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Introduction

Often blamed for being the motor behind austenity urbanism in Europe, it is over-
seen that the impact of this prinaple of state reorientztion has also changed the spa-
izl peography of Germany itself. While 2 booming economy scems to support the
argument of 2 neoliberal policcal agends, the effects on ctes in Germany has been
overlocked in the general debate on the consequences of austenty on ciges (Peck
2012, Tonkiss 2013, Donsld et sl 2014, Tabb 2014). In this artcle, the parzdoxi-
cal situation of “loser cides” in Germany addressed and thereby 2 newly emesping
political geography with social and political divisions are pointed at. On the basis of
four cites facing severe financal casis, it will be discussed in which way ages can
manage the consequences of being decoupled from the economic growth centers
of Germany.

Ecarly 2014, forty anes of the Ruhr area in Germany associated under the slogan
“Fiir die Wiirde unserer Stadie” (In favor of the dignity of our cities) 2nd called for
2 cut of their debts. Soon, more cties in Germany from the states of Rheinland-
Pfalz, Brandenburg, Saarland snd Mecklenburg-Vorpommern joint this imtatve.
Their main address of protest is the national povernment but not for having 2 direct
financial support. It is clear to all polincal actors that the precaniousness of these
cities derives from 2 variety of factors that can only be changed in 2 mulc-level ap-
proach to the toral fiscal system in Germany (Wieland, 2014). The carrent state of
affairs 1s characterized by high level of complexity created by the interferences of all
levels and fields of policy in the corporative 2nd federal politeal system. Regaining
the ability for reform in this complexity is one of the major objectves of the dis-
cussed political reforms. The call for transparency is therefore often heard.

In recent years, reforms in Germany have often been motivated by junidical argu-
ments. The consttution and its definition of the state role and the architecture of
the different levels of the state has been central points of discontent and conflict
The principle of local autonomy and of equal living conditions in all parts of the
country (Art. 84) are the main references in these controversies. The constitutional
arncle 104 moreover is regarded as defining the obligation of ctes 1o not only
exccute nationsl policies bur also (financially) share burdens. This has led to 2 cost
division that differentiates between obligatory and voluntary tasks that ages have o
fulfil. While costs for individuzl unemployment and social beneficiaries were reim-
bursed by the federal budget, many additional and rather community oniented costs
have to be deaded (2nd thus paid for) by cach aty itself. This has led to the fact
that cities were saving money to cut in those areas bike local libraries, sport facilinies,
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cultural institutions, street repair, infrastructure investments, or economic stimulus
programs. Decisions for cuts in these voluntary offers have undoubted negative
effects on the economic performance, attractiveness and livelihood of the cites,
the policies for community support and for persons with special needs. As a result,
those cities which were most indebted had often no other choice to cope with their
fiscal crisis by creating crtical social conditions on the longer run (cp. Fujita, 2014).
Therefore, most affected cities see themselves trapped into 2 downward spiral.

In this ardcle, the situation of indebrted cities in Germany will be discussed in the
framework on the theoretical concepe of austenty which will worked out in the first
chapter. It will propose to look at austenity from 2 wider perspective and link it to
carlier research before the current crisis in the European dities. By doing so, the
author hopes to enable to see how much of the current urban cnsis is related o
actual politics since the 2008 word economic recession and the following austerity
measurements. In a second chapter the situztion since than is detailed by looking at
the state frames that create the paradox of German cities being indebted although
the natonal economy is booming. In contrast to discussions on the impact of aus-
tenty politics in Southern Europe, the German discussion (chapter 3) reflects on the
cnszsbymﬂocnngonchutgcswmh the implementation of reforms already since the
1990des. To overcome the difference in the international and German discussion
on the effects of austerity on ages, the author follows the claim to regard Germany
as an cary example of austerity politics which was introduced 1n terms of “saving”
(Keller, 2014). However, the Geman case might also irftate the international view in
urban studies which merely links the urban crisis to the emergence of a state crisis
caused by the all-encompassing neoliberalism. In chapter 4, the author illustrates
how four cities are coping with their fiscal casis. Here, the main assumption is that
still local politics and the state framing can have a significant impact on the left over
room to mancuver for ciges.

What is austerity?

The notion of austerity urbanism assumes that a city needs to be understood as pa-
marily concerned with the financial dimension of local politics, in which the debt of
a city is viewed as the most important problem z2nd in which therefore there may be
given prionity to “save money” over other policy objecaves. Although the concern
about the local financial situation 1s historically nothing new, the prionnzation of
debrt avoidance and debt reduction is more recent. In this sense, we can speak of 2
political paradigm shift, which is to be viewed in the context of further changes in
politics and society. The emergence of austerity has to be understood as a concept
of statchood that has changed in the context of 2 new polical framework, which
is inevitably also expressed by the municipal authontes. Austenty assumes a funda-
mentl connection with a changed role of the state and its tasks with regard to the
1ssuc of social cohesion, in which the idez of “generadonal justice” is entenng the
redefinition of the welfare state and in which it appears unjust to burden the next
generation through over-indebtedness. From the pomnt of view of austenty policy
a redefinition of the economy needs to be introduced in the first place, where state
acton are judged on the basis of crteria of the market rating, This means thar a lack
of austerity is seen as an obstacle o investment.

Howeves, the first attempts to define the connecton between austenty and local
politics have not been based on such reasoning and, on the other hand, pointed out
that with the austenty principle the political scope for action becomes bigger. This
view is parocularly expressed in the work of Poul Enk Mountzen (1992), who de-
scribed for indebted states the relationship berween diminishing “political capital™
and “fiscal stress” through 2 comparative study in ten countries at the beginning of
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the 1990s. Analyzing the literature at the ome, Mountzen understood the problem
primarily as a problem of difference between input 2nd output into the local finan-
difference differendy: Firstly, explanatory approaches can be found thar place this
phenomenon in 2 context of sodio-economic dispanties. One would have to ke
into this category today’s narrower theories of “sustenity urbanism”. Secondly, there
are theoretical approaches (so-called malzdapration theonies) which reduce the prob-
lems of austenity to the lack of 2dapration of the Jocal finznaal system and which
only problematize the remaining policcal scope for action. Finally, Mountzen denn-
fies theories working with an “expectation gap approach” which see the gap berween
the polical expectations of the citizen and the achievements of politics as 3 starting
point of the debt crisis. The latter theonies do not consider the lack of financial bur
political resources as the real problem. In summary, one can say that the second
and third approach primarily sees policy as responsible — whether to deal with the
lack of financial resources or 1o be polincally responsible towsards citizens with thear
expectztions — while the first approach sees primanly the problem of austenty asa
non-local and non-political one, which affects the political system from the outside.
Intrinsically interwoven with the concept of zusterity 1s the concept of casis Re-
gardless of the three possible explanatory approaches, it 1s assumed that a financial
caisis does not zllow the ates to provide adequate care for the dtzens. However,
carly studies have shown thar the link between an urban financial crsis and the
general prosperity of a city is not necessanly to be assumed. As it becomes clear in
the international companson, the role of the state and its contributions to the cit-
ics is decisive (Mouritzen and Nielsen, 1992). In other words, overburdened cities
and 2 lack of local political capital need not lezd 10 2 social detenioration in Iving
conditions if state institutions are compensatory. Parocularly with regard to German
cities, the concept of cnses has been used repeatedly since the 1980s, in order o
demand a stronger participation of state institutions at the federal and state level.
All approaches of austerity stress that an anslysis of urban development must be
carried out from the financial situation of a dty’s public budget. In parocular, those
carly approaches, which focus on this basic idez of the concept 2s debt caoses or
over-indebtedness, try to find solutions that can be described as incremental, which
are offenng solutions within the predefined framework of the federal state archi-
tecture and its roll towards municipalities. The effects of the susterity ponciple are
assessed with regard 1o the existing task fulfillment of municpalities A more cancal
analysis places municipal financial problems in a context of 2 changed statchood,
able 1o do so far. Two different causal complexes are introduced. On the one hand,
a change in the demands on the state 1s considered to be the source of the vatous
financial problems (Ellwein and Hesse, 1994). This analysis focuses on the efficiency
of financial, social and economic policy instruments and how they possibly adjust
the distribution of tasks between the federal government, the state and the munic-
pality. On the other hand, there 1s slso 2n overburdening of the dtizens, who have 1o
cope with increased expenditures by additional taxes. This view has been arnculated
since the late 19705, promoting 2s 2 way-out the concept of 2 “lean stawe” (Hifele,
1979), which implies not only an instrumentzl but a conceprual redefinition of the
relationship between the state and society.

Later neo-Marxist approaches described the conceptual content of austerity urban-
1sm, as well. The financial crisis is seen here shove all as 3 macro-socal restructunng
in the course of the emergence of neo-liberalism. Austenity is thereby seen as part
of 2 crisis of plobal capitalism, 2 genuine ex son of the capitalist and neoliberal
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functoning of society. For this approach, the concept of austenity is, in principle,

QP’ The Ji ] of Urbans ”




rather a vocabulary with which the changed power relations in capitalism are 10 be
identified and the real problem is to be concealed. Austerity presumably jusafies a
departure from the existing anti-cyclical financial policy, according to which the state
can counteract cyclical economic crises through more public investments. Austerity
has led to the growing impoverishment of public budgets and private houscholds,
the excessive expropriaton of over-indebted residential property owners, increas-
ing social inequalities, housing shortages and the decline of public facilices such as
schools, hospitals, libraries, swimming pools, public buildings or infrastructures. Pa-
vatizations and public-private partnerships are the new forms of organizaton that
give private capital direct access to previously public property.

The concept of zusterity is accompanied by normatve ideas concerning the rela-
tonship between politics, citizens, the economy and the city. While the incremental
views are concerned with a non-normative definition of the concept, in which fur-
ther discussions about the understanding of the state are to be left out, the critcal
approaches point to the necessity of such 2 cndcal review as an “activating state™
(Bcehrens, 2005) has been arriving according to which the state gives and requires
more engagement by the cvil sodety and the individual. For liberal criicism, this
approach does not go far enough, and austerity is to be understood as a kind of self-
purpose, which should therefore also have 2 constitutional status.

Current fiscal crisis

At the latest in the context of the global economic crisis of the late 20005, the prin-
ciple of austenty as a leading economic and financial policy approach was dominat-
ed by the instimutions of the World Bank, the IMF and the European Commission.
This in turn led to a neglect of socio-political tasks by the EU Member States and
contributed to the exacerbation of existing social problems, especially in Southern
Europe. Austenty policy has therefore been identified as 2 cause of crises. The con-
cept of austerity is, therefore, identified by both proponents and opponents almost
exclusively with regard to the actons of the nstrutons mentioned. The norma-
tive political dimension of the concept of austenty makes an analyocal approach
however more difficult. If the concept of austenty is kept uphold as an analytcal
concept that is not exhaustive as a neoliberal legitmation vocabulary, then it can
be connected to the respective national debate about the over-indebtedness of the
cites and can be placed into an empirical exploration in which research form starts
from sketching the framework of the idea of austerity under the specific local condi-
tions. Such a framing into for example the canon of German local policy research
can profit from extensive preparatory work, and can address conceprual approaches
such as “urban governance” and “neoliberal city” with regard to their explanatory
scope. The study of the effects of austerity has so far not taken place in Germany
(Schonig and Schipper, 2016), just as the international debate does not take account
of the situation in Germany. In international studies, case studies from countries
with a national debt problem (such as Fujita, 2013) predominate, for example in
Southern Europe (Eckardr and Sanchez, 2014).

This discrepancy between German and international research leads to an antagonis-
tic reception of the respective findings. For example, contributions to journals such
as the “City” or “International Journal for Urban and Regional Research” show that
the problem of urban debt is predominantly described as externally caused whereby
external forces are regarded as stronger than the local ones: “The pessimism many
urban scholars have expressed finds justfication in our awareness that while vic-
tories can be won in local struggles, the larper societal expectations of continued
austerity (...) limit such potential.” (Tabb, 2014, p. 98). Such an emphasis on external
forces raises the question of how they can be made visible as 2 power mechanism.
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As Jamie Peck (2012) underlines, this is only indirectly recognizable 2s market ration-
ality with its principle of competition is imposed on areas of life that have followed
other socal logics and panaples such as solidanty. He agrees with Harvey'’s pomntof
view that the financial crisis has been transformed into a state crisis and this again
It would however been inadequate to simply relate the fiscal crisis of the aoes
the state architecrure in general. The indebtedness of the concerned cines is slso
a2 consequence of 2 more profound political change 2nd has 10 be seen as integral
part of a political course that has gained momentum in the 1990ces and which has
been replacing 2 different understanding of the politcal role of the ary in general.
Already in 1980, the major of Duisburg — 2 larper city in the Ruhr ares — called for
attention with his pamphlet “Save Our Cities”. At that ome, the poliocal response
consisted of 2 numerous programmatic spprozches to address the increasing struc-
turzl cnsis of the old industsial cities losing jobs in the steel companies and coalm-
incs. Confronted with long lasting unemployment 2nd processes of economic and
social decline, the paradigm of political response was unal then that the state has 1o
set up programs for an innovated urban economy (Maly, 2014). In the sevenges, this
has led to billions of Euros of state subsidy for the serd of new industries
like the most emblematic case of Opel in Bochum and the setup of universiies.
Already in the eightics, these programs seemed to be too bmited in their impact and
of these economic policies. The overall rurn to conservatve partes with their focus
on individual responsibility prepared the ground for a reduced federal welfare state
resulting for example in the end of national social housing programs.

The nincties, however, have been 2 breakthrough for so-called neoliberal politics in
many ways (Kemper, 2013). As national politics more 2nd more rejected responsibil-
ity for the costs of social problems, the burdening of cities with the growing expec-
tations of citizens for care and support continued slowly. Only in 2006, the federal
fiscal system zccepted the principle that “who orders, who pays” which means that
the national legislation cannot enforce cities to contribute finandially to the realiza-
ton of new state programs. Important sodzl achicvements of the past, like the
individual housing grants, however were not touched and thereby contrbute to the
misbalancing of the fiscal equilibria between the national state, the Linder and the
cites.

In the context also with European prerogatives, the dties were regarded increas-
ingly to repositon themselves 2s economic actors. The perspective on cties as being
2 company that has 1o produce 2 solvent budget was 2 guiding idez in the reform
for local administracion (Linhos, 2006). In effect, the economic oppormnites for
city development however rather shrunk than increased (Wohlfzhrt, 2005). A lean
administration has reduced the number of office workers and the fields of policy
acovities. Many cconomic activities with regard to water, clectricity, gas, housing,
and infrastructare supply were now seen to be berter sitmated in the hands of povate
nvestors. While the outcome of these privanzations have been evaluated cancally
in fiscal aspects, the sbility for local politics to steer processes in the ary has been
reduced significandy (Sack, 2013). This is why recent developments in German cit-
ics have tried to return to public ownership of basic local infrastrucrure (Moewes,
2014).

In the linc of the shift to this renewed view on cities, the problem of the indebred
cities was seen as 2 Jocal only which derives from wrong politeal decisions and 2 lack
of effectiveness. Consequently, the reform of the federsl system did not give cioes
more rights and has not even allowed them a particular voice in those reforms. In
sum, one can say that despite 2 long and intensive debate among experts and some
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political attention, the necessary steps in the reformulation of the federal system
obvious for many observers have not been undertaken (Kéthenbiirger, 2013). A
main argument remains that cities can be competitive by their own means Here,
the most prominent example is the local economic tax rate (Hebesatz). Cities have
competed with each other to offer the lowest tax basis and the result of this “race
to the bottom” is that only big companies are often regularly paying directly to the
local budget. Estimations point to the fact that this is true for less than one per cent
of all economic activities in the cites and thar local taxaton policies have no effect
on their economic performance (Kelders and Kéthenburper, 2010). Reforms were
morcover often rejected. The existing system of financial re-budgeting berween the
Linder (Linderfinanzausgleich) and within each Land secem to guarantee the stabil-
ity of tax flows. As these tax compensations are negotiated every year, the planning
of long term financial engagements becomes increasingly difficult. This resulted
in an uncereainty regarding most needed infrastructure investments for the future
and high interest rates for long-term credits. The political debates on the local level
therefore concentrated on more effective debt management (Birkholz, 2008). For
many cities, the use for short-term credits (Kassenkredite) - which were previously
only meant to overcome technical delays of payment - has become the way to “mud-
dle through” (Heinemann, 2009).

This strategy however became impossible during the recession of 2008. Many cites
had to apply for being taken up by the trusteeship of the Linder. The consequences
were that the concerned cities lost significant autonomy about their fiscal affairs
while the crucial economic disadvantages were not addressed (Sidki, 2011). Para-
doxically, the situation of the indebred cities has not changed but rather worsened
while Germany has reached its national objectives of austerity and prosperity during
a long lasting European crisis (Hardes, 2013). The inability to act in 2n autonomous
way as it was meant in the German constitution is severely threatened (see the com-
mentaries in Schmide-Bletbtreu, Hofmann and Brockmeyer, 2014).

The German discourse on austerity

There is a whole area of overlap between the German discourse, the concepts of
governance, neoliberalism and austerity in the research on municipal debts. The
concept of austenity in the German context can be understood not only as a norma-
tive, but also as an analytical one that bears 2 catcal potenaal. It could be developed
so that it can offer 2 tool to consider concrete local conditions of political and social
acdon, if it is not merely considered as an expression of global crises. It could also
show impossibilities and possibilities for influencing state transformation whether a
take-over of market logic in the social field can be observed and how local institu-
tions and actors can keep their scope for action.

‘The municipal consolidation of local budgets would require a focus, looking on how
the overarching principle of the “saving money enforcement” (Sparzwangs) against
the over-debts of cities already was introduced at the beginning of the 2000s and
thus clearly before the financial crsis of the assumed state casis. This form of early
German austerity politics under different terms has not been captured in the consid-
crations of the crisis in Europe today and as such has not been internatonally per-
ceived in the research literature. The intensified municipal supervision, which avoids
any poliacal control and which was implemented by states like North Rhine-West-
phalia with their “commissionaires of savings™ (Sparkommissare), lacks the demo-
cratic transparency about decisions where cuts in the budgets should be undertaken
(Holtkamp, 2006). This was even implemented in cases where 2 debt reduction was
hardly concervable because the structural budgetary miseries were not resolved. This
state control was implemented with great consistency and it constructed politics as
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2 bipolar negotating scheme between the cty and the state. It is however preasely
the lacking reflection on the effects of this form of local sustenty that prevented
the introduction of real administrative reforms. In other words, the admimstrston
has not taken over the austerity as reforming their organizational logic, s austenity
was placed into the negotiztion with the state. The municipal administration has thus
proved to be resistant in a certain way, as they have resisted earhier reforms such as
New Public Mansgement, which were often dted as a proof of implementacon for
the austerity concept, but in realty were often only proclaimed 2s an administratve
concept without further meaning.

Reconstructing the consolidztion of over-indebted local budgets in German dues,
as Holtkamp (2009) has done for Marl and Waltrop, it becomes clear thar 2 number
of structural problems have caused the debts These include the “unfavorsble social
and economic structure, negative migration balances, high financial transfers 1o East
Germany, and massive resistance to the increasingly oversized infrastructure”(cp).
In the interplay of these factors, the “fuglity trap” emerges, which cannot be re-
garded as an exclusive consequence of austenty politics. The over-indebtedness of
the Ruhr area is therefore not the result of the cnsis of 2008 nor is it 2 logical con-
clusion of the structural change of the old industrial region. This does not deny the
dependence of municipal finances on interest rate developments 2nd the global eco-
nomic situation. However, the fact that this drama has come about could have been
dispensed with since 2003, when the positve development of the genersl municipal
finances in Germany on the cities in the Ruhr area began,

Small consolidation successes have been spoiled in this way. Through the employ-
ments of local zuthorities and the “commissionaires of savings” an exaggerated
expectztion level has emerged which provokes problems of democratc legiima-
ton. Due 1o the permanent non-comphance of overdated claims, it is no longer
comprehensible for the electorate who could be blamed for too linde savings. In
contrast to the approaches of governance theories, which assume 20 increase in of-
ficiency through more co-operation and transparency, it has been observed in the
case of the “Sparkommissare™ that these were relanvely traditional 2nd incremental.
They reduced the involvement of the populztion 2nd political objectives were not
linked to savings targets, zlthough the commissioners in question were often willing
to avoid politically sensitive savings In this way, earlier approzches to the adminis-
hicrarchical, less transparent and even more incremental” (Holtkamp 2011, p. 444).
The interpretation of the external factors in the German discourse refers 1o the
shaping of roles between the federal government, the Linder and municipalities For
the federsl tax distnbution in Germany, it must be stated that there has slways been
2 hipher expenditure requirement from municipaliies than this could have been cov-
cred by financial sllocations from the federal government and the Linder (Wicland,
2014, p. 830). In the financial policy integration of the three levels of government
rask fulfillment, there has never been 2 ome when there was no underfinancing.
The constitutional right to welfare is addressed to the state as 2 whole, but which lev-
el of the state has to fulfill this obligation is not dearly defined by the constitution.
This has led 1o the fact that government can increase social benefits, but the execut-
ing mumnicipelities were not sufficenty equipped. Municpal self-administration is
thereby undermined. The uniformity of living conditions, however, which is 2 basic
principle of state action, is fundamentally dependent on the economic 2nd finan-
cial power of the Linder which, zccording to Arade 83 of the Constitutional Law,
have to ensure the enforcement of welfare services. This generates the gap bertween
federal grants and local expenditures. At the latest since German reunification, the
cffects of this responsibility allocation are clear. The economically weaker German
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states — and thus also the ciges and municipalities in it — have less money to ensure
equal living conditions in the whole of Germany. With the introduction of the debt
brake (Aracle 109, Paragraph 3 of the Consorutonal Law), the discrepancy can no
longer be offset by borrowing.

This circumstance has be seen in many susterity discourses as evidence for the im-
plementation of neoliberal politics and it appears to confirm in the first place the
assumpuon of a changed statchood. However, it also obscures the complex rules of
national financial compensation, which contribute to the principles of federal equal-
ity. In particular, the need for higher spending, for example, for cities or countries
with different population densities still has not been questioned (BVerfGE 72, 330).
In addition to the state mechanisms of direct financial compensaton, there are sall
more opportunities within the scope of the federal organization to indirectly sup-
port municipalices that have to finance extraordinary tasks such as coastal protec-
tion. Within the Linder, the differences in the key allocations of the Linder to the
municipalities are differently regulated. As 2 principle, however, it is not called into
question that the assignments should be appropriate to the local authonides in the
face of the state’s tasks deligated to the ciges.

For Rheinland-Pfalz, therefore, the Constitutional Court has obliged the state to
shape its system of national financial compensation in such 2 way that municipal au-
tonomy and self-administration are adequately ensured (Hardes, 2012). Autonomy
can only be built on 2 certain scope for acton and thus cannot be replaced due a
state crisis (Bravidor, 2016). This principle can be seen realized in the various welfare
benefits of the municipalities in Germany. The obvious differences among dites
with repard to the spending on social services are caused by a set of different fac-
tors. It can be assumed that, in principle, there is a link between social need and the
necessary social benefits of the municipalities. The latter was clearly demonstrated
by studies (Thommes, Junkernheinrich and Micosart 2010). However, this correla-
tion does not explain the local differences in companson, especially with regard o
the obvious north-south divide, which corresponds only pargally with the existing
economic regional disparities.

The reference o the financial compensation systems of Germany can be dismissed
as irrelevant because, as a result, the financial situation of the municipalices and
the Linder is not in line with the general expectations with regard to the public in-
vestments and welfare services, while at the same time the municipal debts are not
diminishing, In fact, it can be observed that, after the introduction of the Hartz 4
laws, social expenditures for municipalies have grown considerably (Hardes, 203,
p. 26ff) The expected benefit by the merger of social assistance and unemploy-
ment assurance is not demonstrable. On the whole, the increase 1n socizl welfare
expenditure according to the social code, the costs of housing and heatng (KdU),
and expenditure on child and youth care are the structural reasons for the increase
in municipal expenditure on social services. The sub-financing of the municipalities
mainly concerns the so-called area of voluntary contributions, such as the construc-
tion of sports grounds, the preservation of cultural facilities or the promoton of
local traditions. These voluntary spendings fall under the sutonomy of the munia-
palities, which should also be made possible viz financial allocations.

It is expected that the debt brake at the federal and provincial levels will increase
the municipal enforcements of saving (Sparzwang). One may therefore doubt the
effect of the existing system of national financial reconciliaton, but 1t is not pos-
sible to prove a change of the state principle following 2 market radonality. Such a
ragonality assumption can be asserted for the municipalities with the introduction
of the system of double accountng. This form of accountng can be understood as
an economization of the municipal financial organizaton, which seems 1o be even
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furthered by the introduction of varous forms of debt management, debt optimiza-
tion and the active management of financial nisks.

Whether the new instruments of municipal financial management can actually be
understood 2s the result of a changed view of the state in general — comparable
to the introducton of public prvate parmerships — cannot be answered compre-
hensively beczause it is hardly known how they are acrually influenced by conven-
tonal financial instruments in the municipalities. It appears that they do not secem o
have any significant influence on the debe situation of the municipalities concerned
(Sadki, 2011). As Kothenbirger (2013) shows in the example of the basic and trade
1ax, the discussion zbout the municipal financial system is charactenized by the fact
that there 1s a decade-long “reform discussion without reform”. In effect, for more
than 40 years, there has been no zdjustment of the Jocal tax base for cconomic and
fiscal changes, resulting in honzontal and vertical equity problems. Since the author
same reason, in order to solve municipsl financial constraints: “It will cherefore be
not unlikely thar municipal policy would want to bypass the resistance against tax
reforms by going to the voters. They keep it not transparent or accept higher de-
pendence from the state “(p. 92).

The implementztion of the susterity principle at the muniapal level has led to the
fact that no new debts have been taken up in many ctes despite increased social
expenditure. This is assessed differently and panly seen 2s a cause of underfund-
investment lack is estimated at more than € 100 billion, with missing investments
public administration (Hardes 2013, p. 33).

Many cities have not taken up new loans since the nstallaton of the debt brake on
the state level, although not necessanly a sustained economic well-being causes more
revenue. As the Municipal Finance Report 2016 of the German Association of
situzation and dtes in structural change are sull not sufficiently teken into account
in the system of financial distribution. To this end, it must be stated that the finan-
cial disparitics between the cities have become more acute. Nevertheless, the report
also differentiates the role of the state, which has reacted effectively to the financial
hardship of the community, without however suggesting an end to the problemanc
cash deposits.

‘This example shows that there has not been a transformation of the state according
to an omaipresent logic of competition, but the balance between different levels
of government have remained different prinaples. Financial resources remain ne-
gotable. Indirectly instututionalized through the central position of the Linder, the
municipalities - even if their own rep ion is not fc in the formation of
political bargaining — are not just prone to the decisions of the federal state. As the
example of the negotation of the costs of the refugee integration demonstrates,
Apart from the instimutions of the corporate state, there are also mechanism of
discursive influence. These levels of state-aity relatons are larpely left out in the
conception of austerity and are more likely to be 1aken up by governance theories,
which also assume 2 changed state, but which tend 1o link them with extended pos-
sibilies of control 2nd steering society. This would also include the recognition of
parodpatory approaches, which should be abandoned in the concept of the radical
and-austesity perspective in favor of “rebellion™ (Harvey, 2013), but which play 2
growing role in urban politics.
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Local governance strategies

In the following, four cities in different metropolitan regions were analyzed with
repard to their particular strategies to cope with a long lastng fiscal crisis. The cho-
sen cities have a different economic profile and should not be regarded as primanly
characterized by a single branch. They have in common that systematic unemploy-
ment with poverty and joblessness rate above the natonal and Linder average All
cities have nevertheless a working class tradition and host 2 high depree of citizens
with 2 migratory background. The selection of the city refers to the per capita in-
debredness where all case studies were distinctively prominent examples for a longer
ongoing economic and crisis, which agpravated since the 2008 recession and did
not lessened after incorporation into the Linder trusteeship. The four cites are not
the top ranked cases of indebtedness, which would otherwise mean that only cities
from the Ruhr area needed to be included into this companson. Only city of Hagen
stands here as an example of this area. The other cities were chosen as representing
other regional economic and polincal contexts: The city was the first to be taken
under direct control by the Land. Bremerhaven is embedded into the Bremen-Old-
enburg metropolitan area; Offenbach shares a border with Frankfure with which the
city joins the Frankfurt Rhine-Main area; and Ludwigshafen is represented hereas a
city of the Rhine-Neckar metropolis.

Bremerhaven

As an outlying enclave of the city-state of Bremen, the city hosts one of the most
important harbors of Germany. Most mariume car export is realized here. Con-
tainerization however has led to profound job loss. This affected the total harbor
industry including 90 percent of the jobs in the shipyards. Earlier, the city lost its
significance as a fishery port and in the 1990ges the withdrawal of the US-Amencan
troops has completed the economic decline of Bremerhaven. The city however has
been reacting early on the first sights of these processes already in the 1970ues by
starting to support new directions in urban development. Basically, the city invested
into maritime research institutions, in the wind energy industries and tounism. This
has however not brought fast benefits and urged the city to take up credits to the
extreme level of 1,5 bilion Euros On the long run, it scemed however that the new
industries have been established successful and in the year 2005 the nse of unem-
ployment stopped. This motivated plans to take up new loans for large scale invest-
ments. 200 million Euros are going to be spend to build an offshore harbor (ep.
Breitlauch, 2010). Much support is also given in vanous projects under the umbrella
of the “harbor word™ and the “Climate City Bremerhaven”. This slogan is meant to
give the city 2 new brand, which should overcome the negatve image being socially
disadvantaged. Most prominently, the building of 2n educational and entertainment
center (Klimahaus) promoting green policies against climate change embodies this
concept. The underlying idea is that Bremerhaven wants to attract inhabitants, inves-
tors and visitors who are interested in a place where science, history, ateractive living
conditions and housing are combined and in close reach. Responsible actors are
underlining that the investments for the Klimahaus are paying off but it 1s doubtful
whether the expected numbers of visitors are really achieved. However, the em-
blematic Klimahaus needs to be evaluated in the context of the reshaping of the old
industrial harbor and the northern quarter. Staostics show that the balance between
in- and out-migration is positive since 2011. Bremerhaven morcover has stabilized
his commuter function in the region. A larpe part of the debts results therefore in
the fact chat the surrounding localities do not contrbute to the social and culrural
voluntary expenditures and investments from which they benefit from. Moreover,
the interviewed politicians and local actors assumed in unison that being part of
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the Land Bremen has rather negatve effects for the aty. One obvious reason is that
Bremen owns ternitories in Bremerhaven that it does not develop as it gives prefer-
ences to areas in Bremen itself

Hagen
Histosically, the aty of Hagen exists because of the establishment of steel industry
mthcl%ommry]‘bcatymnssuofﬁwsctﬂancmswhd:madmmmdy
merged to become “Hagen™ but which unal today gives the dry its rather dispersed
morphology. With 2 debt of 1,3 billion Euro and an ongoing loss of inhabitants, the
city of Hagen has become the most prominent example of shrinkage. Since the first
cnﬂsofdacsmdmdusuymcbcknh:uumlWS Hagen contnuously lost jobs
and already 1976 the last steel company closed. The process of deindustrializaton
was initiated and continued with the closure of textile and food industries. In the fol-
lowing thirty years, different initiatives were undertaken to develop Hagen 2s a cent-
er for service and trade. Despite msjor achicvements like the opening of the only
public university for distance learning and the integration into the high-speed train
network (ICE), the effects of the investments did not counterbalance the negaove
spiral of loss. Major challenges derive from the industrial landscape left over without
use. In the ninedes, the city concentrated on the reshaping of the inner ity aiming
at the creation of an attractive consumer atmosphere 2nd supporong cultural insn-
ttons. The city center suffers from an urban structure that once has totally been
dedicated to industrizl transport and car oentation. The central train station and
adjacent neighborhood remains 2 critical “entrance™ for visitors, slthough Hagen is
situated in a landscape with many natural and leisure time offers. Most interviewees
emphasize the potential the dry has but regret how lintle is gained from this. Hagen
has been restncted in its fiscal autonomy since a decade 2nd was obligated 1o par-
ticipate in the trusteeship of the Land in 2011. Since then, the discussion zbout
larger projects or perspectives for future development have been postponed. Earlier
concepts for the creation of furure institutions to foster professional training exist,
but they have not been brought 1o life so far because of the fiscal restnctions. The
general idea is that Hagen should use its image of being an industnal city and that
it should idenaify itself as innovative in close relationship to industnal production.
The sentlement of companies which would support this self-description however
has not taken place. The idea of keeping up 2n industrial basis in 2 common con-
cept in the Ruhr metropolis In other ctes of the Ruhr (ke Dortmund 2nd Essen),
the transformaton to 2 high-tech-reindustnalisation has been successful o some
extent. Also Hagen sall hosts metal and construction industries which serves as 2n
argument not uphold the traditonal notion of being an industnal ary. However, the
city officials are also upholding 2 loose idea of becoming more atrractive in 2 post-
industrial manner. This has led to small-scale projects mainly in the field of urban
planning. The decreasing space for new ininztives has produced a difficult political
climate where elected politicians have given up their offices before the end of the
term. It has been confirmed in the interviews with local stakeholders that there is
lirde trust in politicians from the citizenry. There is an obvious lack of ideas what
could be done under the circumstances of fiscal dependency from the Land. The
imposed plans for cuts in the financial budget of Hagen has created 2n atomde of
pragmatism for so long, that there is 2lso no poliocal alternanve formulated by the
opposition. Changes of party dominance in the local council had been discouraging.
The local avil society 2re sharing this pragmanc atorade and 2re mostly concentrated
on one-issue projects (ecology, education, social groups) without any programmatc
perspective.
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Ludwigshafen

As the bourgeoisic of Mannheim has rejected the building of chemical industries,
the city of Ludwigshafen has been funded on the other side of the Rhine in the
mid of the 19th century. Developing as a classical workers city, with the very soon
success of the Badische Anilin und Soda Fabnk (BASF), Ludwigshafen pained in
all aspects: the number of inhabitants grew from 1,500 in the 1830des to 133,000
before it was heavily damaged by Allied Forces. The impressive return of Ludwig-
shafen as “city of chemistry” attracted 16 other companies producing chemicals
for the global market. Being considered as one of the most global compeatve and
economic strong cities of Germany, the local debt crisis is produced by 2 variety
of reasons. Since the setup of the industries, the profits were partly transferred
Mannheim. This happened merely because of the mobility patterns of the better-
off and the qualified working force Ludwigshafen offered work for low skilled
personal which mainly lived in the city and benefited from the sodial investments
of BASE. The chemical industry i1s well known for paying relatively high salaries
and seldom having conflicts with the unions. This is visual in many urban projects,
which do not only serve the logic of industrial production but also offer to some
extent an appropriate environment for workers. Engineers and qualified workers
however preferred to live in the more attractive areas of Mannheim and thereby
disinvesting in Ludwigshafen. This pattern of settlement was increasingly decpen
the social divide when in the 1960ges car mobility allowed most workers to seck
housing in suburban areas. Despite a remaining strong industrial production which
serves for more than two third of the local economy, Ludwigshafen entered a down
ward spiral in the 1980ties. With the neoliberal policy change in the 190des, BASF
was generally allowed to pay fewer taxes. In the “golden years” berween 1960 and
1980, the aty had invested heavily in large and expansive infrastructure like the
building of 2 city hall, a2 new train staton, and a cultural center (Pfalzbau). Main-
tenance and necessary renovations deriving from these investments arrived carlier
than foreseen and at a ime when the city — due to changes in the national legislation
when workers no longer pay their taxes where they work but where they live — could
no longer count on high local tax payments. The professionalization of the chemi-
cal industries furthermore destroyed a lot of job for less skilled workers, so that the
unemployment is twice the regional average. In 2006, the BASF pushed the region
to set up the Rhine-Neckar associaton, which later became the metropolitan region.
Social actvities of this global player were then put into the frame of metropolitan
cooperaton and less focused on Ludwigshafen. It seems evident that BASF secks
an attractive area to attrace high skilled workers which apparently would be rather
oriented to the metropolitan than local offers for housing, culture, and educaton.
As this internationally operating is so dominant in the dry, there is no public can-
cism or alternatve discussed. Politics are seemingly to afraid to confront BASF with
the consequences of the metropolitanisation of their engapement and instead join
this change in repional orentation. The leading politcians have focused therefore
on neo-liberal policy goals like even reducing the local tax rate (Hebesarz) which 1s
assumed to save jobs in smaller companies. Shaping a more compentve environ-
ment is one of the key ideas of the local actors and thereby using urban infrastruc-
ture investment to make the city more charming. Therefore, socal projects like the
“Social City Program” in the disfavored neighborhood of Mundenheim have not
been continued to save money for projects like a new shopping center. This policy
is supported by the trusteeship agreement with the Land after the city needed to call
for external support in 2011,
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Offenbach

Situated to the north and west at the border 1o Frankfurt, Offenbach needs to be re-
garded as highly linked to the disliked “global cry” next door. The economic devel-
opment of Offenbach however ensbled 2 long lasting autonomy. After the Second
Wbdqu,thcctyrcgzmed:sumgposmoumGumvaspmdmaofhd\a,
mechanical 2nd electronics. A growing number of inhabi made op plans
forhzgcmvesunmtsmmdxcmbansmuucphushhhmmmhxgcpan
of the traffic system — especially the implementation of car fnendly roads like the
“Berliner StraBle” — 2nd social housing motivated Offenbach 1o start 2 profound
renovation of core parts of the city. Already at the starnng point of this modern-
ist urban program in the 1970tes, the cconomic transformation of Offenbach was
starting. Larpe parts of the industrial sectors were having problems to compete on
raised. In the eyghtics, the economic policy shifted to foster service sector industries.
environment. The building of the “House of Economy” and the “City Towers” was
supposed to offer space for companies in the tertary sector. Despite some successes
of this approach leading to investments of middle-sized companies, the oversll loss
of jobs could not be counterbalanced. The decline of the economy led however o
2 double effect: The ary lost its ability for further investments into any kind of real
estate related business and concentrated to strategic debt mansgement (Grandke,
2000). The frustration on the little effects of investments into the built environ-
ment has spilt over and many housing aress could keep 2 low rent. While the decline
of the Offenbach economy has led to 2 collapse of its 1ax income, the number of
inhabitants in contrast grew. Most new arrving inhabitants work in the larper Rhine-
Main region, but they have also lirtle money to spend. In sum, Offenbach became
more and more 2 poor city for poor people in the region. In 2 regional perspectve,
fenbach thereby developed in many neighborhoods 2 social profile with 2 high de-
gree of poor people 2nd one of two inhabitants have a migratory background. Since
the prices for living and housing started to becoming sky rocking in Frankfurt, the
middle and upper class of the region began 1o gentrify the riverside of Offenbach,
which seems to enter 2 new phase of development where affordable housing for the
poor becomes 2 political concern. In total, the ary has more than one bilion Euro
debts and needed to seck protection by joining the trusteeship of Hessen. Polinically,
there is a small opposition and some avil society engagement for alternative ideas
on how to develop furure Offenbach. Most evident, the ity has difficultes with its
self-image (Giese, 2010) 2s shifung from industrial city to “poor aty” and now o
something else which scems most unclear. There 1s no vision on how to use the litde
space to mancuver left by the strict austenty polioes.

Conclusion

The four presented case studies from middle-sized cites in Germany show 2 van-
ety of aspects of the relationship berween them and their prospenng metropolitzan
area. In all represented cases, the invention of urban governance was motvared in
a framework of 2 perceived importance of policies in favor of competiiveness, ef-
fectiveness 2nd pragmatism. In this way, the introduction of urban governance is
the product of 2 brozder political discourse, which in parallel has redefined the role
of the state, the relation between the different levels of the multilayered federslism.
The core of this approach consists of the idez of susterty (Peck 2012). This implies
thar cities should be regarded as entties, which should be tzken responsible for
their position in the regional and global markets (Tabb, 2014). It therefore fosters
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the autonomics of cities to position themselves in the interurban competition for
investments, inhabitants, social and cultural capiral. A whole set of poliocal implica-
tions are motivated by this overarching understanding of the “neoliberal” city (cp.
Hackworth, 2007). While it is necessary to see the interference of policies asa con-
sequence of a reoriented state philosophy, the consequences of this paradipmatic
shift towards an economic and fiscal self-sustaining of cities, it has to be carefully
taken into consideration that the intended changes have not been implemented in
a pure form. The existing political and insoratonal landscape of 2 federally and
corporative country like Germany hindered a mere adaptation to imperatives of aus-
tenty. However, harsher conditions for credit services reduced local sutonomy. In
contradiction to the prevalent rhetoric about austerity, choice and space for alterna-
tive decisions in local polines has not increased. In this regard, the German cities are
placed into the same political framework and suffer from diminishing sovercignty
— despite the economic and fiscal success of natonal policies — than comparable
international cases (Tonkiss, 2013; Donald et al, 2014). Many negative effects of
these politics however are still counterbalanced, 1o an increasingly lesser extent, by
2 complex system of tax redistribution and the enlarged welfare state. As it became
apparent, all included cases are following paths deniving the poliocal and societal
constructon from the industral revolution. The unequal share of resources and
power remains the intrinsic factor, which hinders a more intensive connectedness
of cities in one metropolitan region. Being part of these forms of governance does
not increase win-win-situations but can even increase the loss of political autonomy
of cities. This is the reason for cites like Hagen or Bremerhaven wanting to leave
the metropolitan associations.

With regard to the theoretical discussions on austenty and urban cnsis in Europe,
this article provides an insight view on the case of Germany which develops a rather
irsitating argument for the prominent assumption of an all explaining narrative on
the “ncoliberal city”. Contradictions between cities in German regions have be-
come evident as a framing into the existing juridical and welfare state architecture
are suggesting that the factors causing the indebtedness of German cities are more
complex related to each other. The evidence of the cases presented here show that
the existing notions on the austerity do not sufficiently explain the diversity of local
policy responses and are underestimanng the consistency of both the natonal state
insttutions and the local consistency of self-governance. It is moreover important
to consider the fact that austenity has not been an ideology that has overnidden cer-
tain values laid down in the German constitution and the logic of political compen-
ton. Austerity has merged into existing concepts on the state and has not replaced
the idea of social equality and solidasnity which are expressed in codified manners of
relationship in polics and society. Further research on austerity and its impact on
urban life needs to distinguish more sharply between the different sources which are
leading to urban cnsis where austenity might not be the only evil.
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A Century of Rural Planning
in England: A Story of
Contestation, Fragmentation
and Integration

Introduction

There has, in recent omes, been 2 clear shift in the pronapks underpinning the
theory and practice of rural planning in England: from the narrow resource protec-
tion zpprozch, in which rural and urban spaces were regarded as disonctly separate
enogtes, towards an integrated spatial spproach that recognises their interdepend-
ency. Acceprance that the countryside had become 2 much more complex 2nd con-
tested space, and home 1o a varety of competing policy agendas 2nd constimency
interests was fundsmental to this shift, though implementation of idess has some-
tmes lagged behind the theory. Unal very recentdy, English rursl planning policy
and practice — which 1s distnct from the rest of the UK - remained steadfast to the
principles sct out in the first half of the 20” century: to protect the countryside from
inapproprizate development and preserve quality landscapes and agncultural land.
There are some signs today however that the scope of rural planning is significandy
broadening beyond its tradmional ‘preservationist’ remit, 2nd slowly recogmising the
differentiated and multfunctional nature of the contemporary countryside. This
paper reviews the competing policy agendss and constimency nterests that make
the countryside before considenng the role that local planning plays in mediating
between these agendas and shaping rursl places The paper is structured to consider:
the roots of rural planning; the system's carly priorities; why the rursl agends, post
1947, was highly fragmented; and attempts made, post 1997, 1o move towzrds more
integrated rurzl policy delivery; and the degree to which the ‘reinvention’ of 2 more
holistic brand of local governznce and planning since 2004 — with planning becom-
ing a potential ‘place shaper’ in rural areas - chimes with the complex realites of
modern rural areas. Lasdy, the paper considers the stratepic dilemmas of sectoral
integration and territorial policy contguity that have remerged in the wake of recent
central government reorganization, a streamlining of the planning system and at-
tempts to empower local communites in local decision making under 3 Localism
apenda.

General public concern for the state of the countryside evolved into 2 disuncove
planning response — into what is now often descabed as “rural’ or ‘countryside’ plan-
ning — duning the first half of the 20® cenmry (Gilg, 1996). In the previous cenmry,
industrislisadon and the rapid growth of towns and coes had focused atenton
on urban problems such as bad housing, insdequate infrastructure 2nd poor public
health (Hall, 2002). But the planned responses to this growth, through the ourward
expansion of urban setlements including suburban development slong major trans-
port arteries, also threatened to spill onto the surrounding countryside, potenoally

Q Planum. The Jourmal of Urbanism 91



