking for work (the NWW-file) were unemployed more than a year.13 
Cheap housing attracts low-income residents. Although the general income to spend is quite 
average, the average income is beneath average- especially for people with children. The 
municipality of Roermond has to support a lot of people with social benefits and that means a 
higher financial and social burden for the immediate area. High unemployment, crime, 
inactive neighbourhood areas and low education levels show Roermond to be a medium-
sized city with large city problems.  
 

                                                 
9 From the total amount of unemployed persons. 
10 Part of the labour force that does not work or works less than twelve hours a week. 
11 ABW, IOAW, IOAZ 
12 RAIL – regionale arbeidsmarkt informatie Limburg, De Limburgse arbeidsmarkt 2000 – 2004 toegespitst op 
het rayon Roermond, 2000, http://www.railsite.nl/site/pub00/rayon00/Roermond 
13 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999: 5 
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Urban and social policies 
In Roermond the reconstruction of the central station area, the development of a new 
business area and the urban regeneration of two neighbourhoods (Kemp-Kitskensberg and 
Roermondse Veld) are in full swing. In 1994 the national government started a policy aimed 
at the problems in Dutch cities. Nowadays 26 cities are participating in the project which 
means they receive extra money and more freedom to spend this money on their specific 
problems. Although Roermond has some major social and physical problems, like a high 
level of unemployment, relative many immigrants, a bad accessibility and a one-sided supply 
of houses in Roermond, which are very similar to these 26 cities, Roermond is not included14. 
 

3.1.2 Government and governance 
 
The municipal authority 
The municipal taxes are a minor source of revenue in the Netherlands. The categorical and 
general grants from the national government form the main source. The general grant 
increased in 2001 and 2002 due to the positive economic development. It is expected that it 
will decrease again in 2004 en 2005 (Begroting 2002 Roermond:22).  
 
Table 3.2. Sources of revenue and pattern of expenditure of Roermond 2002  
 
Total expenses E 110.049.342 
Tax revenues E 7.292.657 
Categorical grant ? 
General grant (Municipal Fund) E 36.346.384 
Source: begroting 2002 Roermond:7 
 
465 administrative officials are working in five different municipal departments: 
- General and policy staff 
- The financial and organisational office 
- Construction and environmental planning 
- Citizens and social services 
- The municipal fire department.   
In the Netherlands all officers are appointed as professional experts, not as party members, 
and remain in office after elections. 
 
The political management system 
The city council consists of 29 members since 2002 (27 in 1998) . The Liberal Party (VVD) 
and the Christian Democratic Party (CDA) gained the most seats in the local elections of 
1998. The Social Democrats (PvdA), DemoRoer and the Green Party (Groen Links) occupy 
a middle position. DemoRoer is a local political party. Traditionally local parties are quite 
influential in the south. The Liberal Democrats (D66), faction Van der Graaf and faction Boots 
have only one seat. Faction Van der Graaf en faction Boots are single-person parties.  
 
Table 3.3 Distribution of seats on the city council 
 
Party Number of seats 
 1998-2002 2002-2206 
Liberal Party (VVD) 7 10 
Christian Democratic Party (CDA) 6 5 
DemoRoer (local party) 4 - 
Social Democrats (PvdA) 4 3 

                                                 
14 Casusverslag Experimenteren met dualisme, gemeente Roermond 2001:1 
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Green Party (Groen Links) 3 3 
Liberal Democrats (D66) 1 1 
Faction Van der Graaf (local party) 1 - 
Faction Boots (local party) 1 - 
Burgerbelangen Roermond (local 
party) 

 3 

Faction Heijnen (local party)  2 
Faction Coenen(local party)  1 
L’97(local party)  1 
Total 27 29 
 
 
During the case period the mayor was Kaiser, a member of the Christian Democratic Party. 
Since 2003 the mayor is van Beers. After the elections of 1998 the Liberal Party (two 
aldermen), as the biggest party, formed the court together with DemoRoer, the Green Party 
and the Liberal Democrats. This is quite an unusual combination. In the first place the 
second party, the Christian Democrats, has been left out the CMA. This is even more 
remarkable if one realises Roermond is situated in the ‘catholic south’. In the second place 
the combination of the Liberals, the Greens, the Locals and the small Liberal Democrats is 
very uncommon. At the end of 2001 the alderman of DemoRoer resigned because he got 
another job. So the CMA was then formed by two aldermen of the Liberal Party, one from the 
Green Party and one from the Liberal Democrats. These three parties do not have a majority 
in the city council. In the local election in March 2002 the liberals won and the left wing 
parties lost.   
Ahead of the changes in the municipal law in 2002, 18 municipalities were already 
experimenting with dualistic measures. Roermond is one of them. The goal of the experiment 
is to practice with different measures and evaluate them. Before the experiments started, the 
members of the city council were asked about their experiences and opinion with regard to 
dualism. The most important conclusions are: 
- Members of the city council get limited information from the population. 
- The city council is involved in the decision process in a relatively late stage. The 

executive court determines the general policy. 
- The city council emphasises its ‘controlling’ role. 
Roermond chose two subjects to experiment with: 
- Public justification; especially the installation of a committee for efficiency research and a 

local audit office.  
- Interactive government; the involvement of citizens in policy making and execution.  
 
Table 3.4 shows the turnout in all elections is relatively low in Roermond. Especially the 
turnout in the national elections is low in comparison with the national turnout, respectively 
seventy-nine per cent in 1994 en seventy-three per cent in 1998. 
 
Table 3.4 Turnout in elections since 1990 in Roermond 
 
Year Town council Regional council National 

parliament 
European 
parliament 

1990  40%   
1994 59% 45% 70% 31% 
1998 56%  64%  
1999  42%  27% 
2002 52%    
2003  41%   
Source:www.cbs.nl 
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Municipalities have the possibility to organise consulting referenda. But till now no referenda 
have been held yet in Roermond. Roermond has no neighbourhood committees. 
 
Regional cooperation 
The last years a re-grouping of municipalities has taken place in the Netherlands. For 
efficiency - and efficacy reasons small municipalities are merged and small municipalities are 
merged with big municipalities. Such a process has just ended in Limburg, the province in 
which Roermond is situated. Roermond, as a central municipality, was interested in 
amalgamation with it small neighbours. Eventually only a few small villages were 
amalgamated with Roermond. The discussion about re-grouping resulted in a temporary 
deterioration of the relationship between Roermond and its neighbouring municipalities. But 
nowadays the relations have improved again15 . In May 2001 seven mayors of municipalities 
in the Roermond region signed an agreement in which they stated to work together conform 
the ‘Parkstad model’. The goal of this agreement is to strengthen the position of the region16. 
 
Roermond is participating in several inter-municipal councils in which municipalities work 
together on a voluntary basis to produce joint goods and services and to co-ordinate policy. 
At the first of January 2002 the ‘Region North and Central Limburg’ is founded. Its main task 
is to co-ordinate policy concerning public safety and security (Begroting 2002 Roermond:13). 
Besides, Roermond participates in a regional development organisation (REO BV). This 
organisation stimulates the development of business areas and helps new and existing 
enterprises. Finally Roermond is partner in the Euregio Rijn-Maas Noord, an organisation of 
Belgian, German and Dutch border-municipalities. The subjects of co-operation are 
economical affairs and tourism17  
 

3.1.3 Political culture in Roermond 
 
Three aspects of political culture are particularly relevant for this study: the expectations of 
citizens on the behaviour of their political leaders, the expectations of citizens on the 
behaviour of possible participatory actors (citizens and business) and the overall level of trust 
and cooperation in the city. These variables are measured by a panel that consist of a mail 
survey to 40 organisations in Roermond in the way specified by the Guide for data collection 
(PLUS Guide for data collection, see also PLUS Deliverable 7 for selection of panel 
organisations) and surveys handed out to respondents before the interview. Together this 
provided 18 questionnaires that could be used (N = 18). 
 
Panel results on expectations on political leaders show that citizens expect a leadership style 
that is aimed at consultation and collaboration with local actors (see table 3.5). On the 
questions whether leaders should represent the interests of the entire city and the question if 
consensus should be strived for even at the expense of decisive action, the preferences of 
the citizens are undecided. 
  
Table 3.5: Expectations on leaders in Roermond (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Local leaders should operate on the basis of a clear personal 
vision about the future of the city.   
B. Local leaders should operate on the basis of a vision about 
the future of the city that has been developed in close 

  5,6 5,6 16,7 11,1 61,1 

                                                 
15 Aanbiedingsbrief begroting 2002:2/3 
16 Productbegroting 2002 Roermond:14 
17 Begroting 2002 Roermond:13 
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consultations with various segments of the local community. 
A. Local leaders should manage the implementation of local 
policies by the local administrative apparatus. 
B. Local leaders should spend their time in going out to mobilise 
community support and local resources to implement local 
policies. 

5,7   16,7 22,2 16,7 38,9 

A. Local leaders should not compromise in heeding the will of 
the majority of the local citizens.   
B. Local leaders should strive for broad-based consensus even 
at the expense of decisive action. 

5,6 5,6 5,6 33,3 11,1 16,7 22,2 

A. Local leaders should act as a representative of their party or 
the segment of the local community that elected them.    
B. Local leaders should represent the city as a whole. 

5,6 11,1 11,1 5,6  27,8 38,9 

A. Local leaders should actively engage in and stimulate local 
partnerships and networks. 
B. Local leaders should concentrate on their role as the leader 
of city government. 

22,2 16,7 5,6 22,2  27,8 5,6 

 
On 4 of these 5 dimensions expectations on citizens and business are available. Due to the 
different position of these role holders (compared to leaders), the questions capturing the 
dimensions of political culture are formulated in a different way (see PLUS Guide for data 
collection). The results for citizens and business are presented in tables 3.6 and 3.7. 
 
 
Table 3.6: Expectations on citizens in Roermond (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Citizens should stick to their role of electing leaders and 
holding them electorally accountable. 
B. Citizens should participate actively in the process of setting 
the local political agenda and the making of important local 
decisions. 

5,6 16,7 11,1 5,6 11,1 27,8 22,2 

A. Once major policy decisions have been made citizens should 
faithfully respect the decisions and abide by the local statutes 
and rules and pay their taxes.  
B. Once major policy decisions have been made citizens should 
actively engage in joint efforts with the municipality to make 
local policies a success. 

11,1  5,6 22,2 16,7 16,7 27,8 

A. Citizens should concentrate on establishing a winning 
majority for their views. 
B. Citizens should strive for broad-based consensus even at the 
expense of decisive action. 

22,2 16,7 16,7 22,2 5,6 16,7  

A. Citizens should pursue their own interest. 
B. Citizens should take the interest of the city as a whole into 
account. 

5,6  5,6 11,1 22,2 27,8 27,8 

 
 
Table 3.7: Expectations on business in Roermond (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Business should stick to their role of making profits and not 
mess with politics. 
B. Business should participate actively in the process of setting 
the local political agenda and the making of important local 
decisions. 

5,6 11.1  33,3 11,1 16,7 22,2 

A. Once major policy decisions have been made business 
should faithfully respect the decisions and abide by the local 
statutes and rules and pay their taxes.  
B. Once major policy decisions have been made business 
should actively engage in joint efforts with the municipality to 

5,6 5,6 5,6 33,3 5,6 11,1 33,3 
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make local policies a success.  
A. Business should concentrate on establishing a winning 
majority for their views. 
B. Business should strive for broad-based consensus even at 
the expense of decisive action. 

22,2 5,6 16,7 22,2 16,7 11,1 5,6 

A. Business should pursue their own interest. 
B. Business should take the interest of the city as a whole into 
account. 

5,6 11.1 5,6 22,2  38,9 16,7 

 
 
The expectations on these dimensions on leaders, citizens and business can be compared 
only to some extent, as the phrasing of the questions is different. However, a comparison 
does shed some light on the differences or similarities of role expectations. Mean scores on 
the same 7 point scale ranging from 1 to 7, with 4 being the middle value are presented in 
table 3.8. 
 
 
Table 3.8: Mean score for expectations on leaders, citizens and business (range 1-7, mid 4). 
 
 Leaders Citizens Business 
solitary / cooperation 5.5 4.8 4.1 
own / shared resources 5.1 5.1 4.9 
majoritarian / consensus 4.1 3.8 4.0 
Own / city interest 5.1 5.6 4.9 
Own role / network stimulation 3.5   
 
From this table we can conclude that expectations on these role holders are to a large extent 
quite similar. Only the expectations on business to participate/cooperate in policy processes 
are much lower than on leaders and citizens as is shown on the first dimension. 
 
A different aspect of political culture is formed by the expectations on the contribution of role 
holders on different kinds of legitimacy. We distinguish between ‘output’, ‘throughput’ and 
‘input’ legitimacy (see deliverable 6 Conceptual framework). Table 3.9 shows that these 
expectations also show a great similarity, with exception of clearly higher expectations on 
leaders regarding output legitimacy and somewhat higher expectations on throughput 
legitimacy. As all mean scores are above the ‘middle’ value of 3, it can be concluded that it is 
a distinctive feature of the local political culture that all actors are expected to contribute to all 
three forms of legitimacy. 
 
Table 3.9: Mean score for expectations on leaders, citizens and business regarding their 
contribution to legitimacy (range 1 – 5 (high), middle 3). 
 
 Leaders Citizens Business 
Output legitimacy 4.4 3.6 3.6 
Throughput legitimacy 4.2 3.9 3.7 
Input legitimacy 3.6 3.6 3.4 
 
From the above, we can draw the general conclusion that the local political culture is geared 
towards active participation of all role holders and consensual and cooperative behaviour. 
 
These expectations are not entirely reflected in the panel’s perception of trust and 
cooperation in the city. Table 4.10 shows only a moderate level of trust. Trust scores in our 
panel are well below the middle value of 3 (mean score 2.5). Collaboration scores for the city 
and citizens are on the same level, collaboration with business is slightly higher, but still at 
average level. 
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Table 4.10: Trust and collaboration in Roermond, Mean (3 = middle value) and percentages 
 
 Mean 

score 
Very 
weak 

 Very 
strong 

Trust between actors in our city is: 2.5 10 40 45 5  
In general, cooperation between city authorities and 
local associations in our city is: 2.6 5 50 30 15  

In general, cooperation between city authorities and 
business in your city is: 2.9 11 16 42 32  

 
 
3.2 Social inclusion case; the Delta plan work (DWR) initiative 
  

3.2.1 Case history and process description 
 
Policy Development 
 
Origins of the Deltaplan Work 
Several events triggered the foundation of the Deltaplan Work project in Roermond. National 
reforms in the field of Work and Income resulted in the dissolution of cooperation between 
social partners, the Employment Office and municipalities in Limburg (the Regional 
Employment Board or RBA). The partners within the RBA wanted to pursue a new kind of 
cooperation because this network seemed to have important advantages. At the same time, 
there were calls on the European (end of 1995) and provincial level (1997) to form networks 
similar to the RBA.  
The European pact Santer called for national, regional and local proposals. The central idea 
behind this pact was to combat problems on employment and the labour market from the 
bottom-up. The key in resolving discrepancies between supply and demand for labour force 
should be the re-integration of long term unemployed jobseekers. The pact Santer offered a 
framework18 for local and regional initiatives. . Because of their employment problem, the 
province of Limburg was searching for just such a framework. On one side there was a large 
group of long term unemployed and on the other a great demand for labour in several 
sectors. Focus on unemployment initiatives was strengthened by the Dutch national 
restructuring plans on social security (called ‘SUWI-operation’). Since the beginning of the 
nineties the Dutch government had urged regional and local governments to make 
government more transparent and to evolve as credible partners on labour related issues. 
In 1997 the Confidence pact Limburg was founded to achieve regional cohesion in the 
province of and to find direction in labour market policies. An initiative group Employment 
was founded to fill in the pact (with representatives of the province, the Employment office 
Limburg, municipality Maastricht, municipality Roermond and social partners including Lozo, 
LWV and FNV). The confidence pact has a strategic role: establishing the broad outlines of 
an employment market policy and initiating discussions. A bottom-up approach is the basic 
idea for further input of partners. The partners have to concretize the targets.  
In Roermond, several interests, including the civil servant and alderman Thissen, an 
employees’ representative (FNV) and the director of the RBA started an informal meeting. 
The goal of this group was to join the partners together in a project that focused on the 
employment problems in Roermond. One of the proposed projects in the framework of this 
provincial initiative group became the Deltaplan Work of the Roermond municipality.  
 

                                                 
18 All partners in question were brought together, like social partners, agencies for social benefits, education, 
welfare work and municipalities. 
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Previous Initiatives 
In the past years some actions were taken to combat unemployment in Roermond on both 
the demand and supply sides of labour. In the opinion of one of the respondents the starting 
point of the Deltaplan was in 1994 when Mr.Thissen became alderman of Work and Income 
in Roermond. He noticed the unemployment problems and felt an urge to reduce them. He 
tried to make it a local policy priority and got in touch with major partners in the labour market 
area, like the RBA. European and national support for employment initiatives and increased 
responsibility of municipalities for re-integration activities created a sphere for action was 
created that organized resources from local to international levels of government.  
In the period 1995 – 1998 the Roermond municipality already had the policy intention to 
reduce the high number of people with basic social Assistance. This high number of 
dependents was bad for municipal finances, the image of the city and the unemployed 
people themselves. So in the period 1995 -1998 the policy intention was therefore to 
decrease this dependency by 500 people.  
This ambitious plan did not succeed. According to the responsible alderman Thissen more 
people were receiving this benefit than were leaving. The main cause was that a lot of 
unemployed people did not meet the requirements of the so-called WW-benefit 
(unemployment benefit for employers) or were not entitled to it any longer. These people 
automatically receive the basic benefit of Assistance. It is possible these people had been 
out of the labour market for quite some time and therefore found it difficult to mediate in a 
job. The municipality already had experience regarding this problem with the organisation 
that was responsible for handing out most labour related benefits (the GAK). The simple goal 
was to assist the unemployed in finding new work and reduce the number of social benefit 
dependents. This approach is called the ‘Sluitende Aanpak’. The municipality also had other 
ideas to avoid and reduce unemployment. The municipal department Economics and city 
development would try to reduce the volume of cheap houses and build more middleclass 
houses, hoping to attract wealthier residents.  
Another municipal initiative in reducing unemployment was the foundation of the Regional 
Company for Development (Regionale ontwikkelingsmaatschappij – REO BV) in 1997. The 
aim of REO is to develop business sites in cooperation with surrounding municipalities and to 
fulfil the need of companies for ‘one counter function’. This would improve the investment 
climate and attract more business and employment to the region of Roermond. The problem 
is that Roermond has limited space for developing business areas. The airport limits one side 
of the city and the Mass River the other. This means cooperation with surrounding 
municipalities is essential in this economic strengthening.  
Though these first attempts made some progress most parties agreed that stronger 
measures would be needed. The failure to effectively reduce unemployment as well as the 
results of the yearly provincial labour market monitoring drove the city council to seek further 
recourse. In the monitoring it turns out that Roermond has a considerably high percentage of 
unemployment in comparison with other municipalities, particularly high within ethnic 
minorities and women. 
 
Establishment of an informal Deltaplan Workgroup and draft of a plan 
At the end of February 1998 a civil servant from the municipal sector Work and Income and 
the responsible alderman Thissen organized an informal meeting with representatives of the 
Employment office, GAK and the province of Limburg. The aim was to find out what they 
could do to reduce unemployment and to create a sustainable labour market in the future. To 
set the drafts of the Deltaplan Work, the work group agreed on an analysis that had to be 
made on the supply and demand of the labour force. The GAK and the municipality had to 
see what the characteristics of the unemployed were and the cause of their dependency on 
social benefits. This had to lead to some conclusions on possible prevention and promotion 
actions to reduce dependency on social benefits. Next, the demand side of labour force had 
to be analysed. To analyse the bottlenecks on the demand side, the employer’s organisation 
LWV and members of the employment office joined the workgroup Deltaplan in April of 1998. 
The work group thought the causes of some phenomena, especially the regional economic 
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structure and the characteristics of supply and demand for labour, would be better 
researched by a research institute. In the summer of 1998 a research institute was chosen to 
do this. 
In May 1998 a brainstorm session was held on the possible solutions for the problems 
around difficult to fill vacancies. Also some ideas were discussed on a possible work method 
in which would return unemployed to an active job life. They agreed on the work method, the 
“sluitende aanpak”: according to the distance to the labour market, the unemployed would 
get a test and orientation period, training, assessments, education, job coaches and 
learning/working trajectories. This resulted in a municipal representative in the field of 
education policy joining the workgroup Deltaplan.  
Concerning the project structure- the work group opted for a steering group, under 
chairmanship of the alderman Thissen. Forming a steering group with social and 
governmental partners gained administrative tuning and support. Support from the 
employers’ side is imperative for good results, because business has to be stimulated in 
hiring (long term) unemployed.  
Furthermore they agreed on the formation of project groups and project coordination. An 
important part of the implementation consisted of choosing unconventional paths in 
legislation and rules concerning the social benefits policy, to drive back the unemployment 
(Work group Deltaplan, May 1998).19 Unconventional is explained by the (municipal) project 
coordinator as a concerted effort to encourage unemployed people to be socially active 
and/or try to get a job. In this they could expect support from special facilities and finances 
from the Deltaplan Work, but they could not avoid responsibility. Another explanation of 
unconventional is seen in a letter from the director of the municipal department Work and 
Income to the minister of Social Affairs and Employment. Unconventional meant the use of 
social benefit-money without controlling its lawfulness.  
The director of the Employment office and a representative of the FNV prepared the 
unconventional paths in legislation and rules that the workgroup Deltaplan preferred to follow 
within the social benefits policy. This was prepared in discussion with executive staff in the 
field of social benefits. In the beginning of August the GAK and the Employment bureau 
Roermond exchanged information concerning legislation and rules which were obstructing 
the financing, education and/or work experience trajectories and methods of the Deltaplan. 
On June the 24th the work group discussed the project structure in more detail. They thought 
the project coordination of the Deltaplan should be given to the municipality and a municipal 
representative should join the work group to be the coordinator. Project groups would be 
appointed to collect and analyse information and coordinate activities.  The work group also 
wanted the term ‘steering group’ to be replaced by ‘platform Deltaplan’ (although in the end, 
the term ‘steering group’ stayed alive). Within the platform the plans of the workgroup 
Deltaplan would be discussed and the middle and long term plans would be determined. The 
platform had to be considered an administrative platform, tripartite, with a link to the 
provincial initiative group Employment. On the first of July executive staff of social benefits 
policy and the Employment office discussed the distance of the Roermond unemployed to 
the labour market and the conceptual ideas of the Deltaplan. 
With agreement of the workgroup, the alderman for ‘Economics and city development’ (Mr. 
Van Rey) and the alderman for ‘Work and Income’ (Mr. Thissen) selected KPMG as the 
research institute that would make pragmatic investigation into activities within the Deltaplan 
concept. The city council agreed on this research. In August-December KPMG made a 
SWOT-analysis on the economic region of Roermond, analyzed the conditions for 
strengthening of the economic region, identified the expectations and ideas of employers 
concerning the problems on the labour market, and identified possible successful measures 
to return to work as many long term unemployed as possible. 

                                                 
19 This is also mentioned as the original assignment of the city council to the DWR group according to 
the interview with Mrs. Van Oorschot in May 2001 with the Commission on research competence; 
though in the project proposal of February 1999 the mentioned unorthodox way is removed. 
 



Dutch casestudy report Draft version 2-2-2004 24 

 24

 
Detailing the Workplan  
Till the end of August the municipality Roermond, the employment office, the province of 
Limburg, LSW, GAK and FNV worked out the concept of the Deltaplan Work Roermond. The 
aim of the Deltaplan was divided into three targets. Next to the reduction of unemployment, 
the aims were regional economic structuring and neighbourhood development. The project 
structure was stated as the following: 
a steering group will be formed for the steering and assignment of the project management; 
- the steering group is made up of managerial level staff; 
- the Roermond municipality appoints the project leader; 
- the project leader must have prestige within business in order to gain support from the 

employer’s side; 
- the target of economic strengthening will be under the responsibility of the project leader; 
- the project leader will coordinate the integration of the activities executed with the 

different organizations; 
- the project leader is to be assisted by one coordinator from the Employment and one 

coordinator from the municipal organization; 
- the coordinators of the employment office and the municipal will not directly be managed 

by the project leader; 
The coordinators are responsible for watching over the activities within the participating 
organizations. The coordinators also have a supervising role over the job coaches and have 
to integrate the different trajectories.  
They agreed to discuss the Deltaplan concept once again and to start as soon as possible 
with the discussed project structure. In September some executive staff, including 
educational institutes, gathered again to discuss the broad outlines of the Deltaplan. The 
executive staff concluded that the project plan and the facilities seemed to be well-tuned, 
although quite ambitious. In September Thissen invited the steering group members and 
organisations related to Deltaplan issues, to discuss the Deltaplan concept (this included a 
representative of local small and medium sized employers – LOZO – and educational 
institutes). In autumn the Deltaplan concept was discussed in the staff meeting of the RBA, in 
the provincial work group Employment and in the provincial board; all seemed in accord. 
All organisations agreed on the conceptual version of the Deltaplan, with some minimal 
alterations. They agreed, despite expected shortages on the supply side, that they had to 
strive for economic strengthening in order to create more balance in the regional availability 
of jobs. The general opinion was that more focus had to be on conditions for economic 
strengthening; the focus of the concept Deltaplan was too much on the supply side for labour 
force. The operative plans that were developed within the municipality on social economic 
strengthening (in the neighbourhoods) had to be included in the concept.  
The next step was forwarding the project plan to the city council and finding out what the 
exact possibilities were for financing. In the short term finances from regular budgets of the 
Employment office, the municipality and the province of Limburg (and maybe a European 
‘local capital’ subsidy) should be requested and fine tuned.  
The city council were anticipating the Deltaplan ideas in August. On the 11th of August the 
city council agreed on a non-public tendering of city renewal projects. A covenant was to be 
made between building industry unions, the municipality, employment offices and social 
benefit agencies on the use of (previously) unemployed labour force in city renewal projects. 
With this the decrease of unemployment would be given a boost.  
Furthermore, national support for such cooperation between social partners and local 
government was triggered within the board. At the end of August the alderman on Economics 
and city development invited the minister of Social Affairs and Employment and his secretary 
of state to see which ideas exist in Roermond economics and labour market issues. The city 
council also invited the ministerial Director of Employment to discuss a financial contribution 
to the Deltaplan and the possibility to work with unconventional work methods. They agreed 
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on a meeting with the regional coordinator CWI20 at the end of October. On October 13th the 
municipal department Work and Income proposed to the city council to agree on: 
- the implementation of Deltaplan Work; 
- the coupling of the city renewal project with the use of long term unemployed, as the 

initial step in the framework of Deltaplan work 
- to ask the province of Limburg for a subsidy concerning the development and initial 

phase of Deltaplan Work; 
- to consult the municipal commission WWIECO on the Deltaplan Work; 
- to agree, under conditions and co-financing of the ministry of Social Care and 

Employment, with the implementation of Deltaplan Work. 
The proposal to the board mentioned that the Deltaplan Work had to work as an example for 
the national policy of the ‘Sluitende aanpak’ and the ‘cooperation of various organizations 
involved in the employment and social benefits sectors’.  
 
Policy decision making 
 
Agreement of the Board 
The board agreed on October 20th with the above proposal. The same day it sent a financial 
request to the province. The board also signed a request, prepared within the department 
Work and Income, for a financial contribution from the ministry of SoZaWe.  A letter was sent 
to the LISV for a financial contribution in the middle of November. With these actions the 
local authority made itself directly responsible for the correct use of subsidy funds, which 
stressed the importance of the Deltaplan to the local authority of Roermond. 
 
Subsidy from the Province of Limburg 
In the end of October the province agreed to provide a subsidy because they thought the 
Deltaplan could deliver, with its unorthodox and integrated approaches, a positive 
contribution to the shortages in the labour market and relieve the burden of long term 
unemployment. Although enthusiastic, the province wanted more information on the ideas for 
economic regional strengthening and the neighbourhood oriented improvement of the socio-
economic structure. The province decided to grant the subsidy under certain conditions. A 
final grant would be given when the board delivered a final report on the realised plans and 
actual project costs.  
 
Decision making in Committee WWIECO 
As a member of the committee, alderman Thissen met on November 10th with the WWIECO. 
The director of the department Work and Income joined this meeting. One of the proposals 
discussed was the Deltaplan Work.  
The financial contribution was to come from social benefits and the provincial subsidy.21 The 
committee agreed unanimously under the condition that the City council would further 
discuss the Deltaplan concerning the financial covering. The committee wanted special 
attention for women, ethnic minorities and child care. Noteworthy is the committee’s 
agreement to exclude quantitative targets in socio-economic goals, because this 
quantification could get the Deltaplan stranded in mid-evaluation. The committee thought that 
would be a pity for this ambitious experiment. Although they did not ask for harsh 
accountability, this did not mean the committee left the Deltaplan participants on their own. 
The commissioners opted for brief mid-evaluations in order to stay informed about the 
progress of the Deltaplan. 
 
Decision making in the city council 

                                                 
20 The future, integrated organization on issues related to work and income. 
21 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999 
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On November 26th the city council had a meeting on the concept of the Deltaplan Work. 
There were no real conflicts; all factions appreciated the effort made, though some 
discussion items resulted. The political parties D.R. and PvdA mention that the employer’s 
organisation LWV had some doubts on the ambition of the Deltaplan.  
Thissen reacted that the Deltaplan suited the national and European policy on employment 
and there were no strategic differences between objectives. 
Another discussion item was the financial coverage. D.R. proposed to either postpone the 
final decision on the Deltaplan till the meeting of the city council in December or to agree 
under the condition that the ministry of SoZaWe would make budgets available. Other 
political parties (GroenLinks en CDA) disagreed to postpone the decision for implementation: 
a signal had to be given to the minister of SoZaWe that Roermond was serious about the 
Deltaplan.  
Thissen asked the city council to approve the Deltaplan without postponement, because in 
his opinion the ministry showed great interest in the experiment with the ‘sluitende aanpak’. 
The possibility of a problem existed: because finances had been asked for which are 
normally used for benefits within the national assistance act, this could cause legal 
obstruction for the ministry. 
D66 mentioned its support, though it thought the board had to show that lessons had been 
learned from earlier (costly) initiatives to get people off of assistance benefits.  
Thissen reacted with the remark that former ambitions to reduce unemployment had not 
failed despite their negative net results (more people were receiving social ABW-benefits 
before the initiatives). The department Work and Income were working on further cooperation 
with other organizations, agencies for social security benefits in particular, to prevent 
dependency on the municipal ABW-benefit. 
The fraction-PvdA asked for involvement of allochtonous interest groups in the Deltaplan or a 
special contact person for young allochtonous unemployed.  
Thissen promised to contact organizations for ethnic minorities when it seemed necessary. 
VVD, D66 and GroenLinks mentioned the importance of strengthening the economic 
structure. There had to be regional solidarity in solving the problem of lack of business area 
space in Roermond. Thissen mentioned that (social) housing in Roermond was being 
considered, so in the future there would be less attraction for unemployed people from other 
cities. He did not go into the regional solidarity!  
The VVD required to be well informed on the progress of the Deltaplan in order to remain up 
to date on the project.  
Thissen promised to inform the city council when financial problems occurred. 
As a result of the discussion and the reactions of Thissen, the council signed the condition of 
approval and co-financing of SoZaWe. The mayor made the remark that the Deltaplan would 
be one of the major decisions of the city council this year. 
 
Financial conflict 
The idea of the Deltaplan was to offer all new unemployed jobseekers and part of existing 
unemployed jobseekers a learn-work trajectory. There was some general national financial 
contribution for learn-work trajectories. This contribution was directed towards people 
unemployed for more than 1 year, though a lot of Roermond people who were dependent on 
ABW-benefit were not registered as long term unemployed but still needed this special 
attention. A lot of people dependent on the ABW-benefit were job hoppers that automatically 
enter the ABW-files because they had not built up enough rights on WW-benefit due to their 
job-hopping.  Because of the long distance to the labour market it was difficult to mediate 
them into jobs without special training and education. Roermond asked the ministry of 
SoZaWe for additional resources so Roermond could help these people before they become 
long term unemployed.22 

                                                 
22 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999 
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But the reaction of the minister of SoZaWe in the beginning of December was very 
disappointing. The minister informed the municipality about his approval for the content of the 
Deltaplan Work and his rejection of the financial proposal. The minister mentioned he did not 
regard the approach of the Deltaplan as exceptional, but did appreciate the municipal 
approach in general and the effort made on current and future national policy. The minister 
would not create additional budgets for municipalities separately, because this would result in 
an unequal treatment of municipalities. The minister also expressed the belief that Roermond 
had budget room for the Deltaplan.  
According to the ministry, the municipality could make use of the general policy instruments 
(WIW and EWLW), which are directed at regional and local employment situations, for the 
jobseekers >1 year unemployed. Municipalities have discretionary power on further fulfilment 
of WIW and ABW instruments. Concerning the unemployed in the framework of the Sluitende 
aanpak (<1 year unemployed), the minister explained that financial contribution had already 
been made available for Roermond on the basis of the eventual positive savings of such an 
intensive labour market policy.  
 
Possible Solutions 
For solving this financial problem the department Work and Income had a meeting with the 
secretary of state. The alderman Thissen asked for finances in the framework of SWI (new 
policies on cooperation between the department Work and Income, the Employment office 
and the UVI’s). The question was can the Deltaplan be regarded and financed as an 
experiment within the SUWI. The secretary of state promised to find out if financial 
contribution was possible from additional budgets. The budgets for the Large Cities policy 
(GSB) could be an opportunity, considering the related socio-economic issues. The board of 
Roermond as well as the province of Limburg asked the minister of Large City policy for a 
financial contribution. 
During this time of financial uncertainty, the department Work and Income proposed to the 
board an alternative Deltaplan. The board agreed. A week later the (officially installed) 
steering group was informed concerning the financial disappointment. The possible financial 
contribution and the still recognised resources from the province and the possible subsidy 
from the GSB-policy were discussed. The Deltaplan partners agreed that the Deltaplan 
would be implemented with possible quantitative alternation in the target of reducing 
unemployment, while the search for alternative financial resources would remain a goal. 
In February there was a meeting between LISV and representatives of the steering group. 
LISV mentioned that there is enough financial space within the legal framework of the 
Unemployment Act (article 76), to finance people with WW-benefit and long distance to the 
labour market within the dual (learn-work) trajectories. LISV agreed on suspending the 
obligation for these people to apply during their education. The LISV mentioned that the 
duration of WW-benefit would be prolonged in this construction and the CAO-loan23 would be 
paid, so unemployed would be financially motivated to follow trajectories. In the case of other 
obstructions in legislation and rules some solutions were suggested. Other positive news 
concerning the finances was that the RBA decided to present the Roermond municipality as 
a pilot for the ‘national action plan employment’. As a consequence all new unemployed 
jobseekers could be offered educational programs as soon as needed.  
 
New concept Deltaplan Work 
The three targets of the Deltaplan were to be maintained with the exception of the reduction 
part. The alteration was a reduction part from 16.5 % (3063 unemployed persons) to 14.3% 
(2646). The steering group agreed on February 5th with this adapted concept version of the 
Deltaplan. They agreed that it is important to be a trustworthy partner in contacts with 
employers. Employers should have a clear contact point within the Deltaplan (the project 
management) and must be offered suitable employees as exchange for work experience.  

                                                 
23 Collective Labour agreement on minimum wages. 
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On February 23rd the sector Income and Work asked the mayor and aldermen to agree with 
the corrected version of the Deltaplan Work, to consult the committee WWIECO about this 
version and to ask the city council to agree with the implementation of the adjusted Deltaplan 
Work. The board agreed.  
The future project coordinator of the Deltaplan Work was present to explain the Deltaplan 
concept on March 9th. Thissen mentioned that the Deltaplan would officially start on May 7th: 
On this day the project management would be introduced and the KPMG-report on the 
labour market of Roermond would be presented. The committee agreed unanimously with 
the proposal, though the factions D.R., PvdA and VVD stressed a city council discussion in 
the short term because of the importance of the proposal.   
On March 18th a project leader was introduced to the steering group. The project manager 
was found by means of acquaintances within the municipal department ‘Economics and City 
Development’. The steering group agreed with him as a candidate, because he seemed to 
have substantial business experience and a large network. The steering group asked the 
project leader to talk with possible partners in the project groups and to make proposals 
about responsibilities and planning.  
In the city council meeting on the 25 March 1999 almost all political factions mentioned their 
disappointment on the lack of financial backup from the ministry of SoZaWe and this 
disappointment seems to have made the factions more sceptical.  
The VVD-faction expressed its hope that at least the lowered reduction would be reached 
and that Thissen would not give further false hope. The factions CDA and PvdA implied that 
hope for reducing unemployment was not to be found in the planned Outlet Centre (a large 
retail area). They expected only 30% of the vacancies would be filled with Roermond people. 
According to Thissen more municipalities cope with incentive and financial problems in 
leading people from the National Assistance into a job. The board hoped for deeper 
discussions on this subject in the future. Thissen promised to keep the city council informed 
through the council Committee. Thissen mentioned that the RBA and the LISV will financially 
contribute to the Deltaplan. 
The GroenLinks faction explicitly asked for legitimacy of the Deltaplan: what do people from 
the disadvantaged neighbourhoods think of the Deltaplan? In his speech Thissen does not 
go into this question! 
GroenLinks asks for more information about the implementation (who is in the project 
management, what are the mobility facilities, what to do with long term unemployed in 
economic recession). Thissen explained that an interim-project manager shall be appointed 
for two years and the other part of the project management will consist of civil servants. 
Thissen mentioned he has the intention to discuss (with the economic alderman and REO) 
how REO and the Deltaplan can work together constructively. In times of recession the 
Deltaplan hopefully will help in making the Roermond populace less vulnerable. One of the 
intentions is to add more flexible child care and opening hours after school time; mobility 
facilities have not been worked out yet. As a result of the discussion and the reactions of 
Thissen, the city council agreed with the adapted version of the Deltaplan Work.  
 
Policy implementation 
 
The work group Deltaplan agreed in their spring-meetings on the following activities in order 
to reduce unemployment. In regard to social benefit agencies and the municipality: 
- project ‘support on the job’, to prevent people entering the ABW when they find a job for a 

short while 
- project ‘promote the exit of social benefits’, with input of budgets from the UVI’s for 

buying reintegration activities from the Employment office and WIW-trajectories from 
municipalities.  

On the demand side for labour force, the workgroup planned to start with discussion panels 
for employers from small and medium sized business on labour related issues and sector 
conferences for employers and covenants on work experience places within large 
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companies. The activities for vacancies that seemed hard to fill were mainly directed at 
promotion of certain work sectors like industry.  
To implement the Deltaplan the project leader began with detailing the work methods of the 
plan. He made a proposal which was criticized by the director of the Employment Office. This 
was followed by a discussion in the steering group on the input of finances, the learn-work 
contracts, the Sluitende aanpak, headhunting and potential vacancies. From the minutes it is 
evident that Thissen tried to show the steering group that the critical notes from the project 
leader, on former cooperation and motives of participants, could be used in a positive way. 
Thissen mentioned his appreciation for the fresh views of the project leader and the 
cooperation in the field of work and income. It can be very stimulating to hire someone who is 
not hindered by excess knowledge of formal procedures between the different partners 
(meeting steering group, June 7, 1999).  
During implementation, the board, city council and committee WWIECO were informed by 
Thissen and the project management about formal and informal ways (continuation reports). 
In May 2000 the committee WWIECO was informed by Thissen that the intended volume of 
reduction had been reached. Roermond had the second fastest relative reduction in 
unemployment in the province of Limburg.  
Although it is not clear from the reports what is going on in the actual implementation phase, 
from interviews it is clear that much effort has been made by the project coordinator. She 
adhered to the stated goals. She worked out the plans for learn-work trajectories, made 
agreements with intermediary agencies and re-integration agencies on how to lead people to 
the labour market and was concerned with the coaching and coordinating of the activities of 
client consultants. The Employment office and the reintegration agency Baanmobiel (among 
others) were hired to re-integrate people by offering education and work-experience places. 
The GAK hired commercial re-integration agencies.  
 Thematic job markets (youngsters, technical sector and administration sector) and demand 
led (promotional) trajectories in the administrative and retail sector were organized in the 
period 1999 - 2000. From April – July 2000 additional meetings for non-native jobseekers 
were organized in order to raise attention for the possibility of education and work 
opportunities within the Deltaplan Work. The Employment office, the municipal department 
and the GAK were, next to their particular attention to reintegration, concerned with their 
regular activities as well (such as registering unemployed, testing people on their labour 
market chances, handing out social benefits, et cetera).  
The remarkable fact is that neither the project group nor the steering group spoke of the 
activities concerning the regional economic aim. The municipal department ‘Economics and 
City Development’ was the actual contact partner.  
 
Motion on research 
In the meeting of the city council of 26 October 2000 the political party VVD proposed a 
motion to research the effects of the Deltaplan, because they wanted to know about its 
continuation. This proposal was supported by the faction D.R. as well as the faction Van der 
Graaf. Van der Graaf explicitly wanted to know if some rumours on recalcitrant clients were 
true (who reacted to calls for action) and if a specific Deltaplan for Neighbourhood policy was 
needed.  
Although Thissen mentioned his agreement with discussion on the Deltaplan, he expressed 
doubts on the true intention of the research. He mentioned that the continuation reports gave 
insight into the efficiency of choices that had been made. According to Thissen the city 
council had to see that the actual reduction of unemployment is not the only effect of the 
Deltaplan, but the whole activation culture that is created.  He was ahead of possible critics 
regarding effects within economic development. He explained to the city council that the 
municipality has little control over business’ decisions to settle down in the region of 
Roermond. Thissen stressed not only researching the role of the municipality within the 
Deltaplan, but to research the role of all participants. The motion was accepted within the city 
council.  
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Discussion on research effectiveness 
A specific municipal commission was appointed to do the research. It consisted of three 
members of the city council, an official secretary and an official municipal assistance. The 
commission asked the political factions to state possible research subjects. Mainly the 
factions wanted clear information about finances, the role of the project management and an 
explanation on why and how people were entering and leaving the municipal benefit files.  
In November about 90% of the questions were answered by the commission with the help of 
progress reports from the Deltaplan. The remaining 10% of the questions were roughly 
formulated as: what is the influence of external factors on the reduction in files?   Also: How 
did the different partners cooperate? The commission decided to research the second 
question themselves. The first question was being investigated by an external office and was 
divided into three parts: ‘the extent the targets are reached, the extent of external factors 
influence and the signalized obstacles’. The external agency started its research in mid-
March 2001.  
In the meeting of the city council in November 2000, the research proposal of the 
commission was discussed. The spokesman of the VVD explicitly mentioned that the motion 
was not made with the intention to depreciate the Deltaplan or the responsible alderman or 
his fraction GroenLinks. Research was needed in order to improve the continuation of the 
Deltaplan. GroenLinks agreed with the notion that the research was not to be a political 
issue.  
The board, represented by Thissen, reacted with some doubts on the ability of the 
commission to do research in such a short time within the reach of the assignment, 
considering that the steering group had already initiated evaluative research. The board 
stressed the risk in damaging the positive image the Deltaplan had in the eyes of the 
province and the ministry for SoZaWe. The commission answered that it could finish its 
research in time and should be allowed to research on efficacy as well. The commission 
reacted that the aim of the research was not about taking risks or politicization, but about the 
contribution to a succession of the Deltaplan. The commission stressed its independence. 
All political factions agreed that the Deltaplan would have a successor, though the research 
would show how the Deltaplan would be continued.  
At the meeting of the city council on 26 April 2001 the board asked the council to proceed 
with the Deltaplan, even though the commission had not finished its research. The city 
council agreed to postpone the proposal to the meeting in May. In the meantime the 
Committee WWIECO noticed the conceptual end report Deltaplan Work made by the 
steering group and the report about the continuation of the Deltaplan made by research 
agency Stimulansz. On May 23rd 2001 the city council decided to postpone the discussion on 
the commission’s report of effectiveness and the proposal of the continuation of the 
Deltaplan once again, because of other priorities in that meeting. The city council also 
decided to discuss the recommendations of the IVA-report in the next meeting.  
On June 21st the city council discussed evaluations of the Deltaplan made by the commission 
on effectiveness and the external agency IVA, and also the plan’s continuation. 
 
Evaluation Deltaplan 
The VVD-faction mentioned that although they acknowledged the experimental and 
experiential character of the Deltaplan, the report strengthened their opinion of establishing 
clear evaluation criteria beforehand. The VVD concluded from the report that most of the 
results were not consequences of the Deltaplan, but come from other, inevitable activities. 
The only measurable result of the implementation is that 120 unemployed found a job after 
support from the Deltaplan, concluded the VVD. The D.R. asked the commission if this was 
correct. The commission denied that economic prosperity was the only cause of the 
reduction in employment, though it was not able to concretize the impact of the Deltaplan. 
The lesson is to formulate clear targets and concrete, measurable starting points. 
D.R asked if the project manager had lived up to expectations and requirements. The 
chairman of the commission answered that the main problem within the Deltaplan was 
project organisation. The project leader had no hierarchical position and therefore could not 
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manage, but merely coordinate. Furthermore the chairman thought the responsible alderman 
did not have the position to influence developments within non-municipal organizations or the 
tuning of ICT-systems. D.R. concluded that the cooperative partners had to have a one-to-
one relation in which decisions could be made directly on behalf of the organisation they 
represented.  
Fraction Van der Graaf required more insight into the reduction part within the ethnic 
minorities of Roermond. The commission answered it was not able to specify the 
unemployment reduction in specific target groups such as ethnic minorities, because the 
data files did not give this information.  
In the end of this discussion the city council agreed with the findings and conclusions of the 
commission on the effectiveness of the Deltaplan Work. 
 
Continuation Deltaplan 
The second agenda item in this city council meeting was the proposal of the continuation of 
the Deltaplan Work. The issue was about the work methods to be followed and the 
foundation of an Activity gathering building in which one centre for Work and Income would 
be realized (CWI). In this building participating partners in the area of work and income would 
work together on the development of a service chain concept in which all unemployed in the 
region of Roermond would be enclosed according to the ‘sluitende aanpak’. 
All factions declared to be content with the realization of the target on reducing 
unemployment and the realization of the reduction of long term unemployment in particular. 
There were some considerations based on the research made by the research agency 
Stimulanz.  
According to GroenLinks the right conditions were created to release long term unemployed 
from social benefits schemes, but the actual participation of allochtonous and young people 
in the labour market should have been higher. GroenLinks, as well as fraction De Graaf and 
PvdA, wanted to know what Thissen had in mind for these target groups. VVD and CDA 
made the same kind of remarks on target groups and stressed the importance of measurable 
targets. GroenLinks supported the idea to formulate quantitative and measurable targets 
beforehand. 
Thissen stressed once again that the Deltaplan was more than 120 placements. To reach 
this result, a number of people had been supported within learn-work trajectories. 
Concerning unemployment within ethnic minority groups, Thissen mentioned that only the 
reduction in unemployment for allochtonous people over 40 years stayed lower. Concerning 
youngsters Thissen admitted that the Deltaplan had not led enough youngsters into work and 
that a more strategic approach was needed. Educational organizations such as ROC-Gilde 
should be included in the Activity gathering building, as well as the UVI’s and a day care 
organisation. A representative of the employer’s side had already expressed its intention to 
participate in projects for under-educated youngsters  
Faction Boots required more attention for neighbourhood oriented approaches. Thissen 
explained that the cooperation with REO on economic strengthening had worked well, 
though concrete results would only be seen in the long term. Thissen stated the importance 
of involving neighbouring municipalities in the extension of business sites and attracting new 
businesses in the region. In regard to the disadvantaged neighbourhoods, Thissen 
mentioned that projects for new housing were in preparation. The municipality does not have 
a lot of influence on the realization of new shop centres, even in cooperation with building 
corporations. The municipality can only try to facilitate investors. Thissen promised the city 
council to work out the intentions for strengthening the economic structure and improving 
neighbourhoods in more concrete and measurable plans.  
Another question asked by faction Boots, was what recommendations Thissen had from his 
visit to Wisconsin on work methods for client-oriented approaches in work and income. 
GroenLinks recommended implementing the new Deltaplan in one coordination point within 
the existent municipal organisation. 
Regarding the future of the Deltaplan work methods, Thissen expressed his wish to end 
thinking in institutions and to start thinking in terms of client oriented approaches. Thissen 
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recommended implementing the Wisconsin idea of one client counter for labour related 
issues and fine-tuning the administrative processes of the involved organizations. He said 
that the municipality would appoint an account manager who would coordinate municipal 
communication within the CWI.  
GroenLinks also asked how sustainable the learn-work trajectories were and how to define 
sustainability in measurable targets. Thissen answered that the city council had to take in 
concern the economic decline. He expected the number of people dependent on the national 
assistance benefit to increase in the future and that this possibility could affect the 
sustainability of the Deltaplan.  
The city council decided to continue with the Deltaplan and maintain the name ‘Deltaplan’ for 
further implementation of work methods. With the approval of a VVD motion, the city council 
asked the board to concretize the recommendations from the IVA-report in its autumn-
meetings.  
 
Characteristics of the initiative 
The DWR has a clear European link. The initiative was developed within the context of the so 
called Confidence pact Limburg, a result from the European pact Santer that called for a 
bottom-up approach to develop national, regional and local proposals to solve problems with  
employment and in labour markets. 
According to the political leader the analogue between the Confidence Pact and the DWR in 
the constellation of actors involved was coincidence and based on the way labour market 
related organisations in the province Limburg were already successfully organising 
themselves in older networks. Nevertheless the DWR initiative was a pilot in both the 
provincial Confidence Pact as well in the Dutch national employment plan based on the 
treaty of Amsterdam. 
 
For the social inclusion initiative the most important aspects in the power relation between 
local and central government are the national legislation and funding concerning 
unemployment persons. There is a whole forest of national rules around unemployment in 
the Netherlands. What was also nationally dictated was the way the employment offices and 
the various organisations that distribute unemployment and labour handicapped allowances 
and other social benefits had to be regionally organised. During the case this organisation 
underwent some major changes. In the so-called SUWI there was a national restructuring on 
social security.  
The DWR worked with policy concepts that were introduced on the national level in an 
innovative way. Very important was the so-called ‘inclusive approach’ (sluitende aanpak), a 
working method to secure the return of unemployed to an active job life. Depending on it’s 
possibilities to the labour market, the unemployed will get a test and orientation period, 
training, assessments, education, job coaches and learn/work trajectory. Initially the whole 
DWR was meant by its founders to be an example for the national policy on the ‘Sluitende 
aanpak’ and the ‘cooperation of various organisations involved in the employment sector and 
social benefits’. The ministry refused to directly co-finance the DWR or allow to work  
with unconventional methods and rules. 
 
The horizontal local power relation can be described as a collective-form. During the case-
study period in Roermond there was a monistic system. Political leadership in the social 
inclusion case is personified by the Alderman Thissen responsible for the portfolio ‘work and 
income’.  
The BMA and the project management regularly reported back to the council commission 
responsible for ‘work and income’ about the progress of the implementation of the DWR. For 
the city council the establishment of budgets was the yearly moment to discuss the 
implementation of the DWR. The budget for the DWR was partly a restructuring of existing 
budgets. At the end of the DWR there was serious dispute on the effectiveness and 
efficiency of the DWR.  Particular the conservative liberals (VVD) doubted that the successes 
of the DWR were really due to the DWR and not other factors like the economy. According to 
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several respondents this was a power game between the political leader and part of the 
council about how to research this and who was getting the credits for the DWR. 
 
In general the Dutch society has the reputation as a consensus society were corporatism and 
the tripartite way play an important role in socio-economic issues. This meant that in the 
governing bodies of agencies that play a role in allowances and benefits distribution as well 
as in job search government, labour unions and business are represented.   
The ‘sluitende aanpak’ policy lead to commercialisation of the job reintegration market. 
Former government agency found themselves in a new role as organisations that had to 
compete over funds to reintegrate individual clients. These aspects are also relevant in the 
local state-society relationship. 
 
Policy challenges  
 
The substance of the DWR initiative is a redistributive policy. The municipality created funds 
in anticipation of future municipal savings on social benefits. Because Dutch municipalities 
have to contribute to the social benefits of long term unemployed, the municipality would 
save money as these people find jobs through the DWR. Besides these savings activities 
were paid through European and provincial subsidies and regular subsidies for job 
reintegration. The policy can also be looked upon as redistributive in a complete different 
way. Helping people to a paid job was also considered in the DWR as giving people the 
possibility to take more actively part in society; a true social inclusion goal. 
 
The procedural challenge of the project was to coordinate the procedures of all resource-
controlling actors that have organisational goals concerning unemployed people or job 
vacancies. It concerns activities in the field of unemployment benefits, labour handicap 
benefits, social benefits, employment–finding and job recruitment.  Before the start of the 
DWR many procedures and benefit schemes were poorly coordinated.  
  
On the institutional level the initiative was only open to the founding organisations and the 
organisations these founders asked to join the initiative. A new institutional arrangement was 
created in the Platform Deltaplan (or steering group) including several project groups were 
both on a strategic, decision making level as well as on an operational, practical level the 
activities were coordinated. A second new arrangement was a separate project-organisation 
for the DWR, placed outside the municipal organisation. This project-organisations was 
headed by an interim-project manager appointed for two years and supported by civil 
servants that were temporally released from their duties in the municipal staff. 
 

3.2.2 Institutional development; rules 
 
Arenas 
 
In this social inclusion case we distinguish eight participation arenas that stretch out over the 
three policy phases; policy development, decision making and implementation. The policy 
development phase compromised two stages: a first informal initiative arena that led to the 
founding of a working group to design the Delta Plan Work. This first arena we refer to as the 
initiative arena. This arena led to the establishment of a working group of stakeholders that 
wanted to take up the initiative to work on a plan to combat unemployment in Roermond. The 
second arena we refer to as the plan preparation phase. This second arena in the policy 
development phase resulted in a concrete proposal to the municipal council for a DWR in the 
city of Roermond.  
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The third participation arena is municipal political decision arena which represents the 
decision-making phase. In the implementation phase we distinguish three separate 
participation arenas; a political, a strategic stakeholder and an operational stakeholder arena.  
 
Participation arenas 
 output 
Initiative  establishment of a 

working group 
Plan preparation council proposal 
Policy decision council decision 
Implementation           Political monitoring evaluation 

Program group strategic decisions 
Working group operational decisions 

 
Initiative arena 
 
Position rules 
The main positions in the arenas were those of the stakeholders in the labour market policy. 
We can distinguish three types of positions, given respectively by labour law, by general 
administrative competences and by the Dutch socio-economic tripartite model. Two main 
positions are given by labour law: 
- The employment office (district South-East of the Netherlands) is responsible for solving 

barriers in the labour market; their core competence is mediating jobseekers, 
reintegrating unemployed and less valid workers and fulfilling vacancies.  

- The GAK (Joint administration office) is a public agency that implements  social security 
benefit schemes. 

All layers of government in the Netherlands have some form of responsibility for socio-
economic policy, and therefore take an interest in labour market policy. 

- The ministry of Social affairs and Employment has an overall responsibility for the 
labour market and socio-economic policy. Their role is particular that of funder of 
regional labour market policy programmes. Through there national regulation they set 
the conditions for the labour market and all unemployment and social benefit 
regulations. 

- The province takes responsibilities for the regional labour markets. The municipalities 
have a general task to take care of their citizens. This includes groups that are 
unemployed, labour handicapped and people living from social benefits 

Main representatives of the municipality of Roermond were the alderman responsible for the 
policy fields work and income, the alderman of economic affairs and city development and 
senior civil servants from the department of Work and income. The city council, the mayor, 
the board of aldermen and civil servants from other departments played a limited role in this 
arena. 
In the Dutch socio-economic tri-party model many issues are a topic for discussion, 
negotiations and joint implementation between labour unions, employers and government. In 
this regional representatives of the labour unions and employers took arenas main positions. 
Main representative from the labour union side was the FNV, district South-East of the 
Netherlands.  FNV is the largest Dutch association of unionized employees. Their regional 
office is involved in negotiations on strategic issues, lobbying  and joint implementation.  The 
employers fall apart in two different groups. LOZO, which stands for Limburg Organisation for 
autonomous entrepreneurs, is the organisation  for small and medium sized business. It’s the 
regional branch of MKB-Netherlands (agent for small and medium sized business). LWV, 
which stands for the employers association of Limburg (LWV). 
 
Boundary rules 
This first arena was open to all stakeholders in the regional labour market invited by the 
initiators. Some respondents look upon the initiative as a political initiative within the 
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municipality of Roermond. In the political coalition action program of the college of Alderman 
of Roermond the problem of the high unemployment rate was a top priority. The Alderman of 
Work and Income took the initiative to contact several regional stakeholders from his own 
informal network (FNV, RBA). This informal group of initiators decided to link the problematic 
of Roermond with the Santer pact, because they saw funding possibilities there. The pact 
Santer offered a framework24for tackling unemployment problems in the province of Limburg. 
In 1997 the Confidence pact Limburg is founded to achieve regional cohesion in the province 
of Limburg and direction in labor market policies. An initiative group Employment is founded 
to fill in the pact (with representatives of the province, the Employment office Limburg, 
municipal Maastricht, municipal Roermond and social partners as Lozo, LWV and FNV).  
The formation of the Confidence pact Limburg looks like a regional copy of the partners 
involved in Pact Santer, though according to political leader Thissen it is a coincidence and a 
pragmatic way of selection25, namely selection through answering the question to what extent 
and on what way partners can contribute to the expressed objective of matching (long term) 
unemployed to unoccupied vacancies. One of the proposed projects in the framework of the 
provincial initiative group is the Deltaplan Work of the municipal Roermond.  
 
Scope rules 
The output of this participation arena had to land at two places. In the first place the initiative 
can be seen as a concrete consequence of the political initiative in the municipality of 
Roermond itself. The scope here was a municipal a broad outline for a municipal policy 
program in collaboration with regional stakeholders. Because commitment, co-
implementation and funding of these regional stakeholders were needed the second output 
of this arena was to place the Roermond initiative within the broader provincial initiative, as 
one of the projects in the framework of the provincial initiative Confidence pact Limburg. The 
scope here was the commitment of several regional stakeholders to work together on the 
development of an unemployment project in Roermond. 
 
Aggregation rules 
The confidence pact has defined itself as a process in which partners join on their own free 
will and own motivations, joining is not about politically recognized competences and 
positions. Once actors are in, they are expected to actively participate on agenda items by 
ways of funding and triggering projects by turn.  
The confidence pact had a strategic role; establishing the broad outlines of an employment 
market policy and initiating strategic discussions. A bottom-up approach is the basic idea for 
further input of partners. The partners have to concretize their own targets. By nominating 
partners as the ‘problem owner’ a system in which people take responsibilities, with 
maintenance of their autonomy and identity, has been created.  
 
Pay-off rules 
The costs in the initiative phase were mainly costs for coordination and labour marker 
analyses. Several organisation put in manpower in analysis of the problems on the demand 
and supply side of the labour market in this initiative phase (particular the employment office 
the municipality of Roermond, GAK and the province). 
The province financed the yearly monitor of the research institute ETIL on the labour market 
in the province of Limburg and the development of project proposals on neighbourhood 
economics  by the project the provincial support club Employment (PSW) and the Limburg 
Service Institute Employment (LSW). 
 
Plan preparation arena 
 

                                                 
24 All partners in question were brought together, like social partners, agencies for social benefits, education, 
welfare work and municipals. 
25 Pactnieuws. Een van de peetvaders van het VWL: Tof Thissen, uitgave juni 2002, jaargang 5, nr. 13 
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The actual plan preparation started in May 1998 with a brainstorm session on the possible 
solutions for the problems around vacancies that are hard to fulfil. The LSW/PSW agrees to 
make a concept proposal for the Deltaplan Work on basis of the then formulated principles 
and the results of the research made by ETIL. This assignment to the LSW/PSW to design 
the project plan Deltaplan was formally given by the board of mayor and aldermen. 
 
Position rules 
The positions in this arena are largely the same as in the initiative arena. In the preparation 
of the actual plan two professional organisations (LSW and PSW)  played a role. The 
Limburg Service Institute Employment (LSW) is a service centre that consists of professional 
advisors on juridical issues, personnel and organizational issues, subsidies, environment and 
retail research. In the preparation also the educational sector is added, represented by Gilde 
education.  Gilde Education is a merge between seven education institutes in the middle and 
north of Limburg; together they have joined their educations and didactic qualities in a 
Regional Education Centre (ROC). 
The position of the national government, represented by the ministry of Social Affairs and 
employment changed in this arenas from a player that sets the general conditions for the 
labour market to an actor that sets specific conditions for the funding of parts of the project 
and limitations for changes of work procedures, activities. etc.  
 
Boundary rules 
The boundary rules for who are in the preparation of the actual Delta Plan Work are based 
on the DWR as project within the Confidence Pact Limburg. Many of the representatives in 
DWR are also representatives in the confidence pact 26The preparation arena of the DWR 
looks like an organizational copy of the confidence pact with the exception of the involvement 
of the ROC (education institute).  
Part of the boundary rules is also based on the conditions to get specific unemployment 
project funding, particular European Social Funds, that ask for the involvement of employers 
and employment organisations. 
 
Scope rules 
The output of this arena is an agreement of all stakeholders to contribute to the Deltaplan 
work. For the most important stakeholder, the municipality of Roermond, the output is a 
concrete proposal for a Deltaplan Work, including financing were the city council had to 
decide on. 
 
Aggregation rules 
Decisions could only be reached by some kind of self-binding of the involved public and 
private actors and bargaining between the stakeholders. This is tried with meetings and joint 
design of the Deltaplan. Although a binding decision on the content of the DWR has to be 
made by the city council, it is clear there has to be support from social partners and the 
employment office when reduction of unemployment is at stake. The UVI’s are needed to 
help to reduce the income of people from the WW-benefit into the municipal ABW-benefit. 
Partners are independent (i.e. able to withdraw and to hold back needed resources or free to 
argue publicly) and at the same time dependent on each other (or on some of the other) to 
realize their own objectives or to satisfy preferences. For example the LWV does not really 
needs all the unemployed and unqualified people, though it wants support from government 
for labor market issues in the technical sector. 
 
Pay off rules 

                                                 
26 For instance the employment office is represented by Hans Droppert twice, Lozo is represented by Oscar Matti 
twice, FNV by P. Gobbels twice, SFB by W. Caris twice, LWV by Leo Zeegers twice and municipal Roermond 
by Tof Thissen twice. 
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The costs in the preparation arena were costs for coordination, for labour marker analyses 
and the costs of actually writing the plan. Several organisation put in manpower in analysis of 
the problems and not the demand and supply side of the labour market in this initiative phase 
(particular the employment office the municipality of Roermond, GAK and the province). 
Very concrete costs were in these phase the research done by ETIL on the regional 
economic structure and the characteristics of supply and demand for labour. The research 
assignment is given by the sector ‘Economics and city development’ of the municipal 
Roermond. The results of this assignment are involved in the concept design of Deltaplan. In 
the actual writing of the plan the preparation group was assisted by the LSW and the PSW.  
 
Decision making arena 
 
Position rules 
The main positions in the decision making arena are the municipal council and it councillors, 
the council committees, the political parties, the board of alderman and the mayor and 
individual alderman. 
The most important task of the city council is to design policies and determine the budgets. 
The city council sets the main political lines for the mayor and the board of aldermen. The 
city council is advised by specialized council committees for particular policy fields. The main 
committee in this arena is the committee for work and income (WWIECO).  
The board of mayor and aldermen is charged with the daily management. They prepare the 
political issues and proposals to be discussed by the city council and implement the council 
decisions. The mayor is the chairman of the meetings of the city council and leads the 
council meetings. All councilors are member of a political party. Political parties formed a 
majority coalition for a four year government period. 
 
Boundary rules 
The members of the city council are chosen by the inhabitants for four years. The number of 
inhabitants of the municipal is determinative for the number of councillors. Roermond counts 
about 46.000 inhabitants and therefore 29 councillors. The mayor is appointed by the Crown 
and the aldermen are chosen from the city council. The election of the broad of Alderman is 
based on the political coalition formed by the parties that agreed on a coalition for the four 
year government period. The committees are installed by the city council and will have 
representative council members from all political parties..  
 
Information rules 
Every month the city council has a public meeting. The agenda of the meeting is publicized 
on the municipal information page of the local newspaper, at the website and at the cable 
news. The board of alderman can be asked by the council to inform and justify the way 
decisions and policies are implemented. Every week the board has a non-public meeting. 
 
Scope rules 
The output of the WWCIEO committee meetings was a positive advice for the city council. 
The output of the council meeting was a decision to approve the DWR and allocate the 
necessary funds. 
 
Aggregation rules 
Council decisions are taken on the bases of a majority rule. When the city council does not 
agree with decisions of the board, the city council can not overrule these decisions. Though 
they can insist on taking another decision, or, in the end ‘fire’ one or more aldermen.  
Part of the DWR needed explicit approval for co-financing by the Minster of Social Affairs and 
Employment 
 
Pay-off rules 
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Less people unemployed means less budget for unemployment money, particular relevant 
for the Uvi’s and resources that arise out of the social benefits then to be saved by the 
municipality. 
 

3.2.3 Actual Behaviour of actors 
 
In the extensive case process description much has already been said about the actual 
behaviour of the actors in terms of their strategies, positions, and attitudes towards the DWR. 
The process description also gives a lot of information about the patterns of interaction, each 
actor influence, their resources and their problem identification. 
Here we will summarise for the main actors their strategies, positions, and attitudes towards 
the DWR. And we will discuss their influence  
Finally we will discuss the co-operation and some of the main conflicts in the patterns of 
interaction between these actors. We distinguish between the following categories of actors: 
- the municipality of Roermond; 
- the project organisation of the DWR; 
- other government organisations, national and provincial government and the surrounding 

municipalities; 
- resource controlling organisations in the field of unemployment (employment office, GAK, 

reintegration firms,  etc) 
- stakeholders, employers organisations (LOZO,  LWV) and employees organisations  

(FNV). 
The key actor in this case is the municipality of Roermond.  In general municipalities have a 
responsibility in unemployment problem. Many social problems in the municipality (housing, 
deprived neighbourhoods, education. etc.) are in one way or another related to 
unemployment. Further the municipal takes care for income policy, social benefits under the 
National assistance act (ABW) and sanction policy on people who do not comply with the 
obligations under ABW-policy. But many of the other resources to solve unemployment 
problems, either in terms of implementing unemployment rules or finances, were in control of 
other organisations  
From mid-nineties the municipal position changed when re-integration activities were placed 
under municipal responsibility as well as the tendering policy, the work experience positions 
(the so-called Melkert-or I/D jobs) and the education and activation budgets in the framework 
of WIW (Act for calling in unemployed).  
With the disappearance of the Employment Office and the social and economic pressure on 
municipals to tender re-integration trajects on a responsible way, the municipals had tot take 
the obligation to function as a regional partner for commercial parties. Next to this municipals 
feel political and moral pressure to deliver efficient and effectively results on short term; 
tendering has to be without mandating ‘old’ partners on non-economic grounds27. Therefore it 
seems reasonable to call in assistance, experience and knowledge from the networks like 
the Confidence Pact Limburg and to invest in networks like the DWR. DWR also can help the 
municipal to be more transparent for branches of industry, re-integration agencies, 
educational institutions, etc. DWR was a way to evolve the municipal of Roermond into a 
credible partner in the labour market.  
 
Another key actor in the implementation of the DWR was the DWR project organisation. The 
project management took care of the daily management of the project and was authorised 
and responsible for the adequate functioning of the project organisation and the co-ordination 
and tuning between action plans and the management of the realisation of these plans. The 
project organisations did not have any formal authority, but had to have the charisma to co-
ordinate, motivate and change stuck and narrow opinions.28 The consensus between the 
                                                 
27 Bochove et al, De klop op de deur, 2001 
28 IVA Tilburg. De effecten van Deltaplan Werk nader beschouwd, 2001 
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different partners and the conviction of the importance to contribute were it’s most important 
resources. 
There has been chosen for a temporarily project organisation with a clear beginning and end. 
The project organisation has been detached of the primary processes and organisations in 
the field of unemployment on purpose: the focus had to be on the objectives, not on other 
interests. Another reason was according to one of the respondents that Thissen knew the 
bureaucracy within municipal structure could be an obstacle in reaching results and by 
placing the project outside the municipal he wanted to avoid possible obstacles as much as 
possible. Central person in the project organisation was the project leader. Thissen thought29 
it is good to make a start with a project leader with a fresh sight, external sight, someone who 
has not been blocked by (too much) knowledge of formal procedures within the different 
partners  
 
Also the two other government layers are involved in the DWR case. Because of their 
legislated responsibility for labour market policy and education and because of its  specific 
instruments the province of Limburg joins the DWR initiative. The province wants to 
contribute in solving the threatening shortage of potential employees and reduce the number 
of (long term) unemployed. Specific instruments of the province are the network function 
within the Confidence Pact Limburg, the initiation of (labour market) projects and the co-
financing in national and European education.  
National government did not play a big role in the DWR case, but according to many 
respondents if they had been involved more the DWR case would have been more 
successful. The director of Labour market of the ministry of Social Affairs refused to give an 
additional financial contribution to the DWR. The savings on unemployment benefits 
(inverdieneffecten) were already booked on macro level to cover up the costs of existent and 
new labour market instruments. Municipal Roermond can use these instruments; the extra 
effects on micro-level can not be taken into account. Also because creating new additional 
budgets for specific municipals could generate a precedent, including practical 
disadvantages of guarantees for legitimacy and efficacy.  Further, although Roermond does 
have the same problems on structural unemployment, disadvantaged neighbourhoods, 
homeless people, crimes, problem youngsters and violence as the larger cities in the 
Netherlands, national government excluded Roermond from this groups of municipalities and 
the instruments of the GSB (large cities policy). 
 
Two types of resources were crucial to implement the DWR. In the first place there were the 
rules and procedures around unemployment that had to be used to get unemployed back at 
the labour market. Secondly there were the financial means and related instruments, like re-
integration trajects. And thirdly a particular important resource were the job vacancies 
necessary for the implementation of the DWR 
Important actor during a large part of the case period was the employment office (region 
south-east of the Netherlands). Till 2000 employment offices were responsible for solving 
barriers in the labour market; their core competence is mediating jobseekers, reintegrating 
unemployed and labour handicapped and fulfilling vacancies. The budget exists of a basic 
budget for general activities and an achievement budget for services directed on the 
jobseekers which are hard to place within a job and on vacancies which are hard to fulfil. 
According to the former employee of the employment office, it had a proven expertise, was 
well-known with employers and had a large share in the employment market in the province 
of Limburg. Till 2000 the employment office had a double task: on one side director of 
reintegration services and on the other side executor of re-integration services: as a 
consequence the employment office merely purchased re-integration services from itself. 
From mid nineties the strategic position of the Employment Office changed, the re-integration 
activities have been displaced to the municipals and social security agencies (UVI’s). After 
                                                 
29 Meeting steering group, June 7, 1999 
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2000 the Employment office has been divided in an agency for re-integration activities (Kliq) 
and an employment bureau. A lot of parties on this commercial re-integration market are 
related with large temporary employment agencies like Randstad and Start. The employment 
bureaus are the mediators within the labour market. As from January 2002 the public tasks of 
the employment bureau are organized within CWI. CWI’s are public agencies which are 
managed by the National institute for work and income (Lisv), in which the social partners 
and municipals are represented.  
The GAK was a public agency taking care of social security: social benefits in the framework 
of employability act (WW) and social benefits in the framework of incapacity for work (WAO, 
WAZ, Wajong). This legislated task also involved the judgment if one has a right on the 
social security benefit, the hand out of the benefit and since 2002 the levy and collection of 
(employers) contribution. The GAK had to reduce within the volume of social benefits as far 
as possible by looking at the possibilities for a person to return into work and by offering 
individual assistance. GAK is also responsible for determination and cashing of contributions 
to different employees’ insurances and contributions to the reduction of people under the Act 
for disability pensions (WAO). GAK has to advise employers about how to reduce people 
getting into the WAO, about getting (job) disabled persons to work and about several 
subsidies for stimulating this approach. 
In January 2002 the GAK has been fused with four colleague-agencies (Cadans, UWV 
Bouwnijverheid, UWV GUO and UWV USZO) and the former principal Lisv (national institute 
for social security) into the new implementation institute employees’ insurances (UWV). 
These new Uvi’s will mutually compete for assignments; to stimulate this competition the 
entry rules of UVI’s will be lowered. The minister of SoZaWe will determine the amount of 
money available for re-integration; if the UVI can re-integrate people for a lower price, the 
yielded profit has become the Uvi’s.  
The goal of the employers organisations is to get qualified personnel to fulfil their vacancies. 
The employers are represented by two organisations LOZO and LWV. Lozo is the strongest 
regional interest party within MKB-Netherlands (agent for small and medium sized business). 
LWV is the employers association of Limburg (LWV) Lozo means Limburg. Both 
organisations are an interest group with members with little control over their members. They 
cannot for instance force their members to create vacancies for certain groups within the 
DWR.  
 
Co-operation and conflict 
There was a long history of co-operation in employment issues between the stakeholders in 
the region. This co-operation in for instance the Regional Board Employment (RBA) was 
seen as sucesful in Mid-Limburg. According to the respondents the partners within the 
Regional Board Employment (RBA) immediately wanted to go on with their co-operation and 
networks when they knew the RBA would not exist very long anymore. Co-operation was 
based on exchange of the resources in terms of rules and procedures around 
unemployment, financial means and related instruments and vacant jobs. Around all these 
resources conflicts arose about the use of the resources and strategies how to use these 
resources. 
Organisations have their own goals beside the DWR project. For instance although there is a 
political emphasis on DWR, the employment office did not get any additional means for staff 
to tender extra re-integration trajects next to the regular activities. And, the employment 
office gets rewarded on regular activities and not on their input for DWR, so DWR easily 
could be a burden for the employment office. 
Conflicts could also arise around the use of rules. For the DWR project organisation and the 
employment office it was important that people who refused to accept a certain job could 
potentially be punished or eventually use their social benefits. This resource was hold by the 
municipality. Although the municipal has adapted the enactment ‘Penalties and measures of 
the ABW’ and therefore the possibilities to sanction people with ABW-benefit when they 
make too little effort to get to work, it still remains the overall legislation of the ABW works 
with the ‘right on benefit’ above ‘the obligation to work’. As a consequence people who really 
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try to avoid working, do have a lot of possibilities to do so; the problem of hard 
unemployment is left behind with the consulents and not with the unemployed one. 
At first site one would expect a similar interest between the DWR project and the interest of 
employers who had to fulfil their vacancies. Problem was the mismatch between the wishes 
of the employers, qualified labour force and the type of unemployed persons the DWR had to 
offer.  According to a respondent, employers are a little bit suspicious about the Deltaplan 
and other joint labour market initiatives. Often the unemployed people do not have the right 
motivation and flexibility in really getting a job and municipals often have a short-term view in 
reducing unemployment. Employers are not willing to offer low-educated employees a 
contract inclusive education and coaching.  
According to respondents employers are very reluctant to spend attention, time and money 
to the such-and-such employment project of the government. Employers think the municipal 
flexibility is not always high, the municipal organisation is channel-sighted, focused on the 
short term and a lot of enthusiastic ideas often turn out to be impractical initiatives. From the 
start the LWV did not think the file of unemployed people would yield; the unemployed 
people often have not the required qualifications and motivations. Hard agreements with 
UVI’s and municipals about delivering a certain number and type of employee are hard to 
make.  
On the other hand even if the members of LWV could not profit often in a direct way of the 
Deltaplan, they need government for other developments in the labour market for instance to 
enhance the interests for technical occupations among youth. The power of the Deltaplan, 
despite positive reduction in unemployment, is according to mr. Zeegers of the LWV the start 
and continuation of networks and the willingness to hear different stand of views on 
employment. 
The political leader Thissen expressed that he did not think the LWV would really generate 
employment; the LWV was more regarded as an ambassador. In a new project Thissen 
would involve partners with core competence: in his eyes these are the personnel officers of 
large firms. 
 
Many interviewed participants acknowledge that the organisation structure, the authorities 
and competence of partners were not transparent, or transparent enough. 
Decisions could only be reached by some kind of self-binding of public and private actors 
and bargaining or public deliberation. This is tried with these meetings and common design 
of the Deltaplan. Although the binding decisions are made by the city council, it seems clear 
there has to be support from social partners and the employment office when reduction of 
unemployment is at stake. The UVI’s are needed to help to reduce the income of people from 
the WW-benefit into the municipal ABW-benefit. Partners seem to be independent (i.e. able 
to withdraw and to hold back needed resources or free to argue publicly) and at the same 
time dependent on each other (or on some of the other) to realize their own objectives or to 
satisfy preferences. For example the LWV does not really needs all the unemployed and 
unqualified people, though it wants support from government for labour market issues in the 
technical sector. 
According to the project manager especially the authorities of the project management are 
unclear. He thinks the essential conditions for the success of Deltaplan is the will of 
cooperating partners to pull the project together. Roles, responsibilities and authorities 
became rather complicated when in mid-2000 the department Zorg en Activering was 
founded; this department was positioned on the sideline of the DWR-project which project 
organisation was positioned outside the municipal. Though the department was insufficient 
accommodated to direct the project DWR when necessary, the department was made 
responsible for the policy and reintegration results.  
The implementation showed that there was not a clear contract with the different 
implementing resource holding organisations about the achievements to be delivered and 
their input. It was not clear who could be held accountable on what and out of which 
authority. The cooperation was already subject to alteration because of the intentional 
character of the cooperation and the lack of a covenant or other contracts. 
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3.2.4 Leadership and community involvement 
 
The leadership style of alderman Thissen can be characterised as as a consensual 
facilitating visionary political leader. In the policy development and policy decision making 
phase the political leader was a visionary who succeeded to forge a broad coalition of 
organisations in the field of employment. His leadership was based on persuasion and a 
strong personal network with many actors in this policy field. Within the BMA he was able to 
forge a powerful and effective coalition with the alderman of economic affairs from the 
opposite political party.  
In the policy implementation phase it was much more difficult for the political leader to 
effectively coordinate the implementation. The resource controlling actors participated in the 
DWR on basis of their voluntary contribution. This contribution was often not clearly defined 
and the actors were relatively independent. Partners had to be persuaded to contribute. 
Further these partners consisted of corporate actors with limited control over their members. 
But during implementation Thissen was still able to bring different sides together. For 
instance by personally intervening in small conflicts between the DWR project organisation 
and the municipal staff. According to some of the respondents it was clear at the end of the 
DWR that Thissen would leave Roermond and therefore his devotion to the DWR seemed to 
decline.  
 
The leadership style of alderman Thissen has been measured using the standardised 
questionnaire (see deliverable 9). Because of a low number of respondents for the different 
cases and the involvement of Thissen in all phases of the cases, we have only present one 
table with results using data from all cases. The results of the questions on leadership style 
are presented in table 3.5. 
 
Table 3.5: The leadership style of Thissen for all cases (mean on a 1-5 scale with 3 as mid 
value; absolute numbers in other cells) 
 
 Mean Not 

at all 
   Very 

much 
Operate on the basis of a clear personal vision about the 
future of the city. 4.6   1 2 6 

Operate on the basis of a vision about the future of the 
city that has been developed in close consultations with 
various segments of the local community. 

3.6  1 3 4 1 

Manage the implementation of local policies by the local 
administrative apparatus. 3.1  2 4 1 1 

Spend (his/her/their) time in going out to mobilise 
community support and local resources to implement local 
policies 

3.8  1 1 6 1 

Heed the will of the majority of the local citizens without 
compromise. 3.0  2 4  1 

Strive for broad-based consensus. 3.6  2 1 3 2 
Act as a representative of his party or the segment of the 
local community that elected him (her). 3.5  2 2 2 3 

Represent the city as a whole. 4.1  1  4 3 
Take care that local decision-making was transparent and 
that those responsible for decisions can be held to 
account. 

4.4 
 

1 3 2 1 

Make sure that the local community could have a direct 
say over major local policies. 3.0  3 3 1 1 

 
The leadership style of Thissen scores especially high on personal vision (4.4), representing 
the entire city (4.1) his attempts to create accountability (4.4). input, transparency and output 
legitimacy are very high. 
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Looking at community involvement in the policy development stage, merely resource 
controlling actors played a role. Many of these organisations were regionally organised like 
the labour union and the networks for business. Their representation depended much on the 
individual efforts of the representatives. The minutes of the meeting of the platform show that 
some of the nongovernmental organisations only attended the meetings sporadically.  
The affected persons, the unemployed, were not really involved, although the labour union 
was more or less seen as their representative. Only at the end citizens played a limited role 
in public hearings. 
 
Apart from participation organised within the framework of the DWR policy initiative there 
were also existing institutions for citizen participation. Already in 1994 Roermond made a 
start with neighbourhood management in the framework of the project ‘Wijk aan zet’. In three 
districts a lot of social organisations work together for improving the life environment; the 
police, the municipal, building co-operation, welfare work, resident organisations. During the 
DWR there has been a redefinition of municipal policy, with more emphasis on a 
neighbourhood-oriented approach to the problem of unemployment.  
The participation of unemployed in objective 1 (reducing unemployment) seems to be limited 
to employer’s organisations. Though, according to the respondents there have been a lot of 
initiatives of the municipal to work together with citizens, social organisation, 
neighbourhoods, immigrants, temporarily employment agencies and employers. The 
employment office did not have a lot of contact with client organisations. And also did not 
participate in the multiculti/disciplinary sessions of the municipals; they were too busy with 
regular activities and other responsibilities concerning DWR.  
According to national interest groups, the position of the individual client has to be 
strengthened in general. They think the client does not take a central position in the new 
structure for work and income, but is approaches as a ‘to be re-integrated’ object. It is not the 
need of the client which has a central place in the return-to-work processes, but the offer 
agencies can do.30 Although this accusation not totally stands firm in the case of DWR (there 
are individual tests and orientation on the wishes and capabilities of job seekers) it is 
remarkable already in the preparing analysis of the labour market, the ‘neglectance’ of the 
thoughts and wishes of unemployed job seekers can be notices. KPMG researched barriers 
in the labour market by talking only to consultants of employment agencies and social 
benefits and surveys of employers. 
There are also neighbourhood commissions in Roermond, which have their own tasks and 
authorities mandated by the city council. Their main task is to advise the local authority. The 
idea is that they know the thoughts and wishes of the inhabitants. 
All these existing community involvement institutions played a very marginal role in all policy 
phases. The resource controlling organisations spoke about their clients or members and not 
as much with their clients. In the implementation phase an important factor is the separate 
project organisation placed outside the municipal organisation.  
The municipality has several consultation boards were societal organisations and individuals 
deliberate about a specific policy field. There is a municipal act that settles the arrangements 
of these boards. The boards for economic affairs, women emancipation, handicapped 
people, migrants, youth and elderly did not play an explicit role in either of the policy phases.  
The same goes for the neighbourhood commissions in Roermond, which have their own 
tasks and authorities mandated by the city council. A group that was difficult to reach were 
the clients of the agencies for social benefits. Although there were client councils, it was 
difficult to man these with representative clients. 
Although some specific population groups were targeted to receive particular attention in 
getting them employed (ethnic minorities, women and youngsters), in practice this seems not 
to be pursued a lot. Some information meetings have been organized, especially for migrant 
women. Also social organisations for ethnic minorities have been asked how to reach these 

                                                 
30 Grofontwerp SUWI (Kamerstuk 26.448, nr. 19) Reactie van de gezamenlijke cliëntorganisaties, 15 februari 
2001, http://www.cg-raad.nl/arbeid/suwi4.html  
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people and how to activate them. Thus, the efforts of Thissen seemed more a symbolic call 
for attention than resulting in concrete actions.  
During the implementation the involvement in the steering group and in the project groups, 
community involvement was restricted to the partners. However, because also implementers 
from the work floor were involved, they brought in some perspectives and problems from 
their clients.  
 

3.2.5 Outcomes: challenges, effectiveness and legitimacy 
 
Substantial challenge 
The general objective of the Deltaplan Work is a coherent approach to problems concerning 
supply and demand of labour force utilizing directly interested partners. It is about reducing 
unemployment, developing a program for strengthening the regional economic structure in 
order to create business for sustainable employment and improving the neighbourhoods’ 
social-economic structure.31  
The stated general objectives are: 
1. Reduce the number of unemployed looking for work (NWW-file) by 411 people in three 

years: from 16,5% in December 1998 (3024 people) to 14,3% in May 2001 (2646), by 
means of an integrated approach involving supply and demand. (concept Deltaplan Werk 
Roermond, February 1999). 

2. Increase the number of available jobs in the region of Roermond 
3. Improve the socio-economic structure of disadvantaged neighbourhoods 
The first objective is analyzed in this social inclusion case study.  The second objective is 
part of the socio-economic competition case. 
 
From the documents it is unclear how targets were bargained for. Though it is evident that 
there is a common understanding of the problem, unemployment in the Roermond 
municipality is high compared with other provincial municipalities in the late nineties. Various 
actors involved in the Deltaplan Work have different views on the causes of unemployment 
as well as their own agendas. The director of Work and Income, for example, rated reducing 
the number of people dependent on social benefit as most important. The manager of GAK 
worried more about those dependent on the WW-benefit. Although both objectives aim to 
reduce unemployment, the agendas are different. The partners all seem aware of the 
diversity of interests, but their involvement in the Deltaplan Work is based on their particular 
agenda.  
 

                                                 
31 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999: 13 - 18 
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Table 4.x Scores on outcome dimensions (Mean on a 1-4 scale, with 2.5 as mid value, 
percentage in other cells, N=22) 
 
 Mean Not 

at all 
  Very 

much 
How much would you say that this program will contribute to the 
achievement of its aims? (goal achievement) 3.1  13.3 60 26.7 

How much would you say that these aims reflect the major 
concerns of the citizens and local organizations in Roermond? 
(concurrence) 

2.8  38.5 46.2 15.4 

To what extent did the local political leaders in Roermond keep 
in touch with local citizens and local organizations when they 
developed project Roermond? (openness) 

2.9    26.7 60 13.3 

To what extent did local political leaders know about and heed 
the concerns and demands of local citizens and organizations 
when they developed this project? (accountability) 

2.6 7.7 30.8 53.8 7.7 

How much would you say that this program will contribute to an 
improvement of the city’s economic position? 2.5 13.3 40.0 33.3 13.3 

How much would you say that this program will contribute to an 
improvement of the city’s social welfare? 2.9  28.6 28.6 42.9 

How much would you say that this program will provide results 
that are acceptable from the ecological perspective? 2.0 37.5 37.5 12.5 12.5 

How much would you say the program is compatible with the 
major economic programs in this city? 3.1  25.0 37.5 37.5 

How much would you say the program is compatible with the 
major social policy programs in this city? 2.9  42.9 28.6 28.6 

How much would you say the program is compatible with the 
major environmental and sustainability programs in this city? 2.4  28.6 28.6 42.9 

 
 
Participants expect a high level of goal achievement (3.1 on a 4 point scale). The participants 
are also very positive about substantial institutional performance (concurrence) (mean of 
2.8). 
 
Goal achievement: reduction NWW-file 
The partners decided to reduce the number of unemployed looking for work (NWW-file) by 
411 in three years by means of an integrated approach of supply and demand. Although this 
was ambitious, the former target had been even more so. In November 1998 the partners 
intended to reach a reduction of 825 unemployed (from 16,5% in December 1998 (3024 
people) to 12% in May 2002 (2199). Due to a lack of national funding the partners within the 
Deltaplan scaled back this ambition.  
As a consequence quantitative targets had been altered by February 1999, though damage 
has been kept under control with financial contributions from the RBA and the LISV. The 
alteration in the project plan has been to lower reduction of unemployment (411 less 
unemployed instead of 825 in earlier drafts) and lessen stress on reducing unemployment in 
disadvantaged neighbourhoods (50 persons less than earlier drafts).  
 
Accountability and openness 
The two questions on procedural responsiveness (openness and accountability) show that 
participants are more satisfied regarding openness (mean score 2.9) than the accountability 
(mean score 2.6). 
When unemployment is high, a lot of money has to be spent on social benefits. Such a fact 
does not show up politically, so there is no political reason to reduce these benefits. With a 
clear starting point (3024 unemployed persons) terms of the reduction are measurable and 
accountable. Accountability is important to the city council for controlling political leaders. 
Such measurable targets are a priority in the work of civil servants, as confirmed in 
interviews. Therefore a reduction of unemployed became the main target in the Deltaplan 
Work.  
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In order to realize this target of reducing unemployment and dividing responsibilities between 
the municipality and other organizations an analysis had to be made of the NWW-files to 
determine reasonable operational targets. It turned out that about a quarter of unemployed 
are people with WW-benefit (756 persons in February 1999) and each year 250 new persons 
enter the WW-benefit. The workgroup Deltaplan concluded in the spring of 1998 that about a 
quarter of the unemployed jobseekers could be regarded as easily mediated or would be 
after a short assessment and training period. Another quarter was regarded as employable 
after a longer period of assessment and training.  
25% of 3024 persons is 756, so the intended reduction of 825 (later 411) doesn’t seem 
overly ambitious. However, this logic is fallible: the file of all unemployed people is not static. 
People who leave social benefits for a job can actually dislodge employed persons from the 
labour market. Furthermore, some people who seem easy to place into a job because of their 
qualifications do not always choose to take the job. What is regarded as most important is 
the reduction of structural unemployment. This means attention for long term unemployed 
who are far from the labour market. Half of unemployed job seekers were regarded as hard 
to mediate into a job.  
The project plan also recognized that specific categories of unemployed such as ethnic 
minorities, women and youngsters had to get special attention (although the number of 
unemployed women and youngsters is similar to the average provincial level). About one-
third of ABW-benefit dependents are ethnic minorities. Half of the unemployed are women 
and a fourth of them are people under the age of 30. This stated target was not 
operationalised however and remarkably only representatives of small and medium sized 
businesses in Roermond state a reduction of unemployment in disadvantaged 
neighbourhoods (focusing on ethnic minorities) as the main target. 
 
 
Attention 
groups in 
percentage of 
total non-
working 
jobseekers, 
June 199832 

Roermond June 
1997 

Roermond Region 
North and 
mid-
Limburg 

Province of 
Limburg 

Netherlands 

Long-term 
unemployed 

63,9 66,9 92,7 63,3 56,0 

Women 51,1 51,7 53,4 51,9 51,0 
Ethnic 
minorities 

27,7 28,0 16,8 12,4 unknown 

People under 
23 years 

unknown 10,4 9,4 10,0 unknown 

 
In September 1998 the workgroup agreed to operationalise a reduction of unemployed with a 
two-third reduction of ABW dependents. Priority was given to people who were unemployed 
and receiving social benefits over people who were registered as jobseekers without 
receiving social benefits. This main priority seems to have been subscribed to by all the staff 
that was engaged in handing out social benefits (the municipality, GAK). 
Responsibilities within the implementation phase were divided as such: 
- The municipality was responsible for (learn-work trajectories of) ABW-benefit 
dependents and those with no rights to benefits and unemployed more than 1 year, with 
special attention for phase 4 clients.  
- The GAK was responsible for (the trajectories of) WW-benefit dependents, with 
special attention for coaching their phase 4 clients unemployed more than 1 year.  
- The employment office was responsible for the ‘Sluitende aanpak’ of newly 
unemployed; and together with the reintegration office Baanmobiel, was responsible for the 

                                                 
32 Concept Deltaplan Work, February 1999 
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re-integration of phase 3 clients with the ABW-benefit; and together with GAK was 
responsible for the reintegration of GAK-clients. 
- The education centre founded by the Employment offices, the CBB (centre for 
orientation and occupations training), was responsible for testing and orientation activities as 
well as implementation of the project ‘train the trainer’. The education centres of ROC Gilde 
were responsible for basic education trajectories and vocational training.  
 
Effectiveness 
The political decisions and their implementation did achieve a reduction in unemployment. It 
is clear that unemployment was reduced. On March 21st 2001 the file of unemployed (as 
well those with WW-benefit or ABW-benefit) was decreased by 892 persons; 33the initial 
target was 411. All political factions declared their satisfaction with the realization of the 
target, especially reducing long term unemployment of those with a long commute to the 
labour market (June 21st, 2001).  
Concerning the specified target groups, it is noticeable that 700 people in this reduction were 
in phase 3 and 4. This target group decreased extensively and can be regarded as a 
success. However, the share of phase 4 clients in unemployed jobseekers-file of Roermond 
(44%) is still high compared with North and Mid Limburg (38%). Concerning other aspects of 
the target, it can be seen that the AWB-file dropped by 579 (30%) and the GAK-file by 
80(12,7% - Werken aan werk, 2001).  
 
File / Absolute 
Reduction 

1999 2000 Jan – May 2001 Total 

Non-working 
jobseekers 

303  327 224 892 

ABW 277 272 30 579 
GAK 19 41 20 80 
 
The table above shows that on average, over two years, unemployed jobseekers (NWW) 
decreased by 26 per month, the ABW-file decreased by 23 per month and the GAK-file by 
2,4 per month. In the first months of 2001 the ABW-file decreased slower (7,5 persons per 
month) while the NWW-file had an enormous decrease of 56 people per month. The GAK-file 
decreased faster as well (5 persons per month).34  
Concerning additional attention for disadvantaged neighbourhoods, it is noticeable that there 
was also a decrease in unemployment in these neighbourhoods, though the decrease was 
behind the rate in other neighbourhoods of the Roermond municipality. In October 1999, 841 
people in these neighbourhoods were ABW-benefit dependents or 40% of the total file. In 
February 2001 a drop by 202 was noticed; in total there was a reduction of 549 in the ABW-
file. The drop in unemployment was 26% in these neighbourhoods, whereas in the other part 
of the municipality it was 32%. 
Despite an initial emphasis on ethnic minorities, women and youngsters, no special attention 
was given to them in continuation and evaluation reports. Most political parties on the city 
council asked for some focus on these specific groups in evaluations of the Deltaplan and 
also asked for information about reducing unemployment in these groups during the 
implementation period. The continuation reports do not specify effects of the Deltaplan Work 
on these groups. One explanation why is that privacy laws restrict this; even the project 
leader was not able to get information on clients by name. The political party PvdA asked to 
avoid this problem by tracing clients individually and giving anonymous figures in reports, but 
this did not seem possible. This is strange, because at the beginning of the Deltaplan there 
were figures available about these groups. At the evaluation discussion of the city council in 
June 2001, Thissen mentions participation of ethnic minorities in the labour market.35 Another 

                                                 
33 proposal to the city council of the department Work and Income, March 21st 2001 
34 Werken aan Werk, 2001 
35 The participation of ethnic minorities in the labour market is the same as of autochthonous people in the 
category of 35 – 40 years; only in the age above 40 years the unemployment under allochtonous people is higher.  
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explanation, according to a municipal consultant, is that policy no longer to divided people in 
certain groups, because it was stigmatizing. They now focus more on problems like child 
care, which can be a difficulty for all kinds of unemployed, irregardless of race, education 
level, et cetera.  
However, the evaluation report of the IVA does mention the development of unemployment 
under these target groups. Conclusions from their report state that though long term 
unemployment decreased and the rate was the same for women, men and youngsters, the 
state of unemployment for ethnic minorities still lags behind.  
 
 

Date Wom
en 

Men Total Absolut
e 

Share in 
percentage 

Absolut
e 

Share in 
percentag
e 

Absolut
e 

Share in 
percentage 

31 
December 
1998 

1558 150
5 

3063       

31 July 
1999 

1474 136
3 

2837 1822 64,2 792 27,9 280 9,9 

31 
December 
1999 

1450 131
0 

2760 1782 64,6 770 27,9 206 7,5 

31 
December 
2000 

1251 118
2 

2433 1505 61,9 735 30,2 220 9 

31 March 
2001 

1130 107
9 

2209 1348 61 696 31,5 192 8,7 

 
Source: IVA –report 2001 
 
Target-directed control capacities 
Although most respondents regarded the reductions as successful, few could explain the 
relationship between the reductions and the efforts of Deltaplan Work. Some activities had 
been previously initiated and were only prolonged by the Deltaplan. Some were organized 
outside the Deltaplan, like the reintegration trajectories of the Employment office and the 
GAK. Focus on reintegration started in 1996 with the foundation of a special team within the 
municipality. The economy was developing positively at the time and seemed to have a great 
effect on combating unemployment. This will be discussed later in detail. 
Although some attempts were made to split up targets and responsibilities and enhance 
accountability, the process lacked well organized and easily useable information systems. 
This seems to have been an obstacle to answering questions on effectiveness and 
efficiency. The information systems seemed unable to follow the moves in the direction of 
labour market clients individually. According to respondents this is a big problem in 
measuring effectiveness and efficiency.  
Some attempts were made to improve individual client information, especially following the 
results of the so called ‘job markets’. But the effort of monitoring clients with information 
systems and files seems to have been too heavy a burden when all records had to be sorted 
by hand and no additional capacity was available. There was also dependence on 
information that stemmed from clients themselves. Sometimes clients had already found a 
job, planned to move, were getting married, etc. and informed their consultants too late to 
affect the unemployment and social benefit files.  
The continuation reports do mention enough quantitative information on the successful 
activities. The data in the reports is divided into how to minimalize entrance in ABW-file and 
how to get people off dependence on the ABW-benefit. The first stream is divided into a 
number of distinct trajectories and activities (of the Employment office, Baanmobiel, dual 
trajectories of an education centre and a temporary job agency, and others). The second 
stream is divided into results of job markets and the ‘Sluitende aanpak’ for grown ups with 
further distinctions of how many people started, got employed, were placed in trajectories, 
stopped their benefit claim, did not react, et cetera.  
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Although the continuation reports mention that almost all unemployed have been activated in 
some way (796 persons got a – subsidized – job, 692 persons are following some trajectory, 
test or education, and the remaining 374 were contacted, helped or dropped out in another 
way), the IVA-report mentions that the purchase of trajectories by the municipality has led to 
120 placements into jobs. The IVA-report also mentions that quantitative oversights are not 
representative for the efforts, because jobseekers had the choice of several trajectories or 
activities. The steering group and the responsible alderman, although they disagree with this 
conclusion, can hardly prove the opposite. Here the lack of a user friendly and relevant 
information system becomes clear. There is no indication where people found a job, within 
which companies or with help of what kind from within or without of the Deltaplan.  
This background clarifies the unexplainable restricted decrease in the GAK-file. A possible 
explanation is that a quarter of this file was formed of people who have received benefits 
over half a year. Before the Deltaplan the WW-consultants stopped activation and control 
activities and handed these people over to re-integration trajectories of the Employment 
office and subsidized jobs of the municipality.36 A municipal consultant and the project 
management think the GAK hand picked the unemployed that were easy to intermediate and 
handed over more difficult clients to the municipality, entering the ABW-benefit when the 
maximum durance of the WW-benefit is reached.  
The GAK-manager strongly denied such suggestions. In practice only 8% of the people with 
ABW files reached the maximum allowance of the WW-benefit (workgroup Deltaplan 
February 1998). The GAK-manager thinks a possible explanation for the slower decrease is 
that these people were hard to mediate due to mental or physical problems and a fourth of 
the clients were over the age of 57. The sector director Work and Income confirms the good 
will of the GAK with the note that the UVI is one of the most important actors within the 
reduction target. Their will, organisation and guts had a major influence on results. The 
explanation in the evaluation report made by IVA is that the remaining part can be titled as 
‘the fixed stock’. Some people will always enter the WW-benefit, even though part of them 
can get work in a few weeks and are ‘replaced’ by other temporary ww-benefitters.  
There is no explanation why the ABW-file decreased slower at the end of the Deltaplan. One 
guess is that a group of unemployed were reached who were hard to mediate, the ‘hard 
edge’ of the unemployed. Another guess is that people from the ABW-file that were 
intermediated, got a temporary job and did not build up enough rights to get a WW-benefit 
after losing their job. As a consequence they ended up in the ABW-file again. This category 
of unemployed jobseekers (the so-called ‘draaideurgevallen’) has been a continuous topic of 
discussion, especially when it was concluded that 40% of the ABW-clients could be regarded 
as ‘draaideurgevallen’. The evaluation reports nothing of this topic. This becomes more 
remarkable seen in light of the fact that the group of unemployed in phase 1 has increased. 
With the start of the Deltaplan 387 of 3024 people were indicated as phase 1 clients (12,8%); 
in March 2001 this was 405 of 2276 (17,8%). It is possible that some clients were upgraded 
as phase 1 clients due to the Deltaplan trajectories or that more people took a benefit time 
between jobs, though no ‘evidence’ on this could be had from the information systems.  
Good progress seems to have been made in helping unemployed called in for a learn-work 
trajectory or social activation activities. Politicians and project management as members of 
the project groups noticed a cultural aversion for work within disadvantaged neighbourhoods. 
During early implementation, some politicians had received signals that a lot of the 
unemployed who were called for a job application got jobs, but did not respond. For example, 
the unemployed reported sick after a short period and eventually received social benefits for 
physical or mental illness (meeting city council, October 2000). The project management said 
the consultant informed them of such problems. During implementation the project 
management made progress using a more severe approach towards such passive clients 
(see: political self-determination).  
 
Political self-determination 
                                                 
36 Meeting Workgroup Deltaplan Work, March 1998 
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Although some specific groups were targeted to receive particular attention (ethnic 
minorities, women and youngsters), in practice this does not seem to have been the case. 
Some information meetings were organized, especially for allochtonous women. Social 
organizations for ethnic minorities were asked how to reach these people and how to 
motivate them. Thissen’s efforts in this seemed more a symbolic call for attention than 
anything that could result in concrete action. According to one political actor of the PvdA he 
personally had to trigger the formation of a group of successful allochtonous youngsters (with 
the intention of showing allochtonous people that success was possible). Thissen received 
attention for in the press, not just the Deltaplan as a municipal project. Political and non-
political actors thought Thissen excelled at promoting the Deltaplan but also used it as a 
spring board for his own career. According to some of the respondents when it was clear at 
the end of the Deltaplan that Thissen would leave the politics of Roermond, his devotion to 
the plan seemed to dissipate.  
Concerning the ‘handlungsfahigkeit’ of policy making, a few remarks can be made. One 
opinion is that a lot of job positions would have arisen without the Deltaplan and without 
political declaration, because needed activities would be done somehow (like trajectories of 
the employment office, reintegration trajectories of the GAK, activities of the Foundation Aan 
het Werk). A municipal consultant thinks that in practice activities had already started to be 
more focused on leading people to work instead of just handing out benefits. The consultant 
thinks the real ‘change of mind’ concerning ‘handlungsfahigkeit’ has been on the political and 
policy level. The board took the declared strategy of reducing unemployment seriously, easily 
seen when the request for finances from the ministry of SoZaWe failed. We see political 
actors as well as the steering group showing the will to proceed under less than favourable 
financial conditions.  
It remains that interviews as well as minutes of the city council say the role of the minister for 
SoZaWe was disappointing, especially in the first two phases of the Deltaplan. This is the 
opposite opinion to that of the director of the municipal sector Work and Income, who 
mentioned the ministry as an important actor, particularly in implementation. In her opinion 
the ministry supported the pilot and gave discretionary power to the municipality in this 
phase. Executive staff however, like the employment office, mentioned it was still a 
bureaucratic burden. The executive staff was enthused about the prospect of more 
discretionary power for municipalities in general. 
Concerning handlungsfahigkeit it is also noticeable that a new municipal position is 
strengthened, later continued in the Centre for Work and Income, to invest in the clients. 
Before the Deltaplan the ABW-clients were only called in once in one and a half years to 
relate their progress towards the labour market (a minimum legal requirement). Nowadays 
they are (depending on the client and the situation) contacted much more frequently. The so-
called trajectory coaches are the contact for unemployed jobseekers and follow their 
progress within the learn-work trajectories. The effect of these trajectory coaches is hard to 
define, because soft factors such as the motivation of jobseekers are difficult to measure. 
The project management and executive staff is convinced that special attention for individual 
clients had a preventive and stimulating effect. In their opinion some unemployed jobseekers 
became more aware that they had to put effort into getting work. When clients were 
addressed more intensively, some clients spontaneously found a job themselves and/or 
stopped their dependence on the ABW-benefits. Other clients felt they were taken seriously 
and that they were supported by consultants to get out of their disadvantaged position.  
A similar ‘spontaneous’ effect is noticed with the strengthened sanction policy. In interviews 
examples were given of unemployed jobseekers who did not take the Deltaplan target 
seriously. They were resigned to ‘first wait and see’, or were recalcitrant. When some 
unemployed were contacted to join in certain activation projects, groups repeatedly reported 
them as sick. But the project management did show they were serious about getting people 
into a job. Management reacted with an obligation for these groups to give notice to a 
specialized (labour related sickness) doctor who would check their health when they reported 
themselves sick.  
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Such sanction related possibilities were made available within the Deltaplan Work, although 
the decisiveness of the municipality still could have been more. According to a respondent 
from the Employment office it took too long for the municipality to react to people who did not 
show up when they were contacted for jobs or who did not hand in information on their 
(income and work) position. How serious unemployed serious take the sanction policy of a 
municipality is crucial. 
Sanction policy combined with serious attention to enhancing the chances of unemployed in 
the labour market, is (one of) the ‘unconventional’ part(s) of the Deltaplan compared to 
earlier efforts in getting unemployed to work. In the past a possible sanction when a person 
was not cooperative was regarded as a too firm. Unemployed had to be looked after with 
social benefits by the municipality. In 1998, however, the coalition of VVD and GroenLinks, a 
right wing and progressive left wing party respectively, seemed to have an effect on how to 
approach ABW-benefit dependents. The right wing party was in favour of a severe approach. 
GroenLinks served as a signal that social help from the municipality was still available for 
people who could not otherwise survive without it. The opposition saw the gravity of the 
unemployment situation in Roermond and was easily convinced by this more severe 
approach. In this we see that policy makers are not only able to define but also able to 
pursue their objectives. The strategy changed, and although in practice sanction policy is still 
regarded as a last measure in activate people, actions did follow the strategy. Thissen was 
appreciated for this by his partners within the Deltaplan. He did show a willingness to 
experiment with unconventional methods to activate people, something not always welcomed 
in his own party. 
 
Overall Governability 
What effect did the Deltaplan have on the reduction and to what extent did unrelated external 
factors play a part? This question was raised by one of the political factions and received 
support from all other factions. Non-politicians however mention their doubts about the purity 
of this political interest. The target was realized, so why bother with details of responsibility? 
Right from the start of the Deltaplan the possible influence of external factors was mentioned 
and it seemed unrealistic to edit these factors from the result report. However, an attempt 
was made in the evaluation of the Deltaplan. The mentioned external factors were: 
- the extent in which the economic growth will develop 
- the extent in which cooperating partners can develop synergy 
- the extent in which the Ministry of Social Affairs and Employment, the LISV and the 
province of Limburg are prepared to contribute financially and give space to unconventional 
ways of working 
- the new cooperation of organizations in Work and Income relation (Employment 
office, sector Work and Income of the municipality, and the implementation offices of social 
security) 
Because the extent to which cooperating partners develop synergy is one of the topics of the 
overall research on participation, leadership and sustainability, this influence will not be 
discussed here. Since the lack of financial contribution from SoZaWe caused an alteration of 
the reduction target, (implementation) minutes, evaluations of work groups, the committee 
WWIECO and the city council, this problem merits no further discussion. The financial and 
moral support of the province, the Lisv and the RBA seemed to balance this initial 
disappointment.  
The influence of the national restructuring plans of work and income could have had a 
positive effect, although in evaluation reports a negative influence is also mentioned. From 
the interviews it can be deduced that it was important to be ahead of national policy changes. 
When it was clear to the cooperating partners in the Regional Board of Employment (RBA: 
organisation of social partners, municipalities and employment office) in Limburg that the 
RBA was ending construction, and that the future held a single public office for work and 
income (municipalities, employment office and UVI’s), there seemed to be good reason to 
team up the most important partners. Because all actors involved in the RBA wanted to 
continue the network themselves and were already convinced there had to be a regional 
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coupling between supply and demand for labour force, the fundamentals for a regional centre 
for work and income was already drawn up within the Deltaplan Work.  
A negative effect of the national restructuring plans was the changing role of cooperating 
partners. The partners had to experiment and wait to see how to react on professionalization 
and privatization of former associates. The negative effect of the SUWI-operation has been 
an object of focus in the evaluation report of the steering group (Werken aan Werk). 
Nevertheless, the interviewed actor from the privatized part of the Employment Office 
mentioned they did not feel that way. The privatization of the reintegration activities of the 
Employment Office officially was in October 2000 and the CWI started January the first 2001. 
In practice informal relations between former partners do not change so fast. Although it was 
clear the privatized part of the Employment Office would be a competitor of Baanmobiel 
(concerning the municipal budgets and reintegration budgets of the GAK), the relations were 
not affirmed at that time. With regard to competition it is fair to say that the Employment 
Office really had nothing to fear immediately, because they were contracted to do the 
reintegration (educational) activities for the municipal for the next several years.  
The most important external influence that has to be detached from the effects of the 
Deltaplan Work seems to be economic development. In all Limburg municipalities 
unemployment decreased, including municipalities where much less effort was put toward 
fighting unemployment. So what then is the real effect of the Deltaplan? A reasonable way of 
judging the influence of the economic uptrend is comparison with other municipalities.  
 
 
non-working 
jobseekers as 
percentage of 
labour force 

June 1998 End of August 
1999 

End of August 
2000 

End of May 
2001 

Decrease in 
percentage -
points 

Roermond 16,5 14,3 13.1 11,2 5,3 
Heerlen 14,3 12,4 11,2 10,8 3,5 
Venlo 12,4 10,9 10 8,5 3,9 
Weert 8,5 7,5 6,8 6 2,5 
 
The table shows the decrease in non-working jobseekers was much stronger in the 
municipality of Roermond; this is also the plausible answer of the project management 
regarding questions about the success of the Deltaplan Work. However, it must be 
mentioned that Roermond had a large file of unemployed jobseekers that were employable 
when attention was paid to them (education, activation, child care, mobility facilities, etc.). It 
is reasonable to say that the ‘cream of the crop’ is larger than in small files of unemployed, 
because at a certain point intermediaries will come upon a part of the unemployed that is 
almost impossible to get into a job. A small reduction in unemployment, for example in 
Weert, seems reasonable when we look at the starting point; unemployment in 1998 was 
already small compared with other municipalities.  
But then the economy declined37, and a measurement the other way around is possible. How 
effective is the Deltaplan Work when economic development decreases? Does the 
unemployment slow in Roermond more than in other municipalities? Can the recently 
activated people in Roermond be regarded as better equipped?  

                                                 
37 The CWI South-East Netherlands mentions in their monthly report of March 2003, that the unemployment in 
Limburg decreases every month constantly (Informatiebulletin Arbeidsmarkt, CWI districtskantoor Zuid-Oost 
Nederland, Maart 2003) 
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non-working 
jobseekers as 
percentage of 
labour force 

End of May 
2001 

March 200238 March 2003 Increase in 
percentage 
points 

Roermond 11,2 12,4% (2470) 13,8% (2752) 2,6 
Heerlen 10,8 11,6% (4.674) 14,8% (5960) 3,0 
Venlo 8,5 8,4% (3428) 10,9% (4.431) 2,4 
Weert 6 6,5% (1414) 7,7% (1693) 1,7 
 
Although interviews claim Roermond unemployment increased slower than other 
municipalities, the table above does not bear this out. Compared with municipalities involved 
in the evaluations of the steering group and in the evaluation report of IVA this doesn’t seem 
true. Unfortunately, there is also no plausible explanation for the differences in the table 
above. Economic decline can be an important factor. Compared with villages surrounding 
Roermond, whose people are attracted to the same regional labour market and are 
registered within the same Centre for Work and Income, the conclusion can be made that on 
average increased unemployment in Roermond is still lower than the surrounding 
municipalities. The increase rate in 2003 compared with 2002 is 15,5%, while in Roermond 
this is 11,4%. Before applauding, one must realize that Roermond still has the highest 
unemployment rate (13,8%) compared with the average rate (8,5%) in the CWI-files of the 
region. 
To say something about the effect of the Deltaplan, it is important to have achieved 
sustainable results. From 2001 the municipality intended to scrutinize the sustainability of 
return to work projects. Sustainability means that unemployed have not returned to the CWI 
as jobseeker within 6 months.39 Measurement of this will only be possible when clients are 
followed individually, but information still seems to be a problem. With information on 
sustainability from the CWI, we can not say how sustainable the Deltaplan is. The CWI-files 
do not tell if unemployed persons followed a learn-work trajectory in the Deltaplan. A 
suggestion for future measurement of sustainability is to follow two similar demographic 
groups, one of which has been activated within the Deltaplan and another that has not.  
 
Procedural challenges and responsiveness 
 
With regards to the procedural challenges if we look at the procedural outcomes, much was 
reached in the coordination of the procedures of all resource-controlling actors that have 
organisational goals concerning unemployed people or job vacancies.  
An important conclusion drawn from the questionnaires is that the aim of stated goals 
differed between the development or decision making phase and the implementation phase. 
According to those involved with implementation the official target of reducing unemployment 
included addressing policy issues. It intended to create sustainable work methods. In general 
this means a better understanding of work methods used in the different organizations and 
an effort to coordinate these in creating a client-focused service chain. The executive staff 
also focused on finding effective instruments to motivate unemployed to their maximum level 
of participation. This (logical) focus of the executive staff on methods eventually became the 
focus of politicians. After the Deltaplan period politicians showed more interest in the creation 

                                                 
38 The figures used for 2002 and 2003 stem from the Information bulletin of the CWI, with the remark from the 
CWI that the people who have a fair chance on being unemployed are left out of the table. It is not clear how 
these people are handled in the earlier tables tracked from the evaluation reports of the Deltaplan Work in which 
data from the Employment office Limburg are used, but it is reasonable these people were also exclude because 
the figures concern the unemployed people and not the nearly unemployed.  
39 Sixth months of employment however can still be regarded as quite inefficient ‘sustainability’ when we take 
into account the costs that are invested in activating and educating people for a maximum of two years and the 
costs that would be made when people would receive an ABW-benefit for 6 months. However, at the same time 
it can be opposed that the jobseeker has gained experience for 6 months and this can be a large advantage in 
preventing long term unemployment.  
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of smooth chains between organizations involved in the process of social benefits, vacancies 
and job support. Although it is fair to say that this target was mentioned somewhere in the 
plan approved by the city council, the politicians failed to mention it in interviews or 
questionnaires. Politicians did mention the importance of efficiency in purchasing 
reintegration projects, but that is a different aspect of methods. 
 
The institutional challenges for the short term where successfully met. The durability of the 
new institutional arrangements created within the DWR initiative, the Platform and the 
project-organisation was limited to the duration of the project. After the formal ending of the 
project activities were continued by the regular menial staff and the network of recourse 
controlling organisations stayed on an informal basis.  
 
Legitimacy 
 
The political decisions and their implementation were accepted and supported by the social 
environment of the political system. Most respondents indicated their goal achievement on a 
scale of five as a 4. Legitimation was crucial factor.  
Input legitimation can be defined as the reduction of unemployment developed in cooperation 
with partners on the labour demand side, the labour supply side (when regarding the labour 
union as a representative) and the public representatives (employment office, municipality, 
UVI’s). All interviewed organizations, including political representatives, expressed their 
consent in formal or informal terms. Example: the minutes of the workgroup Deltaplan 
weren’t explicit about a ‘vote system’ but neither did they mention dissent when there was 
liberty to do so. Financial problems however made it necessary to lower the original target 
and the lag between intention (in the spring of 1998) and official start (May 1999) made this 
target achievable, especially considering the economic uptrend. The project leader of the 
Deltaplan interpreted the reduction target as not striving for a certain reduction, but looking 
for the maximum decrease of unemployment.  
In the view of some partners (especially the province and the employers’ representatives), 
even when they agreed to this reduction target they did not really strive for it as a goal in and 
of itself. It was fairly said that it was not the budget of the province, but the budget of the 
municipality that should be used for social benefits so that high unemployment in one of the 
Limburg cities does not affect the entire province. However, the province declared it is 
unimportant to lower unemployment, when you take the appeals of a province as a whole 
into account. Because the province had no legal tasks on labour market policy, they could 
take a neutral position in bringing and keeping partners together. The stated reason for the 
province’s involvement was interest common understanding and cooperation between social 
partners, governments and others and a reduction of one-sided views.  
An employer’s representative declared that he thinks unemployment is a social problem and 
employers can’t turn their backs on this, especially unemployment within disadvantaged 
neighbourhoods. So there was a social urge to be involved, though the main reason to be 
involved may be that employers had vacancies to fill and other ‘selfish’ reasons. One 
employer’s representative did not share the general opinion that they could really be helped 
in filling vacancies with the involvement of target groups from the Deltaplan Work (long term 
unemployed, low educated, inactive, mental problems, et cetera). This thinking was agreed 
with by the REO. A lot of the unemployed do not meet criteria of employers, even after 
education and such. Motivation and flexibility of some of the target groups was seen as the 
main obstacle. In contrast to the Employment Office, the GAK feels confronted by the bad 
image of the Roermond unemployed. This is shown in the low percentage of job positions 
that are filled with Roermond people (30%).40 A municipal consultant thinks this image is 
sustained by employers who refuse to hire people from particular neighbourhoods and 
families.  

                                                 
40 Meeting work group Deltaplan, March 4th 1998. 
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Because of a shortage of employees in 2002, representatives of employers such as LOZO, 
Stichting Maak het in Techniek and MKB tried to stimulate employers to hire and supervise 
‘difficult’ groups as ethnic minorities, handicapped, people above 57 years, and long term 
unemployed.41 In the province of Limburg employers showed more willingness to do this than 
in other provinces. Employers with technical vacancies could explain this.  
The impetus for employers’ organizations to agree with the Deltaplan was to be involved in 
the network, to be invited to clarify their requirements of future labour force and to work for 
healthy, sustainable economics, especially in industrial sectors. All interviewed organizations 
said reduction was a main target, but regarded cooperation with other organizations, 
involvement in a network and creation of accessibility to other organizations (and budgets!) 
as equally important.  
Interpretations of the advantages of the plan are interesting to see up close; besides 
motivating others as a moral, human ‘duty’, one can also interpret the reduction as a way to 
improve economics and to fill vacancies. It can also be seen as a way to lower the expenses 
of social benefits. 
There are some deficiencies in the throughput legitimation, especially taking the project 
structure and the information systems into consideration. The latter will not be discussed 
further here. The acceptance of the city council to research effectiveness and efficiency says 
something about the lack of insight into how effects are realized and what deliberations had 
been made in the project discussions. At the same time it is fair to say that generally a city 
council judges policy implementation in a quantitative manner and in this regard the 
throughput legitimation seems fine. Some interviewed people thought politicians showed 
interest in the Deltaplan because of the political interests at stake. When it was time to give 
an oversight of the budgets for the proceeding years and the election time was close, 
politicians wanted detailed information about finances, the role of the project management 
and the cause of migrations within the social benefit files. Answering their questions by 
means of a commission on effectiveness made clear that almost all questions could be 
answered from the continuation reports. More on this suggestive remark can be found in 
answering the output legitimation.  
Concerning the project structure, it is noteworthy that the volunteer participation in the 
Deltaplan was both a help and a hindrance for throughput legitimation. As one of the 
interviewees said, the Deltaplan Work had to be a collective task and a success for all. The 
Deltaplan is not regarded as a success in the accounts of individual partners, although some 
duties were divided within the partners and it is acknowledged that one’s own agenda can 
play a major role.  
This project structure however did not make actors accountable for what they did and 
information systems gave no insight into how much effort was made by individual 
organizations, only results which not always have a clear causality. In some ways the 
borders between organizations still existed, see organization and changed roles caused by 
SUWI.  
The output legitimation was an interesting process, not because the results weren’t 
accepted, but because there was a request for explicit accountability of the (success) results. 
In the meeting of the city council on 26 October 2000 the political party VVD proposed a 
motion concerning research into the effects of the Deltaplan. The VVD wanted to know more 
about effectiveness as well as throughput legitimation. Despite some urging from the 
committee WWIECO for making persons accountable for results and choices that were 
made, WWIECO regarded this as a bridge too far. One explanation for objection is that the 
Deltaplan and the format of different partners were already quite innovative in respect to 
governance. The Deltaplan had an experimental character of learning by doing in which 
people were not to be blamed for failure and success was not personalized. When the 

                                                 
41 They organize employers’ panels to brainstorm on labour market policy; make budgets, subsidies and fiscal 
advantages available for education on the job; organize job markets; organize successful call centers for 
employers with vacancies and jobseekers from ethnic minorities (newsletters 2001 – 2002 on 
www.lozo.nl/nl/actuality)  
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Deltaplan was considered in the budget discussions of the city council two years later, all 
political parties support the idea of accountability. The conclusion within the city council was 
that a reduction of the number of unemployed people was not enough for insight into 
processes and no lessons could be drawn.  
Non-political actors expressed doubt in the purity of this research intention; political 
opportunism could play a role. Thissen, as responsible alderman, reacted defensively to this 
motion (‘the continuation reports tell enough about the alternatives that have been 
deliberated upon’). After a press release with similar suggestive remarks, political factions 
stress that the proposal for research on effectiveness was not made with the intention to 
depreciate the Deltaplan and certainly not the responsible alderman or his fraction 
GroenLinks. GroenLinks as well as VVD declare that the research on effectiveness was not a 
political issue.  
The possible political intention of the research was not the only thing that disturbed Thissen, 
also possible slandering of municipal actors as well. Furthermore Thissen wanted to warn 
that with research on effects and efficiency there was a risk in losing the positive position the 
Deltaplan had with the province and the ministry of SoZaWe. In order to get insight into the 
labour market facilitation and recommendations of further cooperation, Thissen asked for 
research in which not merely the role and contribution of municipal actors is evaluated, but 
also that of other partners. From an interview it is made clear that some members of the city 
council preferred research done by non-participants, because it possible that personal 
preferences and opinions could ruin the impartiality of investigation. The commission on 
effectiveness stated its independence and the intention not to make the research a political 
issue. The risk of losing support was minimized because the research was directed on how 
to further the Deltaplan. The motion of the VVD is accepted.  
 
Efficiency 
 
Although almost all involved organizations and political actors thought participation did 
mobilize further resources such as funding and commitment, some interviewed persons 
doubted that the implementation of the budgets were spent in the best way. Especially in 
concern to tendering of reintegration budgets, some interviewed persons think better use 
could have been made of the recently introduced competition between reintegration 
agencies. Some reintegration organizations or (Turkish) agencies for temporarily 
employment seemed ‘ignored’ in tendering processes.42 Beforehand it was clear that the 
privatized part of the Employment Office (Kliq), a former public organisation and partner in 
the Deltaplan, would do a large part of the municipal assignments for reintegration. The 
project coordinator of the Deltaplan tried to make use of competitive forces but this was 
kindly overruled by Thissen and it seemed impossible to break up running contracts with the 
Employment Office. The project coordinator made the remaining free budgets available for 
other organizations. The GAK thought that the choice for the Employment Office eventually 
was not the best choice, especially in the beginning of the commercialization of the 
Employment Office. Their client’ satisfaction and effectiveness reports prove this. 
Thissen clearly was aware of some rumours in the political corridors on the efficiency of the 
Deltaplan. In a debate of the city council Thissen defended the way the Deltaplan Work was 
implemented and supervised with fervency. Thissen stressed that not only have 550 people 
been helped to get into a job. More people have been given attention by the Deltaplan, have 
been tested on their chances on the labour market, have gotten advice on what to do, have 
been placed in education trajectories and/or in work experience places, et cetera. The one-
sided causal relation between effort, money and quantitative results is mentioned by some 
‘field workers’ as well. The input has more than one kind of output. The output of job markets 
f.e. had to be approached as more than filling vacancies and reducing unemployment.  

                                                 
42 The IVA report also shortly touches on this subject with mentioning that the communication on tendering of 
trajects has not been optimal and some organizations feel passed over. 
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With this it can be concluded that the efficiency could have been better with the professional 
tendering of municipal budgets on reintegration activities when seen economically. Client 
satisfaction and the long term effects of activation are not always drawn into discussions on 
efficiency, so this has to be a measured factor in the future as well. 
 

3.3.6 Conclusions on CULCI 
 
This particular CULCI had the following characteristics. The initiative involved mainly 
resource controlling collective and corporate actors. Strong leadership was necessary to 
bundle all their resources. The political leader invited the founders of the initiative from his 
own network. He managed to bring all these interests together and use new institutions to let 
them voluntary collaborate and contribute.  
There was a very marginal role for the institutionalised citizen participation. The institutional 
arrangement, the platform and project-organisation, were only open to voluntary resources 
controlling organisations. Although the political leader introduced new citizens’ participation 
forms, these were rare and symbolic attempts.  
Important conditions for the success of the CULCI were the following. In the first place the 
initiative was bounded by national funding and rules. The ministry did not want to directly co-
finance the DWR or allow to work with unconventional methods and rules. Leadership makes 
use of institutional (Santer pact) and funding (subsidies) windows of opportunity to maximize 
the local initiatives impact. According to several respondents the output could have been 
better if the municipality would have had more autonomy. 
Secondly the initiative was build in a period of economic growth, which certainly helped with 
the cooperation of some actors, particular business. The initiative was also implemented in a 
time when there were already many changes taking place in the organisational set up of 
employment benefits. 
Finally there was a general lack of cooperation with the surrounding municipalities who did 
not show much interest in the ‘big city’ problems of the regional centre Roermond, but did 
profit from the regional economic spin-off. 
 
 
3.3 Economic competitiveness case 
 

3.3.1 Background and initiative context 
 
Case history and process description 
 
The initiative we focus on in the sustainable economic competitiveness case is the initiative 
of the municipality of Roermond to strengthen the regional economic structure. This case is 
closely linked with the social inclusion case in Roermond, that focused on the initiatives in 
Roermond to reduce unemployment. Reducing unemployment and stimulating economic 
development are two sides of the same coin, if the main objective of economic development 
is to create jobs. 
The obvious link between the two cases is there because of the so-called Delta Plan Work 
initiative in Roermond. The general objective of the Delta Plan Work Roermond (DWR) was a 
total and coherent approach of the problems concerning the supply and demand of labour 
force with all involved parties. It is about a reduction of unemployment, developing a program 
of requirements for strengthening the economical structure on the regional level in order to 
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create business for sustainable employment and to contribute tot the strengthening of the 
social-economic structure in the neighbourhoods.43  
The Delta Plan Work of the municipality of Roermond is a cooperative network initiative to 
combat unemployment. During the formulation of the Delta Plan work economic 
strengthening became part of the Delta Plan itself. The formal reason given for the 
integration was that the employment problem in Roermond has to be regarded as an 
interdisciplinary problem and has to be seen in regional perspective. By merging sectored 
approaches (labour market issues in certain industrial branches) to district approaches 
(labour market issues in certain districts) and by determining requirements to labour force, 
within the Delta plan they try to reinforce the regional labour structure. 
We will give a short summary of the most important steps in the formulation of the Delta Plan 
work and highlight the aspect that link is with the objective strengthening the regional 
economy.  
We described the formulation and implementation of the DWR in detail in the social inclusion 
case. There are good reasons good reasons to consider the economic strengthening as a 
separate case, next to the reduction of unemployment. In the first place because the 
municipality already provided a foundation for a regional economic policy through several 
research projects and policy vision documents before the Delta Plan Work. For instance one 
of the key regional development actions, namely the creation of the regional development 
company REO, was already taken in 1997, so well before the Delta Plan Work. Secondly, 
although there are many overlaps between reducing unemployment and stimulating 
economic development in terms of stakeholders, rules and decision arenas, the formulation 
and implementation of the regional economic policy followed it’s own policy arenas and time 
path.  
 
Policy development 
 
Origin of the economic strengthening initiative  
Long before the Delta Plan Work the municipality of Roermond had already policies to 
strengthen the economy in Roermond.  During the mid nineties there where several reasons 
for a reformulation of the economic policy in the municipality Roermond. 
In the first place  the lack of suitable business area made itself felt more and more. 
Roermond has limited space for developing business areas; at one side Roermond is 
restricted by an airport and at the other side with the Maas River. In principal there were two 
solutions for this problem. One solutions would be merging Roermond together with 
surrounding smaller municipalities, so the landed property of the municipality as a whole 
would grow. Although in the rest of the countries many municipalities merged in the province 
of Limburg this gave a lot difficulties. Specifically around Roermond there was a lot of distrust 
and controversy between the smaller municipalities and the regional centre municipality. This 
distrust and controversy came partly from experiences in the past where Roermond behaved 
arrogant and  paternalistic in the eyes of the smaller municipalities. Further the smaller 
municipalities had economic reasons. The ‘richer’ smaller municipalities did not want to pay 
for the big city problems of the “poorer’ Roermond.  One of the reasons that made a potential 
merge difficult was that the Christen-Democratic Party, who were very powerful in provincial 
politics in Limburg at that time, and had a large part of their voters in these smaller 
municipalities whose interest they wanted to protect. And provinces played an important role 
in initiating and organising such a merge. 
During the nineties the understanding grew in Roermond that the only real solution was a 
cooperation with surrounding municipalities in realising business area and attracting 
business as an essential part of it’s economic strengthening.  
Secondly, on a national and European level the region as an entity and regional development 
as a policy concept became more and more important  

                                                 
43 Sector werk en inkomen, Advies/voorstel aan burgemeester en wethouders inzake aangepaste versie Deltaplan 
Werk, 1999: 13 - 18 
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Thirdly, there was a general discussion in Dutch public opinion about the overload of rules for 
business activities. Companies felt that they had to comply with to many rules laid upon them 
by to may different bureaucratic organisations. And finally the extension of the A73 motorway 
in the near future changed the business and invest climate in Roermond.  
 The change in policy was also based on several studies (ETIL, KPMG, 1998) concerning the 
establishing of requirements for economic strengthening 
An important initiative in an organisation sense was the foundation of the Regional company 
for development (Regionale ontwikkelingsmaatschappij – REO BV) in 1997. The aim of REO 
is to develop business sides in cooperation with surrounding municipalities and to fulfil the 
need of companies for ‘one counter function’. With this the investment climate would be 
improved and more business and employment would be attracted to the region of Roermond.  
 
Coupling between Delta Plan Work and economic  
In the informal meeting that took place end of February 1998 initiated by the alderman 
Thissen of the municipality of Roermond, responsible for work and income, to discuss the 
problem of high employment in Roermond, which we can see as the start of the formulation 
of the DWR, there were no other municipalities or regional economic actors present except 
the province of Limburg. But soon after when the informal group started to work on the 
formulation of the DWR, it decided that an analyses of the supply and demand side of labour 
would be necessary. For the analyses of the bottlenecks on the demand side the employer’s 
organisation LWV and a representative of the employment office became member of the 
workgroup Deltaplan from April onwards. The work group concluded that the causes of a few 
phenomena have to be researched more extensively by a research institute, especially the 
regional economic structure and the characteristics of supply and demand for labour.  
In May 1998 a brainstorm session was held on the possible solutions for the problems 
around vacancies that are hard to fulfil. One conclusion was that especially support from the 
employers’ side is necessarily in reaching results, because business has to be stimulated in 
hiring (long term) unemployed.  
The idea of the work group for a more thorough analyses was implemented by the alderman 
for ‘Economics and city development’ (mr. Van Rey) and the alderman for ‘Work and Income’ 
(mr. Thissen) who selected KPMG as the consultancy to analyse the necessary activities 
within the Deltaplan concept. The city council agrees on this research. In the period of 
August-December KPMG maded a SWOT-analysis on the economic region of Roermond, 
analyzed the conditions for strengthening of the economic region, identified the expectations 
and ideas of employers concerning the problems on the labour market, and identified 
possible successful measures to make return into work of long term unemployed possible. 
The KPMG-report concluded that Roermond has good possibilities in reducing 
unemployment in production and sales functions. Much demand for labour force on technical, 
care and administrative functions seems to exist as well, though the educational 
requirements are possibly too high to fulfil. The economic strengthening will not contribute to 
the reduction of unemployment on the short term, though is seen to be necessary for keeping 
and providing employment in the future. With the foundation of the REO, chances are 
extended to develop business areas outside the Roermond municipal borders.  
The report of KPMG will help to develop a clear vision on the fulfilment of economic 
strengthening. Parts of this vision will be to fit in (unemployed) job seekers in vacancies 
resulting from settlement of new companies. Therefore it is important to have one contact 
point for employers within the Deltaplan (the project management, via the REO) and to live 
up promises. The employers who agree to hire unemployed in work-learn trajects what will 
not be profitable on short term, must be offered jobseekers that are suitable for the job 
immediately as well as a ‘compensation’ for their ‘good willingness’. The role of REO in this 
will be the attendance of new companies/employers on the existence of the Deltaplan.  
During the process of detailing the concept of the Work plan Roermond the partners (the 
municipality Roermond, the employment office, the province of Limburg, LSW, GAK and 
FNV) diveided the aim of the Deltaplan in three targets. Next to the reduction of 
unemployment, the aims are regional economic structuring and neighbourhood development.  
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In the concept Plan also the project structure is worked out. Important for the goal of 
economic strengthening were: 

- a steering group is formed existing out of people who are able to make decisions in 
their own organisations (managerial level) and who direct the project management; 

- the municipality Roermond appoints the project leader; 
- the project leader has to have a certain prestige within business, in order to gain 

support from the employer’s side; 
- the target of economic strengthening will be under the responsibility of the project 

leader. 
In September Thissen invited the steering group members and organisations related to 
Deltaplan issues, to discuss the Deltaplan concept. This alos included a representative of 
local small and medium sized employers – LOZO. All organisations agree on the concept 
version of the Deltaplan, with some minimal alterations. They agree, despite expected 
shortages on the supply side, they have to strive for economic strengthening in order to 
create more balance in the regional availability of jobs. Seen in this light, the general opinion 
is that more focus has to be on conditions for economic strengthening; the focus of the 
concept Deltaplan is too much on the supply side for labour force. The operative plans that 
are developed within the municipality on social economic strengthening (in the 
neighbourhoods) have to be included in the concept Deltaplan as well. The next step was the 
forwarding of the project plan to the city council.   
 
Formulation of economic action points 
In March 1998 there were local elections. The new CMA established a Policy programme 
1998-2002 ‘Working on work’. In the policy area of unemployment and economic policy 
programme formulated four key goals: 

- powerful fight against unemployment; 
- a strong economic development in a (eu)regional relationship; 
- put Roermond on the map as a tourist and recreation centre; 
- creating a good business and business settlement climate. 

Central  policy theme in the policy programme was the fight against the high unemployment 
in Roermond with the underlying political consideration that the citizens of Roermond should 
be enabled to earn their own income. To achieve this policies are  necessary that cover both 
the supply side of labour as well as the demand side by creating jobs through a good 
business and business settlement climate. 
The program states that to reach economic development several regional project were 
initiated: 

- the creation of a regional development company (REO BV); 
- active approach of potential investors in the region; 
- creating one counter for entrepreneurs in the region; 
- creation of a regional tourist office. 

Central in the regional economic policy was the creation of the regional development 
company called REO. The legal status of REO is a company with shareholders. The 
founding participants were the municipalities of Roermond (60% of the shares),  Roerdalen 
(20%) and the Industry bank LIOF (20%). After some time the number of participants and the 
working area has grown (see hereafter) but the general goals of REO stayed the same.  
REO is founded to support and extent business activity in their target market by: 

- selling, exploiting and managing industrial areas; 
- revitalisation of existing industrial areas; 
- customer and market aimed support for existing and new business; 
- promotion and acquisition activities; 
- creating instruments for economic policy (for instance a centre for business). 

The argumentation to found REO was as following. An important ask for Roermond as a 
regional centre municipality is offering business locations for the whole region. The labour 
market of Roermond has a wide regional attraction for jobseekers and as a consequence the 
low schooled jobseekers of Roermond are pushed aside by regional job seekers. To help the 
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unemployed in Roermond into a job, there also has to be given attention to employment 
problems in the wider area. The unemployment is not only about labour market policy, but 
seems strongly related to public housing, spatial organization and business areas. These 
issues pass the municipal borders By merging sectored approaches (labour market issues in 
certain industrial branches) to district approaches (labour market issues in certain districts) 
and by determining requirements to labour force, the regional structure has to be reinforced.  
Often mentioned by respondents is the attractiveness of the city by its social housing. People 
who can be categorized as the so called middle class people, move away to surrounding 
places and with this Roermond stays behind with the very rich and poor people.  
Economic strengthening is a policy field that has several dimensions. Keeping the existing 
economic activities, if possible let existing economic activities grow and attract or initiate new 
business activities. To stimulate economic activities there are a number of structural 
conditions. First is the availability of suitable business areas, related with infrastructure. 
Secondly there are the specific settlement factors like the availability of a qualified labour 
force and the general business climate ( costs, permits, support, etc. And if settlement 
factors improve, still business needs to now which involves PR  
 
Regional policy 
The provincial policy document Dare and do44 distinguishes five separate fields within the 
provincial socio-economic policy: 

- labour market- en education policies; 
- knowledge and innovation policies; 
- financing- and acquisition policies; 
- business areas and infrastructure policies; 
- tourist policies. 

This policy document only gave the main lines of the provincial spatial-economic policy.  The 
strategy on business areas is laid down in the Provincial Physical Environment plan. The 
province formulated two rather broad objectives: 

- provide business with enough and suitable space; 
- linking business with (inter)national transport axes. 

The province sees for itself four different roles in business areas and infrastructure policies. 
In the first place the province sees a directing role in the planning for the planning and 
implementation of new business areas. The province feels co-responsible for the creation of 
new business areas. The policy is conducted trough projects where the implementation lies 
in the hand of LIOF Investment bank business areas (LIOF BT), municipalities and regional 
associations. The implementation concerns both new areas as well as the revitalization of 
exiting business areas. The province strives for a regional model of cooperation between 
local authorities and potential private partners. 
Besides this the province sees a role in crating support for the provincial policy and the 
initiating of projects. Further the province tries to integrate the provincial physical 
environmental policy with national policies. Finally the province sees also a task in monitoring 
the policy impacts. 
 
Decision making 
 
Basically the decision on regional economic strengthening  was a reconfirmation of an 
already existing goal. But before the DWR this goal was set within municipal policy. With the 
decision on the DWR it also became a commitment for other organisations. For instance 
from the beginning the province of Limburg was willing to condition the regional economic 
strengthening in mid-Limburg; by speeding up investment and the development of new 
business areas in particular. But formally the decision in our case is the decision by the local 
council. 

                                                 
44 Durven en doen; de Limburgse economie in een nieuw millennium 
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The board of Alderman agreed on October 20th with the Delta Plan Work. The same day it 
sends a financial request to the province and ministry of SoZaWe. End of October the 
province agreed with a subsidy, with the remark that it  wanted to have more information on 
the ideas for economic regional strengthening. 
After a period of on the DWR financial perspective, a new concept DWR was formulated with 
the same  three targets with exception of the reduction part. The committee WWIECO agrees 
with  the adjusted Deltaplan Work on March 9th. The Deltaplan officially started on May 7th: 
on this day the project management was introduced and the KPMG-report on the labour 
market of Roermond was presented.  
On March 18th a project leader is introduced to the steering group. The project manager has 
been brought into contact by means of acquaintances within the municipal department 
‘Economics and City Development’. The steering group agreed with him as candidate, 
because he seems to have great past experience within business and a large network. 
Finally the city council agrees on 25 March 1999 the city council agreed with the adapted 
version of the Deltaplan Work.  
 
Implementation 
 
Central for the designers of the Delta Plan was the idea that the surplus of the DWR is that it 
is not only directed at the supply side of the labour market, as has long-time been the one-
side orientation of the municipality and other organizations, but also involves attention for the 
demand side (employers).  
With the decision of the council the target regional economic strengthening became not only 
part of the DWR but also part of it’s project organisation and implementation process. The 
interim-project manager was appointed for two years and the rest of the project management 
consisted out of civil servants. In practise the project organisation did not undertake separate 
measures to create job vacancies 
To reach economic development the main regional projects were the work of the regional 
development company (REO BV) through an active approach of potential investors in the 
region, the creation of an intermediary helpdesk for entrepreneurs in the region and the 
creation of a regional tourist office. 
We can split up the implementation activities in several categories 

- new settlements or major business expansions; 
- new industrial areas;  
- improving the business climate.  

activities are done to realize Regional-economic strengthening: 
We are not going the sketch the implementation chronological. Important new settlements or 
business expansions were: 

- exploitation business side Spickerhoven 
- agreement on development industriepark Zevenellen and a part of industrypark of 

Solvay 
- agreement on the exploitation of the CWI-bedrijfsverzamenlgebouw and the business 

centre Roermond 
- Masterplan about two existent business sides and start with projectplan 
- Agreement with UPS, Settlement Call –IT, new jail 
- Agreement with Mc Arthur Glenn concerning the Outlet centre and start with 

realization agreement 
- First reservations for Roerstreek South are made, where possible employments 

claims will be made 
- Agreement with UPS about extension coupled with call in of jobseekers. Start with 

recruitment 
- Advisement about development vision on city border 
- In negotiation about movement Ackros to another business side 
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At the start of the implementation of the DWR Thissen said he thinks it is very important that 
employers’ organizations support the Deltaplan, because that is essential. Alderman Van 
Rey and Thissen would discuss with REO how REO can strengthen the Deltaplan and how 
Deltaplan can strengthen REO.  
In practise however: 
- there is a structural contact with REO and the Deltaplan team about opportunities for 
vacancy filling for new and extending companies. However in interviews it is mentioned that 
the municipal department ‘Economics and city development’ was the actual contact partner. 
- remarkable is that the activities concerning the economic-regional aim seem not really 
talked upon in meetings of the project group neither in those of the steering group.  
- the Alderman van Rey was involved in negotiations on bigger settlements like the 
settlement of the Outlet centre in Roermond; 
- REO used the DWR and the availability of labour force as an argument for potential new 
business settlers. But form the beginning there was an tension between the need of the 
DWR for jobs and the type of labour force they could actually provide. In one of the first 
vases if settlement this went wrong. The DWR project organisation could nor provide enough 
qualified people which made REO more reluctant in other cases.  
- Creating business areas is a long term action point. Politicians are often focussed on short 
term successes like new settlements of business.  
 
Characteristics of the initiative 
The focus in the analysis on local-central government relation is on the enabling of the 
development of business areas in spatial planning and stimulating measures for revitalising 
existing business areas. End of the nineties, on a national and European level the region as 
an entity and regional development as a policy concept became more and more important. 
On a national level the future lack of business area was recognised and prioritised. The 
Dutch provinces have responsibility for the physical planning of new business areas, the 
stimulating of the revitalisation of existing business areas and the creation of infrastructure. 
The provincial strategy on business areas of the province Limburg is laid down in the 
Provincial Physical Environment plan. The province formulated two rather broad objectives; 
provide business with enough and suitable space and linking business with (inter)national 
transport axes. The province has a directing role in the planning and implementation of new 
business areas. The province feels co-responsible for the creation of new business areas. 
The policy is implemented through projects, where the implementation lies in the hand of 
LIOF Investment bank business areas (LIOF BT), municipalities and regional associations. 
The implementation concerns both new areas as well as the revitalisation of exiting business 
areas. The province strives for a regional model of co-operation between local authorities 
and potential private partners. 
 
In terms of the horizontal and regional power relations it is important to note that Roermond 
has limited space for developing business areas; at one side Roermond is restricted by an 
airport and at the other side by the Maas River. For Roermond the extension of the A73 
motorway in the near future changed the business and investment climate. In principal there 
were two solutions for the problem of a lack of future business area. One solution would be 
merging Roermond together with surrounding smaller municipalities, so the land property of 
the municipality as a whole would grow. Although in the rest of the country many 
municipalities merged, in the province of Limburg this proved to be difficult. Specifically 
around Roermond there was a lot of distrust and controversy between the smaller 
municipalities and the regional centre municipality. This distrust and controversy came partly 
from experiences in the past where Roermond behaved arrogant and paternalistic in the 
eyes of the smaller municipalities. Besides this the smaller municipalities had economic 
reasons. The ‘richer’ smaller municipalities did not want to pay for the big city problems of the 
‘poorer’ Roermond.  One of the reasons that made a potential merge difficult was that the 
Christen-Democratic Party, who were very powerful in provincial politics in Limburg at that 
time, and had a large part of their voters in these smaller municipalities whose interest they 
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wanted to protect. And provinces played an important role in initiating and organising such a 
merge. During the nineties the understanding grew in Roermond that the only real solution 
was a co-operation with surrounding municipalities in realising business areas and attracting 
business as an essential part of its economic strengthening.  
In economic strengthening there was a true collective leadership were the alderman for ‘work 
and income’ used its contact with the corporate and collective actors and the alderman for 
economic affairs used his economic network. The overall goal of economic strengthening 
would be something they collectively defended. 
 
In the nineties there was a general discussion in Dutch public opinion about the overload of 
rules for business activities. Companies felt that they had to comply with to many rules laid 
upon them by to many different bureaucratic organisations. This aspect of local state-society 
relations influenced the economic strengthening initiative through it’s call for a ‘one desk’ 
policy towards local business. 
 

3.3.2 Policy challenges 
 
The substance of the RED initiative can be described as a redistribute policy. It redistributes 
the benefits and costs of business area development and revitalising over the region. An 
important task for Roermond as a regional centre municipality is offering business locations 
for the whole region. The labour market of Roermond has a wide regional attraction for 
jobseekers and as a consequence the low educated unemployed of Roermond are pushed 
aside by regional job seekers. The money comes from business area development, regional 
development funds and subsidies for revitalisation of business areas. 
 
The procedural challenge was to reorganise two processes; 
- to develop a regional economic policy instead of pure competitiveness for businesses 

areas and business settlements between the regional municipalities; 
- to compile intermediate activities between government and business in one organisation. 
On the institutional level the initiatives were only open to the socio-economic collective and 
corporate actors and the regional municipalities. Within the regional co-operation (Gewest 
Midden-Limburg)45 the aldermen of the municipalities with economic affairs in their portfolio 
deliberate regional economic issues. An important organisational regional economic initiative 
was the foundation of the Regional company for development (REO BV) in 1997.  
 

3.3.3 Leadership and community involvement 
 
The political leadership in the economic strengthening case can be described as a 
combination of consensus facilitating and visionary political leadership in all policy phases. In 
the search for new investors and the planning of business area outside the municipal border 
the decision-making was restricted by the demands of powerful actors. Major local investors 
had a strong influence on the policies and for instance bargained changes in infrastructure 
and shop-opening hours.  
In other aspects of the regional economic strengthening process political leadership could be 
called visionary. In several cases there were disputes between the municipality and smaller 
local business about new settlement that were seen as threatening by the existing small 
business. Visionary leadership was needed to bring sides together. Visionary leadership was 
also needed for capacity generation. The political leadership of Roermond generated a new 

                                                 
45 For the implementation of municipal tasks a Dutch municipality can cooperate with other municipalities in a 
public governing bodies chosen by and from the city councils on the basis of a law for municipal cooperation. 
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form of regional co-operation between the regional municipalities bridging existing 
differences and past disputes. Within the city border of Roermond they were able to create 
an innovative intermediary between government and business and co-ordinate economic 
activities. This contributed to a good investment climate and removed bureaucratic obstacles 
for potential investors. 
 
Community involvement in the RED was restricted to business actors. Through the DWR 
structure in the Platform also collective actors like labour unions were able to discuss the 
regional economic development goal and activities. In the RED in procedural sense no 
activities of citizens were needed. There were no institutional arrangements opened for civil 
society to discuss regional economic strengthening. Instead policy making was placed partly 
outside the municipal organisation in a regional development company with shareholders, 
being the regional municipalities. 
 

3.3.4 Actor behaviour 
 
Cooperation and conflict 
The municipality of Roermond asked a research institute to analyze the labour market and to 
search for solutions to the apparent supply and demand imbalance. REO was supposed to 
attract new businesses according to these notes, make agreements with new companies 
about filling vacancies and support existing businesses with new facilities. One of the first 
hurdles for REO was to negotiate the establishment of the Retail Outlet Centre (DOC) and 
the extension of UPS. About 250 jobs were expected from these two situations. 
There were some complications: storekeepers in Roermond feared they would lose 
customers as a result of this large retail centre opening and therefore strongly opposed it. 
Politicians didn’t expect that all the unemployed of Roermond would find a position in the 
DOC. Only about 30% of the vacancies were expected to be filled with Roermond 
unemployed specifically.  
During city council discussions, Thissen and his colleague alderman Van Rey knew how to 
persuade; together they could oppose all negative arguments. The city council knew what 
reactions to expect from the public and how to handle them. This was not the first time they 
had seen angry reactions from local entrepreneurs. Previously, local businesses had 
panicked at the establishment of large stores like the V&D, C&A, and a large hotel-
restaurant. In this case, their fear did not become reality. Actually these large businesses 
attracted more visitors and shoppers to the city and all companies profited. Interview results 
showed local shopkeepers that were initially against the development eventually became 
excited at the prospect of creating a better business climate.  
The municipality made an agreement with the local shopkeepers. They agreed that after the 
first phase of the DOC there would be an evaluation. If shopkeepers could show a profit 
decrease over 5%, the second phase would not be permitted by the city council.  
A problem with the settlement of large companies is their ‘American’ way of making 
agreements; the investors are hard negotiators and seem oblivious to the democratic 
processes so important to political actors. The financiers require investment in infrastructure 
and short procedures. This disturbs some political actors while others see it as inevitable. In 
return the city council required the filling of vacancies, particularly with specific groups of 
Roermond unemployed.  
Cooperation between surrounding municipalities (for example: extending business sites or 
balancing the spread of business, job positions and social contributions) seemed disturbed 
by an earlier threat of municipal border reorganization. In the early nineties, Roermond was 
too eager to define itself as regionally central. The surrounding municipalities felt a hard push 
for reorganization with this loosening of their autonomy. Things have not worked so well on 
cooperative activities between the municipalities. The provincial government has tried to 
improve the situation. By promising not to talk about re-organization, they hope to focus only 
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on cooperation of labour-market related issues. Financial support to regional development 
has to be a catalyst in this, but only four municipalities showed interest in joining the REO. 
The stated economic targets of the province were anchoring support, trying to create 
commitment between partners on goals and direction in the development phase and trying to 
stimulate cooperation in the implementation phase. The province feels it has achieved 40% 
success.  
 

3.3.5 Outcomes: challenges, effectiveness and legitimacy 
 
The program target was defined generally as ‘strengthening regional infrastructure’. The 
program was implemented at many labor places in the region. Although the relationship 
between job creation and unemployment reduction was evident, the actions to be followed 
were not as clear. It is difficult to judge problem solving and target-directed control capacities 
in cases of regional economic strengthening due to their abstract nature. The target seems 
immeasurable because what is ‘successful’ is not always specifically defined. 
The manager of REO f.e., the organization founded to strengthen the regional structure, 
thought ‘strengthening’ also had to be carried out as ‘better investment climate’ and 
‘reorganizing the business areas’ by finding optimal combinations of organization types. 
Eventually employment would increase, but REO was also interested in keeping settled 
companies engaged in continued investment in Roermond and the region.  
The attraction of new business was partially realized (Call-it, UPS and DOC). In 1999 an 
attempt was made to integrate the extension plans of UPS by filling vacancies through the 
Deltaplan. In April 2000 the same treatment was applied to the settlement of Call-it 
International BV. The expectation was that Call-it would expand from 40 to 300 employees; 
UPS would add 150 employees (though the actual request for jobseekers took longer than 
expected) and DOC would also advertise for hundreds of jobseekers. The project 
management tried to make agreements with UPS on filling vacancies, but the actual request 
for jobseekers took longer and results were less than expected. The DOC seemed to be 
successful; in 2003 hundreds of people worked in this retail center.  
In 2000 a penitentiary was established in the region. The Employment office started 
education for 27 unemployed people with intentions to give them positions. Local 
entrepreneurs founded a city center management in order to strengthen the standard of living 
as well as to promote the city center.46 
Although it was clear that new job opportunities had to be found to solve unemployment in 
Roermond and create jobs in other parts of the region, this didn’t completely address the 
actual problem. ‘Regional economic strengthening’ could be interpreted as the whole region 
becoming economically strengthened. Interviews revealed that the actual problem seemed to 
be an unbalanced relationship between regional economic structure and employment. This 
had to do with the level of cooperation between surrounding villages and municipalities. The 
lack of cooperation between the surrounding municipalities regarding a clear regional 
economic vision was noticeable. Others seem to regard the ambiguous positioning of 
Roermond’s own policies as the problem. This resulted in an unorganized approach to 
acquiring business and infrastructure. Examples of infrastructure problems include the 
scarcity of higher education, a lack of housing for the middle class and few attractive 
opportunities for higher educated people. Most jobseekers from Roermond were generally 
considered under-educated and unmotivated.  
This vague definition of ‘economic strengthening’ coupled with REO’s lack of influence on 
such issues, made the responsibility and tasks of REO within the Deltaplan a bit uncertain. 
Unless all interested parties could agree on how to allocate investments in regional 
strengthening, REO would only be of marginal significance in the Deltaplan. REO does not 
regard job creation as its main task. REO feels mainly responsible for the improvement of the 

                                                 
46 Kamer van Koophandel, actieplan 2002 
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investment climate, the reorganization of business areas and maintenance of present 
entrepreneurs’ dealings in the region of Roermond.  
Actually, the only thing REO was able to do for the Deltaplan was to mention its existence 
and the finances that were available to supervise and educate people on the job.  
 
Although it may be a bit too early to asses actual outcomes of the long term regional 
economic strengthening processes, participants seem to expect a above average level of 
goal achievement (see Table 4.) 
 
Table 4.: Scores on outcome dimensions (Mean on a 1-4 scale, with 2.5 as mid value, 
percentage in other cells, N=10) 
 
 Mean Not 

at all 
  Very 

much 
How much would you say that this program will contribute to the 
achievement of its aims? (goal achievement) 3.0  16.7 66.7 16.7 

How much would you say that these aims reflect the major 
concerns of the citizens and local organizations in Roermond? 
(concurrence) 

3.1  11.1 66.7 22.2 

To what extent did the local political leaders in Roermond keep 
in touch with local citizens and local organizations when they 
developed project? (openness) 

2.8  33.3 50.0 16.7 

To what extent did local political leaders know about and heed 
the concerns and demands of local citizens and organizations 
when they developed this project? (accountability) 

2.2 20.0 50.0 20.0 10.0 

How much would you say that this program will contribute to an 
improvement of the city’s economic position? 2.9  30.8 46.2 23.1 

How much would you say that this program will contribute to an 
improvement of the city’s social welfare? 2.6  42.9 57.1  

How much would you say that this program will provide results 
that are acceptable from the ecological perspective? 2.7  50.0 33.3 16.7 

How much would you say the program is compatible with the 
major economic programs in this city? 3.4  11 33 56 

How much would you say the program is compatible with the 
major social policy programs in this city? 2.8  33.3 50.0 16.7 

How much would you say the program is compatible with the 
major environmental and sustainability programs in this city? 2.4 14.3 42.9 28.6 14.3 

 
 
Participants seem to expect a high level of goal achievement (3.0 on a 4 point scale). Also on 
the point of substantial institutional performance (concurrence), the initiative scores high 
(mean of 3.1). 
 
Target-directed control capacities 
The target-directed control capacities are not as effective in practice as on paper, particularly 
the attraction of new businesses. An image of a city is not changed in the short term by some 
promotional actions. According to the manager of REO, Roermond was remembered for its 
water fled and an IRA-assault of years ago. The short-term image is hard to erase. It is often 
mentioned that the Deltaplan and its participants were unable to be persuasive actors. In 
attracting business the Deltaplan could enthuse and support investors, but in the end the 
decision to settle is in the hands of the business.  
The remarks of the Deltaplan project leader are indicative of this situation. His opinion was 
that the Deltaplan wasn’t suited to target ‘economic strengthening’. Regarding his role as 
project manager he admits to a personal lack of influence on regional economic 
strengthening despite his experience and business knowledge. This is confirmed by the 
manager of REO. Alternatively, a representative of the Employment office suggested that in 
some cases the project leader was persuasive with regional employers.  
What concerns the local employer’s representatives is that their resources are indicated as 
‘affection on employers’, ‘agent’, ‘advisor’, all of which have only minor influence on the 
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decisions of other actors within the Deltaplan and little influence on reduction of 
unemployment. These correspond to their indicated resources (‘time’, ‘expertise’, 
‘information’, ‘network’,’ trust’, ‘support’) that were regarded as fairly important by other 
participants. An exception: the REO-manager thought their resources were very important in 
the economic strengthening and the reduction of unemployment.  
One pressure for job creation could be the agreements the social partners made nationally to 
combat unemployment. Though in practice most of those interviewed think the influence of 
the labor union on the Deltaplan’s decisions was minor. The influence of the FNV was mainly 
indicated as ‘trust’ , ‘support’, ‘information’, ‘network’ or ‘access’. 
The project leader suspects the economic strengthening target was added because of the 
possible generation of provincial funds. To him it was clear this target would not to be 
realized with the structure followed in the Deltaplan, considering the existing strain on 
municipal procedures.  
In the opinion of REO, companies didn’t care where their labour lived. The establishment of 
companies does not necessarily reduce unemployment in Roermond. These businesses 
were not forced to hire from the local unemployed.  
Control capacities of REO can only be shown when businesses were expanding. REO made 
agreements on development, gave advice and helped with municipal procedures. In the 
opinion of REO, the agreements with businesses developing industry parks are working out 
well.  
Making agreements with growing companies or new investors on vacancy fulfillment has not 
had as much success. Again, REO does not feel it has control over investors. In practice 
filling vacancies is difficult and REO has become more cautious in ‘promising’ potential 
labour force. According to a representative of the Employment Office filling vacancies for new 
investors is stressing the relation with existing employers; why do new investors get help 
when the Deltaplan is unable to fill existing vacancies?  
Another obstacle seems to be the lack of cooperation between surrounding municipalities. 
According to a respondent from the KLIQ who has worked in other areas of Limburg, the 
cooperation between those municipalities is more even handed. The influence of Roermond 
still affects the smaller municipalities, even though the vote of municipalities is mentioned by 
REO as an essential part in cooperation. Although the province regards the surrounding 
municipalities as one of the most important actors in the economic strengthening process, it 
sees their influence as minimal. The province saw itself in a mediating role, striving for 
commitment and cooperation. They do not feel they reached this goal. This is confirmed by 
others who regarded the province as an important financial actor and resource, though not a 
strong influence. The actors with the most influence on results were REO and the municipal 
department ‘Economics and city development’. 

 
Political self-determination 
There is a gap between policy making and actually realizing objectives. Although basic 
improvements to infrastructure were made47, the REO was founded and the requirements of 
business investors and employers were investigated, the two-year period was not enough to 
reach concrete results. According to Thissen the project was overly ambitious from the 
conceptual phase. 
There also seems to have been a misunderstanding in deciding which business to attract to 
Roermond. According to political actors there was agreement within the coalition of VVD and 
GroenLinks not to attract heavy industry. The reasoning was to improve the skills of the 
unemployed and not attract a less educated, vulnerable labour force. This was in contrast to 
the opinions of representatives of the Employment office as well as municipal consultants 
who thought the intention should be to attract companies with vacancies for lesser-educated 
people. The employment office lobbied to attract small, diverse businesses, because in times 
of unemployment this would benefit specific sectors. They thought politicians would be more 

                                                 
47 plans for connection to high speed motorways were politically lobbied and eventually subsidized by the 
national and provincial government 
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attracted to large companies because of their brand integrity. The REO however thought any 
new employment was welcome. 
Although the prospect seemed ambitious, the steering group never considered dropping the 
target of economic strengthening. A lot of interviewees mention the positive effect of bringing 
partners into discussion and cooperation. Some people also mentioned that over the course 
of time REO has developed a better position and stronger influence on businesses. This was 
not possible during the Deltaplan years, when it was just beginning to develop. 
It was clear the main accent of the Deltaplan Work was the initial target of reducing NWW 
files. According to the director of the sector Work and Income social interest groups were 
over-represented while economic actors were under-represented in the development of this 
economic program plan. The regional economic strengthening became about getting 
attention on the (political) agenda. Specific options and constraints in economic 
strengthening were made within the municipal system as well as within separate 
organizations such as the Chamber of Commerce. These were not really taken into account 
within the Deltaplan itself. The potential to account for economic strengthening options 
(strategiefahigkeit) existed but were never realized due to priorities of coordinated political 
actions (handlungsfahigkeit) during the Deltaplan period. 
 
Procedural challenges and responsiveness 
Looking at the procedural challenges, the collaboration with the surrounding municipalities is 
clearly improved. In provincial documents the collaboration is adulated as the example of 
regional corporation. More municipalities have become shareholder in the regional business 
development co-operation. REO as an intermediate organisation realised the ‘one desk’ 
function for business. In the RED in procedural sense no activities of citizens are needed. 
This lack of involvement is reflected in the two questions on procedural responsiveness 
(openness and accountability). Participants are only moderately satisfied regarding with the 
aspect of openness, were table . shows a mean score of 2.8 (with 2.5 as the mid value). The 
participants are clearly dissatisfied with the accountability with a 2.2 (below the mid value). 
 
Sustainability 
Participants have very still positive expectations in terms of meeting the goals set for the 
economic dimension (3.1 and 3.4), which reflects the primary economic character of the 
initiative. Particular the expectation for ecological sustainability is modest to low. 
 
In institutional sense REO was expanded. With REO many economic decisions were placed 
outside the municipal organisation although the municipality as shareholder kept control on 
distance. Many of its activities are based on an covenant between REO and the municipality. 
The relation between the institutions build for the reduction of unemployment (Platform and 
project organisation) and REO seem to be weak. The municipal department ‘Economics and 
city development’ is the actual contact partner. Regional economic issues got very limited 
attention in the DWR Platform and the DWR project organisation did not really contribute to 
the attraction of business settlements. Economic strengthening is a policy field that has 
several dimensions. Keeping the existing economic activities, if possible let existing 
economic activities grow and attract or initiate new business activities. Particular creating 
business areas is a long-term action point. Politically there always has been an accent on 
new business settlements as the success stories of the regional economic strengthening.  
 
Legitimacy 
Because most participants regarded economic regional strengthening within the Deltaplan as 
very ambitious, it is interesting to investigate the legitimacy of this target. All participants 
agreed on the integration between job creation by economic strengthening and reducing 
unemployment. All members of the workgroup Deltaplan agreed on an identification of the 
characteristics of supply and demand for labour force, a SWOT-analysis of the economic 
setting and possible actions of general economic strengthening. Though the actual research 
done by KPMG was directed more toward the supply side for labour force than toward 



Dutch casestudy report Draft version 2-2-2004 70 

 70

(socio) economic strengthening, this was recognized within the work group. The opinion of 
the director of the sector Work and Income is important. She thinks social interests have 
been over-represented and economic actors under-represented in the development of this 
economic program plan (input legitimation).  
The province asked for more constructive notions on this in the project plan. The committee 
WWIECO discussed how to concretize the target and to work out accountability. The 
conclusion was to avoid judging results by “the numbers”, because this would create 
problems. The general opinion was that numbers should not be the obsession; focus had to 
be on the process of learning, experimenting, trying, et cetera. As a result, there was some 
political legitimation of the ambitious and abstract nature of the plan. 
Regarding the throughput legitimation, no interviews mention a lack of information about this 
target. In reports for the committee WWIECO the activities of business areas were 
mentioned, like ground claims, agreements and exploitation plans. The reports were taken 
for observation and perhaps the positive results made the committee and city council 
members less eager for further discussion about the target of economic strengthening or 
further accountability.  
Most remarkable is that activities concerning the economic-regional goal were not really 
talked about in the meetings of the project groups or the steering group. The manager of 
REO mentioned that he had minimal contact with the project management. He does think the 
Deltaplan groups were informed because there was regular contact with the municipality 
regarding economic strengthening, in particular with the department of economics. The 
project coordinator indicated realization of the reduction target and the professional handling 
of reintegration trajectories as her most important task.  She implies that attracting business 
was the responsibility of the project leader. The project leader says he immediately noticed 
that regional economic strengthening was not a realistic responsibility for the Deltaplan.  
Above all, aggregation rules imply REO and the municipal had to work on developing a good 
investment climate and removing bureaucratic obstacles for potential investors. The logic 
seems to be that information has to come from the ‘economic actors’. Although the economic 
alderman is formally involved in the steering group, he is represented by Thissen and 
therefore may be less pronounced in his actions. Some participants mention that the attitude 
of Deltaplan participants was not arrogant or boastful but unpretentious and diligent. A factor 
that may explain the lack of information on continuation, according to the political party VVD, 
could be that the economic alderman had no need to show off. Alderman Van Rey already 
had a national political career and was not seeking the spotlight.  
It is hard to say the output was legitimated. The target was so abstract, that no one could 
really criticize the results. Within the evaluation there have been some questions on the 
success of REO and the project structure, but the city council did not elaborate. There was 
and seems to be legitimacy for REO and the importance of laying down the basic structure 
for a sustainable labour market in the future. Although in practice there was no real 
transparency on implementation and use of the available information, there was a certain 
acceptance on the rather autonomous work lines between REO and the municipal, out of the 
sight of the Deltaplan.  
 
Efficiency 
In the notes it becomes evident that there was no clear oversight of the political decisions, 
their implementation or the use of resources (time, funding, etc.). In the project plan 
Deltaplan no budget was reserved for economic strengthening, nor were there other reports 
about budgeting this target. Of more concern is that there seems to be an understanding that 
political actors, municipal actors, the project management or the REO are unable to convince 
investors to settle down in the region of Roermond. One enthusiastic alderman was not 
enough for this decision.  
According to their representatives, a lot of employers think that people dependent on social 
security are not suitable for work. These people are regarded as out of the running for and 
therefore have a lack of experience. They think that these people have not been able to find 
a job before for negative reasons (and with this a negative cycle is begun, because these 



Dutch casestudy report Draft version 2-2-2004 71 

 71

people eventually do lack work experience). Based on the conclusions in the KPMG-report, 
the steering group thought a start with the Deltaplan had to be made with those employers 
who understand the problems of this group and could be used as a positive example. In 
meetings with employers KPMG concluded that 40% of them wanted to know more about the 
learn-work trajectories. They were looking for employees that were motivated, had 
educational possibilities, had social qualifications and could be representative in sales 
functions. In return the Deltaplan had to keep up promises to combine long term unemployed 
on learn-work trajectories with jobseekers that were directly suitable for vacancies. It is 
important to coordinate the expectations of employer and employee (February 1999). Such 
notions are fundamental to reintegrating unemployed jobseekers. 
Very little can be said about the efficiency of the target of economic strengthening. There is 
no insight if money has been spent in the best possible way, having rendered the highest 
possible profit with the smallest input. The relation between investment contacts with 
business investors and the eventual effects seems difficult to measure. Adding to this 
uncertainty is the variable period between investment and its effect. 
 

3.3.6 Conclusions on CULCI 
 
Political leadership succeeded to interest both surrounding municipalities and potential 
investors to cooperate. The outcome is successful in terms of visible new investment and 
jobs created and initiatives for new business area. There were no institutional arrangement 
opened for civil society to discuss regional economic strengthening. Instead policy making 
was placed partly outside the municipal organisation in a regional development company 
with shareholders, being the regional municipalities. 
Involvement of local business is troublesome. Their interests sometime seem contrarily to 
new business settlements. Here political leadership was necessary to satisfy both interests at 
the same time from a visionary long-term perspective. Within the municipality, local political 
leadership made the rather autonomous work lines between REO and the municipality 
acceptable.  
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4 The Enschede case studies 
 

 
 
 
4.1 The city context 
 

4.1.1 General Information 
 
With approximately 150.000 inhabitants, Enschede is the eleventh city of the Netherlands. It 
is situated only a few kilometres from the German border. In the past Enschede was famous 
for its textile industry since the 70’s all factories have closed down.  
 
Enschede’s population is growing steadily. Its population has increased from 146.500 in 
1990 to 150.500 in 2000 and to 152.300 in 2002 (Enschede in cijfers 2003). Approximately 
27% of the population were born abroad or have at least one parent that was not born in 
Holland. It concerns mainly immigrants from Germany and Turkey. Immigrants from non-
western countries make up approximately 17% of the whole population and their number is 
rising (Enschede in cijfers 2003).  
 
After the closure of the textile industry the largest employment is found in the non 
commercial service sector: 39%. Other important sectors are: commercial service (17%), 
commerce and trade (16%) and industry (13%) (Enschede in Cijfers 2003). In 1962 a 
polytechnic university was founded to ‘make up for’ the economic distress in the area due to 
the decline of the traditional textile industry. Nowadays the University of Twente offers 
bachelor, masters and PhD programs in the technological and social sciences. The university 
is also a major factor in the local economy: it helps to attract high-tech firms to the region. 
 
In 2000 the standardised disposable income per family in Enschede was approximately € 
16.000 (Enschede in cijfers 2003). Dutch average is € 18.000. The low disposable income 
still reflects the city’s industrial history. The textile industry largely employed low-skill and 
low-income workers. Therefore, low-income families and people with relatively low levels of 
education are still over represented in Enschede.  
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Table 4.1 shows that the percentage of unemployed people in Enschede dropped from 10 
per cent in 1996 to 4 per cent in 2001 (CBS database). Nowadays the unemployment figure 
is rising again. These changes mainly reflect national economic changes, but unemployment 
figures in Enschede are usually somewhat higher than the national average.  
 
Table 4.1 Unemployment in Enschede since 1996 
 

Year Unemployed (per cent of 
professional population) 

1996 10% 
1997 8% 
1998 8% 
1999 5% 
2000 6% 
2001 3% 
2002 4% 
 
In 2002 16 per cent of the population received social welfare. This percentage remains quite 
steady. In comparison with other Dutch large cities, Enschede has the highest percentage 
non-working inhabitants (Enschede in cijfers 2002); 54 per cent of the inhabitants between 
15 and 64 have a job.  
In comparison with other Dutch cities people with a low level of education are over 
represented whereas people with a high education are underrepresented in Enschede. 
 

4.1.2 Government and governance in Enschede 
 
Municipal organisation 
The staff of the municipal organisation consists of 1223 full time jobs (Enschede in cijfers 
2003). Since many of these jobs are filled by part time employees, the number of municipal 
employees is actually higher than this figure suggests.  Subjoined table states the different 
departments and the number of employees per department. The Construction and 
environmental services department consists of different subdivisions like traffic and (public) 
transport, spatial planning and economical policy, whereas the Social service department 
covers education, employment, sports, culture and welfare. 
 
Table 4.2 . Staff per department of Enschede (Enschede in cijfers 2003) 
 
Department Number of employees 
General and policy staff 337 
Fire department 96 
Construction and environmental services 470 
Social services 363 
Total 1223 
 
In the Netherlands all officers are appointed as professional experts, not as party members, 
and remain in office after elections. 
 
Budget and spending 
The categorical and general grants from the national government are the most important 
revenues of the municipality. Categorical grants are linked to national policy programs and 
account for more than half of the city’s budget (56%). The general grant accounts for 23% of 
the budget. The municipality can spend this money according to its own view. Local 
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discretion is also high on the use of local tax revenues, which however account for only 12% 
of the total budget. The ability to raise local taxes is limited by national legislation. The city’s 
total budget for the last four years is presented in table 4.3. 
 
Table 4.3 Total city budget of Enschede in million euro 
  

 2000 2001 2002 2003 
Total budget € 450 € 506 € 560 € 590 
 
The most important spending categories are: education, social- and societal services and 
‘covering means’ (Enschede in cijfers 2003). 
 
The political management system 
The basic political system is the same as for all Dutch cities: a collective form of government, 
where a coalition of political parties in the council elect the aldermen in the Board of Mayor 
and Aldermen (the mayor being appointed by national government). Traditionally, the Social 
Democratic party has dominated the city council of Enschede. In recent years, however, this 
domination has decreased. Nevertheless they were the strongest party in both periods of this 
research. From 1998 to 2002 they formed a coalition with the Conservative Liberals and the 
Christian Democrats, in terms of seats the second and third party in the council (see table 
4.4). In 2002 the Conservative Liberals where exchanged by two small parties: Conservative 
Christians and a local party. The coalition model with parties from a broad spectrum of the 
political system result in typical Dutch consensus politics based on a comfortable majority in 
the council. The current political leader responsible for the rebuilding of Roombeek comes 
from the Social Democrats and came into office when his predecessor had to resign in the 
aftermath of the investigations on the responsibilities of the municipality for the fireworks 
explosion (April 2001).  
 
Table 4.4 Distribution of seats in the city council  
 
Party Seats 1998-2002 Seats 2002-2006 
Social Democrats (PvdA) 12 10 
Conservative Liberals (VVD) 8 7 
Christian Democratic Party (CDA) 7 8 
Liberal Democrats (D66) 2 1 
Green party (Groen Links) 3 3 
Orthodox Protestant Party (Christen Unie) 2 3 
Local party 1 2 3 
Local party 2 1 4 
Local party 3 2  
Total 39 39 
 
Description of governance  
The Netherlands have three levels of governance: national, provincial and local. Some cities 
have a ‘sublocal’ level (neighbourhood committees), but this is not the case in Enschede. 
The municipalities have financial and governmental relations with the provincial and national 
level. 25 cities in the Netherlands (including Enschede) maintain a special relationship with 
the national government. They get extra money for so called ‘big city problems’. The cities 
receive an amount of money and have the freedom to spend this on their specific problems 
without national intervention. It is hoped that with this freedom the problems can be solved 
more effectively. But in practice it does not always work out this way. Many cities are 
complaining about the tight rules from the national government they still have to satisfy.  
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Over the entire post-war period subsequent proposals for new institutions of governance for 
urban agglomerations have been debated. There have been serious plans to amalgamate 
Enschede with its neighbours Borne (22.000 inhabitants) and Hengelo (80.000 inhabitants). 
The new city ‘Twentestad’ would have been the fifth city of the Netherlands. However, the 
Dutch senate finally rejected this proposal, due to massive opposition in Borne and Hengelo.  
The autonomous cities are currently working together at several areas, like public planning, 
services, (public) transport information and communication technology. Together with Almelo 
(66.000 inhabitants), they form ‘Netwerkstad Twente’ (Network city Twente). Enschede 
participates in several other inter-municipal councils. Municipalities co-operate in these 
councils on a voluntary basis for the joint production of goods and services and the co-
ordination of policies. An example is the co-operation of Enschede, Almelo and Borne with 
regard to a common business area.  
 

4.1.3 Political culture in Enschede 
 
Three aspects of political culture are particularly relevant for this study: the expectations of 
citizens on the behaviour of their political leaders, the expectations of citizens on the 
behaviour of possible participatory actors (citizens and business) and the overall level of trust 
and cooperation in the city. These variables are measured by a mail survey to 40 
organisations in Enschede in the way specified by the Guide for data collection (PLUS Guide 
for data collection, see also PLUS Deliverable 7 for selection of panel organisations). The 
response rate was 50%, providing 20 questionnaires that could be used (N = 20). 
 
Panel results on expectations on political leaders show that citizens expect a leadership style 
that is aimed at consultation, collaboration with local actors and representation of interests of 
the entire city (see table 4.5). Only on the question whether consensus should be strived for 
even at the expense of decisive action, the preferences of the citizens are undecided (in 
comparison with the alternative statement of a ‘majoritarian approach’). 
 
Table 4.5: Expectations on leaders in Enschede (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Local leaders should operate on the basis of a clear personal 
vision about the future of the city.   
B. Local leaders should operate on the basis of a vision about 
the future of the city that has been developed in close 
consultations with various segments of the local community. 

 5 5 15 15 30 30 

A. Local leaders should manage the implementation of local 
policies by the local administrative apparatus. 
B. Local leaders should spend their time in going out to mobilise 
community support and local resources to implement local 
policies. 

 5 10 25 15 25 20 

A. Local leaders should not compromise in heeding the will of 
the majority of the local citizens.   
B. Local leaders should strive for broad-based consensus even 
at the expense of decisive action. 

 15 10 35 30 10  

A. Local leaders should act as a representative of their party or 
the segment of the local community that elected them.    
B. Local leaders should represent the city as a whole. 

5 5 10 10 20 25 25 

A. Local leaders should actively engage in and stimulate local 
partnerships and networks. 
B. Local leaders should concentrate on their role as the leader 
of city government. 

20 5 30 20 5 15 5 

 
On 4 of these 5 dimensions expectations on citizens and business are available. Due to the 
different position of these role holders (compared to leaders), the questions capturing the 
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dimensions of political culture are formulated in a different way (see PLUS Guide for data 
collection). The results for citizens and business are presented in tables 4.6 and 4.7. 
 
Table 4.6: Expectations on citizens in Enschede (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Citizens should stick to their role of electing leaders and 
holding them electorally accountable. 
B. Citizens should participate actively in the process of setting 
the local political agenda and the making of important local 
decisions. 

 10 15 25 20  30 

A. Once major policy decisions have been made citizens should 
faithfully respect the decisions and abide by the local statutes 
and rules and pay their taxes.  
B. Once major policy decisions have been made citizens should 
actively engage in joint efforts with the municipality to make 
local policies a success. 

 10 5 10 35 20 20 

A. Citizens should concentrate on establishing a winning 
majority for their views. 
B. Citizens should strive for broad-based consensus even at the 
expense of decisive action. 

 26 11 32 26  5 

A. Citizens should pursue their own interest. 
B. Citizens should take the interest of the city as a whole into 
account. 

  5 20 15 30 30 

 
 
Table 4.7: Expectations on business in Enschede (Percentage of respondents) 
 
 Clearly 

prefer 
Equally 
prefer 

Clearly 
prefer   

 A  A and B  B 
A. Business should stick to their role of making profits and not 
mess with politics. 
B. Business should participate actively in the process of setting 
the local political agenda and the making of important local 
decisions. 

5 5 15 45 15 10 5 

A. Once major policy decisions have been made business 
should faithfully respect the decisions and abide by the local 
statutes and rules and pay their taxes.  
B. Once major policy decisions have been made business 
should actively engage in joint efforts with the municipality to 
make local policies a success.  

 15 5 15 25 20 20 

A. Business should concentrate on establishing a winning 
majority for their views. 
B. Business should strive for broad-based consensus even at 
the expense of decisive action. 

 11 32 26 21  11 

A. Business should pursue their own interest. 
B. Business should take the interest of the city as a whole into 
account. 

5 5  35 10 30 15 

 
 
The expectations on these dimensions on leaders, citizens and business can be compared 
only to some extent, as the phrasing of the questions is different. However, a comparison 
does shed some light on the differences or similarities of role expectations. Mean scores on 
the same 7 point scale ranging from 1 to 7, with 4 being the middle value are presented in 
table 4.8. 
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Table 4.8: Mean score for expectations on leaders, citizens and business (range 1-7, mid 4). 
 
 Leaders Citizens Business 
solitary / cooperation 5.5 4.8 4.1 
own / shared resources 5.1 5.1 4.9 
majoritarian / consensus 4.1 3.8 4.0 
Own / city interest 5.1 5.6 4.9 
Own role / network stimulation 3.5   
 
From this table we can conclude that expectations on these role holders are to a large extent 
quite similar (only the expectations on business to participate/cooperate in policy processes 
are somewhat lower than on leaders and citizens as is shown on the first dimension). 
 
A different aspect of political culture is formed by the expectations on the contribution of role 
holders on different kinds of legitimacy. We distinguish between ‘output’, ‘throughput’ and 
‘input’ legitimacy (see deliverable 6 Conceptual framework). Table 4.9 shows that these 
expectations also show a great similarity, with exception of clearly higher expectations on 
leaders regarding output legitimacy and somewhat higher expectations on throughput 
legitimacy. As all mean scores are above the ‘middle’ value of 3, it can be concluded that it is 
a distinctive feature of the local political culture that all actors are expected to contribute to all 
three forms of legitimacy. 
 
Table 4.9: Mean score for expectations on leaders, citizens and business regarding their 
contribution to legitimacy (range 1 – 5 (high), middle 3). 
 
 Leaders Citizens Business 
Output legitimacy 4.4 3.6 3.6 
Throughput legitimacy 4.2 3.9 3.7 
Input legitimacy 3.6 3.6 3.4 
 
From the above, we can draw the general conclusion that the local political culture is geared 
towards active participation of all role holders and consensual and cooperative behaviour. 
 
These expectations are not entirely reflected in the panel’s perception of trust and 
cooperation in the city. Table 4.10 shows only a moderate level of trust. Trust scores in our 
panel are just below the middle value of 3 and are in line with results from more extensive 
research on this topic (Denters et al., 2003). Collaboration scores for the city and citizens are 
on the same level, collaboration with business is slightly higher, but still at average level. 
 
Table 4.10: Trust and collaboration in Enschede, Mean (3 = middle value) and percentages 
 
 Mean 

score 
Very 
weak 

 Very 
strong 

Trust between actors in our city is: 2.5 10 40 45 5  
In general, cooperation between city authorities 
and local associations in our city is: 2.6 5 50 30 15  

In general, cooperation between city authorities 
and business in your city is: 2.9 11 16 42 32  

 

4.1.4 Specific features of the cases 
 
The city of Enschede used to be famous for its textile industry. This resulted in a rapid grows 
of the city in the beginning of the 20th century and in large industrial sites within the city. On 
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the 15th of May 2000 a fireworks storage on such a site exploded, killing 22 people and 
devastating the neighbourhood surrounding it. The Enschede cases are related to the 
rebuilding of this area called Roombeek. 
 
The fireworks disaster at the origin of these cases implies that some very specific context 
factors are involved. The municipality decided that the former inhabitants of the area (1500 
citizens, 123 companies, artists) were entitled to have an important say over the 
redevelopment plans. An extensive participation process was organised in which former 
inhabitants and people from the surrounding neighbourhoods could have a say even before 
the first draft of the rebuilding plan was sketched. As the municipality was seen as one of the 
actors that was responsible for the disaster (due to sloppy implementation of environmental 
and safety regulations), all public officials and political leaders felt indebted to heed public 
opinion in the process. National government was also seen as one of the responsible actors 
(due to unclear regulations and sloppy implementation of their competences). A 
comprehensive and extensive financial aid budget from national government was decided to 
ameliorate financial problems of the victims and to enable the city to rebuild the area on a 
high quality level (total amount of the additional budget about 155 million Euro). 
 
The municipality decided to create a special department for the rebuilding of the area, called 
the Project Bureau Rebuilding Roombeek (Projectbureau Wederopbouw). We will refer to 
this department as ‘The Project Bureau’ (PB). The PB has an autonomous position in the 
organisation with its director reporting directly (and only) to the alderman responsible for 
rebuilding the area. This alderman has been given the status of ‘project alderman’, which 
means he is primary responsible for initiatives, communication and policy proposals in this 
project and responsible for the Project Bureau. However, most formal decisions remain the 
authority of the Board of Mayor and Aldermen or the city council. 
The construction of the Project Bureau as a separate department has important 
consequences. Public officials will be able to concentrate on their work on Roombeek and 
experts from different policy fields (social, economic and housing) are united in one 
organisational unit, instead of being dispersed in different departments. The sudden creation 
of a new department, in combination with the sense of urgency regarding the rebuilding of 
the area and the overwhelming impact of the disaster, also resulted in a flexible, non-
bureaucratic organisation. In combination with the availability of sufficient financial resources 
this resulted in a level of autonomy and discretion that is considerably higher than normal. 
However, it has to be noted that the Project Bureau was not entirely autonomous in the city 
organisation. For many tasks it had to cooperate with the standing departments, using their 
specialised expertise and other resources. It also has to be noted that during the process the 
normal processes of bureaucratisation got some grip on the PB as well (which is to be 
expected, since all kinds of procedures have their own rationality in providing ‘good 
governance’). 
 
The Enschede cases are both connected to the rebuilding of the Roombeek area. They even 
have a common first phase, where a general first stage plan for the area was developed in 
close consultation with citizens, business and other participants from the start of 2001 to the 
end of 2001. A final decision on this plan was made in March 2002. The general plan 
resulted in many specific projects in which detailed design of the proposals was undertaken. 
The general plan can be regarded as the common policy development and decision making 
stage. Two of these projects are studied as our PLUS cases: the development of a plan for a 
common set of buildings for schools, other children and youth facilities, a service centre as 
well as facilities for citizen clubs from the area (social inclusion) and the development of a 
plan for one of the two business areas (called Roombekerveld in the north of Roombeek). On 
the one hand these cases can be regarded as implementation stages of the general plan: the 
general decisions are developed into concrete proposals and subsequently converted into 
real buildings. On the other hand the first stage decisions are on a very general level, so the 
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‘implementation’ can be regarded as a project of its own, with its own development, decision 
making and implementation stage. 
 
As these two concrete projects have a common first stage, we will start by describing this 
stage and subsequently focus on the different characteristics of the social inclusion and 
economic competitiveness cases. 
 
 
4.2 The first stage general plan for rebuilding Roombeek 
 

4.2.1 Background and initiative context 
 
Most background and context variables are already described in the previous section. 
Additionally it is important to note that EU influence is absent in this first stage, as in the two 
cases to be described subsequently. The local-central government relations are 
characterised by high local autonomy for this initiative. Local government has extensive 
autonomous competences in the field of developing a general plan for rebuilding an area 
such as Roombeek. The extensive additional national budget might have restricted 
autonomy if it where accompanied by specific regulations as to how to spend the money, but 
in this case only limited rules on the kind of activities to use the budget on where formulated 
in a special agreement between national government and the city of Enschede (Convenant 
Kwaliteitsimpuls, 2001). There is some limitation in the sense that the money has to be used 
to finance ‘high quality’ redevelopment (in the agreement this is called a ‘quality impulse’), 
but this is in practice hardly restricting the options of local government, as they intend to build 
alongside these criteria anyhow. In fact the extra budget empowers the local authorities to 
develop plans with larger autonomy than would have been the case if they would have had to 
use budgets from regular national programs. 
 
General local state relations in policy questions such as the development of large inner city 
areas are characterised by a central role of the municipality, combined with a moderate form 
of corporatism (collaboration with actors with important resources) and increasing but still 
only limited citizen and community involvement. In the specific case of Roombeek the 
context is quite different, as described in section 4.1.4. 
 
The goal of the rebuilding process has been formulated in this way: ‘to ensure, in 
cooperation, that the wound that was inflicted upon the city on 13 May 2000 is healed in such 
a way that city life will regain it course better than ever’ (Mission statement Project Bureau). 
In the process this general statement has been operationalised in 8 themes with 33 goals 
(concept stedenbouwkundige structuurvisie, 2001). 
 

4.2.2 Institutional analysis of community involvement and leadership 
 
The institutional structure of the ‘citizen participation process’, its links to other arenas and 
the role of leadership will be described in this section. We will concentrate on the first phase 
of the process, which resulted (in March 2002) in a formal decision of the municipal council 
on a general plan for rebuilding the area. It should be remembered that what is discussed in 
this paper is only the first round of the planning process. The plan provides the basis for 
more detailed plans and the subsequent realisation of these plans. 
 
In order to facilitate ‘maximum feasible participation’ by the numerous victims of the 
explosion, the participation process was designed as a set of arenas, each geared towards 
the needs of different groups. We will first describe these participation arenas, followed by a 
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description of the other arenas that provide the institutional framework for the first phase of 
the program’s development. 
 
4.2.2.1 Participation arenas 
 
The first phase comprises of two stages: in February/March 2001an open inventory of 
opinions on rebuilding the area was made; and in June 2001 participants were able to 
express their opinions on the first draft of the redevelopment program.  
 
First stage 
The core of the first stage was a series of eight sessions with former residents of different 
areas in Roombeek and its immediate surroundings. For these sessions the (former) 
residential location served as criterion for inclusion (boundary rule). Other ‘arena’s’ were 
open to participants from the entire city (anyone could drop his ideas in ID-boxes that were 
placed all over the city) or open to anyone connected to the Internet and able to understand 
Dutch (an internet-site was constructed where anyone could express his or her opinions). 
The latter ‘arena’s’, however, offered no opportunities for interaction between participants: 
they just provided a channel to express people’s opinions. 
In addition to these locality-based arena’s, special sessions were organised for functional 
groups. Workshops were organised for schoolchildren, and for migrants from different 
ethnical backgrounds, as well as for artists (who were a characteristic segment of the 
population of Roombeek), entrepreneurs and older people. 
In terms of the institutional rules these arenas can be described as ones that gave an open 
access to participatory opportunity and expression of opinions. In a formal sense selection of 
participants (boundary rule) resulted from invitation based on location or through addresses 
known by organisations of ethnical or occupational groups. However, through the whole set 
of arenas, all relevant actors will have had an opportunity to participate.  
 
The main positions in the arenas were the one’s of ‘participant’ and ‘process facilitator’. 
Participants had the rights to express their opinions either in an entirely open way, or related 
to a large number of important topics that where previously discussed with ‘key-persons’ 
from the area. The ‘process facilitator’ was an independent expert on participation processes 
who was hired by the city to organise the participation process and ensure that the outcomes 
would truly represent the opinions of the participants. Another key position in some of the 
arenas is the ‘city-planner’, an external expert, hired by the municipality of Enschede to 
prepare a first draft of the redevelopment plan (more on his role follows in the description of 
the other arena’s). In the eight central sessions the external city-planner was present to 
discuss participants’ opinions and to state some general points of departure for his work. 
Councillors held a minor position in the sessions, fulfilling the role of ‘table-host’ at discussion 
tables, facilitating discussion and listening to the participants. They were explicitly instructed 
not to express their own opinions.  
 
With regards to the scope of the arenas, the eight central sessions were slightly ‘pre-
structured’. The organisers provided the participants with cues (in the form of series of 
photographs and accompanying short texts) for reflection and subsequent discussion on a 
predetermined list of topics about the future of the redeveloped neighbourhood. The number 
of these topics (about eighty), however, was so high and the range of issues so wide, that 
the participants were able to address almost any topic they might have deemed relevant. 
Moreover, the short notes written in reaction to the clues the participants were absolutely 
unconstrained (also enabling participants to raise topics different from those initially 
provided), and the entirely open ID-boxes and internet-site provided further opportunities to 
address any issue a participant would like to raise.  From the perspective of the openness of 
the arena may be considered as an asset. The other side of the coin, however, is that the 
participatory process has thus lead to an enormous variety of opinions about the future of the 
neighbourhood. In the light of this diversity, it would presumably be not too difficult to supply 
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advocates of virtually any possible conception of the new neighbourhood with a useful 
anthology of statements made by participants to legitimise their point of view.   
   
Information rules were also quite open: participants were informed of the possibility to 
participate, they were informed on the general structure of the different arenas, and they 
were promised that a written report on the sessions would be provided to attendants. 
Moreover, reports were to be published on the Internet. Drafting the reports on the results 
per arena was a major responsibility of the process facilitator. Implicitly this also indicates the 
main aggregation rule used to ‘ produce’ the results for each of these sessions. The 
participants’ notes with their opinions were collected, described on a one-to-one basis and 
these subsequently served as input for a general summary of the opinions by the facilitator. 
For the next steps in the process, a full report was produced by the process-facilitator, 
summarising the output of the first stage of the participation process. This report consists of a 
general summary and short summaries of all the different sessions. 
Costs and benefits of redevelopment options were as yet no topic for discussion, so it is for 
this moment not necessary to specify a pay-off rule (all costs of the process were covered 
by the city). A summary of these rules is presented in table 4.11. 
 
As can be seen from this description, the role of leadership is very limited in this arena: 
leaders, be it the responsible aldermen or council members, are only present to listen. There 
is however a distinctive element of leadership in the design of the positions in the different 
arenas: they are formulated in order to result in maximum participation by citizens from every 
possible background. The presence of leaders as listeners is supposed to indicate that they 
take the participation process very seriously. In this way leaders also make sure that they are 
well informed in early stages of the process. 
 
Leadership also played an important role in the construction of the role of the process-
facilitator. This role was specially geared towards maximum representation of the views of 
the participants. This was made clear in his mandate (his authority rules and his central role 
in the aggregation rule) as well as in his selection, being an experienced ‘expert’ in 
participation processes, with a social profile that would make him trustworthy in the eyes of 
participants from many backgrounds. 
 
The second stage 
In June 2001 a second stage of the participation process was organised, very much along 
the lines of the first stage. However, there were less different sub-arenas: all in all 5 central 
sessions were organised. The scope rules were however different, as a draft version of the 
program was available, and the discussion concentrated on the question whether this draft 
truly represented the opinions of the participants or not. Participants had more structured 
possibilities to express their opinions on issues using coloured balls to indicate whether they 
agreed or disagreed to certain aspects of the plan. However, there was also an open 
possibility to express any opinion a participant would like to bring to the attention. At the end 
of the sessions the participants were asked (by raising their hands) whether they agreed or 
disagreed to use this plan as the basis for development of subsequent plans. This can be 
seen as an additional aggregation rule, which enabled a clear conclusion about the general 
opinion on the proposal. A printed version of the plan was distributed widely before the 
meetings to inform the participants. During meetings posters represented central elements of 
the plan.  
 
As in the first round of the citizen participation, the direct role of leadership was very limited. 
At the start of each session, after the city planner had presented some highlights of the 
proposal, interviews were held with key actors representing organisations that played an 
important role in the process. Among these was always one political leader (an alderman or 
the mayor). In the interviews the key actors could present their preliminary opinion on the 
proposal. Subsequently participants could ask questions to these key actors or enter into 
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debate. However, it was stressed that the objective of the meetings was to discover the 
opinions of the participants, the meetings were not intended to ‘defend’ opinions held by the 
key-actors. 
 
Table 4.11 Institutional rules for the first and second stage participative arenas 
 
   
Type Rules 

 
Character 

First stage Multiple arenas, some geared to special groups, some very open (internet) 
 

 

Position There are: participant, process facilitator, city-planner, council member, 
leader 
 

Formal/local 

Boundary Participant: former residents, citizens of Enschede can participate 
Facilitator: carefully selected to represent participants’ interests 
City planner: selected on expertise and willingness to interact with 
participants 
Council members and leader: allowed in on voluntary basis 
 

Formal/local 

Authority Participant: state opinion on any topic, but geared towards some topics 
Facilitator: facilitate and structure adequate interaction 
City planner: listen to participants and present preliminary ideas 
Council members and leader: listen to participants, not state opinions 
 

Formal/local 
 

Scope Content: all ideas for rebuilding the area are welcome 
Process: outcome provides a general set of ideas that are one of the leading 
factors in making a first draft proposal 
 

Formal/local 

Aggregation Facilitator makes an inventory of all opinions and summarises them in a 
report 
 

Formal/local 

Information Information made actively available to all participants Formal/local 
some informal 

Pay-off City pays for the process 
Costs of  proposals not yet a topic 
 

Formal/local 
Informal 

   
Second stage 5 meetings with former residents, citizens of Enschede and businesses 

Only important changes from the first stage are presented 
 

 

Position Additional: Key stakeholder, no council members 
 

Informal 

Boundary Key stakeholder selected on role of their organisation 
 

Informal 

Authority Key stakeholder can comment on first draft proposal, answer questions from 
participants 
 

Informal 

Scope Content: comments on proposal, all suggestions possible 
Process: indicates support of participants for draft proposal, has to be taken 
seriously in the next arenas 
 

Formal/local 

Aggregation Support shown by coloured balls, oral presentations and raising hands 
 

Informal 

 
Most of the rules described above have been formalised in a series of local decisions on 
white papers by the management of the Project Bureau and the Board of Mayor and 
Aldermen (Participatietraject Roombeek-West, 20-8-2000, Uitgangspunten voor 
Communicatie en participatie, 29-9-2000, Plan van Aanpak Fysiek, Economie en Sociaal , 
oktober 2000, Werkplan participatie Wederopbouw Roombeek-West, 3-12-2000). For the 
second stage: Operatie Boemerang, 16-4-2001, 2e fase participatietraject Wederopbouw, 
16-4-2001. Consensus on the rules and the participation process will be described in section 
4.2.4.3 on legitimacy. 
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4.2.2.2 Other arenas 
 
Alongside the participation arenas, where (former) residents play the central role, a number 
of other arenas were constructed to provide input into the redevelopment program. Three 
panels of experts were invited to present their views on the program. In one of these 
meetings, experts on social policy presented their opinions on the social policy program, in 
another the economic policy options were discussed and in a third the physical program 
(building/infrastructure) was the focus. This division in three broad policy areas stems directly 
from the way in which the Dutch national government’s urban policy (in which Enschede 
together with 24 other urban municipalities participates) is structured. This national urban 
policy has invited municipalities to develop a strategic scenario for urban redevelopment 
based on three pillars: social policy, economic policy and policies for the built 
environment/infrastructure. The notion of the three pillars is also at the heart of the city’s 
approach to the plans for redeveloping Roombeek-West. For every ‘pillar’ a policy program 
will have to be developed under the direction of a program-manager who has been appointed 
to co-ordinate all activities regarding this part of policy or program development.  
 
For all three expert-panels, participants were selected on the basis of known expertise in this 
field (boundary rule). Discussions in these expert panels have had a rather unstructured 
character, each participant having an opportunity to state his or her views on topics they 
deemed of importance. Municipal employees working in the policy sector wrote summary 
reports (aggregation rule). At each expert panel the program-manager of the relevant 
program was present. The results of the panels were intended to provide expert advice for 
the further development of the plans for the three ‘pillars’ (scope rule). Because results from 
these arenas did not play a central role in the subsequent process, we will refrain from an 
extensive description of their institutional rules. 
 
The three program managers are key members of the program development group (PDG), 
which can be seen as an arena where the general program for the redevelopment of 
Roombeek is drafted. This group had to write a draft version of a document that describes 
which functions should be accommodated in the redeveloped neighbourhood (housing, 
economic activity, infrastructure, etc.) and the policies needed to achieve the programs’ 
goals for the area (e.g. in terms of its social structure and social cohesion).  
 
Where this group focused on ‘what’ should be done, the ‘planning group (PG)’ developed 
proposals for ‘how’ these functions should be incorporated in the area. This planning group 
was centred round the previously mentioned ‘city-planner’. The PG typically produced maps 
and visualisations of the functions proposed for the area. 
 
When looking at the institutional design of the two arenas (PDG and PG), the boundary 
rules are clearly based on professional expertise. In the planning group (PG) the external 
city planner was accompanied by staff members of his firm and by town planners from within 
the municipal administration. In the PDG, the program-managers convened with the deputy-
director of the project bureau responsible for rebuilding the area and the officer in charge of 
the participation process. The group also comprised of a staff supplied by the external city 
planner’s firm. This staff did the bulk of the writing and informed their colleagues in the 
planning group. 
 
When looking at the authority rules for these position holders, two aspects are important. 
As we have shown elsewhere (Denters and Klok, 2001), authority rules might reflect the 
more or less binding results of preceding arenas. In this case it is important to see to what 
extent the outputs of the participatory arenas provide constraints for the choices that position 
holders, in for instance the program development group (PDG), could legitimately make. The 
institutional design of the decision-making process was far from unambiguous in this respect. 
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On the one hand it was clearly indicated that the outcomes of the participation process 
should provide a very important input into the program development group (PDG). On the 
other hand, it was also stated that the results of the expert panels and previous council 
decisions should be considered as important. This implied considerable discretion for 
position holders in the program development group (PDG). For much the same reasons the 
planning group (PG) members had considerable discretion.   
 
The constellation of the position holders in the program development group (PDG) is such 
that each of them has to consult a ‘constituency’. In the case of the sectoral program 
managers: they had to consult relevant segments of the standing municipal organisation and 
other relevant governmental, quasi-governmental and social organisations in their sector. 
Moreover, the program managers had to consider the basic principles of the general 
municipal scenario for urban redevelopment that is the basis for Enschede’s participation in 
the national government’ urban policy initiative. Finally they had to take the priorities of their 
political principals (especially the aldermen responsible for the three ‘pillars’ and the co-
ordinating aldermen for the rebuilding of the area) into account.  
The officer in charge of the participation process had special responsibilities for heeding the 
outputs of the participatory process. As such he formed a tandem with the ‘process 
facilitator’. The staff members of the consultancy firm were closely linked to the planning 
group and were expected to represent the external planner’s perspective.  
 
On the one hand this constellation of ‘linking-pins’ in the PDG ensured that relevant 
perspectives were brought to the table. On the other hand the heterogeneity of interests in 
the PDG put severe pressure on the aggregation rules in this arena, as different 
perspectives suggested different outcomes in the program. One of the characteristics of the 
PDG arena, however, was that no explicit aggregation rule had been formulated. The group 
had a collective responsibility for writing a concept version of the program, but no mechanism 
was available for resolving conflicts between the different perspectives.  
 
In order to assess whether this state of affairs could have resulted in a really problematic 
situation, it is necessary to give attention to the scope rules of the arenas. The scope of the 
options available as outcomes was on the one hand limited to some extend by the results of 
the first stage participation process. However, we already indicated that this result provided 
ample discretion to the actors in the PG and PDG. On the other hand the scope was limited 
to outcomes that were to be acceptable in the subsequent representative arenas, most 
notably the court of mayor and aldermen (CMA) and the municipal council. It was clear that 
the outcomes of PG and PDG had to be approved by the CMA first, in order to be presented 
to the second round participation after which they were to be approved by the council. 
 
This is a point in the process where leadership is directly involved for the first time (apart 
from its involvement in the institutional design). At different points in the process the program 
managers had to consult the responsible aldermen on possible options to check whether 
these would be acceptable or not. Towards the end of this phase there were informal 
meetings with the entire CMA to resolve most of the points for discussion that came out of 
the PDG and to discuss a first draft proposal from the PG. These informal meetings were 
necessary because of the tight time schedule in which the formal meeting of the CMA was 
embedded. This formal meeting was scheduled close to the presentation of the draft plan for 
the second phase of the citizen participation process. This implied that there was little room 
for alterations of the proposal between the formal meeting and the presentation. In order to 
prevent a ‘do or die’ scenario for this CMA meeting, it had to be consulted timely on an 
informal basis. In this way the responsible aldermen and the CMA as a whole could play a 
role in the PDG and PG arenas without formally being part of them and ameliorate some of 
the problems that might have resulted from flaws in the institutional design of the PDG and 
PG arenas. 
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As has been indicated above, the results of the PDG and PG arenas had to be approved by 
the CMA. The basic institutional rules of this arena are part of a general description of the 
institutions of the political system of the city (Denters and Klok, 2003). The basic features are 
also described in chapter 2, Table 2.2. 
 
Here we will concentrate on the scope rules. Normally the outcome of the CMA would be a 
formal proposal to the community council. In this process it would be a proposal that was 
sufficiently supported by the CMA to be send to the second round participation process. This 
status was very well articulated in the second round participation: it was not to be seen as a 
proposal by the CMA, but to be seen as a draft plan, that could be changed as a result of this 
participation process. In this way the leadership made sure that not all options for change 
were taken from the second round participation (scope rule). It also created some room in its 
own scope rule for its meeting on the proposal that had to be send to the council after the 
participation process. However, the possibilities for substantial change would be limited in 
case of overwhelming approval of the plan in the participation process. 
The basic features of the institutional rules for these arenas are summarised in Table 4.12. 
 
Table 4.12 Institutional rules for the PDG, PG and CMA 
 
   
Type Rules 

 
Character 

PDG Program Development Group, several meetings 
 

 

Position There are: program managers, chairman, participants, city planners 
 

Formal/local 

Boundary All: professional expertise and position in the process 
 

Formal/local 

Authority All: present views on the program in line with their constituency and expertise 
Chairman: facilitate and structure adequate interaction 
 

Some formal 
some informal 
 

Scope Content: Program proposal within the limits of the results of the participation 
process and standing municipal policies  
Process: outcome is a first draft proposal to be submitted to the CMA 
 

Formal/local 

Aggregation Only a general notion of consensus 
 

Informal 

Information Information made actively available to all participants, possibility of informal 
consultation of outside actors 
 

Informal 

Pay-off City pays for the process 
Costs of  proposals only a vague subject in considerations 
 

Formal/local 
Informal 

   
PG Planning Group, several meetings 

 
 

Position Key City planner, external city planners, municipal city planners 
 

Formal/local 

Boundary All: professional expertise and position in the process 
 

Formal/local 

Authority All: present views on the plan in line with their expertise  Informal 
 

Scope Content: Plan proposal within the limits of the results of the participation 
process and standing municipal policies  
Process: outcome is a first draft proposal to be submitted to the CMA 
 

Formal/local 

Aggregation Only a general notion of consensus 
 

Informal 

Information Information made actively available to all participants, possibility of informal 
consultation of outside actors 
 

Informal 

Pay-off City pays for the process 
Costs of  proposals only a vague subject in considerations 

Formal/local 
Informal 
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CMA Court of Mayor and Aldermen 

Only special feature, basic rules see Table 2.2 (chapter 2) 
 

 

Scope Content: Proposal within the limits of the results of the participation process 
and standing municipal policies 
Process: Proposal is not yet a proposal by the CMA, but a first draft to be 
subject of consultation of the second stage participation 

 

   
 
After the second stage participation process the proposal follows the standard procedure 
for decision making described in chapter 2, but with an additional formal consultation of 
citizens prescribed by national law. The institutional features of this consultation are that all 
citizens (boundary) are allowed to comment (authority) on the proposal (scope, content). The 
CMA has to inform its citizens of the possibility to make comments and has to inform the 
council of the results of the consultation (information). All comments (aggregation) are 
presented to the council and suggestions are made as to which extent they have been 
incorporated by the CMA in a final proposal to the council (scope, process). Due to the 
extensive participation process already organised by the municipality, this nationally 
prescribed consultation has received limited attention. We will however come back to it when 
describing the actual behaviour of actors in the process. 
 
In order to guide the implementation of the plan it will be translated into a legal planning 
document provided by spatial planning law in the coarse of 2003 and 2004. 
 

4.2.3 Community involvement and leadership behaviour  
 
In this section we will describe the process in the policy development and decision making 
stage, as well as the behaviour of the participants and the leader in these stages.  
 
4.2.3.1 Community involvement 
 
The community involvement in the first stage of the rebuilding process is very extensive. 
Former inhabitants and other interested actors where given the opportunity to present their 
opinions on rebuilding Roombeek on two occasions in the first stage of the process. At the 
first occasion (February 2001), before the first draft of the plan was made, about 700 to 800 
people participated in the different arenas of the process. It is difficult to say whether this 
indicates a high level of participation, as 1500 citizens were directly affected by the disaster, 
123 businesses had to move from the area and a couple of thousand people live in the 
surroundings of Roombeek. From survey research we know that 24% of the citizens from the 
disaster area participated in the process, compared to 9% from the surrounding 
neighbourhoods (Denters, Heffen, Klok, Visser, 2003). From those who indicated that they 
would like to return to the area, 46% participated in the process. The main motivations for 
actors to refrain from participating where ‘not interested in the process’ (38%) and ‘no 
intention to return to the area’ (26%). 
 
From the institutional analysis we learned that the process was very open to participation for 
all groups of participants. However, this could still result in selective participation when other 
than institutional barriers restrict actual participation. This is for instance reflected in the 
participation wisdom that the average participant is ‘a white male in his fifties with high 
education and income’. The survey research gave the opportunity to determine whether such 
selective participation was present in the first stage of the process. Elsewhere we could 
conclude that there is no relation between participation and a number of background 
variables (gender, education, income, employment, nationality and home-ownership, Denters 
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et al, 2002a). There was only a relation between 
participation and experience as a volunteer and a slight 
curvilinear relation with age (participation increasing with age 
until the group of 50-60, thereafter decreasing, see table 
4.13). In relation to the results from other research is not this 
relation with age that is striking, but the absence of a relation 
with the other variables. It shows that the participation 
process has been very successful in attracting participants 
from groups that are usually underrepresented.  
 
The atmosphere in the meetings was very positive and 
constructive. Participants had ample possibilities to present 
their opinions both on small papers and by making oral 
statements. Discussions where really focussed on the 
options for rebuilding the area and were not influenced by possible grievances of the 
participants related to the role that the municipality had played in causing the disaster (which 
was feared by some of the public officials and politicians).  
 
Providing participants with adequate information was seen as a key factor in the process. 
Different groups were invited directly by mail and by several publications, but to some extent 
also through key-persons in specific groups (like minorities). During meetings the participants 
were informed on possible options for rebuilding the area by pictures accompanied by 
statements. The reports of the meetings were send directly by mail to all participants and 
presented on the internet. Results from survey research show that the information strategy 
was highly successful and appreciated by the participants (Denters, Heffen, Klok, Visser, 
2003).  
 
After the first stage participation in February 2001, the process facilitator made an inventory 
of all opinions stated in the process and developed a report containing the most important 
results. This report describes ten main characteristics (commonly agreed upon) that should 
be leading for the rebuilding of the area, some points of discussion where participants stated 
different opinions, the most important opinions of different sub-arenas and the leading points 
made by different groups (Een wijk ontworpen aan de keukentafel, May 2001). Before 
presenting the final report, draft versions were discussed with key actors in the participation 
process (both public officials and citizens), in order to check whether it adequately reflected 
the opinions stated in the process. Both from reactions in these discussions and from our 
own observation (most of the meetings were attended by our research team), we can 
conclude that this report contains an adequate reflection of opinions presented in the 
process. Due to the number of opinions stated and the need for a concise overview of the 
results, the characteristics and other results are formulated at a relatively high level of 
abstraction. For instance: the neighbourhood should be ‘lively’, meaning containing different 
groups living together in a mixed way (citizens, small businesses, artists), or: the 
neighbourhood should contain both the former residents and their old social structure, as well 
as some new inhabitants. The high level of abstraction of these characteristics imply that the 
program and planning groups had still a high level of discretion in drawing their proposals, 
since many alternative plans would fall within the range of these characteristics. 
 
After the first stage participation the program development group (PDG) and the planning 
group (PG) started their work. This resulted in a first draft proposal to be discussed by the 
CMA in May 2001 and the second stage participation in June 2001. 
 
One of the complications of the process was that the program development and the planning 
group had to do most of their work before the final report of the first stage participation was 
finished (first drafts were available in February/March, but the final version is written in May). 

 
Tabel 4.13: Age and 

participation 
 

Age Participation
< 30 7% 

30-40 11% 
40-50 20% 
50-60 25% 
60-70 22% 
70+ 15% 
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This was a result of the understandable desire to start rebuilding the area as soon as 
possible.  
Another complication was that the PDG and PG had to do their work simultaneously. 
Normally one would probably decide to determine the basic goals for the redevelopment 
program first and subsequently develop the plan for the neighbourhood and draw the 
relevant maps. The simultaneous deliberations in these arenas (PDG and PG) produced co-
ordination problems. In some cases maps were drawn based on the planners’ images of the 
functions needed for the area, whereas program managers were still debating these.  
This has resulted in a situation in which the draft program on many points of crucial 
importance merely formulated ‘points for further discussion’. Under these conditions, the 
results achieved in more decisive arenas, especially the preliminary planning results in the 
PG, could have been more influential in guiding the redevelopment plans than the inputs 
from the PDG. This is not unlikely since the heterogeneity of interests represented in the 
PDG stands in marked contrast to the relative homogeneity of the planning group (PG). 
Although the PG, just like the PDG, lacked explicit aggregation rules, here this institutional 
weakness posed no major threat to the arena’s decisiveness. The homogeneity of interests 
within the PG arena and the central role of the ‘high profile’ external city-planner reduced the 
need for a mechanism for conflict resolution.   
 
Despite these complications and institutional flaws, it can be concluded that the draft 
proposal presented in June (Voorontwerp stedenbouwkundige structuurvisie, 2001), 
adequately reflected the many of the outcomes of the first stage participation process. The 
general characteristics are clearly visible in both the program and the maps of the proposal. 
To a large extent this seems to be the result of a consistent attitude of all professional actors 
to make the opinions of the citizens one of the leading factors in developing a proposal for 
the area.  
 
In the course of the development of the first draft proposals by the PDG and the PG, both 
groups consulted the most important aldermen informally on an individual and collective 
basis. This was done to ensure the commitment of the CMA and to settle a few disputes 
between representatives of the different policy sectors. There was for instance a claim from 
the department of economic affairs that a lager part of the area should be used for business 
development. This claim was settled in an informal CMA meeting (and turned down). The 
formal meeting of the CMA took place very short before the presentation of the plan in June 
2001. In this meeting the first draft proposal was cleared for discussion in the second stage 
participation, however with the explicit character of a proposal for discussion (and possibly 
adaptation), not as a proposal that the CMA would necessary regard as its own (as would 
usually be the case if a proposal were to be send to the council). This is in line with the 
institutional design of the policy process. Given the timing of the meeting, the CMA had only 
the choice between accepting the proposal or not (and accepting a large delay in the 
process). It was therefore essential that there had been a number of informal consultations to 
ensure that the proposal would be in line with the preferences of the CMA members.  
 
The second stage of community involvement took place in June 2001 in 5 meetings for 
different groups, through boxes where all citizens could drop their opinions and by an internet 
site where everybody could react on a number of statements regarding central elements of 
the draft proposal. About 500 people participated in this second stage of the process. From 
survey research we know that 22% of the citizens from the disaster area participated in the 
process, compared to 4% from the surrounding neighbourhoods (Denters, Heffen, Klok, 
Visser, 2003). The data show that the actual participation from former inhabitants remains at 
a high level and the participation from the surroundings drop considerably. Participation is 
(as in the first stage) related to having being interested in the process and the intention to 
return to the area.  
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As in the first stage, the atmosphere in the meetings was positive and constructive. The city 
planner gave a short presentation of the draft proposal and central elements of the plan were 
presented on posters in the meeting room. All participants from the first stage who had 
dropped their address were send the entire proposal by mail before the meeting. Participants 
made some suggestions on the proposal, but the number of stated opinions was 
considerably lower than in the first stage. Apart from some discussion points, the proposal 
was by and large accepted by the participants in all but one meeting (see 4.2.3.3).  
 
Reports of the different meetings were send directly by mail to all participants of that 
meeting. Results from survey research show that the information strategy was highly 
successful and appreciated by the participants (Denters, Heffen, Klok, Visser, 2003). The 
process facilitator made an inventory of all opinions stated in the process and developed a 
report that indicated the general consensus on a number of points and 8 points for 
discussion where different groups presented disagreement with elements of the proposal. 
For instance the business representatives claimed that a larges business area was needed, 
a part of the citizens resented high buildings (whereas another part welcomed apartments for 
special groups like the elderly). 
 
Based on the first draft proposal and with some minor changes the CMA accepted a second 
draft proposal in October 2001 (Concept Stedenbouwkundige Structuurvisie, 2001). This can 
be regarded as a formal proposal supported by the CMA, to be discussed in the formal 
decision making procedures as indicated by national law. During this procedure only 10 
reactions were given by the citizens of Enschede and their organisations. Apart from the 
reaction from the business representatives (still claiming more space), most reactions 
concerned options for further research or rather detailed points to be considered in the 
implementation stage. The low number or reactions during this formal procedure can be 
regarded as an indication of the success of the first two stages of community involvement: if 
participants would disagree with (parts of) the proposal, they could use the formal procedure 
to influence the decision making process. 
 
After this procedure the city council accepted an unchanged proposal in March 2002 without 
much discussion. All parties but one (a local ‘nonconformist’ party) accepted the proposal. 
After the overwhelming support for the draft plan, as indicated by many supportive (and only 
few critical) reactions and by massive raising of hands in support of the plan at the end of 
most meetings with former inhabitants, this acceptance of the proposal was to be expected. 
The community support for the proposal severely limited the scope rules of the subsequent 
CMA and council arenas, as there was hardly any other option than to approve of and to 
proceed with the current plan. Under the time pressure of the process, and taken into 
account that this support could be a first step in the restoration of citizens’ trust in the political 
and administrative actors, this was an option that was taken with a great sense of relief.  
 
4.2.3.2 Leadership behaviour 
 
Generally speaking the Dutch cities have a collective type of political leadership. In practice 
the aldermen have personal portfolios, which make them primary responsible for certain 
tasks and policies, notwithstanding the fact that eventually all decisions have to be taken by 
the collective board of mayor and aldermen (BMA). In the case of Roombeek it was felt that 
the substantial and procedural policy challenges where so high that it was necessary to 
attribute all tasks related to the rebuilding of the area to a special ‘project aldermen’. His 
competences cut across the regular division of labour between aldermen. This was made 
possible by a formal decision by the BMA. The concentration of project responsibilities for the 
alderman gives him effectually a strong, empowered position in relation to his colleagues and 
the public officials working in the special project agency. 
The current political leader responsible for the rebuilding of Roombeek (Bleker) came into 
office after his predecessor had to resign in the aftermath of the investigations on the 
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responsibilities of the municipality for the fireworks explosion (April 2001). As Bleker has 
been in charge at the stages in the process where the plan for rebuilding Roombeek were 
really developed, we will concentrate on his behaviour. 
 
The leadership style of alderman Bleker can be characterised as a combination of visionary 
and consensus facilitator. On the one hand he has a strong commitment and involvement in 
the process, both in relation to participants and public officials. He clearly took important 
decisions on his own account when needed (for instance in cases where conflict is likely or 
the start of a conflict is already visible), but always did so after being well informed by all 
relevant participants and heeding all interests. On the other hand he is very much set on 
organising the policy and participation process in such a way that interested parties are able 
to reach consensus on their own. This does not only imply clear procedural rules that enable 
a smooth and balanced process, but also enough space in terms of policy content (scope 
rules) for participants to be able to work out an acceptable compromise. 
 
The leadership style of alderman Bleker has been measured using the standardised 
questionnaire (see deliverable 9). Because of a low number of respondents for the different 
cases and the involvement of Bleker in all phases of the cases, we have decided to present 
only one table with results using data from all cases. From the data and additional interviews 
it can be concluded that his leadership style has been the same over all phases. The results 
of the questions on leadership style are presented in table 4.14. 
 
Table 4.14: The leadership style of Bleker for all cases (mean on a 1-5 scale with 3 as mid 
value; absolute numbers in other cells) 
 
 Mean Not 

at all 
   Very 

much 
Operate on the basis of a clear personal vision about the 
future of the city. 3.7  1 2 5 1 

Operate on the basis of a vision about the future of the 
city that has been developed in close consultations with 
various segments of the local community. 

4.2   1 5 3 

Manage the implementation of local policies by the local 
administrative apparatus. 3.4  1 3 5  

Spend (his/her/their) time in going out to mobilise 
community support and local resources to implement local 
policies 

3.6   3 5  

Heed the will of the majority of the local citizens without 
compromise. 3.3  1 4 3  

Strive for broad-based consensus. 4.2    7 2 
Act as a representative of his party or the segment of the 
local community that elected him (her). 2.3 2 3 2 1  

Represent the city as a whole. 4.1   3 2 4 
Engage actively in and stimulate local partnerships and 
networks.  4.1   1 6 2 

Concentrate on his role as the leader of city government . 3.8  1 1 5 1 
Take care that local problems were being solved. 4.0   2 5 2 
Take care that local decision-making was transparent and 
that those responsible for decisions can be held to 
account. 

4.4 
 

 1 3 5 

Make sure that the local community could have a direct 
say over major local policies. 4.0   2 5 2 

 
The leadership style of Bleker scores especially high on variables on consensus, 
consultation, network and representing the entire city, but also more than average on 
personal vision. Additionally, scores on his attempts to create input, transparency and output 
legitimacy are very high. 
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4.2.3.3 Institutional redesign as challenge and opportunity for leadership 
 
As has been indicated in section 4.2.3.1, there was one meeting in the second stage 
participation process were there was no massive support, but an antagonistic atmosphere 
between the city-planner that presented the plan and inhabitants of a special area called ‘het 
Roomveldje’. Here the basic consensual and deliberative institutional structure of the 
participation arenas had not resulted in mutual understanding, but in a stalemate and a 
possible situation of intensified conflict. This called for an act of leadership, which was found 
in an institutional redesign that will be described in the this section. 
 
In May and June of 2001 the development of a possible conflict threatened to disrupt the 
policy design phase. Former inhabitants of a sub-area called ‘het Roomveldje’ disagreed 
strongly with the view of the city-planner to preserve and restore as many old houses as 
possible. Both the majority of the inhabitants and the owner of the houses, a housing 
corporation, were in favour of building entirely new houses. A permit to demolish the houses, 
that was already provided by the city, was not effectuated under strong pressure of the city-
planner and some members of the city council. In the first phase of the participation process 
the committee of inhabitants of the sub-area presented its case with ample force. However, a 
significant number of other participants, mostly from other parts of Roombeek, but also some 
from ‘het Roomveldje’, supported the idea of restoration, presented with much determination 
by the city-planner. The committee of inhabitants and the housing corporation tried to settle 
the matter by conducting a written survey among all former inhabitants asking whether they 
were in favour of demolition and building new houses or in favour of restoration of the old 
houses. A majority indicated that they were in favour of demolition. The validity of this survey 
was however questioned by the city-planner and other actors that were in favour of 
restoration: the phrasing of the questions was thought to have been biased towards building 
new houses. When the city-planner indicated that he was not convinced that demolition of 
the remnants of the houses was to be included in the plan he was to propose, the committee 
of inhabitants publicly declared their distrust in this ‘arrogant, non-responsive’, expert from 
out of town. The city-planner on his part was of the opinion that the housing corporation was 
‘strategically using’ the inhabitants to pursue the corporation’s own interest (building new 
houses would be far more cost-effective). At the second round of the participation process in 
June, the atmosphere between the parties was hostile. In order to prevent that this issue 
would disrupt the entire process (which altogether developed in a good atmosphere), a 
solution was badly needed. 
 
In consultation between the alderman, the project-bureau, the city-planner, the housing 
corporation and other key position holders it was concluded that four different city-planners 
would be invited to develop and present a plan for the area. The former inhabitants were 
given the role of jury in this competition: they had the right to vote on the different plans and 
the ‘winning’ plan was going to be implemented. This institutional redesign prevented the 
outburst of open conflict and emotions were cooled down as a result. 
This institutional design had a number of features that are important to mention here. 
Inhabitants were given one vote per household, not one per person. A rule was defined that 
in case of only a minority of 40% or less of the households would use their vote, additional 
votes (10 each) would be granted to three actors: the housing corporation that owned the 
buildings, the project-bureau responsible for rebuilding Roombeek (also representing the 
city), and a review committee consisting of independent experts and representatives of the 
professional actors involved. This review committee was constructed to check whether the 
proposals developed by the four city planners would fit within the proposals for the entire 
program (developed mainly by the central city planner) and would meet financial and other 
constraints. There were no more ‘open sessions’ between planners and inhabitants, the 
planners were to develop their plans in ‘solitude’, present them to the inhabitants and 
interested actors in two sessions and wait for the verdict.  
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In terms of the institutional rules of our framework, the new ‘sub-arena’ on the plan for ‘het 
Roomveldje’ can be described in the following way. 
The following positions can be discerned: 
The position of ‘household’ of the area, being the former inhabitants that would have the right 
to vote on the plans; 
The position of ‘review committee’, a group of experts that was to check whether to 
proposals would meet the scope rules; 
The positions of ‘project-bureau’ and ‘housing corporation’, who would have a number of 
votes if participation of inhabitants was below certain standards; 
The position of ‘plan developer’, a city planner that was asked to develop a plan for the area. 
 
The boundary rules were, contrary to the rules for the entire process, very restrictive: 
Only former inhabitants of ‘het Roomveldje’ were allowed access to the position of 
household; 
Access to the positions of housing corporation was defined by property ownership, access to 
the position of project bureau was already decided by the public administration and access to 
the review committee was decided in mutual understanding between the participating 
organisations for the independent chairman and by the organisations own decision for their 
representatives; 
Four city planners were asked to perform the role of plan developer. Three parties were 
allowed to name one each: the housing corporation, the central city planner and the project 
bureau. A fourth one was picked by consensus between these three actors. 
 
The authority rules were also very restrictive, but far reaching in their consequences: 
Households had the right to vote and the right to ask information on the presentation 
meetings. They had the right to discuss plans with each other, but no opportunity for 
extensive ‘organised’ deliberation was given. 
The review committee had the right to check the four plans and remove them from the 
competition in case they would not meet the scope rules and they had the right to inform the 
inhabitants on what the committee thought were the pro’s and con’s of the plans that were in 
competition; 
The housing corporation, the project bureau and the review committee had the right to 10 
votes each, in case less then 40% of the inhabitants used their votes. 
 
The scope rules were on the one hand restrictive, but in terms of the entire process 
enlarged: 
It was set that the proposals of the city planners had to fit well within the proposal made by 
the central city planner for the entire program. This included that a certain part of the area 
had to be used for shops and apartments in a building of four stories, the roads in the area 
were fixed in advance and they were not to be used for parking spaces. Of course the scope 
was also limited to the area of ‘het Roomveldje’ and participants had to choose from only 4 
alternatives (the plans in the contest). 
Plans had to meet financial and other constrains defined by the city. These included ‘normal’ 
standards for building quality, energy consumption etc. and a minimum number of houses 
and minimum seize requirements. 
In terms of the scope related to other, subsequent, arenas in the process, it can be 
concluded that the scope was enlarged in a substantive way: the plan winning the contest 
would be implemented, irrespective of the formal right of the city council to take this decision. 
The right to take the decision was, although perhaps not in a formal, but certainly in a ‘de 
facto’ way, transferred from the council to the arena where the inhabitants could vote. 
 
The aggregation rules were clearly defined in advance: 
The plan with the most votes would win the contest. In case less then 40% of the households 
used their votes, three actors would get 10 additional votes each. 
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The information rules implied a subsequent enlargement of the actors that would be 
informed by the plans: 
First, the review committee would be informed about the four plans, in order to enable the 
check on the scope rules. 
Then, the remaining plans were presented only to the former inhabitants, enabling them get 
informed in a quiet way, without any possible fuss from other participant in the entire 
participation process. 
Subsequently the plans were presented in open meetings, enabling all people that were 
interested to be informed. 
On the evening of the actual vote the chairman of the review committee presented the pro’s 
and con’s of the plans according to the analysis by the committee. 
 
The following pay-off rules can be defined: 
The housing corporation will bear the costs of the implementation of the plan; 
The households will pay a rent when they live in the houses to be build that does not exceed 
a fixed amount of around € 350 a month. This maximum was however fixed for all 
corporations in the entire Roombeek area. 
The project bureau and the housing corporation share the costs of the process (meetings, 
hiring experts etc.). 
 
The institutional structure of the arena for the development of a plan for ‘het Roomveldje’ 
differs remarkably from the structure of the original process. The basically ‘deliberative’ and 
‘open’ structure (both in terms of access of actors and in terms of scope of the alternatives to 
be considered), was substituted by a far more closed one based on voting as an aggregation 
mechanism. However, this enabled a change in decision-making status of the output from a 
collection of opinions to be used as an input to the program of the central city planner to a 
final decision on which plan was to be implemented! This extended form of community 
involvement can be seen as an example ‘par excellence’ of ‘power to the people’.  
It has to be noted however that this power was given to some people (the former inhabitants 
of the area) and not to others (former inhabitants of other areas or other citizens of 
Enschede). It also has to be noted that the role of some other actors was restricted. The 
central city planner had to take a step back, as he was not in direct control anymore of the 
plan that was going to be developed. The city council and the alderman in his important 
position of ‘gatekeeper’ had to mandate their decisional power de facto to the inhabitants. 
These actors however agreed that this institutional redesign could perform a vital function in 
the entire process: the resolution of an issue that could easily develop into an open conflict 
that would harm the entire process. With this they provided us with a clear example of 
leadership. 
Moreover, the power was not given unconditionally to the people. Several institutional 
safeguards were build into the structure:  
the formulation of scope rules that would guarantee a plan that would fit in the entire program 
(and thus the central concerns of the city planner);  
additional scope rules that would exclude plans with undesirable results;  
a review committee that would make sure that these rules were to be obeyed;  
the possibility for the review committee to inform the inhabitants of an ‘expert view’ of pro’s 
and con’s of the plans; 
the additional votes for three ‘interested parties’ in case a small minority of the inhabitants 
could be in a position to have an important impact on the decision; 
the selection of the ‘plan developers’, were the ‘interested parties’ including the central city 
planner had an important say. 
 
With these characteristics we have a possible example of a Complementarity of Urban 
Leadership and Community Involvement in two ways: an example where an act of leadership 
prevents the outburst of open conflict by institutional redesign, and an example of an 
institutional design where community involvement is very strong, but embedded in a set of 
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rules that constrain the outcomes to the ones that are within the vital interests defined by 
leaders and other interested parties. However, this is still only a possible example until we 
know what interactions actually took place in the arena. 
 
As has been indicated at the start of the description of the institutional structure: the first 
result of the institutional redesign was a cooling down of emotions. All participants were 
inclined to make this competition work well, as they were all aware of the disastrous 
consequences of failure. The four city planners were recruited without problems and they 
delivered their plans according to schedule. The review committee assessed the plans and 
concluded that one of them did not meet the scope rules (mainly in terms of financial and 
seize (of houses) constraints). The three remaining plans were presented to the former 
inhabitants in a meeting where approximately 50% of them were present. At the evening of 
the vote, the chairman of the review committee held a presentation that indicated that the 
three remaining plans fitted well within the scope rules and were more or less evenly 
balanced in a matrix of different pro’s and con’s. When the vote was conducted it appeared 
that the threshold of 40% was missed by only a couple of votes. The 30 votes of the three 
interested parties were used, but they did not change the outcome of the vote. The plan that 
won the contest was the plan that proposed to restore only four of the old houses (other 
plans proposed to restore considerably higher numbers of houses). The announcement of 
the winning plan resulted in loud cheering from most parts of the inhabitants present, most 
notably from those active in the inhabitant committee that was in favour of demolition of all 
the houses. The result was seen by them as a clear ‘victory’ over those that were striving for 
restoration. The housing corporation was satisfied with the result as they were also in favour 
of building new houses. Political and public administration actors were satisfied because the 
plan was well within their range of acceptable outcomes and a possible outburst of conflict 
was transformed into an example of ‘giving power to the people’, in a careful designed way. 
The city planner resented the fact that most of the houses were going to be demolished, but 
was satisfied with the opportunity to prevent open conflict, to be able to move ahead with the 
rest of the program. 
So at least in terms of the criteria: ‘does a policy proposal get decided upon?’ and ‘is the 
decision legitimate?’, we can speak of an example of CULCI indeed. In the next section we 
will consider the outcomes and legitimacy more systematically. 
 

4.2.4 Outcomes: challenges, effectiveness and legitimacy 
 
4.2.4.1 Policy Challenges 
 
The project is ambitious and complex. Substantively the rebuilding of Roombeek involves the 
development of an entire inner city area of 62 hectare. Citizens, businesses and other 
organisations should have the opportunity to return to the neighbourhood without too much 
additional costs. As part of the compensation for the suffering because of the disaster the 
area was to be build at a higher level of quality than it had before, but should still feel as a 
natural ‘home’ for the lower income groups and marginal businesses that used to live there. 
Rebuilding the area had to start ‘from scratch’, as the subterranean infrastructure was also 
demolished. The plans had to be integrated in the surrounding neighbourhoods 
(infrastructure, city functions), as it is an inner city area. Even though the plan will eventually 
result in some redistribution of property, all claims on property are guaranteed by the 
municipality and the availability of a large additional budget makes it an essentially 
distributive policy. 
 
The procedural challenge is also very high. It was felt to be essential that all former 
inhabitants (citizens, businesses, other organisations) should have the possibility to 
participate in the rebuilding process from the start and should have a far more important say 
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than would usually be the case. Meanwhile the residents and organisations from the 
surrounding areas should also be involved, as the plan for rebuilding Roombeek would have 
consequences beyond the area itself. Some of the former inhabitants (citizens and 
businesses) can be regarded as resource owning actors (mainly land and buildings), others 
have no special resources. The cooperation of the resource owning actors was essential for 
the redevelopment plan, because the plan would involve a redistribution of land and the 
municipality has limited possibility to force property owners to build according to a general 
plan. The wish to rebuild Roombeek as quickly as possible resulted in severe time limits to 
the process, adding considerably to the procedural challenge. 
 
The short term institutional challenge involved the setting up of a large scale participation 
process and combining this with the input from many professional experts and public officials 
involved in regular city policies. The city created a special temporary public organisation (the 
project bureau) to organise the participation process, host different professionals, manage 
the entire rebuilding process and coordinate this task with the standing public offices.  
The long term institutional challenge involves the setting up of cooperative institutions for the 
new inhabitants of the area (those who return and those new to the area) including citizens, 
businesses and other organisations. It also includes the return of a viable social structure in 
the neighbourhood. 
 
4.2.4.2 Meeting the challenges 
 
Substantial challenges and responsiveness 
The first stage outcome is a formal decision on the plan for rebuilding Roombeek. The 
substantial challenges of this stage are met by the decision of the council on the plan in 
March 2002. The plan includes the building of 1600 houses and apartments, 7 hectare of 
land used for business areas, combinations of business and houses (in total 1200 fulltime 
jobs to be located in the area), a shopping centre, service centres and facilities for culture 
and artists. A graphical representation of the plan is presented in figure 4.1. 
 
Figure 4.1 The graphical representation of the general plan for rebuilding Roombeek 
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For most parts of the plan is it too early to asses actual outcomes in terms of buildings and 
social structure. However, participants expect a high level of goal achievement, both in terms 
of the program goals as in terms of their own goals. These expectations are measured using 
the standardised questionnaire (see deliverables 7 and 9). Results are described in table 
4.15.  
 
Table 4.15: Scores on outcome dimensions (Mean on a 1-4 scale, with 2.5 as mid value, 
percentage in other cells, N=25) 
 

 Mean Not 
at all 

  Very 
much 

How much would you say that this program will contribute to the 
achievement of its aims? (goal achievement) 3.5   46 54 

How much would you say that these aims reflect the major 
concerns of the citizens and local organizations in Enschede? 
(concurrence) 

3.0 4 13 57 26 

To what extent did the local political leaders in Enschede keep 
in touch with local citizens and local organizations when they 
developed project Enschede? (openness) 

3.0 4 21 42 33 

To what extent did local political leaders know about and heed 
the concerns and demands of local citizens and organizations 
when they developed this project? (accountability) 

3.0 4 20 44 32 

How much would you say that this program will contribute to an 
improvement of the city’s economic position? 3.1  18 50 32 

How much would you say that this program will contribute to an 
improvement of the city’s social welfare? 3.3  8 58 35 

How much would you say that this program will provide results 
that are acceptable from the ecological perspective? 2.9 5 23 50 23 

How much would you say the program is compatible with the 
major economic programs in this city? 3.1  13 61 26 

How much would you say the program is compatible with the 
major social policy programs in this city? 3.4  4 52 44 

How much would you say the program is compatible with the 
major environmental and sustainability programs in this city? 3.0 5 16 47 32 

 
The substantial aspect of responsiveness contains questions on goal achievement and 
concurrence. Participants clearly expect a high level of goal achievement (3.5 on a 4 point 
scale) and all participants score ‘positive’ values (3 or 4). This is in line with the expectations 
of participants on their own goal achievement. This variable has a mean score of 4 on a 5-
point scale. 
On the point of concurrence (do the goals reflect the major concerns of the citizens), the 
initiative scores somewhat lower, but still positive (3.2). Here 73% of the respondents 
indicate values 3 or 4.  
 
Procedural challenge and responsiveness 
With regards to the procedural challenges it can be concluded that they are successfully met. 
Citizens, businesses and other organisation have been participating to a large extent, 
irrespective of whether they had resources or not. Research has indicated that actual 
participation was not biased in terms of income, education, gender and ethnical background 
(see 4.2.3.1). Actual behaviour of actors was to a large extent in line with the institutional 
design of the arenas. The process was relatively successful in meeting its severe time 
restrictions. 
 
The two questions on procedural responsiveness (openness and accountability) show that 
participants are of the opinion that the process scores well regarding these aspects. Table 4. 
shows that mean scores are 3.0 for both variables and about 75% of the respondents 
indicate scores of 3 or 4. 
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Sustainability 
As this first stage of the process is not specifically related to the social inclusion or economic 
competitiveness case, we included questions on all three dimensions of sustainability. 
 
Participants have moderate but still clearly positive expectations in terms of meeting the 
goals set from the three dimensions of sustainability (economic, social and ecologic). Mean 
scores on these variables are about 3 on a 4 point scale (see table 4.). The highest scores 
can be found on the social dimension (3.3 on contribution to social welfare and 3.4 on 
compatibility). The part of the respondents that indicate positive scores on these variables (3 
or 4) ranges from 73% to 92%. 
  
In terms of the content of the plan it can be stated that there is clear attention to all three 
dimensions of sustainability. There is plenty room for economic functions in the area, not only 
in 2 specific business areas, but also in a shopping centre and on small scale on individual 
spots for combinations of houses and small business units. The high quality impulse is 
supposed to improve the quality of life in the entire area and the city as a whole, which is 
regarded as an important factor for attracting both high quality business and labour force. 
The social dimension is extensively covered by the projects to enable the return of the former 
inhabitants and the regeneration of the former social structure. The ecological dimension is 
included in provisions to make the buildings highly energy efficient and through the use of 
sustainable building materials. It is also reflected in the use of an efficient urban heating 
system for the entire area and the construction of high speed internet facilities to enable 
working at home and reduce mobility. 
 
Both in terms of the content of the plan as in terms of the attention given to these dimensions 
in the process, it can be concluded that all three dimensions are clearly present, indicating a 
high level of sustainability. 
 
Institutional challenges 
The institutional challenges for the short term where successfully met. After a hectic start of 
the project bureau, coordination between participants, experts and public officials has been 
relatively successful, taken into consideration the severe time limits and the speed of the 
process that resulted from these limits. The project bureau started as a flexible and non-
bureaucratic organisation that was well equipped to meeting the substantial and procedural 
challenges. In due course of the process the PB showed institutional changes to bring it 
more in line with a ‘normal’ governmental department. As the fulfilment of its tasks is 
dependent on its relations with others organisations within the context of the local and 
national institutional structure, this can be seen as necessary and successful change. 
 
It is too early to assess the long term institutional challenges regarding the cooperation 
between the old and new inhabitants of the area and the return of an adequate social 
structure.  
 
4.2.4.3 Legitimacy 
 
Concerning input legitimacy the following can be concluded. The input legitimacy for this 
stage of the process is high. Participants have high consent on the rules for participation and 
decision making. Before these rules were decided upon, they were discussed with key 
representatives from citizens’ and other organisations, resulting in a mutual agreement. Data 
on the adequacy of the role that different groups played in the process show that the majority 
of the participants indicate the role of economic, social and ecological actors as ‘just right’ 
(Table 4.16). 
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Table 4.16: The role of representatives of different groups in the process (percentages, N = 
24) 
 

 Too 
large 

Precisely 
right 

Too 
small 

The role of representatives of the economic interests in the 
development of this program was: 14 73 14 

The role of representatives of the environmental interests in 
the development of this program was: 17 71 13 

The role of representatives of the social interests in the 
development of this program was: 12 59 29 

 
Data from survey research show that participants were satisfied with the possibilities they 
have had to express their opinions in the meetings (Denters, Heffen, Klok, Visser, 2003). 
Scores on these aspects range from 7.0 to 7.5 on a 0 to 10 scale for the first stage meetings 
and from 6.5 to 7.0 for the second stage meetings. Participants were also satisfied with the 
role that the process facilitator and the city planner played in the process (scores of 7.5 in the 
first stage and 7.0 in the second stage). 
 
In terms of transparency (throughput legitimacy) the process also scores high. Participants 
are satisfied with the information on the procedure, the content of the policy options and the 
way in which the results were communicated (scores from 6.2 to 6.5 on a scale from 0 to 10). 
The position of each arena within the entire policy process was clearly communicated at 
each meeting, as well as the possible actions that participants could take.  
 
As far as outputs are concerned this stage also has a high legitimacy. Participants indicated 
they were satisfied with the first draft of the plan in the second round participation process 
(June 2001) and gave the results relatively high marks in a survey research: a mean score of 
7 out of 10 (Denters, Heffen, Klok, Visser, 2003). The official hearing on the plan resulted in 
only 10 reactions and the plan was acceptable to a large majority of the council (only one 
small party voted against it). The high level of output legitimacy is also reflected in the high 
scores on expected goal achievement already discussed in section 4.2.4.2. 
 

4.2.5 Conclusions on CULCI 
 
The first stage of the process on rebuilding Roombeek provides some good examples of 
Complementarily of Urban Leadership and Community Involvement. The process was 
carefully designed by the political leaders to provide citizens, businesses and other 
organisations the opportunity to participate to a large extent and with considerable influence. 
Participants clearly took these opportunities and were very active in the process. Both public 
officials and leaders took the task of listening to community involvement and heeding the 
results very seriously. This resulted in high legitimacy and high goal achievement in terms of 
the procedural and short term institutional goals. Expectations on substantial goal 
achievements in all three dimension of sustainability are high. 
 
The role of leadership was also important in preventing a possible destructive conflict 
between the city developer and a number of participants, by redesigning the participation 
arena. 
 
The combination of community involvement and the leadership style exercised seem to be 
very much in accordance to the political culture in the city (high expectations on consensus 
and collaboration for both political leaders and other participants). All actors have shown 
behaviour that is in accordance with these expectations.  
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With respect to the conclusion that the considerable challenges in the project have been met 
successfully, we have to bear in mind that the process took shape in a context with a number 
of extremely favourable conditions. The extraordinary situation of the fireworks explosion 
caused a general attitude to bring community involvement to a level that was unprecedented 
in the city and resulted in a level of local autonomy and flexibility that is outstanding (to a 
large extent also thanks to a very generous budget provided by central government). 
 

4.2.6 Lessons from the first stage of the process 
 
From the first stage of the process the following lessons can be learned. 

• Groups that are traditionally absent in community involvement can be mobilised when 
arrangements are geared towards their specific needs and substantial effort is made 
to involve them in the process. 

• Using key persons from existing specific networks is a successful mobilisation 
strategy for these groups. 

• When the political will and sufficient resources are available it is possible to organise 
successful community involvement, but even under these circumstances, actual 
participation has to be ‘organised’ (requires an effort by several parties involved). 

• The organisation of a successful role of community involvement in early stages of a 
policy process requires a careful institutional design. 

• To the extent that local leaders are responsible for creating the institutional design of 
local participation arenas, it is an essential task of leadership to provide such arenas. 

• The provision of adequately institutionalised arenas is not enough to ensure a 
successful process: the selection of ‘the right people at the right place’, especially at 
key positions in the process (process facilitator, city planner) is essential. 

• In situations where all participants are working in a constructive way towards 
consensus, political leaders can remain a low profile during the process. 

• In situations of threatening stalemate or conflict, political leadership provides a 
possible way out, but has to take account of the essential interests and preferences 
of the parties involved. 

• One option to leaders in the case of (possible) conflict is a redesign of the institutional 
rules of the participatory and other arenas. 

• It is advisory that such a redesign is carefully institutionalised (in a formal and explicit 
way), as well defined and clear rules are especially relevant when disagreement and 
conflict are likely. 

• It is also advisory that such a redesign contains position holders that have the 
authority to enforce the institutional rules. 

• In situations in which actors are willing to participate and cooperate, a leadership 
style with primary consensual characteristics can be sufficient to secure participation. 
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4.3 Social inclusion: building for children, youth and clubs 
 

4.3.1 Background and initiative context 
 
The social inclusion case is a project to develop a plan for a combination of buildings to host 
a number of facilities for 2 primary schools, a day-care centre for young children, a youth 
centre, a sports hall, a general service centre and a number of social citizen clubs (partly 
from ethnic minorities) that originated from the Roombeek area. Additionally there is a 
number of apartment houses included in the plan. The combination of these facilities is 
intended to bring about a lively centre where people from Roombeek will meet throughout the 
entire day, bringing back a social structure in the neighbourhood where old and new 
inhabitants from all nationalities will live together (Goal from: Concept Stedenbouwkundige 
structuurvisie, 2001: 30). The buildings are labelled  the ‘Voorzieningencluster’, a term that is 
difficult to translate in English, but it refers to the fact that different services for the Roombeek 
inhabitants are provided and combined in the project. The location of the buildings is at the 
centre of the area, near a projected concentration of shops, a cultural centre and a health 
care facility. The location of the project and the basic decisions about the future users are 
part of the common first stage described in section 4.2. 
After the production of the general plan (October 2001, final decision by the council March 
2002) the project bureau started work on the next step in the general process: a further 
description of the plan in terms of city-planning. This was done by public officials of the 
bureau, some experts from the standing departments of the municipality and the central city 
planner and his staff. This resulted in May 2002 in an updated version of the plan in a new 
document: the development plan Roombeek (Ontwikkelingsplan Roombeek, OPR, 2002). 
Concerning the ‘Voorzieningencluster’ the plan contains a specification of the organisations 
that could be using the buildings, a specification of the amount of space allocated to some of 
the users, the general idea that users should have their own locations in the buildings but 
should also share and combine some of the spaces and some general notions on how to 
construct the buildings in relation to the public space and the other buildings around it (OPR, 
2002: 18-19, 27). 
 
Figure 4.2: The ‘Voorzieningencluster’ in the general plan, lower left area 
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Some context variables are already described in section 4.1 (general context, local political 
culture). Additionally it is important to note that the local-central government relations are 
characterised by high local autonomy for this initiative. This is to some extent related to the 
availability of the additional budget for high quality rebuilding described in section 4.1.4. 
Local government has different levels of autonomy in the field of developing a plan for 
building facilities like the ones combined in this project. Autonomy for building schools is only 
average, as the usual budgets come with substantive regulations as to how to spend them. 
Autonomy on a day-care centre and a youth centre would be high, as the would be financed 
on a commercial basis (day-care) or on the budget of the city (youth). However in many 
instances there are special financial programs available that could have been used. With the 
number of facilities at stake, it would have been a very complex task to develop an integrated 
plan for all these facilities using many different budgets or programs. The additional budget 
greatly empowered the community and the future users in the development of the plan. To 
give an indication: from the total planned budget of 21 million Euro, 8 million (38%) is coming 
from the additional budget (Voorstel gemeenteraad Voorzieningencluster, 3-2-2003). 
 

4.3.2 Institutional analysis of community involvement and leadership 
 
The institutional design of the process for developing the ‘Voorzieningencluster’ is less formal 
and less fixed in advance than in the case of the first stage general plan. The institutional 
structure changes due to actions and decisions in the process, which makes it difficult to 
describe the arenas first, without describing the behaviour of the actors in the different 
stages. Therefore we will pay some attention to behaviour in this section and use the next 
section (4.3.3) to summarise the main results regarding behaviour. 
 
First stage  
The process of development of a proposal for the ‘Voorzieningencluster’ starts in January 
2002 with consultation of three primary schools in the area that are intended to become 
users of the building. Two of these schools will be moved entirely towards the cluster, one 
will use only a couple of classrooms when enrolment is exceeding its current capacity. In the 
first months an inventory is made of possible users and their demands for space in the 
cluster by (hired) officials of the Project Bureau. This inventory results in a list of possible 
participants (users) and a draft version of a ‘terms of reference’, containing the activities that 
could be developed in the cluster and a basic idea of the space that would be needed for 
them. From April 2002 on regular meetings start with two separate groups of participants. On 
the one hand there is a number of ‘professional’ users: the schools, two organisations for 
day-care for young children, an organisation for youth activities and the municipal 
department for sports. They meet with public officials from the Project Bureau at working 
hours. On the other hand there are representatives of social citizens’ clubs (partly from ethnic 
minorities) that had their buildings destroyed by the fireworks explosion and would be 
facilitated to return to the area in the Voorzieningencluster. These actors would meet with 
public officials at evenings.  
 
It is to some extent open for discussion whether we should regard this as a situation in which 
a proposal is developed in one arena or in two separate arenas. If we start our analysis from 
the outcome that should result from the arena, we would probably choose for the option to 
regard it as one arena, which should result in an inventory of participants, their demands for 
the cluster and the selection of an architect to develop a concrete proposal in the next stage. 
If we focus on actual interactions, we would distinguish two separate arenas. However, even 
if we distinguish two arenas, their basic institutional structure is largely the same: only the 
implementation of the boundary rules makes a difference. Therefore we can suffice with the 
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description of one set of institutional rules (and specify the specific characteristics for the two 
‘versions’ when necessary).  
 
The basic positions in the arenas are: potential user, process facilitator, policy manager and 
other public official. The process facilitator has a primary responsibility for the process 
management, the policy manager is responsible for the policy content (implementation of the 
social program elements of the general program for the area). Both actors are appointed 
(and paid) by the PB (boundary rules). The public officials are responsible for different tasks 
related to the writing and conceptualisation of the terms of reference. They are to some 
extent recruited from the PB and from other departments of the municipal organisation and 
selected on expertise and availability by the PB. The potential users are selected on the 
basis of different criteria. Most of the social clubs are selected on the basis of their right to 
return to the area formulated as a general policy feature in the general program. The schools 
are selected on their location in the neighbourhood and their need for new buildings. Some of 
the other organisations were selected on the basis of their right to return to the area, others 
were selected because they could provide an interesting complementarity to the set of 
services in the cluster. 
Except for the right to return to the area (which was formalised in a general way in the first 
stage general program), the boundary rules for the users had an informal character. In the 
course of the process these boundary were topic of some discussion and opacity. The school 
which was the potential user of some of the classrooms for capacity reasons was excluded 
from the process by the representatives of the PB because the rooms where to be regarded 
as a general facility for schools in the area with a lack of capacity (not only for this school). 
The three schools had some problems with this exclusion, which resulted in consultation of 
the project alderman Bleker and the alderman responsible for education (after which the 
matter was settled). There were two organisations for child-care involved, but as it was felt in 
the PB that one such organisation would suffice for the cluster, the organisation with the right 
to return to the area was chosen and the other excluded from the arena. Some of the 
participants stated in interviews that the significance of the right to return as a boundary rule 
was not clear to all from the start. This was also an issue in relation to the selection of some 
of the social clubs (some participants expected that some of these clubs would bring only 
limited additional value of the concept of the ‘Voorzieningencluster’ and their presence would 
therefore complicate the process unnecessarily).  
 
The basic authority rules for the potential users are that they can state their demands for the 
buildings, comment on options provided by the experts and participate in the selection of the 
architect. This relates to the scope rules for this stage of the process. In terms of the 
content of the activities to be developed there is a range of activities set by the general 
program. The same program states that users should cooperate in the cluster and share 
some of the facilities. These decisions set some limits to the activities to be developed, but 
leaves ample discretion for the users to have things their own way. In terms of the process, 
the result should be a clearly stated intention of the potential users that they will become 
actual users of the facilities and the selection of an architect for the development of the 
concrete plan (the next stage).  
The concretisation of the intentions of the users was achieved by the signing of an 
‘agreement of intend’ by the potential users in November 2002. Two of the social clubs 
decided to leave the project as they succeeded in finding options that would meet their needs 
in a better (or cheaper) way. The terms of reference was developed during the entire period 
of meetings (until November 2002). A general version was available at that time, but was 
going to be made more concrete in 2003. 
 
For the selection of the architect a ‘one man, two vote’ aggregation rule with a basic 
consensus rule was used. Invited for this decision were the professional organisations and 
two representatives of the social clubs. Each person representing an organisation could 
indicate the architect of their first and second choice. After counting the number of times an 
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architect was given a first or second choice, the architect with the highest scores on both was 
selected. However, it was indicated that in the end all participants would have to agree with 
this choice (given the stated preferences). 
The selection had to follow the formal rules for a European Tender. After an international 
publication of the project a first round selection was made in September 2002. Experts from 
the PB, the central city planner in his role as supervisor and a consultancy firm selected 8 
candidates from the 37 that responded to the tender. The participating potential users were 
asked to select 5 candidates from these 8, who were going to be invited to present a draft 
general proposal. After visiting some of the work of these 5 and a presentation of their 
proposals, the final selection of a German architect (PLUS Bauplanung) was made in 
October. One of the main features of this architect was his standard procedure to develop his 
plans in an intensive interaction process with the future users. This was seen as an important 
motivation for his selection (it would fit very well with the intended participation of all users), 
but it was also regarded by some of the actors as a risk in terms of process management. 
For the development of the terms of reference a general consensus rule was used as 
aggregation rule. This did not imply a strong veto position, but the process was geared 
towards reaching consensus on proposals made and adapted by the experts from the PB. In 
case of a final disagreement on specific points the potential users had the ‘exit option’: they 
could decide to leave the project. 
 
The information rules were not very explicitly formulated. In a general sense the actors 
could claim a right to be informed by the process facilitator and policy manager. In practice 
however, the separate meetings of the two groups and the number of activities developed by 
the experts in a short period of time, resulted to a perceived lack of information by some of 
the potential users. 
 
In this stage of the process the pay-off rules were clear in terms of the process (the PB pays 
costs), but unclear regarding the costs of building and using the facilities (content). On the 
one hand it was clear that the central budget could be used to some extent, but would not 
suffice to pay for all costs. Additionally the entire costs of the project could not be set before 
a more concrete plan was developed. On top of that the users would be faced with different 
financial regimes (for instance the building facilities for the schools would be covered by 
government budgets, meaning they would not have to pay rent for their rooms, whereas the 
social clubs would have to pay rent, but could use a benevolent financial regime because of 
special budgets for organisations affected by the fireworks explosion). Needless to say that 
the financial implications were one of the main topics for discussion in the meetings of the 
different groups. After some time however, these points were clarified and specified in the 
agreement of intent. 
The basic institutional structure of the participative arenas is summarised in table 4.17. 
 
Table 4.17 Institutional rules for the first stage participative arenas 
 
   
Type Rules 

 
Character 

Arenas Two arenas, one for professional users, one for social citizens groups 
 

 

Position There are: potential user, process facilitator, policy manager, public official 
 

Informal 

Boundary Potential user: former resident organisation, local school, invitation by PB 
Process facilitator: selected by PB 
Policy manager: selected on expertise and position in PB 
Public official: selected on expertise and availability by PB 
 

Informal 
Formal/local 
Formal/local 
Informal 

Authority Potential user: formulate demands and opinions, select architect 
Process facilitator: manage the process 
Policy manager: implement general policy program 
Public official: develop and change proposals 

Informal 
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Scope Content: terms of reference within limits of general plan, selection of architect 

Process: agreement of intend to participate 
 

Formal/local 

Aggregation General consensus without strong veto for terms of reference, one man two 
votes with basic consensus for selection of architect 
 

Informal 

Information Information made available to all participants Informal 
Pay-off City pays for the process 

Costs of  proposals not yet a topic 
 

Formal/local 
Informal 

 
 
Second stage 
The completion of the agreement of intend and the selection of the architect mark a different 
phase in the process. The agreement did not only formalise the will of the actors to 
participate, but also formalised some of the institutional rules that would govern the arenas in 
the next stage. As the agreement was also to be signed by the representatives of the city it 
was accompanied by a formal proposal from the CMA to the council to ask for permission for 
it to be signed, for a budget for a final proposal to be developed (almost 1.2 million Euro) and 
a preliminary estimation of the budget for the entire project (almost 21 million Euro). The 
institutional structure for these decisions is the same as described previously in the general 
national context (Table 2.2), with only one adaptation: the general program already accepted 
by the council set some limits to the scope rules. In practice, both the CMA and the Council 
accepted the proposal without much discussion in December 2002. 
 
Apart from the formalisation of most of the rules, this second stages contains some changes 
in the institutional structure. Besides some changes in the existing arenas, there was a 
temporal comprehensive arena where several architects from the architect company 
interacted with all future users. 
 
In the comprehensive arenas there were basically two positions: future users and architects. 
All future users were invited to participate (boundary rules). This includes all teachers and 
children from the schools, all employees from the participating organisations as well as all 
members of the social clubs. Three sets of meetings were organised in January, February 
and March 2003. In the first meetings the participants could indicate ‘What’ they wanted to be 
done in the buildings to be developed. In the second meetings they could indicate ‘Where’ 
they wanted the activities to take place and in the third meeting, based on a scale model of a 
preliminary design by the architects, they could indicate ‘How’ they wanted activities to take 
place (authority rules). The role of the architects was to listen to the participants, translate 
their ideas into a preliminary proposal and use the reactions to adapt the proposal. Apart 
from some general limits to the area to be used, the content of the ideas was not limited in 
advance (content scope rule). The basic intention was ‘to build your own dream in 
Roombeek’. In terms of the process the result would be a general plan, to be processed and 
developed further by the representatives of the organisations and the architect. The 
aggregation rule was not formulated extensively in advance: participants could state opinions 
that would be picked up by the architects and translated by them into different versions of the 
plan. Information rules were not clearly set and costs were not yet made an issue in the 
process (pay-off rule). 
In these arenas the children, employees and members of organisations participated with 
great enthusiasm, resulting in numerous suggestions and ideas that were incorporated in the 
proposals made by the architects. All in all the process took only three month, a period of 
time that would otherwise have been necessary to develop first and second draft plans. 
 
In the arenas for the representatives of the organisations that had already participated in the 
first stage a number of changes occurred. We will concentrate on these changes and not 
provide an encompassing description of all rules. 
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In terms of the position rules of the arenas there are two important changes. The position of 
the architect is connected to the authority rules of developing proposals, designing a plan 
for the buildings and translating the comments and demands of participants into improved 
versions of the plan. As has been indicated above, the architect was selected by the 
participants in the first stage (boundary rule). A second new position was the ‘supervisor’, 
connected to the task to ensure that the basic features in terms of city development 
incorporated in the general program for Roombeek were used as a guiding principle for all 
implementation projects (authority rule connected the implementation of the scope rule in 
terms of the content related to earlier decisions). This city planner that played a central role 
in the development of the general plan occupied this position for all major implementation 
projects (boundary rule). The position of the supervisor is formalised in the final first stage 
plan (Concept Stedenbouwkundige structuurvisie, 2002). In terms of aggregation rules, the 
role of the supervisor implies that he has a veto position regarding some elements prescribed 
in the first stage plan. 
In practice the role of supervision had a hesitant start. Due to some neglect by the process 
management the supervisor was only invited to the process at a stage where some major 
draft versions of the plan were already discussed with the participants. This resulted in some 
friction between supervisor, architect and process management, as the supervisor had the 
opinion that some important elements had to be changed. After some discussions the matter 
was however settled to the satisfaction of all participants and the supervision was more 
closely involved in further refinements of the plan.  
 
After the encompassing sessions with architects and all future users, the representatives 
from the professional organisations played an important role in bringing the plan towards 
finalisation. For this task they split in two groups: one on the ‘hardware’ (the building and all 
its implications) and one on the ‘software’ (the arrangements to be made between the future 
users on how to use the buildings and the common spaces). These groups met in March, 
April and May 2003. In June a new series of sessions with the entire group of representatives 
started (including those from the social groups). The basic institutional structure remained 
the same with one major exception: as the plans were made more concrete the financial 
implications and limitations of the proposals were gaining in importance. Although there was 
a substantial budget available, the pay-off rule limiting the total budget by the proposal 
accepted by the city council in December was to be heeded in the final proposal. This 
caused further refinements to be made by the architect and together with some specific 
demands of some of the users this resulted in a number of adaptations to the plan in the fall 
of 2003. 
 
When all participants agree to the proposal it has to be approved by the CMA and the city 
council in a formal budget decision with the usual institutional structure (see Table 2.2). 
 
The basic institutional structure of the second stage participative arenas is summarised in 
table 4.18. 
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Table 4.18 Institutional rules for the second stage participative arenas 
 
   
Type Rules 

 
Character 

Comprehensive Three sessions with all future users 
 

 

Position There are: participant, architect 
 

Informal 

Boundary Participant: all future users 
Architect: invited by main architect firm 
 

Informal 

Authority Participant: state opinion on ‘what’, ‘where’ and ‘how’ to do in building 
Architect: listen to users and translate opinions in plan 
 

Informal  

Scope Content: build your dream in Roombeek, but eventually within limits of prior 
decisions 
Process: first and second draft proposal to be developed further 
 

Informal 

Aggregation Architects translate ideas into plans 
 

Informal 

Information Information made available by sketches and models 
 

Informal 

Pay-off City pays for the process 
Costs of  proposals not yet a topic 
 

Formal/local 
Informal 

   
Second stage 
representative 

Meetings with professional users and social clubs 
Only important changes from the first stage are presented 
 

 

Position Additional: Architect, supervisor 
 

Formal/local 

Boundary Architect: selected in first stage by users 
Supervisor: selected in general plan by PB 
 

Formal/local 

Authority Architect: develop and adapt proposals 
Supervisor: guard city planning decisions of general plan 
 

Formal/local 

Scope Content: develop plan within limits of prior decisions 
Process: final proposal for decision making by CMA and council 
 

Formal/local 

Aggregation Basic consensus, veto for supervisor on some points 
 

Informal 

Pay--off Total budget limits have to be taken into account Formal/local 
   
 

4.3.3 Community involvement and leadership behaviour 
 
The leadership style of alderman Bleker has been described in section 4.2.3.2 and is 
basically the same regarding the ‘Voorzieningencluster’. Apart from designing the institutional 
arrangements for the process, his leadership is however less visible in this case, as the 
process ran quite smoothly. In line with a consensual leadership style, there is no need for 
interventions of leaders in such situations. This also implies that the visionary aspects of his 
style are less called for. Only on a topic concerning the role of a third school in the process 
he has been active in consultations with the school board and the alderman responsible for 
education.  
 
The community involvement in this case is very extensive for the future users, but absent for 
other citizens. The future users were involved from the beginning of the process, when the 
terms of reference for the building where formulated. In terms of actual attendance of the 
meetings we see that the representatives of the professional organisations were mostly 
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present, but representatives of social citizens clubs show a lower attendance rate. This is 
likely to reflect the importance and complexity of the building design process for them. For 
most of the social groups the buildings have to give them enough space and perhaps a 
number of special features to be able to perform their part time activities (mostly in 
evenings). For a school, a child-care centre or other professional organisations the demands 
for the rooms are far more complex and have a high important to their entire process of 
activities. 
In the first stage selection of the architect all professional organisations were present and 
only one social club. In the final selection representatives of two professional organisations 
were missing and two social clubs were present. In this meeting the supervisor was also 
represented (by one of his staff members). 
The three comprehensive sessions with all future users were well attended by children, 
employees and members of all organisations. 
The second stage representative arenas show the same pattern of attendance as the first 
stage: high level of presence of professional organisations, somewhat lower for social clubs. 
 
The basic pattern of interaction has been constructive and moderately consensual for all 
arenas. Participants indicate that most actors were moderately geared towards consensus in 
their actual behaviour. In terms of their consensual style the representatives of the 
municipality have a mean score of 3.3 on a 5 point scale (mid value of 3, N = 7). The 
representatives of the professional organisations also have a score of 3.3, whereas the 
representatives of the social clubs have a mean of 2.3. With respect to the extent that 
participants were mainly committed to their own interests, we find high scores for social clubs 
and professional organisations (4.3 and 4.0 on a 5 point scale) and a lower score for 
representatives of the municipality (2.6). The picture of a moderately consensual pattern of 
interaction is also reflected in the extent to which the participants are satisfied with the way in 
which participants were taking each others interests into account. This variable has a mean 
score of 3.3 on a 5 point scale (mid value of 3), reflecting a somewhat more than average 
level of satisfaction. 
Participants indicate in interviews that despite the differences between the participating 
groups (for instance different religious backgrounds), the collaboration in the process has 
resulted in increased mutual understanding. 

4.3.4 Outcomes: challenges, effectiveness and legitimacy 
 
4.3.4.1 Policy Challenges 
 
The project is ambitious and moderately complex. Substantively the building of a 
combination of facilities involves the integration of interests of very different user groups. 
Professional organisations like schools and a day-care centre have different demands from 
Turkish or Moroccan citizen clubs, who on their turn differ from youth and citizens living in an 
apartment. Additionally, the integration of the project in the entire Roombeek area makes the 
task somewhat more complex, as it sets some conditions in terms of city planning and use of 
the area and its immediate surroundings. For instance the availability of parking space in the 
public space around the project is severely limited, which implicated that most of the demand 
for parking had to be met within the area allocated to the project. 
The availability of a large additional budget makes it an essentially distributive policy, 
although some of the claims for space within the buildings can be seen as a ‘zero-sum 
game’. 
 
The procedural challenge is high. It was felt to be essential that all future users should have 
the possibility to participate in the building process from the start and should have a far more 
important say than would usually be the case. Some of the future users can be regarded as 
resource owning actors, others have no special resources. Apart from the future users there 
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is no special citizen participation. The wish to build the facilities as quickly as possible 
resulted in severe time limits to the process, adding to the procedural challenge. 
 
The short term institutional challenge involves the setting up of a medium scale participation 
process and combining this with the input from professional experts and public officials. A 
project group was created to organise the participation process and manage the building 
process.  
The long term institutional challenge involves the setting up of cooperative institutions for the 
users, since they will have to share the use of some of some common facilities. 
 
4.3.4.2 Meeting the challenges 
 
Substantial challenges and responsiveness 
The first stage outcome of this project is a formal decision on the plan for building the 
combination of facilities. The substantial challenges are likely to be met in the beginning of 
2004. It is too early to asses actual outcomes in terms of buildings and social structure. 
However, participants expect a relatively high level of goal achievement (see table 4.19).  
 
Table 4.19: Scores on outcome dimensions (Mean on a 1-4 scale, with 2.5 as mid value, 
percentage in other cells, N=22) 
 

 Mean Not 
at all 

  Very 
much 

How much would you say that this program will contribute to the 
achievement of its aims? (goal achievement) 3.4   57 43 

How much would you say that these aims reflect the major 
concerns of the citizens and local organizations in Enschede? 
(concurrence) 

3.2  15 50 35 

To what extent did the local political leaders in Enschede keep 
in touch with local citizens and local organizations when they 
developed project Enschede? (openness) 

2.4 14 38 43 5 

To what extent did local political leaders know about and heed 
the concerns and demands of local citizens and organizations 
when they developed this project? (accountability) 

2.4 11 39 44 6 

How much would you say that this program will contribute to an 
improvement of the city’s economic position? 2.7 5 30 55 10 

How much would you say that this program will contribute to an 
improvement of the city’s social welfare? 3.7   30 70 

How much would you say that this program will provide results 
that are acceptable from the ecological perspective? 2.7 7 20 67 7 

How much would you say the program is compatible with the 
major economic programs in this city? 2.9  13 87  

How much would you say the program is compatible with the 
major social policy programs in this city? 3.7  5 29 67 

How much would you say the program is compatible with the 
major environmental and sustainability programs in this city? 2.7 7 27 60 7 

 
Participants clearly expect a high level of goal achievement (3.4 on a 4 point scale). This is in 
line with the expectations of participants on their own goal achievement. This variable has a 
mean score of 4 on a 5-point scale. 
Some participants indicated they expected only an average level of goal achievement in 
relation to their high expectations at the start of the project. Those who took the initial motto 
‘Build your own dream in Roombeek’ too seriously, had to find out in the course of the 
process that practical implications and limited financial budgets form important terms of 
reference in the real world.  
 
On the other point of substantial institutional performance (concurrence), the initiative scores 
somewhat lower, but still very positive (mean of 3.2 and 85% of the respondents indicate the 
positive values of 3 or 4). 
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Procedural challenges and responsiveness 
With regards to the procedural challenges it can be concluded that most are met at an 
average to high level. All future users have been participating to a considerable extent, 
irrespective of whether they had resources or not. Professional (resource owning) actors 
have however been more consistently present at meetings than social clubs. 
The process was moderately successful in meeting its time restrictions, but non-
governmental participants indicated that the time constraints often resulted in information 
overload, as information and proposals were often provided at too short notice for meetings. 
 
The two questions on procedural responsiveness (openness and accountability) show that 
participants are only moderately satisfied regarding these aspects. Table 4. shows that the 
mean scores are 2.4 on both variables (with 2.5 as the mid value). For both variables about 
50% of the respondents indicate low scores (1 or 2) or high scores (3 or 4). 
 
Sustainability 
The high level of expected goal achievement is also reflected in high scores on the questions 
on the social dimension of sustainability (3.7 for both contribution to social welfare and 
compatibility with social programs). Participants have moderate but still positive expectations 
in terms of meeting the goals set from the other two dimensions of sustainability (economic 
and ecologic). The ecological goals are less visible to some of the participants (some 
indicate ‘don’t know’ on this dimension), but those who do score this variable still expect a bit 
higher than average results. 
  
In terms of the content of the plan it can be stated that there is some, but no overwhelming 
attention to the economic and ecologic dimensions of sustainability. There is some room for 
economic functions in the buildings (commercial child care, service centre) and the 
availability of the entire cluster is supposed to improve the quality of life in the area, which is 
regarded as an important factor for attracting both high quality business and labour force. 
The ecological dimension is primary included in provisions to make the buildings highly 
energy efficient and through the use of sustainable building materials. It is also reflected in 
the use of an efficient urban heating system for the entire area. 
 
Both in terms of the content of the plan as in terms of the attention given to these dimensions 
in the process, it can be concluded that all three dimensions are present, with clearly more 
attention given to the social dimension than to the economic and ecological dimension. 
 
The institutional challenges for the short term where successfully met. The project group 
coordination between future users, experts and public officials has been relatively successful, 
taken into consideration the severe time limits and the speed of the process that resulted 
from these limits. It is too early to assess the long term institutional challenges.  
 
4.3.4.3 Legitimacy 
 
Concerning legitimacy the following can be concluded. The input legitimacy for this stage of 
the process is moderate. Some participants agreed with the rules for participation and 
decision making, other are more critical. In the initial stage there have been some differences 
of opinion regarding who could enter the arena. 
Most of them are satisfied with the possibilities they have had to express their opinions 
(mean score of 4.2 on a 5 point scale).  
Data on the adequacy of the role that different groups played in the process show that the 
majority of the participants indicate the role of the economic and environmental groups was 
‘just right’. Only the social groups are seen by more than half of the respondents as being 
‘underrepresented’ in the process.  
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Table 4.20: The role of representatives of different groups in the process (percentages, N = 
22) 
 

 Too 
large 

Precisely 
right 

Too 
small 

The role of representatives of the economic interests in the 
development of this program was: 6 59 35 

The role of representatives of the environmental interests in 
the development of this program was: 9 77 14 

The role of representatives of the social interests in the 
development of this program was:  47 53 

Since most of the groups that did participate can be regarded as representatives of social 
interests this is a remarkable outcome and perhaps indicative of the feeling that some of the 
social interests have been wrongfully left out of the process. 
 
In terms of transparency (throughput legitimacy) the process scores only moderately. 
Participants are not entirely satisfied with the information on the procedure, the content of the 
policy options and the way in which the results were communicated. Satisfaction with the 
way in which decisions were taken and information was provided is somewhat lower than 
average (scores of 2.8 and 2.6 on a 5 point scale with 3 as a mid value). 
In the course of the process some participants felt the pay-off rule on their future financial 
contributions was unclear. The nature and the extent of the supervisory role by the city 
developer has resulted in some discussion in the beginning of the process, but this role was 
satisfactorily clarified after this discussion. 
 
As far as outputs are concerned the final draft of the plan seems to have a relatively high 
legitimacy, but it is still too early to assess the legitimacy in terms of the formal decision 
making procedure. Participants are relatively satisfied with the way in which their opinions 
were translated in the draft and final proposals (mean of 3.8 on a 5 point scale). The high 
level of output legitimacy is also reflected in the high scores on expected goal achievement 
already discussed in section 4.3.4.2. 
 

4.3.5 Conclusions on CULCI 
 
The social inclusion case provides an example of intensive user participation in the 
development of a project that can be regarded as an implementation of a part of the general 
rebuilding process. The project was designed to provide future users the opportunity to 
participate to a large extent and with considerable influence. These procedural challenges 
have been met successfully. 
 
The fact that the project is to be characterised as a translation from the general policy 
decision to an actual plan with concrete users, specific demands and limited budgets, implies 
that the context is considerably different from the first stage development of the general 
program. In the development of the general program it is possible to have arenas that are 
very open for participants both in terms of entrance and in terms of policy content. As long as 
policy goals are formulated on a high level of abstraction the possible conflicting interests 
and opinions of participants can be adequately dealt with by notions like ‘a viable and lively 
social structure’. When it comes to making concrete decisions on who is getting which space 
with which level of autonomy and at what costs, it matters a great deal more who is to be 
allowed of getting ‘a piece of the cake’. In this sense boundary rules had to be restrictive to 
some extent by the nature of the task to be completed, and financial limits eventually play a 
restrictive role on the content of the decisions that can be taken into consideration. Within 
such a context it is not surprising that debates about the boundary rules occur when they are 
not clearly formulated in advance. It also comes to no surprise that actors are increasingly 
fixed on their own interests and consensus strategies have clear limits. This seems to be 
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reflected in the moderate level of input and throughput legitimacy. To some extent this level 
of legitimacy might have been improved by more adequate levels of information on the rules 
and some more formalisation in the initial stages, although part of the task of the first stage 
was exactly finding out which organisations were inclined to be acting as users and which 
not.  
 
Expectations on substantial goal achievements in the three dimension of sustainability are 
moderately (economic and ecological) or high (social). This is in line with the expectation that 
the process will have a high level of goal achievement (both in terms of the goals of the 
program and in terms of the goals of the participants). Output legitimacy is regarded as 
relatively high. So despite some flows in the process, the participants are confident that the 
result will be adequate. 
 
Although there has been some discussion in the arenas, there has been only one occasion 
where the political leader has been active in the process. To some extent this can be 
regarded as an indication of a process that is successful in terms of reaching at least a 
certain level of consensus among the participants. As far as this is the result of an adequate 
institutional design by the leader (or at least approved by him), this can also be regarded as 
an indication of a CULCI. However, some of the institutional flaws described above can be 
regarded as a lack of adequate leadership. 
 

4.3.6 Lessons from the social inclusion case 
 
• Institutional structures that exclude participants from arenas that they feel entitled to have 

entrance to are likely to reduce input legitimacy. 
• Failure to provide and communicate a clear institutional structure is likely to result in 

discussions on the rules and low levels of transparency. 
• Once a project with clear space and budget limitations get closer to realisation, some 

restrictions in terms of participation and outcomes are bound to be defined (boundary and 
scope rules). 

• If such limitations result in situations than can be regarded as ‘zero sum games’ it is likely 
that participants will be keen on focussing on their own interest. 

• Simultaneous deliberations in different arenas calls for extensive cross-arena provision of 
information. 

• Participation of high numbers of future users of facilities can be organised in a short 
period of time and can be very stimulating to both users and designers. 

• Successful cooperation between participants is likely to increase mutual understanding. 
• Explicit communication of open scope rules can stimulate participants to express creative 

ideas (build your own dream in Roombeek), but run the risk of disappointment in case 
clear limits do exist or are likely to occur at subsequent stages. 

• This implies that ‘management of expectations’ should be regarded as an element of 
process management 

• Elements of goal achievement can result from adequate formulations of conditions in 
scope rules, provided that there are position holders in the arenas that have the authority 
to enforce these rules. 

• Position holders that have the authority to enforce scope rules should be participating in 
the process from the start in cases in which these rules are not ‘self explicatory’ or well 
known in advance by all participants. 
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4.4 Economic competitiveness: building for business 
 

4.4.1 Background and initiative context 
 
The economic competitive case is a project to develop a plan for a business area in the north 
part of Roombeek (Roombekerveld). The size of the area is about 3 hectare. The business 
area is to be surrounded by a strip of houses in order to make it look less ‘industrial’. 
Roombekerveld is located just outside the disaster area, but is added to the rebuilding 
project because there were already plans for its redevelopment prior to the explosion. About 
half of the area is currently covered with grass, the other half is already a business area, but 
contains companies that will be no longer acceptable in Roombeek due to the strict 
environmental and safety regulations that will be part of the rebuilding program. 
The goals of the project were to build a safe and secure industrial area to enable businesses 
to move or return to Roombeek, to make sure that a substantial part of the employment for 
the area was realised in a way that would fit organically in the entire plan for the area and the 
surrounding neighbourhoods (OPR, 2002). 
 
Figure 4.3: A graphical representation of the Roombekerveld general plan (OPR, 2002) 
 

 
 
In line with the general policy to start rebuilding Roombeek as soon as possible, it was 
decided to develop a plan for the open part of the area, since the municipality owned this part 
and negotiations to buy the other part from the current owners was likely to take some time. 
The municipality decided to sell the open part to a private project development and building 
company in exchange for a piece of land that the company owned in another part of 
Roombeek. This other piece of land was part of a city redevelopment plan that was decided 
in general terms before the fireworks explosion in 2000, but was not yet concretised at the 
time of the disaster. Since the company owned the rights of developing the area, but the new 
Roombeek plan for this area consisted of private development of individual houses by 
households, a solution sought for and found in the exchange of property. 
 
With this deal the municipality got ownership of a part of Roombeek that was necessary for 
the rebuilding process and it was ascertained that the company would develop, build and sell 
the facilities on this part of Roombekerveld. This deal was made without prior consultation of 
the business representatives involved in the rebuilding process and resulted in a sharp 
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protest from them. Selling the land to the private company would imply that the business 
organisations were no longer involved in developing the plans and future users of the area 
would have to buy facilities from this company, as this company is also going to build them. 
Furthermore, it would be impossible for future users act as a ‘private developer’, designing 
and building facilities on their own account. This idea of ‘private development’ is a prominent 
aspect of the general Roombeek rebuilding plan, both for housing and business. The 
municipality has confirmed that private development is still important and could be used in 
the second half of the area to be developed later and on a second business area in 
Roombeek. 
 
The location of the project and the basic decisions about the division of the business area 
and the strip of houses are part of the common first stage described in section 4.2. 
 
Some context variables are already described in section 4.1 (general context, local political 
culture). Additionally it is important to note that the local-central government relations are 
characterised by high local autonomy for this initiative. The municipality has high autonomy 
in developing sites for business within the city borders and since the project will be financed 
by the sale of the property there are no budget related restrictions. The combination of 
business and housing does however result in restrictions as to the type of business activity 
that is possible: activities with high environmental pollution or high safety risks are not 
allowed. 
 

4.4.2 Institutional analysis of community involvement and leadership 
 
After the property exchange between the city and the private company the institutional 
structure of the process became quite simple and restrictive. The most important position is 
the one of ‘project developer’. In legal terms the company that owns the land consists of a 
holding of different firms for project development and a building company, but in practice they 
will act as one actor in terms of financial and other interests. The development company is 
cooperating closely with the building company in the same holding. The project developer 
came into this position through the ownership of the land (boundary rule), which was related 
to the ownership of another piece of land in the Roombeek area. The authority rules 
connected to the ownership imply that the project developer can take all actions to develop a 
plan for the area, build the industrial and housing facilities and sell them on the market to 
interested parties. Due to the fact that a general plan for the area was already decided in the 
first stage plan for the entire Roombeek area, there are however some limits to the possible 
actions of the project developer, both in content and in the process. 
 
In terms of the process it is important to notice that besides this central position there are the 
more peripheral positions of supervisor, policy manager and architect. The supervisor is the 
role already discussed in the social inclusion case: the central city planner has the task to 
supervise all major projects in terms of the implementation of the general plan (authority 
rule). In this position he is responsible for the implementation of the scope rules in terms of 
content related to city development that result from the general plan and should guide the 
implementation stages. The policy manager is a public official from the Project Bureau that is 
responsible for the policy program related to the area and the coordination with standing 
municipal departments. He is responsible for implementation of the scope rules regarding the 
policy program that are decided in the general plan (number of jobs, types of industrial 
activities that are allowed etc.). The architects develop a draft proposal and make 
adaptations in reaction to the comments from other role holders (authority rule). At the start 
of the process it was agreed that four architects should be selected by the project developer, 
the supervisor and the policy manager together (boundary rule). These four architects will 
develop plans for different sections of the area and will each make one proposal for a house 
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in the outer ring. Interested house owners will be allowed to choose from these four designs, 
creating a lively picture of different houses in the outer ring. 
 
In the aggregation rule the project developer has a central position as he can take most of 
the decisions by himself. Only on topics that are guided by the scope rules regarding city 
development and policy program the other role holders have to be consulted. On these 
topics a consensus rule is guiding aggregation. 
 
The scope rules regarding content are already mentioned above. The contain basic 
elements as the location of industrial buildings and houses, some limitations in the seize of 
the buildings and the types of industrial activities (allowed level of environmental harm and 
safety risks). These elements are decided in the first stage general plan and will be 
incorporated in a legal planning document for the entire Roombeek area in the course of 
2004. In terms of the process the proposal itself is not subject to decision making by the 
municipality, but there will be a general procedure for a building permit and environmental 
permits once the concrete proposals are going to be build. These procedures are subject of 
national law and contain some elements of citizen hearing, but are of no relevance yet, as 
they will come into play in later stages of the process. 
 
There are no specially fixed information and pay-off rules. This implies that the actors can 
use information in the way that suits them best and that all the costs and benefits of the 
project are for the project developer (accept for the costs of the activities by the supervisor 
and the policy manager, which are paid by the PB) . 
 
Table 4.21 Institutional rules for the Roombekerveld arena 
 
   
Type Rules 

 
Character 

Position There are: project developer, supervisor, policy manager, architect 
 

Formal/local 

Boundary Project developer: possession of land 
Supervisor: selected in general plan by PB 
Policy manager: selected on expertise and position by PB 
Architect: 4 selected by other role holders 
 

Formal/local 

Authority Project developer: develop proposals, build and sell facilities 
Supervisor: guard city planning decisions of general plan 
Policy manager: guard policy program decisions of general plan 
Architect: develop and adapt proposals  
 

Formal/local 

Scope Content: develop, build and sell buildings within limits of prior decisions 
Process: development and implementation in accordance with planning 
procedures including permits 
 

Formal/local 

Aggregation Project developer takes most decisions, some in consensus with supervisor 
and policy manager 
 

Formal/local 

Information Information to be used as actors please 
 

Default 

Pay-off Costs and benefits of proposal and building for Project developer, PB bears 
costs of activities by supervisor and policy manager 
 

Default 

 
 
Especially the restrictive boundary rules were heavily contested by the business 
representatives in the general process. This conflict is described in the next section. 
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4.4.3 Community involvement and leadership behaviour 
 
The leadership style of alderman Bleker has been described in section 4.2.3.2. In this case 
his leadership was called for when the business representatives fiercely protested the 
decision to sell the area currently under development to the private company in January 
2003. By selling the area to the company the institutional rules would be defined in the way 
as described in the previous section. This implies a highly restrictive arena with largely 
exclusive rights for the project developer not only in terms of the plans for the project, but 
also in terms of the actual building and sales.  
 
The business representatives that were active in the general process felt this was contrary to 
some of the major features of the general process and results. As they had been very 
actively participating in this process they expected to be consulted on major issues such as 
the development of about a quarter of the special space allocated to businesses. They also 
pointed to the fact that the strategy of private and individual development of proposals and 
property was a central element of the plan, not only for households but also for businesses. 
A third point was that those companies that were affected by the disaster had primary rights 
to get property and be able to develop plans in the first stages of the process. These 
companies were now faced with two unattractive options: they could buy facilities from the 
project developer and be restricted by his plans and building company, or they would have to 
wait for the second part of the area to be developed later. This second option could take 
considerable time as that part of the area was still occupied by existing companies that had 
to be moved and demolished before new facilities could be build. 
The business representatives made their case very fiercely in the local press (threatening to 
leave the process altogether) and at the meeting of the council committee that discussed the 
proposal of the CMA for the exchange of the property between the city and the company. 
 
The business representatives were supported by a number of council members at the 
meeting. Alderman Bleker admitted that there had been a regrettable lack of communication 
about the proposal with the business representatives. He also stated that the choice for the 
project developer had to be judged in the wider context of the entire program and that this 
choice would mean that a quick start with the development of the project could be made 
(which was less certain of the area had to be developed by individual businesses). It was 
also ascertained that the second part of the area would be developed in close consultation 
with the business representatives and allow for individual development. Furthermore the 
municipality would make sure that those companies that wanted to return to the area would 
get this possibility in the plan and would be consulted by the project developer. He would 
also make sure that communication and consultation with the business representatives was 
to be improved. For the council members these promises were enough to accept the deal. 
 
Alderman Bleker had a meeting with the business representatives, together with his 
colleague responsible for economic policy. His attempts to explain the decision, improve 
future communications and arrangements for further collaboration on the other parts of 
Roombeek, resulted in a common press release stating that the community took the blame 
for a lack of consultation and the business representatives assured they were inclined to 
cooperate in the further development of Roombeek. Despite the common press release, the 
business representatives are not convinced of the legitimacy of the decision to exclude them 
from the first stage development of the project.  
 
Due to the restrictive institutional rules of the arena, community involvement  is almost 
absent in this case. Of course it was present in the first stage development of the general 
plan described in 4.2 and the outcomes of the first stage rebuilding plan where safeguarded 
by a team of the city developer (supervisor) and the policy manager. Interactions between 
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these actors have been very constructive and consensual, both with regards to the selection 
of the architects and on other aspects of the development of the plan.  
The project developer did have contact with one company that would like to return to the 
area regarding his demands for the facilities. On a more general level it is decided by the 
participants that the plan would not contain a proposal that would entirely fix all the elements 
of the facilities. Instead, only the basic dimensions and quality of the buildings will be fixed, 
leaving the rest to the discretion of the buyer to be decided in consultation with the 
developer. This results in a somewhat higher influence of the buyer on the final layout of the 
building than would usually be the case. 
 
Apart from the institutional design, the role of leadership is very limited in the process. This is 
not surprising, as the role of the municipality as such is very limited due to the private nature 
of the project. 
 

4.4.4 Outcomes: challenges, effectiveness and legitimacy 
 
4.4.4.1 Policy Challenges 
 
The project is not complex. Substantively the building of a combination of industrial facilities 
and houses involves the integration of interests of only these user groups, and to some 
extent the houses will be sold to owners of the businesses adjoining them. The complexity is 
somewhat enlarged by the fact that 4 architects are asked to develop different plans for 
houses and business facilities. Future buyers will be able to choose from these options. In 
this way it should be ensured that the area will comply with the lively and diverse image that 
is supposed to become an important feature of Roombeek. The project is financed by sale on 
the market (neither distributive nor redistributive). 
 
The procedural challenge is low. The private company develops the plans basically on its 
own account, with the general city developer in his supervisory role and some public officials 
as counterparts. There is some limited contact with potential future users, but they are not 
involved in the development of the plan. 
 
There is no short term institutional challenge involved. The long term institutional challenge 
involves the setting up of cooperative institutions for the users, since they will have to 
manage the common ‘semi-public’ area in the middle of the site. 
 
4.4.4.2 Meeting the challenges 
 
The first stage outcome of this project is a plan for building the combination of business 
facilities and houses. The substantial challenges are likely to be met in 2004. It is too early to 
asses actual outcomes in terms of buildings. However, participants expect a high level of 
goal achievement (see Table 4.22) 
 
Table 4.22: Scores on outcome dimensions (Mean on a 1-4 scale, with 2.5 as mid value, 
percentage in other cells, N=10) 
 

 Mean Not 
at all 

  Very 
much 

How much would you say that this program will contribute to the 
achievement of its aims? (goal achievement) 3.4   56 44 

How much would you say that these aims reflect the major 
concerns of the citizens and local organizations in Enschede? 
(concurrence) 

3.2   78 22 

To what extent did the local political leaders in Enschede keep 
in touch with local citizens and local organizations when they 2.8  50 20 30 
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developed project Enschede? (openness) 
To what extent did local political leaders know about and heed 
the concerns and demands of local citizens and organizations 
when they developed this project? (accountability) 

2.4 10 40 50  

How much would you say that this program will contribute to an 
improvement of the city’s economic position? 3.0  11 88 11 

How much would you say that this program will contribute to an 
improvement of the city’s social welfare? 2.8  22 78  

How much would you say that this program will provide results 
that are acceptable from the ecological perspective? 2.7  40 50 10 

How much would you say the program is compatible with the 
major economic programs in this city? 3.4  11 33 56 

How much would you say the program is compatible with the 
major social policy programs in this city? 2.9  22 67 11 

How much would you say the program is compatible with the 
major environmental and sustainability programs in this city? 2.9  22 67 11 

 
 
Participants clearly expect a high level of goal achievement (3.4 on a 4 point scale). This is in 
line with the expectations of participants on their own goal achievement. This variable has a 
mean score of 4 on a 5-point scale. 
On the other point of substantial institutional performance (concurrence), the initiative scores 
somewhat lower, but still very positive (mean of 3.2 and all respondents indicate the positive 
values of 3 or 4). Even the excluded business representatives indicate positive scores on 
these variables. 
 
Procedural challenges and responsiveness 
With regards to the procedural challenges it can be concluded that they are successfully met 
(but the challenge as such was not very high) .  
 
The two questions on procedural responsiveness (openness and accountability) show that 
participants are only moderately satisfied regarding these aspects. Table 4. shows that the 
mean scores are 2.8 for openness and 2.4 for accountability (with 2.5 as the mid value). For 
both variables 50% of the respondents indicate low scores (1 or 2) or high scores (3 or 4). As 
the institutional design of the arena is very restrictive, these lower scores come to no surprise 
(and are perhaps even higher than expected). 
 
Sustainability 
Participants have moderate but still positive expectations in terms of meeting the goals set 
from the three dimensions of sustainability (economic, social and ecologic). Scores on the 
economic dimension are somewhat higher than on the other two (3.0 and 3.4), which reflects 
the primary economic character of the initiative.  
 
In terms of the content of the plan it can be stated that there is some, but no overwhelming 
attention to the social and ecologic dimensions of sustainability. There is some room for the 
return of entrepreneurs who owned a business in the area, but apart from a general financial 
aid, no specific provisions have been made in the first stage of the project. The second part 
of the area (to be developed later) will be more specifically geared towards retuning 
businesses. There will be an attempt to attract mainly labour intensive business to the area, 
but in times of the current economic crisis it remains to be seen to what extent this approach 
will be realistic. The ecological dimension is included in provisions to make the buildings 
highly energy efficient and through the use of sustainable building materials. It is also 
reflected in the use of an efficient urban heating system for the entire area. Additionally, only 
companies with low levels of environmental harm and safety risks will be allowed in the area. 
 
Both in terms of the content of the plan as in terms of the attention given to these dimensions 
in the process, it can be concluded that all three dimensions are present, with somewhat 
more attention given to the economic dimension than to the social and ecological dimension. 
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It is too early to assess the long term institutional challenges.  
 
4.4.4.3 Legitimacy 
 
Concerning legitimacy the following can be concluded. The input legitimacy for this stage of 
the process is low. Mainly business representatives have fiercely contested the rules for 
(non)participation in the development process and decision making. 
This is reflected to some extent in the satisfaction of participants with the role that different 
groups played in the process (Table 4.23). The percentages of respondents that judge the 
role of the groups as ‘just right’ are the lowest of the three cases. The results also show that 
some of the participants are satisfied with their rather exclusive position in the arena. 
 
Table 4.23: The role of representatives of different groups in the process (percentages, N = 
10, 9, 7) 
 

 Too 
large 

Precisely 
right 

Too 
small 

The role of representatives of the economic interests in the 
development of this program was: 20 50 30 

The role of representatives of the environmental interests in 
the development of this program was: 11 56 33 

The role of representatives of the social interests in the 
development of this program was: 14 43 43 

 
In terms of transparency (throughput legitimacy) the process scores moderately. The rules as 
such are clear to participants (central position of the development company), but information 
on the process is limited to a small number of actors. 
 
As far as outputs are concerned the final draft of the plan seems to have a high legitimacy to 
those that do participate. Participants also expect a high level of goal achievement (see 
4.4.4.2). It is still too early to assess the legitimacy in terms of the formal decision making 
procedure. 
 

4.4.5 Conclusions on CULCI 
 
The economic competitive case provides an example of absence of user participation in the 
development of a project that can be regarded as an implementation of a part of the general 
rebuilding process. Leadership has played an important role in the decision to organise the 
process in this way and was necessary when the lack of legitimacy of this decision 
threatened the commitment of some participants to collaborate in the entire rebuilding 
process.  
 
Despite this ‘absence of CULCI’ the expectations on substantial goal achievements in the 
three dimension of sustainability are moderately (social and ecological) or high (economical). 
To some extent these expectations on sustainability might be the result of the elements 
incorporated in the plan through the general first stage of the rebuilding plan. 
 

4.4.6 Lessons from the economic competitiveness case 
 
• Institutional changes that exclude participants from arenas that they feel entitled to have 

entrance to are likely to reduce input legitimacy and can easily result in open conflict. 
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• Lack of consultation of involved actors in such changes increases the risk of conflict even 
more. 

• Failure to handle such situations adequately are likely to result in decreased trust in 
political leaders. 

• Attempts to restore confidence ‘after the damage has been done’, can prevent further 
escalation, but are unlikely to restore confidence very quickly if the basic institutional 
structure remains as decided. 

• If the substantial challenge is limited, even a process that scores low on community 
involvement and leadership can have adequate levels of goal achievement and 
sustainability. 

• Elements of goal achievement can result from adequate formulations of conditions in 
scope rules, provided that there are position holders in the arenas that have the authority 
to enforce these rules. 
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5 Comparative analysis 
 
5.1 Comparing the cities 
 
Although the cities of Roermond and Enschede are very different in size, they have some 
common features (located in the periphery of the Netherlands, in relatively economically 
backward parts of the country and with a low income population). These context factors 
however play a different role in the cases of this research. They are indeed relevant for 
Roermond, but do not play a role in the Enschede cases. The exceptional circumstances of 
the fireworks explosion have to be taken into consideration in any comparison of the 
Enschede cases. Important as these circumstances may be for the actual conditions for and 
effects of ‘CULCI’, they do not make it impossible to compare result on the level of certain 
variables en mechanisms that can be seen in the different processes. 
 
At the level of the leadership type we can see that in both cities the basic structure of the 
‘collective form’ of leadership is moulded into a structure in which a single leader has more 
possibilities than would be expected. In Roermond the leader created a somewhat stronger 
position through using his informal network contacts and creating alliances with resource 
owning actors outside the municipality. In Enschede the leader had a formal position as 
‘project alderman’, giving him more room for initiative in relation to his colleagues, the public 
officials and the community. Of course the basic structure of collective decision making 
remains in tact for both cities, which can be seen as a strong stimulus for a consensus type 
of leadership style. As long as an ‘empowered leader’ leader is capable of ensuring 
consensus with the actors involved in the policy processes, he will usually not have any 
difficulty of gaining support from his colleagues and the city council. In case of conflict he will 
have a far more difficult task of getting things his way. 
These conditions seem to be conducive of a leadership style that combines a relatively high 
level of personal vision (enabled by the ‘special position’ of the leader) with a high level of 
consensus facilitation. Both leaders in the case cities demonstrate this style. Essential in this 
style is the combination of the capability to listen to others and bring them together with the 
ability to convince other actors of the personal vision if necessary. 
In practice we see that the level of personal vision in the leadership style in Roermond is 
somewhat higher that in Enschede, were consensus is the most prominent feature. This 
might be related to the characteristics of the policy context. In Roermond the local actors had 
to be mobilised in order to participate actively in a task that would have to develop into a 
commonly supported activity. This mobilisation needed someone who took the initiative to 
get everybody together and stimulate them to participate. Alderman Thissen clearly played 
this role. In Enschede it was without question that the area destroyed by the fireworks 
explosion would have to be rebuild and many local actors were only too keen to be involved. 
The mobilisation of these actors was not dependent on a strong leader taking the initiative, it 
was sufficient to have a leadership that provided for ample possibilities to participate and a 
carefully designed institutional structure that would provide participation opportunities that 
were sufficiently geared towards the needs of the different groups of citizens and their 
organisations. 
 
The combinations of leadership type and style described above fit well with the political 
culture in both cities. Expectations in both cities on leaders, citizens and business are 
basically the same. Panel results on expectations on political leaders show that citizens 
expect a leadership style that is aimed at consensus, collaboration with local actors and 
representation of interests of the entire city. Citizens show comparable expectations on 
citizens and business representatives, but the average values are a bit lower. So, even 
though the expectations are less prominent than in the case of the political leaders, citizens 
and business are also expected to be participative, collaborative and aimed at reaching 
consensus. 
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In practice the actors in both cities lived up to these expectations to a large extent. The 
atmosphere in most cases is consensual and cooperative. This does not imply that actors do 
not pursue their own interests. Especially when policy processes come into stages closer to 
realisation, and decisions move from abstract goal formulation to concrete policy decisions 
on means and money, the participants are likely to heed their own positions. However, in the 
final stages of the process, a commonly agreed compromise usually wins the commitment of 
all parties.  
 
This culture of consensus is likely to be related to long lasting structures of cooperation in the 
Netherlands. Certainly in the policy field of employment and economic development 
(particularly relevant in the Roermond cases) there is a long history of collaboration between 
government, labour unions and business organisations. In Roermond the regional versions of 
these networks have played an important role. In the Enschede cases the local business 
organisations do play a role, but only among many other participants in a newly created and 
more fluid network (due to the highly specific circumstances of the fireworks disaster).  
 
Consensus is mostly a prerequisite for bringing the resources of different actors together that 
are needed to successfully implement policy actions. This is the essence of the concept of 
‘power to’: the collective provision and use of resources that enable actors to achieve their 
goals. In the Roermond cases it is very clear that the resources of different participants are 
needed for their common task. In Enschede the financial resources are to a large extent 
provided by the national budget. Here it is the legitimacy of the process that makes 
participation of the citizens a necessary condition for success. 
 
Comparing the Enschede cases we see the most clear examples of CULCI in the first stage 
of the policy process: the development of the general plan for rebuilding Roombeek. In this 
stage the community involvement was extensive and very successful in attracting 
participants from all relevant groups. This was enabled by a carefully designed institutional 
framework and supported by acts of leadership when they were called for. Both in terms of 
legitimacy and sustainability the process scores high. 
 
In the implementation stages the cases show a remarkable difference in community 
involvement. In the social inclusion case the participation is still very high for future users, but 
under pressure of limited space and budgets some of the actors were excluded from the 
process. Combined with some deficiencies in the exchange of information and a high time 
pressure, this resulted in somewhat lower input and throughput legitimation. However, in 
terms of output legitimation the process still scores relatively high and sustainability is 
expected to be moderately high. Low levels of active leadership were sufficient to achieve 
these results. 
In the economic competitiveness case the community involvement was almost absent, which 
resulted in open conflict with some of the excluded participants and a low level of input 
legitimacy. Leadership could ameliorate this problem, but not solve it altogether. However, 
also in this case the goal achievement is expected to be high and sustainability moderately 
high. 
 
 
5.2 Comparing the policy sectors 
 
The different nature of the policy initiatives in both cities makes it difficult to compare ‘social 
inclusion’ policies in the Dutch cities with ‘economic competitiveness’ policies. The Enschede 
case on social inclusion has characteristics of a complex city development project, whereas 
the Roermond case plays against the background of (un)employment policies.  
 
As far as community involvement is concerned, it can be seen that the social inclusion cases 
have more involvement than the economic competitiveness cases (though with different 
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types of participants). There also seems to be a tendency to make more extensive use of 
private companies for the development of actual plans in the economic competitiveness 
cases. Further comparison with cases from other countries has to show the generality of 
these phenomena.  
 
In the Roermond case on social inclusion the participants experience a lack of autonomy 
(related to national policies) that restricted their possibilities to achieve their goals. Such a 
lack of autonomy is absent in the economic competitiveness cases and in the Enschede 
social inclusion case (partly due to the specific additional budget that was available). 
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