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 1 Introduction

Th is report will deal with the eff ects that current policies in Germany have on the development 
of the large housing estates. Th e main focus is on spatially targeted policies, programmes and 
their application through projects. However, as non-spatially selective policies also have major 
eff ects on the future development and the sustainability of the large housing estates, other 
policies and programmes will also be taken into account, especially from the fi elds of social, 
economic and distributive policy.

Th e report looks specifi cally at three contrasting Berlin cases, selected for the RESTATE 
project. Th e Märkisches Viertel in the northwest of Berlin represents the former ‘West’. Two 
diff erent neighbourhoods in eastern Marzahn-Hellersdorf represent the panel-building belt, 
housing a large part of the population of the former GDR capital. Th us, the remaining east-
west contrast and at the same time the adjacency deriving from parallel developments of 
the modernist’s urban developments in Europe and across the formerly dividing borders are 
expected to be refl ected.

Public policy, programmes and projects supporting the development of the large housing 
estates were evaluated from the perspective of a governance-oriented approach. How do 
programmes and projects work? Who are the actors behind their application on the local 
stage? How do the actors cooperate? And are indeed cooperation and collaboration systematic 
parts on the actors’ agenda? What are the incentives and obstacles to joint collaborative action? 
And especially, as the understanding is that action across the boundaries of interest and actors 
could be the only solution to many of the large housing estates’ problems: what are the suitable 
means of linking and integrating policies to reach as much of the sustainability of the estates as 
possible?

Methodologically our research is related to the actor-network-theory approach (Latour, 987; 
Callon, 998; Keim, 2003). Originally applied to the research about scientifi c innovation and 
knowledge-building, the actor-network-theory states that actor networks consist of and link 
together both non-technical and technical elements. Th us the actor network approach widens 
the perspective on governance processes onto the economic and technological environment, 
which infl uences action. Th e actor-network-theory can be seen as a systematic way to bring out 
the infrastructure that is usually left out when analysing change and policy implementation. 
Th is broader view on governance allows the economic and technical elements of the estates 
(and/or the perception of these) to be included into the analysis of interactions, making ‘real’ 
limitations tangible.
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1.1 Short description of the case study areas

Th e three selected cases were analysed as contrasting cases. Th e historical contrast – planning 
and building, the typology of the estate and the social history – is strongest between the 
western Märkisches Viertel and the two eastern cases – the Red and Yellow Quarter and the 
neighbourhood Marzahn NorthWest. However, these eastern quarters are not totally of the 
same quality, as the building periods and the urban concepts diff er – as far as panel building 
with GDR technology allowed this – and the social history also had its diff erences. Another 
contrast, drawn along diff erent lines, is connected to the fact that only one of the case-study 
areas is part of the most recent form of programmes for the improvement of urban problem 
zones. Marzahn NorthWest was among the fi rst Berlin cases for the Socially Integrative City 
and for the later programme of Urban Regeneration East. Neither the western Märkisches 
Viertel or the Red and Yellow Quarters have been part of these programmes. Still some key 
elements of governance seem to have spilled over as major actors understood that integrated 
programmes and projects can be appropriate for the multi-dimensional causal relations, which 
make many German large estates the focus of special intervention.

1.1.1 Marzahn NorthWest and the Red and Yellow Quarter in Hellersdorf
Marzahn NorthWest and the Red and Yellow Quarter in Hellersdorf are neighbourhoods 
in Berlin’s district Marzahn-Hellersdorf and part of the largest agglomeration of industrially 
produced housing in central Europe (Figure .). Located on the city’s north-eastern fringe, 
they were mainly built from 977 to 990. Th e Hellersdorf estate, of which the Red and Yellow 
Quarter form a part, was just fi nished in 992.

Th e district of Marzahn-Hellersdorf houses approximately 250,000 inhabitants,¹ of whom 
73 per cent live in the large housing estate, on 50 per cent of the space.

In the GDR, moving to the estate was understood as a privilege for the working class. 
However, with societal transformation the demand for this type of housing has changed: 

Source: Droste and Knorr-Siedow, 200363
16

Marzahn NorthWestMarzahn NorthWestMarzahn NorthW

Yellow & Red QuarterYellow & Red QuarterY

Figure 1.1 – Marzahn-Hellersdorf in the city of Berlin

 As of December 2002 (District of Marzahn-Hellersdorf, 2003).
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currently, the housing companies have to face dynamically increasing vacancies of over 5 per 
cent on average. Over 4,000 apartments are empty (Conrads, 2003); in some buildings in 
Marzahn North vacancies are over 30 per cent (QuartiersAgentur Marzahn NorthWest, 2003).

Marzahn NorthWest, is a quasi-town of 3,800 apartments, housing approximately 
25,000 inhabitants, among them 3,000-4,000 German-Russian migrants² (Spätaussiedler). 
Th e relatively young population (average age is 37 years) is increasingly dependent on state 
subsidies; especially the situation of children and young people is described as problematic.

Marzahn NorthWest was the last part of Marzahn to be fi nished. An open building 
structure of monotonous six- to eleven-storey blocks off ers housing on large green spaces, sub-
divided by the suburban trains and a main road. Th e area’s centre is just slowly developing. 
Resulting from the low quality of the building material used towards the end of the GDR, it 
was one of the fi rst areas to be refurbished focussing on re-designing the housing environment 
and public space.

Th e Hellersdorf estate had a ‘relatively diff erentiated settlement design due to the selection of 
diff erent building types’ (Stadtbüro Hunger, 2003) (Picture .). Th e urban structure was meant diff erent building types’ (Stadtbüro Hunger, 2003) (Picture .). Th e urban structure was meant diff erent building types’
to produce smaller ‘independent’ neighbourhoods, promoting identifi cation with the area. Th e 
post-unifi cation urban development framework in 994, the Integrative Development Plan 
(995) and the Integrated District Concept Marzahn-Hellersdorf (999) have continued this 

Picture 1.1 – Marzahn-Hellersdorf – between a unitary concept of improvement and the 
diff erentiation of neighbourhood images (Photo: Droste, 2003)diff erentiation of neighbourhood images (Photo: Droste, 2003)diff erentiation of neighbourhood images (Photo: Droste, 2003

2 Being legally Germans, they are statistically not diff erentiated. Whereas in 999 when the Socially Integrative 
City started, their number was estimated to be 5,000-6,000 but meanwhile an out-migration to West Berlin and 
West Germany is being observed by local actors.
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model. A special focus is on an art-concept for the whole district, upgrading both its image 
and living-quality.

Both quarters in Hellersdorf are densely built, with approximately 9,500 inhabitants and 
3,700 dwellings in the Red Quarter and 8,000 inhabitants and 3,250 dwellings in the Yellow 
Quarter. Th e population is slightly older than in Marzahn NorthWest. Th e number of migrants 
is negligible and the number of persons depending on social welfare is below the district’s 
average. However, here too, the socio-cultural infrastructure for the youth is weak. Many 
inhabitants are reaching old age. Th is locally new clientele of an older generation also grows 
because of immigration from Russia.

Th e Red Quarter forms the southern entrance to the Hellersdorf estate and consists of 
fi ve- and six-storey blocks, situated around courtyards and lies adjacent to the Cezilienplatz. 
Th e Yellow Quarter shows a more regular building structure as it consists only of fi ve- to six-
storey buildings, forming connected yards. Brazilian architects, re-interpreting the buildings, 
rehabilitated this quarter in 997/998. Th e quarter’s centre consists of a retail trade centre, 
with a supermarket and health-centres surrounded by unkept parkings and fallow land (which 
however will be re-designed within the Urban Regeneration Programme).

Th e technical conditions and the state of rehabilitation vary in the three areas: in Marzahn 
NorthWest it includes partial modernisation of the technical infrastructures. About one-third 
of the stock still urgently needs extensive modernisation. In the Red Quarter, most of the 
buildings were completely modernised twice in the past. Re-designed apartments are highly 
accepted by the residents; refurbished -storey buildings with mostly three-room apartments 
provide about 5 diff erent fl oor plans to choose from. In the Yellow Quarter, the fi rst of an 
ambitious rehabilitation in the Brazilian project, due to technical problems again needs 
fundamental improvement (Stadtbüro Hunger, 2003).

Marzahn North, the Yellow Quarter and the Red Quarter have intensive greenery as 
a joint benefi t: public space, yards, playgrounds, sporting areas etc., were continuously 
upgraded since 99, supported by the programme for the large estates’ housing environment 
(Wohnumfeldprogramm). A disadvantage of Marzahn NorthWest and the Yellow Quarter is 
that the smaller neighbourhood centres and their close environment are of little attraction.

Since 99, Marzahn-Hellersdorf has been a target-area for several urban renewal 
programmes. Today, about 80 per cent of the apartments are refurbished and modernised. 
Being the scene of several ambitious projects, as the ExWoSt-programme and the Sustainable 
Cities Project of the EXPO 2000 the district is also a partner in the Healthy Cities Network. 
In 995, Community Planning became a fi rst step in planning going public. Marzahn 
NorthWest³ was designated as a target area of the Socially Integrative City in 999. Over the 
years, to a certain extent also in other parts of the district, the housing company in partnership 
developed similar forms of local governance with other local actors. However, the departmental 
structures of the public sector and the economic structural egotism have proved to be diffi  cult 
to overcome. Since 2002, Marzahn NorthWest and the Yellow Quarter are involved in the 
Urban Regeneration Programme (Stadtumbau programme), aiming at a new diff erentiated 
urban landscape, sustainable urban and economic development and a careful reduction of the 
housing stock.

3 Marzahn West is located at the western side of the suburban railways and thus physically constitutes a 
neighbourhood of its own. Th e RESTATE investigation will strictly focus on Marzahn North.
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Th e ownership structure has changed since 990. In the early 990s in Marzahn and 
Hellersdorf, two legally independent housing companies in communal ownership were 
founded to shake off  the old system and developed their own governance structures: WBG 
Marzahn (Wohnungsbaugesellschaft Marzahn) and WoGeHe (Wohnungsbaugesellschaft 
Hellersdorf ). Small parts of the estates were bought up by non-profi t housing cooperatives and 
single or institutional owners. In Marzahn NorthWest today, there are eight diff erent owners 
but two housing companies own the major part of the housing stock whereas the Red Quarter 
belongs exclusively to the WoGeHe. Two blocks of the Yellow Quarter are owned by a housing 
cooperative. In 2002, Berlin’s property re-arrangement brought about another structural change, 
when both large public housing companies were merged with other large public companies.

1.1.2 The Marzahn NorthWest and the Red and Yellow Quarter’s actor structure
Main actors in the area are the senate (city-state government, providing funds, providing 
structures, supervising the public housing companies), the district (policy- and project 
developing and executing, cooperating with local actors) and the housing companies. Even 
though not being locally present, the national state is also considered as an actor (Figure .2).

Th e relations between the senate, district and public housing companies are organised 
within a formal legal framework, but in fact they are rather tense. Th e links from the housing 
companies to the senate and district are less fi xed. Integrating organisations, like the Platform 
Marzahn and the neighbourhood management QuartiersAgentur Marzahn NorthWest (or 
the commissioned urban planning agencies) have in part strong ties towards these three actors 
(fi nancial bonds), but also an overall mediating and moderating function towards the local 
civil-society actors like NGOs, churches etc., resulting in many informal weak tie relations. 
Whereas links between the actors in Hellersdorf are more bilateral, the neighbourhood 
management in Marzahn achieved to build many close links among all actors through several 
steering committees, functioning as network knots (Figure .3).

Key persons play a special role, often based on administrative functions (like the mayor 
and councillors). Th eir bonding-capacity, or social competence, enables them to initiate and 
steer fl exible policy implementation across the boundaries of interest groups. Th e major 

Senate of
Berlin

Thematic networks

Institutional actors
Institutional civil
society actors

Resident organisations

Housing cooperatives/
private ownersDistrict

Communal
housing
company

Federal government 63
16

strong ties

weak ties

* Neighbourhood management/
   urban development intermediaries

*
Thematic networks e.g.:
Local agenda
Healthy cities networks
Network for local economy
Network for seniors

(Source: Organisation chart Droste/Alsen)

Figure 1.2 – Th e actor network structure of Marzahn-HellersdorfFigure 1.2 – Th e actor network structure of Marzahn-HellersdorfFigure 1.2 – Th e actor network structure of Marzahn-Hellersdor
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Source: Droste/Alsen
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Figure 1.4 – Th e social infrastructure of the Red and Yellow Quarter, HellersdorfFigure 1.4 – Th e social infrastructure of the Red and Yellow Quarter, HellersdorfFigure 1.4 – Th e social infrastructure of the Red and Yellow Quarter, Hellersdor
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player in both areas is the housing company. Housing cooperatives and owner associations are 
developing a new role, providing service and social engagement, by far exceeding traditional 
housing management’s tasks. Th e role of residents is (apart from the Socially Integrative 
City projects) mostly limited to formal measures of resident participation restricted to urban 
planning (Figure .4). Politically, within the local parliament, the case study areas themselves 
are very little represented.

Collaborative networks have been developed mainly within three fi elds: urban development 
(project-oriented), the district Departments of Youth and Economy and Social Work. 
Networking amongst other actors from the local civil society exists, but is permanently 
endangered through existential competition.

With respect to a governance-oriented analysis of the area, a current change of policies 
is of interest: resulting from good experiences with the concept of socio-spatial planning 
(Sozialraumplanung), practised by the department for family and youth since the early 990s, 
the district decided in 2003 for an area-targeted concept of regionalisation. Th is coincides with 
a shift of competences in urban development budgeting to the district level.

1.1.3 Märkisches Viertel in Berlin
Th e large housing estate of the Märkisches Viertel in the Berlin district of Reinickendorf 
contains 6,000 apartments housing approximately 38,000 inhabitants in distinctly diff erent 
built entities (Figure .5).

Diff erentiated massive blocks provide well-equipped dwellings, mostly built as social 
housing during the 960s and 970s. Th e major buildings’ heights vary between 5- and 4-
fl oors and show a higher density towards the fringe and the centre of the estate with height-
dominating buildings of up to 20-storeys (Figure .6).

Social infrastructure is situated in a green ribbon along a small stream and partly within the 
yard structure (Picture .2). Th e town centre, which today houses all central amenities of an 
urban district, is situated on an east-west boulevard with an optical crossing of the ‘Bridge’, a 
district cultural centre. Sub-centres providing for every-day commercial and service needs are 
situated at easily accessible points.

63
16 Source: Droste and Knorr-Siedow, 2003

Märkisches Viertel

Figure 1.5 – Th e Märkisches Viertel in the city of Berlin
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Technical housing conditions are roughly satisfactory where the 980s and 990s refurbishment 
and steady maintenance have held up ageing. However, in some places, modernisation and 
maintenance are again wearing off .⁴ Beginning with deterioration of technical appliances 
(piping, windows, facades) coincides with limitations for collecting sustainable rents due to 
the low economic status of many residents. In the understanding of the local public housing 
company, this poses a long term threat as long as ‘the special social tasks of the estate and the public 
company, to provide the above proportion for poorer households, is not met by appropriate fi nancial 
compensation by either the federal state or the shareholder’ (interview housing manager).compensation by either the federal state or the shareholder’ (interview housing manager).compensation by either the federal state or the shareholder

In 2003 the estate looks back at a history of 40 years. As early as the mid-970s a fi rst 
crisis struck the area, when tenant unrest arose over high housing costs and a frustration over 
the social and poor infrastructure situation. However, these confl icts later watered down to 
years of relative calmness. A second crisis struck the Märkisches Viertel in the mid-980s 
primarily as a consequence of technical defi ciencies and a worsened image of the large estates 
and peripheral high-rise housing. Ten per cent of the empty apartments were a heavy burden 
for further development, which drifted towards a downwards spiral, until a joint eff ort of a 
customer-oriented management and physical changes, funded through a federal programme 
for correcting the large housing estates during the late 980s.

Source: Plan provided by the GESOBAU, 197063
16

Figure 1.6 – Plan of the Märkisches Viertel ’s building and urban structure

4 Th is poses a rentability problem, especially as the residents have a choice to move due to Berlin’s housing market 
with over 60,000 empty dwellings.
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Presently, the estate is not part of any special federal or state policy or programme for either 
large housing estates or neighbourhoods with a special development need (i.e. the Socially 
Integrative City). Th e unitary neighbourhood (Ortsteil) is managed as any other genuine part 
of the district of Reinickendorf. However, the public housing company’s singular status as 
landlord and spatial manager provides the estate with a focal actor in contrast to the usually 
mixed ownership and small dwelling areas in the district. All educational, social, health and 
cultural institutions in the Märkisches Viertel are not especially equipped for being in the large 
housing estate. Th eir means are only related to the size of the clientele, which allows for a 
higher spatial density of installations due to the higher population density.

Th e present demographic structure of the estate is relatively similar throughout the diff erent 
sections and represents the districts average, even though the local housing company sees a 
growing polarisation between mainstream and buildings becoming problematic. Th e number of 
single-person households is above the district and about Berlin’s level. Th e population is ageing 
rapidly with over 50 per cent above 55 years, which poses service and sustainability problems. 
But at present, also young families are again moving to the apartments as well from other 
districts as from within the Märkisches Viertel, after they have founded households.

Th e residents are a mix of diff erent social status-groups with a growing tendency towards 
lower social classes. In comparison to other large estates in Western Germany and Berlin, the 
number of immigrants, who are often well-integrated into German society, is small at 3 per 
cent. Small groups of medium- and upper-medium-class urbanites are also found, who usually 
praise the type of modern urban housing at an aff ordable cost.

Picture 1.2 – Th e Märkisches Viertel – high-rises and green yards (Photo: Th omas Knorr-Siedow, 
2002)2002)2002
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Jobs are rare in the estate, with less than 20 per cent of the residents working within the 
estate. But as commuting in Berlin does not present a special disadvantage, the estate has an 
unemployment rate slightly below average.

Th e Märkisches Viertel has gained a stable high ranking amongst the large housing estates 
of western and now united Berlin. Vacancies are below one per cent, even though rents are by 
one euro above eastern large estates. Th e Märkisches Viertel is assessed as being a unitary type 
of an urban entity, which cannot be compared with the affl  uent directly adjacent suburban 
residential areas, but seems to be able to compete with other local estates from the 920s and 
930s, mainly because of larger fl at sizes and despite the partly harsh built environment.

1.1.4 The Märkisches Viertel’s actor structure
In contrast to the dominance of the eastern estates, the Märkisches Viertel is merely one, 
though important part of housing in the administrational district. Th us, the Märkisches Viertel 
is part of the local actor networks and at the same time a social space that constitutes an 
entity in itself, with enough gravity to be a focus for networks itself. Many of the political and 
economical actors have their centres of action outside of the Märkisches Viertel. But they see 
the large estate as a priority fi eld of action and networking. For other actors, the Märkisches 
Viertel is of such an important quality, that they use the estate as the centre of their network 
activities even for their activities outside the Märkisches Viertel in other parts of the northern 
Berlin urban region (Figure .7).

Within the Märkisches Viertel, the major player is the local public housing company, which 
has taken on the quality of leader in local development in cooperation with a supportive district 
administration (Figure .8).

Th e Märkisches Viertel incorporates all actor types usually found in large housing estates. 
Th e main political actors are the public housing company and the municipality, which have 
collaboratively built up a bi-polar axis with a slightly stronger weight with the housing 
company. Th e company has its central offi  ces in the Märkisches Viertel, although it manages 
also other large housing stocks in other parts of Reinickendorf and other northern districts. 
For the municipality, the nearly 40,000 inhabitants within sight of the Märkisches Viertel 
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are of such gravity, that permanent contact points of the service providing departments ‘pay are of such gravity, that permanent contact points of the service providing departments ‘pay are of such gravity, that permanent contact points of the service providing departments ‘
off off o ’ (interview district mayor). Th e relation between the public housing company and the 
municipality, with the state government at a larger distance, forms quasi an axis within the 
local network-structures, to which many other actors (social work, education, the cultural and 
economic realm and the local civil society) relate in either a close link, or as satellites.

Stable network infrastructures were developed over four decades, which allow for a debate 
of confl icts and strategies covering the social, economic and the housing situation. A special 
role is adopted by the British owner of the commercial centre, who takes an active interest in 
the Märkisches Viertel’s attraction, as he understands the importance of the overall viability of 
the Märkisches Viertel as a precondition for its own economical success.

Source: Organisation chart Alsen
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 2 The relevant policies – a general overview

West Germany has had urban rehabilitation policies since the mid-960s, which went 
through a permanent process of change and diff erentiation until the present. Starting from 
physical urban renewal of the old towns and cities, it reached the improvement of post-war 
housing estates as early as the mid-980s. Th e period of the East German GDR in contrast 
was characterised by one dominating policy of building new estates. Th e relatively few model-
projects of urban renewal were concentrated solely on pre-war housing, while the new estates 
were only poorly maintained. At present, throughout Germany, only the western experiences 
are relevant as a background to the practice of improving the towns as physical and social 
space. Two spatially targeted programme strands dominate: the Socially Integrative City and 
the Urban Regeneration.

However, many policies, which have no spatial orientation but are targeted at social, 
economic/labour, educational or cultural topics, are also of a direct relevance for the large 
housing estates’ development. On the one hand, many, though by far not all large estates, 
have gone through a process of the spatial accumulation of these policies’ clientele and spaces 
and milieus of selective problem clusters have emerged. On the other hand, non-area specifi c 
policies often strike especially hard in the large housing estates, as cuts in the welfare state are 
felt hardest in the lower middle-class to poorer areas.

2.1 German urban policies since 1980: from urban rehabilitation to integrated 
measures

Under the German system of subsidiarity, states and municipalities have major responsibility 
in housing policy, while provision of housing is off ered by market actors under political 
regulation and with – over the decades decreasing – direct (subsidy) and indirect (tax reduction 
for investment) support. Th e largest relevant actor groups for the large housing estates are 
public housing companies, who act as quasi-private entrepreneurs under the infl uence of the 
respective towns’ or cities’ policies as shareholders. Except for very general outlines, there has 
never been and – due to the federalist system – can be no coherent German housing or urban 
policy. Instead, a diff erentiated collaboration of the regional and federal state sets the frames 
for a variety of diff erent local urban policies.

Since the phase of Inner City Social Housing during the 950s and 960s and Urban 
Extension in the 960s and 970s three partly overlapping policy strands have emerged, 
which up to the present characterise the urban and housing political realm. Urban renewal 
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(developed from the mid-960s onwards), coincided with diff erent waves of rehabilitating the 
large housing estates (beginning during the mid-980s) and an increasingly dominant strand of 
support for home ownership through direct and indirect subsidies (from the 980s onwards).

Despite the obvious interdependence between these policies, which have produced much of 
the spatial conditions for a rising socio-spatial segregation in German towns and cities, only 
during the last fi ve years, a new change of paradigm has taken place. As quantitative demand 
has vanished in many German regions and vacancies of .2 to .5 million dwellings have led to 
a reduction of market pressure in housing, neighbourhood quality and the fi eld of housing as 
a frame for the socio-economic and cultural development of the cities and the citizens have 
taken a more prominent role in urban politics. Integrated policies show the way away from the 
dominance of building to an integration of social, cultural and (on a limited scale) economic 
initiatives.

Next to poverty reports on Hamburg during the 980s and a thorough evaluation of 
renewal strategies in North-Rhine-Westphalia (early 990s), an in-depth evaluation of social 
development in post-unifi cation Berlin in the late 990s contributed to the understanding that 
multi-dimensional approaches to urban improvement were needed more than just physical 
renewal. Policies became more oriented at the interchange of space and socio-economic 
problems than at building typologies: since 990 all new government programmes incorporate 
problematic areas, usually covering the problematic old parts of towns and cities as well as the 
post-war estates and they exclude those areas of the same building typology that are found to 
be within a successful mainstream of neighbourhood and urban development.

With unifi cation, eastern housing was made a key political topic. Starting with emergency 
programmes for the neglected inner cities, programmes for urban renewal and building new 
dwellings were launched with high public subsidies to provide better homes and to give a kick-
start to the building economy as a factor softening the transformation. Over one million homes 
were thus integrated into the eastern housing markets.

2.2 Area targeted policies for the large housing estates

Th e framework of all area-related policies for German large housing estates are the federal 
funds for urban development (Städtebauförderung), which are, however locally administered, 
with a high degree of independence according to state regulations. Joint federal and state 
targets are (as of 2003):
• strengthening of the inner cities and of urban cores in their function as housing with a 

special emphasis on the historic value of the towns and cities;
• recycling of unused old industrial space, conversion of railway areas, in order to enhance 

inner city housing in a mix with economic and cultural uses. Cost and energy-saving 
methods should have priority;

• urban building measures to relieve from social shortcomings;
• urban regeneration in the new states.

5 ExWoSt: A federal programme for applied building and urban research: Experimental Housing and Urban 
Development: www.bbr.bund.de/exwost/, visited on the 7th of January, 2004.
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Special rehabilitation policies have accompanied the western large housing estates almost from 
the start. After rent- and funding re-arrangements during the late 970s to keep the estates 
competitive, in contrast to subsidised inner city and suburban housing, the threat of renewed 
market failure and social exclusion during the mid-980s led to a large Ex-WoSt⁵ programme 
for the rehabilitation of large housing estates of the 950s to the 970s. Twenty large estates 
in all (western) states were evaluated for defi ciencies and the housing and living conditions 
were improved through urbanistic concepts and measures. A 993 post-programme evaluation 
came to the conclusion that the results of the investment of some EUR 50 million had led to 
confl icting results. Older and smaller estates of the 950s and 960s could often improve their 
status considerably. However, despite the fact that the apartments were usually evaluated as 
attractive by the residents and that the urban setting had been improved, the later and bigger 
estates often could not shake off  their negative image as the underlying multiple problems 
of a socio-economical character were usually not tackled (BMVBW, 2003a). As costly repair 
to the buildings and a changed urban environment alone did not lead to any reduction of 
underlying socio-economical problems, some large western housing estates had to be treated as 
permanently problematic.

Due to the fact that by far a larger proportion of residents are living in the eastern than 
in the western estates – the ratio is 25:5 per cent of the population – even more emphasis 
was put on policies for the large eastern housing estates. After a fi rst public debate about the 
replacement of . million panel apartments, an ExWoSt programme for the eastern housing 
estates established that they were indispensable for the present. Th ree strategic alternatives 
were suggested in 992/993:
• fi nishing the original GDR plans following the conviction that many East Germans would 

stick to this form of compact and thus ecological housing;
• adopting the GDR plans according to western experiences derived from the 985 

ExWoSt programme included the infi ll of a larger amount of commercial infrastructures, 
a reorganisation of the spatial relations to obtain more individual neighbourhoods and 
occasional new social housing in diff erent types of buildings. Fair strategies should help 
adapting the estates to a western standard at a cost of between 20 and 30 per cent of new 
housing;

• rehabilitation and modernisation including ‘heterotopoy’ (places of a diff erent character) 
describes a non-fi nalist approach in order to slowly move the estates towards a time-
management of change. Th e basic assumption was that over time, the eastern estates would 
cease being the dominant form of housing and that western housing aspirations would soon 
outweigh the GDR’s traditions.

Over the last decade, a mix of these strategies was applied with the fi nancial assistance of 
approximately EUR 6 billion. By now, all panel buildings have undergone certain improvements 
requested by German law: saving and metering of energy and water consumption. In addition, 
approximately 55-60 per cent have undergone diff erent forms of renewal, starting from minor 
adjustments to full rehabilitation including new facades and sometimes changes in fl oor 
plans etc. Th e majority of changes have followed the second strategy type, with an inclination 
towards the third strategy over time, as it was found out that even improved GDR standards 
could not prevent the eastern estates from losing image.
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Presently, the federal initiatives of the Socially Integrative City and of the Urban Regeneration 
are the major spatial-oriented programmes sponsored by the joint federal state and local 
authority funds (Städtebauförderung) through frame contracts between the Federal Ministry 
of Transport, Building and Housing and the states’ ministers responsible for housing.⁶

2.3 Non-area specifi c policies, formal and informal policies: their effect on the 
estates

Germany has been undergoing a change in its basic socio-political philosophy and its relation 
to the welfare state since the beginning of the 2st century. With the remaining strong 
cultural diff erentiation between the east and the west slowly being overtaken by a regional 
diff erentiation between the more energetic post-industrialist regions and those developing at 
a slower pace or even falling back, the political climate is that change is necessary and that at 
the same time, change targeted at economic excellence and productivity could be overtaxing 
the population. Also in the past, the economic development as well as general social- and 
especially labour policies have had swift and direct eff ects on the large housing estates. Due 
to the permanence of the current employment crisis of between 3.5 and 4 million people 
out of jobs, changes in labour policies and reductions in unemployment benefi ts have led to 
a reduction of the rent paying capacity and increased poverty in many large housing estates, 
often at an over-proportional rate. Th e same consequences followed slower than the expected 
pension rises, which were administered during the last decade and also the poverty risk of 
having children (DKSB, 2003; Hilgers, 2003) surfaces especially in areas of medium and lower 
incomes. Overall, these extra-housing changes have already led to a reduction in the group of 
the well-integrated estates and towards a tendency of a rise in the number of endangered or 
problematic housing estates, despite the fact, that ‘some have made it safely into the mainstream of 
the regional housing markets’ (interview federal ministry worker).

Th e present debates about rendering Germany more competitive has led to a set of laws 
and regulations, which are expected to be of great infl uence on the future sustainability of 
the large housing estates. Th e keywords to these debates and changes in the welfare state, 
which are expected to refl ect on the large housing estates, are the Hartz Suggestions and the 
government’s Agenda 200 and the reform of the pension’s system. Th ey aim at reducing the 
labour costs and public welfare spending, increase the fl exibility of the labour force and thus 
improve Germany’s attraction as a place for investment. Reactions to Germany’s bad show 
in the comparative ‘Pisa-Study’ will lead to improved and more inclusive basic education in 
schools.

Th e whole package of measures as approved by the parliament includes amongst many other 
items the following measures of impact on the large housing estates: ⁷

6 In some states, like Bavaria and Saxony, housing and urban development are integrated into the economic 
ministries, whereas other states have special ministries for infrastructure, urban development and housing, like in 
Berlin and Brandenburg.

7 www.bundesregierung.de/emagazine_entw,-48297/Die-Massnahmen-der-Agenda-200.htm, visited on the 7th 
of January, 2004.
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• A general income-tax relief is hoped to free money for consumption. But contributions to 
the health system, public transport, reduction in tax-benefi ts related to commuting, rising 
child-care costs and belonging to the same realm would hardly be compensated.

• Th e new regulations for the unemployed will lead to a system of supporting and demanding 
in a situation of a permanent under-supply of jobs and to reduced incomes for the long-
term unemployed.

• ‘A pension later’ introduces a second stage to the two-pillar system of pensions and will ‘A pension later’ introduces a second stage to the two-pillar system of pensions and will ‘
increase the group of the aged with low incomes; a development which ‘will certainly leave 
its imprint on the large estates, where often above 50 per cent are above 60’ (interview housing 
manager) in the coming decades.

• New regulations for mini-jobs will allow easier ways out of the black-market, but might lead 
to an increase in low paid jobs for the working poor.

• A ‘modern crafts law’ is an initiative to support the foundation of companies and will allow 
for more self-employment, coupled to the same dangers.

• A loan programme for the improvement of homes targeted at sitting owners and renters will 
lead to some investment in the building sector, also in the large estates and for the building 
workers living there.

• A programme for the long-term East German unemployed will allow for infrastructure and 
service improvements, but cannot compensate for the last years’ cuts in the second labour 
market.

• More money will be made available for the local authorities that are expected to improve 
child-care and education.

• An educational reform will lead to more full-time tuition and more emphasis on socially 
inclusive schooling in an eff ort to kick-start the knowledge-society in Germany.

In the interviews, all actors with responsibility for the large housing estates expressed the 
expectation that a steep rise of people in a materially precarious state will develop, aggravating 
the often already precarious situation of residents and in consequence the landlords, as well as 
the local authorities.

2.4 The changes in the philosophies behind the policies – from government to 
governance

In contrast to some European countries, where governmental changes have led to often 
radical turns in the practice of local policies, German housing and social policies have been 
evolving slowly along a public debate between state actors, the urban and social professions 
and the housing market actors and research. Th e basis for change is, on the one hand a process 
of informing, supporting and joint-learning, which is furthered through the exchange of 
experiences about successful or failed practice and on the other hand of the fi nancial carrot of 
funds being made available.

Experiments like those initiated by the ExWoSt programmes play an important role in 
building new persuasive experiences, which then can reach a wider practice and increasingly 
programme related evaluation-networks on the state and federal levels provide a space for 
the exchange of opinions and guidance. Also internet-based debates related to programme 
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evaluations (amongst them an internet forum for the Socially Integrative City and the Urban 
Regeneration) have increasingly led to the sharing of knowledge. Persuasion based on shared 
knowledge, more than regulation seems to be the force, through which changes in local practice 
take place in Germany.

Th is priority on persuasion is grounded in the German system of subsidiarity, which has, 
on the one hand, led to a multitude of local practices available as experiments to learn from. 
On the other hand, the same system has led to an often painstaking slowness in letting the 
principles of changed policies become common practice, as this only happens when – at least – 
the three levels of local, state and federal administration agree on applying change and forging 
it into institutional arrangements and these are accepted by the public and private housing 
market actors as a framework for their actions.

2.4.1 Spatially related policies – from physical to integrative
Over the last three decades a continually accelerating change in the urban and housing political 
philosophies has taken place from a more ‘etatist’ to a more market-oriented social housing 
system.

A major change away from urban housing and living in elevated apartments, driven by the 
industry and clientele policies over last decades, has reduced the image of the model of the 
dense city, which was a joint underlay of the urban models of the 9th century quarters as 
well as the modernist large housing estates. In connection with this dilapidation of the urban 
housing model, attractive alternatives to suburban housing in the large housing estates have 
had a diffi  cult stand, despite some model-projects in the vicinity of large estates. Also the 
attempts to develop private fl at ownership as a strategy to bind residents to their estates started 
during the 990s in the east, have been futile due to the mix of the loss of image and lower 
fi nancial support for this type of owner-occupation, resulting in relatively higher housing costs 
than suburban single-family homes on green land.

Despite this policy turn away from elevated urban housing, the German federal and state 
governments have always supported the large housing estates’ rehabilitation when social 
problems threatened to overlap with an oncoming danger of the loss of the public assets⁸ due 
to vacancies and the threat of a need to demolish unwanted housing stock. Within this support 
for the large housing estates, a clear change from a priority on physical rehabilitation towards 
a wider view on urban socio-economic and cultural matters has taken place over the last 
two-and-a-half decades. But for a long time there has been a rift between jargon and reality. 
During the late 980s rehabilitation programmes for the (western) large housing estates (and 
in the post-unifi cation rehabilitation of the eastern estates), policy organisers and planners 
proclaimed participation in rehabilitation, collaborative cross-departmental planning and 
integrated measures as a precondition for the sustainable management and improvement of 
the estates. However, these forms of new governance and the building-up of an inclusive image 
for the estates usually remained as rare as real participation, according to a statement in the 
999 evaluation of the 980s programme by the government (BMVBW, 2003b).

Only after local housing experts and urban researchers warned of an imminent crisis of the 
cities towards the mid-990s, a shift from a departmentalised view of ‘sectoral and independent 

8 Social housing was fi nanced as such over periods between approximately 20 and 50 years with a fi scal life 
expectancy of a minimum of 00 years.



[ 29 ] 

work-packages for each branch of the public administration to often over-careful attempts at 
coordination and collaboration’ (interview head of public administration of a district) took place; coordination and collaboration’ (interview head of public administration of a district) took place; coordination and collaboration’
fi rst in single urban projects (i.e. the IBA 84-87 in Berlin or later the IBA Emscherpark in 
North-Rhine-Westphalia) and later cumulating in the programme of the Socially Integrative 
City in 999. But even though the Difu’s⁹ programme evaluation (Difu, 2003) states a deep 
rooted change in governance for some of the 300 projects, the assessment is that in many cases 
it was not possible to bridge across departmental boundaries and confl icting actor interests and 
highly traditional forms of administration prevailed.

Whether the Socially Integrative City’s turn towards an integrated approach to urban 
problems will be sustainable and spread to other forms of urban policy and programmes is 
also not clear yet. Up until today, this debate has no fi nal result and the methodologically well-
substantiated policy for the Socially Integrated City (Difu, 2003; more critical Dangschat, 
2003) is now, after an initial lead, coming under the pressure from the Urban Regeneration 
policy (Stadtumbau), which again has the in-built logics of a massive investment programme 
into the physical environment. Th e socially integrative aspects of the Socially Integrative City 
programme might be outweighed by this building logic despite the fact that massive vacancies 
of partly over 40 per cent pose as well a serious problem of housing fi nances as a problem with 
grave social implications. However, alternatively elements of the Socially Integrative City, as 
found in the Berlin case studies might have reached a sustainability as a framework for action, 
that has taken on the quality of a new planning culture, which has permanently infi ltrated into 
urban politics of change.

2.4.2 Non-area specifi c policies and the large housing estates
As social-political debates have over the last years changed from a wealth distributive approach 
to a more competition driven approach, the overall signal is that the society should become 
more active and that any cradle-to-grave provision cannot be accepted as an immobilising 
society in a more and more dynamic global environment. Driven by public debates, which 
partly have an openly discriminatory tendency of the unemployed misusing the societal 
hammock, the new legal provisions are on a knife’s edge between a tendency to enable and 
encourage and the acceptance of heavy collateral damage by ‘not fi ghting poverty, but the poor’
(group interview social workers, Märkisches Viertel).

Th e central and the local state form two actor groups which are mainly responsible for the 
development and the administration of the non-area specifi c policies with an impact on the 
large estates. Th eir main interest is usually with the management of the clientele as a social 
group rather than sustainable spatial management. Interdependencies between diff erent policy 
sectors, i.e. housing and urban development with socio-cultural development are often left out 
of sight with detrimental eff ects for the treatment of space bound social problems.

Th e contrary is the case with most caseworkers on the local and neighbourhood level, 
independent on which profession they belong to or whether their topic is space related. In 
fact, the current German debates about the introduction of social-space related forms of the 
organisation of service delivery in social- and youth work, about the need for functioning 

9 Difu: German Institute for Urbanism on the Socially Integrative City: http://www.sozialestadt.de/index2.shtml, 
visited on the 2nd of January, 2004; more in English: www.soziale-stadt.de/programm/grundlagen/polarisierung_
engl.shtml, visited on the 2nd of January, 2004.
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neighbourhoods as an organisational basis for enabling services for the citizens, has come from 
the grassroots of socio-economical and cultural work rather than from urban research and 
policy debates.

At present, the feelings of the housing related actors is that the reform of the welfare 
state might well lead to increased pressure on the social and the economic situation of the 
large estates at a time, when they are not well equipped to cope. Th ey state that over the last 
decade an integrated form of local work ‘on the problem and with the relevant co-workers’ has 
been developed in all case study estates, which can most probably not be kept up, as ‘the non-
productive work of networking and communication is fi rst to be cut, as funds are reduced in many 
fi elds of social and youth work’ (group interview social workers, Märkisches Viertel).

2.5 The main aims of the present policies

Th e conclusions from more than two decades of rehabilitation of the large housing estates in 
the west and one decade in the east are, as admitted by the federal ministry, contradictory. On 
the one hand, some estates ‘made it’ after having been improved so that they became accepted 
habitats; others have remained problematic and are in permanent need of subsidies to maintain 
their quality or become quality homes; and still others for the fi rst time in German history are 
generally accepted to be demolished. Th e hope of the political and administrational actors is 
that the current policies and programmes will provide the basis for a sustainable development 
or clear evaluative information, when to enter into partial or total demolition.

Th e main jointly agreed aims at present are:
• interdepartmental cooperation, pooling of increasingly scarce resources in the fi elds of 

employment, economy, ecology, social aff airs, youth, culture, physical rehabilitation and 
urban development;

• cooperation between all involved players and the mobilisation of residents;
• activating the local civil society in new forms of non-sectoral projects;
• helping to revamp the welfare state in an administrative and governance reform, so that 

‘having less to share’ (the federal chancellor in his new-year’s speech in 2004) activates ‘having less to share’ (the federal chancellor in his new-year’s speech in 2004) activates ‘having less to share’
innovative forms of coping with change.
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 3 Housing and the built environment: 
political demand for social cohesion in 
an environment of economic crisis and 
spatial polarisation

Economic and structural change within the German society has led to a growing social 
disparity in the larger towns and cities, which demands an opening of the traditionally 
closed sector of urban development policies. Th e ministerial conference of the federal and 
state ministers with responsibility for housing and urban development thus decided in 999 
to launch an integrative programme to counteract the growing socio-spatial disintegration in 
German cities: the Socially Integrative City.

3.1 The Socially Integrative City

Th e programme was launched in a collaboration of the federal government and the states 
(Bundesländer), with an initial perspective of six years. By 2003, the federal government 
has stated that the programme will be continued, given re-election. In addition to funding 
traditional urban rehabilitation (Städtebauförderung), the programme is designed to fi nd new 
ways of steering and managing urban development, aiming at the empowerment of a local civil 
society (Becker et al., 2003). Although the Socially Integrative City is not especially targeted at 
large housing estates, about one-third of the projects are found in this type of habitat.

3.1.1 Introduction
Th e Socially Integrative City was designed as a top-down policy to motivate bottom-up activity 
and is being realised in 24 West and East German municipalities of diff erent size and structure. 
Currently, 300 project areas are involved in the programme (Becker et al., 2003). Whereas the 
federal government and the states set up the general framework, the municipalities had the 
task of developing the instruments to implement the policy’s complex structures on the local 
level. Sixteen model-cities were designated to develop pilot-instruments.

Joint framework decisions are made by the ARGEBAU, forged into ordinances 
(Verwaltungsvereinbarung) for contracts with the municipalities. Th e programme is co-
fi nanced by 30 per cent each through the federal government, the states and – with some 
exceptions – the municipalities. Until the end of 2002, EUR 770 million were invested in the 
programme and in 2003 another EUR 240 million were allocated (Löhr and Rösner, 2003). 
Pooling these funds with other means is understood as the core of the strategic approach for an 
area-targeted, coordinated use of diff erent resources to a joint end. Th is functioned well in the 
case of the EU co-funding. But private investors did so far not fulfi l the political expectation 
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that they might contribute in the areas of their economic activity, e.g. by installing training 
institutions.

Th e target areas were defi ned according to a set of social indicators, such as increasing 
unemployment and poverty, inter-communal confl ict and lacking social cohesion, a problematic 
population composition, crime and a neglected urban environment.

3.1.2 Main aims of the policy
Th e philosophy of the Socially Integrative City, aiming at a sustainable development for urban 
areas suff ering from development inhibition¹⁰ is summarised as area-targeted, integrative and 
participatory (Becker, 2003). Pooling the limited investment from diff erent public investment 
sources (governmental, state, municipal and EU-funding)¹¹ with consumptive funds (staff  for 
the organisation of socio-economic and cultural action) towards an integrated and collaborative 
urban rehabilitation is a major target. Th e stepping-stones are reinforcing civic participation 
promoting social cohesion, economic development and improving the quality of life in over-
stretched neighbourhoods. Equal opportunities are on the agenda, including both individual 
development and sustainable development of the physical conditions (housing, environmental, 
ecological) and the socio-spatial conditions of life.

Signifi cant characteristics of the integrative development policies are partnership (of all 
actors and residents aff ected and/or involved) on a local level, having a concrete relation to 
projects and showing a multi-dimensional approach to single measures (Häussermann and 
Kapphan, 998). Th e policy aims at making residents more independent from administration 
and on the active participation of the population, which is understood as an immaterial 
resource of the area. Especially the socio-cultural integration of the migrant population is 
understood to be vital for most of the areas. In this context, a sound knowledge of the locale 
and the recognition of local knowledge were crucial demands in sustainable community 
building and inclusive action with respect to the often-diverse local societies (Gandelsonas and 
Knorr-Siedow, 2004). Social and political capacity (Healey et al., 2002a) are both underlying 
principles and aims of the policy. Empowering and/or initiating a local economy is another 
primary goal for the neighbourhood management, linked to employment strategies, image 
building and education/qualifi cation for the target-areas.

3.1.3 Main activities of the policy
Th e Socially Integrative City is based on four main activities:
• establishing new integrative institutional arrangements as a development core leads to 

diff erent forms of neighbourhood management as a key instrument and activity;
• action research to provide the knowledge for the activation of the local actors and 

communities;
• regularly updated action-plans are strategic instruments to develop new forms of steering, 

cooperation and running the integrated projects;
• implementation, controlling, feedback and re-designing strategies according to changes in 

the local environment.

0 Segregation in a context of unemployment, poverty and non-integration of migrant communities.
 Th e complex funding strategy is explained in detail in: Droste and Knorr-Siedow, 2002; Löhr and Rösner, 2003.
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Th e objectives named above should promote an innovative process of capacity building for 
collaboration and the partial abandonment of sectoral and departmental boundaries between 
the diff erent fi elds of urban development. An opening for other departments’ thinking and a 
transparency of administrative action (and, in parts, budgeting), the implementation of vertical 
and horizontal cooperation, and networks are understood as a basis for collaborative place-
making in the deprived quarters.

Th e primary fi elds of action are enhancing the housing and environmental quality, promoting 
well-being and health, to create and improve a local economy, individual employment, 
education- and qualifi cation opportunities, amend the socio-cultural infrastructure and 
social cohesion. Motivating resident participation is one of the central objectives of the 
policy (ARGEBAU, 998), expected to enhance the use of social space and the socio-political 
integration on a mutually benefi cial level: residents get relevant information for their actions 
and through their actions, they improve the viability of the quarter. Image building is part of 
the attempt to improve the embedding of the target areas in the overall city’s context.

3.1.4 The organisation of the Socially Integrative City in Berlin
Since the late 990s, Berlin had to face new social disparities, which are diff erent from 
traditional patterns of poverty through their spatial concentration. Th ey were indicated 
as ‘economic, institutional, cultural and social segregation’ (Häussermann, 2000). A citywide economic, institutional, cultural and social segregation’ (Häussermann, 2000). A citywide economic, institutional, cultural and social segregation’

Source: Droste and Knorr-Siedow, 2002
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Figure 3.1 – Neighbourhood management areas in Berlin

2 ‘Häussermann-Expertise’, (Häussermann, 998) commissioned by the Institut für Stadtforschung und 
Strukturpolitik in 998.
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expertise¹² identifi ed three sets of indicators for areas with development insuffi  ciencies and 
increasing segregation. Th e fi rst two describe problem areas and areas in a negative trend in 
West and East Berlin’s old quarters. Th e third group includes areas with special development 
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Special Department for Integrative Urban Development/Realisation of the Programme ‘Socially Integrative City’

SENATE FOR SCHOOLSENATE FOR SCHOOLSENA
YOUTH AND SPORT

SENATE FOR ECONOMYSENATE FOR ECONOMYSENA
AND TECHNOLOGY

SENATE FOR WORK,SENATE FOR WORK,SENA
SOCIAL CONCERNS

AND WOMEN

Coordinators/Consultants for each neighbourhood-management area on Senate’s level

(monthly)
Jour-fixe

Coordination
knowledge transfer

NEIGHBOURHOOD MANAGEMENT AGENCY

RESIDENTS’ INITIATIVESRESIDENTS’ INITIATIVESRESIDENTS’ INITIA

Internal steering groups
Community and urban development coordination
Activation and empowerment of

Public relations work
Initiation of local qualification and training projects

POLICY BOARD STEERING GROUPS
Principle and strategic decisions

• Neighbourhood-management team
• Local authorities
• Local actors
• External experts
• Senate’s consultants
• Politicians

• Neighbourhood-management team
• Local actors
• Concerned district administration

Project- or problem orientated

monthly/two-monthly weekly/as required

DISTRICT

• Coordination on district administration level
• Declaration of the neighbourhood-management area as being in the focus of  the district’s social,
   economic and urban development

PUBLIC FORUM

All involved actors, residents interested and/or affected, local governmental politicians,
neighbourhood-management teams, local institutions, press, etc.

Information, consulting, decision-making

monthly/three-monthly/as required

63
16

Source: Droste and Knorr-Siedow, 2002

EVA
LU

A
EVA

LU
A

EV
TIO

N
A

LU
ATIO

N
A

LU
A
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needs, i.e. some of the large panel-housing estates, including the very large eastern peripheral 
estates.

Berlin could refer to a well-established experience of various stabilisation measures, which 
partly had become internationally acknowledged models for careful urban renewal. But 
although the former area-targeted programmes had already included aspects of integrated 
policies – besides massive funds for physical rehabilitation, they had often not been able to 
prevent the continuing decline in neighbourhood quality and a massive loss of population. 
As not all Berlin large housing estates faced these problems to the same extent, only some of 
the group of the highly problematic estates were picked for the programme: mostly inner-city 
estates from the 960s and 970s and the Marzahn NorthWest neighbourhood.

In Berlin, the growing socio-spatial disintegration, the city-state’s fi nancial burdens and 
the market overhang of over 60,000 dwellings led to a change in Berlin’s housing and urban 
development policies: the state withdrew largely from fi nancing building and rehabilitation. A 
factual shift from quantitative and distributive to qualitative politics took place, as the major 
public interventions will be the (limited) improvement of the urban environment and the 
policies setting a framework for local action. In contrast to the last decades, investments in the 
buildings are left to the housing market (Figure 3.).

Th e Berlin government (senate) established a neighbourhood management 
(Quartiersmanagement) as its key vehicle to realise the programme, steered by a work-group 
at the state-ministry (SenStadt) in collaboration with the local districts. However, cross 
departmental collaboration of actors from the housing, urban development, social, youth, 
health and interior (crime and prevention) departments on state level, was possible only to a 
limited degree, as the project-steering remained departmental.

Th e action model has been established in 7 areas. To achieve knowledge and information 
transfer, a monthly jour-fi xe takes place and expert- and public forums accompany the jour-fi xe takes place and expert- and public forums accompany the jour-fi xe
neighbourhood management teams (Figure 3.2).

Neighbourhood management is put into practice on site through independent agencies for 
the project areas, contracted to the Senate for Urban Development. Th e contracts were for 
initial two-year periods, followed by contracts that have to be annually renewed.

Th e most important organisational and structural challenges are:
• coordination of actions from the public and private realm within the neighbourhood;
• the creation of an organisational framework for resident and actor participation;
• the initiation and organisation of local projects and the search for funds to be linked 

together for local action.

Furthermore, the neighbourhood management organisations are obliged to participate in the 
monitoring and evaluation of the neighbourhood processes in order to provide knowledge 
for the further development of the policy. Th e steering committees also promote cross-
departmental work and informal structures within and between local administration and 
NGOs on a district level; sometimes with great success, sometimes hardly bridging the 
departmental trenches at times, when all public actors and the dependent NGOs are suff ering 
from shortage and fi nancial cuts.
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3.1.5 Marzahn NorthWest – QuartiersAgentur
In 999, the growth of social tension, segregation and vacancies led to the implementation of 
the on-site offi  ce of the neighbourhood management in Marzahn North, the QuartiersAgentur 
Marzahn NorthWest. It could build upon the experience and the organisational background 
of a preceding participatory body, the Platform Marzahn (Plattform Marzahn), which was 
implemented in the context of the early 990s programmes for panel-building rehabilitation. 
Its task was to publicly and collaboratively develop strategies for urban rehabilitation and 
community development between local actors and the public. Also organised by Urban Plan, 

Source: Droste and Knorr-Siedow, 2002
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this work already anticipated the approach of the Socially Integrative City’s concept, which 
includes in addition social, infra-structure and labour market-oriented components (Figure 
3.3). Almost one decade of tradition was considered educational for the residents for their 
participation and a crucial asset for the implementation of the neighbourhood management.

Th e actor-network is dominated by the senate as the funding agency, although they are 
not permanently present on-site and by the leading public housing company, whose main 
shareholder again is the state of Berlin (Senate for Finance). Th e relation between these 
and the third main player, the district administration (mainly the Departments of Urban 
Development, Family and Youth, Economy and Social Concerns, Education), is relatively 
tense due to the lack of local steering capacity- and funds at the local authority’s disposal. In 
addition, the building of cross-departmental governance structures is often complicated by the 
fact that the individual actors are limited by administrational egotism or restrictions. However, 
despite structures contradictory to new governance forms, a new cross-departmental working-
culture develops on project level.

Within the group of non-governmental actors (social, religious and ethnic organisations) 
who collaborate closely with the district, confl icting interests often demand mediation of the 
neighbourhood managers, before coordinated, problem-oriented project-management can take 
place.

In contrast to many of the other Berlin neighbourhood management organisations, the 
QuartiersAgentur does not act directly as the carrier of projects,¹³ but as an initiator and 
moderator of the process: bringing together the relevant actors for the respective subject, 
providing material and space for dialogues and preparing third-party formal and informal 
contracts with planners and NGOs. Th e QuartiersAgentur understands itself less as an 
instrument combating existing poverty, than as an instrument of preventive and strategic 
action. Another aspect, distinguishing the QuartiersAgentur management from traditional 
urban renewal strategies, is the distinct inclusion of political education and ethnic integration 
into the strategic concept.

Core instruments of everyday-work in the neighbourhood are:
• A bi-monthly neighbourhood-round-table (residents, experts, administration) and a regular 

steering group (professionals, experts, administration) for concrete action planning and an 
actor-open debate of funding procedures.

• Th e QuartiersAgentur is the core initiator, mediator and promoter for many multi-targeted 
projects to re-design public space and greenery and to enhance social cohesion in public 
space. A special emphasis is on children- and youth projects. Th ese include the organisation 
of cultural events and festivals to promote intercultural contact and community spirit.

• Coaching and training of local economic actors (retail, services) and empowering for self-
employment also play an important role, even though local experts confi rmed that the large 
housing estate remains mostly mono-functional housing.

• A special instrument for the inclusion of the diff erent groups of residents is the 
neighbourhood funds (see Section 3..8).

• A special activity for Marzahn NorthWest is the support of the ‘Free Forum of the German-
Russian migrants’ (addressing self-help projects and a neighbourhood conference) as a 
negotiation instrument.

3 For comparison: Droste and Knorr-Siedow, 2002: NEHOM, the German cases.



[ 38 ]

3.1.6 The Red and Yellow Quarter in Hellersdorf: housing management as ‘an all-round-player’
Even though they have a distinctly better image, the Red and Yellow Quarters in Hellersdorf 
are not immune to outward migration and the overall decline of population, high vacancy in 
partly rehabilitated buildings, unemployment, lacking leisure opportunities for the young and a 
rather negative image from the outside. However, the quality of life is estimated as being better 
than in the Marzahn neighbourhood management area.

According to local experts and residents, the remaining social cohesion is primarily the result 
of the housing management’s integrated urban development concept. From the early post 
unifi cation period onwards, a focus of the Hellersdorf housing company’s policy was on the 
foundation of distinct quarters as social-space and on diff erentiated images – a stark contrast 
to the unitary policy trying to improve Marzahn as an entity.

Part of the success of neighbourhood orientation in Hellersdorf is an allocation policy 
paying attention to a social mix. Until recently, when cancelling the panel building 
rehabilitation programme and the overall Berlin fi nancial situation led to fi nancial problems, 
the housing company successfully took on responsibilities, which in Marzahn NorthWest are 
being executed through the Socially Integrative City:
• a massive marketing campaign and image building strategy;
• local socio-cultural funding and project-initiating;
• housing grants (see Chapter 8);
• an art-in-public-space image-concept;
• well-maintained greenery close to the buildings is understood as stabilising elements for 

social cohesion.

Th e initiation of a joint network for renting out apartments from competing, but at the same 
time collaborating housing companies (Wohntheke), became an important asset in assuring 
tailor-made off ers for interested tenants. A contracted planning and moderation agency 
(Stadtbüro Hunger) organised a local partnership in round tables and steering committees. 
In contrast to the Housing Company Marzahn, the understanding of the Housing Company 
Hellersdorf shifted early after unifi cation from sheer managing the housing stock towards 
becoming a socio-culturally involved player.

3.1.7 The Märkisches Viertel – neighbourhood management without the structure of the 
Socially Integrative City

Amongst the large German housing estates, the Märkisches Viertel plays an important role 
as one of the early testing grounds for rehabilitation. During the second crisis situation in the 
mid-980s, high vacancy rates, defi ciencies of the buildings and the loss of a part of the more 
affl  uent residents in exchange for lower status groups led to the estate’s inclusion into the fi rst 
large rehabilitation programme for (West) German large housing estates. At that time, the 
major actions were technical improvements, an enhanced urban environment and a multitude 
of measures to boost the Märkisches Viertel’s image. Resident participation in an advisory 
council (Bewohnerbeirat), a (not very long-lived) Märkisches Viertel television channel and an 
opening of the local public housing company (GESOBAU) towards customer orientation were 
among the main actions. Th ese measures and especially the ‘new openness of the management’
certainly ‘helped to bring the Märkisches Viertel into the top-group of Berlin’s housing estates’ 
(interview chairperson of tenant’s council, Märkisches Viertel).
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Some 5 years later, the Märkisches Viertel is still ‘up on top of Berlin’ (a housing company 
slogan, relating to image, quality and the northern location on Berlin’s map). As since 
unifi cation and public subsidies have been drastically cut, major investment would be needed 
to make the estate technically fi t for the future; a need that can hardly be re-fi nanced out of 
rent rises. At a time, when incomes of larger groups of the residents have been falling for more 
than half a decade and are under threat for the future and while some 60,000 apartments are 
vacant in Berlin, no simple way out of the economic trap exists for the housing company.

Many of the experimental elements of action in the late 980s have become routine in the 
Märkisches Viertel and have partly been adopted by the programme of the Socially Integrative 
City, which was never considered for the estate, which was ascribed the status of ‘attention to 
trends, but without the need for special intervention. Th us we have adopted the role of neighbourhood 
management out of the conviction that there is an absolute need for an integrated management of 
the estate under the present circumstances. Th is includes a neighbourhood and house-group orientation’ 
(allowing for a better understanding of the housing economical situation and the building of and the building of and
neighbourhood and identity) ‘in our own internal management in order to avoid the building of 
confl ict through a policy of letting, which is oriented at converting the estate consciously into social 
space. Many employees of the housing company had to change their roles and to turn into asset-aware 
social managers’ (interview housing manager, Märkisches Viertel).

Th e company has actively taken on the role of a network knot for much more than the core-
business of letting rental apartments. Contracts with schools and care centres for the aged, the 
permanent engagement in networking activities of the social services in the coordination of 
youth work and taking a lead function in a business network, each contribute to a build up of 
real-time knowledge about what is going on in the estate as a tool for action. In addition, the 
company tries to provide the other actors with (parts of ) the infrastructure needed ‘to keep in 
touch and develop policies of their own professional work’ (interview manager housing company). 
In 995, a foundation was established, which allows for a limited room of manoeuvre in cases 
of individual emergency and provides a fund at the disposal of the local people, much like the 
offi  cial neighbourhood management’s funds.

In order to deal with the ‘worrying arrear situation’, close links have been built up with 
a church-related debtor-counselling agency, ‘as obviously amongst the debtors there is a mix of 
people, who try to get away without paying and increasingly a group, who is simply unable to pay 
their rents and live a decent life’ (interview social worker housing company, Märkisches Viertel). 
Currently, plans are under consideration to employ receivers of social benefi ts and unemployed 
non-payers in an outsourced company. Th e target is to ‘improve maintenance at low cost and 
at the same time to provide income, so rent-paying or reducing arrears becomes easier’ (interview 
housing manager).

In addition, the company tries to fi nd partners from diff erent branches of the public as well 
as the private sector, to pool ‘many actors’ small assets to a strategy somehow appropriate to the 
problems’ (interview district mayor)problems’ (interview district mayor)problems’

Many of the elements of the Socially Integrative City’s programme areas have either been 
taken over ‘or were invented parallel to the programme as a logical consequence of the situation’ 
(interview housing manager), although in contrast to the programme, more concentrated on 
social aspects. ‘However we need the fi nancial freedom to take on this key role for the success of the

4 More than one of the Märkische Viertel’s managers were interviewed.
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Märkisches Viertel, which currently seems to come under threat, as our shareholder (state of Berlin) (state of Berlin) (state of Berlin
increasingly demands priority be given to a pure economic logic instead of a long term viability’ 
(interview housing manager).¹⁴ Th e integrative role of the GESOBAU is welcomed by the 
other players, who admit not having the necessary assets available and by now, any former 
ideology driven debates about the possibility of partnership between the public housing 
company and residents has been overtaken by a joint understanding of the necessity for action.

The Socially Integrative City’s Action Funds and Neighbourhood Funds
The so-called ‘Aktionsfond’ (action funds, EUR 15,000 per year and target-area) and 
‘Quartiersfonds’ (neighbourhood funds, EUR 500,000 per year and target-area, because 
of from the Berlin fi nancial crisis cancelled after the fi rst one-year run) are based on the 
assumption that fl exible and non-bureaucratic realisation of short-term measures provides 
effective means to empower residents’ participation. The projects are often linked to on-
going integrative urban development projects, but vary in their thematic focus. Dominant 
target-groups for projects are children, youth and migrants - a fi eld, where state and 
municipal funding are considerably declining. 
The jury for the action funds is composed of a neighbourhood-manager, representatives 
of the district administration (occasional) and the resident council, local civic society 
actors and persons representing the respective projects (partially). In allocating these 
funds, the motivation of migrant participation turned out to be a diffi cult process. The 
organisation and the jury of the neighbourhood funds show a more complex structure, as 
explained in Figures 3.4 and 3.5.
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16Source: Droste and Knorr-Siedow, 2002
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Figure 3.4 - Organisation of the neighbourhood funds

5 In Berlin, the (city-)state is subdivided into 3 districts who, under the principle of subsidiarity, gain increasing 
political and budgetary power over local aff airs, while the senate is responsible for overall development guidelines.
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3.1.8 Participation in the policy
Th e Socially Integrative City is an integrated policy ‘for the citizens and by the citizensTh e Socially Integrative City is an integrated policy ‘for the citizens and by the citizensTh e Socially Integrative City is an integrated policy ‘ ’ (Difu, 
2000). Th ree levels of participation exist: on the fi rst level of federal government, the states 
and the municipalities participate through funding and structuring the programme and its 
policies (see Section 3..). On the second level of local institutions, the municipality and the 
district (depending on the respective administrative system)¹⁵ provide the instruments for the 
implementation, such as knowledge transfer, cross-departmental and area-targeted networking, 
and management of communal resources. Th e third level of participation is the intermediary 
level, with the neighbourhood management and/or area representatives, linking the other 
two. Th e involvement of NGOs (cultural, youth and social work), schools, nurseries, church
organisations, housing management/owners, police, local trade, neighbourhood- or community 
centres, neighbourhood initiatives and resident councils proves vital for the social climate of 
the estates, also participatory youth institutions like the youth parliament, the alliance for 
children and the district’s pupils’ committee are active, although partly still at their infancy (see 
also Chapter 6).

Th e implementation of a neighbourhood management is suggested by the ARGEBAU for 
‘building self-supporting resident-organisations and stable neighbourly social networks’, which are 
crucial goals to empower a sustainable civil society and ‘resident involvement’ (ARGEBAU,  ‘resident involvement’ (ARGEBAU,  ‘resident involvement’
998). Th us, most of the federal states are included in this model, although in diff ering form.

Th e communal practice showed that top-down activation is often hardly motivating for 
participation. It also became obvious that potential actors in the neighbourhoods are usually 
not found through traditional sociological analysis or social reports. Activation depends on 
knowledge of the locals and needs above all to be linked to the population’s every-day life. 
Th eir visions are more important than their needs as seen from the outside (Luetringhaus, 
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200). It proved important to take into account the local skills and to work in corresponding 
tempo. A second important principle is that motivation for civil engagement grows from 
subjects/projects, which:
• personally aff ect the actors;
• are locally based, concrete and vivid;
• promise short-time results/success.

Partners in this context are also migrants, who often need diff erent methods of activation and 
projects according to their cultural context, skills and education and increasingly the growing 
older generation, which is still under-estimated as a potential.

In general, the experience in the Socially Integrative City areas showed that due to social, 
educational and/or ethnic status and the experience of the area’s population, participation 
was diffi  cult to gain, especially at times generally characterised by a tiredness to participate 
in offi  cial politics. Election participation is low in these areas. Persons ready for voluntary 
work mainly come from three groups: the elderly, unemployed (increasingly academics) and 
professionals with special interests. Often the majority are women.

In Berlin (and other cities like Cottbus), two successful area-targeted models were 
established, which lead to a widening participation: local project budgets designated to realise 
projects, which are exclusively proposed and decided on by residents and local initiatives.

In the Hellersdorf quarters, resident participation lost much of its public role after 
the Planning for Real Process: instead of elected representatives, the ‘Greenery Wardens’ 
(Grüninspektoren), a voluntary team of residents taking care of the greenery belonging to the 
buildings, are invited to political and informational events initiated by the housing company 
(and thus constituting a part of the company’s pr-concept). Th ey inform the residents and have 
a column in the housing company’s monthly newspaper in a form of co-opted participation.

In the Märkisches Viertel a resident’s council has been active since 985. Over the years, a 
small group of representatives have spoken up for the residents and nominated themselves for 
regular elections.

The Hellersdorf Greenery Wardens 
The trees in the greenery and in the yards of the Hellersdorf estate were planted in 1991. 
When in 1993 the guarantee-care expired, 16 voluntary residents founded a club of ‘tree-
wardens’ to take care each of about 50 to 55 trees. After a fi rst inventory, they observed 
their ‘godchildren’s’ growth and maintenance. Training through employees of the 
WoGeHe and seminars secured the necessary qualifi cation, and during the fi rst years the 
club had its own offi ce, provided by the housing company. 
Their tasks developed with time: currently, they observe 80 yards concerning plants, 
outdoor furniture, neglection and changes of use. Meanwhile, the club has more than 40 
members of different ages and education; the head of it fulfi lls voluntarily a full-time job. 
Since the offi ce is no longer provided, and the greenery wardens are not paid for their 
monthly inspections, the only costs for the housing company derive from a yearly one-day 
excursion, provided as a symbol for appreciation.
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3.1.9 Conclusion and evaluation
Th e current discussion about the future of the Socially Integrative City is on the one hand 
dominated by critics who state that the programme, with its minimal budget, the attempt to 
solve long-term problems in a short period and dependence of local development on regional 
or globally caused problems, was over-taxed from the very beginning (Dangschat, 2003). On 
the other hand, a careful appraisal of the programme and its application states that it is the fi rst 
attempt to decently use local assets and knowledge and support local development in fi nding 
local solutions, probably with too limited funds and time and too little real management power 
to justify the word ‘neighbourhood management’ (Dangschat, 2003; Gandelsonas and Knorr-neighbourhood management’ (Dangschat, 2003; Gandelsonas and Knorr-neighbourhood management
Siedow, 2004).

Briefl y evaluating the programme, the structural and organisational conditions of 
implementation and the realisation of the programme’s objectives need to be taken into focus. 
Th e programme-design shows some defi cits:
• Th e time given on the local level for the realisation of some projects – due to the fi nancial 

structure of the programme – is more oriented on short-term partial projects than on 
initiating processes of change, which especially in long neglected areas will take time.

• Th e provisions for institutional learning within the project – on behalf of the organisers, the 
residents and the institutions – are too limited and exchange of experience across projects 
gets too little attention, partly because local workers are often overstressed. Training and 
collaboration on a regional basis could enhance the opportunities success.

• Neighbourhood management still allocated hardly any real management power. It is more 
of a sophisticated new form of channelling public goods into a local setting with a high 
degree of local consent. In principle, housing companies, who have – even if increasingly 
limited – fi nancial muscle to invest and thus infl uence the physical world out of their own 
decisions, usually have more management power and can easily overrule the neighbourhood 
management. However, where forging partnerships between the public or private housing 
companies and neighbourhood management was successful, it had a much deeper impact on 
the local situation.

• On the federal government’s and state’s level, the lacking harmonisation of departmentalised 
funding- and development programmes impedes the realisation of the Socially Integrative 
City’s objectives.

• In most of the programme’s target areas, multi-lateral cooperation between economy, 
administration and civil society still constitute an exception (Cools and Zimmermann, 2003). 
Th e inclusion of the economic actors is often diffi  cult, as their management is increasingly 
distant from the local situation. However, where they have understood that action on their 
behalf serves the large estates and benefi ts them, they have been important actors.

• In spite of the described problems, success emerged above all on the local level, supported 
through a relational understanding of space. Th e realisation of a variety of multi-targeted 
projects, including physical as well as social change, is providing good practice of a pro-
active form of governance in political and local steering processes.

• Th e presence on-site has proved to be highly important for the neglected areas of large 
housing estates, as they are a show of the personal responsibility and relations between the 
(local) state and the residents. IT-based forms of communication can support this, but a 
main emphasis should be on personal presence.
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• Th e inclusion of the migrants is a continuing challenge, as an integration law is still missing 
and debates to what extent integration could be possible through the instruments of the 
Socially Integrative City (Häussermann, 2000) are contradictory (Dangschat, 2003).

Concluding, we state that the Socially Integrative City and the neighbourhood management as 
an intermediary actor are exemplary in creating and managing complex multi-target projects, in 
linking non-area-specifi c and area-specifi c policies and in building actor networks, but hitherto 
less eff ective in building- binding and sustainable policy- and administrative structures.

3.2 The Urban Regeneration Programme

As over two million inhabitants emigrated from the east and almost a million dwellings 
were either newly-built or reintroduced into the market over the last decade, the disparity 
between housing supply and demand has reached a threshold-value. Approximately .2 million 
dwellings are vacant, which amounts to an average of 6 per cent (up to between 20 and 60 
per cent in certain quarters). Whereas originally, the vacancies were concentrated in neglected 
old quarters, after 996 a dramatic rise occurred in many of the large housing estates. Th is 
endangers the structural functionality of the eastern towns and cities, their quality as social 
space and the housing markets; especially in quarters with a high vacancy rate, social exclusion 
of the remaining residents becomes a threat. Based on the fi ndings of the Expert-group for 
the Structural Change of the East German Housing Industry (Federal Ministry of Traffi  c, 
Housing and Building) in 2002, the EUR 2.7 billion ‘Stadtumbau-Ost’ Programme (Urban 
Regeneration) was launched by the Federal Ministry of Traffi  c, Housing and Building for 
a period of about ten years. It focuses on a combination of demolition, improvement and 
preventing the fragmentation of space.

3.2.1 Introduction
Th e Urban Regeneration Programme is ruled by the philosophy of revitalisation without 
growth and thus introduced a new planning paradigm, which contradicts all concepts of 
development through growth. Being described as a learning programme, it is a fi rst joint 
attempt of the federal government and the states to develop new strategic instruments. Urban 
Regeneration implies that a re-vitalisation of the East German cities is in principle possible 
– in spite of their present status as very endangered entities (Keim, 200). In this respect, the 
programme is a kick-off  for a conceptual change in a much wider context. Demographic fi gures 
suggest that comparable problems will also surface in the west in the future. Th e consequences 
of urban and regional shrinkage are multi-causal and show an inherent non-linear dynamic, 
depending on local, regional and global infl uences.

Th e Eastern German decrease of population results from mainly two facts:
• Emigration is the major factor, as people have left in search of jobs for the west, or, if that 

was aff ordable, for new suburban housing.
• Th e demographic development, which results from fallen birth rates and the aging of the 

population, will become the major factor of a future acceleration of the decrease from 
approximately 200 onwards.
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Th e consequences of urban and regional shrinkage are a fundamental loss of economic 
viability (loss of spending power leads to a loss of jobs and investor interest). Especially in 
peripheral regions and smaller cities, shrinking leads to a brain drain, as opportunities for the 
more active and educated parts of the population dwindle as the regions lose economic vitality 
(Matthiesen, 2002). Matthiesen describes, how demographic change and the loss of intellectual 
capacity often leads to a relative accumulation of the persons least able on a direct way to social 
exclusion.

Th e population decrease not only aff ects the housing economy’s capabilities. It also coincides 
with a thinning out of social and technical infrastructures, resulting in problems in ecology, 
safety and social cohesion, cumulating in a loss of image in the aff ected neighbourhoods.

Considering the short period the programme has been running, only a fi rst evaluation of 
eff ects and the logics of applying the programme is possible. It is still unclear, whether the 
general instability is being solved or whether ‘in the shadow of helpful public relations signals, 
careful solutions may be developed’ (Keim, 200).

3.2.2 The main aim of the policy: providing models for careful shrinking
Following the conceptual phase, the programme’s objectives are the demolition of empty 
apartments, enhancing the remaining stock and the fallow space resulting from demolition. 
To reach a sustainable development within shrinking cities, a further intention is to 
strengthen residents’ ties to the neighbourhoods. Th is demands a place-making strategy and 
the enhancement of the East German cities for entrepreneurship and quality housing, both in 
terms of their hard and soft structures. Balancing the (housing-) economic and development 
interests resulting from diff erent forms of tenure, size of property and long-standing debts, is 
an important instrument to be developed.

3.2.3 Main activities of the policy: funding and building experience
Th e programme started with a competition for integrated urban development concepts, in 
which almost all eastern municipalities above 0,000 inhabitants took part (26 towns and 
cities). Main criteria were the disclosure of problems to be solved, a draft concept of urban and 
economic solutions, a feasible building concept and the quality of governance. Th e concepts 
should aim both at the city as a whole and the selected target-areas. Th ree topics had to be 
addressed: inclusion of the housing market actors, a consideration of regional interdependencies 
and a concept for balancing gains and losses between owners benefi ting from improvement or 
pressed by demolition. A special focus was on ‘Building-Culture’ and two series of workshops, 
to enhance knowledge and produce a pro-active climate. Continuous monitoring is part of the 
policy.

Th e major visible activity is the demolition of about 350,000 apartments in large housing 
estates as well as in 9th century inner-city housing and the re-qualifi cation of public space. In 
this context, the resident-oriented careful reallocation-management plays an important role.

3.2.4 Organisation of the policy
Th e policy is a top-down approach, in which municipalities are asked to actively contribute 
their own local concepts. Despite the request for integrative development concepts and the 
fact that many of the programme’s target-areas are also part of the Socially Integrative City, 
socio-economic problems of the residents are rarely addressed. Th e actors administering the 
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programme and the projects are usually limited to state ministries, their funding institutions 
and, at the local level, municipal departments for building, housing and urban development 
and the housing-actors.

As about one-third of the eastern (public) housing companies are threatened by bankruptcy, 
the off ered funding for demolition is a major factor for the companies and the municipalities as 
their owners. Table 3. gives an overview of the sources of funds in comparison to the Socially 
Integrative City’s budget.

Th e programme is administered in a two-tier system: the municipalities are responsible for 
the overall steering of the spatial development, the overall fi nancing procedures, supervising 
the demolition-related removals and establishing a social plan for the residents. If necessary, 
they also rearrange ownership structures. Landlords are developing concepts for buildings to be 
enhanced, co-fi nance and carry out the building. With the exception of those areas, which are 
also part of the Socially Integrative City, other actors (social work, community organisations 
etc.) are only in a tertiary position, ‘fulfi lling the others’ concept.

3.3 Marzahn NorthWest

Marzahn-Hellersdorf was among the winners of the competition with a concept for a partial 
reduction of the housing stock and a sustainable development of the quarter as a whole. Nearly 

Table 3.1 – Funding of the Urban Regeneration Programme
Fed. Government 

Mill €
States 
Mill €

Municipalities 
Mill €

Funding Urban Regeneration Programme  1,023  1,023  511
Home-ownership funding  77  77
Urban Regeneration competition  16

All inclusive funding of the Socially 
Integrative City until the end of 2003

 1,010

Source: Berlin Senate for Urban Development, 2002

Picture 3.1 – Ahrensfelder Terrassen (Drawing: Wohnungsbaugesellschaft Marzahn)Picture 3.1 – Ahrensfelder Terrassen (Drawing: Wohnungsbaugesellschaft Marzahn)Picture 3.1 – Ahrensfelder Terrassen (Drawing: Wohnungsbaugesellschaft Marzahn

6 More information on the urban and architectural design: www.bmvbw.de, visited on the 20th of December, 2003.
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8,000 apartments will be removed until 200. A fi rst tranche of one-third of Marzahn North’s 
apartments are being demolished as of December 2003. In contradiction to the Socially 
Integrative City programme, the plans¹⁶ were neither coordinated with the neighbourhood 
management nor any other local actors. Despite an actor- and resident inclusive planning 
process (organised through intermediaries like the Plattform Marzahn or the neighbourhood 
management) as a major part of the concept, the housing company only followed its own 
economic logics and set facts through vacating apartments prior to any decision in the local 
steering committees. Even though residents claim the urban design being ‘little satisfying’, 
a top-down concept, supported by the senate is being realised. Th e company’s position was 
clear: ‘Residents are understood as a target group, e.g. for the provision of client-oriented service, or as 
multipliers – but not as actors or contract-partners to be consulted’ (interview housing manager).

An attractive architecture is central to the project of the Ahrensfelder Terassen (Picture 
3.), in which urban design and spacing is problematic with an emerging vast open space in 
the estate’s centre. But ‘the intention to impede residents’ migration and stop the downward social 
spiral (through attractive buildings) is of prime importance with this project’ (interview housing 
company). Actors doubt whether this focus on form over process will fi nally work, as it is 
unclear if the tenants will accept the resulting rent rises.

3.4 Red and Yellow Quarter in Hellersdorf

Also in the Yellow Quarter in Hellersdorf, decisions for Urban Regeneration were top-down: 
the senate and district commissioned a planning agency to develop a concept for careful 
demolition in the Yellow Quarter. Th e concept aims mainly at improving public space and 
the demolition of partitions of the vacant housing stock. Th ree variations are being discussed: 
merging and re-designing fl oor-plans; demolishing apartments which are diffi  cult to let and 
the third suggestion is ‘smoothening’ the estate’s borders through the demolition of the two 
upper fl oors and the conversion of a former child-care centre into row housing (Stadtbüro 
Hunger, 2003).

Th e owners’ reactions to the planning suggestions are ambivalent. Financial considerations 
infl uence their readiness for collaboration and so far they have not approved the plan. It is not 
sure whether form and quality will be marketable under Berlin’s present conditions; reducing 
rents and advertising for specifi c tenant groups was chosen as a pragmatic path.

3.5 Märkisches Viertel

In the Märkisches Viertel, the inclusion into an oncoming programme of Urban Regeneration 
West in the future is seen as an answer to the serious question of how to get subsidies for 
fi nancially unviable projects. Th e logics of the programme, to spend on demolition and on 
improvement, will allow the company to get rid of a very limited number of partly vacant over-
aged buildings and to improve the environmental quality in some areas, which could become 
sustainable fi elds for investment again. Th e public housing company sees the programme as a 
possibility to support its overall strategy to develop the Märkisches Viertel in a diff erentiated 
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way, responsive to social change and always at the cutting edge of keeping the image and the 
usability of the estate ‘as high up as possible’ (interview housing manager, Märkisches Viertel).

3.5.1 Participation in the policy place-making against de-stabilisation?
‘Between demolition and planning, there is a third ‘something’ invisible on plans: a ‘temporary 
quarter’ in a temporary retirement – thus, tenants urgently need to become involved in a community-
building process, which can, included in a common attempt for place-making, be a potential for the 
future estate’ (interview urban sociologist).future estate’ (interview urban sociologist).future estate’

Main actors are the federal government, state governments, municipalities, district 
administration, urban development agencies, architects (starting to understand the necessary 
change in their professional self-defi nition) and landscape architects, designing the fallow land 
caused by demolition.

Th e Urban Regeneration Programme aff ects residents individually and existentially: even 
though the intended enhancement of housing and urban quality of life may be of personal 
benefi t, a move because of demolition or because the gentrifi ed apartments are not longer 
aff ordable are seen as a threat. As lack of information is a major factor creating instability, 
resident participation is part of the integrated concepts. Th e realisation of these objectives in 
the diff erent cities reaches from participation in decision-making to clientelisation.

In terms of governance, the Marzahn NorthWest case is problematic, because the previously 
well-established organised structure for collaboration was not used to an eff ective extent. 
However, trained for years through engagement in the neighbourhood management’s residents’ 
council (Bewohnerbeirat), a lively residents’ council formed in self-organisation, representing 
those directly aff ected by demolition. Th ey initiated a locally based tenant protection 
association. Migrant participation was very diffi  cult to obtain within this group, many of them 
‘moved out without discussion’ (interview resident council). A new form of inviting participation 
is the public sector’s tendency to leave public fallow land within a legal framework to tenant’s 
individual use and projects and save on maintenance (Bezirksamt Marzahn-Hellersdorf, 2003).

In the Märkisches Viertel, the programme is currently seen as an action fi eld for the housing 
company’s management. As only a small number of residents will be aff ected, a customer-
oriented policy of providing the right dwellings for those who will have to move is seen as 
central.

3.5.2 Evaluation and conclusion
Within the urban planning professions, fi rst appraisals of the programme have led to 
criticism of its investment orientation. In many cases the requested housing-economical 
and spatial concepts avoid questions of integrating economy and space in their plans for 
action (Handlungskonzept). Th e good experiences with the Socially Integrated City are 
rarely considered, as the two programmes are not integrated. In comparison to the Socially 
Integrative City’s governance approach, the Urban Regeneration Programme could steer urban 
development back to the policy of rule.

Often, housing economy has a priority over urban space on a project level, whereas social 
issues, especially problems of a developing social exclusion with residual populations are not 
addressed.
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• In many cities, the actors still reject the need for urban development models, embedding 
the projects in the overall cities or even the neighbourhood’s spatial, social and economic 
development.

• Usually, the programme is inclusive for all relevant large actors, but the representation of 
small owners and residents is weak.

• ‘A fi rst analysis of problems in the management of shrinking showed that structural development-
dilemmas give a reason to latent and open confl icts, which are embedded in local social cultures 
and milieus. To elaborate the creative potentials for change and learning, which are included in 
these confl icts and use them in a creative way within future urban development, will be a central 
challenge for coping with the problem of shrinking’ (Bürkner, 200).

• It is already obvious that at the end of the programme the question how to manage 
shrinking cities will not be solved. Under the given quantitative data, towards the end of 
the ten-year period, disadvantaged areas will have as high vacancy rates as at the present, 
with all negative social consequences. Th us, ‘the current Urban Regeneration concepts need to be 
interpreted as fi rst ideas for the future steering of urban development’ (Empirica/Büro für Urbane 
Projekte, 2003). ‘Th e fear of the programmes’ failure is aggravated by the fear that the fi nancial 
part will not survive the next legislative period’ (interview governmental housing politician).part will not survive the next legislative period’ (interview governmental housing politician).part will not survive the next legislative period

Beyond all justifi ed criticism, the programme is an important step to offi  cially start the 
debate about a fundamental societal, spatial and structural change away from the dominance 
of growth. Presuming that the programme acts according to its label of ‘being learning’, new 
socio-spatial perspectives might be opened for new forms of land-use and housing and hitherto 
unknown public-private actor relations.
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 4 Employment and economy and the 
rehabilitation of the large housing estates

Employment and the social structuring elements of work are amongst the main factors, 
which allow societies to develop the capacity for a sustainable every-day life in their physical 
environment. Over the last decades, changes in the economy and limitations in economic 
activity have infl uenced spatial development and housing drastically and contributed to the 
socio-economic polarisation in the German towns and cities. Th e built structures have played 
an important role in this change. When mono-functional areas for housing or work replaced the or work replaced the or
former mix-areas, many of the spatial preconditions for economic activities, among them low-
cost space for socio-economic experiments and new entrepreneurism vanished. As reviving the 
old industries is seen increasingly as futile, ‘next to the never-ending attempts to hunt down the big 
investor’, the ‘investor’, the ‘investor’ re-introduction of grassroot economies and space provision for new economical activities’
(interview councillor for economy on district level) are amongst the major space-related activities, 
which the towns and cities undertake in favour of the economy and employment.

Th e current German reforms are heavily centred on initiating economic growth and fi ghting 
unemployment. Space and place-making for the economy plays only a minor role on a federal 
level, whereas it is often central to the federal states’ and municipal-policies. Th e impetus on 
the federal level is more of a stick and carrot strategy, directed at producing incentives for 
active participation in the growth of the economy and jobs.

4.1 Introduction

German urban rehabilitation policies have had a strong economic and labour connotation from 
the beginning. Th is is especially evident with the Keynesian Logic, which accompanied the 
large estates since the 970s.

A second element, related to the economy and employment however, appeared to be of 
minor importance. As the large housing estates were on their way of becoming a modern 
economy driven by actors of diff erent scales – in the building industry as well as in the 
supermarkets – they belonged to the strand of modernisation that destroyed much of the 
small-scale local economies. Th is was characteristic of the old inner-cities (Bodenschatz, 986). 
Small workshops and offi  ces, which usually could not move to the commercial areas at the 
fringe of the cities, usually gave up.

It is a general feature of the large German housing estates that they incorporate fewer 
jobs than other lower-class areas that have some low cost medium quality commercial space 
integrated. With respect to local jobs, the situation hardly diff ered between western and 
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eastern estates. Jobs were either in industrial areas related to the building of the estates (e.g. 
Halle-Neustadt (east), or Wolfsburg (west)), or in the town centres.

‘With a steady unemployment underlay of approximately 18 per cent in the eastern estates and 
approximately 15 per cent in the Märkisches Viertel, the unemployment in the studied cases is not 
spectacular for Berlin (19 per cent). However, especially long-term unemployment and unemployment 
among young people with a non-German ethnic background is worrisome for the local actors’
(interview mayor Reinickendorf and councillor in Marzahn-Hellersdorf ).

4.2 The main aims of the policy – ‘supporting and demanding’

Th e economic and employment policies, although having joint core-actions, are at present 
highly diverse and dynamic in Germany. In the most advanced municipalities, the shift of 
these policies is on a spatial level from a supportive policy of subsidies towards a policy of 
place-making. Integrated approaches are developed in order to fi nd fi tting links between the 
spatial provision on the spot and the workforce, i.e. making space fi t for economic use.

Th e major new strategies against unemployment and the negligence of older and under-
qualifi ed workers are directed at:
• attracting business to build up employment in the areas;
• training the labour-force as well as the unemployed within their capacities;
• working with the unemployed in diff erent forms of employment creating and job training 

facilities;
• supplying appropriate infrastructures, as the new ‘Job-Active-Centres’, which combine the 

former labour-service with the social services, specialised in the young unemployed.

A mix of measures has become possible within the Agenda 200 (Bundesregierung, 2003), 
supported by institutional change in the management of labour and unemployment. Th e 
labour-administration (Arbeitsamt) is changing towards a service- and career-oriented agency. 
One of the most impersonal bureaucracies will be restructured to a governance orientation, 
which increases its informal management, fl exibility and networking qualities and becomes an 
instrument of personal guidance for people in problematic or challenging job situations.

In addition, the highly regulated German work scene will be opened for more informal 
labour market conditions. Self-employment has been made easier, highly regulated jobs have 
become opened for newcomers with a less formal training and so-called mini-jobs will allow 
easier ways out of the black-market. Youth-training schemes will allow a better entry into the 
labour market (Section 2.3).

4.3 Main activities within the policy

In the large estates the new labour policy could eventually lead to an intensive change that 
refl ects on the overall situation. For diff erent groups of the unemployed, more communicative 
off ers will be made and opportunities to leave the low-qualifi cation trap could be created.

Th e reform of the labour-administration towards a ‘labour-service-agency’ and their 
integration into urban networks will contribute to the community building, which on other 
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policy levels leads from government to governance. A major change will be that from now on 
(hopefully) the new localised labour-service agencies could become linking players between 
the economic and the social spheres.

Networking and pooling of resources are keywords. Th is explicitly off ers space-oriented 
pooling of means for the Socially Integrative City with funds from the Federal Ministry 
of Families, the Aged, Women and Youth, the E and C (Development and Opportunities) 
Programme. A federally appointed clearing offi  ce has built up an information node, which 
amongst other topics also coordinates research and evaluation (SPI, 2000; 200 and 2003). 
Another federal programme, funded jointly by the EU’s structural funds and the ministry, 
Local Capital for Social Ends (LOS, 2003) also allows for the development of networks, the 
integration of long-term and the young unemployed and new institutional arrangements.

4.4 Organisation of the policy

Promoting economic and labour-oriented policies in the large estates is divided into the more 
traditional forms of economic-enhancement policies for large as well as small and medium 
enterprises (Wirtschaftsförderung) and the new more integrated approaches towards the local 
economy and the labour market.

Formalised federal guidelines include regulations for the local level to become more 
neighbourhood and service-oriented. Th e states also design individual programmes for 
the promotion of business and employment, but the Agenda 200 measured together with 
programmes of the Socially Integrative City might make it easier to develop crosscutting 
projects on a local level. As has happened in Hamburg, other large public housing companies 
might develop strategic projects to enhance the fi nancial situation of poor resident groups as 
more active participants in the economy and thus pay their rents (considered in the Märkisches 
Viertel).

4.4.1 Marzahn NorthWest and the Red and Yellow Quarter in Hellersdorf
As most large housing estates, Marzahn-Hellersdorf does not provide enough employment for 
its inhabitants. Even though there are industrial- and business-area potentials adjacent to, or 
located in the area, local jobs are scarce. In 2002/2003, economic and employment activity¹⁷ was 
moderate, but a small increase emerged in commerce, crafts and mostly in the service sector. 
Th is success was achieved through stabilising the Local Alliance for Economy and Labour 
(Bündnis für Wirtschaft und Arbeit), which is linking funding from diff erent fi elds of policy 
(economic innovation, education and qualifi cation) to social and ecological urban development. 
Actors like the senate, the district, the labour service job agency and the Local Round Table 
for Economy (Wirtschaftskreis) are part of the institution, but also innovative projects like 
the Learning Regions (Lernende Regionen)¹⁸ and the Consultancy for Women’s Start-Ups 
(Gründerinnenzentrum).

7 Th e general economic information of this chapter is based on the district’s annual economy report and an 
interview with the responsible councillor.

8 Th e Lernende Regionen Project attempts to steer economic development through ‘soft structures’ like education 
and qualifi cation (Friedrich-Ebert-Stiftung Foundation (FES), 200).
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Th e fusion of districts, budget shortening and the need to pool resources were motivating for 
the development of governance-oriented forms of collaboration. In addition, the decision to 
administer the district on a region-level and with regional budgets, will allow for more socially 
inclusive, area-targeted solutions. Th e pilot-project Regional Management of the Economic 
Structures and Resources aiming at an enhanced location-management and -marketing, 
public-private cooperation and improved soft structures, follows the same logic.

Resulting from the general problems to establish business in the large housing estate 
areas and the slow structural change, relevant economic or employment change on the 
neighbourhood level is still lacking. Most major economic players – except the housing 
companies – are little related to the neighbourhood level, as their management usually is 
centralised out of Berlin, or even Germany. In Hellersdorf, the Cezilienplatz provides a 
commercial centre, which is less involved in the local economic networks; the same applies 
to the Yellow Quarter’s commercial centre, which will be enhanced within the Urban 
Regeneration Programme. In Marzahn North, the neighbourhood management is working 
on a place-making concept, giving representation to the diff erent ethnic groups and providing 
space for active business and community life. A general factor inhibiting the promotion of 
local commerce lies with former problematic regional development relations between Berlin 
and Brandenburg: very large peripheral centres suck a large part of the consumer power out of 
the district, which discourages the investors.

4.4.2 Märkisches Viertel
In the Märkisches Viertel projects targeting at the enhancement of the local economy 
are running on diff erent levels. Th e municipality is highly active and successful amongst 
the other districts in attracting investors and jobs to Reinickendorf and supports newly 
incoming investors in a close collaboration with the responsible Berlin economics ministry 
(SenWirtschaft). Relocations and new foundations of companies in the district usually have a 
direct eff ect on the Märkisches Viertel, as the available labour force is manifold and willing to 
engage in jobs, even if not in the estate. ‘Th ese eff orts of the district and the availability of labour 

Here are two promising examples for client-oriented (re-)integration into the labour 
market, both co-funded through the Socially Integrative City:
•  ‘Job-Gate’ cooperates with the neighbourhood management and addresses everybody 

who searches for employment or qualifi cation, regardless of his professional or social 
status. Support is provided on different levels, from writing applications to searching 
jobs appropriate to the respective person’s qualifi cation. The job opportunities are 
mostly in the crafts- and the low qualifi cation-sector. 

•  AoA (Aussiedler orientieren Aussiedler) promotes the labour market integration of 
German-Russian migrants in a self-help initiative. It combines the transfer of migrant’s 
experiences on how to cope with the German every-day life with consultancy for 
unemployed persons, self-employed and founders, language training and cultural work. 
The idea to promote the use of human resources of and within the migrant community is 
seen as an effective tool to stabilise individual development, but it also bears the danger 
of self-excluding dynamics of a target-group.
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have, amongst other achievements, helped to keep the industrial space in the vicinity of the Märkisches 
Viertel in working condition and making it slightly better than other industrial areas in the north’ 
(interview economics councillor, Reinickendorf ).

Th e British investor plays a special role in the Märkisches Viertel’s commercial centre. 
His activities, narrowly coordinated with the housing company, the district administration 
and opinion polls have led to an enlargement of the centre and thus to a rise in simple 
neighbourhood jobs (shop-assistants, etc.). Also, after a quiet period, the smaller neighbourhood 
centres are being revived by investors ‘due to the hope of future increases in consumption power’ ‘due to the hope of future increases in consumption power’ ‘due to the hope of future increases in consumption power
(interview housing manager).

Job-training and labour market inclusion projects are available on a large scale and at 
diff erent levels of problems: pupils and school leavers fi nd projects as well as the long-term 
unemployed near the Märkisches Viertel; the social service networks of the Märkisches Viertel 
allow an easy access.

4.5 Participation in the policy

Th e main actors on the level of economy and employment are the districts’ social, economical 
and youth administrations that, however, have opened up over the last years towards 
network structures. Th e housing companies play an important role as providers of space 
and infrastructure, with the Märkisches Viertel’s company being more actively involved in 
networking. Th e basic work is mostly undertaken by NGOs who are contracted to the public 
sector and embedded in professional network structures.

Although certain solidifying groups continually opt out into the social benefi ts, relatively 
high success rates in mobilising those interested contrast this attitude.

Culture and work-perspectives
Initiated by the housing company, the local building sector in partnership with other 
actors from the local economy started a project for ‘getting in contact with work’, which 
aims at multiple targets. By including young unemployed people in training and simple 
work in collaboration with artists, they are included into the promotion of the identity of 
the estate and also get acquainted with labour. At the same time, the resulting estate-
oriented artwork and urban design enhance the neighbourhood for others. This project is 
funded by the Chamber of Commerce (IHK) and gets assistance from the public housing 
company.

A public youth centre as a vocational training company
Initiated and led by the district’s youth administration apprenticeships in communication 
design are provided for a small number of disadvantaged young people. By producing PR-
material for the youth-centre and external partners, formal qualifi cation is reached. 
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4.6 Evaluation and conclusion

Th e mix of opportunities and economic threats posed by the Agenda 200 in the employment 
measures shows the contradictory quality of this approach. On the one hand, current German 
labour and economy policies lead to a more tailor-made approach to the problems of the 
unemployed. Th is might eventually lead to a softening of unemployment and social exclusion 
in the large housing estates. Also, the new policies widen some opportunities for the active 
unemployed. However, all interview partners see the danger that a demanding policy will lead 
to frustration, as long as those activated to change their situation do not meet the promised 
material opportunities to fi nd or develop (as self-employed) work that is sustaining their 
livelihoods.

Many of the single steps in the policy can or will lead to a loosening of the social net, if no 
compensation in the possibilities to create income is accompanying them. Th e fear is that a new 
dimension of the working poor and the aged poor could emerge. Th e interview partners agree 
– and other large housing estates prove – that the large housing estates’ public space and the 
large buildings show little elasticity to manage increased poverty and the social consequences. 
All this does not yet include the economic and social impact of the loss of a purchasing power 
of EUR 300 Mill which is expected to aff ect the poorer Berlin population as a consequence of 
the Hartz IV suggestions.

Th e fear is expressed that ‘the present rate of above 20 per cent of low-income population will 
certainly rise to over one-third over the coming years. Without a totally unexpected job-creating 
growth, the fi gures could even be worse’ (interview housing manager). Th e experts expect rises in growth, the fi gures could even be worse’ (interview housing manager). Th e experts expect rises in growth, the fi gures could even be worse’
the ‘directly excluded, who lose any hope for inclusion and face the reduction of an already currently 
low income’ (interview youth-worker). low income’ (interview youth-worker). low income’ ‘Understanding that the state needs to save money ‘...‘Understanding that the state needs to save money ‘...‘Understanding that the state needs to save money ‘ ’ we 
have the feeling, that many eff orts to get the large estates on an even keel are contradicted by these 
measures’ (group interview youth-work, Märkisches Viertel). ‘Future demands for intervention 
are being produced, for which nobody knows whether the fi nancial assets and personal capacities will 
be available’ (interview district mayor).
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 5 Safety

5.1 Introduction: ‘... no special risk areas, so far ...’

Th e case study areas are unanimously declared relatively safe areas and politicians as well as 
social- and youth services as well as the police claim that they are not especially noteworthy 
from the point of crime and prevention. However, the size of the population and the density 
of certain age groups stimulate the development of peer-networks. Th us, even a below 
average (Märkisches Viertel) youth-delinquency rate (in comparison to some old quarters of 
the district) leads to crime being noticed in everyday life. Th is is seen as a reason for a stark 
diff erence between the statistical appearance and the subjectively felt presence of crime. Often 
young people in the street, especially from ethnic minorities, are seen as a danger in public 
spaces and to be avoided. Other factors experienced as criminality are often highly related to 
poverty and unemployment and are hidden behind the residents’ front doors: these are alcohol 
related and diff erent types of family violence.

Th us, preventive police actions concentrate more on going public with certain topics in order 
to develop an understanding with the residents about possible forms of action: ‘not avoiding 
public space makes it safer’, or public space makes it safer’, or public space makes it safer ‘watching out for what happens in the neighbourhood and addressing 
it’ (interview police offi  cer, Märkisches Viertel) are told to be a better advice, than it’ (interview police offi  cer, Märkisches Viertel) are told to be a better advice, than it’ ‘scandalising 
that is common in any big city’. Public awareness as a target for action in the anonymous estates 
is a link with many other fi elds of policies and in consequence, the police are present at school 
conferences and within the youth networks.

Vandalism and petty crimes are understood to be major factors of resident dissatisfaction. 
As the public sector police are over-stretched, the housing companies and local business are 
increasingly employing private surveillance organisations, which have a limited authority to 
impose sanctions. After a period of mistrust between the organisations, cooperation has 
become satisfactory.

5.2 Main aims of the policy

Going public with the grievances over crime and harassment plays a major part in the local 
policies addressing crime. Not over-stressing juvenile delinquency and at the same time 
opposing it steadfastly, is another major common understanding amongst the actors, as it has 
become public-knowledge that most young off enders re-integrate easily.
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Making public space more attractive and safer is a key action of the housing companies, 
referring to better lighting, better visibility on streets and thoroughfares etc.

5.3 Main activities of the policy

Th e main activity of the policy is joining the networks and, where this is needed in crime 
and vandalism hot-spots (i.e. the neighbourhood management area of Schöneberg North or 
Gropiusszatdt) acting as a facilitator in crime prevention councils, etc.

The Marzahn-Hellersdorf Plan for Action to Prevent Domestic Violence aims at a 
professional network, enhancing the public and professional sensitivity for domestic 
violence. The concept assumes that domestic violence is a problem emerging in all social 
groups, but increasingly in milieus of growing unemployment, poverty and unsatisfying 
housing conditions. Preconditions for success are political backing, governance-oriented 
steering forms, a balancing of public and NGO actor, such as the closely collaborating 
Marzahn-Hellersdorf Women’s Network. 
The plan for action shows the following activities:
•  prevention (banishing violence, promotion of gender equality, breaking circles of 

violence between generations, pr-work, training for multipliers, promoting confl ict 
management and mediation);

•  protection of victims;
•  psycho-social work with culprits;
•  cooperation of the district departments for social concerns, youth, family, health, and 

education with the state department for labour, social concerns and women, local police, 
social services of the welfare system, NGOs, women’s organisations and self-help-
projects, boys’ youth work, urban development intermediaries;

•  training for multipliers and medical practioners, including the housing management, 
citizens’ offi ces, professionals of education and cultural work;

•  creating the district’s prevention concept as a Berlin model project.

The Marzahn NorthWest Neighbourhood Mediation Team assembles a bi-cultural and 
voluntary group of eight residents, coming from different professional backgrounds, 
partially from the youth-work context. Some of them are multi-functionally engaged, 
e.g. in this team and the resident-council or a migrant initi ative. Carriers of the project 
are the neighbourhood management and the neighbour hood centre, which accompany 
the project, provide an offi ce and organise the pr-work. The project aims at a precocious 
mediation of confl icts, which arise on the neighbourhood level and affect social cohesion. 
The mediators live in the area, and negotiate between confl icting persons or (youth-) 
groups. Their training through a professional mediation agency included a basic training 
in mediation techniques, thematic focuses (e.g. school- or family-mediation, neighbourly 
confl icts, intercultural communication). A successful implementation of this project 
assumes a warming-up time and during the fi rst phase, supervision.
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5.4 Organisation of the policy

5.4.1 Marzahn-Hellersdorf: the action-plan against domestic violence and on-the-spot 
neighbourhood mediation

Th e 2004 Berlin Criminal Report confi rmed that Marzahn-Hellersdorf is no focal point 
of urban crime. Drug-use, the wearing of weapons, youth- and domestic violence and 
the illegal dealing of cigarettes are the main problems to be tackled, but on a level, which 
is more connected to the spatial density of certain age groups, than to an outstanding 
crime rate. District, police and professionals from the socio-cultural context are closely 
collaborating in an action programme for violence prevention, executed within the Gender 
Mainstreaming Implementation Concept and based on the 2003 Violence Prevention Law. 
In the neighbourhoods, preventive action events are organised in schools, kindergartens and 
youth work, the commissary for crime prevention is included in local steering committees. A 
preventive initiative of the Marzahn NorthWest neighbourhood management is the introduced 
Neighbourhood Mediation Team.

5.4.2 The Märkisches Viertel
In the Märkisches Viertel, safety and crime-prevention are addressed in many of the local 
networks. Th e police actively take part in the meetings of the youth networks; they visit schools 
with specialised youth-offi  cers. Otherwise the estate is described as not problematic. Th e 
housing company, seeing a demand for more police presence has employed a private security 
company, whom oversees the public space and entrances. So far, resident inclusive models of 
employing local people into the public awareness and security campaign have been considered, 
but not realised.

5.5 Participation and evaluation of the policy

Public awareness as the basis for crime-prevention is understood to be a linking activity 
between diff erent sectors of social intervention and help. As community policing is still a 
notion rather uncommon in Germany, a critique is that the local police are seen too rarely in 
the streets as a visible factor of social control.
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 6 Education

Education is at the same time understood to be the main entry into social inclusion and a 
fi eld that is only to a very limited degree linked to urban rehabilitation. Formal education, 
until very recently was in an island-position in Germany. Whether schools opened up to the 
neighbourhood was at their discretion. With the introduction of integrative programmes, 
however, schools are understood to be a part of the neighbourhood and a closer interrelation 
between formal and informal forms of education has started to emerge: the links between 
language training for immigrant mothers and the future success of their children at school has 
become a focus.

6.1 Introduction: consequences from Pisa

Th e German education debate was stirred up by the bad show in the comparative Pisa 2000 
study, which saw the education system, once a pride of the country, in a bad state. Th e school-
system was neither seen as leading to a high standard of formal knowledge, nor to social 
sensitivity and a readiness for cohesion. Since then primary and secondary education have 
moved into the centre of the political agenda. Th e federal government has started to support 
schools on a competitive basis, which enhance their performance. Many states have checked 
their regulations and have allocated additional funds for schools.

Th e German school-system is based on a bi-polarity of private schools, run by religious 
organisations and by ‘free’ schools with a wide variety from Waldorf Schools to private 
educational enterprises. Th e second group are municipal and county (Kreis) schools, which 
are locally administered. Funding of both strands is from the municipal budgets with private 
schools getting above 80 per cent of public fi nds, popped up by parents’ contributions and 
donations, so that they sometimes have more money available.

Th e German school-system is divided (with the usual diff erences from state to state) 
into a joint basic period (four to six years) and later split into three strands of secondary 
schools leading to university studies, technical and clerical quality jobs and practical jobs. 
Comprehensive schools, often built during the period of building the large housing estates, are 
common, linking these strands.

Th e East German school system has been converted to West German regulations, however, 
transition was often diffi  cult for the teachers, who had to change from a command structure to 
a more liberal learning environment.
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Th e reduction in the number of children, dramatic in the east after 990, puts a severe pressure 
on the school system. On the one hand, approximately 00 schools have either been closed 
or will have to be closed because of a lack of pupils. On the other hand, this sets free a large 
number of teachers with permanent contracts as civil servants (Beamte), so that they have to be 
employed. In consequence, young teachers feel locked out of the system, which is over-ageing.

Up until now schools have been rather secluded from the everyday lives of local society. 
Schoolyards were closed in the afternoons and full-day schooling was uncommon for most 
children in primary school and many in secondary school. With a new legislation, schools 
have been requested to open up towards the local community, to be more aware of the social 
situation of their children and to engage more intensely in neighbourhood aff airs.

6.2 Main aims of the policy

Th e Berlin School Law was altered in late 2003, increasing full-day schooling and integrating 
after-school education into the school-system (formerly youth policy). Schools will start at an 
earlier age and the overall time spent at school will be reduced from 3 to 2 years for the 
‘Abitur’ (roughly A-level). Schools will be allocated more funds for IT and comparable subjects, 
which allow pupils to answer easier to the labour market demand. An important part of the 
awareness for the local situation is connected to the need to improve immigrant integration.

6.3 Main activities of the policy

Th e changed law will allow schools to be managed more as an economic and pedagogic entity; 
encouraged to cooperate with other educational and social institutions as well as with the 
private sector.

Schools are requested to be more open; allowing extracurricular activities to happen on their 
grounds and to become more of a neighbourhood centre.

6.4 Organisation of the policy

In Berlin a mix of district and state governance dominates the schools in a complicated 
manner. Th us, schools are pedagogically and infrastructurally district employees, whereas the 
teachers are state employees.

Whether the new school law will lead to a new educational culture and new informal ways 
of governance, is as yet unclear. Th e present burden of a bad image and transition towards the 
new law exerts a pressure which some schools seem to use as an incentive for change, while 
others seem to dig in.

6.4.1 Marzahn-Hellersdorf: schools and political education as actors in a network, enhancing 
social cohesion and political participation

Th e school-context in Marzahn-Hellersdorf is clearly endangered through the municipal 
budget-restrictions, the tenant out-migration and the growing social segregation in many 
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areas. Th e schools’ physical conditions and their environment have been enhanced within 
urban renewal projects. Apart from this, integrated urban development projects are often used 
to deal with emergencies, and often local unemployed people are engaged to renovate the 
schools and the schools’ public space. Lack of funding leads to often-diffi  cult communication 
between district, schools and housing management. Th e neighbourhood management’s steering 
committees have turned out to be a useful instrument for school directors to gain knowledge 
about the local development.

A Berlin-wide test, investigating the children’s qualifi cation for starting school, showed 
Marzahn-Hellersdorf at the city’s average: nearly every second child needs special assistance.¹⁹
Th eir number in Marzahn NorthWest was clearly higher than in Hellersdorf – which was 
attributed to the social situation and the higher share of migrant children with language 
defi cits. Th e equation low income equals low education plays thus an important role for the 
future social cohesion in the estates. A successful instrument to enhance education and social 
cohesion in primary schools, the school-stations, fell mostly victim to both the decreasing 
budget and number of pupils. Being located in the school-buildings, they provide space for 
confl ict management, consulting for teachers, youth and parents, school-mediation training, 
leisure-time activities and space to build trust and self-confi dence.

Racism and a tendency towards right-wing extremist groups form part of the consequences 
feared as a result of social segregation within the youth. Integration, promotion of civic 
engagement and political education are thus important objectives within the local educational 
context. In the only school in Marzahn providing a focus on Russia, a bottom-up integrative 
migrant parent initiative was formed, reaching out to the case-study areas. On the district 
level, networking with schools and youth-work, a Plan for Action Enhancing Democracy 

The New Marzahners parent self-help initiative formed a bottom-up in a secondary school 
with a share of 25 per cent German-Russian pupils. The project is fi nanced through the 
district, located in the school building and networking with a local housing cooperative, 
street-work, the German Red Cross and the Protestant Church, which proved a special 
integrating function for the German-Russian migrants. Headed by a German-Russian 
pedagogue, it aims since fi ve years at enhancing ethnic integration in the classrooms, 
accompanying new arriving families within their overall social context, and making 
transparent both the differences between German and Russian school systems and 
patterns of youth behaviour. Within the schools’ boards, the project hitherto had only 
a consulting function, but the new, governance-oriented school law will give more 
competence to parents’ boards. The project presumes, that especially the youth needs 
assistance for the integration into both a world of different societal values and survival 
strategies. Apart from learning assistance, another strategy to further integration is the 
organisation of multi-cultural events and pupils’ exchange with Russian schools, allowing 
for a relaxed atmosphere getting familiar with the alien. Consultancy and practical help to 
decide and apply for further education and job training are also primary objectives of the 
project. 

9 As of Senate for School, Education and Sports, 2003.
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and Tolerance and a framework for political education within local youth work have been 
established.

Youth participation on the political level is still in its infancy – obviously, because the 
top-down structure hardly meets youth self-organisational practice. Direct competence, as 
experienced through e.g. the Neighbourhood Funds, was hitherto neither given to the youth 
parliament (adjunctive to the local parliament) nor to the District Pupils’ Board (linked to 
the state education board).²⁰ However, a bottom-up service-offi  ce for youth participation is 
developing, initiated through a member of the both top-down initiated bodies.

In the Marzahn part of the district, a University for Applied Social Sciences (FHSS) is 
a special feature. Although educating youth- and social workers, the university has only 
recently started to engage in neighbourhood development in the region, after the school was 
very reluctant to move to ‘the place of origin of the problems that are the reason for its existence’ 
(interview neighbourhood manager).(interview neighbourhood manager).(

6.4.2 The Märkisches Viertel
In the Märkisches Viertel, schools are generally described as above average. Having gone 
through the periods of the estate being problematic, they have acquired a lot of competence to 
tackle the local situation. However, while they are well interrelated amongst themselves, they 
often are described as ‘islands‘islands‘ ’ avoiding contact with other youth-oriented actors.’ avoiding contact with other youth-oriented actors.’

Th e Waldorf-School in the Märkisches Viertel has proved an important factor of integrating 
the estate into the urban fabric. With only a minority of pupils from the Märkisches 
Viertel, the school has drawn interest from the outside and some parents have moved to the 
Märkisches Viertel to experience the diff erences between the outside image of the estate and 
the qualities available.

6.5 Participation and evaluation of the policy

Th e German school system in a phase of transition is opening up towards a governance 
orientation in its relations to the urban environment. Schools are developing an active attitude 
towards the neighbourhood and are ‘taking the neighbourhoods’ problems into the school for 
solutions’ (interview local school manager).solutions’ (interview local school manager).solutions’

The public housing company has engaged in school contracts, supporting local schools 
and inviting the schools to take part in enhancing the public space and gardens. The aim 
is to raise awareness for the housing environment as an important factor of the quality of 
everyday life. 
The housing company also actively supports schools in their neighbourhood activities, 
namely providing means for the school’s extracurricular work. The company and the 
respective schools judge the project as highly successful.

20 However, the competence of pupils and parents to infl uence the governing of schools is being enhanced through 
the new Berlin School Law, implemented in 2002/2004.



[ 65 ] 

Th e schools material situation is often highly problematic, as western schools have seen little 
technical improvement over the last decade and a large minority of eastern schools is awaiting 
to be closed in the near future due to a lack of children.

Th erefore, schools are highly depending on projects in the context of integrated urban 
development and are appropriately included, especially in projects targeting social and ethnic 
integration, training the understanding of democracy.
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 7 Health and well-being

Looking at German health statistics, Berlin or the large housing estates are on a middle level. 
Although social indicators show that health in some Berlin large housing estates (e.g. the 
estates Rollberge and Gropiusstadt) is on a problematically low level, this seems more related 
to social status than to the built environment, as neighbouring older quarters show the same 
symptoms. Th e estates Hellersdorf-Marzahn and Märkisches Viertel are on a regional average, 
with age showing increasingly as a health-risk in the Märkisches Viertel.

Th e current German health-reforms will impose additional costs on the clients, as certain 
costs are not covered by the public system any more. Th is could lead to a change in health 
behaviour. As some elements of prevention and dental care are not covered any more, the 
changes in policy could refl ect on the poorer groups within the large housing estates.

7.1 Introduction: the ‘Healthy Cities’ network

Berlin, in contrast to many other large cities, has only recently joined the WHO’s Healthy 
Cities Programme (in 2003). However, many districts had taken part as members for some 
time.

Th e German Healthy Cities Network was funded in 989 in Frankfurt/Main. It is a 
voluntary association of municipalities and forms part of the Healthy Cities Movement of 
the World Health Organisation (WHO). Today 6 municipalities and administrative regions 
participate in the network, most of them are cities.

Th e basis of the network’s work is a 9-points-programme. Amongst its activities are a two year 
international Healthy Cities’ Symposium and a state-wide workshop on quality development 
in the fi eld of ‘migration and health’. Th rough this network, the participating municipalities 
built an instrument and environment for learning, action and discussion to support and enrich 
their local work according to the Healthy Cities concept. Th e interdisciplinarity of the actors 
and the transfer of knowledge and experience proved considerably important for this function.

7.2 Main aims of the policy

Major targets of the Healthy Cities Programme are enhancing local health by networking 
amongst the institutions for medical care, supporting self-help groups, going public about 
health matters and including citizens’ participation into all developments of the health sector.
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7.3 Main activities of the policy

In the districts, the Healthy Cities Programme has become a major link between all health-
related actors. Th e districts are providing some personnel and funds for networking, which 
has led to the emergence of new links between the medical professions, pre-medical-care 
institutions (old-age homes etc.) and has strengthened self-help-groups as partners of the 
professional health system.

7.4 Organisation of the policy

Up to now, Berlin has a well-organised system of clinics (although former city owned clinics 
out-sourced to a public company VIVANTES Ltd., facing severe economic problems), health 
related public institutions run by the district (child-health-supervision etc.) and free practices 
of doctors in the neighbourhood. More and more practices of diff erent specialists link up to 
become neighbourhood-oriented ‘health-houses’.

7.4.1 Health projects in Marzahn-Hellersdorf
Th e focus of the Marzahn-Hellersdorf Healthy Cities’ Network, which is organised on a 
district level, is laid on children and youth projects. Th e district’s Department for Health is 
organising the local network and linking it with the Departments of Children and Youth and 
the Ecological Urban Development, the Local Agenda 2 project, schools, kindergartens, youth 

‘Kietzdetektive’ (Neighbourhood detectives) is a project developed by the Marzahn-
Hellersdorf Youth Offi ce, forming a part of the district’s Department for Family and 
Youth. The project aims at social and environmental sensitivity and political education. 
Schools, kindergartens and youth leisure-facilities organise project-days or workshops, 
motivating children and youth to critically and carefully inspect their living- and housing 
environment for problems and assets. The results are made public through photos, 
drawings, short stories and theatre-sketches. A public presentation and discussion with 
the mayor and councillors took place in an exhibition at the town hall. After six months the 
children verifi ed in a second public discussion whether any improvement was realised. 

‘Baby-Bauch’ (Baby-Belly) is a project established by the Marzahn NorthWest 
neighbourhood centre, cooperating with an NGO. It addresses young mothers from 
the age of 13 during and after pregnancy. The young women get consultancy on health 
questions arising during pregnancy, contraception, baby care, state subsidies and the 
building of self-help groups or mothers-clubs. During pregnancy, the initiative provides 
space to cope with motherhood, to enjoy the pregnancy and develop self-confi dence 
within the new situation. As these pregnancies at a very young age often lead to a ‘social-
benefi ts-carrier’ of having several children to be able to claim benefi ts, an important 
objective of the initiative is to motivate the young women for further education, 
qualifi cation or continuing school, in order to open new perspectives.
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leisure facilities, the local NGO lobby group and an NGO, working on education. It relates 
to the youth-department’s social-space orientation and neighbourhood. Th e central project of 
the voluntary working network is the Health Workshop, (GesundheitsWerkStadt) focusing on 
thematic workgroups:
• Relaxing, Perception and Motion (addressing schools, kindergartens and youth clubs, 

promoting sensitivity for the importance of motion for both health and social capacities, 
project ‘Dorsum-friendly Schools’);

• (age-adequate) Healthy Nourishment;
• Prevention of Children’s Accidents (0-7 year old children);
• Sexuality and Aids (networking, aids-prevention, project-development);
• Education (qualifying parents, being the primary partners for socialisation).

Whereas the Health Workshop addresses the multipliers and professionals working in the 
respective fi elds, there are also projects, addressing the youth directly, as for example the 
introduced project ‘Neighbourhood Detectives’. Amongst other youth health activities being 
realised on the neighbourhood level, the girls’ project ‘Baby-Belly’, consulting teen-age 
mothers, reacts on a problem that becomes common for estates highly populated by the youth.

7.4.2 The Märkisches Viertel
In the Märkisches Viertel, besides the common links between practitioners and the municipal 
health installations, it is noteworthy that the public housing company has engaged in a network 
on problems of the aging population. Th e company’s aim is to assist residents who remain in 
their homes for as long as they feel fi t to do so. Th e network, which is incorporating the public 
health-sector, home-help and social work institutions, provides a better access to the network 
of assistance for ageing people, for persons leaving hospitals etc. Th e main principle for the 
housing company is not to get engaged into health or age-related services as a company, but 
to provide means for networking for the benefi t of the residents and for the company, which 
avoids unnecessary vacancies. Also, the public health-system is spared costs for out-of-home 
care.

7.5 Participation and evaluation of the policy

Health and age-related services are becoming more important as the population ages. Th e 
network approach of the Healthy Cities Network and other institutional arrangements 
found, are an activating factor for the health-professions and self-help organisations in the 
neighbourhood. On the local level, the notion emerges that the traditional methods of working 
in age related fi elds will become unsustainable in the future, when up to two-thirds of aged 
residents will be living in certain parts of the large housing estates. New ideas, as ‘helping the 
aged to help the aged’ (Reinickendorf ) are in demand and networking about this problem on an aged to help the aged’ (Reinickendorf ) are in demand and networking about this problem on an aged to help the aged’
international level is found necessary.
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 8 Social aspects

In this context, ‘social aspects’ shall only subsume the local coordination of general activities 
on the level of social action. As the majority of the policies for a sustainable development of 
the large housing estates, except building and the internal economic policy of the housing 
companies, have direct social implications, they are referred to in the respective chapters.

Social aspects on a general level are governed by the principle of subsidiarity. Th us, the basic 
fi eld of action should be local, with non-governmental organisations as the prime actors and 
the local authorities stepping in fi elds, which charitable organisations from the four fi elds of 
the German NGO sector (social, youth and health-work and also education, although this 
fi eld is mostly municipality dominated) are not engaging in. Th e four NGO actor organisations 
are the ‘Diakonie’ (Protestant), the ‘Caritas’ (Roman Catholic),²¹ the politically affi  liated 
organisations (SPD: Arbeiterwohlfahrt; CDU: Union Hilfswerk; PDS: Volkssolidarität and 
others) and the ‘Paritätischer Wohlfahrtsverband’ (DPW) as the umbrella organisation of non-
aligned social initiatives. On the local level, the municipalities play a major role as an actor 
(carrier of all socially active organisations of the local state) and coordinator within guidelines 
and programmes set on the state level. Th e general funding principle is that the NGOs have 
the right to claim income for their social activities within the frame of funding arrangements 
with the local state and from the clients (who claim from the health- and social benefi ts). 
Th e federal state provides general policy outlines and lump-sum agreements with the states for 
certain social activities. Only the labour-service as a social actor is a federal agency, which is 
self-governed by a board of trustees.

Th is picture of a broad, locally based welfare and educational system is, however not as much 
of a pyramidical structure as might be assumed. As the federal state provides the wider legal 
and fi nancial framework for the welfare state, the top is always in a strong position, having 
strong regulatory ties with the states and local levels. Criticism, especially from the organisation 
of the German cities (Deutscher Städtetag), is aired that the local level gets increasingly under 
pressure from the rise of costs for social action and from the federal state’s withdrawal from 
funding (for more: see the respective chapters).

As the structure of the German welfare state is characterised by a multitude of 
interdependent NGO and state actors, local social-policy has always been a fi eld of 
coordination and partial collaboration. Th us, networks of joint adapting are the core activity in 
social aspects in the large housing estates. Whether these are related to the spatial structures of 
large housing estates is directly related to their relative size in the municipality. Small estates 

2 Th e Jewish welfare organisation plays a minor role in the case-study areas.
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(up to 5,000 dwellings) are usually integrated into the overall local network structures, without 
the estates being an entity of their own. Larger estates usually have the character of being a 
spatial core or knot for the actors, as the high population density produces economically and 
organisationally viable clusters for the actors.

8.1 Supporting social cohesion in the context of urban development

As explored before, the integrated German urban development policies are targeted at social 
cohesion. Th e neighbourhood as a ‘learning environment’ (Häussermann, 2000) and disabling learning environment’ (Häussermann, 2000) and disabling learning environment’
or enabling social milieus, were considered as central local objectives to combat or prevent 
social exclusion. Th e most important political commitment to an integrative concept of 
urban development has hitherto been the Socially Integrative City. Within this programme 
intermediary roles have become more important. Whether this role is played by selected 
intermediaries, the housing companies, or the municipalities seems less important than that 
the importance of this type of action is taken seriously.

8.1.1 Marzahn NorthWest: integration through enabling for participation
In Marzahn NorthWest, in the framework of the neighbourhood management, the Free 
Forum of the German-Russian migrants is active with a public forum, an on-site offi  ce 
(embedded in the neighbourhood management’s institutional context) and consulting experts, 
providing professional support for all kinds of questions arising with the integration of the 
German-Russian migrants.

From a governance perspective, the challenge is to fi nd a balance between steering and 
enabling, in the setting to impede the development of a closed parallel society.

8.1.2 Red and Yellow Quarter in Hellersdorf: social cohesion as a task of the housing 
management

In the Red and Yellow Quarter in Hellersdorf, the landlords choose a selective allocation 
policy for a social mix as a main instrument to secure social cohesion: the tenant composition 
of each block is being carefully observed. Place attachment, which had already been achieved 
through the small neighbourhood concept, is enhanced through a cultural framework, targeted 
especially at East German sentiments. Summarising, the housing company concentrates on 
preserving exiting social qualities, thus building on the functioning of social cohesion and 
minimising the need for other social institutions to become active above the normal needs of 
an urban clientele.

8.1.3 Märkisches Viertel
In the Märkisches Viertel, the housing company went even further:
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8.2 Participation in – and organisation of – local social infrastructure

Social infrastructure is organised on the municipal and local level. Th e responsible 
administrative departments, in a contract relationship with the subsidiary sector, provide the 
organisational and budgetary framework for all target groups like youth, disabled persons, 
senior citizens etc. Th ey guarantee facilities like neighbourhood centres, self-help points of 
contact and the municipal social welfare institutions, which are either compulsory tasks to be 
provided on a local basis – regulated by federal or state law, or voluntary off ers to the citizens, 
funded from local budgets (special centres for health, sports, culture etc.). In the subsidiary 
system, participation in these institutional activities is regulated by contracts between the 
service deliverer and the ordering municipality. In the Marzahn-Hellersdorf district, the 
organisation of social infrastructure and youth work is successfully administered on the base 
of a social-space concept, which further relates to residents’ participation and voluntary civic 
engagement, allowing democratic participation.

8.3 Evaluation and conclusion

Currently two lines of thought of restructuring the welfare state seem to develop more or less 
contradicting and thus endangering the achieved status quo of governance in large housing 
estates. On the one hand, there are policies and local practices, aiming at developing forms of 
governance in learning environments and on the other hand, fi nancial pressure leads to policies 
being highly contradictory to the previous ones, designed to ‘support and demand’, but in fact support and demand’, but in fact support and demand’
already criticised for being ‘overcharging and observing’ (Spindler, 2003). On the actor level, overcharging and observing’ (Spindler, 2003). On the actor level, overcharging and observing’
governance-oriented forms of working on social cohesion in the context of urban development 
as well as within the structural reforms of the welfare-state demand re-considering of the 
defi nitions of professional work in community development. Th e insecure and changing 
context and existential competition under circumstances of public poverty is feared to evolve as 
an impeding factor for collaborative working.

A social worker was employed and allocated the task of area management. Gathering 
information about needs for social intervention, initiating and steering joint action with 
the social sector lead to an intensifi cation of the consultancy for tenants in debt, reduces 
the company’s rent-defi cits and often enhances the residents’ re-integration. A fi rst step 
was taken towards a social enterprise, providing job opportunities to repay rent arrears 
through housing maintenance or work on building sites. This represents a preventive 
strategy.
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 9 Introducing new forms of governance

Over the last two decades the management of German urban development changed from the 
traditional federal German form of government (which was never that of a centrally governed 
state) towards an increasing infl uence of new forms of governance. Beginning with a federal 
government policy ‘Modern State – Modern Administration’ (Federal Government, 999) 
introduced in 999, a chain of policy decisions led to programmes to structure change and to 
projects assisting the implementation of enabling forms of government (Hill, 2000a). Whereas 
cameralistic principles still ruled government, governance and new institutional arrangements 
– work-groups, project management, moderation and planning confl ict mediation – began, 
however not without opposition, taking on the role of a policy in the reform process. Building 
the capacity for governance became an integral part of these policies.

Only towards the end of the 990s (and after a change in government), integrated 
programmes, like the Socially Integrative City followed the practice that had been established 
in many local projects before. However, the concept of governance as a new form of 
intentionally targeted action, embedded in refl exive thinking and collaborative action above 
the level of individual actor interests, is still widely unclear, despite the fact that it has, over the 
years, quasi invaded urban practice.

9.1 On the theory of governance22

‘Governance is the process through which institutions, business and citizens’ groups articulate their 
interest, exercise their rights and obligations and mediate their diff erences’ (Louise Fréchette, interest, exercise their rights and obligations and mediate their diff erences’ (Louise Fréchette, interest, exercise their rights and obligations and mediate their diff erences’
Deputy Secretary General of the United Nations, 999).

9.1.1 Governance
Th e term of ‘governance’ has been established especially in policy and socio-spatial development ‘governance’ has been established especially in policy and socio-spatial development ‘governance’
for a multitude of new forms of the delivery of policies through intentional action between 
hierarchy, market and negotiation. Pierre (998, p. 5) interprets governance strongly as a 
process, ‘in which local political institutions implement their programmes in concert with civil society 
actors and within which these actors and interests gain (potential) infl uence over urban politics’. Th is 
understanding of urban/regional governance as a participatory opening of traditional ‘etatist’
government towards more cooperation between public and private actors in network relations 

22 See also the IRS publication ‘Stadtregion und Wissen’ (Matthiesen, 2004).
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(Kooiman, 993), is contrasted by more radical interpretations with the meaning of ‘governance (Kooiman, 993), is contrasted by more radical interpretations with the meaning of ‘governance (Kooiman, 993), is contrasted by more radical interpretations with the meaning of ‘
without government’ (Rhodes, 997, p. 5). His concept of governance without government’ (Rhodes, 997, p. 5). His concept of governance without government’ ‘refers to self-organising 
networks, characterised by interdependence, resource exchange, rules of the game and signifi cant 
autonomy from the state’.

Although the interpretations of governance vary, some common elements exist, which 
indicate a new understanding of government. Th ey are:
• an opening of the process of designing and implementing policy towards a wider realm 

than the directly and indirectly involved public actors by including private (often economic) 
actors and civil society; the latter partly as a group of the ‘policy-aff ected’;

• an integration of actors with diff erent forms of structure between formal organisations (i.e. 
departments of public administration, formal companies) and informal groups (networks, 
initiatives and diff erent forms of milieus), usually on the basis of an interdisciplinary 
understanding;

• hierarchical and top-down forms of government are being supplemented or even replaced 
by moderated processes or negotiation as the power of formal processes is being softened 
in a pragmatic and context related manner. Management by negotiation is often the basis 
for fast and fl exible responses in situations of dynamic change and of innovation, which 
hierarchic forms of government are unlikely to achieve;

• the coordination of political action increasingly takes place in vertical and horizontal 
negotiation and network-structures, incorporating formal organisations and informal 
institutional settings;

• governance-oriented approaches supersede the territorial view of space and deal with a 
relational defi nition of space. Space then is understood as a dimension of socially constructed 
structures, which are only constituted during the interaction/cooperation of actors and 
organisations (Graute, 2002). Th en locations are fl exible partial spaces, characterised through 
function, interaction and perception and their patterns (Sinz, 995; Blotevogel, 996).

Based on an analytical understanding of governance, the question posed by the large housing 
estates’ problems is, which forms of governance could be appropriate to enhance their potential 
for problem-related and targeted action. Only then, elements of ‘good governance’ could be 
isolated to become part of a future capacity building process. Th us the analytical process is 
linked to a possible action orientation. In this respect, urban governance, policy and planning 
are also understood as a link between the generation of knowledge and the structuring of 
actions (Keim et al., 2003).

9.1.2 The capacity for governance
In introducing governance, governance-capacity becomes important. Putnam stresses the 
importance of collective action for an urban action potential: ‘... the quality of public life and 
the performance of social institutions ... are ... powerfully infl uenced by norms and networks of civic 
engagement’ (995, p. 66). A similar view is taken by Healey, who refers to ‘engagement’ (995, p. 66). A similar view is taken by Healey, who refers to ‘engagement’ governance capacity (995, p. 66). A similar view is taken by Healey, who refers to ‘governance capacity (995, p. 66). A similar view is taken by Healey, who refers to ‘ ’ 
‘... as a major part of the collective infrastructure of city life’ (2002a, p. 28).  as a major part of the collective infrastructure of city life’ (2002a, p. 28).  as a major part of the collective infrastructure of city life’ ‘A soft infrastructure to 
set alongside the hard infrastructures of physical networks, welfare facilities and public and private 
law’ (2002a, p. 223). In her view, the development of a regional culture of interactions and 
cooperation plays a central role: it is important ... ‘to produce a culture, a way of thinking and 
going on’ (2002b, p. 7; Moulaert, 2000). Th e proposers of the actor-network-theory even carry going on’ (2002b, p. 7; Moulaert, 2000). Th e proposers of the actor-network-theory even carry going on’
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things further on. Th e built environment to be changed simultaneously rebuilds and links the 
social and natural contexts upon which the actors are acting – a rejection of any simple linear 
logic of change. Th us, ‘public administrations must be judged for their ability to cooperatelogic of change. Th us, ‘public administrations must be judged for their ability to cooperatelogic of change. Th us, ‘ ’ which 
includes ‘connectivity, the ability to build networks and to be able to engage in partnerships’ (Hill, 
2000b).

Central are the following elements, which only jointly shape the governance capacity 
(Fichter et al., 2004):

Intellectual capacity:
• For the actor’s understanding of the process, which they are part of, context knowledge 

becomes more important in addition to disciplinary knowledge.
Social capacity:

• A conscious game with other actors across individual or organisational boundaries can 
only develop with an understanding of and a readiness to accept ‘interdependence’ becoming interdependence’ becoming interdependence’
important. Collaboration needs trust and an understanding of possible solutions for confl icts, 
to develop ‘win-win-situations’ (Healey, 997).‘win-win-situations’ (Healey, 997).‘win-win-situations’
Political capacity:

• Th e ability to act collectively within institutional arrangements and organisations, often in 
the form of networks, incorporating actors as representatives for their institution. Political their institution. Political their
capacity, seen within a governance perspective, quasi forms the bracket between network, 
trust and the knowledge that organisations are important to establish a balance between 
decisions and accountability.

Whereas urban research is generally enthusiastic about the concept of governance in contrast to 
traditional government, also some fundamental critique needs to be taken into account. Most 
authors stress the increased fl exibility of action in an urban and regional context of problems, 
which appears through a better fi t between ‘problem’ and ‘action’. Th is becomes possible, as 
policy delivery is (partly) uncoupled from a hierarchical form. Many links between actor 
inclusive forms of governance and functioning solutions to multi-dimensional urban problems 
were found in the management of the large housing estates. However, increasingly critique is 
aired towards the concept of governance, relating to the same elements mentioned as positive 
above. Political analysts (Grote and Gbikpi, 2002) claim that the close links between public and 
private actors can lead to a well functioning system of targeted and tailor-made action, which at 
the same time is highly exclusive through its communicative power and the informality (i.e. as 
a clique). A closed planning-milieu then can be excluding all, who are not part of the informal 
inner circles. From this perspective, the short-cut communication of governance could lead to 
a loosening of democratic control, as the formal organisations (parliament, government) can 
be (partially) excluded from the implementation of polices. Criticism is also voiced from some 
planners, who increasingly see their infl uence dwindle, as professional values (environmental, 
space-related, procedural etc.) could be outweighed by the informalities of fast (economically 
grounded) action.
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9.2 Main aims of the policy – theory to practice in the rehabilitation of the large 
housing estates

Predecessors to new forms of governance were special projects in the cooperative development 
of public goods between state and private business, especially in defence and infrastructure. 
Joint extra-administrational work-groups with mix-forms between formal administration 
and informal governance were usually quasi lent from the private sector, while most policies 
and programmes were kept clear of the uncertainties of governance. Forming joint teams and 
introducing sophisticated forms of project management, were usually restricted to regional and 
local projects (Figure 9.).

With respect to the large housing estates, experimental housing- and building programmes 
(ExWoSt) were a testing ground for new governance in urban renewal and during the fi rst 
wave of repairing the large housing estates. But even the governmental evaluators stated later, 
that investing money into the estates proved important in preventing the technical decay, but 
that the intention to foster new forms of governance and participation succeeded only in a 
limited number of the over 00 cases. Amongst them, the Märkisches Viertel was named as a 
success story of a work-group organisation and inventive forms of resident inclusion into the 
management of change. Some breakthrough in making new forms of governance acceptable 
only happened as the German reform debate took momentum after 200 and new forms of 
governance became a priority topic all over Europe (Giddens, 998; European Commission, 
200).

9.3 Main activities of the policy – introducing governance

Presently, the spectrum of governance orientation in federal and state projects is wide. Th ere 
are governance and capacity-building-oriented policies on the federal, state and local levels 
and the concept has taken on the quality of a joint governmental policy. It is accepted on all 
layers of political action, especially in programmes connected to the federal government’s 

Source: Organisation chart Knorr-Siedow/Alsen
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Figure 9.1 – Bureaucratic and work-group communication. With the hierarchical model being 
formally clearer, the lines of information and steering actions are along formalised strong ties. Work-
group relations cut short between actors on a same level, but are more diffi  cult to control from a focal 
position.
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Agenda 200, which has the consent of the major parties, including the opposition, the federal 
states,²³ industry and most professional organisations (with some trade unions and the post-
communists as the major opposition). Strong elements of governance are to be found:
• in the devolution of power to the level, where problems actually occur;
• where new forms of service-oriented agencies replace old bureaucracies;
• where outdated laws are replaced by frameworks for action.

Changes in the employment policy and the change from labour-administration to a labour-
service-agency are amongst the most obvious changes. Also, the reduction of regulations, found 
in the Agenda 200 on self-employment and the establishment of small businesses, includes 
a strong governance element, as a shift towards more fl exibility and informal arrangements 
between the public and private sector become possible.

Other non-area-related policies, like the healthy cities network or the economic policies 
supporting investment and job creation also have strong quasi inbuilt elements of governance, 
as they depend on the establishment of trust and fl exible action in risk situations on behalf 
of actors, who are at the same time promoters of a speedy realisation of projects and have 
to evaluate and control it (i.e. city marketing as a new form of promoting business and 
investment).

An administrational reform is changing many citizen-related fi elds of the locale and makes 
the contact between state and citizen easier, accompanied by the introduction of e-governance. 
Bringing the municipality’s citizens’ offi  ces into the neighbourhoods for easier face-to-
face relations and allowing paper work to be done on-line, shortens the distance between 
institutions and citizens. However, it also opens a new rift between the e-literate and those 
without access.

All these policies have an important material impact on the large estates. Th e same 
changes happen on the level of the housing companies: management power is devolved to 
the neighbourhood level in the Märkisches Viertel as well as in Hellersdorf and Marzahn. 
Th e caretakers take on more responsibilities and get the appropriate training to become 
the company’s interface towards the customers. On middle and top management levels, the 
housing managers acquire a more holistic responsibility with a spatial focus, thus allowing 
the administrational structures to become related to social-space rather than departmental 
structure. More important than single actions, however, for the future sustainable development 
of the estates, will be that they contribute to establish a climate of change and refl exivity. In 
those German estates, which successfully adopted collaborative and self-conscious network-
oriented work-forms, a background atmosphere could be produced, which seems to be fi tting 
to the problems. Th e strong incentives and the support for the exchange of knowledge and 
experience, which is an integral part of the government policy, encourages integrated projects, 
which are interlinked with the diff erent actors.

Community planning and planning for real as methods used in the Berlin cases of the 
Socially Integrative City as a means of researching the local reality in the initial phase and 
designing kick-off -projects are important as spaces for the establishment of communication 
and collaborative working methods, independent of the formal success with respect to physical 

23 It was in its main parts approved by the ‘Bundestag’ (lower house of parliament) in late 2003, and certain parts are 
expected to be approved by the ‘Bundesrat’ (the states’ Chamber of Parliament) in early 2004.
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Training for actors leading to certifi cates is offered by the Academy of the Housing 
Economy’s, the University of Applied Sciences in Potsdam for the Berlin and northern 
German regions, by national housing organisations (Volksheimstädttenwerk) and to 
a limited degree in self-organisation on a local level (in Berlin cooperatively organised 
with the Senate for Urban Development, the responsible ministry). The curriculum 
focuses especially on governance aspects and on working in new forms of institutional 
arrangements. These training courses not only enhance the personal capacities of the 
participants, but they also serve the building of reassuring networks of communication 
(Figure 9.2).

Figure 9.2 – Brochure from Hellersdorf Community Planning. Cezilienplatz at the centre 
of the Red Quarter had been the object of a community-planning project in 1995. Th is helped 
established the notion with the residents that the housing company and the district would invest 
into communicating their ideas. A persistent result was the establishment of a neighbourhood 
identity (Source: WoGeHe and John Th ompson and Partners, 1995)
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planning. As it happened there, the experience of collaboration can be transferred into a change 
of atmosphere, even if, for whatever reasons, the designed plan cannot be realised – under the 
condition, that also the changes in plans are collaboratively communicated. In Hellersdorf, the 
basic idea ‘from place to quarter’ withstood all architectural changes (Figure 9.3).

On the spot forms of coordination in steering groups have become a common form of action 
in most of Berlin’s large housing estates, where the ownership-structure or the application of 
programmes allow the development of integrated projects. One of the main conclusions from 
the experience in the case-study areas is that governance needs infrastructures and a constant 
push through the support from the top of the organisations taking part, if it is supposed 
to become a long-term basis for action. Especially a political will to stick to more open 
governance forms, also in periods of crisis (fi nancial, political), seems to be a pre-condition for 
the sustainable establishment of elements of collaborative governance in the estates. Personal 
engagement of people being responsible to impose the aims of the policy is decisive. Th ese 
elements can best be institutionalised through communication projects, like the ‘Plattform 
Marzahn’ can have positive infl uence on providing a governance-friendly atmosphere.

9.4 Organisation of the policy – actor-network-relations and capacity-building in 
the establishment of new forms of governance

Th ree levels of actions are connected to the introduction of new governance forms into urban 
policies:
• For the introduction of the Socially Integrative City the federal government initiated a 

sequence of large bi-annual public conferences, which at the same time informed the public 

Source: Bertelsmann Foundation/World-Bank, 2003
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and served the establishment of a cultural understanding for the policies targets amongst the 
actors. A research-and consultancy programme (PVO, Programme Accompaniment on the 
Spot) for the model-regions served knowledge development on governance and knowledge-
transfer. Th e feedbacks to the local level were reports, joint book publications, and personal 
consultancy from the researchers ( Jahnke et al., 2002). In the second evaluated programme, 
Urban Regeneration, a similar build-up of activities was so far concentrated much more on 
the procedural organisation and administration. Governance aspects however were taken up 
by independent scientifi c research, partly as a critique of the too narrow perspective of the 
governmental approach.

• Some states became very active in organising support for the new governance forms, 
transferred through the Socially Integrated City programme. As they knew that ‘in the local 
projects, highly diff erent levels of capacity were present ’ (interview state offi  cial), they arranged 
seminars and meetings – often using the methodology of open space – for the actors in 
order to support networking and the exchange of experiences. Th e city-states and North-
Rhine-Westphalia were especially active and initiated regular meetings and training.

• Non-governmental organisations with a dedication to strengthening civil society and forms 
of democratic decision-making have a special role in spreading new governance forms on 
the local level. Th rough contests and consultancy, the Bertelsmann Foundation (‘Cities 
of Tomorrow – International Network for Better Local Government’ with the clusters: 
strategic management, youth, employment and senior citizens) supports open access to 
administrational procedures.²⁴ Th e Schader Foundation²⁵ supports comparative projects in 
local governance in connection with the Urban Regeneration Programme (Liebmann and 
Robischon, 2003), concentrating on knowledge development and transfer for interested 
actors and cities.

9.5 Participation in the policy

Whereas some local actors in the large housing estates have quasi-inhaled governance-oriented 
forms of action in socio-spatial matters, others still act highly bureaucratic. Th e rift is generally 
not along the old east-west border, but rather along lines determined by the readiness of 
the political actors to face the demands of fl exibility and change and of the experience they 
have had with governance-oriented policy application. A recent survey on the Bertelsman 
Foundation’s Network (Beckmann, 2002) makes clear that those states and municipalities, 
which are open to innovation, benefi t more from inter-departmentalisation and work-structures 
with a good ‘fi t’ to the problems. It seems that experience with a governance orientation also 
encourages continuing along this course. Th e Difu’s fi rst evaluation of the programme of the 
Socially Integrative City (Difu, 2002) speaks about a positive learning environment deriving 
from this type of policy and the interaction during its application (Difu, 2003).

24 Bertelsmann Foundation on the internet: www.ccc.govt.nz/CitiesOfTomorrow/, visited on the 5th of November, 
2003.

25 Schader Foundation (the foundation’s major topic: social-science in relation to space) on the internet: www.
schader-stiftung.de/, visited on the 8th of November, 2003.
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At the same time, the German overall fi nancial crisis forces all actors to constantly rethink 
the methodologies of implementing policies in the most economical way. Refl ected in the 
(partially) diff ering logics of the Socially Integrative City and the Urban Regeneration 
Programme, a confl ict between the more restrictive followers of clear-cut government versus 
the protagonists of governance becomes apparent.

Currently, mostly only key-personnel within the acting organisations are included in 
organised forms of capacity building. However, as shown above, in the professional fi elds of 
social and youth work and in education, off ers for training exist for all case-related staff . Th e 
engagement of many schools in extracurricular networks of the neighbourhoods and in training 
for the teachers’ and pupils’ competences of networking (i.e. in the aggression-mediation 
training) is seen as an important sign for the spread of governance; an understanding for the 
new forms of governance may leap the boundaries of professional milieus.

9.6 Conclusions and evaluation

Under the conditions of an encouraging policy and a supportive programme, elements of a 
more problem-oriented and open form of governance can be successfully institutionalised as a 
common understanding about the development of the large housing estates. It has been seen as 
an important pre-requisite that a general shift in German policies provides for a governance-
friendly atmosphere. Where applied, a climate of problem orientation and an acceptance of 
participation and of the informalities of communication has emerged, not only as democratic 
by work, but as an inherent and necessary form of management

However, a coincidence of policies furthering and realities preventing new governance forms 
is found, so that there is no clear message about the outcome. Especially as funding physical 
change – with its supposed economic eff ects – is moving back onto the political agenda (in 
the recent bulletins of the Federal Building Ministry, the economic eff ects of the Urban 
Regeneration Programme are stressed more than the relation to new forms of governance) 
local actors might be inclined to ‘retreat to the old policies’ (interview ministerial employee).

Finally, the case studies have made clear that new forms of governance are highly dependent 
on persons and political backing. Usually it were the informal networks that existed between 
local managers, mayors or councillors, professional groups and civic society and their ‘weak ties’
that allowed the atmosphere of governance to develop; or in contrast the lack of this trust, 
which prevented the local actors from experimenting and experiencing. Th is strongly supports 
the strength of weak ties hypothesis (Granovetter, 973; Grabher, 993) .
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 10 General conclusions

10.1 The infl uence of policies on the large housing estates

Large housing estates are as much – or even more so – under the infl uence of non-area-targeted 
policies as they are under the infl uence of policies which explicitly target urban problems. Th ere 
is interdependency between the policies, which can either lead to synergy, or to a situation, 
where a policy cannot become successful as the actions within it are counterbalanced by the 
eff ects of other policies. Th e three layers of policies, programmes and projects need to be 
understood in a holistic way, representing the complexity of links on horizontal levels, as well 
as vertical.

An understanding of these interdependencies can be derived from the actor network theory, 
which allows the identifi cation of actors as individuals, as social groups within an interest 
and milieu-structure and accepts that the elements of the environment are also factual actors, 
infl uencing what can happen within a network. Th ese infl uences are historical, resource bound 
and, among many other things, coming from the physical environment. Th us space is not only 
socially constructed, but includes also physical boundaries for action, limiting the eff ects of 
action.

Th e German policies and programmes targeted at a sustainable rehabilitation of the 
large housing estates are embedded in other policies, as the reforms of governance, which 
seem to have a positive eff ect on the adoption of holistic views of the actor-networks and 
their possibilities for infl uencing reality: they are widening the scope and at the same time 
reduce complexity to allow action. At the same time, other policies seem to risk a return to 
departmentalisation and single-issue policies. As an example of enhancing an integrated 
view on the reality of social space, the Socially Integrative City activates integrated action. 
Th is makes the programme an important factor of the German reform package, even if the 
programme with its local approach was partially overloaded with demands, which the locale 
as an action fi eld can only infl uence on a very limited scale (mainly the global-local-issue of 
work). Th e outcome of this approach for reform is unclear. On the one hand, new single-issue 
policies surface, which are considerably better funded (Urban Regeneration Programme) than 
the Socially Integrative City and thus highly attractive for the housing companies and the 
municipalities. On the other hand, the concept of the Socially Integrated City as a learning 
programme seems to have already contributed to building up a relatively sustainable new 
planning culture, where major actors support it.

Working with a holistic approach, understanding the estate as social space seems to 
be an entry into better opportunities for improvement. Where applied in this sense, the 
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infrastructures for networking and learning off ered by diff erent programmes, gave a boost 
to change. However, restrictive actors, who hindered or prevented integration to happen 
and avoiding compromise, tried to pick only the raisins out of the programme and induced 
development problems, even under the umbrella of integrative programmes and projects.

Th e current reforms of the German welfare state play an ambivalent role in this context. 
Whereas programmes like the Socially Integrative City and Urban Regeneration seem to be 
fi t to some major problems of the large housing estates, some elements of the government’s 
Agenda 200 could support the breaking-up of hard- and excluding socio-cultural elements of 
the estate, other elements feared to lead to a rise in poverty – poor dependents of the social net, 
increasingly the working poor and aged poor – might put new burdens on the estates, which 
render them less manageable.

10.2 Programme structure and network building: the personal side

German integrative programmes like the Socially Integrative City work well as an element 
of governance and network-building, but they are highly dependent on the readiness of the 
actors to learn about the hole of the network structure and their role within it. Infrastructures 
of change, like the organisation of neighbourhood management or other institutional 
arrangements between the actors, have proved to be essential for the sustainability of a climate 
of change and social inclusion to develop within the estates. Besides providing the framework 
for change, probably the programmes’ most important quality is that they provide these 
infrastructures. At the same time, the need for infrastructures of networking and participation 
makes clear that the federal state’s initiative and funding were and are important in providing 
the framework for new forms of governance to be established. Concentrating on local 
development needs an embedding environment of state and federal attention and policies, to 
become eff ective in the locale.

Training, coaching and the exchange of information between local actors and between the 
actors of diff erent regions, were found to be an important asset in the quality development of 
action and the feedback to the actors.

In this fi eld, some interesting models are emerging, however, far from having become the 
norm. Even in Berlin, some of the large housing estates, seem to be excluded from the elements 
of governance which seem helpful for other estates in riding the current income, time-structure 
(unemployment) and value crisis.

10.3 Place-making strategies

Place-making, governance and capacity-building as an inherent element of the philosophy of 
the Socially Integrative City and other integrative programmes (schools, health) are seemingly 
successful and spread out to areas not aff ected or targeted by the policy. Interdisciplinary 
structures of place-making, including activities in the realms of the built environment, social, 
economic and cultural action, seems to be (partially) compatible with the structure of the 
problems, thus opening opportunities for change. Especially, as social exclusion in the large 
housing estates has a hybrid and interlinked character, multi-dimensional and network-
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interlinked action seems the only way out of the problems becoming increasingly concrete. As 
after years, cultures of exclusion develop, it only becomes possible to break these up on a basis 
of a cultural understanding that exclusion is usually only partial and that (still in Germany) 
some tentacles towards the mainstream exist for large groups of the otherwise excluded. A mix 
of action to help in better accommodating within exclusion and off ers to opt out were seen as 
appropriate for inclusive projects in the large housing estates.

10.4 The strength of weak ties

Strong evidence was found that the hypothesis of the weakness of strong ties/strength of 
weak ties (Granovetter, 973) serves well in understanding the network-relations of the large 
housing estates. Strong ties, represented by hierarchical command structures, often still a 
common feature within public administration and business, were found to be less fi tting to 
the hybrid and dynamic problem structure of the large housing estates. In contrast, mixed 
forms of formal and informal network-structures seemed to be more fi t to allow for creative 
solutions, an understanding of actions and the consequences of actions within networks, for 
a joint understanding of the need for accountable action and for (democratic) actor inclusion, 
covering also those more aff ected by policies than infl uencing them directly.

Next to intellectual capacity (knowing what the problem is and having information about 
ways to solve it), governance capacity (networking) and institutional capacity (creativity in 
designing the fi tting institutional arrangements) become increasingly important. Process and 
knowledge management, still hardly taught for the professional actors within the estates, 
becomes increasingly important to catch the complexity and at the same time to design 
problem-oriented and simple strategies for change. It was found that those organisations 
(housing companies, public administrations), which have adopted network-structures also 
below the level of management (where it is becoming increasingly common), fare better in 
approaching the large housing estates’ problems than organisation, which are divided between 
networking management on the top and hierarchy towards the bottom.

10.5 The opportunities for urban and social integration

Th e case study areas have proved to be within a normality range of German districts and 
neighbourhoods, which are less favoured. Th ere is hardly any evidence in these estates, that 
they are worse than other quarters by the way they are built, even though the public space of 
the estates and the situation within the buildings (entrance, staircase, corridors) are actors that 
hinder the development of neighbourhood structures.

Especially the high density of the large housing estates seems to be more of an asset for the 
work on problems, than a problem. It allows for the establishment of close network structures 
on all sectors: from self-help to social care for certain groups in problem constellations. Also 
the relative ease, with which an interaction between certain groups – immigrants, the aged 
– can develop in situations of high density, was seen as an asset.

In contrast, the high density of the estates demands a careful social management of the 
mix between diff erent social groups: especially clusters of large minorities seem to evoke more 
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problems towards the outside of the group (image, self-exclusion) than are compensated 
through the network furthering elements of closeness (capacity for self-organisation).

In comparison with some other German large housing estates, the case study areas are 
not especially noticeable for their problems, however parts of the estates seem to be near a 
threshold, with a diminishing elasticity to bear an additional problem load at times, when 
the work on the problems is increasingly hampered by restricted funds with the public and 
housing actors. Also, a fallback in the technical (maintenance of buildings and public space) 
and infrastructural (social as well as technical) outfi t should not be allowed, in order to prevent 
unmanageable problems to surface.

10.6 The need for knowledge management

Th ere is a decisive mismatch of knowledge about the interdependence of diff erent 
developments for the large housing estates and the need for comprehensive knowledge that 
increases the chances for success. Often, neither the expert knowledge of regulations and 
funding are available, or professional knowledge about networking, or the local knowledge 
about who does what on the estates.

Improved methods of knowledge management are becoming increasingly important, as 
the expert knowledge is ageing fast (permanently new rules and regulations are introduced, 
often lack of knowledge closes doors to available funding etc.). Knowledge on moderation, 
mediation and networking as planning instruments need to be made available in a way that 
the investment in learning does not impede practice. An easy approach to knowledge is seen 
as important as well as sharing knowledge and bridging gaps between knowledge and the 
refl exivity of experience.



[ 89 ] 

References

ARGEBAU (998) Leitfaden zur Ausgestaltung der Gemeinschaftsinitiative ‘Soziale Stadt’, 
in: www.sozialestadt.de/veroeff entlichungen/arbeitspapiere/band/_leitfaden.shtml, visited 
on the th of November, 2003.

Becker, H. (2003) Drei Jahre integrierte Stadtentwicklung, in: PlanerIn, 2/03.
Becker, H., Franke, Th ., Löhr, P. and Schuleri-Hartje, U.-K. (2003) Das Programm Soziale 

Stadt: von der traditionellen Stadterneuerung zur integrativen Stadtteilentwicklung, in: 
Deutsches Institut für Urbanistik (Ed) (2003) Strategien für die Soziale Stadt. Berlin.

Beckmann, N. (2002) Urban Municipal Capacity Building, Gütersloh Bertelsmann 
Foundation/World-Bank (2003) www.bertelsmann-stiftung.de/medien/doc/
FlyerCoCDinA4002.do, visited on the 9th of November, 2003.

Bertelsmann Foundation/World Bank (2003) Cities of change, www.ccc.govt.nz/
CitiesOfTomorrow/, visited on the 27th of December, 2003.

Bezirksamt Marzahn-Hellersdorf (2003) Abteilung für Ökologische Stadtentwicklung, 
Vorlage für das Bezirksamt zur Beschlussfassung. Bundesprogramm ‘Stadtumbau Ost’ 
– Umsetzung von Maßnahmen im Bezirk Marzahn-Hellersdorf. Berlin.

Blotevogel, H.H. (996) Auf dem Weg zu einer ‘Th eorie der Regionalität’: Die Region als 
Forschungsgegenstand der Geographie, in: G. Brunn (Ed) Regionen und Regionsbildung in 
Europa, Baden-Baden, pp. 44-68.

Bodenschatz, H. (986) Platz frei für das neue Berlin. Geschichte der Stadterneuerung in der 
‘größten Mietskasernenstadt der Welt’ seit 1871. Berlin.

BMVBW (2003a) (Bundesministerium für Verkehr, Bau- und Wohnungswesen) 
Dokumentation zum ‘Stadtumbau Ost’ – für lebenswerte Städte und attraktives Wohnen, 
Berlin.

BMVBW (2003b) (Bundesministerium für Verkehr, Bau- und Wohnungswesen) Website of 
the ministry: www.bmvbw.de, visited on the 20th of December, 2003.

Bundesregierung (2003) Agenda 200 www.bundesregierung.de/Th emen-A-Z/Agenda-200-, 
993/Agenda-200-im-Ueberblick.htm, visited on the 20th of December, 2003.

Bürkner, H.-J. (200) Schrumpfung und Alltagskultur: Blinde Flecken im Stadtumbau-
Diskurs, in: Keim, K.-D. (Ed) (200) Regenerierung schrumpfender Städte. Beiträge zur 
Umbaudebatte in Ostdeutschland, pp. 4-67 (REGIO transfer ), Selbstverlag Institut für Umbaudebatte in Ostdeutschland, pp. 4-67 (REGIO transfer ), Selbstverlag Institut für Umbaudebatte in Ostdeutschland
Regionalentwicklung und Strukturplanung, Berlin.

Callon, M. (998) Th e Strategic Management of Research and Technology. Economica/Blackwell 
Publishers, London.

Conrads, U. (2003) Leer stehende Wohnungen kosten mehr als 500 Millionen Euro, Berliner 
Zeitung, (27.08.2003). Berlin.

Cools, M. and Zimmermann, K. (2003) Place-making und neue Formen der local governance 
durch neue Ansätze integrierter Stadtentwicklung. Hannover (Working paper).



[ 90 ]

Dangschat, J. (2003) Integration oder Ablenkungsmanöver. Zielsetzungen und Beitrag 
zur Integration sozialer Gruppen des Bund-Länder-Programms Soziale Stadt. Vortrag, 
Arbeitskreis Politikforschung: Praxis ohne Th eorie? Wissenschaftliche Diskurse zum 
Programm Stadtteile mit besonderem Entwicklungsbedarf Die Soziale Stadt. Stuttgart.

Difu (2000) Basic paper for ‘Th e Socially Integrative City’, Berlin.
Difu (2002) Die Soziale Stadt. Deutsches Institut für Urbanistik im Auftrag des 

Bundesministeriums für Verkehr, Bau- und Wohnungswesen, Berlin
Difu (2003) Strategien für die Soziale Stadt. Deutsches Institut für Urbanistik im Auftrag des 

Bundesministeriums für Verkehr, Bau- und Wohnungswesen, Berlin
District of Marzahn Hellersdorf (2003) Department for Ecological Urban Development: Press 

analysis Urban Regeneration. Berlin.
DKSB (2003) (German Association for the Protection of Children) Press release 

3/07/2003, www.dksb.de, visited on the st of September, 2003, ‘Agenda 200 verschärft 
Armutsproblem’.

Droste, C. (2003) From state to market, from Wohnkomplex to neighbourhood, in: D. Ciaffi   
and A. Fubini (Eds) From the State to the Market. Milano.

Droste, C. and Knorr-Siedow, T. (2002) NEHOM. Th e Berlin case studies. Working Material. 
Berlin.

Droste, C. and Knorr-Siedow, T. (2003) Large Housing Estates in Germany, Overview of 
Developments and Problems in Berlin, RESTATE report 2b. Utrecht: Urban and Regional 
research centre Utrecht, Faculty of Geosciences, Utrecht University.

Empirica/Büro fur Urbane Projekte (2003) Evaluation Wettbewerb Stadtumbau Ost,www.
baustadtum.de/stadtumbau/Evaluation_undeswettbewerb.pdf, visited on the 8th of 
November, 2003.

European Commission (200) European Governance White Paper, Brussels.
Federal Government (999) Modern State – Modern Administration, www.staat-modern.de/

Anlage/original_550402/Modern-State-Modern-Administration-Th e-programme-by-the-
Federal-Government.pdf, visited on the 29th of Oktober, 2003.

Fichter, H., Jähnke, P. and Knorr-Siedow, T. (2004) Governance Capacity für eine 
wissensbasierte Stadtentwicklung, in: U. Matthiesen (Ed) 2004 Stadt und Wissen. 
Wiesbaden.

Friedrich-Ebert-Stiftung Foundation (FES) (200) Zusammenfassung der Ergebnisse der 
Fachtagung: Die ‘Lernende Region’ eine Entwicklungsperspektive für den Stadtraum Ost? 
(Berlin).

Gandelsonas, C. and Knorr-Siedow, T. (2004) Lokales Wissen im Kontext von Stadtpolitik 
und Quartiersentwicklung, in: U. Matthiesen, Stadt und Wissen. Berlin.

Giddens, A. (998) Th e Th ird Way: the Renewal of Social Democracy. Cambridge: Polity Press, 
London.

Grabher, G. (993) Th e Weakness of Strong Ties: the Lock-in of Regional Development in the Ruhr 
Area. Th e Embedded Firm on the Socio-Economics of Industrial Networks. Routledge: London 
and New York.

Granovetter, M.S. (973) Th e strength of weak ties. American Journal of Sociology, no. 78, p. 6.
Graute, U. (2002) Kooperation in der Europäischen Raumentwicklung, IÖR-Schriften/Band 

37, Institut für Ökologische Raumentwicklung e.v. [IÖR], Dresden.



[ 91 ] 

Grote, J. and Gbikpi, B. (Eds) (2002) Participatory Governance. Political and Societal 
Implications. Opladen: Westdeutscher Verlag.

Häussermann, H. (998) Sozialorientierte Stadtentwicklung (Ed) Institut für Stadtforschung Sozialorientierte Stadtentwicklung (Ed) Institut für Stadtforschung Sozialorientierte Stadtentwicklung
und Strukturpolitik. Berlin.

Häussermann, H. (2000) Die Krise der ‘Sozialen Stadt’, in: Aus Politik und Zeitgeschichte. 
B0-/2000.

Häussermann, H. and Kapphan, A. (998) Institut für Stadtforschung und Strukturpolitik 
GmbH, Sozialorientierte Stadtentwicklung. Gutachten im Auftrag der Senatsverwaltung 
für Stadtentwicklung, Umweltschutz und Technologie, Berlin.

Healey, P. (997) Collaborative Planning. Shaping Places in Fragmented Societies, Palgrave 
Macmillan, London.

Healey, P., Cars, G., Madanipour, A. and de Magalhaes, C. (2002a) Urban Governance, 
Institutional Capacity and Social Milieus. Ashgate Publishing Limited, Cambridge.

Healey, P. (2002b) Transforming governance, institutional analysis and institutional capacity, 
in: G. Cars, P. Healey, A. Madanipour and C. de Magalhaes (Eds) Urban Governance, 
Institutional Capacity and Social Milieus. Ashgate, Aldershot: Hants, pp. 6-28.

Hilgers, H. (2003) Bundespressekonferenz am 3. Juli 2003: Statement des Präsidenten des 
Deutschen Kinderschutzbundes, Heinz Hilgers, www.kinderschutzbund.de/cgi-bin/presse_
detail.pl?id=37, visited on the 26th of December, 2003.

Hill, H. (2000a) Staatliche Zukunftsfähigkeit als Gestaltungsaufgabe, Speyerer Vorträge, Heft 
53, Speyer.

Hill, H. (2000b) Über Binnenmodernisierung zu Good Governance, VOP, 2/2000.
Jahnke, K., Knorr-Siedow, T. and Trostorff , B. (2002) Programmbegleitung vor Ort 

Cottbus Sachsendorf-Madlow. Abschlussbericht. Institut für Regionalentwicklung und 
Strukturplanung, Erkner.

Keim, K-D. (200) Forschungs- und Entwicklungsprogramm zur Regenerierung ost-deutscher 
Städte, in: Karl-Dieter Keim (Ed) (200) Regio Transfer 1. Erkner.

Keim, K-D. (2003) Fenster zum Raum. Leske und Budrich. Opladen.
Keim, K-D., Jähnke, P., Kühn, M. and Liebmann, H. (2003) Transformation der 

Planungskultur? Ein Untersuchungsansatz im Spiegel stadt- und regionalplanerischer 
Praxisbeispiele in Berlin-Brandenburg, in: Planungsrundschau, Ausgabe Winter 2002/2003, 
pp. 26-52.

Kooiman, J. (Ed) (993) Modern Governance. New Government-Society Interactions. London.
Latour, B. (987) Science in Action. How to Follow Scientists and Engineers Th rough Society.

Harvard University Press, Cambridge/Mass.
Liebmann, H. and Robischon, T. (Eds) (2003) Städtische Kreativität – Potenzial für den 

Stadtumbau. Institut für Regionalentwicklung und Strukturplanung (IRS) und Schader-
Stiftung. Erkner.

Löhr, R.P. and Rösner, V. (2003) Kooperation und Bündelung von Ressourcen, in: Deutsches 
Institut für Urbanistik (Ed) (2003) Strategien für die Soziale Stadt. Berlin.

LOS (2003) Regiestelle LOS: Das Bundesprogramm‚ Lokales Kapital für Soziale Zwecke, 
www.los-online.de, visited on the 2nd of January, 2004.

Luetringhaus, M. (200) Förderung von Partizipation durch integrierte Kommunlapolitik, 
www.stadtteilarbeit.de/seiten/Th eorie/Luetringhaus/Buergerbeteiligung.htm, visited on the 
the 27th of November, 2003.



[ 92 ]

Matthiesen, U. (Ed) (2002) An den Rändern der Hauptstadt. Opladen.
Matthiesen, U. (Ed) (2004) Stadtregion und Wissen. Analysen und Plädoyers
für eine wissensbasierte Stadtentwicklung. Opladen: Leske + Budrich, Wiesbaden.
Moulaert, F. (2000) Globalization and Integrated Development in European Cities. Oxford 

University Press, Oxford.
Pierre, J. (998) (Ed) Partnerships in Urban Governance – European and American Experiences. 

Macmillan, London.
Putnam, R.D. (995) Bowling alone: America’s declining social capital. Th e Journal of 

Democracy, vol. 6:, pp. 65-78.
QuartiersAgentur Marzahn NorthWest (2003) Urban remodeling in the quarter Marzahn 

NorthWest – not without its residents. Paper for the Seminar no. 4 of the European 
Academy of Urban Environment. Berlin.

Rhodes, R.A.W. (997) Understanding Governance. Policy Networks, Governance, Refl exibility 
and Accountability. Buckingham.

Sinz, M. (995) Region, in: Akademie für Raumforschung und Landesplanung [ARL] (Ed) 
Handwörterbuch der Raumordnung. Hannover.

(SPI) Sozialpädagogisches Institut (2000, 200 and 2003) Regiestelle E&C. Soziale Arbeit 
als Koproduktion; www.eundc.de/seiten//info/pub_uebers.html, visited on the 3rd of 
December, 2003.

Spindler, H. (2003) Überfordern und überwachen, in: Sozial Extra, August/September 2003.
Stadtbüro Hunger (2003) Quartierskonzept ‘Gelbes Viertel’ (Ed) Senatsverwaltung für 

Stadtentwicklung/Bezirksamt Marzahn-Hellersdorf/Berlin.
WoGeHe and John Th ompson and Partners (995) Community Planning Cecilienhof.

Hellersdorf, Berlin.



[ 93 ] 

List of people interviewed

Marzahn-Hellersdorf
• Councillor for social concerns and economy
• Council for Urban Development
• Local coordinator of the Local Agenda 2 process
• District Department for Ecological Urban Development, responsible persons for both case-

study areas
• Senate for Urban Development, responsible for the Marzahn-Hellersdorf estate
• District responsible for the health-cities network
• Head of primary school
• Head of secondary school
• Head of the residents’ council
• Head of the district’s pupils’ committee
• Head of the Neighbourhood Management Agency and Plattform Marzahn
• Member of the Berlin Council for Crime Prevention
• Local police offi  ce
• Head of the Greenery Wardens
• PR-manager WoGeHe
• Head of the housing company Marzahn
• Head of the housing company IPROM (affi  liated company of the Hellersdorf Housing 

Company)
• Head of the ‘Kompetenzzentrum Platte’
• Urban planning agencies
• Head of the NGO-network for youth and social concerns, Marzahn-Hellersdorf
• Head of German-Russian parents’ council
• District responsible for migrant aff airs
• Member of the Marzahn NorthWest German-Russian artist group
• Neighbourhood manager
• District equal-rights representative

Märkisches Viertel
• Head of the GESOBAU
• District mayor
• Local coordinator of the Local Agenda 2 process
• District Department for Youth and Leisure Time
• Councilor for environment, economy and housing
• Head of Women’s Communication Centre
• Head of Waldorf School
• Head of primary school
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• Heads of secondary school
• Member of the residents’ council
• District Department for Housing and Urban Development
• Journalist of the local neighbourhood journal
• Local police offi  ce
• Social manager GESOBAU
• Local job agency service point
• Protestant priest
• Local area manager from the GESOBAU






