
1 Introduction
The ability to assess success in planning is crucial for planning studies as the degree
of success is a critical reflection of planning practice. Planning success is usually
measured according to the conformance between the plan and its outcome, because
this shows how well the plan and the planning agency predicted or controlled future
developments. However, planning often takes place in an uncertain context, with multi-
ple players, with the planning agency learning through time, so conformance of later
developments to the plan may indicate that the learning process has failed; thus in
uncertain conditions conformance is not always the preferred criterion. Alternative
ways of conceptualising success have been introduced. One of these alternatives relates
to the performance of the plan as a means of improving subsequent decisions by the
planning agency. This concept differs from the popular notion of performance meas-
urement as a way of reinventing government (Osborne and Gaebler, 1992) as it is often
a kind of conformance measurement in relation to the policies espoused in the plan.

In this paper I link the debate on how to conceptualise planning success to another
debate of recent yearsöthe success of Dutch national urbanisation planning. One
position is that Dutch planning is a `success story' (Alterman, 1997), and that the
Netherlands is a `planner's paradise' (Faludi and van der Valk, 1994). However, there
are others who state that this paradise is lost (Bontje, 2003) and that planning is too
weak (Hajer and Zonneveld, 2000) or that it is based on fiction rather than on reality
(van Eeten and Roe, 2000; for a comment on this see Alexander, 2001).

In this paper the conceptualisation of planning success in terms of conformance
and performance is used to analyse the success of the urban concentration policies set
out in the `̀ Fourth Memorandum on Spatial PlanningöPlus'' (also referred to here-
after by its Dutch acronym,VINEX), published between 1990 and 1993. This is done in
light of the present debate on stagnation in Dutch housebuilding. This will give an
insight into the applicability of concepts such as conformance and performance for
measuring planning success as well as into the discussion as to whether Dutch planning
is a success or not.
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2 The measurement of success in planning
The measurement of success of planning starts with the question `what is planning?'
(Talen, 1997). Alternatively, the question can also be stated as `what type of planning are
we going to evaluate?' (Mastop and Faludi, 1997). The two measures of success of
planning in this paper correspond to two different answers to this question.

Looking for the right indicators is relevant, as Seasons explains in a recent paper
on monitoring and evaluation in planning, in the Journal of the American Planning
Association: `̀ the right indicators would help planners in their efforts to explain issues,
identify opportunities, provide better informed advice, and contribute to improved
decision making'' (2003, page 437). The discussion between conformance of plan
and implementation and the performance of plans in promoting improvements in
decisionmaking is an old discussion.

2.1 The conformance principle
According to the conventional approach (Faludi, 2000), planning effectiveness is
measured by conformance between plan and implementation. The planning idea of
final conformance can be stated as follows:
1. the object of planning is `the world out there';
2. the plan provides the preferred solution; and
3. the plan is there to make this solution real.
Conformance between material developments and the plan is the criterion for success.
This evaluation criterion is a good measure for `project plans' (Faludi and van der
Valk, 1994), `̀ which provide blueprints of the intended end-state of the physical envi-
ronment, including the measures necessary to achieve that state'' (Mastop and Faludi,
1997, page 819). This planning measure could be used for simple plans but has also
been used for strategic planning purposes in those cases where certainty prevails.

Conformance may be measured in absolute or in relative terms, that is, the extent
to which `̀ the original intentions were carried through to the final result'' (Knudsen,
1988, page 552) is often used as a measure of success in planning.

According to Wildavsky, the conformance principle of plans will never hold:
`̀ If planning were judged by results, that is, by whether life followed the dictates of
the plan, then planning has failed everywhere it has been tried. Nowhere are plans
fulfilled'' (1987, page 8).

This statement has been proven incorrect, at least if a low margin of nonconformance
is accepted.

Saglie and Sandberg (1997), for example, found 96%^ 98% of urban expansion in
two Norwegian municipalities to be `in accordance' with municipal master plans. The
phrase `in accordance with' is defined as `at the same location and for the same land
use' (that is, dwellings, shops, industry) as stated in the plans. In those two munici-
palities there was a pronounced political and administrative will to produce plans and
to adhere to those plans. Planning as such was held in high esteem, as the legal
position of municipal government was strong because government had the right to
refuse building applications for plots outside the area for development as stated in the
master plan. What was also relevant was that the municipalities were actively involved
in `direct development', a term used by the UK Environment Transport, and Regional
Affairs Committee (ETRAC, 2000, page 13) for a situation in which government buys
raw land, develops the infrastructure for housing development, and sells the plots to
parties in the market. According to Saglie and Sandberg (1997), their study contradicts
the theory that strategic municipal master planning does not work. There are cases and
certain contexts in which planning works or, to be more precise, in which strategic
planning sustains the criterion of conformance.
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The fact that conformance can be the case in strategic planning is relevant for the
use of this criterion in evaluating planning. If no planning ever met the conformance
criterion, and if this were the only criterion by which planning success could be
measured, it might be better to abolish strategic planning straightaway instead of
starting a `mission impossible' to make plans that control development. There are,
however, other reasons for using a different criterion for measuring planning success.
This is because strategic planning is about other things, such as changing `the world out
there' based on, in all cases, a superior plan. For example, in a context of uncertainty,
government learns as new information emerges, and, over time, this information may
mean that it is wise to take decisions that are different from those set out in the plan.

2.2 The performance criterion, or, measuring improvements in decisionmaking
The alternative criterion is known as performance (Fudge and Barrett, 1981).

`̀ Performance ... refers to how a plan fares during negotiations, whether people use it,
whether it helps clarifying choices, whether ... the plan forms a part of the definition
of subsequent decision situations. So what happens with the plan becomes the key to
evaluation.Whether or not it is followed is not the issue'' (Faludi, 2000, pp 305 ^ 306).

This idea has been used to conduct several studies in the evaluation of planning
(Mastop and Needham, 1997).

The idea and guiding principles of performance are as follows:
(a) the object of planning is not only `the world out there' but also the justification
of decisions taken by the planning subject to have an impact on the real world (for
example, decisions in local zoning plans);
(b) knowledge available at the moment of taking operational decisions is superior to
the knowledge at the time the plan was made; and
(c) plans are not meant to be coercive.
The result achieved through performance evaluation is better operational decisions,
assessed by the justification of these decisions themselves in a communicative process
(Faludi and Korthals Altes, 1994) and not the conformance between plan and results,
as in conformance research. It is therefore about improving decisionmaking.

Subscribers to the plan interpret the plan by using their knowledge about the
decision situation and apply any learning that has arisen since the plan was made.
The plan may still be a framework for deliberations, but the act of simply following the
plan is not a criterion of performance (contrast to Alexander and Faludi, 1989;
Mastop, 2000), as following a poor plan does not improve decisionmaking nor has
the plan proven to be a good investment in future decisionmaking. On the contrary,
it can be an indicator of group think (Janis and Mann, 1977), as pressure for conformity
is one of the symptoms of this phenomenon.

Performance research is more complex than conformance research. Faludi and I
(Faludi and Korthals Altes, 1994) have proposed the following three-step research
design:
1. identify the decisions that the plan should influence;
2. identify the commitments that are being made in these decisions, and identify the
arenas in which these decisions are to be justified; and
3. answer the question as to whether all or part of the plan helped in `̀ shaping the codes
used in justifying subsequent decisions'', and, if it has done so, whether the quality of
the justifications concerned improved in terms of `̀ taking account of the wider field
of choice'' (page 415).

This research design is based on additional thinking on the nature of good decisions
and the role of planning in improving them. The first idea is that the quality of a
decision is based on its justification (see Faludi, 1986); plan makers and plan users
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communicate to establish the meaning of the plan by using different codes, partly
because the learning processes takes place in an uncertain environment. The second
idea views the role of planning as a means of improving this justification process by
placing individual decisions in a wider field of choice, based on the `IOR School'
(Friend and Jessop, 1969; Faludi and Mastop, 1982).

2.3 Performance measurement
This concept of performance in terms of improvement of decisions is a little different
from the current, popular, practice of performance measurement. The idea of perform-
ance measurement is that an organisation defines its products and services and devel-
ops indicators to measure its output in a planning and control cycle in order to
improve that organisation's performance (De Bruijn, 2002). Performance measurement
fits into a broader concept of strategic management (Bryson, 2000). The objective is to
focus government on improving results for citizens by measuring results in terms of
outcomes that the citizens care about (Helling, 1998; Osborne and Gaebler, 1992).

In theory, performance measurement can be made in many ways, depending on
the rationale behind the decision to measure performance (Behn, 2003); for instance,
is performance measured in order to control subordinates or to celebrate successes?
According to Behn (2003) there are eight different basic purposes of performance
measurement, and each purpose requires a different criterion of performance meas-
urement. So, in theory, both conformance and performance in terms of improving
decisionmaking can be determined through performance measurement.

In practice, however, performance measurement is often indicated by easy-
to-measure outputs of an organisation, with the result that `only that which is to
be measured actually gets done' (De Bruijn, 2002). In this respect there are many
anecdotes, especially from the Soviet Union, where the Gosplan of the State Planning
Committee utilised performance measurement. One well-known anecdote relates how
factory workers produced one 510-ton nail to meet their quota of 510 tons of nails!
This effect is also not unfamiliar in recent practice (Courty and Marschke, 2003).

Abma and Noordegraaf (2003) argue that clear-cut performance targets are not
appropriate in cases of ambiguity, defined as `absence of or contradictory interpreta-
tions about what needs to, can and should be done, when and where', also known
in the planning literature as `uncertainty on values' (Friend and Jessop, 1969). This
uncertainty over values is endemic in planning, as it is about balancing different
territorial claims in a multiplayer setting in a given time ^ space context. It is for
this reason that planning goes through a period of consensus-building (Innes, 1996).
The development of valid and politically supported performance measurements often
represent `an Achilles heel' for strategic management in planning (Bryson, 2000).

In planning, a simple Gosplan-style performance measurement based on conformity
between plan and output is relatively common. Seasons (2003, page 437) notes that
many indicators (for example, numbers of units or time) used in the evaluation of plans
did not help planners `̀ in their efforts to explain issues, identify opportunities, provide
better informed advice, and contribute to improved decision making''. Planning evalu-
ation is complex, as it is an attempt to address a number of different purposes. However,
the main purpose of the evaluation methodology used here is to improve planning
practice.

According to Behn (2003, page 597), for this purpose public managers need infor-
mation from inside the black box on `̀ how the inputs, environment, and operations
they can change (influence or inspire) do (can, or might) cause (create, or contribute to)
improvements in the outputs and outcomes''. It is also an evaluation measure: what is

100 W K Korthals Altes



relevant is that managers need a desired result with which to compare the data in order
to judge performance. This objective is the basis of evaluation.

Therefore, the `reinventing-government' style of performance measurement fits
within the evaluation criterion of performance only if performance is measured in
terms of reaching better operational decisions as measured by the justification of those
decisions within a process of communication between decisiontakers and a community
of interpretation.

The methodological concepts of conformance and performance have an impact on the
evaluation of plans. In the next part of the paper the impact of the criterion of planning
success on the analysis of planning processes is used to discuss the achievements of Dutch
urbanisation planning.

3 Dutch urbanisation planning
The international community holds Dutch spatial planning in high esteem. Bolan (1999)
is `impressed by spatial planning achievements' in the Netherlands. Alterman (1997), in
an international comparison of policies to conserve open areas, writes about a `success
story' and `one of the most successful systems of planning and land management'.
Wood (1998) calls the Netherlands a `utopia' in his study on `̀ vacant land in Europe''.
According to Hall (1997), the Netherlands has the `worldwide lead' in the concurrence
of spatial planning and transport planning. Mori (1998) is of the opinion that the
Netherlands has a `superbly efficient' system of spatial planning and building-land
production. Schmidt-Eichstaedt (1999) writes positively about Dutch legislation that
regulates compulsory purchase and the capacities of local government in land manage-
ment. VoÞ (1997) takes the view that the Netherlands has managed to implement the
golden rule of land production: land is offered in good time, for the proper functions,
at a reasonable price (see also Needham, 1992). With reference to research and
earlier sources of international admiration for Dutch planning [such as Hall (1966) in
TheWorld Cities, and Burke (1966) in the Greenheart Metropolis ], Faludi and van der Valk
(1994) therefore declared the Netherlands a `planner's paradise' in their study of Dutch
strategic spatial planning.

However, there are also critics taking a more negative view of Dutch planning.
From an analysis of population developments, Bontje (2003) states that the Dutch
`planner's paradise' is lost. The successes date from the past and no longer apply.
The idea of the Green Heart is more fiction than fact (van Eeten and Roe, 2000). The
international image of a `planner's paradise' also offsets current domestic feelings of a
failing national spatial policy (see also Hajer and Zonneveld, 2000). The government, it
is felt, ought to rectify planning failures by launching an authoritative Fifth Memorandum
on Spatial Planning. According to Pronk, the former Minister for Spatial Planning,
implementation is the weak spot: `̀ Intentions and ideas went little further than the paper
they were written on'' (Financie« le Dagblad 13 November 2000; see also NSPA, 2001,
pages 9 ^ 10). This statement is all the more remarkable as Minister Pronk is politically
responsible for the fact that, within fourteen years of publishing the first draft of VINEX
(Ministerie van VROM, 1990), over a million people would be living in new dwellings on
VINEX-designated locations (Ministerie van VROM, 1999). The idea of an authoritative
Fifth Memorandum has now changed. It is thought that planning in provinces and
municipalities should be given greater importance than national planning.

Application of criteria for conformance and performance in planning may help to
structure discussions, as described above. In this paper I do not use these criteria for
a kind of holistic concept of Dutch planning but focus instead on Dutch national
urbanisation policies, in which urban containment (that is, the concentration of urban
development) is a dominant factor.
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3.1 Dutch concentration policies as espoused in the plan
VINEX is an amendment to the `̀ Fourth Memorandum on Spatial Planning'' (Ministerie
van VROM, 1988), which was drafted because the government that had prepared the
Fourth Memorandum fell, and the new government of Christian Democrats and Labour
wanted to supplement the Fourth Memorandum with a `Fourth MemorandumöPlus'
(VINEX) in order to improve the environment, the liveability of town and country, and
to encourage the implementation of the Fourth Memorandum.

VINEX stands in the middle of the traditional core issue in Dutch national
urban planning [that is, the management of urban growth (see Korthals Altes, 1992)].
The conservation of the Green Heart is a cornerstone of this policy. Instead of outward
expansion of the Randstad, the government has decided to intensify urban growth
at the edge of the Randstad and, as a result, to enhance the contrast between the
Randstad and the Green Heart.

The background to the concentration policies was that urban regions would func-
tion as compact daily urban systems. Concentration policies were there to maintain
support for urban services, to limit mobility growth, to allocate housing, employment,
and facilities in order to optimise accessibility by bicycle and public transport, and to
contain the further urbanisation of rural areas (Ministerie van VROM, 1990, page 139).
There were five criteria for the choice of locations within concentration areas.

First, development was to depend on location relative to the city centres: the first
priority was to locate new development in inner-city areas; the second priority was
those areas right on the edge of cities; only in the third instance were new locations to
be developed at locations further from cities, but attached to existing centres of
urbanisation. Second, developments were to be serviced by urban or regional public
transport and slow traffic (within cycling distance to the centre). Third, development
of housing, commercial areas, facilities, recreational areas, and green structure was
to be coherent. Fourth, open areas were to be free from urbanisation to cater for the
development of landscape, open-air recreation, and agriculture. Fifth, there were several
features to the implementation, such as financial aspects, environmental aspects,
aspects relating to administration, and societal aspects. VINEX sets out criteria for
the choice of locations, and indications regarding the direction of urban development
have been provided.

In January 1991, on the basis of VINEX, the Dutch government made an offer to
the four largest Dutch urban regions (Korthals Altes, 1994; Needham and Faludi,
1999). This offer involved funds for housing, public transport infrastructure, and soil
cleanup and depended on the city regions concerned developing housing locations and
public transport infrastructure in accordance with the wishes of central government.
Later the government also made offers to three other urban regions and to the
provincial governments of another eighteen urban regions. Based on these offers, and
following extensive negotiations, contracts between central government, seven urban
regions, and eleven provinces were drawn up on the containment and development
of urbanisation between 1995 and 2005. In accordance with these contracts, 456 959
dwelling units were to be built in the twenty-six urban regions between 1995 and 2005.

The `theory' behind the policy is based on a number of daring assumptions
(Needham and Faludi, 1999). These assumptions were as follows. First, lower-tier
governments were willing to cooperate with national government in achieving
growth-management objectives. Dutch municipalities are legally entitled to be autono-
mous. Central city municipalities and suburban municipalities have a history of conflict
in urban regions in particular. The proposed solution for having seven city regions
cooperate was a daring solution, both when it came to organisation at the local level
and to political support at all government levels. Second, there was no fundamental
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change in the way housing development took place, apart from a more market-oriented
housing programme. Third, there was sufficient market demand for the dwellings.
Many questions were asked on this aspect. According to many critics, the building of
a large percentage of housing in or near to cities, in relatively high densities, and the
development of a larger percentage of more expensive housing was a daring strategy.

The VINEX policies were implemented at a time when the Dutch welfare state
was being restructured and undergoing decentralisation. The context of planning was
changing.

Dutch planning is based on a combination of planning by regulation, zoning, or
`planning by permission' (toelatingsplanologie), and of planning to facilitate development
(ontwikkelingsplanologie). This dichotomy in planning styles and the idea that a combina-
tion of them is crucial to good planning is an essential element in Dutch planning practice
(Siraa et al, 1995, page 29; see also Cals et al, 1966, page 195). The active intervention of
government in guiding and orchestrating spatial investments does not replace the classical
instruments of planning such as zoning but is an addition to these classical instruments.
This successful tradition of spatial planning, and the combination of facilitating and
prohibiting planning powers, rests on three cornerstones:
(1) within a framework of shared sustainable ideas on spatial planning, the endeavours
of various authorities to reach a consensus on the (desired) spatial development and the
way in which it should be achieved (the spatial planning doctrine ; see Faludi and van der
Valk, 1994);
(2) the willingness of higher authorities (the housing, transport, and public works
sectors) to inject subsidies as part of spatial policy;
(3) the willingness of local authorities to conform and their ability to enforce the
policy by buying and developing the raw land and implementing spatial developments
autonomously (see Lefcoe, 1979; Needham, 1992).

Government subsidies were abolished in the 1990s (Priemus, 1995) and market
parties abandoned their policies of not buying raw land (Korthals Altes, 2000).
Although there is much debate on Dutch planning doctrine, this has not, until now,
led to the doctrine being abandoned.

The complexity and the changes to the role of municipal government had an
impact on the roles of municipal government and other players in urban development
(Louw et al, 2003; Verhage, 2003). Growth in the proportion of market-sector housing
meant an average increase in disposal prices for serviced land, which resulted in the
early acquisition of land by developers at certain locations (Needham, 1997; Korthals
Altes, 2000; Raaphorst et al, 1998).

4 An analysis of the success of Dutch urbanisation planning
4.1 Conformance analysis of Dutch concentration policies
Did the concentration policies succeed? The policy covenants for the concentration areas
add up to a total growth of 456959 dwellings of housing stock in the concentration
areas between 1995 and 2005. As can be seen from table 1 (over), between 1 January 1995
and 1 January 2004 the housing stock grew by 617659 dwellings. For table 1 we have used
data on the covenants and the royal decree on location subsidies (Besluit locatiegebonden
subsidies) of dwelling growth of the housing stock (Koninklijk Besluit, 1994).

Actual housing growth in the nine years between 1995 and 2004 (that is, 90% of the
time) in the concentration areas amounted to 90.7% of the assignment for the decade
1995 ^ 2005.

However, the figures given in table 1 are inflated, as the borders of the adminis-
trative units underwent change over the period. Urban municipalities gained territory,
which meant they acquired more dwellings within their territories without any changes
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taking place in the built environment. As municipal boundaries change only at the turn
of a year, these changes can be filtered out by comparing the annual changes in
housing stock between 1 January and 31 December for each year, as in table 2.

Table 1. Actual development of concentration (source: CBS, 2004).

Area of landa 1995 housing stockb Housing-stock growth,

km2 % no. %
1995 ± 2004

no. %

Concentration areas:
BONcÐpeformance 3 348 9.9 2 189 681 35.4 241 696 39.13
other VINEXd 3 871 11.4 1 554 893 25.1 172 743 27.97

subtotal 7 219 21.3 3 744 574 60.5 414 439 67.10

Nonconcentration areas:
BONÐother 3 188 9.4 370 572 6.0 47 287 7.66
othere 23 482 69.3 2 076 776 33.5 155 933 25.25

subtotal 26 669 78.7 2 447 348 39.5 203 220 32.90

Total for the 33 889 100.0 6 191 922 100.0 617 659 100.00
Netherlands

a This excludes the area under water (7637 km2).
b Dwellings.
c BONÐBestuur op niveau [Administration on the right level (a policy report)]: the urban regions
of Amsterdam, Rotterdam, The Hague, Utrecht, Enschede/Hengelo, Eindhoven/Helmond, and
Arnhem/Nijmegen.
d VINEX, ``Fourth Memorandum on Spatial PlanningÐPlus''.
e Rest of The Netherlands.

Table 2. Growth of housing stock in concentration areas and in other areas (source: CBS, 2004).

Housing stock growtha Concentration areas Other areas The Netherlands

no. %c no. %c no. %c

Initial stockb 3 744 574 60.5 2 447 348 39.5 6 191 922 100

1995 47 960 57.0 36 163 43.0 84 123 100
1996 46 872 57.5 34 652 42.5 81 524 100
1997 49 092 59.2 33 850 40.8 82 942 100
1998 51 848 63.3 30 003 36.7 81 851 100
1999 42 143 62.6 25 157 37.4 67 300 100
2000 38 947 63.6 22 302 36.4 61 249 100
2001 39 998 68.0 18 823 32.0 58 821 100
2002 34 667 63.8 19 667 36.2 54 334 100
2003 29 813 65.5 15 702 34.5 45 515 100

Total, 1995 ± 2004 381 340 61.7 236 319 38.3 617 659 100

`Administrative growth'd 33 099 gained 33 099 lost

Final stocke 4 159 013 61.1 2 650 568 38.9 6 809 581 100

a Growth from 1 January to 31 December of the given year.
b As of 1 January 1995.
c Percentage relative to the Netherlands total for the given year.
d Units added or lost as a result of changes to administrative units.
e Housing stock in areas as defined in 1995 [initial (1995) stock, plus growth over 1995 ± 2004,
adjusted for administrative changes], as of 1 January 2004.
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When the administrative changes have been filtered out the concentration results
are less impressive but still show a net concentration towards the concentration areas.
These policy results were not achieved overnight, with 1995, 1996, and 1997 showing no
concentration, followed by a sharp rise in housing growth in concentration areas in
1998. However, the concentration was achieved mostly by containing housing growth
in other areas. As a result, the basis for the achievements of Dutch concentration
policies is in fact the stagnation of housing growth outside the concentration areas.
The growth in the housing stock in other areas in 2003 was only 43% of the corre-
sponding figure for 1995, whereas in the concentration areas the growth in 2003 was as
high as 62% of that in 1995.

This stagnation is reinforced by `restrictive' policies in the `planning-by-permission'
style of planning. Early in the process, building capacity was retained in the statutory
plans in nonconcentration areas. The approval of new building capacity outside the
concentration areas has been more selective than in the past. This fits in with new
endeavours at a national level regarding plan enforcement and the critical monitoring
of provincial and municipal plans in relation to new building capacity.

We can see that conformance is high, and it is quite clear that VINEX policies had
a considerable impact on this. Is this a planning success? Have the decisions on
building improved or what has been the performance?

4.2 From conformance to performance
The relatively high conformance of Dutch concentration policies does not preclude
criticism, and, in fact, a number of different aspects have come in for criticism:
stagnation in the building of new housing in the Netherlands;
the underlying targets of the policy;
the quality of the locations; and
the working of market forces on the locations.

In this paper I focus on the issue of stagnation of dwelling production. This was a
planned effect of the policies. The covenants show stagnation that is even more
extreme, as they preferred two thirds of the building programme to be achieved before
1 January 2000; this would also mean that dwelling growth in the 2000 ^ 05 period
would be half that of the 1995 ^ 2000 period. The actual developments were not so
extreme, as can be seen from table 2. Other critics state that there is now more at stake
than stagnation alone. The criterion for performance analysis is whether the plan has
played a role in improving the justification of decisions.

4.2.1 Stagnation in housing production
In the 1960s, 1970s, and 1980s housing production in the Netherlands was at over
100 000 dwellings per year (figure 1, over). In the 1990s housing production fell to an
average of 88 000 dwelling per year. In recent years, housing production has fallen to
an average of 70 000 dwellings, with only 66704 new dwellings completed in 2002,
which was an unprecedented low and last seen in 1955. In addition, production is
running at less than 1% relative to total housing stock. The last time this happened
was in 1947, a few years after the end of the Second World War, when building
materials were in short supply and priority was given to renovating the existing
housing stock. The average production between 1950 and 2000 was 2.5%. The golden
rule of land development for housing (VoÞ, 1997)öthat is, to produce a good amount
of housing at the appropriate timeöis no longer working.

Stagnation leads to an ever greater shortage of dwellings. The quantitative housing
shortage nearly doubled between 1998 and 2002, from 1.3% to 2.5% (Ministerie van
VROM, 2002). Housing need is on the increase relative to housing stock. The lack of
housing production has consequences for movements on the `housing ladder' and
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consequently for the dynamics of housing markets. Many households do not move
simply because the housing market chains created by new dwellings are not creating
sufficient `pull'.

What is relevant is that houses that do get a building permit are, on average, larger
than those in the past. In 1990, the average size of a dwelling with a building permit
was 404 m3, whereas in 2002 this figure was 504 m3 (CBS, 2004). The dwellings are
some 25% larger. Houses for rent are 29% larger, and houses for sale 17% larger. The
strict quality control on the social rented sector to prevent the need for high central
government grants since the abolition of social housing grants in 1995 (Priemus, 1995),
has led not only to a much smaller share of social rented housing but also to an
improvement in the quality of the dwellings.
4.2.1.1 Dutch stagnation in dwelling growth in a Western context
As stated in section 4.1, low housing production in the Netherlands fits in well with the
VINEX policy of the early 1990s. Were the targets so low, however, and can this
stagnation be placed in a Western context of housing completion?

Housebuilding in the Netherlands is historically low (in 2002 it fell below 1%), but
it is not the lowest in the EU (table 3). Housing completions in the EU are also low in
comparison with levels in the USA. According to US Census Bureau (2002) data,
about 2.38% of housing units in 2001 were built between 1999 and March 2000.
This amounts to a housing stock growth of 1.9% a year. However, there are large
regional differences. The average for New England, New York, New Jersey, Pennsylvania,
Maryland, Delaware, and Washington, DC, is only 0.98%. The average for California is
1.25%. The average in Nevada, Colorado, Utah, New Mexico, and Arizona is 3.67%.
The Dutch housing production numbers are therefore comparable with the northeast
of the USA.

Production levels in Sweden continue to be low. Low production was already
evident in 1990, with dwelling completions at an average of 0.3% of the dwelling stock
over the 1990s (Statistics Sweden, 2003). According to Boverket (the National Board of
Housing, Building and Planning)öthe Swedish government agency for planning, the
management of land and water resources, urban development, building, and housing,
this `̀ very low production'' (Boverket, 2000, page 6) means a housing shortage, in
particular in the three metropolitan areas of Stockholm, Go« teborg, and Malmo« .
Currently, `̀ the situation is getting to be very problematic''. According to a government
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Figure 1. New dwellings built in the Netherlands: absolute number, and relative to the total
housing stock (source: CBS, 2003).
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study, the annual production of housing must ``yearly rise considerably in comparison
to what the municipalities expected if economic growth was not to be threatened''
(Boverket, 2000). So this is also considered to be a problem.

In the United Kingdom, and also in its constituent countries such as England,
these figures have been low for a longer period. The ten year average of 145 000 new
dwellings in England amounts to about 0.7% of the housing stock. Evans (2003)
explains this low housing production in the United Kingdom by pointing first to the
planning system `̀ that can be, and is used to block and delay development'' (2003,
page 203). Second, he mentions the British attitude towards undeveloped land, that
greenfield sites are extremely scarce and should be conserved. Third, he states that the
British tend to be interested `̀ in their neighbour's doings, which is an attitude that
helps to ensure that there will be objections to almost any proposal for development
and that different coalitions will form to try to block developments'' (page 203).
According to Evans, this is at odds with the perception of other nationalities that
development is a demonstration of economic progress and that there is sufficient
land available.

Evans also points to the Italian example, where many houses are built without
planning permission. This is perhaps one of the explanations for the low official figures
on dwelling completions in Italy.

In an international context, Dutch housing completions are thus relatively low, but
not exceptionally low. The problem of the stagnation in housing production can also be
felt elsewhere, so the problem of such stagnation is not unique to the Netherlands.
4.2.1.2 Stagnation and policies
In a new housing policy report at the beginning of 2001 the Ministry of Housing,
Spatial Planning and the Environment had the ambition to build 950 000 dwellings
between 2000 and 2010 (Ministerie van VROM, 2001, page 183). Part of this is to be
replacement of existing stock. However, the ambitions were much higher than the
previous ambitions stated in VINEX. The need for greater ambitions was already
clear in 1994, only four years after the publication of VINEX (Faludi and Korthals
Altes, 1996). The 2001 ambitions were not achievable. A housing-production taskforce
was commissioned to analyse the causes of the stagnation in housing production

Table 3. Dwelling completions as a percentage of total dwelling stock for countries in the
European Union, 2000 (source: Sak and Raponi, 2002).

Country Percentage

Ireland 3.85
Portugal 2.28
Spain 1.96
Greece 1.90
Luxembourg 1.84
Austria 1.49
Germany (old states) 1.43
Finland 1.33
France 1.08
Netherlands 1.07
Belgium 0.98
United Kingdom 0.74
Denmark 0.63
Italy 0.61
Sweden 0.29
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and to give advice on how to encourage higher production levels. According to the
taskforce, the causes of the stagnation (Taskforce Woningbouwproductie, 2002) were:
(a) multiplicity, complexity, lack of transparency, and discretionary changes in policies
and rules;
(b) local government proceedings and the `directive role' of local governments; and
(c) insufficient levels of personnel in the market and in government agencies for
housing projects (unemployment in the Netherlands was low; there were many vacan-
cies, both in local government agencies and for skilled workers in the building sector).

The national government has promoted actions to be taken in these areas. There is
a new offensive to change the rules. It is now too early to say whether this will actually
reduce red tape or whether this will replace the rules by a new, even more complex,
system of rules. Research has been commissioned to gain better insight into the
`directive role' of municipalities (Korthals Altes et al, 2003; see also Louw et al,
2003). For certain locations the national government offered help from specialists in
`housing boost teams' (aanjaagteams) to overcome stalemate situations in housing
production. There are cases in which local government civil servants say that this
worked (Korthals Altes et al, 2003, page 47). Dekker (2003, page 15), Minister of
Housing, Spatial Planning and the Environment, evaluates these activities positively
and she is continuing the activities of these teams. Nevertheless, housing production
remains low, and in September 2003 she lowered the ambitions to 80 000 dwellings to
be built every year between 2005 and 2010 (Dekker, 2003).

Returning to the theme of performance, the following conclusions can be drawn.
VINEX does not contribute anything towards the discussion surrounding breaking the
stagnation in housebuilding; moreover, this stagnation was planned stagnation.
National government was so certain about future housing needs that it made binding
agreements for a ten-year period and also made a substantial commitment to stop
development outside the specified areas.

Also, as Jaap Modder, the chairman of the executive of the Arnheim ^Nijmegen
urban region states, Dekker has no instruments left with which to stimulate housing
production: `̀ the only thing she can do is to smooth talk her way through the Netherlands
in the hope of driving housing production up again''(1) (Aerts, 2003). By doing so, the
policy to make covenants for ten years and to put all grant money into these covenants
sacrificed flexibility for the creation of new policies.

In total, over 900 million in grants have been allocated to the provinces and
urban regions to fund the gap for the losses in developing the VINEX areas. The funds
were necessary as these locations were not only on simple rural sites but also were
sometimes used for more intensive purposes, such as an airport at Ypenburg near
The Hague, for greenhouses, as at Wateringse Veld in The Hague, Leidsche Rijn in
Utrecht (Verhage, 2003), and Waalsprong near Nijmegen, or for land reclamation, as
in IJburg Amsterdam. Research into costs and benefits from the early 1990s formed
the basis of these grants. In 2000, research established that these grants were, generally
speaking, not necessary as market developments made it possible to finance the costs
(Kolpron, 2000).

4.2.2 Further criticism of the policies
The approach that was chosen, with its implementation covenants, is characterised by less
flexibility compared with other possible approaches. This is currently becoming clear from
the discussions regarding the quality of the VINEX locations. The implementation model

(1) Zij kan alleen nog zalvend door Nederland gaan om zo de woningbouwproductie weer omhoog
te krijgen.
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adopted apparently has insufficient possibilities for anticipating changes to the national
government's ambition (PWVIJNO, 2000; see also Bontje, 2001, page 132).

Moreover, whether the underlying targets of the policies have been reached is
currently under discussion. Geographers tend to evaluate the Dutch concentration
policies not according to the operational criteria used by the policies themselves (that
is, housing growth) but on the underlying goals of population concentration and
economic activities. Bontje shows, for example, that, although Dutch population dis-
tribution policies are ``a reasonably successful policy'' (2001, page 133), the successes
were achieved mainly in the years prior to 1985.

Politicians have criticised the dominant role developers could play by buying land
(PWVIJNO, 2000). However, the Netherlands Competition Authority (NCA, 2001)
established that nowhere could developers get a dominant market position in regional
markets for housing development or in new housing markets. Nevertheless, this develop-
ment does have an effect on the municipalities, as the politicians in the municipal
executive can no longer freely choose the developers with whom they wish to cooperate.
Instead, they have to deal with the developers that purchased the land; the municipal
politicians consider this to be an inconvenient monopoly of a developer in `their' area.

Urban designers are more critical of the quality of the development locations.
According to a recent article in The New York Times, the so-called VINEX develop-
ments consist of ``plenty of unremarkable architecture'' in a nation `̀ that has set the
international design standard for everything'' (Hawthorne, 2004, section F, page 1).
As suburbs tend to look the same, there is criticism of the quality of the location.
What is relevant here is that there are a number of relatively large locations, such as
Leidsche Rijn (30 000 dwellings),Waalsprong (13 000 dwellings), IJburg (18 000 dwellings),
Ypenburg (11000 dwellings), and Vathorst (11000 dwellings), and many others in the
5000 ^ 10 000 dwellings range. In the new polder town of Almere about 3000 dwellings
are produced on various locations each year. The massive development of these loca-
tions fuels the criticism of uniformity and lack of identity. Dutch civil servants often
literally speak about `putting dwellings down' (woningen wegzetten) (Platform Zuidvleugel,
2003, page 23) on a particular location. This jargon and the way of thinking behind it fits
in well with quantitative policies on housing growth but not with policies directed at
the qualitative development of the housing sector.

According to Bontje, the VINEX areas internally manifest a considerable variety
in architecture and housing type, but externally all the areas `̀ seem to look almost
identical throughout the country'' (2001, page 127). The locations are characterised
as `neither urban nor really suburban'. Critics state that the houses are too small, too
uniform, and in too high a density to attract suburban-oriented households (Musterd,
1999).

Research based on statements by people who live in the VINEX areas, compared
with people who live in other areas, suggests that the quality of VINEX areas is not
worse and is maybe even slightly better than other new locations (van Iersel and
Marsman, 1999). Only some locations in the Randstad are an exception to this, where,
when the research was conducted, the market was so overheated that even bad-quality
dwellings could be sold for a good price. This is something that has changed in recent
years. In the more expensive tier of the housing programme in particular, consumers
are critical when it comes to quality, and housing programmes that do not deliver that
quality simply do not sell (see also Dol and van der Heijden, 2003). Nowadays, there is
much debate on the concept of producing housing over a large area, because the `mass'
of urban extension areas has an impact on the quality of living and services.
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4.3 Analysis of the performance of the plan
In this section I analyse the performance of Dutch urbanisation policies in relation to
the stagnation of housing production by means of three-step research design devised
with Faludi (Faludi and Korthals Altes, 1994; see also section 2.2).

The first step is to identify the decisions that the plan should influence. The idea is
that the plan is not only a framework for the implementation contract but also helps in
setting policies to overcome stagnation in housebuilding. A strategic plan for urbanisa-
tion in the coming decades must meet changing demands during those years because
of uncertain demand. It must also be able to adapt to changes in both spatial and
sectoral policy views as new governments take office. Although changes in demands
and political priorities are foreseeable, the direction of change remains uncertain.

The second step is to establish the commitments that are being made and to
determine the arenas in which these commitments are to be justified. The commitment
entered into was to conclude contracts with city regions and provinces on the housing
programme between 1995 and 2005. New policies were then introduced and, for
the 2005 ^ 10 period, local governments were asked to prepare plans based on high
forecasts of need (Faludi and Korthals Altes, 1996).

The contracts for the 1995 ^ 2005 period did not cater for changes in demand.
Moreover, because locations and housing size were specified, neither did they have
the flexibility to meet known demands by preparing excess plan capacity when housing
production at one location stagnated. One exception to this was the Amsterdam region,
which requested precisely that, in view of major land reclamation in a lake. The formal
justification of the contracts took place in parliament, which not only received copies
of the contracts but also on numerous occasions debated the policies with the minister.
A parliamentary commission also put much effort into critically assessing the policy,
including the negotiating model (PWVIJNO, 2000, pages 154 ^ 174). The policy also
attracted criticism from outside formal circles, among professionals, and in articles in
general newspapers and magazines. The government policies to overcome the stagna-
tion in the production of housing have been the subject of debate in the same arenas.

The third step is to assess how the plan performed in relation to making subsequent
decisions. There is a clear, strong, relationship between VINEX and the commit-
ments made in the implementation contracts (PWVIJNO, 2000, appendices, page 199).
However, it is questionable whether this strong commitment was necessary and whether
it would have been more helpful if the plan had involved a less prescriptive type of
contract, allowing room for extra housing production in response to demand:

`̀ the approach of using covenants for the implementation of planning policy lacks
flexibility. ... And ... due to constantly changing estimates of housing need, ...
covenants offer anything but the much sought-after certainty'' (Korthals Altes, 1995,
301 ^ 302).

The problem is that the Dutch national government cannot simply withdraw from
urbanisation policies for a decade by doing no more than checking whether performance
targets are being met. Political reflection on new knowledge on housing needs and new
political aspirations, also involving related policy fields, is considered necessary in the
Dutch context.VINEX plays hardly any role in the debate on housing stagnation, because
the stagnation relates to ambitions that were conceptualised only after the contracts had
been concluded. A sign of this nonperformance is that the updated version of VINEX,
which is still the current policy, is not available on the website of the Ministry of Housing,
Spatial Planning, and the Environment, in stark contrast to its extensive coverage of
other issues (De Rooij, 22 September 2004, personal communication).(2)

(2) E-mail from A J De Rooij, web manager of the website of the Ministry of Housing, Spatial
Planning and the Environment, from internet@minvrom.nl.
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5 Conclusions
The practice of Dutch urban containment policies shows that conformance between
plan and urban development is not always a good measure of success in planning.
Although Dutch urban development follows the planning made in the early 1990s
astonishingly well, VINEX has not been successful in light of the present debate on
housing stagnation and does not help to overcome that problem because the housing
stagnation was actually planned. Moreover, the use of ten-year covenants with fixed
agreements did not fit in well with the flexibility of political agendas or with market
developments in terms of costs and benefits of development.

The Dutch case shows that the performance criterion is an independent measure of
the success of a plan. The question, then, is whether the plan played a role in arriving
at better justification of subsequent decisions. Performance in that sense is something
very different from the popular practice of performance measurement. Although in
theory the performance criterion can form a part of performance practice, in real
terms it is conformance with respect to clear-cut targets that is generally measured.

The criterion of performance fits in well within an uncertain context where agencies
learn and know that the knowledge incorporated in the plan is not superior to knowl-
edge that comes to light at a later stage when decisions are taken on spatial development
projects.

Conformance between plans and subsequent developments is not a measure of
performance in terms of improving the justification of later decisions. These insights
have implications for further research into the evaluation of plans. The idea that with
the criterion of conformance evaluators possess a ``tangible, objective measure of
planning success'' (Talen, 1997, page 577) loses ground when conformance to the plan
is seen as a failure of the planning system to adopt and take up new challenges. This
was true in the Dutch case for its national plan for urbanisation policies. The changes
in society, and in the housing market and policies in particular, have rendered the
question of whether the plan has been followed irrelevant.
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