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Summary

Background

Since about the mid-1990’s the problem of social exclusion in
Europe, especially in the larger cities, has increasingly become a
subject of public debate. ,Losers in the modernisation process*
are a feature of even the most prosperous regional economies.
They tend to concentrate in certain urban districts which can be
described as disadvantaged for a number of reasons — traffic and
environmental pollution, substandard housing, weak economic
structure, lack of jobs, poor shopping facilities, deficient social in-
frastructure etc.

The excluded themselves also face an abundant and diverse se-
lection of problems — in various different combinations — for ex-
ample, lack of qualifications, unemployment, dependence on so-
cial benefits, health and addiction problems, social isolation, ag-
gressiveness, poverty and downright depression. In cases where
the problems of the districts and those of the affected residents
exert a reciprocal effect, a virtually unstoppable exclusion spiral
sets in.

The effects of exclusion are not confined to (financial) poverty. Di-
sadvantaged groups in disadvantaged (grds. miverstandlich, da
dies genau genommen die geogr. Einheit der 6ffentlichen Verwal-
tung bezeichnet) areas are consigned to the ,fringes of society” —
where they are banned from participation in society’s economic,
political, social and cultural activities. This division of society into
sIinsiders” and ,Outsiders® has created a new dimension of social
inequality.

Whereas the economically exploited industrial proletariat of earlier
ages fulfilled an important function in society, this no longer
seems to apply those who are outside the pale of modern society.
The affected perceive exclusion as a state in which they are no
longer needed by society as a whole.

For this reason alone, exclusion has to be unacceptable in a so-
cial Europe that subscribes to the postulate of equality of opportu-
nity. Our social institutions are faced with the task of creating new
prospects for the dropouts. The affected will also have to make a
contribution by organising themselves more efficiently.

=VII
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Genesis of the project

The participants in the project entitled ,EU Metropolises Against
Social Exclusion — Local Partnerships and Neighbourhood Man-
agement have addressed themselves to the problems existing in
the 8 cities involved with the aim of learning from each other and
communicating their knowledge to experts not only in relation to
the analysis of problems but also with a view to learning from
each other about ways of countering them. Under its programme
.Preparatory Measures to Combat and Prevent Social Exclusion®
introduced in 1999, the European Union funds projects in which
transnational partnerships are formed with the aim of acquiring
more knowledge of the problems and promoting exchange of ex-
perience gained with innovative counter-strategies.

The network of cities participating in the project - Stockholm, Ore-
sund (Malmd/Copenhagen), Bremen, Hamburg, Berlin, London
and Vienna - was formed as a result of the exchange of experi-
ence between local employment pacts in those EU cities. For this
reason and because of the close links between social exclusion
and employment problems, the project tended to focus on action
to reduce and prevent unemployment and to create new jobs.
This was however embodied in a relatively new type of approach
for which the term ,neighbourhood management® has been coined
at international level. Neighbourhood management — as well as
local employment pacts — is practised by groups composed of a
wide variety of players including the public sector, business inter-
ests, trade unions, welfare associations and, above all, the ex-
cluded themselves. Its activities are coordinated from a local office
and include a broad spectrum of measures aimed at improving liv-
ing conditions in diprived urban districts.

Aims and procedures

Pursuant to the requirements of the EU programme ,Preparatory
Measures to Combat and Prevent Social Exclusion®, the aim of
the project was to acquire more knowledge of the mechanisms,
forms and consequences of social exclusion. Specific trends in
the cities involved were observed and attempts were made to
evaluate the success of and the knowledge gained from counter-
measures taken by organisations operating at regional or district
level.

The 12-month project was subdivided into the following three
phases:

Comparative analysis of current trends and causes of the pro-
gressive concentration of social exclusion in disadvantaged areas
in the cities and metropolitan regions of Stockholm, Copenha-
gen/Malmd, Hamburg, Bremen, Berlin, London and Vienna;
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Stocktaking and analysis of action taken by neighbourhood man-
agement and local pacts to promote social integration and em-
ployment (the latter term covering the broad spectrum from gainful
employment to community or voluntary work);

Conclusions and recommendations relating inter alia to future EU
sponsorship of promising approaches to the problem as a follow-
up to previous programmes with similar objectives.

The three phases were covered mainly in three meetings (includ-
ing workshops and project visits) in Berlin, the Oresund region
and Hamburg and in an in-depth case study undertaken in Lon-
don’s Haringey district. These were attended by experts on social
policy from the public sector and from non-government organisa-
tions, project players and social scientists. A wide selection of in-
formative material on various programmes and projects was also
evaluated. The project structure was determined by a catalogue of
key questions.

Results of the exchange

Public debate on questions of social division and exclusion and
unemployment has tended to increase at European level since the
mid-1990’s. The EU initiative URBAN, the municipal action plan,
territorial employment pacts and publications from networks like
Eurocities can be regarded as contributions to a view of the prob-
lems and of possible solutions to them which are tending to be-
come increasingly area-specific. Statements issued by the Euro-
pean Commission, the Committee of the Regions and the Euro-
pean Parliament during the year 2000 emphasise the close links
between economic, employment and social policy and call for
cross-sectoral approaches. There is also recognition of the risk
that the rapid evolution of the information- and knowledge-driven
society will make the problem of social exclusion more acute
unless socio-political action is taken.

The EU initiative EQUAL, a programme to combat social exclu-
sion extending over several years, and innovative approaches ini-
tiated under ERDF and ESF are new instruments developed by
the EU within the paradigm integration-oriented national econo-
mies and social systems. It is intended that intervention of this
kind will be based on regional and local partnerships and an in-
creasing degree of transnational exchange of experience and that
it will help to reduce the proportion of the population caught in the
poverty trap, to reduce unemployment and to make the affected
regions and cities more competitive and easier to integrate. It
aims, among other things, to press ahead with realisation of the
.S0cial Policy Agenda“ and thereby makes a contribution to

Europe’s employment strategy.
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Varying views on social exclusion

The attempts of those involved in the project — especially the sci-
entists — to define social exclusion soon made it clear that closer
examination and perhaps analysis of the standards of the social
majority were necessary.

Under these standards, social exclusion as opposed to a normal
state of social integration occurs, on the one hand, when mem-
bers of society drop out of key systems, e.g. legal, employment or
residential systems. This is defined as ,lack of system integra-
tion“. On the other hand, it is also possible to speak of social ex-
clusion in cases where individuals or groups cease to, or are un-
able to share key values, norms and attitudes of the social major-
ity. This is defined as ,inadequate social integration“. A neutral
and extremely broad definition of this kind makes social exclusion
no longer the problem per se. The problem is more one of certain
negative forms and consequences.

The question is closely associated with the identification of suit-
able indicators which, either alone or in conjunction, point to a
state of social exclusion. The following main risk factors were
identified: unemployment, low income, membership of an ethnic
minority, poor level of education, poor health, criminal behaviour,
lone parenthood and substandard housing conditions. Youth, ad-
vanced age and (female) gender also have to be included in the
negative factors under certain circumstances. It should be noted
that these risks are not only relevant in specific urban districts.
They apply equally at national and European level (e.g. as re-
gards integration into the educational and employment systems)
and also at individual level (e.g. in relation to the effects of behav-
ioural norms associated with ethnic origin).

Typology of urban areas liable to suffer social exclusion may in
some cases relate solely to town planning and infrastructural as-
pects. This is mainly the view taken by town planners who tend to
differentiate between inner city and working-class districts con-
taining old buildings dating back to the 19th. century and new,
densely populated areas at fringe locations (satellites) developed
during the 1960’s and 1970’s. The sociologist tends to look more
at the categories of people living in the districts. A categorisation
based on this criterion should take into account not only the dif-
ferent concentration of problem situations — as perceived by the
social majority.

It is also important to consider the potential of these neighbour-
hoods that may often be realised by positive internal integration,
e.g. in the form of flourishing ethnic economies or a creative
.youth culture“. These can frequently form the basis for project
opportunities.

[
e
[
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National and regional approaches

The five EU member states and seven metropolitan regions in-
volved in the project had all introduced specific programmes to
combat social exclusion in the mid-1990’s and had intensified
their efforts in this direction since 1998. Denmark at national level
and Northrhine-Westphalia and Hamburg at regional level had
tended to play a pioneering role in the new field of neighbourhood
management. The growing pressures caused by the problem in
London have led to an intensification of activities in Great Britain,
but the Social Democratic governments in Sweden, Denmark and
Germany have also developed new programmes or refined exist-
ing ones.

The Haringey district in London is a particularly vivid example of
both the problems caused by social divisions and innovative coun-
termeasures taken to deal with them. Whereas the western part of
Haringey consists of attractive parks, residential, office and busi-
ness quarters with a conventional middle-class population, the
eastern part suffers from a concentration of economic, town plan-
ning and social problem situations, the like of which was not to be
found in any of the other cities involved in the project. The public
sector, business interests, educational institutions and welfare or-
ganisations have reacted to this situation by forming various types
of local partnerships which plan initiatives like pacts for employ-
ment and neighbourhood management. The report entitled ,Ha-
ringey Regeneration Strategy” published in November 2000 is a
shining example of a comprehensive, innovative, cross-sectoral
approach to the problem which could be relevant as a basis for
regional development planning not only within the network of cities
involved in the project but also on a much wider scale.

What can neighbourhood management achieve and
what are its limits ?

The discussion of expert recommendations for action at the end of
the project drew attention to a number of important questions of
both principle and detail. Although opinions on the fundamental
strategy and relevance of proper urban policies and neighbour-
hood management were broadly unanimous, they tended to di-
verge when questions of detail were addressed:

« How can the potential of socially excluded districts and groups
be harnessed better than in the past?

* Who should provide neighbourhood management — the pub-
lic sector or specially formed agencies or service establish-
ments?

* How can cooperation between local authorities and others in-
volved in local partnerships be improved?

* How can residents and private business interests best be mo-
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bilised for participation in area activities?

* What are the most promising strategies for the establishment
of self-supporting structures when professional help with the
start-up ends?

e Can and should the primary task of neighbourhood manage-
ment be to make a substantial contribution to increasing em-
ployment opportunities in the affected areas even in cases
where the term ,employment® is defined very broadly and not
restricted to conventional forms of gainful employment?

* Is neighbourhood management capable of influencing the so-
cial majority’s view of social exclusion?

Neighbourhood management can help to alleviate problems in a
number of the affected areas, can breathe innovation into existing
professional approaches and can also help to improve general
public awareness of the problems.

It would however be possible to greatly improve the efficacy of this
strategy by positioning the resulting programmes on a broader
planning horizon and by allocating a level of funds more compati-
ble with the pressures created by the problems. Allowance would
obviously have to be made for national differences in this respect.

It would however be a mistake to cherish excessively high expec-
tations from this approach. Even efficient coordination of all the
main public sector programmes (and this seldom occurs in prac-
tice) will at best only succeed in attacking the consequences of
social exclusion. The greater the actual empowerment of the ex-
cluded the better are the opportunities for integration. This obvi-
ously also means that initiatives must be planned in a way that fa-
cilitates inclusion of a large number of local players and groups.
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1 Objectives, project phases, methodology

1.1 Introduction - Social division,
exclusion and unemployment in
major European cities

The phenomenon of social exclusion has
always appeared in a wide variety of differ-
ent forms. People of widely differing origin
can be excluded or even exclude them-
selves from social processes for a wide va-
riety of reasons. With its programme ,Pre-
paratory Measures to Combat and Prevent
Social Exclusion® the European Commis-
sion has emphasised that it sees social ex-
clusion in our modern society as a growing
problem against which socio-political coun-
termeasures need to be taken. This view is
further emphasised by the close links be-
tween social exclusion and the problems of
unemployment and material poverty re-
ferred to in the justification of this pro-
gramme and which are also regularly men-
tioned in other publications on the problem
of social exclusion.

It may come as a surprise to learn that
London and Hamburg, partners from

Europe’s richest regions1, are amongst the
initiators of this project. On the other hand,
it is a well-known fact that urban prosperity
often goes hand in hand with poverty and
social exclusion. The developments seen
over recent years which brought strong re-
covery to many of the economies and la-
bour markets within the European Union
has once again confirmed this observation.
It is precisely in periods of economic pros-
perity that the problems of those members
of society who are unable to keep up with
the pace of social and economic change or
to comply with the heavier demands im-
posed on them become really evident.

Social exclusion interpreted as meaning
»no longer of any use* — Is this a new
dimension of social inequality?

Based on the gross domestic product
per head of population

The decay of social relations, especially
family and neighbourly links, within ano-
nymised urban life forms increases the risk
of ,being left by the wayside®. Keener com-
petition for scarce, high-quality housing,
discontinuation of social benefits by a heav-
ily indebted public sector, influx of refugees
from war zones, political persecution and
poverty almost inevitably combine to push
the weaker members of society to the
fringes. Although it is frequently claimed
that the information and knowledge- based
society is enhancing welfare in our society,
it will actually tend to aggravate rather than
alleviate the problem of social exclusion
unless countered by socio-political meas-
ures. Those suffering social exclusion as a
result of this development have already
been dubbed the ,information poor*.

Quite a few experts have been warning for
some years of far-reaching, progressive
processes exacerbating social divisions in
large urban areas and asking whether
these should not be defined as a new di-
mension of social inequality.2 They argue
that, whereas the proletariat of the indus-
trial age fulfilled a key economic and social
function which, in fact, helped to maintain
the system, the so-called "underclass" of
the modern service society is at risk of be-
ing written off as ballast or totally superflu-
ous by parts of the social majority because
of its lack of qualifications or its other short-
comings.’

This question has been discussed, for
example, at the URBAN 21 World Con-
ference in Berlin in July 2000.

Cf. for example: Francois Dubet/Didier
Lapeyronnie: Im Aus der Vorstadte. Der
Zerfall der demokratischen Gesell-
schaft. Stuttgart 1992.; Walter Siebel:
Armut oder Ausgrenzung? In: Leviathan
25 (1997) H. 1, 67 - 75; Hartmut Hau-
ermann: Armut in den GroRstadten -
eine neue stadtische Unterklasse? In:
Leviathan 25 (1997) H. 1, 12 - 27; Ro-
bert Castel: Die Metamorphosen der
sozialen Frage. Eine Chronik der Lohn-
arbeit. Konstanz 2000; William Julius
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1.2 Starting point — Problem ar-
eas and neighbourhood man-
agement in large cities

The specific subject addressed by this pro-
ject was the tendency for disadvantaged
groups and various types of social prob-
lems to become concentrated in specific
urban areas, as typically observed in all the
7 metropolitan regions (especially the very
large ones) taking part in the project. An-
other factor common to all 5 EU member
states in the project is the decision — and
the will of the governments and public au-
thorities — to take stronger action to combat
this problem by means of regional pro-
grammes undertaken by groups of local
people working together. This gave rise to
the idea of comparing the causes and de-
velopment of the social exclusion problem
in various different cities and the innovative
solutions used to combat this at district
level which are now collectively designated
,neighbourhood management® in expert
discussions.

Neighbourhood management is still a rela-
tively new concept which brings together a
broad spectrum of approaches to improving
living conditions in urban problem districts.
These include, for example, renovation of
housing and its environment, revival of local
business activity and improvement of the
social infrastructure. The network of cities
involved in this project came into existence
as a result of prior exchanges of ideas and
experience on territorial employment pacts
(TEP’s), i.e. local or regional alliances to
provide employment, and it is consequently
not surprising that the interest of the project
members has tended to focus on measures
for combating unemployment and creating
jobs.

The project was also guided by the belief
shared by many experts and by the Euro-
pean Commission that ,the best way out of

Wilson: When Work Disappears. The
World of the New Urban Poor. New
York 1996

Preparatory Measures to Combat Social Exclusion

social exclusion and poverty is through em-
ployment* 4

1.3 Desire of the European
Commission to gain more under-
standing of social exclusion

Pursuant to the requirements of the EU
programme , Preparatory Measures to

Combat and Prevent Social Exclusion“s,
the aim of the project was to acquire a bet-
ter understanding of the mechanisms,
forms and consequences of social exclu-
sion. Specific trends in the cities involved
were observed and attempts were made to
evaluate the success of and the knowledge
gained from countermeasures taken by or-
ganisations operating at regional or neigh-
bourhood level.

A series of tangible recommendations relat-
ing to political strategies, sponsoring pro-
grammes and projects was discussed and
agreed (see Chapter 5) and constitutes a
useful reference source both for the project
participants, the sponsor (the EU Commis-
sion) and other interested experts.

The project lasted 12 months and was sub-
divided into the following phases:

 Comparative analysis of current
trends and causes of the progressive
concentration of social exclusion in dis-
advantaged areas of the cities or met-
ropolitan regions of Stockholm, Copen-
hagen / Malmo, Hamburg, Bremen,
Berlin, London and Vienna;

» Stocktaking and analysis of innova-
tive action taken by neighbourhood
management and local alliances to

Publication of DG Employment and So-
cial Affairs of the European Commissi-
on , Acting locally for employment — A
local dimension for European employ-
ment strategy” of 7 April 2000, p. 26

The programme was first published by
the Employment and Social Division in
1998. The Cities Project described here
was carried out under the second round
of this programme between December
1999 and December 2000.
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promote social integration and em-
ployment (the latter term covering the
broad spectrum from gainful employ-
ment to community and voluntary
work);

+ Conclusions and recommen-dations
relating inter alia to future EU funding of
promising approaches to the problem
as a follow-up to previous programmes
with similar objectives, e.g. the EC ini-
tiative URBAN.

The three phases were covered mainly in
three meetings attended by experts nomi-
nated by the participants.

One key feature of these meetings was that
they brought together and enabled an ex-
change between three different groups:

» Experts on local social policy from the
public sector and from non-government
organisations

* Players active in urban neighbourhood
projects

« Social scientists engaged in research in
this field.

Other instruments in addition to these
meetings included active attendance by the
project management at relevant confer-
ences (inc. the presentation of papers on
the project and other network activities),
project visits, interviews with experts and
evaluation of information supplied by pro-
ject participants and member states (con-
ference reports, information on pro-
grammes and projects, articles, web sites
etc.).

1.4 Basic assumptions and key
questions

The Lawaetz Foundation in its capacity as
project coordinator started by drafting a list
of key questions as a way of structuring the
project. This list was discussed with social
scientists involved in the project and then
circulated to all participants in advance of
the first meeting in Berlin.

Preparatory Measures to Combat Social Exclusion

The key questions were based on the fol-
lowing general basic assumptions:

e Social exclusion is a common phe-
nomenon in societies driven by highly
dynamic economic forces.

» Social exclusion results from blockage
of access to key social systems, pri-
marily employment and education.

» Social exclusion overlaps with other
forms of social inequality.

» |t affects different social groups.

* Its consequences extend to various di-
mensions of social integration (or disin-
tegration).

» It is always concentrated in specific ar-
eas; its most compact form is the
ghetto.

The following assumptions were made for
the initial project-relevant position:

» That social exclusion is occurring in the
various regions in forms specific to the
individual region and probably in vary-
ing degrees of intensity.

* That countermeasures will therefore
have to be designed to fit the specific
regional context.

e That comparisons of the regions exam-
ined in the project will enable identifica-
tion of both common factors and differ-
ences that will serve as a basis for rec-
ommendations on political action.

The key questions were subdivided into two
separate complexes corresponding to the
first two phases of the project as follows:

a) a problem-related complex

b) a countermeasure-related complex

and covered the following aspects:

a) Comparative analysis of current
trends and causes of social exclusion

1. Are trends towards social exclusion be-
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ing kept under systematic observation?
If so, by whom? (e.g. communal institu-
tions, local government, labour ex-
changes, welfare organisations, re-
search establishments, advisory organi-
sations, socio-political organisations)

2. What type of data exist? (e.g. aggregate
figures based on employment and social
assistance statistics, case data obtained
in specific surveys, survey data relating
to specific groups or types of household,
geographical data broken down by dis-
tricts, cities or regions)

1. What indicators or concepts are used to
define social exclusion? (e.g. resources
from income, receipt of social benefits,
official definition, EU convention, em-
ployment or unemployment status, edu-
cational level or access to educational
system, health status, social contacts
etc.)

2. How are these observations publicised?
(who deals with the subject of social ex-
clusion; from the official/semi-official
perspective; from the perspective of the
excluded )

3. Evolution of the problem: features and
trends of social exclusion. (especially
prominent features, specific threats to
certain ethnic groups, situation of mi-
grants, links between social exclusion
and political stance, e.g. non-exercise of
voting rights, extremism, significance of
employment situation and economic
situation in individual urban districts)

b) Stocktaking and analysis of innova-
tive action

1. What are the salient features of innova-
tive countermeasures? (e.g. use of in-
strument-mix; financing; target groups,
forms of cooperation; results and ef-
fects)

2. Since when and in what form have these
sorts of countermeasures been used in
the individual city or region?

3. How are these projects initiated? (more
,bottom up“ through associations, initia-
tives, local sponsors etc.; or ,top down*
by state institutions and development
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programmes; organised by local part-
nerships; how are these partnerships
formed; initiatives, membership and
leadership of local partnerships)

4. Which institution provides for neigh-
bourhood management? (nomination
procedure)

5. What infrastructure and financial re-
sources does neighbourhood manage-
ment have at its disposal? Do the play-
ers regard these as adequate? (budget,
office, conference and event rooms,
staff etc.)

6. What role does private business play?
(forms of involvement, support)

7. Are innovative countermeasures ori-
ented primarily to reintegration into the
employment system? (Importance of the
social economy / 3rd. sector)

8. What are neighbourhood management’s
main target groups?

9. How are local residents approached or
involved and motivated to play an active
role in district activities?

10. Are the countermeasures suc-cessful in
terms of reintegration of excluded ?

These key questions are designed to cover
the main aspects of the subject and to
structure the approach adopted in the pro-
ject. In view of the narrow time frame and
also on the grounds of project planning
considerations they make no claim to being
an exhaustive list. They are merely in-
tended to form the basis for a first assault
on a very complex subjec:t.6 A large part of
the input from the participants, in particular
from the social scientists, during the course
of the project actually related to other as-
pects and consequently led to a not incon-
siderable enlargement of the project focus.

It became evident at an early stage of the
project, i.e. during the discussion of the list
of key questions, just how varied the sys-
tematic approach to the subject of social
exclusion and the definition of its content

It became evident during the course of
the project that many of these ques-
tions could only be partially ,dealt with®.
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can be. It is perhaps important to point out
that the Lawaetz Foundation as the institu-
tion responsible for project coordination
was not only involved in the previous coop-
eration arrangements involving territorial
employment pacts (Metro TEP’s) in the
various cities and was consequently famil-
iar with approaches creating close links be-
tween the social exclusion problem and lo-
cal employment policies.

The Lawaetz Foundation is also (increas-
ingly) active in the field of neighbourhood
management in three disadvantaged areas
of Hamburg and in research into job crea-
tion and social revival of urban areas and
consequently possesses wide experience
of both theory and practice.

This background greatly facilitated integra-
tive coordination of the project during the
course of which there were — not surpris-
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ingly — some extremely controversial de-
bates. It would certainly run contrary to the
intent of the critical and uncommitted
stance adopted by the EU in its Preparatory
Action to exclude from this report the widely
differing standpoints and contradictions
thereby revealed. Although valiant efforts
were made to reach a consensus on which
recommendations for political action could
be based, it has nevertheless been the
opinion of the project coordinator from the
very start that the diversity of views and
approaches to the problem should not be
regarded as a deficiency, but rather as a
potentially constructive opportunity. Be-
cause, in the final analysis, it is the respect
for social and cultural diversity that enables
the formation of local and international
partnerships in the fight against poverty,
social exclusion and unemployment.
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2 EXCURSUS: The views and approaches of the European

Commission

2.1 The URBAN initiative and EU
Action Plan for Sustainable Urban
Development

The problem of social exclusion in the con-
text of specific urban areas has been the
subject of an increasing volume of public
debate in the European Union ever since
the mid-1990’s. With the EU initiative
URBAN introduced in 1994 the European
Commission provided the first instrument
specifically designed for the redevelopment

of urban problem districts’. URBAN sup-
ports the creation of partnerships in disad-
vantaged urban districts for the solution of
social exclusion problems by means of in-
tegrated programmes, for the promotion of
economic development and social integra-
tion, renewal of infrastructures and im-
provement of environmental conditions.
The URBAN initiative in operation since
1996 has now been redesigned for the new
structural fund period and will include a
higher degree of cooperation with Euro-
pean networks.

With its communication ,Ways of Urban
Development in the European Union“ which
appeared in May 1997 the European
Commission triggered a broad discussion
process which — assisted by the dedicated
efforts of networks like Eurocities — culmi-
nated in the formulation of the ,EU Action
Plan for Sustainable Urban Development®
in November 1998. This document which
has subsequently been regarded as the
EU’s basic strategic plan for urban devel-
opment policies was the subject of discus-
sion at the European City Forum held in Vi-
enna on 26 and 27 November 1998. The
action plan lists basic principles including
the ideas of cross-sectoral and suprare-
gional cooperation, close cooperation be-

Cf. Senatsverwaltung fiir Arbeit, Beruf-
liche Bildung und Frauen / Klaus-Peter
Schmidt: "Europaische Stadte-politik /
Genese-Status quo / Optionen fiir Ber-
lin", Berlin, September 1999 (hereinaf-
ter: Schmidt, 1999), p. 21

tween various levels of central and local
government and also involving the private
business sector and voluntary organisa-
tions. The action plan’s four political objec-
tives include

* enhancement of economic prosperity
and improvement of employment pros-
pects in urban areas (by means of
greater involvement of local employ-
ment and development initiatives)

» promotion of equality, social integration
and renewal in urban areas.

The cooperation against discrimination and
social exclusion called for under Art. 137 of
the Treaty of Amsterdam (June 1997) is in-
tended to counteract the increasing inci-
dence of these phenomena in urban areas
with the help of specially designed solu-
tions.

»1he European Commission supports a re-
gion-oriented approach to the use of the
Structural Funds for the regeneration of
disadvantaged urban areas, which should
take account of economic, social, cultural,
ecological, traffic and security aspects.
Links between urban problem areas and
their social and economic environment are
equally crucial in order to prevent divisions

arising within the urban area as a whole*®,

2.2 Territorial Employment Pacts

Concurrently with the policy approaches
outlined above came financial support for
local and regional employment initiatives. In
a pilot programme introduced in the sum-
mer of 1997 the European Commission is
sponsoring 89 territorial employment pacts
(TEP’s), i.e. alliances for employment at lo-
cal or regional level. Here also, the basic
idea is to encourage cross-departmental
teamwork between the individual players
(especially the public sector, employers’

Schmidt, 1999, p. 35

= XVIII =
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and employees’ organisations, private
business interests and charitable and other
non-profit-making, non-government organi-
sations). The aim is to improve the effi-
ciency of local and regional measures to al-
leviate unemployment by the use of innova-
tive procedures and methods (with contri-
butions from the EU structural fund).

Through the exchange of ideas and experi-
ence between these alliances at confer-
ences and elsewhere it soon became evi-
dent that there were close links between
some of the broad-based local action plans
and the subject of social exclusion. It is now
more or less obvious that a significant vol-
ume of pact activities to assist disadvan-
taged target groups would focus on the
problem areas of the cities involved in the
project. Although not actually so intended
by the European Commission — but never-
theless logical and consistent from the po-
litical point of view — the actions taken by
the territorial employment pacts and the ac-
tions taken by local partnerships seeking to
regenerate disadvantaged urban areas
were gradually integrated in many of the cit-
ies. As a result of this integration process
the basic concept of the activities was
broadened and this transnational partner-
ship against social exclusion was formed.

The EU model for providing technical assis-
tance to the TEP’s (mainly from ESF and
EFRE funds) will expire definitively at the
end of 2001 after the programme had been
extended for a further two years beyond the
original pilot phase (1997 to 1999). From
the very beginning EU sponsorship has
been confined to financial start-up assis-
tance in the creation of secretariats for the
employment pacts, being the intention to
fund this and also the countermeasures
themselves from the EU’s main employ-
ment programmes.

The employment pacts have, in fact, been
so successful that they are tending more
and more to grow without EU sponsorship,
spreading out regionally and introducing the

idea to other cities and regions °

Some of these local and regional em-
ployment pacts developed independ-
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2.3 Communications and activi-
ties of the European Commission
in the year 2000

The transition point from the old to the new
structural fund period in the year 2000 saw
an intensification of announcements and
activities from the EU on the subject under
review here. The Portuguese presidency of
the Council made the fight against social
exclusion a major topic on the European
agenda, both in itself and in connection with
the employment question. In advance of the
European Council’'s summit in Lisbon on
23/24 March, the Commission published a
document entitled ,Building an inclusive
Europe® on 1 March which emphasises the
close links between employment, economic
reform and social cohesion.' It formulates
the following objectives:

» strengthening of
economies

integration-oriented

» encouragement of fraternal partner-
ships between all relevant pressure
groups

* launch of a new initiative to combat so-
cial exclusion.

It pointed out that, although Europe is pros-
perous, many people are still living in pov-
erty . In some cases, the poverty-stricken
had jobs but these were low-paid or only
temporary. Economic growth was capable
of aggravating the risk of social exclusion
and could, as a result of lack of worker
flexibility and inability to adapt to work in

ently from EU-sponsored projects, e.qg.
in Germany at state level, and imple-
mented agreements reached at the Na-
tional Alliance for Employment following
its revival in 1998.

European Commission: ,Building an in-
clusive Europe” (Publication of the
European  Commission).  Brussels,
01.03.2000

By way of illustration: 18 % of the EU’s
population earned less than 60% of the
average income in the EU and conse-
quently lived in relative poverty (na-
tional poverty rates in the EU 15: 11% —
24 %).
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the media, lead to a new form of social ex-
clusion. It could nevertheless be possible
for modern information technologies to
open up new opportunities for disadvan-
taged persons. Social exclusion is a multi-
dimensional phenomenon that tends to
manifest itself in the form of concentrations
of problem situations mainly in urban areas
where whole neighbourhoods were affected
by unemployment, inadequate employment,
discrimination, segregation, violence and
ghettoisation. These neighbourhoods sink
deeper and deeper into the mire of poverty
and lose contact with the society around
them.

For a counter-strategy (to achieve social in-
tegration) it would be essential to create
jobs. The existing EC initiatives INTEGRA,
Employment, URBAN and LEADER plus
the basic research programmes and now
also the new EU initiative EQUAL (Methods
of Combating Social Exclusion, Discrimina-
tion and Inequality by Means of Employ-
ment) would contribute to this strategy.

2.4 Announcement of a new pro-
gramme to run from 2001 to 2005

The core message in the document pub-
lished on 1 March was the announcement
of a new 5-year programme to combat so-
cial exclusion based on Art. 137 of the
Treaty of Amsterdam. Its objective is to en-
courage cooperation between EU member
countries by improving knowledge status,
facilitating the exchange of information and
details of proven procedures, sponsorship
of innovative approaches and evaluation of
experience gained. The programme is
solely strategic and is not intended for the
sponsorship of individual local projects. lts
main objective is to acquire multidimen-
sional data and indicators going beyond
those relating to income and employment
situation to cover factors like educational
level, residential situation, life environment,
personal mobility, money management, job
satisfaction etc. Investigation would also be
made of new forms of social exclusion re-
sulting from the knowledge society. One
point of fundamental importance in view of
the brisk pace of social change was a dy-
namic (longitudinal) understanding of the
problems of poverty and social exclusion.
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More details of this action programme were
contained in a European Commission pub-
lication dated 16 June 2000'? quantifying
the objectives for reduction of poverty in
Europe based on the agreements reached
by the European Council in Lisbon. The
poverty quota was to be reduced from 18%
to 10% within the next 10 years and child
poverty halved within the same period. The
programme’s strategy will be open coordi-
nation of a reciprocal learning process be-
tween the member states. In a similar way
to the procedure used for employment
strategy, it is intended to design national
action plans in teamwork involving indus-
trial management and labour and non-
government organisations.

Implementation will be directed at three
main areas:

* Analysis of characteristics, causes,
processes and trends of social exclu-
sion with special reference to identifica-
tion of suitable indicators and bench-
marks (inc. statistics, methods etc.)

» Cross-border cooperation on planning
and exchange of information and de-
tails of proven procedures to assist
formulation of national action plans

* Encouragement of a dialogue between
various interested parties and the net-
works (inc. annual round-table EU con-
ferences)

The demands first made in 1998 for »
Preparatory Measures to Combat and Pre-
vent Social Exclusion* would be continued
under a 5-year programme with total funds
of 70 million Euro (14 million Euro p.a.)13.
The Commission plans to publish interim

European Commission: Proposal for a
resolution by the European Parliament
and the Council for the launch of an EC
action programme to promote coopera-
tion between the member states in
combating social exclusion (submitted
by the Commission). Brussels,
16.06.2000 KOM(2000) 368 final

The overall budget has since been in-
creased to EURO 100 million a pro-
posal of the European Parliament.
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reports at the end of 2003 and 2005 and a
final report at the end of 2006.

2.5 Social Policy Agenda and lo-
cal employment policy

The European Commission’s ,Social Policy
Agenda“ published on 28 June 2000 is a
central strategic paper for the new struc-
tural fund period which emphasises the im-
portance of social policy as a productive
factor." The objective is to ensure positive,
dynamic interaction between economic,
employment and social policies. It states
that sustainable economic growth with low
inflation rates and healthy public finances is
of crucial importance for increase in levels
of employment and strengthening social
cohesion. Following the focusing of the
EU’s economic policies on the question of
employment over the last few vyears,
greater efforts would now be made in the
spirit of the Treaty of Amsterdam to combat
the problems of social exclusion and dis-
crimination. The challenge would lie in
achieving a successful transition from com-
bating social exclusion to introducing a new
approach to social integration.

Unemployment in the EU was still too high
at 9% (summer of 2000) and the employ-
ment rate too low at 62%, more especially
as nearly two thirds of all unemployed per-
sons were threatened with poverty. The ob-
jective was to raise the employment rate to
70% within the next 10 years.

However, although a job is the best insur-
ance against social exclusion, it did not by
itself solve all the problems. If further ac-
centuation of social imbalances in the EU
are to be avoided, it would be necessary to
make access to the instruments of the in-
formation society affordable to all. The fol-
lowing key needs are listed:

European Commission: Socio-political
Agenda (Communication from the
Commission to the Council, the Euro-
pean Parliament, the Economic and
Social Committee and the Committee of
the Regions). Brussels, 28.06.2000
KOM (2000) 379 final
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* an integrated and comprehensive ap-
proach to social integration

» close attention to general education
and vocational training

 a solid partnership between govern-
ment agencies, industrial management
and labour, non-government organisa-
tions and other interested parties at all
levels

* improvement of employability and nar-
rowing of the qualification gap

* encouragement of entrepreneurial spirit
and job creation, especially in the ser-
vices sector and the third system (so-
cial economy)

» support for the local dimension within
the framework of European employ-
ment strategy

The Commission had already triggered a
European discussion on the last-named
item with its publication ,Acting locally for
employment” dated 07 April 2000." Follow-
ing earlier pilot projects like ,TEPs®, ,Local
Capital for Social Purposes” and ,Promo-
tion of the 3rd. System®, it was proposed
that experience and ideas for innovative
approaches to local employment policy
should be pooled. An EU-wide action plan
was announced for the spring of 2001. This
would be based on the feedback from
approx. 60 written statements and other
contributions at conferences, seminars etc.,
some of which address the subject of social
exclusion. The plan would deal with the
subject in greater depth and initiate the de-

European Commission: ,Promoting
Employment Locally - A local dimension
for European employment strategy.
Communication from the Commission
to the Council, the European Parlia-
ment, the Economic and Social Com-
mittee and the Committee of the Re-
gions. Brussels, 2000. KOM(2000) 196
final



European Union

velopment of Local Action Plans for Em-
ployment in accordance with Art. 6 ESF."®

2.6 Position of Eurocities

Two years after its close involvement in the
discussion which led to the approval of the
,EU Action Plan for Sustained Urban De-
velopment® at the European Cities Forum in
Vienna in November 199817, the Eurocities
network'® published a detailed position pa-
per on the subject of social exclusion in
July 2000"°. This defines social exclusion
as ,a dynamic process that is not confined
to the affected groups and their living condi-
tions but also extends to the causes and

Some of the members of the Metropo-
lises Network had been involved in this
discussion: The Gesellschaft fur soziale
Unternehmensberatung gsub, Berlin
with its AVALON (Added Value of Local
Networking) project proposal as a reac-
tion to ,Preparatory Measures for Local
Commitment to Employment® (signed
as co-applicants by the network mem-
bers Lawaetz Foundation, Hamburg
und Haringey Council, London. The
project was approved to run from Janu-
ary to September 2001); Lawaetz
Foundation with a paper on the project
sinter-city Cooperation against Social
Exclusion“ and the METRO-NET net-
work at the Eurocities Conference ,The
Role of the Cities in Local Promotion of
Employment” (Glasgow, 5/6 October
2000); A joint written statement from
Haringey Council and the Lawaetz
Foundation referring to the exchanges
within METRONET (see enclosure — or
not, than cancle this ammendment!).

Eurocities had submitted a paper in Vi-
enna entitled ,Eurocities Commitment
to an Urban Policy".

Eurocities represents the local govern-
ments of 99 cities in 26 European coun-
tries (including all members of the Cit-
ies Network except London and Bre-
men). Not only the Committee for So-
cial Affairs but also the Committee for
Economic Development and Urban Re-
generation is concerned with the sub-
ject of social exclusion.

Eurocities Position Paper on Social Ex-
clusion, Eurocities” Social Welfare
Committee, Munich, 1. July 2000; here-
inafter: Eurocities
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mechanisms of social exclusion and those
responsible for it’. For a long time there
was a tendency to equate social exclusion
with the sum of all the negative conse-
quences of long-term unemployment, but
attention is now shifting to the character of
the process and a more comprehensive
understanding of the problem.

Despite this, Eurocities also acknowledges
that reduction of unemployment remains
the central challenge in the efforts to com-
bat social exclusion. In geographical terms,
social exclusion occurs in the form of a
concentration of problem situations in dis-
advantaged inner urban areas and suburbs
where unemployment rates, dependence
on social benefits, crime rates and traffic
and noise pollution are high, housing condi-
tions are bad and there is tension between
different ethnic groups. The main problem
groups are elderly people with low incomes,
long-term unemployed (superfluous victims
of economic change), lone parents, women,
ethnic minorities, refugees, applicants for
asylum and disabled persons. Rising cost
of living acted as a typical social exclusion
mechanism, forcing low-income groups to
seek housing in disadvantaged, low-rent
districts and encouraging ghettoisation.

The combination of economic recovery and
aggravation of social problems seen in the
1990’s caused increasing divisions in urban
society. These divisions endanger social
cohesion and reflect the failure of political
systems at all levels to integrate economic
and social policy.

20 Eurocities, p. 2
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Eurocities makes the following recommen-
dations:

» Development of a policy of social inte-
gration involving those responsible for
social exclusion and their instruments.

« A comprehensive, cross-sectoral ap-
proach that integrates economic and
social policy.

e Granting of full political rights to mi-
grants.

« An innovative procedure, if necessary
experimental, anyway bottom up and
area based) in which the affected of
social exclusion participate fully.

« Partnership agreements between pub-
lic sector, private, charitable, local, na-
tional and transnational organisations.
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Eurocities offers the European Commission
the opportunity to apply the experience
gained by a large number of cities (,Labora-
tories of innovative action“) to combating
unemployment and social exclusion in the
fields of public health services, education,
social services and social security.

With this aim in mind, Eurocities wishes to
support the exchange of Best Practice in-
formation and the creation of direct rela-
tionships between the European Commis-
sion and European cities and transnational
networks. The administrative procedures
for the relevant EU programmes should be
kept as simple as possible in order to facili-
tate quick realisation of projects.

= XXIII =
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3 Activities during the course of the project

3.1 Meetings

As already mentioned, the main project ac-
tivities consisted of meetings attended by
the social scientists and others involved in
the project. Three of these meetings were
held in 2000 and were accompanied by
workshops, project visits and fact-finding
trips to the various cities and the disadvan-
taged areas where the problem had arisen.
The meetings were attended by between
30 and 35 experts from politics, local gov-
ernment, service institutions and science
delegated by the eight cities involved. The
inaugural meeting was held in Berlin at the
end of March. This was followed by a sec-
ond meeting organised by the Oresund re-
gion (Malmé and Copenhagen) at the be-
ginning of September and a final meeting of
project heads at the end of November in
Hamburg.

The design of meetings combined with
workshops and project visits was taken
over from the network practice for ex-
change of information on territorial em-
ployment pacts. After being brought to-
gether in January 1998 at a conference in
Bremen organised by the European Com-
mission for all the TEP’s funded by the EU
they met again later in the same year at
.Metro TEP* meetings organised by them-
selves in Copenhagen, London and Stock-
holm, again in early 1999 in Hamburg and
finally in November 1999 in Brussels — as a
satellite event to a larger TEP conference
organised by the European Commission.

The experience gathered at the earlier
Metro TEP meetings and the fact that the
greater part of the delegates work in the
fields of labour market and employment
policy was of considerable importance for
the exchange of technical information and
the results obtained at the meetings. One
consequence of this was that controversy
over the status of the employment question
within the broad range of subjects relevant

to the problem of social exclusion?' took a
prominent place in the discussions held
during the workshops. Roughly summa-
rised, it can be said that the practitioners
amongst the delegates favoured employ-
ment-oriented approaches in connection
with both the development of the problem
and the type of countermeasures taken.

In contrast, the social scientists® tended to
vote for more comprehensive views and at-
tempted to place the problem of social ex-
clusion in a broader social and cultural con-
text.

Because the available funds were limited,
the input from the project members was re-
stricted to attendance at the meetings and
the supply of informative material on their
projects and programmes. Additional re-
search work and reporting was handled by
Mikael Stigendal who also input the results
of his earlier research work on the subject
(in Malmé and Newcastle) which he circu-
lated to the project members in the form of
a comprehensive repor’[.23 Further input
came in the form of brief summaries of
relevant research investigations by Prof.
Jens Dangschat (see Chapter 4.1.2).

3.1.1 Inaugural meeting in Berlin

The first task facing the inaugural meeting
in Berlin at the end of March 2000 was to
transfer the ideas and experience already
exchanged at the Metro TEP meetings to
the new project against social exclusion.
This was necessary because some of the
specialists in social exclusion and integra-

21 Cf. the positions of the European

Commission and Eurocities outlined

above.

2 Mikael Stigendal, sociologist, University

of Malmdg; Prof. Jens Dangschat, soci-
ologist, Vienna Technical University,
formerly at Hamburg University; Dr.
Thomas Mirbach, politologist, Lawaetz

Foundation Hamburg

23 Mikael Stigendal: ,Social Exclusion —

Whose problem?*
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tion and also the social scientists were new.
At an inaugural workshop the Lawaetz
Foundation explained the content, methods
and objectives of the project and of the EU
programme on which it was based and
chaired a brainstorming session on inter-
pretation and definition of the social exclu-
sion (in the scientific context: the ,con-
cept“24). Papers were presented by Mikael
Stigendal and other project members —
some of them describing the current situa-
tion of the TEP’s — added their input to this
first outline of the problem. It was also an
opportunity for the members to get to know
each other and give details of their past ca-
reer and work. Although the list of key
questions had been circulated to all the
delegates (see Chapter 1.4), discussion of
this was limited to certain specific aspects
and it was not systematically examined.

All the delegates expressed strong interest
in the subject and their desire to learn the
views and approaches favoured by the oth-
ers. The status of some of the more theo-
retical aspects was reviewed and dis-
cussed briefly. There was general agree-
ment that current international scientific
opinions should be included and that the
publications and activities of not only the
European Commission but also other rele-
vant organisations25 should be evaluated.
Some interesting questions of detail on
practical work, helped by contributions from
players working in the Neukdlln district of
Berlin, were also discussed. This was quite
useful in view of the fact that the aim of this
inaugural meeting was to discuss the basic
outline of the problem of social exclusion.

2 Use of the common (also in English)

term ,concept® in its scientific sense
has been avoided in this report with the
exception of the purely scientific contri-
butions because it is generally taken as
indicating a pioneering concept for ac-
tion by the experts working in this sec-
tor In this case however, it means a ba-
sic understanding or definition (of the
term social exclusion).

Stig Hanno, TEP Coordinator in Stock-
holm, guaranteed a flow of this type of
information through his membership of
the Eurocities Committee for Social Af-
fairs.

25
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3.1.2 Employment pacts and
neighbourhood management

The specific problems to be tackled by the
project were illustrated by a bus tour
through the Rollberg quarter of Neukdlln, a
typical large, publicly financed housing de-
velopment dating back to the 1960’s and
1970’s in which a number of planning and
social problem situations is now tending to
amass, as is the case in many other resi-
dential developments of that period. The
project member from Berlin gsub (Gesell-
schaft fur soziale Unternehmensberatung
mbH) has linked up the activities of the
Neukélin employment pact (the project ,So-
cial Urban Development in Neukélin — Liv-
ing and Working in an Urban District®, one
of the 6 projects organised by the TEP) with
the neighbourhood management approach.
The target groups include long-term unem-
ployed persons and foreign youths drawing
social benefits who live in the Rollberg
quarter. The actions are carried by a local
association (partnership) whose members
include, in addition to gsub and the
neighbourhood management, a housing
development company, the public labour
market service, the district office, the social
security office, several employers and rep-
resentatives of training establishments and
an urban regeneration company.

The action taken in this and two other prob-
lem areas in Neukodlln includes a broad
spectrum of neighbourhood-related pro-
jects. Examples of these are the opening of
a local office by an employment and traing
provider specialising in projects like anti-
grafitti work, assistance with renovation and
removal, housekeeping assistance, recy-
cling of electrical appliances, break ser-
vices at elementary schools, an employ-
ment agency for people receiving social
benefits, a new senior citizens’ meeting
place, training of house caretakers, meas-
ures to enhance the residential environ-
ment and a new neighbourhood centre.

As the host of the meeting, gsub used the
opportunity to get local publicity by organis-
ing a press conference at which not only
the Neukolln TEP’s activities but also the
work of the other delegates and the project
to combat social exclusion were explained.
This made it possible to transmit and ex-
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plain to a wider public ideas and experience
that normally circulate within the confines of
the network, an objective which the mem-
bers of the network had already recognised
as important at their earlier meetings (Cf.

Chapter 3.2.1)

3.1.3 Second meeting in Malmé
and Copenhagen

At the second meeting in Malmé und Co-
penhagen at the beginning of September
2000, an attempt was made to review the
structure of the problems and the nature of
the countermeasures taken in the cities in-
volved in the project. Mikael Stigendal had
drafted two questionnaires with 20 indica-
tors (see Fig. 1) to be used for comparisons
of the regions and countermeasures taken.

A first workshop met to discuss the various
forms of social exclusion. This was followed
by a second workshop which reviewed ex-
emplary neighbourhood-related counter-
measures. The ranking technique was used
at both workshops, i.e. the dele
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gates (33 representatives of politics, labour
market and public health administration, the
project scene and social scientists) rated
the significance of each item for their home
town on a set scale (e.g. Indicator ,low in-
come*: negligible = 1 / high concentration =
4 | peak concentration = 7). This type of
procedure does not constitute objective
measurement of empirical problem charac-
teristics, but it fulfils the function of explain-
ing valuation standards which experts fre-
quently do little more than imply in their
practical work.

The discussion of concentrations of prob-
lem indicators in specific areas in the first
workshop revealed that 6 indicators (long-
term unemployment, inadequate social se-
curity, low income, concentration of ethnic
minorities, lack of schools and inadequate
health care) were perceived as the main
challenges. One remarkable finding was
the low incidence of poor housing condi-
tions or specific types of household (e.g.
lone parents) amongst the perceived prob-
lem factors?.

% Mikael Stigendal commented on these

findings in his report ,Social Exclusion —
Whose problem is it?*.
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Fig. 1:
(7 = peak concentration)

Level of concentration of problem indicators in relation to mean values
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3.1.4 Skating park youth project
and neighbourhood management

The programme of the Oresund meeting
also included visits to disadvantaged areas
and current projects. The first workshop
was held in a former brewery that had been
converted into an indoor skateboard park in
an EU-sponsored project for assisting un-
employed young people to obtain qualifica-
tions. This centre had been opened in 1998
in the problem neighbourhood of Sofielund
near the centre of the urban area which
was one of the assisted areas in the
URBAN programme from 1996 to 1999. It is
run by the young people themselves and
has a cafeteria, conference rooms, a small
library with books on skating and a shop sell-
ing skating equipment (www.bryggeriet.org).
On the half-hour bus trip through Malmg,
Mikael Stigendal reviewed Malmd’s history
— the ,cradle of the Swedish labour move-
ment* - and present social situation and

then gave a rundown of the situation in the
city’s problem wards.

This was followed by the impressive cross-
ing of the Oresund over the recently
opened link (bridge and tunnel) between
Sweden and Denmark for a visit to Copen-
hagen’s Kongens Enghave neighbourhood.
This is a typical working-class area devel-
oped not far from the city centre in the first
half of the 19th. century along the lines of
an English garden city. This is now Copen-
hagen’s poorest quarter. When asked, resi-
dents identified the main problems as
heavy traffic, poor housing and high unem-
ployment. The population fluctuates rapidly
and only the poor and unemployed remain.
Anyone who can, goes elsewhere. How-
ever, the area has a long tradition of self-
organisation going back to the early days of
the labour movement and the neighbour-
hood management project is seeking to re-
vive this.

=XXVII =




European Union

The neighbourhood development plan
takes a holistic and integrated approach,
listing as objectives local administration and
responsibility, citizen involvement, physical
improvement (especially buildings), renova-
tion of housing and infrastructure, culture
and sport, employment and social matters.
The housing cooperatives appear to have
developed a strong interest in the
neighbourhood management’s activities.
Projects have been carried out since the
summer of 1998 with a degree of flexibility
that makes allowance for changing needs.
Roughly 200 of the neighbourhood’s
15.000 resident population work on the pro-
jects. A telephone survey revealed that
75% of the population were aware of these
activities. An evaluation is planned but it is
impossible to ignore the difficulty of naming
suitable indicators which have to be quanti-
tative for political reasons. The woman in
charge of the project stated that the popula-
tion had high expectations of it.

3.1.5 The final meeting in Ham-
burg

The main objective of the final meeting in
Hamburg at the end of November was the
discussion of recommendations for action
as a direct practical spin-off from the pro-
ject. A draft list of recommendations based
on the interim results reviewed in the re-
cently completed contribution from Mikael
Stigendal®” and the relevant experience of
the Lawaetz Foundation had been circu-
lated to the delegates in advance. The city
representatives also reported on the current
status of their TEP’s and discussed possi-
ble future activities of the network, which
had during the course of the year been re-
named METRONET in recognition of its en-
larged fields of action®.

27 . . ,
»S0cial Exclusion — Whose problem is

it?*

2 In particular, the possibility of an appli-

cation by the network under the innova-
tive action sponsored by ERDF and
ESF and the EU initiative EQUAL was
discussed. These and other, mainly or-
ganisational questions were examined
at another METRONET meeting in Ha-
ringey early in February 2001.
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By way of introduction, the project manager
presented a review of relevant publications
and activities of the European Commission
and of the area- and employment-related
programmes of the cities in the network.

Mikael Stigendal’s contribution summarised
a series of core theses. This was followed
by a lively discussion by all the delegates
which — as must be expected — did not re-
sult in agreement on all points. On the con-
trary, there was in some cases consider-
able controversy resulting from the varying
degrees of involvement of individual dele-
gates in certain aspects of the subject and
in specific programmes and projects. All
those present nevertheless made great ef-
forts to achieve mutual understanding and
a common view of the problem. Finally, a
voting procedure was agreed for the rec-
ommendations and for the structure of the
final report..

3.1.6 Projects for disadvantaged
persons and neighbourhood
management

The programme once again included a visit
tour of two projects organised by the host
city. The projects in this case involved advi-
sory services, assistance in obtaining quali-
fications and integration into the labour
market of recipients of social benefits, dis-
abled persons and drug addicts. Although
the two organisations involved (,Useful
Waste® and ,Youth Helps Youth®) run the
project (some of the main activities are in
the field of recycling) from a central loca-
tion, a redeveloped former industrial site in
the district of Altona, these activities are
more recently tending to shift increasingly
to the district's more disadvantaged neigh-
bourhoods and to the neighbourhood man-
agement projects which are active there.
For example, the project entitled ,Job Club
Altona — Ja Mobil“ has a bus visiting vari-
ous locations in Altona to give advice and
assistance in job search to young people
under 25 years of age to help them in their
personal stabilisation and career develop-
ment.

The second visit was to the GATE (,Ge-
sellschaft fur Arbeit, Technik und Entwick-
lung“) organisation in Harburg which has
been active for a long time at district level.
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Its offers to long-term unemployed persons,
unemployed women and women seeking
re-entry into the labour market, migrants,
adolescents and young adults without a vo-
cational qualification relate largely to jobs in
districts of this part of Hamburg lying south
of the Elbe and make a contribution to-
wards improvement of the infrastructure
and quality of life there. This applies par-
ticularly to the neighbourhood of Heimfeld-
Nord, a dockworkers’ housing development
with a population of approx. 6.000 whose
social situation is critical with unemploy-
ment running at 22% (nearly three times
the Hamburg average), a migrant share of
30% (Hamburg as a whole: 16%), high
rates of alcohol and drug abuse, social iso-
lation and a one-sided (council housing)
tenant structure. GATE is active in this dis-
trict with its building squad (bricklayers and
other building trades for public-service insti-
tutions), a Work Shop (casual jobs for re-
cipients of social benefits, for example,
renovation, rubbish clearance, cleaning,
gardening and unskilled building work) and
its Service Centre (an employment agency
for long-term unemployed, unqualified
women, lone mothers, women seeking re-
entry into the labour market and foreign fe-
male migrants, mostly in the field of family
help and serving meals at schools).

All these activities are closely coordinated
with the local neighbourhood management,
a district association formed in Heimfeld-
Nord in 1995 and one of 8 Hamburg areas
in the ,Pilot Programme for Combating
Poverty“zg. The major housing renovation
and environment improvement programme
initiated two years previously by the council
housing company SAGA brought substan-
tial improvements to the housing quality
and to the district’'s negative image. Many
young families with children are now living
in Heimfeld-Nord and this has helped to
give the district a more varied tenant struc-
ture. The activities of the neighbourhood
management are financed by a sponsoring
association whose members include local

2 Urban Development office of the Free

and Hanseatic City of Hamburg: "Sup-
plementary Measures against Poverty
as an Element of Social Urban Devel-
opment ". Hamburg 1994
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social and cultural institutions, SAGA, a
school, a church, politicians and local gov-
ernment personalities.

3.2 Public relations work and
self-evaluation

3.2.1 Public relations work and
publication of results

Another important task was the dissemina-
tion of the project idea, the progress made
and the results obtained. This required sys-
tematic public relations work in which the
aim was not only to keep specialists and
the general public constantly informed but
also to obtain additional information from
people not involved in the project and to
use this feedback to modify parts of the
project where necessary.

The project coordinator had the following
material produced for this purpose:

» at the start of the project a brief project
description listing key data in summa-
rised form

e in March 2000 a thesis paper on the
project listing basic assumptions and
key questions in draft form (see Chap-
ter 1.4)

* in July and November 2000 respec-
tively two news letters informing project
members and other interested parties
of progress on the project

» a project homepage with direct access
at www.lawaetz.de/ metrocoop and
www.metrocoop. com giving a brief de-
scription of the project, relevant links,
brief descriptions of the city members
and of METRONET.
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The project manager also presented and
discussed the project, sometimes in col-
laboration with other project members, at
the following seminars and conferences:

 The seminar ,Perspectives for an Ac-
tive Employment Policy in the Euro-
pean Union“ organised by the Hamburg
College of Economics and Politics
(HWP). This vyielded interesting infor-
mation on the present situation in Ham-
burg’'s St. Pauli ward® which, in
conjunction with a visit to the district,
were the subject of discussion with Mi-
kael Stigendal and others.

e The European Conference ,Local
Socio-economic Strategies in Disad-
vantaged Urban Areas“ on 30 March
and 1 April 2000 in Dortmund. At this
conference the Northrhine-Westphalia
State Institute for Urban and Regional
Development presented the results of
the EU research project ELSES
(Evaluation of Local Socio-Economic
Strategies in Disadvantaged Urban Ar-
eas) which it had managed together
with partners from Sweden, Scotland,
Germany, the Netherlands, France and
Italy and which had investigated some
very similar questions. This conference
and the ELSES final report provided a
series of useful tips for our project on
social exclusion.

« The URBAN 21 World Conference on
Urban Future from 04 to 06 July 2000
in Berlin. This mega-conference and in
particular the symposium ,Polarisation
of Urban Society“ chaired by Dr.
Albrecht Géschel from the German In-
stitute for Urbanistics gave us the op-
portunity of discussing the subject with

30 inc. the seminar contribution from Thor-

sten Muller ,The Hamburg district of St.
Pauli as an Example of Local Employ-
ment Policy with reference to the finan-
cial support recently granted from the
European Fund for Regional Develop-
ment* and the paper ,Examination of
the Political Structure of the St-Pauli
ward“ from Prof. Dr. Jirgen ORen-
briigge, Hamburg University submitted
in connection with the ERDF grant to
the ward.
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various recognised German and inter-
national experts like Dr. Peter Marcuse
of Colombia University, New York and
Prof. Chris Hammnett of King's Col-
lege, London.

» The Eurocities conference ,The Role of
the Cities in Promoting Local Employ-
ment® in Glasgow on 5 and 6 October
2000. This conference, organised
jointly with the European Commission
as part of the discussion platform ,Lo-
cal Employment Promotion® was an ex-
cellent opportunity to hear the views of
the local government authorities of the
cities represented there (inc. Glasgow,
Newcastle, Stockholm, Amsterdam
Munich).

At the inaugural meeting in Berlin the host
gsub held a press conference at which the
project was presented to the local press. At
the second meeting in Malmd Dennis Dil-
lon, a Labour member of Haringey Council,
gave an interview to a daily newspaper. A
small exhibition with pictures and informa-
tion on the project and the areas and pro-
grammes on which it was focusing was
held in the Hamburg-Altona Town Hall dur-
ing the final meeting.

3.2.2 Ongoing self-evaluation

One source used for self-evaluation and
corrections during the course of the project
was the feedback from the PR activities
outlined above. For example, the ex-
changes between the project coordinator
and certain local government offices in
Hamburg (the Senate Chancellery, the City
Planning Authority and the Labour, Health
and Social Authority) increased awareness
of the need for a solid statistical base and
specific indicators to identify areas and
population groups suffering from social ex-
clusion. This led, in turn, to more detailed
examination of the statistical base available
for the other cities which Mikael Stigendal
describes very clearly in his contribution to
the project®. In the case of Hamburg, the -
relatively good - available data for St. Pauli
was subjected to closer examination. The

31 . . )
»Social Exclusion — Whose problem is

it?, p. 32 ff.
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question of available statistical data was
discussed at the Hamburg meeting and this
point was included in the final recommen-
dations for necessary action.

The project coordinator drafted a question-
naire for evaluation of the meetings. This
included groups of six questions each on
project strategy, the key questions, the
workshops and the project visits. Some of
these questions offered optional answers,
others required individual answers. The
feedback from this questionnaire generally
gave a favourable overall assessment of
the procedures used by both the project
coordinator and the hosts at the meetings.
It did however demonstrate very clearly the
importance of repeated restatement of the
specific project objective, especially for
those project members who had not been
present at all or any of the earlier ex-
changes of information on the Territorial
Employment Pacts and their correlation
with the subject of social exclusion.
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It was realised during the course of the pro-
ject that the original plan to select from
each city or region two so-called best-
practice areas for their exemplary neigh-
bourhood management and exchange ex-
perience gained there was to a large extent
unrealistic. This would have increased the
workload for both the project coordinator
and the city representatives to a level well
beyond the available financial resources
and made it impossible to remain within the
time schedule. The various project visits,
presentations and interviews, the Haringey
case study, the assessments of problem
situations and potential solutions along the
lines agreed at the Oresund meeting and
Mikael Stigendal’s two studies in Hamburg
(neighbourhood management in Eidelstedt-
Nord and community work in St. Pauli) can
be regarded as a pragmatic substitute. The
procedure adopted enabled collection of
sound basic information for the problem
situations to be analysed.
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4 Results

4.1 Input from the social scien-
tists

4.1.1 Definition and indicators of
social exclusion (Mikael Stigen-
dal, Malmé)

The main task during the first phase was of
an analytical nature, starting with the defini-
tion of the term ,social exclusion® itself. This
term is used very pragmatically, frequently
in connection with poverty, in the European
Commission’s programmes and also by
practitioners responsible for implementing
measures to combat social exclusion in
various local contexts and it appears to
have a clearly defined and plausible mean-
ing when looked at from the practical point
of view, namely the geographical concen-
tration of extremely disadvantaged popula-
tion groups.

Although there is certainly a broad measure
of agreement on this pragmatic use of the
term (the representatives of cities empha-
sised this), it is nevertheless necessary to
explain the exact meaning of the implica-
tions behind it. This is all the more impor-
tant because this could help to identify spe-
cific aspects of the emergence of social ex-
clusion, i.e. specific risk and problem situa-
tions. Moreover, a clear definition is essen-
tial for the correct assessment of measures
to combat social exclusion and to enable
the formulation of recommendations.

It was agreed during the planning phase
that Mikael Stigendal (a sociologist from the
University of Malmd) would address himself
to the question of what is understood by the
term social exclusion, as he can refer to his
many years' experience of empirical re-
search into forms of social exclusion.* His
report ,Social Exclusion — Whose prob-

32 Cf. his study on this subject: ,Social

Values in Different Social Worlds®,
Malmoé 1999
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«33 . : .
lem?“™ is summarised below and — if re-
duced to simple terms — addresses four as-
pects of social exclusion:

1. How should the term social exclusion be
understood in the narrower sense?

2. In what way are social exclusion phe-
nomena dependent on political condi-
tions and established institutions?

3. What factors tend to increase the risk of
social exclusion?

4. What forms does social exclusion take
in cities?

4.1.1.1 Social exclusion, segregation
and implicit standards

Although social exclusion is often under-
stood as meaning segregation processes,
i.e. the geographical seclusion of certain
social units (e.g. by income group or ethnic
origin), it is essential to note the differences
between these two phenomena. Social ex-
clusion is not necessarily geographical.
Some forms of social exclusion may arise,
e.g. estrangement from the political system,
which remain localised below the visibility
threshold. However, there is no doubt that
geographical concentration of affected
groups aggravates the degree of social ex-
clusion. Whereas segregation of a relative
nature, e.g. between disadvantaged areas
and the average standard of living enjoyed
by the relevant city, is an obvious phe-
nomenon, the term ,social exclusion* tends
to divert attention to the pole which has
been excluded.

Because the state of social exclusion inevi-
tably presupposes a state of social inclu-
sion, it is always necessary when talking
about social exclusion to bear in mind the
implicit standards marking the divide be-
tween inclusion and exclusion. In the final
analysis, one should give due consideration
to the question whether social exclusion —

% Mikael Stigendal: ,Social Exclusion —

Whose problem?”, Malmé, 12 Novem-
ber 2000, unpublished report

= XXXII =



European Union

as generally understood — incontrovertibly
indicates a problem state. As in the case of
segregation, it would be preferable to start
with a ,neutral® definition of the term and
only attempt an evaluation when discussing
concrete forms of social exclusion.

4.1.1.2 Potentials existing outside the
social majority: Integration of groups liv-
ing in a state of social exclusion

Another argument in favour of a more neu-
tral definition of the term is that social ex-
clusion obviously cannot mean exclusion
from all social relations — or more precisely
— total exclusion from the social system.
Social relations remain even in cases
where social exclusion exists. These are
not necessarily those of the social majority,
but they are nevertheless relations which
can under certain circumstances constitute
a potential that can be mobilised to over-
come social exclusion.

Consequently, it would be preferable to fo-
cus on a definition of the understanding of
integration implied in the opposite term ,so-
cial inclusion®. One way to do this would be
to adopt the proposal used elsewhere de-
scribing social inclusion as a combination of
system integration and social integra-
tion.

Whereas system integration relates to
forms of objective or passive inclusion (by
way of laws, regulation, market mecha-
nisms), social integration is a type of inclu-
sion which cannot be accomplished without
involvement of the individual — because it is
based on values, norms and attitudes.

This definition implies that system integra-
tion and social integration are mutually de-
pendent. For example, it would be mislead-
ing to talk of social inclusion merely be-
cause the market offers a person oppor-
tunities for employment (i.e. system inte-
gration), unless these opportunities are per-
ceived by that person as meaningful and
compatible with his or her life pattern (so-
cial integration). Social inclusion is thus
defined as participation in society in terms
of both system and social integration.
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4.1.1.3 Differing national situations in
terms of market economy, welfare state
and civic society

As the interplay of system integration and
social integration always involves national
contexts, social exclusion in the definition
now proposed is inevitably related to cir-
cumstances prevailing in national societies
and to situations where social participation
is denied for lack of system integration (e.g. in
legally secured jobs or market opportunities) or
of social integration (into local cultural stan-
dards). Thus, in cases where social participa-
tion is determined by specific circum-
stances occurring in a specific national con-
text, it is safe to assume that the dividing
lines between social exclusion and social
inclusion will vary from society to society.
Typical differences illustrated by examples
taken from Sweden and Great Britain are
quoted here in three separate dimensions.

Firstly, differences can be caused by the
role which market economy societies per-
mit a given group to play. In this case,
Great Britain could be taken as an example
of a society with relatively little (statutory)
regulation of market forces and a relatively
high degree of compulsion to seek gainful
employment — even at the price of creating
the ,working poor®. In contrast, Sweden, a
society in which labour is still highly organ-
ised in trade unions, has a strictly regulated
labour market which guarantees that (Swe-
dish!) insiders will always have an income.
In the British case, it is not clear whether
acceptance of gainful employment (i.e. sys-
tem integration) will actually prevent social
exclusion (in the form of poverty). In the Swed-
ish case, it is cultural requirements which
exert an exclusive effect. These affect (in
different ways) the work-seeking migrants
of the 1960’s and the refugee migrants of
the 1980’s. Whereas the former group suc-
ceeded in gaining access to the employ-
ment system but not in achieving social
recognition, the latter group was denied
both.

Secondly, the ability of state-organised
social security systems to exert inclusive
or exclusive effects must be considered.
Once again, it would be possible to identify
- in very broad terms- characteristic differ-
ences between the Swedish ,social democ-
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ratic model* and the British ,liberal® model.
Swedish unemployment benefits are high
enough to prevent unemployed persons
from plunging into poverty, although this
does not apply to certain groups like young
people and migrants not yet integrated into
the social insurance system. In contrast,
the British model is ,universal®, i.e. not re-
lated to former employment, but pays only
very low levels of means-related benefits
which are inadequate to prevent poverty.
Another question that could be examined is
whether there is now a tendency for wel-
fare-state systems to converge. This would
have the effect of once again increasing the
degree of dependence on the market econ-
omy.

Thirdly, there is the question of the effi-
ciency of the civic sector (or the Third Sys-
tem). This area is set apart from the state
and the market and can at best provide
compensation for deficits in social integra-
tion. It must also be admitted that here —
and not only in Sweden — there are signs
that significant elements, like family, school,
honorary functions which have hitherto
more or less guaranteed social inclusion in
everyday life, are now only fulfilling this
function to a limited degree.

4.1.1.4 Risk factors favouring social ex-
clusion

The trends outlined above make it possible
to identify certain exclusion risk factors pre-
vailing, albeit to varying extents and in vary-
ing intensity, in all western European coun-
tries. Some of the relevant indicators are
listed below, not necessarily in order of im-
portance:

. Limitations imposed by health

. Unemployment

. Low income

. Inadequate education

1

2

3

4

5. Foreign origin

6. Minority culture
7. Poor housing condition
8. Female gender
9. Youth

1

0. Advanced age
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4.1.1.5 Typology of socially excluded
areas

Mikael Stigendal had already attempted in
his earlier research work to type districts
exhibiting differing constellations of social
exclusion. This work was undertaken in his
home town of Malmd, once a model social
democratic community, now probably one
of the Swedish cities most severely affected
by segregation processes. He used the in-
formation gained during the project from the
other cities to further refine this typological
system and reviews it in his report ,Social
Exclusion - Whose problem ?“

It is important to note that he, as a sociolo-
gist, has used a typing system based on
the described social problem situations and
the social indicators identified by him for
this purpose.

Negative infrastructural and (town) planning
characteristics, e.g. heavy traffic (often per-
ceived as extremely oppressive) or lack of
shopping facilities which are often of crucial
importance to town planners and local resi-
dents, are largely ignored. His definitions of
area categories, three quarters of which
contain the term social integration, are also
based on assessments which do not at-
tempt any rating of social exclusion as a
problem per se. The focus is directed more
at the potential inherent in given population
groups and areas and consequently, form a
useful starting point for the formulation of
recommendations.

Type 1: Social integration within a social
exclusion situation

In these areas the people excluded by the
social majority create their own integration.
Type 1 districts often contain high concen-
trations of foreigners. Although these have
failed to establish links with the social ma-
jority, they nevertheless succeed in creating
a functioning system of social integration -
generally based on their original culture -
for example, in the form of religious prac-
tices, informal networks, ethnic economies
etc. This type of segmented social integra-
tion can also develop in a zone where ille-
gal practices prevail but this does not pre-
vent establishment of a functioning system
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of justice based on either culture, tradition,
religion or morals.

Type 2: Social integration constituting a
potential social threat

This type is very similar to Type 1. The dif-
ference lies in the fact that it is dominated
by male-organised criminal networks which
potentially threaten the native social major-
ity. Type 2 describes the creation of a local
counter-cultural environment which can be
used polemically by extreme ,left* or ,right"
political groups to strengthen their other-
wise weak position in appeals addressed to
the social majority. This type needs a well-
functioning infrastructure for everyday ac-
tivities, e.g. bars, clubs, communication
media, local radio. It tends to contain a high
proportion of illegal business activity, e.g.
prostitution and black work.

Type 3: Depressive social exclusion

The salient feature of this type is a popula-
tion with no option but to suffer a wide
range of problems like poor health, isola-
tion, poverty, drug abuse, violence, poor
housing conditions, etc. without being able
to counteract them or to safeguard their in-
terests actively. Type 3 is the most margin-
alised category which may often exhibit
anomic tendencies (lawlessness), e.g. iso-
lation, violence, dependence, and is conse-
quently more or less incapable of integrat-
ing internally. This type seems to develop
irrespective of age, gender or ethnic back-
ground and the problems can affect every-
one.

Type 4: Potential social integration

This type has similarities with Type 2. It has
a high concentration of people seeking so-
cial integration, but on their own terms
which are different from those of the social
majority. Young persons typically form the
driving force in these districts. They are of-
ten united by cultural origin and frequently
voice political demands. Justice is practised
through formal networks. Meeting places
like pubs and clubs appear to be important.

4.1.2 Macro-, meso- and micro-
levels of social integration and
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exclusion (Prof. Jens Dangschat,
Vienna)

Drawing on his long research experience in
this field, Prof. Jens Dangschat (an urban
sociologist at Vienna Technical University
and formerly at Hamburg University) made
an analytical contribution linking the struc-
tural dimension of social inequality with that
of the social location. This was in the form
of a paper presented at the second project
meeting in Malmd in September 2000 (see

Chapter 3.1.3).

He started by putting a question on the in-
fluence of social location - both as a field
for exchanges between different social
groups and as the actual area - on unequal
distribution of social opportunities®. At this
point we only wish to mention two aspects
of Dangschat’s observations which appear
important to us.

In advanced capitalist societies there are
several logical processes and fundamental
mechanisms favouring the creation of so-
cial inequality. Modernisation and globa-
lisation processes in the economy have
brought an increase in new forms of social
exclusion in everyday activities. Cultural
features, e.g. specific environments or life-
styles, play a significant role. The district
should therefore be seen as a real place in
which different groups, environments and
lifestyles compete for available resources
and status

However, this multitude of exchanges at
micro-level should always be viewed in re-
lation to the meso- and macro-levels which
determine social structures either directly
(e.g. by regulating labour markets) or indi-
rectly (e.g. through social security sys-

3 Relevant publications include: Jirgen

Blasius/Jens S. Dangschat (Hg.): Gen-
trification. Die Aufwertung innenstadt-
naher Wohngebiete. Frankfurt/M. 1990;
Monika Alisch/Jens S. Dangschat: Ar-
mut und soziale Integration. Strategien
sozialer Stadtentwicklung und lokaler
Nachhaltigkeit. Opladen 1998; Jens S.
Dangschat (Hg.): Modernisierte Stadt -
gespaltene Gesellschaft. Ursachen von
Armut und sozialer Ausgrenzung.
Opladen 1999
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tems). And it is only the interactions be-
tween these three levels that can explain
the actual pattern of social inequality. If one
takes a closer look at examples of the in-

At the macro-level, i.e. in the European or
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teractions between the various levels (Cf.
Fig. 2), it becomes obvious that different
aspects of integration or exclusion become
relevant at each level.

Fig. 2: Macro-, meso- and micro-levels of social integration and exclusion
Type of integra- | Aspect of integration Geographic | Aggregation
tion level level
System integra- | Equal civil rights EU / state Macro-level
tion (institutional
functions)

System integra- | Access to labour and housing markets and | Urban region | Result of so-
tion (individual to educational institutions (economic and cial change
functions) institutionalised cultural capital)
Social integration | Participation in public affairs, safeguarding | Urban region/ | Meso-level
(communicative, | of a common moral order district
interactive)
Social integration | Internal integration into societies and Neighbour- Local phe-
(expressive, cul- | acceptance of these societies (social hood nomenon
tural) capital)
Cognitive Language, skills, reflex activities, knowl- Individual Micro-level
individual edge of norms and social situations within
integration the autochthonous society (cultural capital

within the autochthonous society)
Identificative Surmounting of inner ethnic orientation Individual Result of eve-
individual and acceptance of ethnic relations with ryday experi-
integration ~the others*/ ences

Surmounting of inner ethnic behaviour pat-

terns and acceptance of ,the others” pat-

terns (acceptance of specific ethnic cul-

tural capital)

national context, it is mainly a question of
legally guaranteed equality

of citizens in their opportunities for access
to parts of the social system, e.g. employ-
ment, education, housing.

At the meso-level (cities, regions) certain
items of social integration are important -
like participation in political and cultural
processes. Finally, at the micro-level of in-
dividual actions it is skills, e.g. language,
knowledge etc., and orientation of activities,
e.g. close links to ethnic origins, that count.

4.2 The Haringey case study

There were basically three reasons for
choosing London as the venue for an in-
depth case study. Firstly, it was from there
that the metropolitan network was initiated
in the spring of 1998 by Haringey Council in
its capacity as coordinator of the local em-
ployment pact, the Tottenham Employment
Pact. Secondly, Haringey is an excellent
example of the basic idea behind the pro-
ject, with ideal coordination between local
employment policy and approach to so-
cially-oriented regeneration of the deprived
areas. Both of these aspects are coordi-
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nated by Haringey Council’'s Strategy De-
partment. Thirdly, Great Britain in general
and Haringey in particular within the net-
work are playing a leading role in develop-
ment (and funding methods) of neighbour-
hood management, which is a relatively
new type of project.

The case study was carried out from 01 to
03 June 2000 by Mathias Kuhlmann, the
Projekt Manager at the Lawaetz Foundation
and Mikael Stigendal, and was in the form
of project visits and interviews with experts.
The interviewees had received a brief de-
scription of the project and a copy of the list
of key questions in advance. Mikael Sti-
gendal used the following questions to
structure the interviews which were re-
corded on tape:

* Who are you and what are your respon-
sibilities?
* What does the problem of social exclu-

sion mean to you? To what extent does
it exist in your opinion?

*  What solution do you see? Would it in-
clude changes in social integration?

*  What are, in your opinion, the most suc-
cessful countermeasures? Why are they
successful?

e« What do you think we can learn from
you?

A substantial part of the information re-
ceived is based on written documents (bro-
chures, studies etc.) published by the Brit-
ish government, the various organisations
involved in Haringey, the Haringey Council
and on specific projects.

The interviewees included:

e Chris Shellard (Assistant Chief Execu-
tive of the Council)

» Elizabeth Henry (Deputy Manager re-
sponsible for cooperation in the field of
public health)

» Geoff Fordham (Strategic Adviser to the
Council with contacts to the British gov-
ernment’s Social Exclusion Unit)

e Martin Sargeant und Vibeke Christen-
sen (Neighbourhood Management Tot-
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tenham Community Pathways / North-
umberland)

* Michelle Barrett (neighbourhood man-
agement West Green Learning Neigh-
bourhood).

Other items in the programme organised by
the Council was a tour through the Seven
Sisters / Bridge Neighbourhood, which had
recently been selected for inclusion in the
new British neighbourhood management
programme ,New Deal for Communities®,
attendance at an inaugural public function
in the Town Hall for the Youth Strategy pro-
ject, a major new initiative by the Council
aimed at combating social exclusion and
improving quality of life for disadvantaged
young people in Haringey.

4.2.1 Fight against social exclu-
sion — A top priority in England

In order to understand the activities taking
place in Haringey, it will be best to start with
an outline of the political situation in Eng-
land. The British ,New Labour“ government
has given the fight against social exclusion
in Britain’s disadvantaged urban areas top
priority. Since its election in the autumn of
1997 it has introduced several initiatives
and programmes. There is now an increas-
ing tendency to take a area-specific ap-
proach and to coordinate the programmes
with those for urban social regeneration.
The situation is summarised in a document
entitled ,Bring Britain Together - A National
Strategy for Neighbourhood Renewal® pub-
lished in September 1998.

This strategy is based on past experience
of community work undertaken mainly by
the churches. In 1994, the various separate
strands of urban regeneration activities,
which had until then been aligned mainly on
construction projects, were brought to-
gether under a single programme, the Sin-
gle Regeneration Budget (SRB) which
placed greater emphasis on social objec-
tives. The ,New Deal for Communities®
(NDC) programme, part of the action taken
following the government’s declaration of
September 1998, was in many ways the
starting point of the new type of project
called neighbourhood management.
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4.2.2 Comprehensive regenera-
tion through ,,local strategic part-
nerships*

Whilst the SRB in its revised form is a uni-
versal programme with a blanket effect, the
NDC programme concentrates on a com-
prehensive approach to the problem of so-
cial exclusion in England’s most disadvan-
taged urban areas. NDC provides relatively
high levels of development funds for these
relatively small areas comprising between
1.000 and 4.000 households for a period of
10 years. In the summer of 2000 a total of
39 NDC areas throughout the country were
each receiving development assistance
ranging between EURO 3,47 Million and
EURO 8,67 Million per annum.

In October of the same year the govern-
ment launched its Neighbourhood Renewal
Fund, an additional programme similar to
the NDC for 88 areas throughout the coun-
try, which emphasises the importance of lo-
cal strategic partnerships.

The government's 1998 declaration also
signalled the start of an initiative entitled ,A
New Commitment to Regeneration®. Harin-
gey was nominated as a pathfinder for this
initiative in autumn 1998. This resulted in
the publication by the Haringey Council in
April 2000 of a comprehensive, all-party re-
generation strategy for the district in which
the main objectives were identified as the
fight against social exclusion, improvement
in competitive strength and sustainability
and the development of successful partner-
ships and neighbourhoods. A core feature
of the overall strategy was a report pre-
pared by the Council itself on the current
status and future prospects of neighbour-
hood management in Haringey. This identi-
fied 3 neighbourhoods in which neighbour-
hood management had already been intro-
duced or was imminent (see 4.2.3.1 -
4.2.3.3 below) and 5 others for future pro-
jects. The final version of the Haringey Re-
generation Strategy was approved and
published in November 2000 and is by far
the most comprehensive strategy document
produced by any of the cities in the project.
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4.2.3 Employment pacts and the
fight against social exclusion and
poverty

Haringey is one of 33 London districts (bor-
oughs) lying in the northern part of the met-
ropolitan area. Its main claim to fame to
date has been its football club Tottenham
Hotspurs. Tottenham is in the eastern part
of Haringey which is seriously affected by
the process of industrial decay. Most of it is
classified as an EU objective 2 - area. Its
population includes a high proportion of mi-
grants (just under 50% for the district as a
whole) and more than 160 languages are
spoken there. It is one of London’s main
reservoirs of refugees seeking a better fu-
ture in the British capital.

There is a very steep prosperity gradient,
not only in relation to London as a whole,
but also within the 224.000 population of
the district itself. Whereas the western part
of Haringey consists of attractive parks and
residential property occupied mainly by a
high-income, middle-class population, 15
neighbourhoods in the eastern part (i.e.
Tottenham and surrounding wards) suffer
from enormous problem situations. On a
national scale drawn up by the government,
albeit using varying assessment systems,
Haringey came 28th. in the list of England’s
most disadvantaged districts.

The Tottenham Employment Pact (TEP) is
the product of an already existing partner-
ship, a so-called round table with members
from the public sector, business interests,
trade unions, social economy and charita-
ble institutions. The TEP is dedicated pri-
marily to the fight against unemployment in
the younger age groups and - in the broa-
der context - against social exclusion. Its
activities are tending to be coordinated to
an increasing degree with other ap-
proaches to neighbourhood regeneration.
The Seven Sisters Neighbourhood in the
southern part of Tottenham was recognised
as an NDC neighbourhood in the spring of
2000.

The problem situations in Haringey’s disad-
vantaged neighbourhoods are character-
ised by high crime rates, drug problems
and prostitution which bring the usual con-
sequences (but only in south Tottenham),
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high unemployment rates amongst younger
age groups and migrants, low educational
levels and frequently poor knowledge of
English, miserable living conditions in high-
rise developments or run-down working-
class neighbourhoods, major hygienic defi-
cits and high pollution from road and rail
traffic.

The projects designed to combat these
problems are comprehensive neighbour-
hood management plans. These include
countermeasures like improved security
and social infrastructure, vocational training
and employment schemes and renovation
of housing and other residential amenities.
Schools are also becoming increasingly in-
volved, for example, as regards the use of
modern communications technologies. The
Council has named the process ,Learning
Neighbourhoods* and is planning to extend
it to other districts.

4.2.3.1 Tottenham Community Path-
ways (Northumberland and Tottenham
Hale)

One of the priority neighbourhood man-
agement initiatives is Tottenham Commu-
nity Pathways. This was a preliminary pro-
ject and was financed with objective 2
funds. The EU has sponsored 14 such
Community Pathway areas troughout Lon-
don over the last two years. Their aim was
to design a model for the neighbourhood
management projects now being realised.

Vibeke Christensen, the development
worker employed by Tottenham Council for
this product, is a German who completed
her studies in London. Her latest task was
to make a comparative analysis of the 14
Community Pathway projects in London.
One of the points emphasised in this analy-
sis is the enormous bureaucratic input in-
volved in the project development and the
complicated (and in some cases unclear)
allocation of responsibilities across the hi-
erarchical local governmental structures.
Thanks to the valiant efforts of Martin
Sargeant, one of the key players in Harin-
gey’s neighbourhood management scene,
the district has been granted a further
EURO 11,22 million from the 6th. SRB
round (co-financing the EU objective 2
funds on a 1:1 basis).
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When interviewed, Vibeke Christensen,
who sees herself as a development worker
and not as an actual Neighbourhood Man-
ager, emphasised the importance of the
economic and employment situation in
neighbourhood work. She explained that
people who find work elsewhere tend to
move away, thereby accelerating the proc-
ess of economic decay in the neighbour-
hood. The high unemployment rate gave
people the feeling that they were living in a
slum. The main obstacle for many unem-
ployed persons was their own attitude and
lack of self-esteem. Many members of eth-
nic minorities tended to get involved in the
informal economy because they were un-
able to gain access to the official employ-
ment system.

Although the migrants were seen by the na-
tive population as competitors on the hous-
ing and labour markets, Vibeke Christensen
does not regard them as a major problem
per se. Private business interests showed
little interest in neighbourhood manage-
ment work but this was mainly due to the
lack of direct sponsoring opportunities. Al-
though Community Pathways was, in for-
mal terms, a top down project initiated by
the London County Council, Project Man-
ager Martin Sargeant had input his previous
experience from similar projects in Liver-
pool and had been a major moving force in
getting the project underway. Co-financing
of the EU funds with SRB funds was impor-
tant because it guaranteed that the projects
would be tailor-made to fit local needs.
Vibeke Christensen’s overall criticism was
that the low amount of available funds only
made it possible to scratch the surface of
the problem.

4.2.3.2 Seven Sisters / Bridge
Neighbourhood (South Tottenham)

From 2001 onwards, Haringey will receive
by far the largest financial support from the
New Deal for Communities (NDC) pro-
gramme directed at those urban areas in
Great Britain most affected by social exclu-
sion and poverty. This programme was
launched by New Labour in 1998, initially in
17 pathfinder” areas and now enlarged to
include another 22 areas. The area in Ha-
ringey selected for inclusion in this pro-
gramme is the Seven Sisters / Bridge
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Neighbourhood with a population of just
under 10.000. As from next year, it will re-
ceive financial assistance of up to EURO
8,16 million per annum from the NDC pro-
gramme.

Most of the buildings in the area are old
and it is cut into pieces by two through
roads carrying extremely heavy traffic. The
main problems are prostitution with all the
usual consequences, a high level of envi-
ronmental pollution, major hygienic prob-
lems, poor average health, an extremely
high concentration of ethnic minorities and
recently arrived refugees often with little or
no knowledge of English, poor housing
standards and widespread political apathy
which has been aggravated by the closing
of the Council’'s neighbourhood office.

However, the main reason why this area
was selected for NDC was not the particu-
larly high concentration of problems but the
fact that a number of potentials for im-
provement had been identified. The
Neighbourhood Development Plan drawn
up in April 2000 calls for various measures
to combat crime and make the population
feel safer, to improve the social infrastruc-
ture, to improve employment opportunities
and promote economic growth and to in-
volve the schools in neighbourhood activi-
ties.

4.2.3.3 West Green Learning Partner-
ship

The third major neighbourhood manage-
ment project, West Green Learning
Neighbourhood, which is mainly financed
by SRB, also takes a comprehensive ap-
proach to solution of the problem. This is a
relatively large, heterogeneous area with a
population of 30.000 in which there are
considerable variances in social situation.
The comprehensive action plan calls for
mobilisation of community spirit, encour-
agement of self-organisation and integra-
tion of socially excluded groups, coopera-
tion between two citizens’ associations,
creation of a community chest (Verfigungs-
fonds), work in the community sector and
the second labour market as a bridge to re-
integration in the main labour market, a
household services agency, a newspaper
project, a recycling centre, a subsidy
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scheme to reintegrate long-term unem-
ployed, identification of specific qualifica-
tions needed by local companies, a health
project for Africans, improvements in hous-
ing and housing environment, action to
combat crime and improvement of safety
and health standards.

The starting point for these activities is the
conversion of a former conventional secon-
dary school (which had a poor image and
apparently lacked pupils) into a modern
educational establishment for adolescents
(11 — 19 age group) and adults with the im-
pressive name Park View Academy. The
new school will aim to supply lifelong learn-
ing facilities with emphasis on modern in-
formation technologies (Microsoft Educa-
tion Resource Centre, correspondence and
self-teaching courses via the Internet etc.).

The neighbourhood management plan lists
a number of approaches for all age groups
directed at learning the skills required in the
modern labour market. Some local compa-
nies will be closely involved and offer prac-
tical training facilities. Modern IT technolo-
gies will be used to network the schools in
the area and this will be used in the coop-
eration arrangements organised between
five secondary schools (for the 11-16 age
group) with the College of North East Lon-
don which takes pupils to university en-
trance level.

4.2.4 A new Youth Strategy

One key feature of the New Labour offen-
sive against social exclusion is action by
partnerships to help (disadvantaged) young
people. This includes the initiatives ,Sure
Start” for children and ,New Start“ for young
people aged between 14 and 17 and also a
new national strategy for young people
aged between 16 and 24 which puts the fo-
cus on learning and training. At an inaugu-
ral function for its ,Agenda for Youth®, Ha-
ringey Council presented the results of a 2-
year survey covering 600 adolescents from
secondary schools and 125 adolescents
from so-called focus groups in which
schools and education, employment and
youth assistance organisations had taken
part. The survey investigated the activities,
experiences and views of the adolescents
in connection with school and training, work
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and employment, housing, health, crime,
leisure and community spirit. The strategy
aims to identify the young people’s prob-
lems and needs and to design activities and
programmes for academic and vocational
training and to improve and coordinate the
relevant underlying conditions.

The problems most frequently named by
the respondents included racist exclusion at
school, by educational organisations and
on the labour market, big differences in
secondary school standards, competition
for educational facilities, the fact that long-
term unemployment of parents had come to
be regarded as normal, dissatisfaction with
career advice services, poor, expensive
housing accommodation (resulting in inabil-
ity to move out of the cramped quarters and
frustration of the parental home), genuine
lack of a proper home, deteriorating leisure
facilities (especially for sport), a tendency to
engage in crime as a leisure activity and a
growing lack of interest in politics as per-
ception of social inequality and injustice
dawned. The discussion following the pres-
entation and the description of the strategy
to be pursued was led by representatives of
various organisations involved and made it
clear that rapid action and strong financial
assistance was expected from the Council
and the other organisations involved — not
just the usual abstract promises to listen
more closely to the needs of young people.

4.3 Summary of area-related pro-
grammes and local employment
promotion

4.3.1 Swedish urban policy

Three months after Great Britain, the Swed-
ish government presented a proposal for a
bill entitled ,Development and Justice — A
Policy for Large Cities in the 21st. Century®
in December 1998, (later resolved by the
Swedish parliament). This was the start for
the ,new“ Swedish urban policy.

The policy calls for a comprehensive stra-
tegic approach to ensure sustained growth,
employment and social integration in disad-
vantaged urban districts. The governments
measure is to call for the larger cities to
sign an agreement between the state and
respective city, so called local development
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agreements. These local development
agreements covers initiatives in a total of
24 housing areas (the most disadvantaged
areas in 7 municipalities in the three largest
cities, Stockholm, Goéteborg and Malmo).
The local development agreements provide
for co-operation between the population,
non-government organisations and the lo-
cal, regional and national governments.

These aim to halt the process of social,
ethnic and discriminatory segregation in the
affected areas and to introduce more equal-
ity in living conditions of urban populations.

The new urban programme is based on
long experience gained with more conven-
tionally designed projects for the promotion
of integration, diversity and civic involve-
ment in Sweden. The forward strategy cov-
ers periods of 5 to 10 years and aims to
achieve sustainable results from a selection
of district-related measures. The key objec-
tives are job increases, reduction of de-
pendence on social benefits, improvement
of educational levels, better safety in the
community, higher ecological quality and
better health care facilities in the affected
areas. Great importance is attached to the
.bottom up“ approach, i.e. active involve-
ment of the local populations. The funds ini-
tially allocated to this programme at na-
tional level are equivalent to DM 458
million over the first 3 and the local gov-
ernments have agreed to provide similar
amounts.

4.3.2 Big Cities, Outer City and
Integration Programme in Stock-
holm

Five districts in the capital city Stockholm
(with populations ranging from 7.000 to
17.000) are currently receiving assistance
under the government’'s urban programme
(Local development agreements).

13 districts on the city’s fringes are being
assisted under the municipal ,Outer City
Initiative“. All five districts in Stockholm that
are being assisted by the government’s ur-
ban programme are also a part of the City’s
,Outer City Initiative“. Stockholm launched
an ambitious integration programme as far
back as 1997, under which the Swedish
capital was to become ,the first city in the
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world to stop the trend towards growing so-
cial and ethnic segregation“35. The pro-
gramme introduced by the Social Democ-
rats then in power was heavily biased to
population participation and aimed to im-
prove the migrants’ legal situation, give
them language training, provide educa-
tional, leisure and vocational training facili-
ties for children and adolescents and to
make the districts safer and more attractive.
The Moderate Coalition Council in power
since 1998 has modified the integration
programme that has now been closely inte-
grated with both the municipal Outer City
Initiative and the national urban pro-
gramme.

4.3.3 Integration policy and
URBAN programme in Malmé

Local government in Malmé (population
255.000) was reorganised in 1996 by de-
centralisation of most local government pol-
icy functions, including regeneration policy,
into 10 districts. The aim of this reform was
to open the way to a higher degree of citi-
zen participation. The Council also created
an Integration Department responsible for
integration of the high foreign segment of
the population in the city as a whole.

Four areas (with populations ranging from
12.000 to 23.000) are at present being
sponsored under the national ,Big Cities
Programme®. The projects use some of the
experience gained under the EU URBAN
programme between 1997 and 2000. Be-
cause of the very high foreign population in
the affected areas (between 49 and 83% in
the URBAN areas) the activities in Malmo
focus on improving knowledge of Swedish
as well as cutting the unemployment rate.
The URBAN programme was the only first-
period programme carried out in Sweden
and was implemented in a mixed area ad-
jacent to the city centre with a population of
22.000. Mikael Stigendal was in charge of
the ,School Integration Project®, one of 69
projects included in the programme. The
activities of the URBAN programme fo-

3 Stadt Stockholm: ,718.462 Menschen

und eine Stadt — das Stockholmer In-
tegrationsprogramm®,  Info-Broschiire,
Stockholm 1997
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cused mainly on the creation of new jobs,
foundation of new companies, basic and
further training (in some cases of long-term
unemployed persons) and funding of local

participation and network projects36.

4.3.4 Urban policy and
neighbourhood development in
Denmark

As in England and Sweden, the Danish
government published a comprehensive
strategy paper on integrated urban devel-
opment in 1998. This addressed the prob-
lem of social exclusion in disadvantaged
urban areas and announced a broad spec-
trum of countermeasures.

The Danish action plan relates explicitly to
the Action Plan for Sustainable Urban De-
velopment published by the European
Commission in October 1998. The strategy
paper has since served as the basis not
only for a number of new programmes but
also for the further development of some
existing ones. The main objectives of this
strategy, which is to be implemented
through local partnerships, are the promo-
tion of business activity, employment,
equality of opportunity, citizen participation
and neighbourhood renewal and the im-
provement of the urban environment and
the quality of local government activities.

Denmark has also done some rethinking in
the debate on urban development during
the 1990°s. This resulted in a shift of em-
phasis away from town planning building
projects to more comprehensive, district-
related social programmes for the financing
of housing estates and urban development.

36 ) . .
The final evaluation was not available at

the time of writing the report. An interim
evaluation published in October 1998
criticised the lack of clear goals and in-
dicators in relation to all aspects not re-
lated to economic and employment
promotion (e.g. questions of participa-
tion). An interview of those responsible
for the programme by Mikael Stigendal
revealed that this lack of clarity makes it
extremely difficult to assess the suc-
cess of the URBAN-programme (Cf.
Mikael Stigendal: ,Social Exclusion —
Whose problem ?* pp 62 / 63)
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In september 1993 the Government ap-
pointed an Urban Commitee with the aim of
implementing a holistic programme to
tackle problem neigbourhoods. The Urban
Commitee comprises 6 ministers with the
Minister of Housing and Urban Affairs as
Chairman. In 1993 an Action Plan with 30
proposals was announced and during the
period from 1994 - 1997 a series of com-
munity welfare programmes aimed at prob-
lem housing estates and their residents all
over the country was established. In 1998
the Urban Affairs Commitee decided to
continue the community welfare programms
in among 73 of the most disadvanteged
housing estates and areas until 2003.

In the mid-1990°s the Urban Commitee
launched a new national programme for
improvement of living conditions in disad-
vanteged urban districts called the "Kvarter-
loeft". This is similar in terms of breadth and
strategy to neigbourhood management.
Since 1997 this programme has been used
to finance 5 - year plans in 7 model districts
throughout the country at a total cost of DM
38 mio. per annum (5,4 mio. p.a. per dis-
trict)*”> In 2000 further 5 neigbourhood
management projects were decided for a
period of 7 years.

Three of the first round kvarterloeft are
placed in Copenhagen. The aim of the City
of Copenhagen is on the one hand to de-
velop models for an holistic, integrated an
coordinated approach to problem neigbour-
hoods and on the other hand to accelerate
a regeneration process in these areas to-
wards well-functioning neigboourhoods. In
the light of the provisional experiences the
council decided to initiate further to projects
in 2000 for a period of 7 years supported by
the Urban Commitee.

In 2001 the City Council decided a new
strategyplan concerning the housing policy
of the city. The main emphasis of the plan
is to "make Copenhagen a still better city to
live in". Neigboourhood Management pro-
jects - kvarterloeft -, community welfare
programms and local partnerships are
among the methods mentioned in the plan.

37 Cf. the Kongens Enghave project in the

preceding section.
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4.3.5 Social urban development
in Germany

The German programme , The Social City —
Urban Districts in Urgent Need of Devel-
opment was introduced by the red-green
Federal German government shortly after
its election in the autumn of 1998. It is
based on the experience gained in various
regional programmes in the city states of
Berlin, Bremen and Hamburg and on the
restructuring activities undertaken in badly
hit areas of the state of Northrhine-
Westphalia as from the mid-1990’s. 210 ur-
ban districts are currently being sponsored
from the joint Federal/State programme.
The problems are similar to those encoun-
tered in the large English, Swedish and
Danish cities. Although local action to fight
crime and integrate migrants is less promi-
nent in the German programme, the level of
action to combat unemployment, poverty
and neglected housing appear to be
roughly equivalent.

Although the funds of EURO 204,08 million
(an average of EURO 0,97 million per an-
num) allocated by the Federal German
government are relatively meagre, even af-
ter making allowance for the contributions
from the states, it must be remembered that
the public sector in Germany is still in a
tight financial situation despite the eco-
nomic recovery. Funds from other state and
communal programmes are also flowing
into considerably more areas than those
sponsored under the national programme.
As in the similar programmes running in
Great Britain, Sweden and Denmark, efforts
are being made to pool the existing, con-
siderably better funded main programmes
aimed at promotion of the economy, em-
ployment and housing development in the
affected areas.

4.3.6 Programmes and projects
in Berlin, Bremen and Hamburg

Hamburg has set itself the objective of fun-
nelling a third of the total funds earmarked
for labour market policy, currently EURO
117,35 million per annum, into its ,Social
District Development® programme. In con-
text with an integrated strategy of social
and city development policies this will be
similiar to an amount of EURO 39,13 million
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per annum for the aims of social district de-
velopment. Four Hamburg areas are cur-
rently being funded under the nation pro-
gramme ,The Social City“, as compared

with 15 in Berlin and 11 in Bremen38.

As Bremen and Berlin are objective 2 re-
gions, their local economic and employ-
ment policies are receiving considerable fi-
nancial assistance from ERDF funds and
URBAN programmes from the previous pe-
riod are also being implemented in both cit-
ies. Hamburg was only allowed access to
ERDF funds when its St. Pauli ward, as the
area which is mostly affected by economic
and social problems in Hamburg, was clas-

sified an ,objective 2 island* in 1999°°.

The Hamburg state programme Social
Neighbourhood Development launched in
1998 is currently sponsoring local devel-
opment projects in 38 areas with a total
population of approx. 200.000 (roughly 12%
of Hamburg’s total population). These are
in varying ways similar to the neighbour-
hood management approach. In 13 areas
they are conventional (town planning) re-
generation projects but more comprehen-
sive in that they embrace social, economic
and citizen-participation objectives. Large

%8 Status as at November 2000; A number

of new areas were included in the pro-

gramme early in 2001.

%9 In November 1999 St. Pauli was awar-

ded a grant of EURO 6 million from the
ERDF for the period 2000-2006. The
Economics Authority responsible for the
project submitted a detailed programme
planning document to the European
Commission in the spring of 2000,
emphasising that the plan focused
mainly on promotion of small economic
units. Many of the players involved in
the St. Pauli ward were of the opinion
that social projects and promotion of
comprehensive partnership activities
should not be included (Cf. Thorsten
Muller ,The Hamburg district of St.
Pauli as an Example of Local
Employment Policy with reference to
the financial support recently granted
from the European Fund for Regional
Development“.  Unpublished project
thesis at the Hamburg College for Eco-
nomics and Politics, April 2000).
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parts of this programme are based on the
experience gained in 8 model areas from
the pilot programme ,Supplementary Action
to Combat Poverty as an Element of Social
Urban Development® launched in 1994.
One important finding from the evaluation
of the pilot programme was that it would be
more or less impossible to fulfil expecta-
tions that new jobs would be created and
existing ones protected and local econo-
mies revived because the available re-
sources were too meagre.40 Consequently,
the objectives formulated for the new main
programme were more modest.*'

Berlin initiated neighbourhood management
projects in 15 areas in 1999 under its state
programme. These are all receiving finan-
cial support from the federal programme
launched at the same time. In view of the
positive experience gained from the EU-
sponsored employment pact (TEP) in the
Neukdlln district, efforts are now being
made to link up planned employment pacts
in 11 other districts with neighbourhood
mana?ement projects as from January
2001.% Bremen also is linking local market
policy, which includes an employment pact
(TEP) covering the whole area, with its dis-
trict development programme ,Living in
Neighbourhoods® (,Wohnen in Nachbar-
schaften“ WIN).

The WIN programme was launched in 1998
and is directed at development of large,
problem-ridden housing estates and urban
areas undergoing structural change.43 It

40 The evaluation report commissioned by

the responsible authority does however
refer specifically to problems of bringing
together (at local government level) the
main development programmes in the
relevant districts.

Cf. the Heimfeld-Nord project, Chapter
3.1.6

Cf. the project in the Rollberg neigh-
bourhood of Neukdlln, Chapter 3.1.2

41

42

43 The programme is limited to a 6-year

period from 1999 to 2004. Cf. Bremen
Parliament: Living in Neighbourhoods
(WIN) — Developing Urban Districts for
the Future. DRS. 14/708 S of
09.12.1998
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embodies the typical objectives of active
participation of the local population, open
forms of involvement and mobilisation of
public/private partnerships and its main aim
is to achieve an organised, cross-sectoral
approach, for which purpose a Cross-
Departmental Working Committee has
been formed. This is responsible for imple-
mentation of the programme throughout the
whole city and its duties include allocation
of grants, control of cross-departmental fi-
nancial settlement and arbitration of con-
flicts.

4.3.7 District projects, URBAN
programme and local employ-
ment policy in Vienna

Building on the experience gained in its
,Careful Urban Renewal“ programme, Vi-

enna has also seen a trend towards so-
cially-oriented urban area development
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since the start of the URBAN programme in
1996. This has included further refinement
of the so-called ,Gebietsbetreuungen®
(roughly: organisations responsible for co-
ordinating development activities in specific
neighbourhoods) introduced in areas where
renewal projects were proceeding. The ap-
proach favoured is clear from the Strategic
Plan for Vienna published in 1999, although
this subject - despite loud controversy over
the integration question - does not (yet) ap-
pear to be receiving the same level of po-
litical attention as in the German city states.
Only rudimentary progress has been made
towards the introduction of neighbourhood
management projects but, where they do
exist, they are closely linked to local em-
ployment policies which include the em-
ployment pact (TEP) covering the whole
city and three so-called ,Local Labour Mar-
ket Policy Pacts”, each responsible for two
districts.

Table 1 below summarises the innovative
district-related sponsoring programmes al-
ready described in Chapters 4.2 and 4.3
using data obtained at the meetings and
from available documentation on the pro-
grammes.
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Table 1: Comparison of innovative, area-related funding programmes
(neighbourhood management) at national level in the involved
5 countries:
Country Name of Total annual
(population) Programme financial support
(Starting date/ no. of districts)
Sweden Large Cities Project  (1998/24) | DM 156 million
(8,8 million) (EUR 78 million)
Denmark Kvarterloft (Neighbourhood de- DM 38 million
(5,3 million) velopment (EUR 19,4 million)
(1997/7)
Germany The Social City (1998/210) DM 400 million (inc. co-financing)
(82 million) (EUR 204 million)
Great Britain New Deal for Communities NDC | DM464 million
(58,9 million) (1998/39) (EUR 236,7 million)
Neighbourhood DM 660 million
Renewal Fund NRF (2000/88) (EUR 337.7 million)
Austria - -
(8,1 million)

5 Recommendations for action

Apart from the exchange of experience and
ideas, one of the project objectives was the
formulation of clear recommendations on
practical action to be taken by politicians,
local government and also at project level.
The Lawaetz Foundation circulated a draft
list of recommendations to the project
members in advance of the final meeting in
Hamburg. These were based partly on the
report submitted by Mikael Stigendal, which
itself contained a number of recommenda-
tions*, and on the foundation’s long ex-
perience from its work in Hamburg.

This draft was discussed at the workshops
held during the meeting and various items
were amended or added. Despite great ef-
forts to achieve unanimity within the city
network, it became clear during these final
discussions that viewpoints tended to differ
widely. However, in view of this broad spec-

44 Cf. ,Social Exclusion — Whose prob-

lem?“, pp. 80-82

trum of opinions, the delegates agreed that
the recommendations submitted would be
presented as their joint views. In order to
emphasise this, it was decided to follow a
two-stage  procedure. Mikael Stigen-
dal/Malmé and Thomas Mirbach/Hamburg
first drafted a list of recommendations
based on the statements submitted and the
prior discussions at the Hamburg meeting.
This draft was then circulated to the dele-
gates for comment. The recommendations
listed in Chapters 5.1 to 5.4 are the result of
this procedure.

Finally, in order to illustrate the broad spec-
trum of opinions, it was agreed to present
the recommendations in a two-tier form.
The first tier contains recommendations in
connection with four separate subjects and
the individual items relating to them (in al-
phabetical order). The second tier (not
numbered and in italics) contains various
critical or qualifying comments on these
recommendations. This helps to illustrate
the varying attitudes of the delegates (and
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also of the target group to which the rec-
ommendation is addressed) to the relevant
subject.

5.1 Develop a coherent frame-
work of national urban policy

a)

b)

d)

Bridge the gaps between economic and
social objectives, more or less visible in
all the urban policies, by creating a co-
herent urban ‘philosophy’.

Neighbourhood Management - as a
new tool of such a framework - is an im-
portant contribution to the development
of an integrated urban and employment
policy because it bridges the gap be-
tween area based social and employ-
ment issues. But there is also a danger
of painting the image of deprived
neighbourhoods too dark which has to
be regarded. Anyway the connection of
neighbourhood management and em-
ployment policy is important, e.g.
through the close co-operation of
neighbourhood offices and the public la-
bour market service.

Combat social exclusion by developing
policies for the renewal of social inclu-
sion:

By renewing existing institutions aiming
at abolishing discrimination and extend-
ing full political rights on the local level
to all urban residents (part of Eurocities
policy as well).

By enlarging the space for institutions
outside the market economy, for exam-
ple the family and NGO’s.

For the purpose of choosing a strategy
the definition of social exclusion should
be stated more precisely

A common definition is very difficult and
varies dependent on specific local con-
ditions (e.g. in terms of the links to pov-
erty and employment issues). Anyway
we have to face a multidimensional
problem. The definition should also in-
clude the indicator of absence of voting
in elections and the view of the affected
disadvantaged people.

The integration of local strategies into
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regional respectively national

pro-
grammes seems to be useful especially
from the view of targeting of mainstream
programmes, particularly employment,

economy, housing and city building
schemes. In addition to that it should
prevent an isolated view upon separate
‘problematic neighbourhoods’ and could
prevent a shifting of of problems from
region into another.

The launch of new neighbourhood
management programmes on national
level in UK, Sweden, Denmark and
Germany was based essentially on the
failure of segmented policy approaches
in the past. Against this background the
success of these new programmes is
measured to a big extent (in UK as "key
issue”) by their ability of targeting main-
stream programmes to the affected de-
prived (and now supported) neighbour-
hoods. The local level of neighbour-
hoods seems to be particularly appro-
priate for this objective. However also
the level of single projects should be
prefered in some cases for mainstream-
ing (e.g. integrated housing and labour
market projects which concentrate on
single houses instead of a whole
neighbourhood. Often it is difficult to
combine programmes because of differ-
ent funding periods. Against this back-
ground and for other reasons in some
cities (e.g. Berlin and Hamburg) global
funds for neighbourhoods are discussed
(e.g. yearly 250.000 Euro/ area) which
are considerably bigger than the already
existing approaches of community
chests and are withdrawn from main-
stream programmes. But there is cur-
rently a controversal political debate on
such questions and the improved
awareness through the new neighbour-
hood management programmes on na-
tional level needs time to change the
general policy.

There should be also regarded the di-
mension of subsidiarity on EU level, the
division of tasks between EU bodies,
member states, regions and cities.

Transnational exchange, pilot pro-
grammes, co-ordination work efc.
should be specific contributions of EU
bodies (Commission, Parliament with its
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Commitees, networks like Eurocities
efc.) to a coherent EU wide strategy
against social exclusion. The recently
launched EU multi-annual programme of
EU Commission, underlined by EU Par-
liament, leads in the right direction.

5.2 Launch a local urban policy

a)

b)

c)

Transfer and interpret national urban
policies into coherent and transparent
frameworks of urban policies at city
level.

Support the collection of detailed,
highly qualified, well defined, well re-
flected, reliable, accurate and valid
facts, achieved through comparative re-
search.

Make facts well available for everybody
concerned and with an interest through
for example user-friendly web-sites.

Create particular policy themes out of
‘joined-up’ solutions, local partnership
and neighbourhood management.

The exact formulation of aims for local

strategies is an inevitable and at the
same time paradoxical demand, be-
cause local initiatives often have to
tackle with problems caused by a
"higher” (i.e. national/global) level.

Among other things, the success of
these starting points for solutions
depends on the coordination of the
targets by the national and local au-
thorities and their cooperation during
the process of realization. => Uber-
setzung priifen

In view of the multi-causal reasons of
social exclusion a definite hierarchical
order of aims (into superior and inferior)
is not possible. Therefore on the local
level mainly the consequences of exclu-
sion with which the strategies deal
should be clarified. (Nevertheless e.g.
unemployment is the origin for many ex-
clusion phenomena and should there-
fore regarded in most cases with prior-
ity; see also below under 4. e).

The choice of areas (or neighbourhoods
for support) should primarily consider
the socio-spatial borders of these units
(problems and potentials as well).
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Neither the availability of social-
statistical data, nor administrative bor-
ders alone form a sufficient basis for de-
termining spatial 'identities’.

In recent times advanced statistical
systems have been developed since
some years to identify the most deprived
areas (e.g. the “index of local depriva-
tion” in UK). But at the same time those
statistical information can also be dan-
gerous if handled burocratically, without
flexibility and without other sources of
knowledge. A very important comple-
mentary source of information is cer-
tainly the view of the affected people in
the deprived neighbourhoods which
should be raised and included by
neighbourhood meetings, questionnaire
surveys, personal interviews efc.. This is
also a chance to discover the specific
potentials which should also be essen-
tial for the choice of areas for funding.

The estimation of the existence of so-
cial exclusion cannot be alone made
conditional upon social-statistical data.
The self-definition (the experience of be-
ing excluded) by those affected shall be
part of the particular description of prob-
lems (e.g. the feeling of ’beeing not
needed” as a new dimension of social
exclusion!).

Dealing with the issue on social exclu-
sion in a broad and multi-dimensional
sense, also focusing on social inclusion.

Local strategies for development shall
be realistically limited in their duration.
Judging from previous experiences in
case of mobilizing endogenious poten-
tials short-term interventions (less than
4-5 years) were of no lasting effect.

But it is also experience that many pro-
jects need besides this short term re-
sults ("quick wins”) urgently e.g. for rea-
sons of political justification. The deci-
sion for short or long term objectives
depends on the specific kind of prob-
lems and projects.

Let the urban policies gain strength from
broad partnerships and area potentials.

Serving as inspirations, touchstones
and think tanks (also suggested in the
Danish urban policy) for the develop-
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ment of local as well as national urban
policies (e.g. in Germany: the consid-
erably growing awareness of the prob-
lem and area dimension through the de-
bate on the new national programme
“The Social City”).

5.3 Establishing local partner-
ships and neighbourhood man-
agement

a)

Participation of local stake-holders is in-
dispensable to the development as well
as the implementation of neighbourhood
strategies. However, established com-
munication networks must also be held
open for stimulations of non-organized
actors.

It is, in principle, impossible to exclude

client interests from well-functioning
networks at local level. In order to pre-
vent ,clientelism®, all affected groups
should be encouraged to become in-
volved in regeneration strategies if they
are to exert the genuine influence that is
regarded as a key element in the poli-
cies developed by all the cities.

Involvement of the local population in
responsible work (!) should be regarded
as a driving force towards regeneration
of the national majority society in so-
cially excluded areas and not merely as
a means of reintegrating the excluded
people. In many cases, it is necessary
for units at district level (district offices,
neighbourhood managements and part-
nerships) to initiate this process.

Special agencies equipped with cross-
sectoral authority are needed for sup-
port in the realisation of local develop-
ment strategies.

Under certain circumstances, these
agencies (neighbourhood offices)
should have the status of non-
government organisations, for example,
because of their flexibility and generally
closer proximity to the affected people
and their moderating influence. Although
the general tendency is towards out-
sourcing of these functions to special-
ised agencies, it may nevertheless be
possible to operate them from local gov-
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ernment offices. The advantage of using
local government offices for this purpose
is the greater degree of political legitima-
tion through formal structures and a bet-
ter consensus on the application of de-
velopment funds.

If non-government organisations are
chosen, it is essential to have a system
for control of their activities(e.g. a quality
management system), especially in
cases where long-term financing from
public funds is involved.

Another important aspect is the objec-
tive of so called “self-carrying structures”
resp. “exit strategies” after the period of
professional aid by neighbourhood man-
agement. The experiences up to now
are voting for the agency solution for
this purpose because of their ability to
activate the local community in the
neighbourhoods as long term provider of
neighbourhood management.

The required qualification in the subject

could become more professional. Up
until  now the requirements for
neighbourhood management were met
by ‘learning-by-doing’. The possibilities
for further qualification accompanying
employment in this field of activity
should be improved.

The continuous participation of inhabi-
tants must systematically form a part of
the implementation process. Further-
more a formalized competence of deci-
sion-making (e.g. regarding the applica-
tion of funds) should guarantee this.

The general opinion may support this
statement. There is less consensus
though about its conditions, e.g. regard-
ing the reach of the decision-making or
the groups that should participate (e.g.
migrants).
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A lasting stabilisation of neighbourhoods
will not suceed without intensified inte-
gration of private enterprises into local
strategies.

Without underestimating the ressource
of the public interest-oriented commit-
ment on the part of private enterprises,
in this context there could be another
focus of importance: An accordingly co-
ordination of instruments of local eco-
nomic funding programmes, that primar-
ily regard small enterprises and recently
founded means of existence, with city
development policies.

The competences of decision-making on
the level of local policies should also be
strengthened in order to improve the
coordinating possibilities of different
ressources and instruments.

As a future perspective could a local
development agency, that receives
funds from different departments, and at
the same time takes responsibility for
processes as well as results, simplify
the political efforts of regulation between
neighbourhood and council level. In this
respect the transnational exchange of
experience should also be used for find-
ing the ‘method of best practice’.

For the programmes responsible actors
on different political levels should be
aware, that a successful neighbourhood
development could experience rivalry
with democratic legitimized institutions
and actors. Regarding such situations
the local authorities may rethink their
role up to a more moderating function.

On a local level tension is indicated be-

tween legitimized institutions that are
bound to formal procedures (e.qg. local
parlaments) and the often informal local
networks, that are handled in flexibel
forms of coordination.

5.4 Support an action-oriented
social research

a)

Prefer a co-operative knowledge-pro-
duction wusing tailor-made research
methods, in contrast to conventional
academic research examines from out-
side and mostly afterwards.
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b)

d)

Establishing innovative use of informa-
tion society technology in communicat-
ing with parties concerned by on-line
access to research results and on-line
discussions (about role of research,
success criterias, interpretations of re-
sults eftc).

Involve parties concerned (inhabitants,
politicians, civil servants, associations,
business, ‘practitioners’) in the research
process.

In order to make use of potentials, like

Jthe experience and expertise the ‘de-
pendent’ had gathered in daily life. ”
(Eurocities). Also the engagement, crea-
tivity and interests.

In order to mobilise for further work with
measures.

In order to engender research legiti-
macy.

The involving of parties should improve
the local debate about inclusion/-
exclusion by

participating in research activity (e.g.
doing interviews),

discussions about success criterias, se-
lection of indicators, thematic priorities,

joint interpretation of results.

Systematic reaping of benefits from re-
search findings by

making feedback from research an
element of partnership and neighbour-
hood management activities;

submitting proposals for local imple-
mentation and for the political and ad-
ministrative system relating to various
aspects of model countermeasures;

inclusion of a broad-based benchmark-
ing procedure that also makes it possi-
ble to learn from mistakes.

The knowledge about social exclusion
shall be improved.

Regular observations of changes of
relevant features in the regions will be
necessary and shall be achieved on an
agreed data base regarding all regions.



European Union

When selecting and planning counter-
measures, it is important to identify key
data. For example, unemployment is
definitely an important aspect in many
cases and is not just a question of ability
to satisfy material needs but also a mul-
tidimensional problem per se. The re-
generation policies of the British and
German governments and the Urban
Policy of the Swedish government are
examples of how employment and train-
ing are regarded as key subjects in most
of the affected districts.

But at the same time a brider, compre-
hensive view of the problems is sup-
ported by those innovative approaches.
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f)

Support the collection of detailed,
highly qualified, well defined, well re-
flected, reliable, accurate and valid
facts, achieved through comparative re-
search.

For the purpose of controlling results
and to support general communication
in the city about social exclusion the lo-
cal development strategies shall be ac-
companied by continuous monitoring
and regular reports.

Even after considering the often scarce
financial ressources the information
process could be improved beyond the
present mainly ad hoc-assessments. A
fundamental prerequisite would be the
development of an observation pattern
agreed by all participants and similar to
social reporting.
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