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Executive summary

The relevance of this research is derived from the current ambition of multiple cities around the world to change
towards a much more sustainable future. Transit Oriented Development (TOD) is a concept that responds to this
ambition by focusing on efficient transportation modes other than the automobile by integrating transit and urban
development. In the Netherlands, many substantive issues are taken into account when it comes to stimulating the
transition from a car-oriented development path towards a more TOD driven path. However, formal and informal
barriers still hamper the implementation of such concepts due to multiple policy differences between transit and
urban development. The main problem that is addressed in this report is the policy difficulty that appears when
realising TOD projects in practice.

Scope

Multidisciplinary urban interventions such as a TOD require the support of multiple other actors and these actors
find themselves in an actor network. Experts acknowledge that the complexity in the decision making process by
combining two different sectors is mainly due to the lack of a trigger factor, a "psychological ownership," which
fulfils the directing role for the station development. That signifies that the dutch manner of implementing broad
concepts such as TOD is in need of innovative governance methods. These methods are required during the
decision making processes in actor networks of these type of projects in order to improve the integration of the
policies. Policy integration occurs in processes of multiple actors. In order to be able to improve integration is it
important to get an insight to the effect of governance in the first place by combining policy integration, TOD and
decision making in actor networks.

Research question
In order to achieve the objective and to investigate the decision making process in the case study is the following
research question established:

What is the effect of governance on policy integration in Transit Oriented Development?

Research method

This research report applies theoretical and practical insights on the effect of governance on policy integration in
TOD by analysing and comparing two alternative mechanisms of implementing the integration of transit and urban
development: the multiple entities (divergent model) and single entity (convergent model) approach. Use is made
of a combination of a deductive and an inductive process. Chapter two consists of a literature review which provides
theoretical insight on the three fields that define the research scope. The fourth chapter of the research is a single
case study that goes into depth by observing the decision making process that took place during the divergent case
Rotterdam Central District. The reflection in chapter five has the function to put the conclusions of the case study in
a wider perspective by comparing them to convergent reference cases: Schiphol and Hong Kong.

Single case study

The rounds of the case Rotterdam Central District (RCD) have illustrated that policy integration is shaped in a
process which takes dynamic place in actor networks. RCD has encountered three changing directions over a period
of time. The case started with the aim of developing the area through an integrated development which was mainly
led by the municipality. The direction of the process changed due to financial reasons and the stakeholders decided
to divide the station from the urban development and solely focus on the station. Halfway through the process did

ViI N. MZALLASSI | MASTER THESIS | 2018



the municipality adjust their perspectives on the station area by bringing an integrated urban program together
with the private actors.

Four main effects are encountered after analysing the case RCD. These effects played a massive role when it comes
to the attempt to achieve integration using the divergent governance approach:

Lack of financial interdependence; the financial
flows of the transit and urban development were
not integrated due to the divergent approach.

Free ridership of private actors; concerns the public
investment of the station which is not earned back
by these financing parties but by private real estate
actors as a result of the financial separation.

- land ownership trumps institutional control in
policy integration.

- The aftermath of cooperation legacy plays an
important role in the willingness of multiple
entities to achieve policy integration in TOD.

Reflection of reference cases on Rotterdam Central District
Altogether does the comparison of Rotterdam with Schiphol and Hong Kong illustrate the similarities and
differences. Four essential effects have appeared while analysing these convergent reference cases:

Roles in institutional framework; clear definition in
the convergent governance model when it comes
to institutional responsibilities and freedom of
movement of the multiple stakeholders within the
policy integration.

Real estate used as financial driver for transit hubs;
in Hong Kong is the main stimulator for integrated
development in order to bridge the funding gap to
finance the transit system through real estate.

Democratic legitimacy; when integration of semi
public domains such as transit and land use is
governed and executed by a single entity like
MTRC, clarity about their ambitions to the public of
Hong Kong is necessary.

Compactness as a result of convergence; the
convergent governance model tends, if new, to
stimulate physical integration of different functions
to such a compact extent that it influences the

governance flexibility of the stakeholders by
intensifying the interdependencies of actors.

Conclusion

The final chapter answers the research question by combining the divergent and convergent governance effects on
TOD station projects. In the cases that have been studied or analysed, the following similar and different effects
have been observed:

The divergent model could have a hampering effect on the integration of TOD projects due to the
interdependencies between the multiple entities. These multiple entities are not solely from the public sector but
also from the private sector. The entities of the public sector initiate such TOD developments and coordinate its
decision making. There is no formal incentive to involve the market players into the decision making because of the
separated manner of operating. The coordinating mechanism between the multiple entities is regulated by means
of institutional instruments such as policies and zoning plans. The choice of collaborating in an integrated manner
by building on top of the station for example is free of obligation. The market players are able to develop real estate
nearby a transit hub without being involved with the complex decision making process of policy integration within
TOD. The divergent governance model is in general a low gain/low risk mechanism because each actor can operate
within their own domain with lower risks and is not obliged to increase value. It is a known process whereby
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everyone is familiar with the rules of the game and wants to avoid complexity even though it could mean a chance
on higher gain. It is easier and even possible to not opt for an integrated approach in governance.

According to Modder et al. (2015) is it essential for the success of a TOD project that investments in transit and land
use are joined together whilst initiating an area development. The case study has demonstrated a paradox
regarding this principle. A great risk could play a role when financial flows of transit and real estate are joined
together from the beginning. At the moment that one of the two domains does not generate the expected profits,
the other also suffers financially. A financial crisis is an example of such a scenario where the housing market can
collapse and as a result the station is also on hold. The high vulnerability risk that comes along with this mind set is
caused by the urge to overvalue the revenue of real estate. The down side of a financial separation on the other
hand is free ridership of private actors. The outcomes of TOD projects is low risk / low gain for the public sector and
low risk / high gain for the real estate owners. Both the investments as the revenues are not shared by the multiple
entities; the public sector finances the station development and the real estate owners benefit the most from the
profits. There is no assurance that the profits generated from the station are being reinvested in development.

In the convergent governance model is development led by a single entity. The single entity is pivotal when it
comes to the planning and coordination of the development of the station sites. The effects that are discussed in
chapter four of the research are essential in order to be able to execute such a role. The single entity is in need of
some form of control in order to receive such a position compared to the other involved entities. Institutional
control over the land by a promotor of policy integration is essential in order to accomplish integrated area
development. When it comes to financial interdependence is value being maximised and generated by the
integration of transit and land use. The generated value is kept in the financial system of the development because
the single entity invests in the station and receives the value that is derived from it through real estate. These
generated values are used to reinvest in the development. The convergent governance model does join the
investments of transit and land use together while initiating an area development. However, this is not simple to
realise. The institutional framework of a country or city would have to be structured in such a way that there is room
for the convergent model. The policy integration that plays a role in these type of projects should be supported by
actors derived from both domains, which are both public and private. As long as a less complex manner of
governance is possible, the parties tend to opt for it sooner. On the other hand, a less complex way of governance
has an effect on the quality of the integration of transit and land use. The considered high gain of this model is due
to the high integration rate between transit and property. In order to get parties such as real estate developers
involved by these complex integrated station developments it is important that the single leading entity posses
certain institutional privileges such as exclusive development rights and the right to tender them.
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All in all, the effects of both models could function as advantages or disadvantages in the context of policy
integration in transit oriented development. The context of a case and its social, economical and spatial
circumstances determine whether an effect could be beneficial or disadvantageous.

Divergent
governance model

Convergent
governance model

Benefits (+)

- Lessrisk full and complex approach to manage
- The urban landscape is diverse and offers character

- Financial flows between transport and land use are independent

Disadvantage (-)

- Policy integration of transport and land use is spread over several

entities

- Financial flows between transport and land use are independent

- Lack of formal incentives to include market players

Benefits (+)

- Policy integration of transport and land use falls within a single

entity

- Financial flows between transport and land use are interdependent

- Independent influence in order to promote policy integration
- The single leading entity has a pivotal role in planning and

coordination

Disadvantage (-)

- Democratic legitimacy is at risk
- Highly dense and compact station areas

Circumstance

- Stakeholders are familiar with the rules of their own game, there is

no incentive to involve with other actors

- The different visions of various entities are expressed in the urban

landscape of a city

- When one of the two domains are financially not feasible as in time

of a financial crisis

- Intimes of tension or disagreements it is more complicated to reach

an agreement

- Free riders appear when there is no strong incentive for policy

integration on terms of financial flows

- When financial flows between transport and land use are

independent

Circumstance

- Intimes of tension or disagreements they still share the same goals

- When value increase through property is used as an incentive to

finance the station

- Land ownership is not spread over several stakeholders
- Toimprove the communication between the stakeholders

- When the public suspects a centralisation of control
- When property is used to finance the transit development entirely

Table 6: Pro’s and con’s of the divergent and convergent governance models in a nutshell (own ill.)

The main outcome of this research is the awareness of the effects that are associated with different governance
approaches.

Recommendations

1.

Integrated transportation projects are influenced by governance in different ways. Market players (project
developers, housing corporations and institutional investors), transport (rail agencies and operators) and
municipal actors join together from an early stage on to develop the direction of Transit Oriented
Developments. The policy makers and executers are then combined together from an early stage. In order to
create awareness of these effects during the decision making process, it is essential for involved public and
private stakeholders to investigate diverse governance arrangement plans. It concerns the relationship
between the alternatives of the governance models and their effect on both the masterplan and the associated
business case. In order to be able to make the effects of these governance decisions visible and to steer on
them, it is essential to work in sets of alternatives whereby each set exists of a governance plan with a
corresponding masterplan and business case. In order to create awareness of the key elements in a certain
context, the effects that are derived from this research could function in the form of parameters during the
decision making process.
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Thus instead of policy makers developing the governance plans through visions, planning departments
developing masterplans and market players or ministries business cases separately, these should be combined
and connected through alternative sets. One single governance plan is developed with a connected
masterplan and its business plan and this set is developed by multidisciplinary key stakeholders.

In order to develop an integrated area development efficiently, it is suggested to make use of a combination of
the divergent governance model and the convergent governance model. The next example is suggested in
which manner this combination could be formed efficiently.

One of the main characteristics of the convergent governance model is its set up, it brings rail and land use
stakeholders together from the very beginning in order to shape an integrated area development. This quality
can be used to (1) start big by making complete visions and strategies. All involved parties (rail agencies and
operators, the municipality and other policy makers, real estate developers and housing corporations) follow
and develop the same guidelines through the complete visions and strategies for the entire area. However, it is
essential to consider the scale of these guidelines. It is not recommended to intend, for example, that a
municipality has the opportunity to go into detail about how a station should fit together. The development of
these visions and strategies could be led by a neutral quality team whereby the different domains are
represented by involving for example the Railway Master, the Chief Government Architect etc.

After defining the guidelines, a characteristic of the divergent governance model could be used in order to
lower down the complexity through separation. The area can then be (2) zoomed in on and divided into sub-
areas by delimiting them into projects. To keep the complexity manageable, the area is divided into smaller
pieces as if the area is seen as a puzzle. Each actor focusses then in these smaller parts of the puzzle, their own
specialism while being aware that their unique project is part of a larger entirety.

Finally in order to put the projects into perspective it is highly recommended (3) to place the projects
repeatedly back in and out the total development. The subdivision is necessary to bring about the smaller
scaled decision making, but it is important to be aware that each sub-area is part of a strategy.

Integrated development >

®

e B0 HA

Figure 27: Approaching an integral area development by
combining the convergent and divergent governance models

(ownill.)
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Reading guide

1. Introduction
In this chapter the research context will be introduced, providing the reader the first confrontation with the
subject and the problem derived from a brief literature and practical study. The introduction sets the
foundation for further research on the problem. Nonetheless an overview regarding the research set up will be
given. This chapter is important because it will clarify the purpose of the research by means of the research
questions.

2. Literature review
Chapter two investigates the literature and theories regarding Transit Oriented Development, policy
integration identification of the barriers and stimuli and decision making in actor networks. The relevant
concepts and their interrelations are herewith explored to form a starting point for the theoretical framework
regarding integration of transit and land use. The outcome of the review functions as an input for chapter four
and five.

3. Governance models
Chapter three introduces and describes the investigated governance models. In addition, the projects for the
single case studies will be introduced.

4. Case Rotterdam Central District as divergent governance model
Chapter four explores the analysis regarding the project Rotterdam Central District. The focus lies on the course
of the decision making process and the interaction between the stakeholders in a divergent governance
model.

5. Reflection of reference cases on Rotterdam Central District
Chapter five compares Rotterdam Central District with multiple versions of the convergent governance model.
The similarities and deviations are being revealed.

6. Conclusion and recommendations

The final chapter concludes this research and presents the final results derived from the single case study and
comparative study. In addition, recommendations will be given regarding the projects and further research.
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1. Introduction

1.1 Research context

The world is facing large challenges and changes than it did in the past. More than half of the world's population
lives currently in urban areas and this will increase to 70% by 2050 (UNHabitat, 2013). The economy has also
transferred more than ever to the urban regions. Cities generate globally 75% of gross national product (Chan,
Nakamura & Imura, 2014). This transition brings on new requirements on urban cities. Demands such as proximity,
services, density, interactions, attractive meeting places and fast transfer options are the conditions for a healthy
urban economy and living according to Modder, et al. (2015). Transformation of urban areas, to serve these needs,
has not developed as rapidly as the population change, considering the fact that less than 40% of the world
population lived outside the cities in the early 1970s (UNHabitat, 2013).

The combination of the amount of urbanisation that has taken place within the short timespan within it took place
caused urban sprawl. This sprawl has been the main urban form for many cities in the past century. It is known for
its low-density and car-oriented characteristics, which has resulted in adverse outcomes for both people and planet.
Proceeding this manner of urban development will end up in a threefold of the current total area covered by cities
(Marks et al. 2016). The question of several institutions and governments is how to manage this urban growth
without threatening the planet. The most efficient way to transport a large amount of people within a city is by
making use of rapid transit systems (Marks et al. 2016). Motorisation causes negative impacts such as congestion,
greenhouse gas emissions, lengthy commutes and has been a leading contributor to climate change and air
pollution especially in rapidly growing cities (Suzuki et al. 2015). Enrique Pefialosa, president of the Institute for
Transportation and Development and former mayor of Bogotd, Colombia, said in 2005:

“Transport differs from other problems developing societies face, because it gets worse rather than better with
economic development. While sanitation, education and other challenges improve with economic growth, transport
gets worse” (cited by Suzuki et al. 2015:34).

Motorisation increases with economic growth in the case of developing countries, as property increases, people
shift more towards more motorised modalities (bicycling, to motorbikes and to driving cars). China for example is
estimated to have 900 million motor vehicles by 2050 which equals more than the total amount in the world a few
years ago (Fulton and Cazzola, 2008). The use of automobiles as main transportation mode is clearly not
sustainable and should change to develop the world towards a much more sustainable future (Kay, 1997).

The 21st is the century of the need for sustainable mobility especially in cities. The manner in which modern cities
function does not correspond with the sustainable ambitions of many governments. Traffic jams, environmental
pollution and unattractive public spaces that arise from road traffic are motives for governments to start looking for
alternative methods to maintain cities accessible, affordable and attractive (ITDP, 2014). Cities need to change to
function better than the current situation, this change is translated in several fields and among other things in
urban mobility. Governments apply interventions in the physical space and in particular the lay out of that physical
space to achieve the desired change. But changing the functionality of a city is a broader context than just the lay
out of the physical space alone. Transit Oriented Development (TOD) is a concept of the last decades that responds
to the ambition to change by focusing on efficient transportation modes other than the automobile (Chan,
Nakamura & Imura, 2014). This concept is currently very popular in many countries by the notion of sustainable
mobility aspirations (Bertolini, 2013). TOD stands, in a nutshell, for the creation of a compact, walkable, mixed-use
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communities surrounded by high quality rail systems. Driving can be reduced by 85% when urban areas are being
developed and planned based on TOD (Chan, Nakamura & Imura, 2014). There are various reasons to be interested
in using TOD as a guideline in spatial planning. There are according to Rietveld (in Tan et al.,2013) three main
arguments for the desirability of TOD, from the publics interest point of view, namely that this form of spatial
planning is sustainable, leads to efficient use of scarce open space and helps to unburden the road network.
Implementing TOD on intensive transit nodes in urban areas creates opportunities to realise advanced residential
environments with high urban qualities. TOD focusses on the people and community, but responds also on the
sustainable mobility needs of the 21st century. The accessibility in intensive transit areas is being improved by
stimulating the use of biking, walking and public transport. This effects the wellbeing of people and the economic
support of activities in a positive manner (ITDP, 2014). Urban citizens who have experienced the development of
their city according to the principles of TOD are pleased with the results. Their city has become a most desirable
environment to live, work and recreate in (Chan, Nakamura & Imura, 2014).

There is as well in the Netherlands among policymakers, scientists and transport companies abundance of attention
for TOD. The government has been investing substantially during the last decades in elaborating and improving the
public transport network (Koster in Tan et al., 2013). These investments have shown the governmental parties the
importance of a greater utilisation of the development potentials that have occurred around transport nodes (Smit,
etal., 2014; Bertolini, 2013). The realisation of this importance had led in the southern wing of the Randstad to the
establishment of the TOD program Stedenbaan (Plus) and the formulation of an urbanisation ambition with regard
to living near high frequency public transport stops and stations (MIRT SSW, 2014).

TOD is viewed in the Netherlands as an instrument to make better use of transit nodes for urbanisation issues. This
point of view has caused that TOD is viewed under the same category as Transit Adjacent Development (Smit et al.,
2014; Bertolini, 2013; Modder et al., 2015). The ambition of TAD is among other things improving the use of
existing public transport systems by concentrating spatial densification around transit nodes (Bertolini, 2013). In
this perspective TOD is viewed as a method to establish urban development along existing stations to optimise the
connection between the rail network of cities and its urban environment.

1.2 Problem analysis

The Netherlands has compared to other countries a high quality of public transport and rail network. Besides, there
is considerably invested in the stations, the network, the frequencies and the connection on the international high
speed rail network. The Netherlands is also very urbanised and has a number of important urban regions. The
Dutch policy strategies for TOD are essentially about TAD with the focus on the rail network and train stations. TOD
has in this context the goal to “improve the interaction, between station and city on one hand and the rail on the
other, in such a degree that both function better” (Modder, 2015, p.15). The opportunities for TOD lie in station
areas that function as important transit nodes in urbanised regions and next to the stations on the rail corridors
with high occupancy (Modder, et al., 2015).

Lack of coordination between public parties

TOD projects experience in spite of the favourable conditions, the multiple opportunities and administrative
attention, difficulty in practice (Koster & Tan, 2013). For the success of a TOD project it is essential that investments
in stations, public transport, rail network (capacity, frequency, etc.) and the environmental area (real estate and
public space) are joined together while initiating an area development (Modder, et al. 2015). Professionals indicate
that in practice public parties (infrastructure, planning and housing) often do not find each other whereby they
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work on themselves and do not collaborate or even work against each other. The interests within the public parties
are not always aligned with one another.

The province, municipalities, transport companies and infrastructure operators have different views on TOD. The
interests of these parties are not always mutually aligned. The ambitions of local authorities in spatial development
for example relate to development of estate near stations. The rail sector on the other hand operates relatively
autonomously and showed until recently confining affinity with issues beyond the immediate business
environment. The Dutch railway operator (NS) for example, as the owner of the stations and surrounding estate, is
an important stakeholder for stimulating TOD in station areas (Modder, et al. 2015). Moreover, there is between NS
and the municipal transport companies barely alignment, which results in an inefficient public transport chain
(Modder et al. 2015). The connection between the station and its environment is missing which results in
underutilising the opportunities of station areas.

Differences between mobility policy and urban development policy

Besides the lack of coordination between the public parties, do the differences between the two sectors (mobility
and spatial development) function as barriers for a specific implementation of TOD in the dutch context. These
barriers which are referred to, arise from the connecting the differences between the mobility policy and the urban
development policy. The projects are in both fields technically complex, longterm based, comprehensive in
equipment and personnel and expensive. These aspects cause that both sectors are very separate and the projects
are considered of high risk (Bertolini, 2013; Modder et al. 2015).

The mobility policy focuses on realising large infrastructure projects, which is supply driven and funded directly by
the ministries. Market parties are barely involved during the construction and execution of these policies. These
type of projects are organised and executed on a regional scale and all project risks are borne by the national
authorities.

Urban development policy however is primarily the responsibility of the municipalities. The implementation and
financing of the policy is mainly done by the market players (project developers, housing corporations and
institutional investors) which also signifies that they bear the project risks. This results in the presence of a larger
risk aversion rate than in the case of infrastructural projects. Finally, is the scale of urban development projects
much smaller (district/neighbourhood) than infrastructural projects and it functions based on a market mechanism.
If the supply of dwellings does not meet the demand they will not be sold and the project does not generate
financial income (Kosterin Tan et al., 2013).

The policies of these sectors differ from each other when it comes to the manner in which they are constructed,
implemented and by which entity. In addition, the financial and along with it risk mechanisms are dissimilar.

In short it seems that spatial planning and transport are two totally different ‘worlds’, which each speaks their own
language, use separate instruments and are financed in different manners. This leads to a vicious circle that hinders
the implementation of TOD (Bertolini, 2013; Kosmeijer, 2011). Combining these two complex ‘'worlds' in the
progress with regard to phasing, procedures, logistics or financial flows is a difficult assignment (Modder, 2015;
Rietveld in Tan et al., 2013). The complexity in the decision making process by combining two different sectors is
mainly according to experts due to the lack of a trigger factor, a "psychological ownership," which fulfils the
directing role for the development of especially station its surroundings (Modder, 2015). Atrigger factor in the form
of a neutral directing role which formulates the 'win-win' and brings parties such as rail operators, housing
corporations and market players together and supports the development of an integrated vision for a TOD area.
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Ishikawa diagram of the problem analyses

In this report is an Ishikawa diagram, also known as a cause-and-effect diagram, used to illustrate 